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PREFACE

This thesis follows a new tradition or approach of
studies on non-Western administrative systems. In its generel
conception and theoretlical framework, 1t 1s based on the work
of a growing group of administrative scholars who broke away
from a frultless formalism and tried to study public adminis-
tration in the context of 1its cﬁltural environment.

‘This new method of studying public sdministration is
referred to as ecologlcal approach. John Gsus was one of the
first to urge the need for such an apmnroach. ®“Unfortunstely, "
says Fred W. Riggs, "few appear to have taken this injunction

wl The ecological approach or the theory of inter-

seriously.
relations between administration and its environmnent is there-
fore of recent development. It 1is still in embryonic form but
serious efforts are belng made in the area of model-building
and empirical resesrch. Fred W. Riggs stands at the forefront
of this trend; "and the 'ecologically oriented! lable is one

which Heady affixes to Riggs!' theory building ."2

lFred W. Riggs, "Trends in the Comparstive Study of Public
Administration," Internationsl Review of . Administrative Sclences
XXVIIT (1962), p. 1F.

°keith M. Henderson, "Comparative Public Administrabion®
( A mimeograph,Department of Political Studies and Public Adminis-
tr-tion, American University of Beirut, April, 1964), p. 5.
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The ecolcgical approach, in short, is concerned with
the Interrelationships and interactions of public sdministra-
tion with its total cultural setting. This 1s » useful model
of analysls because 1t tries to relate administrativé behavior
to non-administrative factorse An attempt, therefore, 1is made
in thls study to examine the actual staffing process of the
Iranian government; and try to relate staffing preectices
(administrative behavior) to the economic, soclal, and political
systems of the Iranian socilety.

I would 1ike to acknowledge my sincere and deep appre-
clatlon to my advisor, Professor Iskandar Boshlir, whose constant
Invaluable guldance, patience, and above 2ll.his constructive
criticism made the completion of this work in & short time
(summer, 1964) possible. I am slso grateful to Professor Kelth
M. Henderson for reading and commenting on the first two chap-
terse I =am similarly indebted to Professor Adnan Iskendar, the
Cheirman of the Department of Political Studies and Public Ad-
ministration, for his moral suprort and his valusble comment on
the outline of this work. Indebtedness also gees to Professor

Emile Shihadeh who read the outline endmade some sugrestions.

Ali Nasseri
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CHAPTER I.
INTRODUCTION

Public Administration does not work in a vacuum. In fact,
no government comes into being unless there exist a group of people
and a place for the group to live in. People and place, therefore,
are two fundamental prerequisites for any governmental and hence
administrative system. Variables such as "ideas and wishes" of the
people, ﬁechnology = both physical and soclal = national disasters,
and many other factors creating snd then conditioning administrative
systems emanate from and are related to these two basic factors.

In fact, cultures in genreral are originally the result of
man's struggle against nature in his activities of satisfying his
needs. As a result of this struggle there develops an interrelation-
ships and interactions between man and man. Thus we have now inter-
relationships between man and nature - his natural environment - and
between man and man. As time goes on this process becomes more and
more complex and difflcult to grasp. As a socliologist pointsout :

Man's first task in any environment is to lives Through

trial and error he must learn to provide himself with food and,
if the climate is rigorous, with clothing and shelter. In his
attempt to meet the needs of life in any environment, he im-
mediately begins to invent.... The knowledge which he gains

from hls experiments is the beginning of a cultural environ-
ment.

lpaul H. Landis, Man in Environment: An Introduction to
Sociology (New York: Thomas Y. Crowe o., 1902)  pp.80-30*



- Culture is then what man has made through centuries. It is the
entire man-made environment such as language, religion, sclence,
custom, tools, machines, houaes,'art, morals, ideas and 1deals.
Culture passes on from generation to guneratldn with additions
and modifications by each new generatlon.2

Different forms of human institutions such as religion,
corporations, governments and hence administrstive systems are
therefore the product of complex interrelationships and inter-
actions of man with nature and with his fellowmen. An adminis-
trative system, thus, comes into exlistence as a response to certain
environmental - material and non-material - demands and pressures
in order to fulfil certain objectives. Since a system of publiec
administration 1is created as 2 result and in response to certailn
environmental demands, 1t 1s always affected by 1ts cultural envi-
ronment. One cannot therefore "assume that public administration
can escape the effects of... or is... Independent of and isolated
from the culture or setting in which it develops."3

The work of a government is therefore determined mainly by
its soclo-economic and political settings. Quoting Fred W. Riggs:

"It 1s fairly apparent that governmental setting 1is one of the
fundamental determinants of administrative behav.tor..-"u Cultural

settings, therefore, provide useful raw material for the analysils

2Ibld.., pp. 85-87.

3Robert A. Dahl, "The Science of Public Administration:
Three Problems,® Public Adninistration Review, VII, No. 1 (1947),
p. 8. -

uFred W. Riggs, The BEcology of Public Administration
(Rombay, India: Asia PubIishing Fouse, 1961), p. &.
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of governments, politics, and publiec administretion. John
Gaus in his Reflection on Public Administratian points out:

Before we can consider the aptness of political ideas
or the adequacy of political machinery... we must be
fully alive to what might be called the raw material
of political /[ and administration / - the nature and
extent of the demands made upon the machinery of 5
government, and the environment in which it moves.

However, the process of influence is not one way at all.
Government administration is not merely an effect of its socletal
environment, having no influence on its setting. It is also a
cause and hence affects its natural and cultural settings. In
fact, government administrations heve brought about changes in
the soclety in which they have operated. Tennessee Valley Autho-
rity in the United Stetes is a good example of how public adminis-
tration can bring about changes in a ociety.6 Public administration
therefore plays a great role in shaping and reshaping the environ-
ment in which i1t moves. As Marshall Dimock observes: "Administra-
tion in the broad sense determines the kind of soclety we are
goling to live in and bequeathe to our children. For administra-
tion deals with institutional goals and objectives, with social
values and individual grovth...'T

Consequently public administration affects its environ-

ment as much as being affected by it. There i1s thus an inter-

PJomn Merriman Gaus, lon on ic Administration
(Birmingham, Alabama: University of Alabama Press, 19&3, P. 3.
Quoting Felix Frankfurther, The Politics and Its Government (the William
E. Dodge lectures on Cltizenship, delivered at Yale In May, 1930;

New York: Yale University Press, 1930).

6Roscoe C. Martin, "The Role of Public Administration in the

Process of Developmengg',A lecture delivered at the American University
of Belirut, Dec. 9, 1963.

A Philosophy of Administration: Towsrd Creative Growth
(New York: Harper and Brothers Publishers, 1958), p. 1.
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relationship between public administration and its soecial, political,
economliec and natural or geographical settingse. This mutual relation-
ship is c=2lled ecology, a term borrowed from and mostly used in
blology.

"Ecology", as defined in the Webster Dictionary, 1is "the
mutual reletions between orgsnisms =2nd their environment."8 J.W. Bew
states that the word "ecology" is derived from the Greek alkos, a
house or home. It refers to all the inter-relationships of living
organisms an< their environment.9 Public Administrastion, like an
orgenism performs certain functions and thus has intersctions with
1ts environment .

This 1s what is meant here by ecology and ecological spproach
to the study of public administration. The ecological aporoach
implies that public administration, like an orgenism, is a moving
whole. Hence it must be studied in 1ts totality and in reference
to its environmental context. In other words, the ecological approach
as wnderstood here provides a tool for the study of intersctions
between public edministration and its cultural and natural settings.

Moreover, public administration here is conceived of as a
system composed of interrelsted parts. Malfunctioning of one part,
therefore, may upset the whole system. In fact the whole soclety is
consldered to he a2 system with interrelated sub-systems such as economie,

soclal, and political sub-systems. An appropriate term for such an

8Webster's New Collegiate Dictlonary (Springfield, Mass.:
Ge & C. FMerrilam Co., Publishers, 197/,

%I.W. Bew, Human Ecology (London: Oxford University Press, 1953),
ps 1. Quoted in John Merriman Gaus, op. cits, p. 6.
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analysis 1s "eco-system" (ecological system) approach. This approach
conceives of public administration, and hence of staffing, as some-
thing dynamic to be studled in its totality and in relation to other
sub-systems of the total system.
As indicated in the preface, John Gaus was one of the first
to talk about ecology of public administrstion. In his book,

Reflection on Public Administration, he observes that there are

interrelationships between public administretion and its setting.
He points out seven environmental factors affecting public adminis-
tr=tlion, 1.e., people, place, physical technology, social technology,
wishes and ldeas, catastrophes, and personality of the admlnistrator.lo
Robert Dahl shares similar attitude by stating that:
+++ the study of public administration inevitably must become
a much more broadly based discipline, resting not on narrowly
defined knowledge of techniques and processes, but rather
extending to the verying historical, sociological, economie
and other conditloning factors that give public administration
its pecullar stamp in eachcountry.ll
The outline of a bibliography prepared by Lyton K. Caldwell
back in 1955 implicitly reflects on ecological model. Here emphasis
1s put upon comparative study of selected public administrative
systems, approached in terms of broadly defined personnel administra-
tion to stress certain general patterns of interaction between public

administrative systems and their soclo-cultural environmen,ta.l2

loGaus, Op. cit., p. 9.
Hpan1, op.cit., p. 11.
12y1111am J. Siffin, "Toward the Comparative Study of Public

Administration,” Willlam J. Siffin (ed.), Toward the Compare tiye
Stug* of Public Administration (Blomington® Indiana versity Press,
71, Pe 11‘
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Elsehwere Caldwell talks also about ecology when he says that
an understanding of the environmental situation is necessary for
the understanding of administrative behavlor.13

Riggs 1s the most prominent writer in the ecological
approach. "Mere acquaintance", says Ferrel Heady, "with all of
his writings ... is in 1tself not an insignificant accompliahment.'lu
In his various works Riggs tries to formulate and reformulate close-
ly related concepts, reflecting a sustained effort at refinement
and precision. To illustrate, in his essay, "Agraria and Industria:
Toward a Typology of Comparative Administration," Riggs introduces
'agraria‘ to stand for socleties of intense agricultural type and
“industria" for intense industrial socleties. He conceives of the
models of agraria and industria as "equilibrium" systems. Interme-
diate between the two models are the transitional settinga-ls How-~
ever, "transitional socleties in the process of rapid movement
from agraria toward industria show a greater rate of change than

socleties nearer the equilibrium models.'16 It may be assumed that

Lemurkish Administration and the Politlcs of Expediency, "
Siffin, op. cit., ppe 118-19. See also Caldwell's "Environment: A
New Focus for Public Poliey," Public Administration Review, XXIII
(1963), 132-39; and "Technical Assistance and Administrative Reforms
in Colombia, American Political Science Review, XIVII (1953), 494-510.

luFerrel Heady, "Development and Status of the Study of Com-
parative Administration," Prepared for Delivery at the 1961 Annual
Meeting of the American Political Science Association, St. Louis,
Mo., Sheraton-Jefferson Hotel, Sept. 6-9, 1961. (Mimeographed.)

15Frea W. Riggs, "Agraria and Industria: Toward a Typology
of Comparative Administration,® Siffin, op. cit., fp. 27-30.

16Hoady, op. cit., p. 5
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transitional socleties will not be in equilibrium, that there does
not exist a high degree of functional relationships among all their
elements, that many disfumctions therefore will exist. Riggs'
theory implies a nne-way transition or development from agraria
toward industrial type.17

In his later words Riggs talks about "refracted" and "fused"
socletles representing the two extremes. The fused model stands for
"a purely hypothetical soclety in which a single structure would
perform all the functions necessary for the survival of a society.'la
In contrast the refracted model stands for a hypothetical soclety
in whlch-'every function has a corresponding structure that is spe=-
clalized for its performance."l9 In between the two polar types
there are the "prismatic" societies in which there exists a mixture
of traditional and modern, industrial characteristiecs. Then Riggs
goes on to say that the prismatic societies have the following
three characteristics: heterogeneity, formalism, and overlapping.
He calls the administration of the prismatic society "sala model"
of administration which he concelves of being a product of a mixture
but different from both. The three essential features of the prisma-

tic socletlies also characterize the sala administratlon.20

17Riggs, "Agraria and Industria: Toward a Typology of Compa-
rative Administration," Siffin, op. cit., pp. 99-100.

18Riggs, The Ecology of Public Administration, p. 94.

191pia.

20R1ggs, "An Ecological Apvroach: The 'Sala' Model," Ferrel
Heady and Sybil L. Stokes (eds.), Papers in Comperstive Public Admi-
nistration (Ann Arbor: Institute of EuEIIe Administration, the Univer-
sity of Michigan, 1962), pp.19-23. See also the following works of
Riggs: The Ecology of Public Administration (Bombay: Asia Publishing
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There are still others who have in one way or the other
talked about the ecology or the interrelationships of public adminis-
tration with its environmental setting. Among them the following may
be mentioned: Morroe Berger, P.M. Blau, Joseph La Palombara, Robert
V. Presthus, J.D. Thompson, S« Mailick, Walter R. Sharp, Alfred

Diamant, Ferrel Heady, James n. Mosel, and Stanley H. Udy.21

(Cont inued from page 7)
House, 1961); "An Ecological Approach: The !Sala' Model," Heady and
Stokes, op. c¢it., pp. 19-36; "Prismatic Society and Financial Adminis-
tration,” kamiﬁistrative Science Quarterly, V (1960), 1-U6;"Inter-
nﬁﬁlonal Relations as a Prismatic System," World Politics, XIV (1961),
1 "52 - )

21See Morroe Berger, Bureaucracy and Society in Modern Egypt

(Princeton: Princeton University Press, 1%7); P.M. u, Bureaucra-
¢y in Modern Socilety (New York: Random House, 1956); Joseph La Palom-
bara (ed), Bureaucracy and Political Development (Princeton: Princeton
University Press, 19651: Robert V. Presthus, The Organizational Socie-
ty (New York: Alfred A. Knopf, Inc., 1962); J°D. Thompson and others
ed.), Comparative Studies in Public Adminktration (Pittsburgh:
University of Pittsburgh Press, 1960); S. Mallick and Edward H. Ven
Ness (eds.), Concepts and Issues in Administrative Behavior (Engle-
wood Cliffs: FPrentice-Hall, 1962); Robert V. Presthus, "Behavior and
Bureaucracy in Many Cultures," Public Administration Review, XIX
(1959), pp. 25-35, and "Social Bases of Bureaucratic Orgenization,"
Social Forces, XXXVIII (1959), pp. 103-109, and "Weberian V. Welfare
Bureaucrascy in Traditional Society," Administrative Science Quarterly
VI (1961), pp. 1-24; Stanely H. Udy, "Administrative Ratlonallity,
Social Setting, and Organizational Development," American Journal of

Sociclogy, IXVIII (July, 1962 - May 1963), pp. 299-308. The following
articles are found in William J. Siffin (ed.Y, Toward the Comparative
Study of Public Administration (Bloomington: Indliana University Press,
I959;: Walter R. Sharp, "Bureaucracy and Politics - Egyptian Model:"
Alfred Diament, "The French Administrative System - The Republic
Passes but the Administration Remains;" Ferrel Heady, "The Philipoine

Administrotive Systems - A Fusion of East and West:" and James N,
Mosel, "Thal Administrative Behavior."
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The value of using ecological approach to the study of
public administration lies in the relevant use of this approach
compared with other approaches such as the traditional and behavioral
approaches. Traditional approaches were most fruitful during the
period 1887 to the 1930's. The period between the 1940's and lste
1950ts (1958) may conveniently be called the period of behavioral
appnoaches.22

Most of the works in the line of what leater came to be known
as the "traditional" school of thought were done during the period
1887 to the 1930's. Two distinct trends are discernable in the
writings of this period. Beginningwith Wilson's essay entitled
"The Study of Public Administration" in 1887, "a large group of
writers whose training was in law or who were interested in politi-
cal institutions, discussed the administration of government agencles,
concentrating on prescriptions for 1mprovement."23 The 'politicu' or
"political science" scholars based their approach on a framework of
legal rights and duties of government.au The proper way of organiz-
Ing the sctivities of government in order to achleve efficiency and
effectiveness was their main concern, for they wrote at the time

when the prevailing sttitude toward the government was critical andwhen

EEKeith M. Henderson, "A Brief Gulde to American Public Admi-
nistration for Non-Americsns" (A mimeograph;Department of Political
Studies and Publice Administrstion, American University of Beirut,
1963), pp. 6 & 16.

23Henderson, op. eit., p. 6.

2450nn M. Pfiffner ana Robert V. Presthus, Public Administration
(lth ed., New York: The Ronald Press Co., 1960), p. B.
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there were cries for reform and reorganization.25 Frank J. Goodnow's

Politics and Administration (1900) and Public Administration (1927),

Leonard D. White's Introduction to the Study of Public Administration

(1926) are among the numerous books and articles written during the

period.26

The politics-administration dlchotomy wems the main emphasis
in the "political sclence" trend of the traditional school of
thought. The numerous writings of this reriod emphasized thet
government administration should be divorced from politics and
should only concern itself with the detailed execution of laws
lald down by the legislators.

Efficlency and elimination of waste through structural
reorganization was a second major concern of the exponents of the
"politics" trend. L.D. White, for example, believed that in order
to get efficiency structural reorganlizetion was needed to provide a
“sensible" relationship of component parts.27

In summary, then, the scholars of the early years of public
administration discussed what was later called‘ihe politics-
administration dichotomy and revealed a predominantly legal-
institutional-historical orientation. The common backdrop was

widespread, and largely successful, effort to introduce structural,

25Henderson, op. cit., p. 6.

26
Ibid., pp. 6-7.

271bi1a., pp. 8-9.
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procedural, and personnel changes into Americean gpvennment.'ae
There were numerous institutional descriptions along with a
plethora of prescriptions for administrative organizations and
reorganizatlons.29

The other trend was "general administration". The concern
here was with administration of all kinds of organization - publiec,
private, school, church, military, etc., F.W. Taylor, an American
Engineer, and Henri Fayol, a French industrialist, were the ploneers
of this trend. Thelr writings were a source of inspiration for the
later scholars of General Administration. Most of the writers of
General Administration were practitioners and wrote on the basis
of their own experiences-3o

Max Weber, a German sociologist, may also be considered
here as one of the forerunners of public administration. He wrote
about the 1ideal type of bureaucracy which he identified with large
scale organization. Weber belleved that an ideal type of bureau-
cracy has to follow and adhere to hlerarchy, rules, "rationalized
Jjob structure", formalization, separation of management and owner-

ship, merit as a basis of selection, snd special tralning-31

261bia., p. 9.

egIbidl’ p. 10'
301b1d., pp. 6 & 11.

31Pf1ffner and Presthus, op. cit., pp. 42-43.
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Efficiency and the best and cheapest way of accomplishing
routine work was the major concern of Taylor. Faydl was mainly
concerned with the job of top administrators and he developed

2 for effective administration. By adminis-

fourteen principles
tration he meant planning, orgenizing, commanding, coordinating
and control. All the three scholars were concerned with what may
be called the structural componants.33

J.D. Mooney and A.C. Relly's work Onward Industpru (1930)

was another classlc of General Administration. They talked about
principles of administreation and put coordination as the first
principlé of organizatlon.35

Finally, we have L. Gulick and L. Urwick's edited work,

Papers on the Science of Administration, 1937. This "volunme

1s ~ ‘today considered by many to be the most representative work
of the 'classlical', 'traditional!, or 'orthodox! approach to
administration. It reflects the pursult of a scientifically
grounded discipline, confidently prescriptive and applicable to
all forms of organization.'36 In the opening paper, "Notes on the
Theory of Administratlon", Gulick sums up the functions of top

32D1v1310n of work; authority; discipline; unity of command:
unity of direction; subordination of individual interests to the
general interest; remuneration; centralization; scalar chain; order;
equity; stability of tenure of personnel; Initiative; espirit de corps.
See Henderson, op. cit., footnote 1, p. 13.

33Henaerson, op. cit., pp. 12-13.

3"LThi:a book was reissued in 1939 as,The Principles of
Organization.

350t her principles were scalar, functional, and staff. They
belleved that there were historicsl proofs for such principles.

Henderson, op. ¢it., p. 14.
36Henderson, op. cit., p. 15.
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executives in the colned word POSDCORB, standing for: planning,
organizing, staffing, directing, coordinating, reporting, and
budgeting. Moreover, he postulates four basis of organizing,
i.e. purpose, process, place, and people, each havlng edvantages
and disadvantages.

It is important to note at this point that the gap between
the two trends was not extremely wide. Both trends emphasized
efficiency and proper means of control. Both concerned themselves
more with formal structure rather than administrative behaviors
Both were prescriptive with little call for empirlicel research.
Prectical experience and history were thought by the exponents of
both trends to be adequate guldes for thelr recommendetions which
they mede with little doubt. o

There has been much criticism of the traditional school of
thought by the latér scholars of public administrotion, political
science, soclology, psychology and enthropology. It is beyond the
scope of this study to discuss all the shortcomings of the traditional
approaches. It suffices to say thet the "classical® sholars did
not go beyond the formal structure of organizations. Thelr approach
was "mechanistic" and they viewed orgsnizations as a sum-total of
distinct components which could be studled and dealt with separately.
They separated administration from its settings and telleved in the
dichotomy of politics and administration. They neglected the impact

of culture on administration. Moreover, thelr approach to public

37Ib1d., ppe 14-15.

38 1paa., p. 15.
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administration was normative. And on the basis of history and
limited experience - "armchair speculation" - they developed
universel principles and talked of the science of administration
or public administration. Finally, the traditional scholars did
not go beyond legal structure snd ignored many causes of adminis-—
trative behavior.39 The traditional approaches are not, therefore,
gufficient guldlines for the analysis of the administrative systems
in the underdeveloped countrles like Iran, where there exists a
diffusion of functions and where administration is largely deter-
mined by other soelo-cultural, economic, and political factors.

The behavioral approach is another way of viewing public
administration. The advocates of this approach were largely
influenced by the results of Hawthorn's studies and the works of
Mayo, Roethlisberger, Dickson, Chester Barmerd and Mary Parker
Follets. The most flourishing era for this school of thought,
if 1t could be cslled a school, was the period between 1945 to
1958 _’-LO

Some of the exponents of the behavioral approach emphasized
sociology. Others tried to apply the principles of psychology to
the study of public administration. Still there were some who
believed that a knowledge of both soclology and psychology was
necessary for the study of administrative orgsnization. Indivi-
duals, small groups, cliques, "leadership by integration", autho-

39Ib1d., pp. 16=17. See also Pfiffner and Presthus, ope. cit.,
PP 215-1? .

hOHenderson, op. cits, Dpe 16-17.
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rity based on acceptance, morale, democratic management and
1nforma%brganizations in general were the focus of analysis for
such schclara.ul
Although some tried to relate administrative behavior to
the larger organizational environment, the main concern here was

with isolated components of organizetions. Like the "traditionalists®,

they viewed administrative organizations as the sum-total of distinct
parts, only substituting human elements for mechanical structures
of thelr predecessorse In other words thelr approach was a "com~
ponents® rather than a "system" approach. Elias H. Porter in his
article, "The Parable of the Spindle," characterises the behavioral
approach to organization

... as a 'components' approach which sought changes by adjust-

ing the components to fit the system as designed ... The rush

hour overload in the restaurant might best be corrected by

changing the system to include a spindle for waltresses'

orders rather than instituting a human relations programme

incentive towards, or motion studies / EB prescribed by the
exponents of the behavioral approach /%42

Moreover, the behavioral approach was often culture-bound and thus
of 1limited value as a model for the study of the administrative
systems in the underdeveloped countries like Iran.

Furthermore, we have the "Modern Organization Theory" which

ulAdmlniBtmtive Behavior (2nd ed., 1958), by Herbert A.
Simon; Public Administration (1950), by H.A. Simon, R.W. Smithburg
and V.R. Thompson; The Human Side of Enterprise (1560), by Douglas
McGregor are a few examples of the behaviorial approaches.

l
2Henderson, op. cit., p. 32.
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1s of a very recent origin, starting about 19‘58.1"3

Here in this

approach the general concern is with systems rather than components
and the focus of study is upon internal process of organizations.
Not much effort has been made here to relate t_:.he intermal processes
or organizations to the larger socio-cultural settings. This
approach is also culture-bound and more related to the American
business world than public organizations in the developing nations.
Thus although the usefulness of Modern Organizat ion Theory should
not be denied, esveclally as applied to the Western socleties where
it is more feasible to study organizations in dlscrete umits, 1t 1s
of limited usefulness as a tool for the study of administrative
system in Irsn. As Waldo points out in the foreword to Ferrel

Heady and Sybil Stokes' (eds) Papers in the Comparative Public

Administration, Modern Organization Theory "tends to be strongly

American in its geography and 1s oriented toward private organi-

5

zation: The American factory is 1ts normal research site.

lE"Ibit’.l. ps 30. Organizations (1?58), by J.G. March and H.A.
Simon; Modern Organizatlion Theo 959), by Mason Halre (ed.);
Modern GrganIzaE%on (I9617J, by g.A. Thompson; Complex Organizations
T1961) by A. Etzioni (ed.); Formal Organizations (1! , by P.M.

Blau and W.R. Scott are among the numerous books andarticles written
about the subject.

N
Henderson, op. cit., p. 32.

l‘BHeauly and Stokes, op . clt., p. vi.
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The ecological approach on the other hand, by trying to
relate administration to its setting, explains the real csuses of
administrative behaviors. A direct implication of this is that
much of the misunderstanding between the citizens and the govern-
ment can be clarified. For, as John Gaus puts it, "the citizen
blames the 'bureaucrates! snd 'politiclans' because the baslic
ecologlical causes have not been clarified for him". 6 And unless
the causes of public administration are clear, there can develop
no satisfactory, standard to measure and control a government in
its everyday activity.uT The effort to relste government functions
to the environment, therefore, 1s necessary, and 1ts vitality 1is
recognized by various observers and scholars of politics and pub-
lic adminl:tration.u8

Moreover, the ecological approach as understood here can
be used as a tool in comparative studies of public administration.
Comparative studies are necessary for the promotion of a science
of public administration to be applibable to diverse cultures and
national settings. But comparative studies to be frultful should
go beyond the superficial and try to establish relationships by

relating administration of various socletles to its cultural

46
Gaus, op. cit., p. 14.

u7Ib1a., p. 6.

uaIbid-’ De 3.
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environment. In other words the comparative studies should be
ecological.u9 For "there can be no truly unmiversal generallza-
tions about public 2dministration without a profound study of
varying national and soclal characteristics impinging on publie
administration, to determine what aspects of public administra-
tion, if any, sre truly independent of the national and soclal
settings.'5o It is true that not much attention has been given
to the ecological model and that 1t 1is "only on the horizon".
But this is 2 useful method to be used for understanding the
politics and administration of the traditional societles like
Iran. Fo? in Iran, as in other underdeveloped countries, formal
political and administrative institutions and practices remain
predominantly formelistic; and "effective behavior is still deter-
mined, to a conslderable extent by traditional structues and

pressures, the family, religion, and persisting socio-economic

9Ferrel Heady in his article, "Comparative Public Adminis-

tration: Concerns and Priorities," identifies four tendencles in
comparstive public administration: "modified traditional®™, "the
equilibrium or input-output”9r"bureaucratic orientstion", and
"scological oriented model". See Heady and Stokes, op. cit., p. 4.

Fred W. Riggs in his article, "Trends in the Somparative
Study of Public Administration," discerms three trends in the com-
parstive study of public administration during the past fifty years.
"The first", he says, "1s by now fairly clear, but the second and
the third 2re only Just emerginge. The first 1s a trend from norma-
tive toward more empirical approaches. The second is an emergent
emphasis on nomothetic L or studles which seek explicitly to for-
mulate and test_general propositions_/ in contrast with predominant-
lyldiographic /or individusl country and case studles method. And
the EE%%E involves a shift from non-ecological to ecological modes
of thought." See Fred W. Riggs, International Review of Administra-
tive Sciences, XXVIII (1962), p. J.

50Dahl, ope cit., p. 5.



19
practices.'51 Moreover, the ecological model 1is a useful tool
by which one can understand better the Western administrative
institutions even though they are relatively autonomous and free

52
from environmental pressures.

The comparative study of public administrztion therefore,
as Riggs observes, "will remain relatively sterile and limited
in its significance unless, and until, 1t learms how to change
from a predominently non-ecological to an ecological method.'53
This is especially important in understanding administration
and hence staffing in Iran - where much can be gained byrelating
non-admiﬁlstrative factors to administrative.

An attempt, therefore, will be made in this study
(chapters 4, 5, 6) to examine the actual or effective staffing
process of the government of Iran and try to relate such a pro-
cess to its socilo-economic, political and geographic settings.
Personnel laws and regulations may also be included in the ecology,
for they set forth the horizon and the sphere within which the
staffing process must be carried out. The following two chapters,
therefore, will be devoted to the historical and legal framework

of government staffing in Irsn. Chapter seven will cover the

conclusion.

Slnggs, "Trends in the Compar2tive Study of Publile
Administration,® op. eit., p. 1k.

lE“;"Ibid..,, pp. 14=15.

9J1pid., p. 15.



CHAPTER II
THE HISTORICAL BACKGROUND

The history of Iran (Persia) may arbitratily be divided
into three perlods or epochs: the period before the revolution
of 1906, the period between 1906 and 1921, and the period from
1922 onward. The existing system of public administration in

- 1
Iran dates from the early 1920!g.

THE PERIOD BEFORE 1906

Before 1906 the main function of the persian government
was the maintenance of an army for the enlargement of the empire
at the beginning and the protection of the country in later cen-
turles. Expanslion, protection, and the maintenance of law and
order, therefore, were the three major purposes of the Persian
Governments. But the maintenance of an army for the above three-
fold purposes had its expenses and it had somehow to be financed.

Revenues had, therefore, to be collected.

1Jahanglr Amuzegar, "Administrative Barriers to Economic
Development," Middle East Economic Papers - 1958 (Beirut, Lebanon:
Economic Research Institute, American University of Beirut, Dar el-
Kitab, 1958), p. 3.

20
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In order to collect revenues, there had developed in Persila
a system of govermnment administration based on patronage and bar-
tering, the Shah being always the orliginal barterer. Before 1906,
as W.S. Haas observes:
.+. the Shah consldered country and people his property and
acted accordingly .... With the exception of ministerial posts,
and sometimes even these, all positions were obtained by barter-
ing. The provincial governors pald fees to the Shah and indem-
nified themselves by selling the places of subgovernors and
others to the highest bidders, and so it went down the scale
to the working people, particularly the peasants, who had
nobody below them to extort from and who were the ultimate
victims.2
Persian functionaries of this long period were few in number
and lacked professional training. For example, during the Safavid
rule in Iran (Circa 1499-1722) the 1list of the higher offices of
the central administration consisted of 112 positions besides which
there were a few more offlclals of middle and lower ranks.3
The character of administration, to a large extent, depended
upon the person and the will of the officeholder. Administrative
functions were therefore based on traditional procedures and common-
sense rather than laws and regulations, at least to a considerable
degree. In fact, there was little or no distinction between the
public treasury and the private purse of the Shah. There did not
exist, elther above or below, an exact account and control, and

the budgets were no more than rough estimates.u

®William S. Haas. Iran (New York: Columbia University Press,
1946), p. 113. L

Sv. Minorsky (trans.), Tadhkirat Al-Muluk: A Manual of Safavid
Administration (circa 1137/1725); Persian Text in Facsimile (London:
Messrs. Luzac and Co., 1943), p. 110,

n

Haas, op. cit., p. 113.
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However, although the Shah could appoint and dismiss officers
of all ranks,5 it was beyond his physical ability to carry out all
the functions of the state.s So he had to appoint ministers to help
him and carry out his orders. Thus came the roles of the prime
minister and the ministers in the bartering system of the period,
mainly during the Qajar dynasty (1796-1925). The duties and the
powers these people, especlally the prime minister, had during
their terms of office varied a greast deal depending on the degree
of favor or confidence they enjoyed; their abllity and also the
ability, energy or indolence, and incompetency of their master,
the Shah. For example, the prime minister, who was in general
called the "regulator" and the "safety" of the state, held, when
he received the favor of his sovereign, great power and exerclsed
great influence over all the branches of government, as in the
appointment of officials and financler8.6 Employments and promo-
tions, therefore, were based on his cholice in the upper levels and
on the choice of other officials of lower ranks for the lower
levels of positions.

"The result of this system of extortion and rapacity was

a great strategy of self-defence by which the inferior tried to

5CQIOnel Sir John Malecolm, The History of Persia, From the
Most Early Perlod to the Present Time: An Account of the Religion,
Government, Usages, and Character of the Inhabitants of that King-
dom (2 Vols.; London: Printed for John Murray, Albemarle Street,
And Longman and Co. Paternaster Row, by James Moyes, Greville
Street, n.d. ﬁ2

61b1d., pp. 435-37.
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slip through the meshes of the met thrown around him. There
developed a technique of cunning, simulation, and ruse which the
Persians learned to master wlth rare perfection...'7 This
irregular administration had led to intolerable corruption especial-
ly during the last century of the Qajar dynasty. The army as a
result of corruption and extinction of military spirit in the upper
classes had become inefficlient and of no use except as a means of
suppression snd exploitation of the masses. Love of gailn and making
money had become the only end of the government functionaries at all
levels .8 "The fact that every post was put up tomction... led to
terrible acts of tyranny.‘9 It was, for example, customary to
appoint a man to a positlon by taking an amount of money from him
and then dismiss him a few months later ..0

By the end of 19th century "the knife had passed the flesh
and reached the bone" and thus corruption and the resultant in-
justices could no more be tolerated. Thus Naser ed-Din Shah
(1848-1896) was assassinated in 1896.11 However, it was not wntil
1905 thet dissatisfaction gained some momentume. There was by then

oprosition among all classes of people throughout the country,

THB.&, Oop- Citt, P 1130

881r Percy Sykes, A History of Persia (2 vols., 3rd ed.,
London: Macmillan and Co .W., X . pp. 382-84,

9Ib1d., pp. 383-84.

10
Ibido, Pe 387 .

111114., pe 383.
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especially in larger cities like Tabriz, Isfahan, and Tehran.
There were cries for reforms, but no response on the part of the
zovernment, This intensified the situation and led to the Persian
Revolution of 1905-1906.12

The main elements among the revolutionaries were the ulema
and the merchants .13 Their real aim was to check the corrupt and
oppressive, but on the other hand weak, government whose major
function was "to manufacture crime and... (send] out bands of
men to rob for [11;3] benefit." 14

As a result of this Revolution, which lasted from December
1905 to August 1906, a constitution was granted in August 190615
and thus marked the beginning of the second period of our classi-
fication of the Persian history, 1i.e., 1906-1921.

THE PERTIOD BETWEEN 1906-1921

However, the grant of the constitution of 1906 did not bring
about any actual changes in administrative practicese« The period
between 1906-1921 (in fact until 1925) was a period of volitical
and administrative impotence, economic stagnation, declining

prestige and foreign intervention. As Elgin Groseclose puts 1it:

12 phmaa Kasravi, Constitutional History of Iran (4th ed., in
Persian; Tehran, Iran: Amir Kabir Publishing Eﬁstitute,n.d.),pp.ﬁ-ll-?.

138ykes, ops eit., pp. 400-L40O1.

1uIb1d., p. 384. See also Ali Akbar Bina, A Summary of the
History of lran (In Persian and French; Tehran: Prinfing Office of
the Department of Audiovisual, Fine Art Organization, n.d.), p. 26

15S;rlms, op. cite., pp. 401-403.
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The troubles that beset parliamentary govermment in Iran
were not only the lack of political preparation amang the
people, but the failure of the Constitution to provide elither
a fundamental law or a system of administration under law.

An elective assembly of one hundred thirty-six deputies was
instituted, but no election procedures were laid down.

Power remained with various cliques in Tehran which through
control of the prime ministry, effectively disposed of public
offices. The administration of the provinces remained largely
unchanged... and the system of farming out offices to the
highest bidder, ich had prevalled since antiquity, was
hardly modified.l

The irregular system of administration of the first period - the
period before the revolution and the grant of constitution - thus
prevalled without much change during this second period until the
time of Reza Shah (the father of the present Shah of Iran) and
his reforms. This 1s "a fact which must be kept in mind in order
fully to appreciate his achievement in introducing a2 modern admi-
nistration besed upon a well-tresined bureaucracy with fixed and

wl7

regularly paid salaries. This leads to the third period, 1i.e.,

1922 to the present.

FROM 1922 ONWARD

This third period is, especially from 1925-1941, the period
of reforms, modernization, and centralization of administration in
Iran on the line of the Western system of administration. The
period begins with the advent of Reza Khan Pahlavi who was later
to become the Shah and establish the Pahlavl dynesty in Iran.

16
Introduction to Iran (New York: Oxford University Press,
1947), pp. h3-68.

Ly

Heas, op. cit., p. 114.
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In 1921 Reza Khan, an officer in the Persian Cossack brigade
and later the commsnder, led a march against Tehran and together

with a politician, Zia-al-Din Tabatabal, conducted a coup dfetat

in February of the same year. As a result of this coup d'etat
a new government came to power which subsequently brought about
many changes in Iran. It was from this date (1921) that the lot
of Iran, still called Persia, was placed in the hand of a single
man, Reza Khan, Minister of War and the Commander-in-Chief of all
Persian forces in 1921, Prime Minister in 1923, and Shah from
December 17, 1925 to 1941, the time when he abdicated, under the
Allied pressure, in favor of his son, Mohammad Reza Pahlavi, bhe
present Shah of Iran.'8

In 1922 Reza Khan appointed Dr. Arthur Millspaugh, an
American recommended by the Department of State, as Financial
Advisor with complete control of governmental revenues and expen-
ditures. Also an American Advisory Commission was employed to

19

assist in administrative reforms. "Pahlevi's aim was to elimi-

nate corruption, inefficiency and weste through the use of these

18R1chard N. Frye, Iran (2nd ed.; London: George Allen and
Unwin Ltde, 1960), pp. 7475 & 81. See also Mohammed Reza Shah
ngl?vi, Mission for My Country (London: Hutchinson and Co. Ltd.,
1961), pp. 59=

19Hed1ey V. Cooke, Challenge and Response In the Middle East:
The Quest for Responsibili - ew York: Harper and
rothers Pu shers, , Do . rticle VIII of Dr. Millspaugh

contract with the Iranian government states that "The Administrator
General /[ Dr. Millspaugh / will, under the supervision of the
Minister of Finance, have immediate charge of the entire financial
administration. He will have full authority to prepare the budget...;
and in case reorganization may become desirable he will ... reorga-
nize the Ministry of Finance and such other offices of the Govern-
ment as are directly concerned with the receipt, accounting for, and
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media, and thereby to bring into being 2 general situation more
favorable to his proposed campeign to modermize Persia in a
large scale manner and in as short order as posalble.'eo The
period between 1925-1941 may, therefore, be called the period of
reforme in all walks of life and in every field such as communica-
tions, transportation, agriculture, industry, army and finally
administration to which Reza Shah paid much attention. Many laws
and decrees, most of them a priori, i.e., not based on the exist-
ing problems, were passed during this period-21 It was thus
during this period that the structure of the European systems of
administration, mainly that of France, was transplanted into Iran.
And since the country and the people were not prepared for such a
relatively advanced system of administration, i1t is understood that
most of the laws and regulations based on the European systems
rerained on paper only and, therefore, did not correspond to what

was going on in the administration of the Iranian Government.22

(Continued from p. 26)

disbursement of public funds." "The Law of Engagement of the
Administrator General of the Finances, Nov. 12, 1942," Arthus C.
Millspaugh, Americans in Persia (Washington, D.C.: The Brooking
Institution, , De +» Yor a detelled account of Dr. Mills-
paugh's authority and responsibility see Articles ix, xi, and x1ii
of the same law.

20
Cooke, op. cit., p. 235.

21!1llspaugh, op. eit., pp. 26=34.

2W. Hardy Wickwar, "Pattern And Problems of Local Adminis-
tigtlgn in the Middle East," M1ddle East Journal, XII(1958), pp.
24957 .
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With the exceptlon of Dr. Millspaugh's second visit to Iran
to help the government solve 1ts financisl and administrative prob-
lems, nothing of real significance was done during the pericd between
1941 to 1953. For the government was occupied in the struggle ageinst
the problems of World War II and the aftermath, the Azerbalgen and the
Kurdish Republics, and finally the oil crises of the early 1950's.
From 1941 up to the early 50's therefore the political problems
had overshadowed all other soclo~economic 2nd administrative
problems. Hence there was little time left for the government to
think about adminlstrat.ion.a3

Stﬁce the early 50's the country and the government have
become, to some extent, free from seriocus political disturbances
and there have been attempts at administrstive reforms. But due
to many cultural factors, as it willl be clear in the following
chapters, nothing of administrative significance has as yet taken
place. Minor laws and decrees have been issued but with little
practical consequence. Bllls have been prepared, but not approved
by the Majlis (the Iranisn Lower House). It is not, therefore,
surprlsing to say that at present "thé Irsnian Civil Service system
1s based upon the Civil Service Lew of 1922. And except for a
few minor revisions, it has remained essentially the same since then.Eu

Keeping 1n mind the above historical background, 1t is appro-
priate at this point to examine the Civll Service Law of 1922 and other
laws and regulations related to the staffing process. In other words,
in the following chapter the formal or legal basis of staffing in

the govermment of Iran will be examined.

23Frye, op. cit., pp. 80=90.

L
% Amuzegar, op. cit., p. 8.



CHAPTER III
THE IEGAL FRAMEWORK

In January 1963 (Bahman 1341) the High Council of Administra-
tion compiled all the personnel laws and regulations in a volume of
more than 450 pages. According to this compilation of personnel
laws and by-laws, there are at present nine "cadres" in the civil
service of Iran. They are: Administrative, Security (police),
Educational, Medical, Diplomatic, Engineering and Technical,
Judiclal, Telephone operators and drivers, and Hilitary.l There
1s, perhaps except the military and the security cedres, great
resemblence among various cadres as far as staffing is concerned.,

The first cadre, the administrative one, consists of four
categories or classes of vositions. The first class includes all
those involved in "paper®" or "office" works; or in other words,
those working in the executive, administrative and clerical posi-
tions of various kinds. The second class includes the typists.
Custodial2 emplayees constitute the third category. The fourth

1
See High Council of Administration (comp.) Compiled Employ-
ment Laws and Regulations (In Persian; Teharan, Iran: Eahman, E;EE/

Januvary, 1963).

2Custodial Employees are defined as persons who are, except
Contractual and dally wage employees‘ employed in the ministries
for purposes other than "office" or "paper" work. See Article 1
of the "Employment Regulations for Custodial Employees" (June 15,
1936), Ibid., p. 1023.

29
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class consists of the ungradorﬁ employees.

For the purpose of convenience and lack of space the focus
of this study will bhe only the first category of the administrative
cadre; for it 1s the author's belief that since there is a simi-
larity among the cadres as far as staffing is concerned, the dis-
cussion of this class of employees, which constitute the real and
the most important element of the government administration in
Iran, will also give a picture about the other classes of rositions,

as well as other cadres which are not "adminis trative".

GRADES AND SALARIES

According to Article 15 of the Civil Service Law of 1922
there are nine salary grades in the Iranian civil service, each

corresponding to a positlon:u

Grade 1 : Registrar

Grade 2 ¢ Third clerk

Grade 3 ¢ Second clerk

Grade U4 : First clerk

Grade 5 : Chief of section

Grade 6 : Chief of division

Grade 7 : Assistant to chief of department

Grade 8 : Chief of department

Grade 9 ¢ Director general or administretive under-
secretary

3Ungrade:s employees are those who are employed for purposes
other than "office"work but their monthly salary 1s more than cus-
todial employees. See Article 1 of "The Yaw Concerning the Maximum
Salary Increase of the Ungraded and Custodial Employees and Children
Allowances" (December 19, 1955), Ibid., p. 102k.

4]Ibid., p. 1002. Statistics made available by the General
contd..
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Each grade in turn is divided into three steps, namely: minimum,
intermediste, and maximum. The amount of monthly salary is also

specified for each grade, as the following table indicates:

TABLE I

Grades and the Corresponding Minimum, Intermediate,
and Maximum Monthly Salaries as specified by the
Budget Law of June 9, 1958 (In Rials)¢

Grades Monthly Salarles

Minimum Step Intermediate Step Maximum Step

1 3000 3000 3000
2 3050 3100 3200
3 3250 3300 3500
4 3550 3600 3800
5 4120 Yoo 4600
6 4850 5100 5400
7 5600 6000 6400
8 7100 7500 7900
9 8600 9000 9500

éRials 78 are equal to one American Dollar.

(continued from p. 30)

Department of Statisties indicate that there are 207,000 employees
engsged in the civil service in Iran. Iran Almeanac, 1963 (3rd ed.,
Tehran) Iran: Echo of Iran, 1963), p. 100,
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Moreover, there are the positions of the highest rank which are
classified above grade 9. Appointment to these positions is
by an Imperial decree and the monthly salary is Rials 11000.5 It
should be noted that these are the basic salariles and hence do
not include the allowances the amount of which 1s considerable in
Iran.

The above classification is for the administrative positions;
hence 1t does not include the following positions: ministers,
parliamentary undersecretaries of ministrles, governors of provin-
ces, ambassadors, plenipotentiary envoys, all judges, prosecutors
for the Supreme Court of Accounts.6 These positions are subject
to a sepasrate set of laws.

With the above general classification in mind, 1t 1s appro-
priate at this point to give a definition of staffing. Staffing
as an aspect of personnel administration, i1s a process through
which positions or occupational categories are filled from any
7

of several practical sources from inside or outside the service.

Generally, the following processes or steps are included in staffing:

’"The Decislon of the Budget Committee of the Majlis" (June 9,
1958), Articles 1-3, High Council of A dministration, op. cit.,
pp. 1002-100% .

6 |
"The Civil Service Law" (December 13, 1922), Note to
Article 15, High Council of Administration, op. eite, p. 1002.

’o. Glenn Stahl, Public Personnel Administreation (4th ed.,
New York: Harper and Brothers, , PP, an .
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recrultment, examination, promotion, appointment, probation, and

transfer.

RECRUITMENT

By recruitment is meant the "discovery and cultivetion of
the best employment merket for the positions 1nvolved.'8 In other
words, recrultment in theory means to search for, discover, and
attract the best people to be employed in and by an organlzation,
private or publie, for vacant positions. This means that in
theory all those persons who possess certain basic qualifications
are proapective recrults and may apply for public service. Per-
sonnel laws in Iran are a manifestation of this theory.

In general therefore to be an applicant for an "official®
positlonloin the administretive cadre (category one, of cqurae)

of the Iranian Government one must possess the following qualifi-

BIbid., p. 60.

9Ibid.

loBy "official™ service or position 1s meant permanent

employment in one of the ministries or govermmental agencies.
Thus contractusl and dally wage employees are not considered
official employees. See, "The Civil Service Law" (Dec. 13,
1922), Articles 1 and 10 High Council of Administration,
ﬁp .cit- pp. 1001 and 1002' and "Decree of the Council of
inisters" No. 883 (May 11, 1934), Perviz Daryush (trans.),
"Civil Employment Law of Iran, Enacted Ghows (Azar), 1301 A.H.
(Solar), Nov. 28, 1922, as amended and other lgeneral Employ-
ment Laws decrees and regulations, relating to the Government
of Iran", (A Memeograph; translated from Persian' Nov. 15, 1958),
Appendix 7, pp. 45-46.
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cationa:ll
l. Iranian nationality
2. Not less than 18 years of age
3. Without charges of insurrection against the state
. Absence of criminal records

i
5. Without record of debauchery or immorality
6

. Not addicted to narcotlics, and absence of contagilous
diseases

7. Possession of the third year secondary school certificate
or passing of an examination covering the required courses
of the third year secondary school.

8. Completion of two years of military service or being
exempted from it (this is not stated in the lLaw of
1922 but in subsequent laws).

These are the minimum requirements for employment applied

in all ministries and govermmental departments or agencies. 1In
addition, an applicant should "possess the necessary knowledge and
the qualifications required by regulations of the ministry or
department concerned."

Moreover, a deposit of guarantee or introduction of a credit-

able guarantor 1s required by all ministries for those who apply
for a position of cashier or collector in cash or kind. Article 13
of the Lew of 1933 states that "the amount of guarantee to be
deposited and the conditions required for the guarantor shall be

determined in the regulations of the ministry or department con-

Nupne Civil Service Lawt (Dec. 13, 1922), Article 2, High
Counecil of Administration, op. cit., p. 1001.

12
Daryush, op. cit., Article 3, p. 1.
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L However, Article 10 of Decree number 19056 (December
27, 1943) of the Council of Ministers specifies that "all cash
collectors are to deposit a guaranty equivalent to 1/4 of the
total weekly collectlon.'lu As to the kind of gusrantee, Arti-
cle 11 of the same decree specifies the following: (1) formal
nortgage on estate, or (2) bank guarsntee or deposit of cash.
Personal guarantee 1s accepted of the collectors in kind if they
are judged honest and trustworthy.l5

Regearding the methods of recrultment no indication 1s made
in the Civil Service Law of 1922. 1In practice, however, recrult-
ment to the public service is Infrequent and irregular. There
does not exist in Iran a central recrulting office or a central
civil service agency. Every ministry and governmental department
within the above broad limits recruits people for its needs and
gives them civil service appolntment.16 Recruiting efforts of

the ministries are usually confined to the announcement of their

specific openings in a newspaper, mostly Ettela'at or Kayhan or

1
BIbid-, P 3.

14
Ibid., Appendix Z, p. 28.

B1pia., p. 29.

16Jahangir Amuzegar, "Administrative Barriers to Economic
Development in Iran," Middle Esst Economic Papers, 1958 (Beirut,
Lebanon: Economic Research Institute, American University of
Beirut, Dar-el-Kitab, 1958), p. 8.
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in the radto.l’ However, as 1t will be clear in the following
chapters, "due to the absence of attractive alternative opportuni-
ties for new university graduates in private sectors, there are
strong political pressures on various agencies to place these

graduates in their organizations."

EXAMINATION

In general and in theory recrultment ends with an applica-
tion. Then follows the examination process. Ideally speaking,
examinatlon is a process through which tests are, or should be
given to the cendidates for vacant positions in order to measure
their qualifications for the following twofold objectives. First,
examinations 2re given for the purpose of selecting people who
will be efficient in the particular position for which they apply.
The second and often forgotten purpose of examinations is to
select persons who possess a capacity for growth and development.19

Broadly, the examination process includes or should include
the following five steps: (1) job analysis for the purpose of

determining the abilities and capacities needed for success in the

17However, Decree No. 23766, Nov. 25, 1961 of the Council
of Ministers states that governmentel agencies which are in need of
employing new persons with qualifications higher than a high school
certificate are required to refer first to the Agency for Graduate
Gulidence and choose their needed number from among the graduates who
have registered for a public jJob in that agency. Council of Ministers!
Degree No. 23766, Azar U4, 1340 (Nov. 25, 1961), High Coumcil of
Administration, op. eit., p. 10090.

181p14.

193tah1, op. cit., pp. 75 and 84-85.
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position to be filled; (2) preliminsry preparation of the examin-
ing instruments based on duties and responsibilities of the job
for which examinations are given; (3) standardization and vealida-
tion of the examination; () administration of the examination;
and (5) evaluation of the results of the tests given .20

There are different ways of classifying tests. One way
of classification 1s according to purpose, as follows: (1) tests
of general sbilities; (2) tests of speclal aptitudes or capacity:
(3) emotlonal and personality tests; (4) achievement tests: and
(5) health and physical tests.

Another way of classification is according to the forms
of the tests. Here the following may be mentioned: (1) written
examination; (2) performance tests; and (3) orsl tests which may
be of two types: individual and group oral tests.al

In Iran, the basic step of the examination process, 1l.e.
the systematic classification of positions, has only recently been
started and is not yet in full use «2  What is more 1s that there
are no provisions in the personnel laws and regulations to set
forth the examination procedures tobe followed by the ministries.
The only legal provision for conducting competitive civil service

examinations is Article lYof 1922 Personnel Law. This Article stetes

2OIb1d., ps 86.

2l1pia., pp. 89-107.

22Amuzegar, op. cit., p. 8.
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that employment to govermment services should be based on passing
a competitive examination. Moreover, it specifies that each
governmental agency should prepare, according to its organizational
needs, 1ts own regulationé governing its examination procedures.a3
Although, a Ferrel Heady puts 1it, language about merit as the
basls of cholice 1s set forth in the statute, "the ministry con-
cerned 1s usually free to apply this criterion as it sees fit.'eu

Certain examination formaslitles are therefore followed by
the ministries in the selection of their personnel.25 A written
Individusl or group examination given by the ministry 1s one way
of testing the knowledge of the candidates. Here the examinations
are not usually besed on the requirements of the jobs. 1In other
words, they sre general and measure the genersl educational attain-
ment of the Individual. Oral questioning or interviews are another
way. This is also done in the ministries and the interviewer is
usually either the personnel officer and/or the prospective super-
visor or employing officer.

However, educational attainment - a college or a secondary

school certificate - 1s usually the basie, if not the only ecriterion

"

2nppe Civil Service Law," High Counecil of Administration,
OE- c1t-, P 1001.

eu'Personnel Administration in the Middle Esst," Public
Personnel Review, XX (1959), 51. L

25'I'he following two paragraphs are based on the information
gathered from interviews of some Iranian govermment officials who
participated in a career development training program sponsored by
the Department of Political Studles and Public Administration,
Amerlican University of Belrut, during the academic years 19636l
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of selecting people to the civil service. Moreover, the degree
is sometimes supplemented by a "pull® or a "push" to back the
candidate in his effort of getting a job. What is more is that
examinations are not popular for the positions which do not attract
many applicants; in such cases candldates are automatically employed
without any examination. As J. Amuzeger points out:
A legal provision for conducting competitive civil service
examinations 1s not assiduously observed. Many positions
requiring speclal technicel knowledge or background are not
thus properly filled. And more often than normally is the

case In most bureaucracies, new positions are cgeated to
suit the qualifications of f-vored candidestes.c

PROMOTION AND SAIARY INCREASE

The conditions for promotion or =2dvancement in position
differ from one grade to another. The first condition 1s that
before an employee is promoted to a higher grade, he should have
served a minimum period of two years in the grade just below in
the case of grades one to four and at least three years in the
case of the other grades - i.e., grades 5 to 9. Promotion to a
higher grade, therefore, is not possible wlthout serving the full
period prescribed for the lower grade.

Moreover, an employee may be promated when, besides having
served the prescribed period in the lower grade, he has satisfac-

torily performed the duties assigned to him and has observed the

26
Amuzegar, op. cit., p. 8.
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laws and regulations of his ministry. In all ceses, therefore,
the ministerlal or organizational requirements, method of per-
formance of dutles, ability and aptitude, and seniority of service
all are essential to promotion. Furthermore, there is preference
of promotion for the employees of higher education provided that
the other qualifications are the same.27

Article 24 of the Law of 1922 states that if a college
graduate, whose speclallization 1s in the field peculiar to a
ministry, holds a degree higher than a Licence or a B.A., and if
such a degree 1s higher than that required for the position he is
assigned to, he willl serve six months in grades one and two, one
year in grades three and four each, and from grade five upward he
will serve as provided in the law. However, the Note to Article 3
of the "Law Concerning the Iranian Students Abroad" (May 22, 1928)
states that all those who hold = degree higher thasn a Licence
(B.A.) from a college or a university (inside or outside the country)
shall start their employment with grade 3 and upto grade 6 shall be
promoted to a higher grade after having served two years in each of
of the lower grades. But the Budget Law of November 26, 1942 says
that the practice of the ministries promoting the employees, who
hold a Licence degree or higher, to a higher grade after having
served one year in grade 3 and 4 each and two years in grade 5
is confirmed eand may, thus, go on until it is repealed by a new

28
law.

27'The Civil Service Law" (Dec. 13, 1922), Article 23, High
Council of Administration, op. cit., p. 1004,

28
Ibid., p. 1005.
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Moreover, i1f an employee entitled to promotion, as provided
by the laws, 1s not, due to lack of an appropriate vacant position,
promoted to a higher grade, his salary will be increased by "an
additlional sum equivalent to the difference betﬁeen the minimum
and maximum salary of his present grade.‘29

Article 26 of the Employment Law of 1922 provides for two
kinds of promotion: (1) formsl, and (2) honorary. By formal pro-
motion is meant promotion to a position the rank of which is one
grade higher than the previous position being served. If an
employee who has served for more than six years in his present
position and due to lack of an apnropriate vacancy has not been
promoted to a higher position he may be awarded by giving him a
higher title without changing his position. This is called hono-
rary promotion. As for the salsry of such an employee, 1t should
not be below the minimum salary of the rank he is assigned to.
And the period of service in the new rank 1s counted as "official®.

Furthermore, Article 27 states that all those who have not,
after six years of service in one position, hed the ability and
aptitude to get a promotion, are entitled to receive an increase
the amount of which should not exceed 1/5 of their last salary.
However, such an increase, the law says, should not be allowed

for more than two occasions.

29
Daryush, op. cit., Articl 25, p. 7.
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According to Article 17, the total increments payable
after one yesr of service in 2 grade, should not exceed 1/6 of the
salary of that grade. 1In other words, the difference between the
minimum and maximum salsry in a2 grade may be payed in the form of
increments during the perlod the employee serves in that grade,
provided that it 1s started from the second year of service in
the same grade. And the amount of such a difference should never
exceed 1/6 of the total salary of that grade.3o

As to the administration of promotions and increments,
Article 2 of the Council of Minister's Decree No. 7792 (July 10,
1959) states that the chlefs of the departments and sections of
the ministries 1n Tehran and other citles are required, every year
by the end of July, to prepare a list of all those eligible for
pronotion or increment. They should then submit it to the per-
sormel office of their respective ministry in Tehran. The list
should also be followed by an evaluation paper for each proposed
employee.3l

Each evaluation paper 1s a quarterly report on an employee
and his performance. The report consists of grades given to
employee by their superiors on the following fourteen 1tems:32

1. Amowmt of work

2. Quality of performance

3. Knowledge of the job and method of its performance

3Ongh Council of Administration, op. cit., pp. 1004 and 1005.
. .
311b1d., p. 1026.

321p1d., Article 10, pp. 1027-28.
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I, Degree of relisnce or confidence

5. Cooperation and dutifulness

6. Initiative

7. Perception and decision-making

8. Agreement with new procedures and methods

9. Ability and aptitude to accept change

10. Personality _

11. Ability to speak (as required by his position)
12. Resistance and durability

13. Heglth

14. Others

Each personnel officer of the ministry, in turn, after
recelving the proposals for promotion and increment, and by referr-
ing to the employee's files, gives his opinion and then sends the
proposals together with his view to the promotion, and increments
commission of his respective ministry. The commission then, in
the context of laws and regulations, studies the proposals and
decides who should or should not be promoted.

Each commission for promotions and increments is composed
of the chief of personnel division, the chiefs of two other divisions
and one of the directors general of the ministry. They are all
appointed by the minister upon the recommendation of the permanent
administrative undersecretary of the ministry. The commission
holds its meetings during the month of Sharivar (August 23 Septem-

ber 22) of each year and under the chairmanship of the permanent
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administrative undersecﬂetary.33

With all the foregoing formal requirements and procedures
an important point to bear in mind is that the often expressed
belief about promotion 1s applicable to and widely practiced in
Iran: "If they want to promote you they can always find a reason
for doing it, and i1f they don't want to, they can find some short-

comings."3u

APPOINTMENT AND PROBATION

The last stage of selection is that of appointment.
However, before the appoint is final there are two other legal
requirements to be fulfilled by the applicants. The first require-
ment 1s the satisfactory completion of a probationary period of
one yeer which is not counted as official service. The official
service begins with the day the employee 1s officially appointed
to the position.>”

The second condition 1s that of oath-taking. Persons
entering the officlal service are required to take oath in accord-

ance with religlous rites that they shall fully observe the laws

33'Decree of the Council of Hinlaters' No. 7792, July 10
1959, Article 5, High Council of Administration op. cit., p. 1026.

3 Norman R.F. Maler, Psycholo in Industry: A Psychological
%SEroaoh to Industrial Probless (°nd eg.; Boston: Houghton Miffin Co.,
» L]

35'The Civil Service Law" (Dec. 13, 1922), Article 5, High
Council of Administration, op. cit., p. 1001.
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and regulations of their agency; that they shall always work for
the development of the welfare of the nation; and that they shall
never commit treachery against the country, the nation, and the
sovereignty.36 |

According to the Civil Service Law of 1922 formal appoint-
ment 1s done by the minister or the head of each governmental
agency . ﬂouever, departmental chiefs, directors general and their
equivalents are formally appointed, with due observance of the
required conditions, by the minister concerned and with an Imperial
decree. The minister concerned also appoints the parliamentary
undersecretary and the chlef of the secretariat of his ministry.
Such appointees are not required necessarily to be officisl employees,
and thus they may be appointed from inside as well as from outside
the service. But if they are selected from among the permanent
employees the pericd cfthélr service in such positions is counted
as officlal service.o!

However, 1t 1s important to note at this point that Note 22
of the Budget Law of 1334 (1955-56) states that no new employment
is permitted under any circumstances. The law further runs:

Should ministries or bongahs / governmental corporations/
require additional employees, they shall make use of employees
of their ministries or bongahs. Should, however, the required

number of employees be unavailable and should a ministry be
exceedingly in need of engineers, physiclians, ... teachers and

6
3 Daryush, op. cit., Article 7, p. 2.

" 37High Council of Administration, op. cit., Articles 21-22,
pa 100 [ :
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judges, employmnent of such personnel shall be made by autho-
rization of the Budget Committee of the Senate...38

Moreover, Article one of the "Law concerning the Employment
for the Ministries" (Khordad 27, 1337/June 17, 1958) expresses
the same view by saying thst no new employment is permitted except,
if badly needed and with good reasons, for such technical positions
as doctors, engineer, nurses, pharmacists, techniclans, translators
and the like - i.e., no new employment 1s permitted for clericeal

and administrative vositions. The employment for technical positions,

as reguired by Decree number 3684 of Urdibehesht 2%, 1341 (May 13,
- 1962), should be based on the approvel of the Council of Ministers
39

and upon the recommendation of the High Council of Administration.

PERSONNEL MACHINERY

By persormel machinery here is meant an apperatus through
which the personnel matters of the government, especially matters
related to recrultment, exsmination, promotion, and transfer are
carried out. In some countries like the United States and Britein
most of the personnel matters are centralized in a c entral civil
service agency. In others like Iran there is no central civil
service agency; personnel matters are decenéralized. Eech minlstry

within broad limits carries out its own hiring and promotion.

Centrel Civil Service Agency

As indicated above, there does not exist in Iran a central

38Dayush, op. cit., footnote 1, p. 1.

39H1gh Council of Administration, op. cit., pp.10001 and
10001/1.
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civil service agency which is in charge of or has a direct
control over the personnel matters of the mlnistries.uo This
does not mean, however, that there 1s no outside check over the
ministries and govermmental agencles as far as th@ir staffing
18 concerned. It 1is true that each ministry carries out 1its own
selections; that central civil service agencies have been propoaedul
but as yet not estoblished, nevertheless there are certain organiza-
tions that have some kind of a control over the selection process
of the ministries in Iren. These agencles a2re : (1) the Personnel
Department of -the Ministry of Finance, (2) the Budget Committee of
the Majlis, (3) the Employment Committee of the Senate, (4) the
High Council of Permanent Administrative Undersecretaries (HCPAV),
and (5) the High Council of Administration (HCA). It should be
noted, however, that the above-mentioned agencles exercise their
control 1in brosd matters of personnel and in most cases they are
advisory.

The Personnel Depsrtment of the Ministry of Finance drafts
laws end decrees concerning, the personnel and other matters of the
civil service. In some cases 1t advises the ministries in drafting
their laws snd regulations, while in others 1t has to approve their
draft laws before being presented to the Counc il of Ministers for
approval.

The Budget Committee of the Majlis snd the Employment

Committee of the Senate exercise theilr control through their exami-

4o :
Amuzegar, op. cit., p. 8.

I
Tsee Ittele'st (airmall edition), No. 4207, Nov. 23, 1963,
pPe 3.



48

nation of bills, investigstions, and hesrings. Moreover, they
heve sometimes direct but informal control over the personnel
matters of the mi.rﬂ.srt:r!.es.,42

The HCPAU came into legal existence on 19 March 1958,
although i1t had practically been established by the end of 1956.
The main objective of the Council 1s to provide administretive
coordination by furthering cooperation among the administrative
undersecretaries of various ministries. It 1s, therefore, a
means through which administrative problems of the government
are discussed and proper solutions are developed. Its functions
are to comment on matters referred to it by the Prime Minister
or the Council of Ministers. Moreover, it is an advisory orga-
nization that may comment on all administrative, personnel and
financiel matters of a generasl nature that may be referred to
1t by the ministries or goVernmental departmentse. Furthermore,
the Councll may prepare necessary drafts and suggestions relesting
to the personnel g8 well as other administrative matters to be
submltted to the Councll of Ministers for approval.u3

Regarding its orgenization, the HCPAU consists of the

b2
Leonard Binder, Iran: Political Development in a Chiggégg
Society (Barkeley: UniversIty of California Press, 1962), D. :

uB'Iaw Authorizing Appointment of Stable Administrative
Undersecretaries and Creating the High Council," Article 3, High
Council of Stable Administrative Undersecretaries (Tehrsn: Commu-
nication Media Division, USOM/Iran, 1%9), p. 28; "Regulations
Government the High Council for Stable Administrative Undersec-
retarles, July 1958," Article 1, High Council of Stable Adminis-
trative Undersecretaries, op. cit., p. 32.
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permanent administrative undersecretaries of all ministries and
the Prime Minister's administrative undersecretary who acts as
chairman of the Councll.uu Moreover the Council has a secreteriat
which 1is concerned with the study of the problems referred to it
by the Councll or any of its committees and which reports 1its
findings to the Council or the committee concermed. The chief
of the secretariat acts as the secretary of the Council. The
chairmen and the secretary both sign the minutes of the meetings
of the Council.

In order to cerry out its fumctions properly and speedily
the Council has maintained three permanent committees: Administra-
tive and Personnel Committee; Finance Committee: and Socilal
Affairs and Initiatiation Committee. Each committee hss members
ranging from three to five who are selected from among the members
of the Council. In addition to the above mentioned permanent
commlttees, the Council may set up special committees, and assign
o them the examination of certain matters not rel-ted to any of
the permanent committees.

All matters put before the Councill are referred to the

apprropriate committees by the chairmen of the Couwncil. And these

The Permanent administrative undersecretaries are appointed
by a royal decree on the proposal of the minister concermed (and by
the Prime Minister for his office) and approval of the Council of
Ministers for a period of five years and are eligible for reselection.
“Law Authorizing Appointment of Stable Administrative Undersecretaries
and Creating the High Counecil," Article 1, High Couneil of Stable
Administrative Undersecretaries, op. cit., ». 27.
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committes are required to give their reports within two weeks
from the date they receive such matters. Furthermore, the per-
manent committees may Initiate to survey some matters within the
limit of their authority and submit their report for the decision
by the Council. In the csse of surveys or investigations of a
matter with technical character, the chailrman of the Council may
make use of experts by Inviting them to give their views in comnec-
tlion with the problem before the Council or the committees. The
committees conducting surveys or investigations should report their
findings in writing.45

Finally, there is the High Council of Administration (HCA)
which came into legal existence by the Council of Ministers' Decree
number 30600 on 3 J‘z.lnc;:l.963.!\t The main objective of creating this
Council was to improve the administretive machinery of the govern-
ment which had not caught up with the socio-econonmic developments
of the country.

The HCA is an advisory body attached to the office of the

Prime Minister. Although legally i1t has no direect control over

¥

usSee "Regulations Governing the ngh Council for Stable
Administrative Undersecretaries, July 1958," op. cit., pp. 32-36.
However, Binder observes that the impact of the High Council of
Permanent Administrative Undersecretaries, whose duties are res-
tricted to the improvdment and standardization of both adminis-
tratlve tecimiques and management, "on policy making has not been
great, nor have the undersecretaries been quite as stable as was

hoped.” op. elt., p. 126.

usThe following paragraphs are based on Council of Ministers!
Decree No. 30600, Janusry 3, 1963, pp. 1=5, (Mimeographed in Persian)
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the personnel matters of the ministries, the HCA increasingly
exerclses some indirect and informal power over the ministries
regarding the personnel as well as other administrative matters.
Moreover, its role as a research and public relations office for
the government should not be underlooked. The compilation of
all personnel laws and regulations is an example of this. The
Counclil therefore supplies the publiec end the employees of the
governnent with information about the civil service and the per-
sonnel matters of the ministries.

As to 'its organizational arragements, the HCA 1is made
up of an executive committee and a secretary general. The
executive committee is composed of the Prime Minigter: Ministers
of Finance, Justice, and Interior; Prime Minister's Representative
at the Plan orgenization; and the secretary general of the Council.
The secretary general 1is appointed by a royal decree on the recom-
mendation of the Prime Minister. He 1s chosen for three years and
mgy not be removed until his term is over.,

In order to meet 1its objectives, the HCA carries out
research, makes publications, drafts administrative laws, and
gives 1its recommendations to the Council oflninisters. To do
these, the Council has five research committees as follows:
Employment Committee, Finanecial Committee, Ceremonies and Proce-
dures Committee, Organizational Committee, and the Committee

related to the Affairs of the Cities.
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Operating Personnel Offices
Although there is a high degree of centralization in the

zovermment of Iran, the personnel system of the govermment 1is
decentralized, scattered among the ministries.u7 However, per-
sonnel administration of each ministry is centralized at the
Capltal, Tehran and concentrated at the top; real and final orders
decislons are taken by the minister or the director genersl for
administration. Each ministry, however, has a personnel depart-
ment which 1s in charge of its personnel matters.

Esch ﬁersonnel department is headed by a director, appointed
usually by the minister who may also remove him at any time. In
some cases the actual selection of the personnel director may be
left to the permanent administrative undersecretary or the director
general for the administration of the ministry concerned. There
are usually no special standsrds or requirements for selecting a
personnel director. Generally, andeffort is made to choose persons
with a college degree supplemented with some personnel or other
administrative experience.

A recent survey of the previocus experience of the present
directors of personnel shows that about fifty percent of them had

worked in the field of personnel before becoming directors of per-

Iy
7The following paraﬁrapha are based on Richard W. Gable
“The Public Service In Iran," Public Personnel Review, XXII (1961),

PPe31-33.
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sonnel before btecoming directors cof personnel, some of them for
as many as 15 to 20 years. On the other hand some had no prior
experience in personnel at all. A number of them had been direc-
tors of personnel for only a few years, although one person held
the position for 18 years.

Each personnel director 1s responsible to his minister,
deputy minister, and in some cases to the permanent administrative
undersecretary of his ministry. However, due to the confusion that
often exlists in the lines of authority the personnel director may
report to one or all the three superiors at the same time.

The operating suthority of the personnel directors and
their departments is derived from the Personnel Law of 1922 and
other related laws and regulations. The personnel directors
ususlly take a limlted and legalistic view of their authority
under the laws and regulations. They often rezard their authority
and function as that of simply applying the law with little exer-
clse of discretion.

The position of the personnel director is usually a cere-
monial one with little significant power beqause of the limited
functions his office has. However, the personality of the per-
sonnel director and his relationships with his minister and the
director general for administration of his ministry is crucial.

In spite of his limited formal or legal power, the personnel
director may have a larger role to play if he is aggressive and

if his minister knows him and likes to work closely with him.
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If he is weak and not much liked by the minister, his role will
be limited to the execution of application of the law, if he
remains in the office and not transferred.

The function of the personnel director therefore is usually
to apply the personnel laws and regulations in his ministry. He
is responsible for issulng personnel actions when persons are
hired; fired, transfered, and/or promoted. In the name of his
ministry and the minis ter, he announces the vacancies, collects
applicetions, and administers examinations. The personnel depart-
ment also deals with routine matters of transfer and promotion
while the actual decisions for such matters are made by the minis-
ter, director general, or other departmental chiefs. If any train-
ing 1s dcne, 1t 1s usually carried out by other departments. In
short the personnel director 1s only respons ible to carry out the
orders of his minister, director general, perform the routine per-
sonnel matters of his ministry, and prepare personnel orders to be
signed by the minister or the director general for administration.

The principal problems then for personnel director is
the lack of adequate authority. In the case of simple personnel
actions personnel directors "often take no action on their own.
Such a matter as an internal transfer or a three-day leave requires
the approvsl of the Director-General for Administration.'48

So far we have discussed in this and the previous chapters

Ibid *, p‘ 3-5 .
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the historical backgrowund and the legal framework of staffing in
the government of Iran. But history is an account of the past
and does not tell much about the present exlsting phenomena. It
is useful in throwing some light upon the present: but limited
because it does not answer s11 questlons pertaining to the exist-
Ing facts.

Aé for laws and regulations they are prescriptive and not
descriptive. They lay down what staffing ought to be rather than
describing whet 1t really is. In practice, they are usually
subject to modifications, and sometimes not followed at all. Any
real analysis of staffing or any other aspects of public adminis-
tration in the chenging socisties 1ike that of Iran should there-
fore go beyond laws and regulations and establish relationships
among different environmental variables affecting staffing and in
turn being affected by it. This what 1is meant by ecology of staff-
ing as 1t will be discussed at length in the following chapters.
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CHAPTER IV
THE ECONOMIC SUB-SYSTEM

One of the major characteristics of the Iranian socliety
1s 1ts economic unproductivity. By thils is meant that the country
1s economically underdevelopesd and poor. Iraniasns, on the average,
do not produce or consume much material goodn.l About 80 percent
of the total population lives on land ana farming.2 But only
about 10 percent of the totelarea of 628,000 square miles is used
for agriculture, and less than half of this amowunt is under cul-
tivation at anyore ti.mez.’ This 1s because farming is "wretchedly
Inefficient" and the situstion 1s getting worse as time passes.h
There i1s a lack of modern methods and equipment, and above all

there is not much incentive to improve methods and to raise

production.

1It has been estimated in recent years thet the over=all
per capita income in Iran falls somewhere between 100 and 165
dollars. James A. Bill, "The Soclal and Econamic Foundations of
Power in Contemporary Iran," Middle East Jourmal. XVII (1963),

Pe lm?.

aPresent estimates show that the totasl population 1is
about 20 million. Aziz Hatami, Iran (Tehran: The General Depart-
ment of Publications and Broadcasting, 1963), p. 11.

3Herbert H. Vreeland (Research Chariman and editor), Iran
(New Haven: Human Relations Area Flles, 1957), p. 135.

Yepersiats Gamble Against the Clock," Economist, CCIT (1962),

ps 538.
56
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Due to low productivity most of those engaged in agricul-
ture live at bare subsistence and are usually in debt.5 Moreover,
governnent attemoted "reforms and subsidies and the recent pre-
sence of the forelgn sgricultursl sdviscrs have as yet contributed
little toward changing the fortune of the Iranian peasant ."
This economic wproductivity is largely due to "a particular

7

Institutional arrangement® which does not encoursge rational
eéconomic behavior. As a manifestation of the Iranien culture,
this institutional arrangement violates economiec principles 1in
the utilizatloh of scarce resources of the country. In other
words retional economic prineiples or criteria, as manifested in
laws and reguletions, sre paid lip-service, but effective econnmic
behavior 1s largely determined by trrditional factors such as
family loyalty, individual status, religious considerations, and
abllity to bargain. In order to understand effective economie
behavior in Iran, 1t is lmportant, therefore,to study such tra-
ditional patterns and practices involved in the Iranian market
systenms.

The practice of bartering 1is the firgt obvious charscteris-

tic of the Iranian economy. In an economy based on rational crite-

5Vreeland, op. cit., po. 152-53,

61b1d., p. 135.

YBy this 1s meant "the economic structure' or more specifi-

cally "the market system of a soclety". See F.W. Riggs, The Ecolo
of Public Administration (Bombay: Asia Publishing House, IQEII, De E.
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ria, money is used as the basic, if not the only, means of exchange.
But in Iran the dominant medium of exchange in most of the villages
18 barter. It was estimeted in 1957, for example, that about half
of the population of Iran used no money at al]_.8 This seems to be
the case even today since rnot much changes have been taken place
in the vlllages.a

Famlly status, loyalty and ‘influence , are other tradi-
tional elements invclved in the Iranienmarket system. The tradi-
tlonal family 1is almost the core of all activities in Iran. What
the individusl wants or what he can get is lergely determined by
his family, which 1s usually identified with occupational affilia-
tions and class status. "In entering upon any enterprise, be it
business or marriage, relatives have first claim as partners or
spouses ."

Religion 1s a third non-rational factor inecluded in the
Iranian market system, although at present religion is not as
strong as 1t was in the past. Reza Shah reduced the power and
influence of religious authorities to a great extent. Yet every-
one agrees that at present the sverege Iranian is religious.lo For
example, the tradition of private charity or élmsgiving 1s strongly
rooted in the Irenian society. Many believe the religious code of

the country requires thet one should not allow his fellow men to

g :
Vreelend, op. cit., p. 177.

9Leonard Binder, Iran: Political Development in a C
Society (Berkeley: University of California Press, 19627, p. %E%.

10
Ibid., p. 62.
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go hungry. Many employers therefore take pride in employing more
persons than their firm or organization needs.ll Although this
might seem an appropriate way of helping people, especizlly in
the absence of government welfare programs, the fact remains that
Islam plays a significant role in the Iranian economic system.

A fourth fasctor hedging economic rationality is bargaining.
Bargaining is invelved in economic activities, in politics as well
as in the steffing process of govm"nment.]‘2 Bargaining affects the
prices and limits econonic rationslity. This means that economice
transactions are affected by the individual bargainer whose ability
to bargain is largely determined by his family background, status,
and soclo-economic power and influence.

Still a fifth factor limiting rational economle behavior
and thus contributing to low productivity is the attitude of the
Irenians towards work. This 1s closely related to the other varil-
ables discussed above, TUnlike the Protestant tradition in the West,
work 18 not of much value in Iran. Although the “lower class Persians
toll for long hours at back-breaking task..:-work is not a positive
value in Iran a... The nature of work a persbn may perform 18 relasted
to his status in soclety. Frequently an Iranian will not pitch in
to get a Job done if he must work beneath his status.'13

The institutlional arrangement -~ market system based mainly

on non-rational criteria ~ discussed above has led to price indeter-

1lgichard ¥. Gable, "The Public Service In Iran", Public
Personnel Review, XXIT (1951), p. 29. b

12

Binder, op. cit., pp. 228-29.

13Richard W. Gable, "Cultura 4nd Adninistration in Iran,®
Middle East Journal, XIII (1959), p. 418.
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minancy, insecurity of the individuals, preference of short-term
benefits over long-term investments, "intrusive access to the
elite," and soclo-economic inequelity. Price discrimination 1s
institutionalized in Iran. There is wide fluctuation in prices
of commodities because the actual price pald by s customer "ref-
lects not only prevailing supply-demand conditions, but also a
superimposed set of inter-personal relationships between the

L]
o1k As an 1llustration, rational economic criteria

seller and buyer.
might dictate that a kilo of strawberry should be transacted at one

dollar no matter who the parties may be. But in practice, the same

kilo of strawberry might be sold at 50 cents to a cousin, at 60 to

a religious man, at 70 to aninfluential man with high status family,
and at 30 cents to a poor man who must be pitied. Again, a man may

buy it for 80 cents while a woman for 120 or vice versa.

Insecurity 1s snother consequence of the Iranian economic
system. The traditional family-centered way of peasant 1life has
been disrupted by changes which have taken place. But replacement
of new patterns have not followed or are only superimposed on the
traditional way of 1life. As a result the individusl Iranian,
irrespective of his class in the soclety, feels insecure and in need
of assurance.l5 As an economist concludes:

The background... 1s insecurity: The insecurity of the land-

owner agalnst the caprice of the govermment, insecurity in the
face of attack by hostlile elements, whether internal factlons

or foreign Ilnvesion, and the insecurity of the cultivator vis-a-
vis the landowner and others. The law was not backed by a pre-

1uF‘red W. Riggs, "An Ecological Approach: The 'Sala! Model",

Ferrel Heady and Sybil L. Stokes (eds.), Pagers in Comggrative Public
Administration (Ann Arbor: Institute of Public istratlon, e
University of Michigan, 1962), p. 27.

15Vreel&nd, op. c¢it., p. 138.
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dominant and impartial force; effective power therefore rested

with whatever wielded the greatest force and, in the absence of

control by the law, the exercise of this force depended almost

entirely on personal caprice. Insecurity, political and econo-

mic, 1s no less the keynote 2t the present thag the past,

although there have been changes in emphasis.l

Preference of short-~term gains over long-term investments
is a third consequence of the Iranian market system. Due to the
elenments of insecurity and price indeterminancy, there is not much
confldence among the Iranlans to invest their capital in long-term
projects whlch are essential for the economic development of the
country. Iranians, as 1s the case in most of the emerging nations,
prefer short-tarﬁ profits to long-term adVBntages.l7 That is why
there is a tendency among most of the upper classes in Iran to
invest their capital in short-term projects or to deposit their
money in foreign banks-l8
The fourth consequence of the Iranian economic structure

is what may be celled "intrusive access to the elite". This means
that the individual always tries to search for ways and means to
get favors from the members of the elite. As 1t will be clear in
the following chapters, individuals try to cut across the govern-

mental or legal vrocedures and galn advantages by tact and deception.

16Ann K.S. Lambton, lLandlord And Peasant in Persia (ILondon:
Oxford University Press, 1953] Pe 595

IYVreeland, op. cite, pe 176

Emil n§ye1 The Changing Middle East (New York: The
John Day Caes, 196
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This 18 what is meant by "circumvention of govermmental procedures”.
The last but the most serious result of the structure of
the Iranian economy is soclo-economic inequality among the different
soclal strata of the society. Lack of distribution of woalth19 in
a potentially rich country has divided the Iranian socliety into
contradictory and opposing camps: the poor and the rich; the
peasants and the landlords; the city laborers and the upper class
"thousand famllies“eo Let us examine this in some detail.
Iran, a leading producer of Petroleum, possesses about
13 percent of the world's oll resources. The production of oll
is more than one million barrels a day, with potential wells still

to be tapped.21 The approximate inccme from oll is 300 million

19r. Amini, the ex-Prime Minister, once "blamed Iran's

crumbling economy onhigh living by the rich". Oded Remba, "The

Middle Eagt In 1961 ~ An Economic Survey," Middle Eastern Affairs, XIII
(1962), p. 79. Moreover, the Roushanfectre Magazine recently nder-
took a study of 600 weddings in Tehran. At one extreme they found
that 1n one wedding only the dinner party, excluding all other
expenses, cost about 14 thousand dollars. 600 guests were invited

to this wedding which took place in the most luxurious hotel in

Tehran, the Hilton Hotel. The bridegroom was a student studying in
the U.5. who had come to Iran for his summer vacation. At the other
extreme the researchers found that the whole expense of snother wedd-
ing was only about 66 dollars which was to be paid by installment in
several occasions. The groom was a handicraft laborer. "Two weddings,
out of 600 weddings That Took Place In Tehran Duringsg?ese Days,"

Mm, No. 566, Muradad 15, 1343 (Aug. 5, 1964), pp. 11 and
50-51. (In Persian). For classes in Iran see "Social and Occupational
Strata® in chapter five, this work.

0

= For a detalled dlscussion of the "thousand families" in Iran

see Binder, op. cit., p. 66; Robert Kingsley, "Premier Amini and Iran's
Problems,")'ffg&l'e—ﬁatem Af"fairs, XITI (19%2), p. 195.

21Andrew Tully,_QIAl_Eng_;ngggg_gﬁ%gx (Paperback; 1lst Crest
Printing; New York: Fawcett Publications, Inc., 1963), pp. 77=78.
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dollars a year.22 This is 10 per cent of the estimated Gross
National Product and about 25 to 30 per cent of the govermmental
budget.23

Another source of income for the govermment and the country
is the foreign financial ald of different kinds. Since 1953, for
example, Iran has received about one billion dollars from the
United States, let alone other sources such as the United Nations
and the World Bank.eu

However, as indicsted before, there is no proper distribu-
tion of wealth inthe country. A small group of upper class people

controls, toc a great extent, the economy in Iran. Until 1962,25

220f this sum about 200 million dollars go to the armed
forces. See John Law, "What A Billion Bought in Iran: 'U.S. A1d?
Ités)Dono Nothing for US'", U.S. News And World Report, LI (July,
1961), p. 73.

23’I'. Cuyler Young, "Iran in Continuing Crisis,® Forei

Affairs, XL (1952), p. 279. It is interesting to note that Ehere

8 en a constant deficit in the budget of the Iranian government
since 1954, Ministry of Finance, Department of Statistics and Survey,
"The History of Budgeting in Iran' (Typewritten in Persian, n.d.),
pr. 7=9. This deficit has been primerily due to the large number of
underpald "civil servants and military personnel on the public pay-
roll who between them absorb as much as four-fifths of the budget.
Robert J . Pranger, "Political and Economic Balance in Iran," Current
History, XXXVIII (196€0), g- 279. The army and the internal security
have been costing about £565 millions a year - exclwding the military
hardware given by the Americans. But the Plan Organization has been
costing only about £50 millions a year. "Persia at the Edge," CXCIX
(1961), p. 786.

y
2 Tully, ops clts, p. 76., See also, Young, op. cit., p. 280,

25At present, land reform 1s the eentral aspect of Shah's
"white Revolution". Until the beginning of 1962 some 7,500 villages
were distributed among the peasants. Land reforms still are going
on; but the prospect of this gozernment attempted reform cannot be
predicted. How much progress will be made in this line the future
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for example, there were in Iran people who owned 50 to 140 villages.
Over 20 per cent of the total 55 thousand villages belong to persons
who owned not less than § vlllages.26

On the other hand the majority of the peoplé of Iran, as
indiceted before, live at subsistance. About 80 percent of the
population live in small and isoleted villages. <The ma jority of
the Tranians work for long hours but earn only enough to keep them
from starvation. They have neither capital to invest nor good
health to produce. James A. Bill observes that the low position
of the Iranian peasants and tribesmen can not be denled. Both

this class = the peasants and tribesmen - and "the working class

are welded together in one exploited, dispossessed amalgam."

ADMINISTRATIVE IMPLICATIONS

Being a part of the general system, the administretion of
the Iranian government has similar, in fact the same, charactéris-
tics found in the economic system discussed above. The two sub-
systems are so much interrelated that the same factors responsible
for economic unproductivity are also the causes of administrative

Inefficiency and corruptione

(Continued from page 63)

will tell. Ramba, op. ¢it., ppe. 139-1%1; "Essays in Land Reform",
Economist CC (1961), p. 887. Moreover, official reports state that
by end of March, 1§63, about 3700 villages were distributed among
120 thousand ferm families. Further, the government had put Sep-
tember 22, 1963 as the deadline for the first stage of the land
reforms which would mean the distribution of sbout 17,000 villages.
Iran Almanac, 1963, pe 396. However, Ittela'at, a Persian daily
paper (airmail edition, in Persian), No. ¥U06, Nov. 15, 1964, p. 1
states that since the beginning of land reforms until the middle
of October, 1964, only 9370 villages had been divided among 340
thousand farm families.

26Keeslng's Contemporary Archieves, XITI (1961-62), p.18883.

278111, op. cit., pe 407.
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Because the economy is unproductive, it does not provide
much oprortunities for employment. As a result the government
has become to be the main emvloyer in the country. For government
employment provides job security as well as salary éven when there
is no work to perform.28 There 18 always a rush for government
employment and this is becsuse the supply of labour exceeds the
demandse This has led to surplus labour and overstaffing not
only in the government but in the National 01l Company, in the
Plan Organization as well as in 1ndustr1es.29 Overstaffing, in
turn, has led to lower salesries. Low pay has resulted in corrup-
tlon or 1t hss forced the employees to take part-time Jobs to
supplement their income .3°

When the supply exceeds the demand, people try to circum-
vent normal governmental procedures of employment and promotione.
As a result employment on the basis of patronage and mutusl favor-
doing has become an institutionalized psttern of administrative
behavior in Iran. 't Insecurity has intensified the situation by
encouraging the people to look upon government employment a&s the
only source of security. But the government 1s overstaffed and
does not provide much opportunity for employment. There exlsts,

therefore, little chance of employment through regular channels.

EBGable, "The Public Service in Iran", op. cit., p. 29.

29Vreeland, op. eit., pe 158.
30

" Gable, "The Public Service in Iran," op. cit., p. 31.

31J’ah.ang1r Amuzegar, "Administrative Barriers to Economic
Development in Iran," Middle East Economic Papers, 1958 (Beirut,
Lebanon: Economic Research Institute, American Uﬁtvarsity of Beirut,
Dar-el-Kitab, 1958), p. 8.
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In fact, there 1s a common feeling in Iren thet nothing can be
accomplished through reguler channels. Consequently, employment,
promotlion, and other administrative practices tend to follow
irregular channels or exceptional procedures to a great extent .--
This 1s what we mean by circumvention of governmental procedures .

Nepotism 1s therefore one of the characteristics of the
Iranian administrstive system. Appointments to government positions
largely depend upon family and personal connections rather than on
the civil service law of 1922 or other personnel regulations. How-
ever, it must not be assumed that nepotism is "simply an expression
of outright corruption<" It is true that corruption 18 a fsctor
but the belief that one should favor his family and friends when
In a position of power is also important, if not more important.
Furthermore, it 1s believed that this is the only and the safest
way of employment, because one can trust his own relatives or
frlends.33 In the same way it 1s observed that the element of
famlly enters the economic sub-system and limits rational economic
behavior.

Religion 1s another factor affecting the eccnomic as well
as the administrstive system of the country. &s an observer

indicates:

32
De ‘J-ll.

3-5Ib1<1.

Gable, "Culture and Administretion in Iran,* Ope cit.,
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The Islamic practices of alms-giving 1is related to the charity

concept of public employment which is prevalént in Iran. A

obtains, and continues to hold, a govermentel job, not because

the government owes him a living. The public employment roles

are clogged with the names of surplus persons who do little

Or NO Work....J
A study, for example, conducted in the Ministry of Finance in 1954
showed that there were about 7000 surplus employees on the payrolls
of that agency. Employment in the government owned Rallroad Corpo=-
retion went up from 7000 in 1943 to 32000 in 1957 with little
increase in the amount of service provided by that agency.35

‘&oreover, government Jobs are not sought after simply
because they provide a salary and security, but because they also
provide prestige and power in the socliety, an implicetion of non-
rational criterias existing in the economy. "Holding some sort of
government position 1s a mark of honor and a means of institutiona-
lizing access and influence, even though the salary involved may be
1nconsequ.entia1."3
The laws provide for some kind, limited as it 1is, of a \

merit system for staffing the govemmental positions. But "there

are few qualificetion requirements or performance stsndards. Little

attention 1s given to merit, either in initial hiring or in promotion.

3l
© Ibid., p. ¥13.,See also Gable, "The Public Service in Iran,®
Op-. 01to, Pe ﬁg .

3BGab1e,'The Public Service in Iran," op e¢it., p. 31.

6
> Binder, op. c¢lt., p. 69. See also George B. Baldwin
}ng ?oreigngeducate ranlian: A Profile," Middle East Journal, XVII

13,}'}-28-
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Few persons are trained after they have been employed.'37
Competence, according to the laws, is the ultimate basis
for advancement. But in actusl practice advancement in salary is 1
automatie, and thus there is no reward for meritorious work or
initiative .5
Another characteristic of the Iranian economic system
which 1is carried over to the adninlistration, thus affecting the
staffing process of the government 1s bargaining. It 1is t rue
thet famlly, close friends, and the class or ststus of the indivi-
dusl, all are important in employment and promotion. However,
once one moves beyond these contacts bargaining becomes & determi-
nant factor.39 The following quotation 1llustrates how ubiquitous
bargsining 1s in resolving administrative problems in Iran:
- +sadministrative coordination 1s largely a bargaining process.
This 1s true not only between separste departments, but also
within a single department. Each of the higher positions 1is
an independent center of power in the hands of an srtful meni-
pulator. Administrative undersecretaries are supposed to re-
maln on the job for five years, regardless of how they get on
with the minister. Accountants are enployees of the ministry
of finance. Legal advisors hide behind their professional
achievements. Directors-General may be appointed only with
the aprroval of the prime minister. Personnel managers hold
the future of lower employees in their hands and asre the key
to successful patronage operations. Each of these is a key
administrative bargainer, each can seriouslyembarrass the

others, or the minister even, and the cooperation of all is
necessary for minimal administrotive efficiency.

37Gable, "The Public Service in Iren,", Ope cit., p. 30. See
also Amuzegar, op. cit., p. 8.

38

39Ibido’ P 258-
4o

Ibido’ Pe 231'

Binder, op. cit., p. 138.
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Since 1958 as indicsated in chapter three, no new employ-
ment is permitted. This is = rationalizing tendency, but it is
only on paper and not of much practical significance, since it is
usually violated, if followed at all. Here then coﬁes the role

of Eartiul

4z
the hiring of new civil servants". Instances of this sort

"to find or create exceptions to the rule forbidding

have most often led to the employment of people as technical
experts on a contract basis when they lack agualifications. The
employment of an unqualified person in turn violestes Article 4
of the 1922 Law requiring that employment should be based on
passing a competitive examination. In practice holding an educa=-
tional certificate and having parti, the latter more important in
some casges, are two basic means for obtaining governmental employ-
ment. Competence and need are subordinste to these two factors,
especially to the lattar.u3

Article 15 of the Law of 1922 provides for nine administra-
tive positions, each corresponding to a grade. But the grades

today have no relationship to their corresponding positlons,ah

ulThe word Parti is a French term which stands for American
colloquial "pull' or the continental "protection® or "influence".
Ibldo, P- 255-

“2r1a.. p. 256.
Y31v1a
4 *s pp‘255-58-

m‘LDargirush Parviz (trans.), "Civil Employment Lew of Iran,
Enacted Ghows (Azar) 1301 A.H. (Solar), Nov. 28, 1922, as amended,
and other general employment laws, decrees and regulations relating
to the Government of Irsn," translated from Persian, Nov. 15, 1958,
footnote 1, p. 4. (Mimeographed.)



70
ancther example of discrepency between formal and effective staff-
inge This 18 again an sdministrative implication, as applied to
staffing, of the Iranian economy based on "imperfect-market" or
"status-contract" criteria.

Keeping in line with the frame of reference, the staffing
process of the govermment affects the sconomic sub-system as well
as being affected by 1t. Having discussed the impacts of the
Iranian economy on the staffing process of the government, it 1is
appropriate at this point to discuss the effects of staffing

practices on the economic sub-system.

THE EFFECT OF STAFFING ON THE ECONOMTIC SUB-SYSTEM

Being a part of the total system, government staffing has
interrelationships and interactions with the economic sub-system
and hence affects it in a number of ways. Traditional factors,
such as family, relizion, Iindividual status, bargaining, and
political influences of various kinds, involved in the economic
as well ag the administretive sub-system are intensified by the
staffing process of the govermment which is itself affected by them.
Family loyalties, for example, growv stronger as the famlly succeeds
in providing jobs for the family members snd helping them in pro-
motions end transfers. Employment based on charity encoursges the
belief that public offices should be distributed among those who
have the greatest need and not those needed most. Bargaining
involved in the process of selection Intensifies bargaining in
the soclety, for individuals try to approach the civil servants
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for the purpose of employment not through regular chsrmnels but
through bargaining. When a person feels that without the use of
bartl he has little chance of getting a Job, a promotion, or trans-
fer then he tries to seek it. The practice of searching for and
using parti, therefore, becomes institutionalized in thesociety.
Nepotism, favoritism, overstaffing, and instability along
with frequent changes of leadership and policy result in an ine-
securiby;u5 itself being one of the causes of nepotism and favori-
tism In staffing. Due to patronage and mutual favor-doing in the
rrocess of seleétion, the skill and talent of meny persons with
speciallized advanced education and knowledge are wasted and milg-
used. The initiative of average employees are auppreased-u6
There are, for example, many over-qualified young men and women
who are compelled to accept government positions which are below
their status and qualifications. These people feel under-rewarded
and thus do not like to cooperate with the government.u7 There
thus exists, to a large extent, a lack of willingness on the part
of the employees to show initiative and take responsibility. But
when they are vested with a uthority they seldom delegate so that

u5Vreelmnd, op. ¢cit., p. 137.

usGable, "The Public Service in Iren," op. cit., p. 30.

It
‘7Bmder, opes cit., p. 268.
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little nitiative develops at the lower 1evels.u8 The result is
administrative 1neff1c1ency.49 As H.B. Sharabl observes:

Iran's bureaucratic inefficliency and red tape is notorious
throughout the Middle East. The bureaucracy, based on French
model, 1s hampered by a lack of individual initiative and res-
pongibllity on all levels; in addition the complete absence
of cooperation between the various departments contributes
to considerable waste of money and human energy. Nepotism,
brivery, and political favoritism are accepted as normal
features of the administrative system.50

The resultant administrative inefficlency has intensified

the economic umproductivity of the comtry. Clearly, economic
development requires administrative efficiency for the optimum
allocat ion of thé natlon's resources. There has thus developed

a viclous circle of econonic unproductivity intensifying adminis-
trative inefficiency, nepotism and favoritism which, in turn,
discoursge economic developnent, and hence economic unproductivity

which 1s one of the major characteristics of the Iranian soclety.

' b hBGable, “Culture and Adminisration in Iran," op. cit.,
P. 417.

9Jahangir Amuzegar, an Iranian economist, observes that
"Iran's adninistrative inefflclency, although perhaps widely recog-
nized, has not been realistically appraised. Despite related
attempts at administrative reorganlizations, efficiency has not
yet reached a satisfactory level; there is urgent need for a new
look at the persistant obstacles" op. clt., p. 2.

BOGovernment and Politics of the Middle East in the
Twentieth Century (Princeton: D. Van Nostran o., Inc., 192),

p. (8.




CHAPTER V
THE SOCIAL SUB-SYSTEM

As pointed out in chapter four, Iren's is a transitional
socliety, having the characteristics of both the refracted as well
a8 the fused socleties. It is g changing society moving from a
traditionsal way of life towards a more rational one., At the
present time, héwever, the Iranian soclety is predominantly
traditional. This is best i1llustrated by the way the Persians
interact and by the way difference groups are formed. In order
to examine the degree of transition (rationality vs. tradition)
of the Iranian soclety, 1t is important, therefore, to understand
the nature of the groups or assoclatlions that exist in Iran. An
understanding of group formation is also important because groups
are a means through which difference interests are aggregated and
also articulated; and then demands and pressures (inputs) are
rut upon the govermment for the purposes of recrultment, employ-
ment, and promotion.

Related to soclal interactions are social stratification
end social mobility. In order to examine the degree of social
stratification and its effects on staffing, it 1s useful to under-
stand the social structure of the Iranian society. In other words,
in order to know what elements (or groups) have more access to and
benefit most from the government 1t is necessary to study the

soclal and occupational elasses that exist in Iran.

73
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However, the way people interact and the way groups are
formed and interests articulated are determined, to a large extent,
by the patterns of communication and the media involved. An exami-
nationof the "communication network", therefore, throws some light
upon the degree of "umity" or "differentilation" (homogeneity or
heterogenelty) that exists among the Iranian population.

The following points then seem to be relevant to the dis-
cussion of the staffing process in the government of Iran: primary
groups vs. secondary associations; social and occupational strata;

and the communication network.

PRIMARY GROUPS VS .SECONDARY ASSOCIATIONS

Unlike the industrisl and refracted socleties, Iran is a
transitional soclety in which tradition still predominates. Although
there are secondary associations, primary groups are the center of
almost 211 activities in Iran. As Leonard Binder observes:

Primary groups stil] form the core of interest assoclatlons.
The extended famlly stands at the center of Iranian social or-
ganization, and it remains the single most important political
fact. Of less importance, nevertheless a consistant feature
of social orgenizstion 1is the primary group dimension of the
broad demographlc category in which the individual may be
classified. Here, reference is to the relationshlip between
the villager and his village community, the .tribesmesn and
his clan, the city dweller of the lower class and his neigh-
bours. As one moves up the soclal scale the demographic
category becomes legs important and cliques assume greater
significance.

Whereas the assoclations in Americs, for example, are

1
Leonard Binder, Iran: Political Development in a Cha%éégéu
Society (Berkeley: University of California Press, 1902), pPp. .
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functionally specific, the Iranian groups are functionally diffuse.
In Iran, the family, especlally the peasant family, 1s not only
a bilological unit, but also a center of social and religilous
activities, a basic political unit in the Iranian power structure,
and an "apprenticeship shop" or a "teaching school" for the coming
generation.2

The same is true of religious associations and other group-
ings based on locality (geography), language, demographic divisions,
neighbourhood and friendship. There exists also = great deal of
overlaps among these variables. The particular basis of family
influence, for example, 1s often connected with aspects of broad
demographic divisicn among the people of Iran.3

Demographicelly, Iran may be divided into two overlapping
concenteric circles. The area coversd by the smeller circle is
inhabited by Persian-speaking Iranian proper. The larger outer
area is encompassed by the Arabic-speaking minority of the southern
areas, the Turkie-speaking people of the north-west, the Pushtu-
speaking minority of the east, the Kurds who live in or near the

N
mountains =2ll around, and some Armenians. These minorities

.

Fred W. Rlggs, The Ecology of Public Administration (Bombay?
Asia Publishing House, 19617, p. 63+

3B.'Lnder, Op. cit., p. 159.

l"Emil Lengyel, The Changing Middle East (New York: The John

Day Co., 1950), pp. 289-90.
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of diverse languages and cultures sre sediments left behind by
the conquering races attracted to Iran.

Groupings based on each of these variables form the struc-
ture of social power in Iran. It is interesting to note, however,
that each of these aspects of power structure should be conceived
of as the social environment which the individusl Tranian tries
to use and manipulate in getting an employment, a promotion, a
contract, a license, tlitle to publlic lands or membership in the
Parliament. There 1s little cooperation or joint effort for a
common objective., Instead there exists an involved procedure
of mutual favor-doing, bargaining, 1utlgari,5 and clearing of
mutual obligations which holds these groups together.6 This can
partly be explained 1n terms of the individualism that exists in
Iran.

Individuslism is one of the most obvious characteristics
of Persians. Community feeling 1s asbsent among the Iranians.
Distrust and suspicion are widesvread. The inclination of an
average Iranian to cooperate with his fellow men does not go

beyond family lines and religlious considerations. Persians may

S'Lmtigari' is a colloquial Persian term referring to a
kind of chivalric friendship that involves the doing of mutual
favors .

6
Binder, op. cit., 158.
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cooperate to build a mosque or help a member of the family, but
no more. Moreover, pressures of personal problems do not leave
much time for a person to spend some time on, or even think
ebout, community problems.7

Related to the formation and predominance of primary
groups 1s another feature of the Iranian soclety: subjectivity.
Emotions, opinions, traditicns, quotations from poets and anec-
dotes, as well as historical allegories rather than logilc and
rationality govern soclial relationships in Iran. In short,
thought processes, 1l.e., the way people think and pass Judge-
ments on things, are predominantly subjectlve.8

As for the secondary assoclations there exists many of
them in Iran. There are trade unions, literery clubs, a Chamber
of Commerce, a Medical Associlation, a Teachers' Association,
political part1359 and other types of groups formed on the basis
of common economic interests, i1dealogical affiliations, skills
or professions. It must be stressed, however, that all these
groups are short-lived, formaslistic, and in a sense "polyarchal

symbols" to be used and manipulsted by certain individuals for

personal and particularistic ends. It is not uncommon, for

7Richard W. Gable, "Culture and Administrative Bahavior
in Iran," Middle East Journal XIII (1959), pp. B13-1l4.

81p1a., pp. B15-16.

9For a discussion of political parties inlIran, see
chapter six,this work.
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example, to see an assoclation appear for a single day or a month
to serve a purvose, say, "to welcome a foreign lecturer," end then
wither away with no signs left behind.-C
Many of the secondary or voluntary assoclations are only

"paper organizations". They are formalistic because they do not
function as they are formally or legally supposed to. Family
influence, individual status, bargaining, and other traditional
influences determine their actual goals and effective functioning.
The recogrized group leaders sxercise a great deal of influence
which they usually use either for their own personal benefits or
to redréss thelr followers! grievances. Rank and file members
of almost all voluntary sssociations are not generally satisfied
with their government-designated or self-appointed leaders and
are usually dlsatlsfled and critical of their poor organizational
apparatus.ll Practically all such groups are formed to serve the

terest of the individual leaders. There are no common goals or
obJectives, although such goals may appear on peper, such as stated
in a politicel party's constitution. "Particularism", as opposed
to "universalism" whichh 1is the characteristic of the secondary
assoclation in more refracted soclieties such as'the United States,

!s the main feature of voluntary associations in Irasn.

loBinder, op. elt., p. 177.

11
Ibid., p. 201.
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PRIMARY GROUPS AND STAFFING

The assoclational pattern of the Irenian society - 1i.e.
predominance of primary groups over secondary associations -
affects the administrotion and hence the staffing process of
the Iranian govermment. In Western, industrial societies such
a8 the United States where voluntary assoclations are strong,
bureaucracy is loocked upon as an agent to serve the public
interests. It is thus measured by its ability to meet the
limited objectives specified in laws and regulations. In
other words, bureéucracy, like any other voluntary association
1s based on contrsct which governs its activities. Civil ser-
vants, therefore, in the industrial countries are recruited on
a merlt basls and on the understanding that they will promote
specified objective, otherwise they will not be employed or
will be discharged. Consequently, any person who meets the
appropriate standards relevant to the goals and requirements
of the Job in the government is welcoae to apply for it. The
same norm or standard applies equally to everyone who satisfies
a glven requirement for recruitment. In other words, recrult-
ment 1is done universally.le

In Iran,on the other hand, due to the predominance of
prinary groups particularistic interests and influences affect

the staffing process of the government. 1In theory and according

12
Riggs, op. cit., pp. 14-19.



80

to the personnel laws and regulations all those who possess certaln
qualifications may apply for a position in the ministries or publiec
agencies. But this 1s largely modified by pressures exerted on the
government. Such pressures, particularistic in nature, are related
to such primary orgenizations as family, friendship, and other
personal ties like old school ties, melghbourhood, or membership
in 2 clique.

As pointed out earlier In this chapter, there exists
a strong family loyalty in Tran. Family is the core of many
socio-political activities and hence 1t has a great role to
vplay in the staffing processes of the ministries. Individual
Iranians, especlally the younger ones, depend very much on the
family, 1its status and influence. The family including the
relatives, especlally the close ones like cousins, uncles, etc.,
are usually expected to think about and find jobs for the
individual members. In fact, "i1ndividuals derive a sense of
securlty from this situation of others thinking about and look-
ing after them."l3 Famlly interests, particularistic in nature,
therefore, enter the staffing process of the government and modi-
fy the universalistic criterla of selection as mesnifested in laws
and regulationse. Nepotlsm which is the characteristic of the
bureaucratic organization and behavior in Iran, as in many other

underdeveloped countries, 1s thus a reflection of existing pre-

1
3Gable, op. cit., p. ¥10.
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industrial family relations in which family loyalties outweigh
the demands of technlical skills and objective recrultment, exami-
I
nation, and promotiocn.1 As Fred VY. Riggs observes:
A family does not aggregate specific functional interests.
It cannot press for the adoption of a2 policy universally
appllicable to everyone. Instead 1t seeks to promote the
particular interests of its famlly members - an elevation
in status, appointment as an officilal .... The administra-
tive response 1s not to promulgate policies or promote
general Interests, but rather to make continuing series
of Jjudgments or cholces, favoring this one, punishing
that one.... ®“nd each official, patron, family head, as
oné moves down the soclal scale, seeks in his turn, to
maintain or improve his status, to contain his rivals,
to make sultable alliances, etcs The administrative order,

In short, /rests / on a pigtieular group structure which it
also /helps_/ to sustain.

Another way by which particularistic interests are carried
over Into the administration and hence the staffing process of the
Irenian government is mutual favor-ding. Here offilclals do favors
expecting to be repaid at some other time. The basis of mutual
favor doing 1s friendshlp which usually develops in the school,
as a result of nelghbourhood, or in some other ways. "Favours
done by officials for officials establish ... obligetions which
are usually honored when occasion demands.'16 Membership in a

religious organization, or in a clique, 1s another way by which

11"J'c;’lrln M. Pfiffner and Robert V. Presthus, Public Administra-
tion (4th ed.; New York: The Ronald Press Co., 19607, p. 80.

15Riggs op. cit., D 65.
y Op. Cll.,

1854nder, op. cit., p. 140.
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particularistic interests enter into the staffing process of the
government. Here the members try to staff the government, or at
lesst to give favors to other members in matters of recruitment,
employment and promotion. PFavoritism in the processlof selecting
candldstes for public offices is, therefore, an outcome of pre-
doninance of primary groups with particularistic interests over
secondary associastlons which are usually universalistic in their
goals and objectives.

Due to the predominance of primary orgenizations, if they
could be called organizations, "ecivil service appointments in Iran
are frequently besed on considerations other than agencies real
needs or the candidates qualifications."l7 In fact, it 18 the
person and not the office that is considered more important and
has more influence in Iran.18 As a result employees are usually
classified according to their rank. Little attention is given
to merit and hence there are few qualificetion requirements for
employment. Moreover, not muech attention is given to performance

standards for purposes of promotion and transfer.19 It is not at

l?Jahanglr Amuzegar, "Administrative Barriers to Economic
Development in Iran," Middle East Economic Papers. 1958 (Beirut,
Lebanon: Economic Research nstitute, American University of Beirut,
Dar-el-Kitab, 1958), p. 8.

1aBlnder, op. eit., p. 140,

19R1chard W. cable "The Public Service in Iran," Public
Personnel Review, XXII (1961 , Pe 30. See also Ferrel Hes 5
"Personnel Administration in the Middle East," Public Personnel
Review, XX (1959), p. 52.
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all rare, for example, to sit in an officlal's office and hear
him recommend (or answer to recommendations) a relative or a
friend over the phone to some other agency head who might be a
relative or a friend.ao It is not advisable, and this 1is agreed
upon by almost all Iranians, to walk into any office without a
letter of Introduction from an influential individual, be it a
friend, a relative, or a neighbour.21

Favoritism and nepotism have led to overstaffing. But
the Iranian civil service 1s at once overstaffed and understaffed.
That 1s it is overstaffed In general but understaffed in many
skilled positions.-c T.C, Young observes: "Although some minis-
tries are badly understaffed, others are fet with the idle and
incompetent; the ablest public servants work hard forlong hours,
but the majority do not ."¢3 Experlenced mansgerial and adminis-
trative talents within the Iranian govermmentto marshal and co-
ordinate the present soclo-economic developments, therefore,
constitute the menpower bottleneck in Iran. Presently there is
much waste of both material and human resources in the govern-

24
ment of Iran.

20
T+ Cuyler Young, "Iran in Continuing Crisis," Foreign

Affairs, XL (1962), p. 283.

21
Binder, OEC Cltv, P 139-

Egihiie. D. 135. 2302. cit., p. 283.

24 1p1d., p. 279-80.
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As a result of overstaffing, in large segments of the
Jublic service in Iren work hours are short, tardiness and absen-
teelsm are widespread. Moreover, attention to work on the Job is
rot much demanded, and may not be even possible.25 |

Sporatic attempts have been made by the government to
devise ways and means to coup with the problem of overstaffing.
A unique system worked ocut by the Tranian government to remedy
the malady of overstaffing is thet of assligning excess personnel
to a category of 'walting for Bervtce'26 employees. "Walting for
service" or "disponible" employees are those who have no assign-
ment but reamin in the vayroll at part and sometimes full pay -
usually 1/2 or 2/3 regular pay &7

However, overstsffing 1is not the only reason of putting
the employees on the walting list. Another reasons is to punish
the umproductive and obnoxious rersons. Still there 18 a third
reason which is political in nature and usually applies to the
higher positions in the administration. Here employees are placed
on disposible list by every new minister who comes to power with

the change of the cabinet and who brings his own choices but can

"

25Heady op. cit., pe HO.
» OD. Cl%.

26This 1s also called "awaiting assignments", "reserve
positions", or "disponible list".

27Heady, op. celts, p. 50. See also Gahle, "The Public
Service in Iran," op., cit., p. 31.
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not dismiss their predecessors.28 And this 1s usually considered
a dlsgrace by those who become disponable.

Another way worked out by the government to meet the prob-
lem of overstaffing 1s to place a blanket ben on newvappolntmezts.
New hiring, therefore, except in certain categories such as
rhysiclans, school teachers, and government factory workers is
rrohlibited by law which is in effect for nearly a decade. But
thls 1s 2pt to produce other maladjustments in the administration
without accomplishing much by way of staff reduction.29

The first effect of the law prohibiting new hiring is
related to the need of skilled personnel in the civil service.

The government 1n recent years has embarked on many activities

of dliverse nature. There is therefore a constant need of skilled
manageérs and adminlstrators who constitute, as pointed out earlier,
the manpower bottleneck in Iran. But the law prohibits employment
of such people. The result is to depend on less skillful or less
competent persons within the service. This, in turn, means less
efficient administration which 1is of prime imvortance for soclo-

economic development.

28
Binder, op. cit., p. 134. Amuzegar points out that "every

cabinet minister can recrult new candidates into the civil service.
Cabinet changes frequently and since new ministers want to employ
their own people, some of the appointees of the outgoing adminis-
tration lose thelir status while retaining their civil service
security and continue to receive at least a part of théir salaries."
This 1tself leads to overstaffing end has, therefore, "the undesir-
able effect of adding to the overhead costs of government operations
and lowering the efficlency of the government orgenizstions." p. 10.

2 Heady, op. sits, pe 50.
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A second consequence of the blanket ban on new employment
is to resort to the previsions of employing people on contract
basis. But highly trained and ambitious young Iranians are
disinclined to enter the public service on contract,-so that
the loophole tends to bring into the government less competent
people. Prevlously some people tried to break into the rrestige
services by starting out as teachers or employees of the Ministry
of Education and then transferring. But lately the Ministry of
Educatlon has prohibited such transfers.3o

St1ll a third effect of prohibiting new employment is,
on the one hand, to increase the burden of work for a decreasing
nunber of employees 1n some ministries or governmental agencies.
And that is the reason why 21l the ministries, except the Ministry
of Education, feel thet they do not have adequate persdnnel - that
they are greatly understaffed-Bl

On the other hand, many jobs may simply go undone because
there are some employees who are unproductives What 1s more is
thst some positions may even remain vascant when their incumbents
are promoted, retired, or transferred. This is also due to the
fact that when an employee is promoted to the higher grades he
will not belittle himself by performing the work of the lower
grades wvhich he may feel to be below his status.32

3OBind.er, op. clt., p. 135,

31388 Gable, YThe Public Service in Iran," op. cit., pp.31-32.

3211:1:1., pe 31,
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A third technigue the govermment uses in checking the
problem of overstaffing is to create temporary “purge" committees
with great power of dismissal. Dismissal may also take place in
small scales by the minister or the director-general for administre-
tion. The elimination of the excess civil servants is, however,
only one of the reasons for the establishment of such committees.
Another and éien more important objective for these committees may
be punishment for corruption through dismissal. A formal purge
comnittee was at work in Iran in the early 1950'5.33 Moreover,
some smaell-scale purges are taking place at present in the adminis-
tration. These purges are the continuation of anti-corruption cam-
palgns started by Dr. Amini, the ex-Prime Minister, and his govern-
ment, in the Middle of 1961; and they have been going on to the
present time.Bu
However, the influence of families and friends - an implica-

tion of the predominance of primary organizations - can also be seen
in the anti-corruption campaigns. As Young puts 1it:

The Aminl government began bravely and authorized clean-ups

in certain agencies where chiefs were willing and aided by

some tough assistents. In one agency the deputy for adminis-

tratlon, who jettisoned 70 such persons as approved by the

Prime Minister, complalned thet he had no tlme to get on to

the next category for surgery since a large part of his time

went to telephone calls from cabinet and_other high officials
pleading for their friends and families.35

33Heady, op.cit., p. 51.

34Young, op. cit., p. 283 . Kayhan International (A Persisn daily
paper in English] came out on Tuesday, Oct. 27, 1964 with the head-
line: "Shahanshah warns of top-bracket civil service purge", “New
War on Corruption", "Deep Surgery will be used". Moreover it went
out to say: "His Imperial Majesty told Majlis Deputies ... that

he regretted to say that 'so far some high heads have been caught

in the anti-corruption campaign'but emphasized that corruption
would be eradicated." col. 1, p. 1.

35Young, op. cit., p. 28%.
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SOCTAL AND OCCUPATIONAL STRATA

In order to understand the social mobility, degree of
separation between classes, and the degree of political access
the individual may have, it is relevant to examine the soeclal
and occupational strata of the Iranian soclety. Utilizing the
class, therefore, as a tool of snalysis, 1t i1s possible to focus
attention upon the attitudes and aspirations of defined groups
of individuals and to provide a means of examining the relation-
ships that exist between the soclo-economic, political, and
administrative pfocesses and the social structure.36 Unfortunate-
ly an accurate deseription of Iranien social classes is lacking .
Little work is done on the problem. However, generally three
classes maybe identified. The general criteria for such a
classification are wealth, prestige, occupation, political access,
and political cooperation.

A% the bottom of the scale we heve the lower class. This
class includes the following groups. At the lowest level we have
the tribes which vary in size from small clan-like groups to lerge
federations of about a quarter of a million. At present they are

about four millions, constituting one-fifth of the total population.37

36James A. Bill, "The Sociel and Economic Foumdation of Power
in Contemporsry Iran," Middle Esst Journal, XVIT (1963), p. 400.

3Taz12 Hatami, Iran (Tehren, Iran: The General Department of
Publications and Broadcasting, 1963), p. £O.
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The second social level of the lower class, consists of
the pessants who form the overwhelming majority of the population,
about 12 millions at present -~ that is, 60 per cent of the total
population.38 These are the pecple who live in villages and get
their 1ivelihood from land. The lot of these people, like other
Middle Eastern farmers, may best be described by the following
words: poverty, lgnorance, indebtedness, dependence, disease
{including malnutrition) and exploitation. Most peasants are
illiterate and respectful of religion. They represent the passive
element of the society. Due to poor communication, there exists
a physical as well as a soclal “distence" between the urban
intellectuals snd the peasants. In short, the peasants do not
ask much from the government.39

The third category includes in the lower class is the

Iranian urban "lumpen-proletarist" most of whom are the new

BBIbld., pe 142. James A. Bill sub-divides the peasants
into two categories: (1) the landless peasants, and (2) the "peasant
proprietors" who are better off than their comrades who live as
tenants. "The ranks of the peasant proprietors", he says, "have
been slowly growing due to the initial lmplementation of land
reform, but they still represent only a minute section of the
peasant mass". Op.cit., p. 406

391v1a.; Binder, op. cit., pp. 168-69;

. , OD. ., DPD- 9; the 1956 census
indicated That rural per caplta income in Iran was less than 70
dollars. "In April 1962, a Soviet journal presented the Irsnian
peasant's aversge annual income as 200 tomans (§ 25) .* Bill,

op. eit. footnote No. 17, p. 4O7. For a recent account of preva-
Tence of poverty and disesse in Iran, see Geoffrey Godsell, "Iran:
Is It Really Reform 2t Last?" Christian Century Science Monitor,
May 3, 1961 Sec. 2, p. 1, Cols. 1=5; and Harrison E, Salisburry,
"Village Mirrors Distress of Irsn," New York Times, November 2%,
1961’ po 8, 001. !"‘.
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immigrants from the countryside who often have no fixed house in
the city. The majority of those included in this cstegory are
not permanent residents of the clty for they return to their
villages during the wintere.

Then come those engeged in unskilled service jobs such
as hawkers, peddlers, porters, car washers, newspaper boys and
the 1llke . They have regular pursuits which engage them dally
but theilr incomes are irregular, though not as irregular as those
of casual laborers.

Unskilled factory labor'ls on a somewhat higher level of
political avareness. Since industry 18 not much developed in Iran
this category is relstively very small. Although their income 1is
not necessarily higher than the preceding group, 1.e., unskilled
service Jobs, the members of this category are politically more
active; and sometimes ask for services from the government.ua

Seml-skllled laborers who enjoy higher wages, status, and
security make up the sixth category of the lower class. They in-
clude journeymen apprentices in the bazaar, semi-skilled factory
labors, drivers, mechanics, and so on. These individuals usually
remain aloof from those of lower classes, but they may form micro-

groupings wherever the enterprise 1s large enough. Théir dependence

”Oﬁinder, op. cit., pp. 68~69 and 169-70.

Ll1'I'h:la group plus the semi-skilled factory laborers (self-
employed urban workers and employees engsged in construction and
manufacturing in urban areas) number about 610 thousands. See
Bill, op. cit., p. 405. This figure is supported by Vreeland's
report ch states that "Fewer than 2 per cent of the people of
Iran work at industrilal occupatlons, and of these at least half
are engaged in carpet making, band-~boom weaving, and other occu-
pations that are mainly home crafts." Herbert H. Vreeland (Research
Chalrman and Editor), Iran (New Haven: Human Relations Area Files,
1957), p. 203. [

7 |
2B111, Op. cit., p. 405; Binder, op. cit., pp. 170-71
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on their employer may be stronger, but they are more cautious
and more security-oriented than those further down the 11ne.u3

The l=ast and the highest in prestige among the lower
class are the low-grade civll servants. The wages of the members
of this category are very low, but theyare placed above the pre-
ceding categories because of the high prestige the government
service offers. They are large in number and include such people
as Tobacco and monopoly workers, rallrosd workers, tea boys,
office boys, streetcleaners, postal employees, and police privates.
They have more jJob security and are not required to work hard.

Generally épeaking, literary among most of the members
of the lower class 1is rare. They all lack initiative, and per-
haps except the last category, they a2re socio-politically passive
and even unaware of thelr situation. They do not ask much from
the government and thus do not care much about how and by whom
it runs.u5 In short, this class 1s the most explolted, allenated,
and dispossessed element of the Iranian :ssc:ncflai;y.u6

The middle class, whose members live in urban centers,

forms the second major stretum of the Iranian scclal structure.

Small retailers and gulld craftmen form the lowest rank of this

mn
3Binder, ope cit ., pe 171.
MIbld.,

U5

"“Yreeland, op. cit., pp. 2U9-54.
ueBill, op. cit., p. 407.
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class. These petty traders are usually affected by many of the
government regulations; but they are rarely consulted before such
regulations are made; and they have little access for purposes of
redress. Now, however, they can make themselves heard through the
high council of guilds or through the ulama whom they generally
support. Apart from this, the only thing they can do 1s to stop
supplying their wares tc the public.l"7 This 1s a techmique of
challenging the system which will be discussed in chapter six
under the political functions.

The small lsndowning people who are better off than the
peasant proprletof form the second category of the middle class.
Their number is very limited and decreasing. Thils category 1is
included in the middle class because it wields the amount of soclo-
political power that is characteristic of ths lower middle classes.
In general, those included in this category lack the revolutionary
fervor of the other groups included in the middle class.

The next middle class group is composed of white collar
intellegents 1la, most of whom are government clerks, school teachers
as well as white collar and sales personnel employed in commerces
Low army officers and lower ulama may also be included here. They
are better educated, enjoy considerable prestige, but are low pald

and have little a.cc:eiss.u9 In D. Lerner's terminology they are

47
48

Binder, op. cit., p. 172.
Blll, oD Citn, Pe 1'|>09.
498inder, op. cit.p.172
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"*moderns', or 'transitlonals'.so Perhaps except some of the
ordinary ulama the members of this group are "achievement
oriented' people, have opinion", and are ambitious. There is
a sharp contrast between their financial embarrassment and their
high aspiration for advancement.Sl

The value of this group stems not from material wealth
or property, but from function, performance, and service. These
non-entrepreneurial middle class individuals form the major com-
ronent of the middle sector in Iran. Exeluding low army officers
and lower ulema, they number over 330,000, Government bureaucrats
included in this cstegory number approximstely 200,000.52

¥iddle retallers and small wholesalers form the next
occupational category of the middle class. Included here are
also persons engaged in services requiring some technical skills
and knowledge of foreign languages, and others of perhaps less
education but higher income than the white collar intellectuals.
Securlty and soclal advancement seem to be the prinecipal goals
for this new bourgeocis element of the Iranian society. No strong

ideclogical convictlons, even religlious convictions, exist among

Osee The Pass of Traditional Society in The Middle East
(3rd printing; Clencoe: The Free Press of Glencoe, 1963).

51B1nder, ope cit., ppe 172-73.

2
5 Bill, op. cit., pe 408.
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the people included in this categorye. As a group therefore the
members of thls middle class element usually are not politically
active. Although thelr educatlion and outside appearance warrant
more avareness and political participation, they are usually con-
tent to protect thelr current and short-term interests and benefi-
clal coprortunities .53

The professional and technical government employees, includ-
ing doctors and engineers employed by contract, constitute the fifth
category of the middle classe Individuals included in this group
are of higher prestige but not necessarily of higher income than
those included in the lower category. They are educsated and boast
high educational qualifications found among the Westernized segment
of the soclety. They have a good desl of confidence and high aspir-
ations for advancemente. Their criticisn of traditional methods of
administration, of nepotism and corruption is accompanied by acti-
vism end optimism and not by despair and withdrawal. They tend to
be critical of and impatient with the status quo, but they do not
fail to use thelr convictions for thelr own privste purposes. They
can often have a2 volce in the legislation, "but their organization
is poor". In short, they represent the lower level of the govern-

mental elftt.e.';l‘l In Lerner's terminology they are “modern'.55

53B1nder, op. clt., pe 173.
54Ibia.,
55

OEO cit.
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The last category included in the middle class consists
of the "professional and technicel personnel” that sre self-employed.
People forming this section of themiddle class are both higher and
lower in prestige, weelth and organization than those governmentally
employed. For various reasons they have chosen not, or have failed,
to enter the government service . Accordingly, some of those included
1n this ecategory are successful, some are not. Some are of good
connections, some are not. "Some are satisfied, optimistic, indivi-
duallists, and some are dissatisfled, pessimistic, revolutionary,
leftist.... The successful private professional i1s usually foreign
educated, has a ﬁlgn income, caters to foreign and aristocratic
clientele, and enjoys a very high prestige.'56

The appearance of the middle class in the Iranian society
is a very recent occurence. Exverts writing between 1949 and 1953
observed "that an Iranien middle class was either totally or prac-
tically non-existant.®’! Today, however, 1t is estimeted that this
emergent class makes up 10 to 15 per cent of the total population.58

The middle class in general is the resultsnt outcome of the

impact of the West and its technical culture. The more articulste

56 '
Binder, op. ¢it., pe 174,

57Bill, op. cit., p. 409. See alsoRichard N. Frye, Iran
(2nd ed., London: beorge Allen and Unwin Ltd., 1960), p. 104 Tewis
V. Thomas & Richard N. Frye, The United States and Turkey and Iran
(Cambridge, Mass.: Harvard ﬁniveraity Press, 1951), p. 200; M.A.
Djamalzadeh, "An Outline of Social and Economic Structure of Iran,"
International Labor Review, IXIII (January, 1951), p. 31.

58B111,cp.t:1t.,Rlchard Cotton, "Image and Reality in Iran, *
Land Reborn, XII (May, 1961), pp. 10-11.




96
elements of the Iranisn soclety are included in this class. Although
all the elements comprising the middle class make up & small per
centage of the population, this class has a direct impact on Iranian
national 11fe.5 For most of the elements of this class deslres
wealth, influence, power, status, and prestige that 1s monopolized
only by the ruling classes. Moreover, most of the mepbers of this
class stand for modernization, industrialization, reform and
revolution.

The upper class, the elite, forms the third and the top
stratum of the Iranlian soclety. "Most of the wealth, power, pres-
tige, and advanced educetion in Iren have been concentrated within
/Tthis/ small urben group of large families at the top of the
soclal pyramid (estimstes fun from two hundred to one thousand
familles)'-61

For the purvose of clarification this upper class willl be
broken down into the following major segments. At the low edge
of this higher class, "from the point of view of prestige and
personal influence," there are higher ulama (or clergymen) who
are usually "middle class~- traditional in way of life and income."
All classes, except the Westernized middle class groups, respect
this group who are still of conslderable 1nf1uénce especially ih

the provinces. The higher ulama have achieved their position

5% Robert Kingsley, "Premier Amini and Iran's Problems,"
Middle Eastern Affairs, XIII (1962), p. 1%.

60

B1ll, op. cit., p. 410.

61Vreeland, op. cits, pp. 246-47. See also Ibid., p. 400.
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either by learning, social skills and recognition, or by less
learning supplemented by family fame.62 Most of the high ulama
are also native landowners, and thus there exists a great deal
of overlaps among the groups of the upper class.63

Apove this group are the Westernized bankers, importers,
and industrial aristocrats and, not far removed from them, the
big merchants many of whom are ligious and traditional in way
of 1ife. Although there have been reports recognizing the exis-
tence and emphasizing the importance of this emergent group,
there are no figures avallable toc Indicate to what extent this

64

group exists wiﬁhin Iran. The basis of entry into this catego-

ry has been through sccumulation of wealth. Some have managed to
rise from petty trading, under the unusual opportunities afforded
by each of the two World Wars. Some were (or are):

-«.important landowners who have_diversified thelr interests.
In most . instances, / however] success in these enterprises
depends upon cooperation from high officials, and some members
of this group have acquired their stake as govermment officials
.++. The organization of these interests through the chamber of
commerce gives them some official status, but their normslly
good soclal relstions with one another and with high officlals
and tgg court afford a sound though informal basis for coopera-
tion.

Close to the very top of the socliety, and overlappihg both
the aristocratic group and big business are the highest gogermment
officials, judges, generals, and professors. This group enjoys

very high prestigee Ites members are of great power and influence,

62
Binder, op. cite., p. 174.

G}Bill’ OE! 01 -' p- l"_Olo

6uIbld., p. 403.

65Binder, op. cit., p. 175.
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excellent access, and freguently important public policy makers.
Although these top bureaucratic elites are roughly organized on
the basis of the crganizations they serve, the family 1s also
important in their organizstion. Most of them, especlially the
younger and less aristocratic among them, are usually highly edu-
cated =nd have Western-style higher degrees. It is interesting,
however, to note that this category is not completely closed to
those from below, because government and army service hasve afford-
ed some opportunity for mobility. Nevertheless, most of the high
government posi@ions are filled by members of the category Just
above.

The highest c2tegory of the upper class is composed of
the members of the Royal family, the wealthy people of the Qajar
nobllity, the tribal nobility, and the large landholding elements
of the society.67

In spite of the fact that theilr monopoly was broken by
Reza Shah, the members of this group have monopolized almost
everything in Iran: wealth, prestige, land, important poaitioné
in the government, industries, etc. Some new comers to blg busi-

ness and high government positions have hbeen assimilated and thus

6
Ibid.

67va1ter Z. Lagueur wrote in autum 1961 that a "handful
of landowners" owned over 50 per cent of the arable land in Iran.
He polnted out moreover that each of these big lsndlords possessed
%2t least 300-500 villages." "Good Intentions in Iran," The New
Republic, CXLV (September, 18, 1961), v. 12.
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there exists little friction between the two . Acquisition of
land and intermarriage were two important denominators for
admission to this group from below.68 Nowadays, however, as
a result of land reform, land is becoming less important for
wealth and education are taking the place of land as a factor
for soctal mobility.??

The following charts on rages 100 and 101 may serve as

-an 1llustration of the Iranian class structure discussed above.

ATMINISTRATIVE IMPLICATIONS

The first administrative implication of the soclal struc-
ture in Iran is that mnore than 80 per cent of the country's total
ropulation has no access to the government. It 1s beyond the
reach of government and hence excluded fronm any recrulting program
for public services. Geogrephical or netural barriers have sepa-
rated this major segment of the Iranian ropulation from the other
varts as well as the government . Moreover, due to poor system of
communlic~tion and transportation there has developed a large cul-
tural gap which further isolates the rural elements from each

other and from the city 1ife. Since different segments of the

GBBinder, op. clt s, DD 175"'760

63George B. Baldwin, "The Foreign-Education Iranian: A
Profile," Middle East Journal, XVII (1963), pp. 269.
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CHART I
SOCIAL STRUCTURE IN IRANY

Royal Family Buresucratic Elites Upper Class
Najer & Tribal Nobility Industrial Aristocrats 2-5 percent
Large Landowners Higher Ulama

1. Self-employed Professional & Technlical

Personnel
2. Government-emnloyed Professional & Technical
employees Middle Class
. Middle Retallers 10-15percent

. White coller Intelligentsia
5+ Small Land Holders
f. Small Retailers

— — — — — S— C— — — C— C— C— — — — — — — — — — — —

l. Low-grade Civil Servants
2. Semi-gkilled Labors

3. Unegkilled Factory Labors
I, Unskilled Service Jobs
5. Lumpen Proletariates

f. Peasants

7. Tribesmen

LuerHQ OE=0 -

8N-85 percent

The chart 1s divided into three parts, each representing one

of the three classes in Iren. Dotted lines separating the

classes stsnd for the degree of social mobility thet exist in

the Tranien Society. The cstegories included in each class are
enumerated within each section. Due to lack of sccurste statiscal
figures no attempt is made to show the number of people each
category includes. However, an approximste and somehow doubtful
percentesge of each of the major classes 1s given at the right

side of the chart.
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CHART II
SOCTAL STRUCTURE TN IRANY

2=5
percent

UPPER CLASSES

1. Royal Family

2, Nejar & Tribal Nobillty
3. Large Lendowners

4, Bureaucratic Elites

5. Industrial Aristocrats
6. Higher Ulams

MIDDLE CLASSES
. Self-employed Prof .4 Tech. Pesrsonnel
. Govt-enployed Prof .4 Tech. Employees
Middle Retallers & Wholesalers
White Collar Intelligentsia

Small ILend-Holders

. Small Retallers & Guild Craftsmen

10-15
percent

O = M) =

80-85
percent

IOWER CIASSES

+ Low-Grede Civil Servants
. S3emi-Skilled Lators

. Unskilled Factory Labors
. Tmgkilled Service Jobs

« Lunpen Proletariates

N =W

Peasants
. Tribegmen

~J O\

~

¥Each of the three parts of the chsrt représents one of the major
classes in Iran. Dotted lines stand for lack of class rigildity.
Different categories are enumersted at the left side of esch sectlon,
while the percentages of each of the three major classes are glven
at the right side of the chart.
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soclety know little about each other; each group sticks to its
own group and its way of life and trles to protect it from any
intrusion. Protection and promotion of primary group interests, .
therefore, arewsually given priority. This has led to adminis-
trative and legislative arbitrariness in the system of govern-

0

nent.7 As a result employment of personnel is generally not

1
related to whst may be called "management needs'.7 An officlial,
for example,

.. 1s namedto a salaried position without having to perform
corresponding duties, or with only nominal dutles . Again,
substantiasl 'frirgebenefits' are offered to privileged in-
cumbents beyond the official salary. Others who lack
tinfluence! or 'pull?! find themselves assigned to lowly
posts, denied promot109 or salary increases, unable to
obtain fringe benefits./?

The Iranian class structure also implies that only a
very small segment of the scelety controls the government and
monopolizes public offices. Most of the administratlive posts
are filled by the members of those groups who owing to thelr
high degree of access, educstlion and wealth have managed to
obtain them. And once these groups are in the government they

try to promote their own vested interest, Thus there has devel-

oped a viclous clrcle of administrative arbitroriness caused by

70
Binder, op. cit., p. 255.

1
7 Richard W. Gable, "The Public Service in Iraen," Publilc
Personnel .. Review XXII (1961), p. 30. See also Amuzegar,

op. c¢it., p. 8.

7EFred W. Riggs, "An Ecological Approach: The 'Sala' Model,"
Ferrel Heady and Sybil L. Stokes (eds.), Paper in Comparative Public
Administration (Ann Arbor: Institute of Public Administration, The
University of Michigan, 1962), p. 27.
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the exlsting class system which In turn 1s affected - protected
and preserved -~ by the administration.

Still a third implication is that the Iranlan soclety
seems %0 be neither a completely closed system lilke the castes
m&ndia, nor open enough to encour=ge easy mobility. It is
rather an intermediste type, something that may be called a
"sticky" class ﬁlystmu.?--5 Social mobility from one class to
enother or even from one category to the next 1s not easy, but
it is notimpossible eithér. It is observed, for example, thet
the army, the administration as well as some unusual circumstan-
ct:a-ﬂ'L have provided opportunities for advancement.

Applied to staffing, the system is too tight to permit
recrultnent or promotion on the basis of competitive examination
provided in the laws and regulations. However, it is not so
closed as to produce a feudal or propertled aristocracy, and/or
a ruling caste. The offlcials cf thls loosely bureaucratic
administrative system constitute, in Riggs terminology, "an
elect", enjoying at the same time the most fevoured positions

5 As in the "Sala", they "con-

in power, prestige, and wealth.
tinue to exerclise the undifferentiated political-administrative

fuentions of the fused model, but behind a facade of administre-

13

74
Two World Wars, political troubles and different forms of

coups d'etate, and some catastrophes like the Earthquake of 1962
are examples of this kind, As a result of these events many people
became rich and climbed upward to hgiher classes while others lost
thelr fortunes and moved downward.

&

Riggs, The Ecology of Public Administration,op. ecit., p.66.

Riggs, The Ecology of Public Administration, op. cit.,

De 66.
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tive institutionalism borrowed from industrial, relatively refrac-
ted societies .76

An official while publicly adhering to a modern set of
norms may reject them as meaningless or not binding. He may, for
exanple, adhere to objective, achievement oriented standsrds of
recrultment, but privately subseribe to more subjJective, ascrip-
tion-oriented standards, and to more particularistic norms. He
may publicly denounce bribery and corruption, but secretly
encour~ge 1t. TIn his amblvalence, he may talk about laws and
regulations and their strict enforcement, but the next moment
he may violate them openly.

The same 1s true of the public ar large. The citizen
may criticize the administration for its fallure to ablde by rules
and regulations - modern refracted norms - but the next moment,
without any sense of contradiction, he may collaborate with

17

corruption to secure sspeclal pri vileges for himself.

THE COMMUNICATION NETWORK

In Iran, as elsewhere, language is a ma jor element divid-

76Ril.ggs, "An Ecological Approach: The !'Sals!? Model",
OE- Clt-, De -5-5-

7
YIbig_.._L pp. 29=31. Binder states that "the individusl
seeks Iincreased income, higher sociesl status, security... and the
abllity to identify with the past and future glories of his nation.
He seeks an end to shameful backwardness, disease, ignorance, snd
ean end to hypocritical appeals to conflicting ldesls, an end to
double standards of justice and value distribution, and an end to
all those forms of authority legitimized by tradition. The indi-
vidual wants all those things, yet remeins very much a traditional
himself end in his ambivalence he rejects the system but not all
of its manifestations. He demands that others recognize his rights
as individual or citizen, but he takes advantage of any small per-
quisite afforded him by the rejected system; he may even work the
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ing the preople into different component of ethnic groupss On
the other hand people speaking a common languasge and living in
a country tend to share thelr other attitudes, feelings end ways
of life to a greeter degree than those who do not.78

Unlike some Aslatic countries Irsn does not hsve a poly-
glot population. In other words there i1s =2t present somekind
of a linguistic unity in Iran. The standard Fersian (Fsrsi) is
the official langusge of the country, and 1is understood and spoken
by the majority of the population. This is the language taught
in schools and used by almnost all newspepers and radio broad-
casts. However, more than half of the Iranians svpeak some
dislects of Persian not readily understood by speakers of the
standard Persian langusge especially those living in Tehran.

But most of the speakers of such dlalects also understand and
speak the standard Persian tongue.

Moreover, there are other linguistic minorities in Iran
who heve thelr own customs and traditions. Most of them speak
little Persian. Among such minorities the following ethnic
groups may be included: the Kurds, the Lurs, the Arabs, the
Rashgals, the Baluchls, the Brakuls, the Turkmen, the Assyrians,
the Armenians, and the Jews. It 1s beyond the scope of this study
to go into a detailled discussion of these ethnie groups. For our

purpose 1t suffices to say that about one-=third of the inhabitants

(Continued from paze 104)

system to the best of his ability while soothing his conscience
by righteous verbalizations. This 1s the educated, modern, urban,
male Iranian who reads the history of his country as a series of
failures or hypocritical nmaneuvers." Op. cit., p. 61.

78‘Vreeland, op. cit., pe. 37.
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of Iran speak languages other than Perslan proper which 1is the
officisl langusge of the state. It should also be noted that,
perhaps except the Jews sand the Armenians, most of the ethnilc
groups enumersted above ere farmers living in villesges, or are
nomadic tribesmen following thelr flocks from one pasture to
enother. Most of them are 1lliterate and know little or nothing
about newspapers, radios, or even what the government does or
1s supposed to do for them. There is therefore s great commu-
nication gap between these groups and the Perslan speaking
people of Iren especially those of the larger cities.7

Furthermore, as noted earlier in thils chapter, Iran 1s an
agrarisn country with about 60 per cent of 1ts population living
in rursl areas (villsges), and 20 per cent constituting the nomads.
Most of the farmers live in small and isoleted villages with little
contact, if any, wlth the citles and the government; and so are the
nomads. "A typlcal Persisn village or nomadic tribe is made up
largely of pecprle who seldom visit 2 city and who lack access to
many of 1ts adv:ant=ges.'8O Family loyalty, kinship, and face-to-
face contact are the cnly horizon of their interrelationships
and interacticns.

Consequently, there exlsts a wide social gap among
different segments of the Iranian population many of which have
no access to the government. This social gep, however, 1is not

merely due to differences of languege, occupation, trsditions and

9
I Ibid., vp. 37-51.
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way of 1life. There are also other factors responsible for soclal
differences in Iran. Among these the following two importent
varisbles may be mentioned: the natural or geographical setting,
and the poor technological state of the country.

Iran is a vast country with an area of approximately
628,000 square miles. It is a territory larger than all of
Westem Europe,81 or about one-fifth the size of the United States
and slightly smaller than Maxico.82 The dominant landscope feature
of Iran is the interior plateau surrounded by high mountain ranges
with their peripheral low lands. The enclrecling mountain ranges
forming a triangle are (1) the Elburz mountains on the north
(2) the Zagros mountains on the west and south; and (3) the High-
lands of Easterm Iren on the east.

Elburz, the great mountain range of northern Iran, 1s 600
miles long 2nd extends from the north-west of Khaf on the east
where 1t merges into the Eastern High-lands. Its width varies
from 20 to 80 miles. It rises for a long distance to over 9000
feet and 1ts highest peak, Mount Damavand, 1s 18602 feet high.

The Zzgros mountein range, originating in the Armenian knot of

8llemer, op. eit., p. 361.

82y eeland, op. cit., p. 28.

83norren Mirheydar, "Geographic Factors in the Political
Viability in Iran" (Microfilmed; Unpublished Ph. D. Dissertation;
Groduate School, Indiana Yniversity, 1962), p. 2.
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Eastern Turkey, extends southward for about 1000 miles. Its
8
elevation reaches as high as about 16000 feet.

The High-lands of Eastern Iran are the final segment of
the encireling mounteins. These are a series of parallel but
discontinucus ranges that bridge the gap between the Elburz
range on the north snd the Mokran mountains on the south.

The plateau 1s divided into two arbitrary parts: the
fertile lands and the deserts. Two large Kavirs (deserts)
cover about 25 per cent of the total area of the country. These
are the Great Kavir and the southern Lut.86 Gabrilele's experience
in the latter Kevir is revesaling:

++s During the winter the country 1s dominsted by what 1is
called the Bad Kasgif, 'the dirty wind,' a south wind which
carries with 1t immense quantitlies of dust and sand, and
completely destroys visibility. In sumnmer there 1is instead
a north winé which, as & result of having passed over hund-
reds of mliles of burning desert, has, become so dry that it
absorbs all the moisture of every living orgsnism. The
geographer G. Stratel-Saver...was of the opinion that the
hottest region of the earth was not... to be found in Sing,

or Abyssinia, or in the Death Valley of California, but in
the Southern Lut.87

Only one-tenth of the country's total land is arable.

Seven-tenths of the area is covered by mounteins and deserts.

Forest and grazing lends constitute the other two-tenths.88

8%1p14., pp. 2-5.

8
5Ib1d-, Do 5. 86 Ibid.

87a1rons Gabriel, "the Southern Lut and Iranian Baluchis-
tan," Geographical Journal XCII (1938), p. 194.

88vreeland, op. cit., p. 30. See’ also Iran Alamanac, 1963
(3rd ed., Tehran, Iran: Beho of Iran, 1963), p. 262.
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Iran is therefore characterized by vivid contrasts and great
extremes. Its land includes the green shores of Cesplan sea
and the most desolate desert of the world. Its climate ranges
from the mountalns snowy cold to the intense heart of the Persian
Gulf areas. Its people live the life of the nomad, the peasant
and the rich sophisticated ggggg§;.89

Furthermore, Iran is a country of relatively low popula-
tion density. The aversge total population desnity per square
kilometer 1s about 13 (or 2% per square mile). This is in con-
trast to 37 in Turkey and 8% in France.

This naturesl setting and population density have greatly,
among other things, affected the conmunication and transportation
system of the country. Moumtain ranges, deserts, and low density
of population have made the construction of roads, highways and
train lines difficult and expensive, especially for a country
like Irean facing many other importeant and immediate problems
calling for solutions. Poor communication and transportation
system, a technological problem, 1is therefore a characteristic
of the Iranian society and a major problem for the government.

In 1961, for example, the railway traffic in Iran wes about 1.7
billion passenger kilometers, as contrasted to 33.4 billion in
France and 3.8 blllion in Turkey. Moreover, in the same year,

while France had, excluding government and diplomatic vehicles,

89Gable, “Culture and Administration in Iran" op. cit.,

p. 408,

90
United Nations, Statistical Yearbook, 1962 (New York:
Statlstical Office of the United Natlons, Department of Economic
and Soclal Affairs, 1963), Table I, pp. 30~31 and 34.
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about H.2 million units passenger cars and l.7 million commercial
vehicles, there were, in Iran, excluding government vehicles,
only S6.6 thousand units passenger cars and 42.2 thousand units
commercial vehicles.91

Moreover, 1n 1961 Iran had about 140 thousand telephone
sets in use. While in the same year there were about 1.3 million
telephone sets in Turkey and 4.7 million in Frsncecg2 Almost the
same contrasts exlst for radio broadcasting, telegraph services
and other means of communicetion such as daily papers, vosting

93

system and T.V. services. -~ Poor massmedia 1s largely due to
(1) insufficlent skill in literacy among the mass in Iran;
(2) insufficient motivatlon to share "borrowed experience"; and
(3) insufficient cash to consume the mediated I:oroduc:’a-gl‘l

As s result of the natural setting and poor mass medila
communication the majority of the Iranians "have not been brought
into a large-scale communlcation net"?sand thus, in Riggs' terml-
nology, they are "underlying" or "ummobilized" population. The
horizon is set by religion, clan and/or family with whom the

individual has constant, face-to-face contact.96 This 18 true

91pia., Teble 138, pp. 347-48; and 140, pp. 361-62
9211:1&., Table 150, p. 417.

’ 93For statistical references see Ibid., Table 181, pp.
£49-50: and 18%, vp. 657-58; =nd 185, p. 659.

9uLerner, op. cit., p. 363.

5
9)Riggs, The Ecology of Public Administration, op. cit.,

De 67.
Ibid.
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of the Iranian society for in Iresn, as inother transitional
countries, messages can not, due to natural, soclo-cultural
and technological barriers, be communicated to the large seg-
ment of the population. It is no wonder, therefore, that there
exist so much differences and social distence among different
segments of the Iranian population. As Lerner observes:

The ecology of Iran provides optimum conditions for the
prevalence of extremism. The population is disperseéd around
the vast desert, in villages 1solated by inadequate or non-
existent communications. They remain locked in the ancient
round of dailly life eking from their old soil with their
antique tools [(some antedating the Christian era) their
immemorial produce. Regarding the new world stage, on which

their national drama now unfolds, they are uninformed and
uninvolved.97

IMPACTS ON STAFFING

The existence of this semi-mobilized population has a
dual lmpact on the Iranian administration in general and staffing
in particular. It limits the aggregation and articulation of
public interests and thus inhlbits or limits any attempt to
lmpose responsibllity or responsiveness upon the government. The
inabllity of the population to impose responsibility and respon-
siveness on the govermment had led, as indicated earlier, to
personal and even arbltrary administrotive behavior at every
level of the hierarchy from to to the bottom.?® As a result
"one must fulfil the obligetions of loyalty to persons and not

offices. One repays the favor granted by individuals, and one

9?1erner, op. cit., p. 361.

9881ggs, The Ecology of Public Administration, op. cit.,
a
pp. ._B-ﬁgl :
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fulfils one's bargaln with a person not any ngqncy.‘gg In fact,
arbitrary asdministretive actlion and corruption was (and is) so
much that Dr. Amini, former Premier, rightly called, "'the
curse of Persla.! Seversl of the security chiefs, when not
busy terrorizing the population, have been building themselves
palaces and acquiring other real estate. The police in the
clties and the petty officials in the provinces have not been
far behind.“loo The processes of employment and promotion there-
fore, instead of being in accordance with the personnel laws and
regulations - universal criteria - are bessed on personal recom-
mendations, bargaining, compromise, and favors done by officlals
for offlcials-lol

Another impact of semi-mobilized population on administra-
tion 1s that it hampers governmental efforts to control the popu-
latlion, to lay down policies and regul=te their 1mplementat10n.lo2
Inability of the govermment to act, nepotism, favoritism, arbitrary
administrative behavior, in turn, intensifies the situation - i.e.,
the unmobilization of the population which i1tself is one of the

causes of such an administrative behavior. Thus there develops

79Binder, op. cit., p. 140.

lOO“Perala et the Edge," op. cit., p. 786. Dr Amini, the
ex~-Premier, once "declsred that I¥ all the corrupt were Jailed,

the prison would be Jammed and the govermment departments emptied.”
Oded Remba, "The Middle East in 1961 - An Economic Survey," Middle
Eastern Affairs, XIII (1962), p. 80. AR i

101Binder, op. eclt.
102Rigga, The Ecology of Public Administration, op. cit.,

P 68.
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a"cycle of deterioration" as a result of this interaction - between
socliety and sdministration.

Moreover, poor communication system has a direct effect
on the staffing process of the government. If recruitment for
example, means the dlscovery, attraction and cultivation of best
employment market for the vacant positions by using attractive
recrulting literature and adequate publicity,103 this then can
‘not and does not exist under poor and inefficient system of commu-
nication which characterises Iran. A prerequisite to the discovery
of en employment market 1s access to individuals. But this is
l1imited in Iren under the present system of communication. For
most of Iran's population live in isolated small communities in
or near mountains where weter is avallable and where there ere
poor roads, amounting in many cases to nothling more than tracks
for camel caravans.lou

If the best men and women are not recrulted to carry out
the functions of the govermment, then it 1s clear that to the same
extent inefficlency, lack of responsibillty and responsiveness
w111 ensue. Consequently, little will be done to overcome the

natural and technological barriers limiting proper staffing or

10331enn 0. Stahl, Public Persornel Administration (4th
New York: Herper snd Brothers Publishers, 1565), p. 60.

101‘J:;uae Perry Clarke Carey snd Andrew Galbraith Carey,

"041 and Economic Development in Iran," Political Science Quarterly
LXXV (1960), p. 67.

ed.

4
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other administrative practices. This is in fact what 18 happen-
ing in Iren. And 1t seems that the Iranians are not following
the advice of thelr ancestor, Kail-Kaus-ibn-Iskandar, who says,
" ...When you make an appointment be careful to allot it to the
man adapted to 1t and not one lacking for needful capacity....
Not every duty can be assigned to every man.... GCive the work,

therefore, to one who is expert in it and thus avoid snnoyance."105

105
Stahl, op. cit., p. 83, Quoting "dabus Nama" (Letters
of a Persiesn Chieftaln In 1082 A.D.), trans. Reuben Levy, A Mirror
for Princes (New York: 1951), pp. 225-26.




CHAPTER VI
THE POLITICAL FUNCTIONS

It has been customary to study political systems in
terms of formal legislative, executlve, and judicilsl processes
of govermments with reference to political perties. In other
words, the emphasis has been on studying the formal aspects of
government rather than politlcal behavior. The intent here 1s
to explore the sctual political operations, starting with a
description of the formal structure of the Iranian government

as the base of anslysls.

THE STRUCTURE OF GOVERNMENT

Iran has a written constitution which came into existence

as a result of the Revolutilon of 1906.1 It wes then supplemented

lThe following points are based on: "Iran," Amos J. Peaslee
(ed.), Constitutions of Nations Vol. II (4 vols.; 2nd ed.; Nether-
lands: Martinus Nijhoff, 19536), pp. 393-95; Hassan Fasihi Shirazi
(ed.), The Constitulon and Constitutional Law and Amendments (In
Persian, n.p.: Government Publishing Co., 1382/1963), Articles 4,
5, 16, 17 & 18 of the Constitution, pp. 33-38 and Articles 1, 2,
27, 28‘ 36, W, U6, 61 & 71 of the Constitutional Lew, pp. 51-68;
"Iran," Worldmark Encyclopaedia of the Nations3 Asla and Australia
(New York: Worlamark Press, Inc., 1963), pp. 113-14. See also
He.B. Sharabi, Government and Politics of the Middle East in the
Twentieth Centure (Princeton: D. Ven Nostrand Co., Inc., 1762),
op. 5-80; and Laurence lLockhart, "The Constitutional Laws of
Persia: An Outline of Thelr Origin and Development," Middle East
Journal, XIIT (1959), pp. 372-88.
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by the Constitutional Lew of 1907 and amended four times, in
1925, 1949, 1957 and in 1963.

According to the Constitution (including the Constitu-
tional Lew snd Amendments) Iran is 2 constitutional monarchy.
The powers of the stete sre divided into three parts, executive,
legislative, and judicial. The executive power 1s vested in a
hereditary Shah and his cabinet over which he presldes. The
Shah appoints and dismisses the members of the cablnet. The
ministers are responsible, both individually and Jointly, to
both houses of the Parliament. Noreover, according to the
Constitution, the Shah must be a Muslim. As the head of the
state he is not responsitble for his sctlon, but the responsi-
bility 1s assumed by his ministers.

The Constltution vests the legislative power in the
National Assembly (the Majlis) and the Senate which came into
legal existence in 1950. Members of the Maj]lis are elected by
universal suffrage for four years. The Majlis comprises 200
members each of whom 1s elected from a single constituency. The
Senate comprises 60 senators, half elected by the people and
half appointed by the Shah. The Shah may dissolve elther or
both houses of the Parlilament .

All laws must be approved by both houses of the Parlia-
ment and signed by the Shah. However, a committee of five
religious digniteries may st any time review the laws passed

by the Ma)lis and determine their conformity with the principles
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of Shiite Islam. The committee then may reject any law which
is not in accord with the teaching of the religiom, snd 1its
declsion is final.

The judicisl power is exercised by the Sharia tribunals
In matters related to the religion, and by the courts of justice
in matters of civil law.

Regarding politic2l parties, they =2re of recent develop-
- ment - thelr history goes back only to the early 19“0'5-2 The
establishment of political parties wes prohibited during the
reign of Reza Shah and hence until 1941 they only appeared as
secret groups. After 1941, however, a number of parties appeared

in Iran, some withered away, and others emerged under different

neames. At present Hezb-a-Iran Navin (the New Iran Party) 1is the

strongest party controlling the cabinet and the Majlis. This
party came into existence in 1961 and celebrated its firstanniver-
sery on February 20, 1962. Its leader 1s Hassan Ali Mansour, from
a noble family, who is also the present Prime Minister of Iran.
The ailms of the New Iran Party are to provide better
educational opportunities, ensure freedom of speech and expression,
pronote individual liberty and social rights, strengthen the in-
dependence of the Judiclary, enforce compulsory primary education,

reduce unemployment, promote equitable distribution of wealth,

2The following paragraphs are based on: "Political Parties,"
Iran Almanac, 1963 (3rd ed., Tehran: Echo of Iran, 1963), pp.92=79:
Leonard Binder, Iran: Political Development in a Changing 3Soclet
(Berkeley: University of California Press, 1962), pp. 503-26;
Personal interview with Manuchehre Istskhr, Iranian Press Attache
in Begrgt, Lebanon, August 27, 1964. See also Sharabi, op. cit.,
ppl 8 -,l-
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support the right of ownership, and encourage private enterprises
under the advice of the government.

Other major parties are the National Front and the Tudeh
Party. These two parties constitute at present the opoosition
in Iren. The National Front comprises a number of small groups
(or partles)3 and its honorary leader is Dr. Muhammad Musaddeq,
the ex-Prime Minlster of Iran who natlonalized the 01l Company.
The Tuden Party (the Communist Party in Iran) was uprooted after
the overthrow of the Musaddeq Govermment in 1953%. 1In spite of
the fact thot the Tudeh Perty is not legally authorized, it has
some undérground activities at present. Its main objective 1is
to work for the overthrow of the exlisting govermment and change
the present political systen.

There are also 2 numnber of other political parties in
Iran.LL These parties are not much significance for they are on
the decline and are slowly withering away.

As indicrted before, any study of political systems, to
be fruitful, should go beyond the formal structure, legal processes,
as well as formal political parties and try to establish relation-

ships among the variables involved. It is beyond the scope of

3The smaller parties included in the National Front are:
the Iran Party, the Pan-Iranist Party, the Iranian Independence
Movement Party, and some other independent personalities. See
"Political Parties,” op. cit., p. 93.

uThese are: the Melliyun (Netionalists') Party, the Mardom
(Peoples!) Party, the Netional Force Party, the National Unity
Party, Protectors of Freedom Party, and some smaller bodies like
Defenders of the Constitution, Friends' Assoclation, Progressive
grogg, and Afro-Asian Group. "Political Parties," op. cit., pp.
92-91. -
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this study, however, to elaborate fully on the whole political
functions in Iran. Nevertheless, a brief analysis is necessary
for understanding the staffing process in the Iranian government .
For this reason a discusslon of the following processes is appro-—
priate: the legitimization process, the policy-making (decision-
making) process, the lobbying process, the system-maintenance
process, and the system-challenging process. But before elabo-
- rating on these points, 1t must be noted that one of the principal
modes of the Iranian political system is bargaining. A brief
discussion of bargaining, then, seems to be advantageous at this

roint.

BARGAINING

Bergaining ss defined in the Webster Dictionary, 1is
"an agreement between parties to a transaction settling what each
shall give and receive."” The idea behind bargaining is that
‘"each power structure, each intsrest formation, stands alone in
the general struggle jJudging when and how to act and with whom....
There 1is no obligstion, only a market place where buyers and
sellers may bargain."

Bargaining, in Iren, 1s a basis of granting legitimizstion,
and 1t 1is also a techninue through which cooperation between in-

dependent power structures 1s achieved and policles made. It per-

5Webster's New Collegliate Dictionary (Springfield, Mass.:
G+ & C« Merriam Co., 1957) .

6
Binder, ép. cit., op. 227-28.
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meates all phases of politlcal life in Iran. It 1s involved in
the distributlion of seats in the Majlis and the Senate, 1in budget
allocations, in the realm of foreignmwlicy, in the implementation

of income tax laws, in the administration of justice, and lastly

in the staffing process of the governrﬁent.7

Bargaining does not only hapren in Iran: it takes place
in the "conventional systems“a as well. But the difference here
is that in Iran it 1s mostly carried out by persons in legislative
or administrative roles and mainly for their own personal interests.
While in conventional systems it 1s mainly done by Iinterest group

(party) leaders, not only for their own benefits, but also and
9
mainly for the interest of the group and the party. In Iran,

a8 Binder points out,

Everyone 1s a bargalner.... Every wealthy family, every high
army or police officer, every mu)tahid, every universlty
professor, every tribal khan, every high official... 1is =n
important bargsainer. And after these... come the more enter-
prising whose support is less stable but whose potential
influence, in view of the weakening of tradition, 1s great.
These are the self-aprointed / or government-appointed /...lea-
ders of politicel parties... and... of interest or professional
assoclations. 1In every case, leadershlp of individuals is
stressed because there exists no accepted basis of controlling
leaders from within each of tHse discrete wnits of power. 10

T
Ibid., pp. 228-31.

BBy "conventional ssystem" is meant a working constitutional
democracy; a system whose leglitimacy myth 1s social contract or
majority will. See Ibid., ppe 40=U5.

Yyowever, there are in Iran group (party) leaders who enter
the bargaining process. But these group leaders rarely press the
interest of thelr groups upon the govermment; they only represent
the grievances of the individuals who sometimes may not even be
members of the groupo at all. 1Instead they may be relatives or
friends of group memters. Binder, op. cit., pp. 232-33.

1%31nder, op. cit., pp. 228-29.
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However, there are many limitations on bargaining. Chief
among them 1s the lack of access by the individual. This means
that the individusl should be able to reach those in bargaining
power beforehe enters bargaining. The process of bargaining then
comes after the individual 1is admitted-or accepted as a bargainer.
Access In turn is determined by the individual's family background,
soclo-economic class, age, and religion. All these ascriptive
factors sre significant determinents of politicel behavior in
Iran-l1 But the system as moted before, "does permit the admission
of new groups or individuals to bargeining status, and it may admit
issues In which groups lacking such status... are interested."

Moreover, bargaining in Iran has no normative bese and is
not affirmastively legitimized. It may not be effective unless
greatly restricted and obscured by a degree of secrecy. In fact,
the practice 1s closely connected with a discontinuous and broken
pattern of communication. Consequently, bargaining in Iren is not
the same as bargaining in the open market where supply and demand
mutually adjust and where buyers and sellers =re supposed to be
free and have complete knowledge. The bargaining under discussion
here 1s more anslogous to bargaining in an oligopolistic market
where there are a few sellers and a large number of buyers. The
bargaining under consideration here, unlike the free market which

implies "universalistic-achievement" value patterns, is largely

llIbido' De. 236-

121p1d. See also United Nations, Statistical Yearbook, 1962
(New York: Statistical Office of the Unlted Nations, Devartment of
Economics and Soclal Affsirs, 1963), p. 269.
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defined by the "particularistic-ascriptive® values of the
traditional Iran. This means that rational criteria, as discussed
in chapter four andflve, and the achievement or the abllity of the
individual are subordinate to such non-rational or traditional

factors as person's parentage, rank, prestige, age, and religion.13

THE LEGITIMIZATION PROCESS

By legitimization 1s meant the permanence, or institu-
tlonalization given by the government to certain aspects of the
existing pattern of vower relationships in any soclety or polity.
Governmeﬁt here refers to the structure, personnel, and legal
procedures of govermmental institutions. This institutionaliza-
tion of power relationships or legitimization need not be merely
through formal law making, law applicetion, law adjudication, and
law enforcement. There are many other ways of legitimization
which ere not quite so formal and vary from one system to another.
These are the kinds of legitimizing sctions which are one of the
beses of differentiasting the tyves of systems. Other methods of
legitimizing power my include consultetion with different formal
organlzations such as bureaucratic and legislative organlzations,
the granting of symbolic honors, appointment of key persons to
administrative posts, and decisions by plebibite or referendum.

It should be noted, at thils point, that the specific means utilized

for granting legitimacy in any polity may be partly specified in a

1381nder, Op. cits, ps 236. See "The Legitimization Process"
below.
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constitutional document or depend entirely upon the ingtitu-
tionalization of cultursl values.lu
In Iran, the formal conventional patterns of legitimlza~

tlon - 1.e., legislation, executlon, and adjudication = as pointed
out earlier in this chapter, =re utilized but, as Binder observes,

«.+ often only to lend further legality to a position already

won in the fremework of tradition. The pattern of legiltimiza-

tlon outside of this formal triad is lacking in orderliness,

but 1t 1s united by the same characteristics which hedge

bargeining.... The legitimization process consists primarily

in deslignsting the principal bargainers, and only secondarily

In implementing by law the results of bargains. 15
With some exceptions 1llustreting the rationalizing tendenclies in
Iran, the legitimizing functions, therefore, consist mainly of
constantly reaffirming the ldentity of principal bargalners and
then legitimizing only such bargaining arrangements which are in
accord with traditional principles.16

Institutionalization of access is one of the most important

ways 1n which legitimlzation is granted. Few people have tradi-
tionally the privilege of access to the Court and to the high
government officials. These privileged people may be the aristo-
crats, the leaders of tribes and minorities, the wealthy, and the
learned. This does not mean that others can not and do not

approach the authorities. In fact, they can and do, but always

in supplication. By tradition, persisted in Iran since medieval

14
Ibid., ppe 30-21.

151p14., p. 237.

lSThe followings may be three exceptions to the above:
planned economic development; concern for the efficlency of the
civil service for the purpose of strengthening the system and the
government; and pollcy decisions by the government resulting from,
or being the necessary by-product of, the acceptance of foreign
aild end technical sdvice. Ibid.
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times, the Shah 1s personally available to even the lowest
citizens for asuvdlence and redress of grievances. Actually, the
esteblishment of seven inspectorates and especlally, the latest
Royal Supervisory Commission of the Shah, under General Yazdan-
panah, were for this purpose. Because of the impossibility of
all the oppressed to recelve private audiences, the Cabinet and
the Ministry of Court have been given the authority to redress
such grievances-17 'he assumption underlying thls system is
th=t everything 1s well run except some occasional asdministrative
errors, or for isolsated examples of corruption which are corrected
in this way. But true or effective access rests with the members
of the bureaucratic, military, tribal, landowning, and religious
elites. A great deal of overlap exists among these elites and
there is also some diffusion of interest between them and the
big professional and business grou'ps.l8

Members of thege elites are appointed to important publie
positions, or they are honored and consulted so regularly thst the

positions of power and influence they hold are nearly institution-

alized. With some exceptions taken these are persons who alresdy

171n 1959, for example, the ex-Prime Minister, Dr. Igbal,
sald that his office had received 750,000 letters of complaints
during the year 1958. "Whereas," he went on to say, "if the
ministries and the departments concerned have performed their
duties efficlently and had given their clientele explicit and
satisfactory answers, no one would have called at my office and
no time, manpower, and paper... would have been used unnecessarily."
Flgh Councll of Stable Administrative Undersecretaries (Tehran: The
Communicatlon Media DivisiIon, USOM/Iran, 1959), op. 13-1l.

laBinder! op. clt., ppe 236-39.
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enjoy access. Thelr membership in the Parliament makes them the
spokesmen for their familles, friends, and bargaining partners,
and further ensures the success of their efforts.

This form of legitimization is important because it
affords the individual concerned s high degree of bargaining
power. In return for this guaranteed access, the person shows
complete loyalty to the system and 1its supporters. He 1s also
expected to act, in turn, as a subsidiary channel of access -
informal but effective one - for those of lower status who promise
him their own support. The weekly open house held for applicants
by such individuals, especially the more educcted ones, 1is for
this end as well as for the purpose of serving as s source of
Information and communieetion facillty.19

Another aspect of the legiltimization process closely
rel-ted to institutionalization of access is consultation. Legil-
timization achieved through consultstion nay often be anobscure procedure
as well as being concealed from view. It 1s also dependent on
unequal distribution of information to interested parties.ao

Appointment to offices of authority is another form of
legitimization. Religlous ceremonies and welcoming committees
to meet the Shah and the members of the Cabinet when travelling
around the country on official tours or otherwise are still two

other forms of legitimization. Religious ceremonies strengthen

19Ib14., v. 239.

20
Ibid., pp. 240-41. Consultation is also involved in
policy-making process. See "The Policy-Making Process," below.
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the religlious-legal basis of the regime as well as enhancing
the leadership position of the honored ulams within the religious
1nst1tutions.21 The composition of welcoming committees is
important for understanding which groups as well as which group

leaders are considered legitimate by the govennment.ee

THE POLICY-MAKING PROCESS

As a manifestation of the Iranian social structure and \
due to low degree of access for the majority of the population
only a small group is involved in the policy-making process of
the govérnment. For only a highly restricted group of individuals
are of such pol;p;pg}'statua thet must be consulted before policy
decislons are made.23

The process of consultation determines, to a large extent,
the tactics of already legitimized politicel actors. The nature
of the i1ssue calling for decisions, as well as the charscter of
the legltimete parties involved in the process, determine these
tactles. It 1s true that the leg=l requirements determine the
consultants, but the process 1s not conventional in nature. Legal

requirements may only increase or decrease the bargaining power of

the varticipants. What is more is that bergaining is involved

21R1¢hard-N. Frye observes that "considerable space must be
devoted to religlon in Iran because religion for Perslians means much
more than theology; it is traditionally their society, their law and
culture, a8 well as theilr system of ethics 2nd behavior.' Iran (2nd
ed., London: George Allen and Unwin Ltd., 1960), p. 4.

22Binder, op. eit., p. 2U3.

2
3James A. Bill, "The Socisl and Economic Foundstions of
Pover in Contemporary Iran," Middle East Journel, XVII (1963), p. M12.
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almost at all levels of this politicel pr'v:}ce:ss."-‘\'1L

The consultation involved in the making of decisions
includes two groups of people: the major groups, and the minor
groups. The military, the bureaucracy, the ulama, and the tribal
leaders and landlords holding nosltloﬁs in the MsJlis, the Senate,
or the administration, constitute the membership of the major
groups. The chamber of commerce, the 01l Company professionals,
and the university professors are exemples of the minor groups
who are of more restricted interests and are less regularly con-
sulted« There are also many other specisl groups or individuals
who apparently have little or no participation in this Process .
They represent both tradition and non-traditional and rationaliz-
Ing tendencies. It 1s interesting to note, however, that the

traditionals of those excluded are of low status,25 while those

2u’]’ilnder, op. cit., pp. 248-49. To 1llustrete the point,
the following are recent examples of this tyve: (1) the new labor
law, (2) the law establishing an irrigation agency, and (3) the
law preventing civil servents from doing business with the goverm-
ment. "In the first case employers and représentatives of the IIO
and the labour division of the ICA were 21l consulted at various
stages, though the bill has been worked on since 1952 in the ministry
of labor. 1In the second, the blll was meant to inerease the powers
of the govermment, vis-a-vis landlords, in areas where domein lands
exlst or where development projects are being carrled out. After
ten years of work within the ministry the bill was finally brought
out, and it met with very severe resistance from majlis members.
The third case was one where the lawyers especlally sought to find
a loophole for themselves in comuittee.® Binder, op. cit., p. 219.

ESRecently, however, the Shah has made "some advances in
the direction of increased political participation for the working
and peasant classes." Bill, op. cit., p. 413. Hopes are expressed
that in the future the peasants wilill have more rarticipation in
their own as well as the country's affairse The Shah once said:
"My hope 1s with our villsge people, and ass I think of their future
I belleve I see a magnificent vista lying ahead.*® lMohammad Ragza
Shah Pahlavi, Mission for My Country (London: Hutchinson and Co.,
Ltd., 1960), p, 216.
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of more modern Interest orientation usually enjoy high traditional
status and also have access in the second acapacity. A good exam-
ple of the latter is 2 few bankers in Teheran. This group lecks
formal orgenization and so on rare occasions it engages in coopera-
tive action.26 Banking is a distinct interest. But individual
bankers in Teheran

-+« are not consulted as bankers, in the making of poliecy,

nor are the owners of large amount of urban real estate,

middle-sized land owners, nor, at the present time, party

leaders, and the professional classes. As for low status

groups, labor, the guilds, the peasants, bazsar and smell

business groups, a2s well as gleld employees of the ministries,
are -not consulted in the making of policy....

L A I R T L L R R I I O I I I T I R SR A

In the process of consultetion, it is not classes or groups
that are consulted, but individuals.... Not only does consulta-
tlon fall short of ineluding all of the members of a particular
group, but the policy decision resulting may benefit only a
very few of the group concerned.27

Another significant feature of the policy-making process

1s that there 1s a general cleavage between the approaches to
pollicy of the four major groups consulted - the military, the
bureszucracy, the ulama, and the members of Parliament. These
groups are dominated by two major points of view. The tendency
among the military and the bureaucracy, so far as they are com-
posed of the Western-educated, non-aristoeratic elements, 1s to

prefer rationalized solutions to different problems; for these

26
Binder, op. cit., pp. 251-52.

27Ib1d., pp. 25253,
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elements of the society represent the rationalizing tendencies
in Tran; they are western educated, achievement-oriented indivi-
duals; and do not have much vested interest in the country. The
ulame and the members of Parliament, on the other hand, with some
exceptions, prefer traditiona] answers because they are traditional
and heve vested interest in the soclety.-o

Conflicting tendencies then may be an answer to the question
of Instability in Iren because the process of decision-making exemp-
1lifies the dynamic feature of the whole system. As Professor Frye
observes, the Persians are a "people of extremes" and a basic
condltion of modernization is to remedy "the Persian's lack of
confldence in his fellow man."29 Professor Hoskins also alludes
to the politicel relevence of "the charscter and behavior of the
Iranian peoples, who are as given to extremes in temperament as
their hsbitat i1s full of contrasts...*20 Lermer observes that
“the extremist temperament leads to extremist polities, in which
violence and the frenzy of mobs play a role. This makes conduct
of a moderate policy exceedingly difficult, particularly within

the limited margins for maneuver left by current world politica.'31

aaIbid-, pp. 253-54,

2 ewis V. Thomas and Richard N. Frye, The United States
and Turkey and Iran (Cambridge: Harvard University Press, 1051),
Pp. 185 & 185.

‘ 3OHa.lf'ord L. Hoskins, The Middle East: Problem Area in
World Politics (New York: The Macmillen Co., 1957), p. 165.

lpanial Lerner, The Passing of Traditional Socleby in the
E;%d%e East é3rd printing, Glencoe® The Free Press of Glencoe,
1963%), p. 359.
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In summary, then, most legislation starts at the machinery
of rationalizatlon - the Bureaucracy, the Milltary, and the Cebinet -
then 1t passes through the consultative process in which it is
modified by a small group of consultents so that the bill will
be least harmful to their interests, and fimlly legitimization
1s granted. This, hovever, does not mean that no legislation
1s passed without having elements detrimental to the interests of
the established high étatus groups. On the contrary this is not
the case. For example, the law of “whe re Did you Get It?", lend
reform laws, and the new income taxstion proposals of 1959 sre ins-
tances of this kind. However, 1t should be noted that in the pro-
cess of consultation and bargaining exceptions or speciflic comple-
mentary advantages such as licence limitations and contract restric-
tions are provided in the laws for the benefit of the privileged

consultants and bargainers .32

THE IOBBYING PROCESS

Lobbying in general is a vprocess through which pressure
groups try to influence policy makers for the benefit of the
gr-oup.33 The Iranisn term for this politicel process is parti.
The word partl stands for the American colloquisl “pull® or the
European term 'oprotection" or uinfluence'.

. In Tran parti 1s used for nearly all purposes but usueslly
for individual rather than group interests. It occurs when policy

3EBI.I!.deI', OEo 01to' D 25”‘-550

33Herman Piner, The Theory and Practice of Modern Govermment
(Revised, New York: Dial Press Inc., 19387, p. 476,




131

decisions and reguletions are enacted. It is thus directed at
achleving exceptions from general reguletions for restricted
personal benefits such as employment in the government and exemp-
tilon from taxation. The explolitation of pertl 1is traditionally
functional because, in a system where there is lack of statistical
data end where both legislative and administretive arbitratiness
prevail, 1t is usually a way by which arbitrariness may be met,
hephazard hardship lessened, and injustice reduced. Parti is a
means by which iIndividuals may press the government to alleviate
the difficultles of their specisal circumstances« Above all this
means 1is more efficlient and effective than the courts and the
Parlliamert in such an area, and =1so more favorably regarded by
the govemment. 3

The use of bartl presupposes that secrecy is the besis of
success 1n this process; that the most useful results may be
expected only when individuals, rather than large numbers, are
involved in 1t; that "the nature of the technigue requires special
adaptation of the ruling to the requirement of the 'lobbyist!'; and
finally, /[“that_/ the use of the technique accepts the underlying
basls of the privilege upon which the system is bullt.'35 In
addition to sustaining the ideological basis of the traditional
system, partl accepts and supports the exlsting structure of power

reiationahips by working through them. Lobbying by means of parti

24
Binder, op. e¢it., pp. 255-57.
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thus becomes supplementary as well as complementary to consultation.
It can be channelled only through those who have access or are
principal bargainers in the system. Specifically, the first
major goal of using parti 1s to find appropriate employment in
the government. Another objective for which partl may be used
is to win favors - such as the right to purchase public land,
the granting of scholarships for foreign study, transfer from
one post to another and many other speciflc goals - from civil
servants who administer special programmes s

- Other matters for which parti 1s used are the procurement
of llcences, distribution of permits to buy agricultural machinery
on easy credlt terms, and business bullding permits. Finally parti
may be used to win exceptions to established rules. Objectives of
this kind are different from others because exceptions are contrary
to the rules and reauire special Justification and interpretation
of the laws or that someone bear the responsibility. The granting
of licences to persons not fulfilling the requirements of the law,
and low assessment of income taxes are examples of this kind.

The basis on which the individual seeking to win one of

the benefits described above may act 1s the connection available
to him and the persons upon whom he has the largest claim. If
such contacts are poor, then friends-of-friends or interest-group
leaders may be soughte. Social position and access are also limiting
factors in this process. They 1limit the resources of the individual
within this general framework. The petltlioner may decide on different

approaches or channels, depending upon the specific benefits he secks
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and the resources he hss.36
Relatives provide the first channel of lobbying. The
exploitation of relatives is the easiest way and their obligations

nearly unlimited. Peer group or clique 1s another important basis

of Rgrt1.37

As to the technical aspects of the rrocess, ribery is the
first and probably most exaggerated of all. There is a widespreed
opinion in Irsn that bribery is all too common, indeed the princi-
pal way of expedlting the nachinery of government.38 Between the
level of major graft and petty bribery the best way of winning
perti 1is by promise of mutual favors. Visiting some potential
patron at his home during his Friday morning reception is still
another, though not very effective, technique. Another method
1s to write a carefully-worded letter to the official one desires

to approach.39

OTHER PROCESSES

The appointment process, the system-maintenance process,
and the system-challenging process may be three additional processes
involved in the Iranian politics. Appointment is a political pro-

cess because first, govermment positions represent legitimization;

36Ib1d., ppe 256=58.

37However, "once one moves beyond these contacts... bargain-
ing becomes extremely important, which 1s to say that anyone may
initiate a petition, but the ball must be carried by those of higher
stetus, when the play gets close to the payoff." 1Ibid., p. 258.

38Herbart He Vreeland (Research Chairman and ed.), Iren
(New Haven: Human Relations Area Files, 1957), p. 80.

39B1nder, op. cit., pp. 262-64,
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second, the distribution of the jJobs themselves are of political
value; and third, people filling such poslitions =re involved in
policy-making and policy-implementation. The goal of the particil-
pants in the appointment process 1s elther to win a job; to increase
their bargeining power; to reward suppbrters; or to staff the
government by persons who are bound to the participants by tradi-
tional ties, who are willing to bargein, and vho are loyal and
hold favored views.

In a transitionsl system like thet of Iren there rarely
exists a sepsration between policies and personalities, and thus
policy-making may not be distinguishable from the perpetuation
of a top official in office. Moreover, there is an insecurity
in such offices.hl Therefore, such officials spend much of thelr
time in protecting their positions. To accomplish this end, the
most effectlive way is not tc let any hostile person or member of
2 rival structure of power relationship get into a position to
create embarrassment. There exists, therefore, a great deal of
distrust and tension in this, as in other vrocesses, between the
rationalizing aspirations and the traditional practices such as
nepotism and bargaining. However, despite the existence of such
a tension, tredition still predominates in this area, i.e., appoint-

U2

ment to government positions.

—

Y01p14., p. 265.

ulRicherd W. Gable, "The Public Service in Iren," Public
Personnel Review, XXIT (1951), p. 30. -

uEBinder, op. cit., pp. 265-67. Gable characterizes the
Iranian soclety by saving: "Jealosy, envy, rivalry end intrigue are
common. Distrust and suspicion are widespread and pronounced..e.
While frankness, sincerlty and trust are valued as virtues, they
are not @lways practices and seldom rewarded." "Culture and Adminis-
tration in Iran," Middle East Journal, XIII (1959), o. 41k.
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In & prismatic soclety like that of Tran there exists,
as noted earlier In this chapter, legitimacy canfuslonuB and
conflicting tendencies. Consequently, there is a constant exami-
natlon end criticism of the system of the opposing forces. The
different conclusions reached by different groups and individuals
lead to additional forms of political activity closely related to
the problem of system 1egi1:.'u11acy.lm These forms of political
ectivity may be categorized into two maj)or processes: "the system
maintenance porcess", and "the system-challenging process".

The system-maintenance process is primarily concerned with
the use of symbols. In Iren, being a transitional soclety, symbol-
menipulative techniques fall into two categories. The first
category 1s that of borreowed conventional techniques which have
been introduced and become a part of the Iranian political life
since the Revolution of 1906. The use of traditional symbols
constitute the second category. The goal of using these symbols
1s to legitimize and msint2in the Bystt-}m.lh'15

The Constitution, the Majiis, the formation of parties,
a plebiscite or refrendum, and, subordinate to them, holding of
popular demonstrations are examples of conventional symbol-

manipulative tecmmiques. The uses of royal trerdition and Shiite

uBFred W. Riggs, The Ecology of Public Administrstion
(Bombay: Asle Publishing Fouse, 1951), pp.80-00 and 100-105.

Ly

Binder, op. cit., p. 273.
uSRiggs, op. cit., pp. 40-U2, 69-73, and 104-106.
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Islam, or the anclent imperial tredition of Iran, for example,
mey be used in the same speech.

Conventional symbols and institutions are used for the
purpose of maintalning the system for three re=sons. First,
because the Shah can trust neither of the major exponents of
the two contradictory tendencles - 1.¢., the traditional and
the rational tendencies discussed above - so he tries to main-
tain the conventlonal fagades. Segondly, these institutions
have already been Inexistence since 1907, especlally between
1907 and 1928, end thus their elimination may weaken the shakey
legitimacy of the new system. for the traditional classes and
the aristocracy have a vested interest in the maintensnce of
these institutions are used to check the activities of the
Military, bureaucracy, and intelligentsia in general.

Traditional symbols azre used for system-maintenance
purposes because the Ironisn soclety is predominantly traditionsl.
The value of royal and religious symbols, for example, stem from
their being still respected by the rural population and the less
sophisticated of the lowest urban classes. Although Mussaddiq
reduced, to some extent,the sanctity of the roysl symbol among the
more educated of urban classes he never openly suggested its aboli-

tlon-u7 In fact, there 1s, with some exceptions taken, a conviction

n

“T1p1a., p. 281.
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that royal government is the only form of govermment which accords
with the Iranian national 1:rad!.1:10n.,“8 Shiite Islam is not much
belleved in by the educated middle, class, but even if they have
rational doubts, they are emotionally attached to it. So any
attack 2geinst Islam will not go unchéllanged.u9

The manipulation of conventional symbols in a society which
basically continues to adhere to older traditional norms, formulse
and myths has resulted in a substantial lack of consensus: there
are people who adhere to traditional norms, some embrace modern
substitutes, and others are eilther polynormative or sometimes of
normless orientation.So An outcome of this 1s the system-challeng-
ing process.

System-challenging process may conveniently be divided into
two different processes: the negative, and the positive. The two
processes differe from each other as to the goals of the actors
and the degree of thelr allenation from the system. The objective
of the positlive challengers is to increase their influence within

the system. Positive challeﬁging 1s a kind of bargaining tactic

Frye, op. cit., op. 1l1=12.

ugFor the importance and influence of Islam on the daily
1life of the Persians see Lerner, op. cite., pe 370; for a more detail-
ed discussion see Ann K.S. Lambton, Islamic Society in Persia (An
Inaugural Lecture Delivered on 9 March 154 1In the School of
Oriental and African Studies, University cf London; Oxford
University Press,195U4).

B0

’CFred W. Riggs, "An Ecological Approach: The 'Sala' Model,"
Ferrel Hesdy and Sybil L. Stokes (eds.), Papers in Comparsative Public
Administration (Ann Arbor: Institute of Public Administration, The
University of Michigan, 1962), p. 29.
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used for a gratification under a mutual arrangement. This means
that when the goal of the positive challenger 1is achieved, he
will withdraw his threat and work within the rules of the system.
Inconsistancy and hypoerisy are the consequences as well as the
charecteristics of positive system challenging, not only on the
part of the challenger but slso on the part of those who accede
to his preasure.51

Different techniques are used by the positive challengers
in their chsllenging the system. Refusal to bargain is one of
the forms of political mction in this process. Refusal to bargsain
as a positive challenging tactic 1s the same as that of holding
out for better term.

The simplest and least disturbing tecimique in the positive
challenging process is that of privately representing one's grievance
to a high offlclal, a Majlis member, or merely some person of
influence. If nothing 1s done, then the petitioner In some cases
may choose to make the threat that he will publicize his grievance
or resign from hls office. In any case there 1s l1little hope for
reconrse to the courts even if such private representation could
be legally Jjustified. And most often the challenge does not
succeed. The result is cynical judgements and criticism of the
government, both of which weaken the stability of the system.

The public statement of a grievance or a criticism of the

government and the administration in the Majlis, despite its low

SlBinder, op. cit., p. 286.
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reputation, 1s of greater significance. This 1s more readily
credited than the pralse of the government because the prevailing
opinion about the government 1is negative. However, it should be
noted that the Majlis is wery limited in its criticism of the
government. Foreign policy and the budget, for example, are
seldom seriously discussed.

A public protest and 1ts publicity may be another technugue
of positive challenging. The closing of the bazaar, and the march
of actors and singers, for exsmple, on the Ministry of Finance in
protest, say, ageinst the new income tax, may be examples of this.
But this area 1s very limited in terms of the number of partici-
rants, sublect matter, sand the way it is expressed.SE

A strike or service stoppage 1is another means of protest
vhich 1s even more effective - has a stronger-system-challenging
effect - than the closing of the bazaar, even though the latter is
always more likely to create a situstion which large-scale violence
may result.s3 A strike of taxl drivers in Tehran, textile-factory
labors, brick-kiln employees are examples of this kind of political
act. Strikes, however, zre usually limited end efforts are made
not to report them in the press - in order to prevent general
knowled:ze of their occurrence.

The criticism of administrstive scandals by nearly all the

newspapers has, in view of the prevalling negeotive attitude toward

5‘21':>1L<1., pp. 293-95,

53Ib1d., p. 296; Vreeland, op. cit., p. 89.
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the government, a system-challenging effect.5u A vositive system
challenging process may also take place within the government and
at all levels. Fixed dissgreement and refusal to bargain at the
cabinet level are 1llustrations of this.

While the goal of positive challenger 1s to derive greater
beneflt from the system, the objective of negative challenger is
to alter the system or at least manifest his unwillingnese to
cooperate with the system. Agein, while inconsistency 1s one of
the char-cteristics of the positive challenging process, the nega-
tive challenger 1s proud of hils consistancy in refusing to cooperate
with the government. Ratlional solutions and rational legitimacy
are what the negsatlve challengers advocate. They belleve that the
conventional institutions have bankrupted 1:heunael*ires.;55

Including among the negative challengers are the "counter-
elites" who do not assoclate themselves with those in powever, 1.e.,
the governing-elites, and the government. The words "we" or/fand
“they" - as used by the counter-elites ~ symbolize the vpartial or
total transfer of their participation from the current institutions
of the government (the elite) to the competitive orgenizations

under their own management. The competitive institutions, run by

5L

Vreeland observes: "The Irsnisn views government with
mingled fear and suspiclon./—Government agencieg_é... are not agen-
cles to which he considers going for assistance ut rather those
from which he must protect himself by adroitness or evasion."”

op-. Cito’ Pe 80.
5g]&!lnder*,, op. cit., p. 286.
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the counter-elltes, may be secret societies, illegal political
parties, legal political parties controlled by a secret apparatus,
or clandestine networks of communication. If the coimter-elites
succeed in their withdrawal into these secret institutions, then
they may try to use these organizations 2s a besis to enter or
reenter the arena of public vartici pation for subversive purposes.

As in the positive challenge, different techniques are
used in negative challenging process. Membership in a subversive
party - a party which works for the overthrow of the regime by
force - 1s the most extreme form of the negstive challenge, In
Iren, there ~re four ideologlcsl orientations attractive to the
negative challengers. These are: the rationalist, the Tudeh
(the communist), the militaristic dictatorship, and the fundamen-
talist-Islamic. But at present these 1deologies are upheld by
individuals rather than strongly organized groups .57

So most of those who are engaged in a negative challenge
of the system are, at present, unaffiliated individuals. They have
their own informal cliques, and many of them know one another or
related to esth other. An estimstion of the number of such challeng-
ers is difficult to make, but casual observation indicates that

there is a widespresd alienation among non-government factory

SsLerner, op. cit., p. 369.

57Blnder, op. cit., p. 287.
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labors, guildsmen, students, clergymen, school teachers, govern-
ment professionals, and middle grade civil servants.’8 Negative
attitudes are so widespread that they are expressed by even some
of the greatest beneficlaries of the system. In fact, 1t is
generally held that praising or Justifying the existing system
is an act of extreme simplicity or hypoericy.

Fach of these individuals must make his own decision
concerning the extent to which he will try in concrete action to
realize his opposition to the system. But the means at the disposal
of such people 1s meager indeed. The refused to belleve anything
the govermment says, all official news broadcests, or speeches by
officlal party leaders, etc., is the most frequent response these
people have.59 Runmors, those espreially heard on Radio Moscow,
or the clandestine National Voice of Iran are what usually one
turns to for "accurate" 1nformation.60 Rumors used by the tradi-
tilonalists to win a reputetion or slander a rival’s reputetion
reenforece this tendency. The more damning the rumors, the more

readlly they are belileved.

From January 1960 to January 1963 eleven major demonstra-
tions and riots were reported by different journals and magazines.
See Bill, op. cit., footnote 33, pp. 412-13.

59

60The process 1s 1llustrated by "a student... who dislikes
certain Tehran newspapers because their editors 'work for a group
of parasites and are servants of obnoxious imperialism?!. He
prefers to get his news from Radio Moscow which exposes 'the
ominous volicles of stockholders, bankers, and brokers.' These
broadcests reinforce the ideology of the Revolutionary Left: !'It
wakes the nation up, so we are not deceived by the pro-foreigners,
parasites, and the subservient ruling class of Iran.'!" Lerner,

op. cit., p. 377.

Binder, op. eit., pp. 286-80.
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Silent resistence or "not-talking" is also a technique
employed in more critical situstions. Reputation slandering is
st1ll another way of challenging the system negatively.

Publication of unlicensed news sheets complaining of the
administrative bungling and corruption, and eriticising the Western
Powers 1s whet those who are somewhat better organized do. Pamph-
lets or mimeographed sheets of the Rahe-Musaddeq, or Resistance

61
Groups and university students are specific examples of this.

A policy of non-cooperation is what other groups of better
orgenization follow. Ulama, as a class, are among the more import-
ant of these. An alim or a clergyman never gilves unquelified
Support to the government. There is also a belief "that plous
cuation requires that ulema and a2ll religious men refuse to associ-
ate themselves with political authority.'62

An important point, however, is that the alienated negative
system challenging groups are very pessimistic.63 In fact, pessim-
1sm is an obvious characteristic of the Persisns. A deep~-rooted
and pervasive pessimism can be found among most Iranlans. Richard
W. Gable observes that the glory of ancient Persia has gone and
can never be recaptured. The destruction wrought by the Mongols
and the Turks have not been fully recovered from. Iran has suffered

the invading armies of two World Warg. Due to her strategic geogra-

61
Binder, op. cit., pp. 289-90.

62114, p. 290.

3 1p1a., p. 292.
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phical position and her oil, Iran hass been the center of inter-
national power politics. At present, power and wealth 1s con-
centrated in the hands of a few. Many believe thét all effort at
reform 1s superficial and that it will stop if it does not promote
the interests of the ruling elite. "Consequently, a sense of
futility and hopelessness is widespread.... An attldue of 'what's
the use' or 'it will do no good! is often expressed.... This
attitude numbs the will end deadens the initistive to succeed."

Throughout this chapter 1t has been noticed that the
traditional and conventional processes are not the only techniques
involved in the political functions of the Iranisn system. New
problens need new solutions, and the treditional techniques dis-
cussed above are therefore limited in their applicability. As to
the conventional techniques they are largely demonstrative and
not Instrumental. Alongside the two processds rationalizing tech-
nigues are being used gradually and in a widening sphere of govern-
mental sctlvities. 1In fact, these hierachical techniques intervene
to 1imit and restrict the use of both the treditional and conven-
tional methods.65 However, "Rationalizing policies are not an
independent variable, rather, such policies are themselves limited
by traditlonal practices and by the need to relate all government
acts to conventional formulae. These are the elements which deter-

mine the transitional charscter of the Iranian system.®

6u'Culture and Administrstion in Iran,® op. cit., p. 420.

6531nder, op. cit., pp. 29=99.

661b1d.,.p. 299.
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Variety of demands and challenges (inputs) to the system
have caused the machinery or rationalization, 1.e., the administra-
tion, the military and the cabinet, to have the major responsibility
for policy ovroposals. In essence, this i1s also a form of system
maintenance but it is different from the other two varieties dis-
cussed above. The latter two were concerned with symbol menipula-
tions, but here the machinery of rationalization 1s concerned with
rotional attempts to maintain the system by resvonding to more
demands, by planning and taking some developmental measures, and
by lncressing the efficliency and effectiveness of the bureaucracy
(outputs).67

Thls does not mean, however, that rationalizing policies
are merely of system maintenance significance. They are also the
results of demands made upon the system by certain groups or
classes of people. Moreover, "we may... assume that there is
among the bureaucracy a high valuation of rational techniques,
and a desire to 1limit traditional 1nterferencea'68 Many rationaliz-
ing policles, therefore, are in the first instsnce the result of
demends of the buresucracy rather than being a direct result of

the demands made by essentlially non-governmental groups.

ADMINISTRATIVE IMPLICATIONS

The first discernible administrative implication of the

Iranian political system 1is that in meny cases the public offices

6 TIbid +y, DD 298-99 .

®81p1a., . 299.
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in Iran, at least in some higher levels, are not so much responsive
to public interests as they are to serve specilal, particularistic
interests, particularly those of the principsl bergainers. Other
things such as educatlional and family background of the indiv iduals
taken into account, whoever is in a better position to bargain in
the process of staffing get better chances of employment, transfer,
and promotion. Each key position in the government, as Binder
points out,

«++ represents a key bargaining power... For the most part,

the minister himself 1s the prime mover, and 1t is generally

felt to be quite Just that he puts undesirable bureau chiefs
and @ the %1ke on disponible 1list and raises others of his

own liking .6

The minister, therefore, exercises a great deal of actual power

in staffing his ministry. His choice, however, 1is limited by
certaln factors, be 1t the original employment or other steps of
selection such as promotion and transfer. Factors limiting the
minister may be due to the limited number of the vacancies avail-
able, the existing employees of the ministry, or the pressures
thet may be brought upon the minister by the members of the Ma]lis,
by his cabinet friends, or the Court.TO

Another implication is that appointment to public offices
is a form of legitimization. Legitimization, however, 1s not the
only purpose behind the making of appointments. Appointments are

also made to fill the necessary or at least the existing positions.

Nevertheless there are real benefits to be derived from holding

6
9Ib1d., p. 269.

O1p14.,
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government offices. Prestige, access, and bargaining power are
only a few benefits one may derive from office-holding . Due to
these advantages considerable maneuvering and competition takes
place to win government offices or to staff them with one's own
relatives or friends. Consequently, there exists a great deal
of tension between the demands of the influentials for the bene-
fits of offlice and the need for qualified and competent personnel.71

A third administrative impliceticn is releted to legltimacy
confusion which is one of the features of the Irsnian political
system. The shifting symbol system characterises the legitimiza-
tion process in Iran. The new symbols - myths and formulse - are
Introduced, but the 0ld ones are still in wide use. Consequently,
the new symbol system largely remains an ornamental fagade. The
same ambigulty of norms characterises the staffing process of the
government. 1In the administration, as in the political system,
"0ld patterns of status relatlonships, new contract-based and
work-oriented situstions, and purely personal prismatiec situations
are mixed together in a complex assortment that csn not be easily
unentangled.“72 In such a contradictory situation many employees
try to follow their own personal advantages. The personnel laws
and decrees, like the Constitution, remain formalistic to a great
extent.

In spite of the fact that the powers of the state are,

713
according to the Constitution separate, the members of the

M1v1a., pp. 240-b1.

2 v
7 Riggs, The Ecology of Public Administr-tion, op. cit.,
p. 90.

73Faslhi Shirazi, op. cit., Article 27, pp. 57=58.
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Parliament spend much of their time trying to find posts in the
government for their relatives, friends, and politicsl supporters.7
In other words the legislators in Iran exercise a great deal of
informal power over the bureaucrats. When such is the case, the
bureaucrats then try to make allisnces and Join cliques. The
result is that the bureaucrats begin to find themselves involved
in the politic~1l struggle and never miss the chsnce of using
thelr office for political PUrposes .

Yoreover, the contest over appointments and promotions
among the members of the Majlis, and between them and the buresu-
crats reinforces the power of appointing officers. For the situa-
tlon grants them a considerable latitude to play the politiclans
and the laws egainst esch other. If they prefer, for example,
to empley an applicant on the bagis of competence they do so and
tell the legislator thet they had no choice, 1.e., they had to
follow the rules. But if they prefer their own favorite, they
manipulate the rules and take him. They advise him, for example,

to satisfy the technical requirements. They can also advise him

7uBander, Op. cit., pa 269. J. Amuzegar talks about the
same thing by saying that "there are strong political pressures on
the various agencies.... As a result, civil service appointments
are fregquently based on considerations other than the agenclies
'réal needs or the candidates! qualifications.... Many positions
requiring special technieal knowledge or background are thus not
filled. And more often than is normally the case in most bureau-
cracles, new positions are created to sult the qualifications of
favored candidates.® "Administretive Barrier to Economic Devel-

opnent in Iren," Middle East Economic Papers 1958 (Beirut, Lebanon:
Economic Research Institute, American Ungversify of Belrut,

Dar el-Kitab, 1958), p. 8.
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to go and seek a recommendation from a Majlis member. Then if
a politiclan recommends his proteg®, the personnel officials can
say that the position is taken by the candidate of another poli-
tlclan. So the office of theemploying officer - in faot the whole
administration - becomes an srena for political struggle, end more
80 slnce there are few other employment opportunities in the
soclety«. The appointments and promotions, therefore, are made
with some exceptions taken, with a view to strengthen the rosition
of the employing officers rether than to seek the best quelified
persons for a given position-75

Ritualization of personnel procedures 1s another counter-
part of politicization of administration. This means whatever
formal ties or rules and regulations as well ad administrative
hablts have developed in the past tend to be followed as rractices
of Intrinsic value. For nearly four decades, for example, says
Richard W, Gable, an employee worked in a file room where file
drawers were labled by tags hanging from string. He never tried
to change them because flling system was that way when he took
over the Job.76 Unnecessary proceduralism is followed because
one does not have a clesr sense of goals to be accomplished. There

is a lack of criteria by which one cen Judge what 1s essential and

' 75 |
Riggs, The Ecology of Public Administration op. cit.,
p. 106-111. See Binder, op. cit., p. 129.

76"Culture and Administration in Iran! op. eit., p. U416,
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what is unnecessary to be discarded. The only safe course of
action then, especlally for the lower personnel officlals, 1s
rigid adherence to the rules and procedures with undeviating
attention to details.77

Another paradox 1s rigid adherence to the letters of the
law in contrest to the abllity of the officiel to ignore the law
if he wishes. <This is possible because, as noted in chapter V,
the sutonomous power of associations and public opinlon is weak
in Iran. The bureaucrats, therefore, exercise a great deal of
"naked power" in the country. In other words, they may sometimes,
make their own decisions without being much sub)ect to effective
political control by the poeple. They can often manipulate per-
gonnel laws and regulations the way they wish. They may insist
on the detalls of rules ritualistically if it 1s to thelr advantage,
otherwise they may disregard the laws as meaningless fagades. In
short they become formalistic.

Formalism in turn leads to corruption. The abllity of an
official to stick to the letters of the personnel law gives him a
weapon to deal with the applicants the way he deslres andoften
for his own advantage. Since the official 1s able to violate

the law, then he can facllitate employment vrocedures for his

favorites and for those who are aready to offer him a guld pro que.

Consequently, bribery becomes one way of expediting the machinery
78

of government.

77R1ggs, The Ecology of Public Administration, op. cit.,
pp. 108-109.

TSIbido, PP 110-11.
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Graft and bribery are two time-honored practices in Iran.
They are found at every level of the administration. For centuries
government positions and even favors have been bought and sold
in Iren. Recent conventional forms have not supplanted this
practice, but have increased the number of positions and favors
available in the market place.79

Morally snd according to the religion, bribery is cons ldered
a wrongful action, yet 1t is a common practice at all levels of the
bureaucratic 1life. Like bargaining the bribe is never offered or
accepted openly. It is usually used by taclt and informal agreement
in situations ranging from small routine business to larger matters
guch as appointment to a vosition, exemption from taxation, or a
pardon for a crime. Delays and "come tomorrow' (Farda Bia) are
two major characteristics of persomnel gdminigstration in Iran.
But, once a bribe is produced by the applicant, these difficulties
suddénly disappear as if by magic. The amount of bribe, which 1s
never discussed but arrived at informally and secretly, depends
on a balance between the value of the service, say, appointment
to a particular position, sought by an applicant and his ability
to pay.eo Bribery then 1is related to bargsining because it involves
bargeining as to the amount to be paid as well as to the form and
time of payment.

Furthermore, bribes need not be taken in an outright

79
Vreeland, op. cit., p. U,

80
Ibldo, jo 80.
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manner. Suppose a merchant recommends his son to a personnel
official to get him a position in the government. The officlal
is a customer of the merchent.. He finds a jJob for the merchent's
son. The officer then is able to buy goods from the merchant at
2 reduced price, and more so since, as noted in chapter IV, prices
are not fixed in Iran. Thus the officer gets his bribe indirectly
in thst manner. The shopkeeper, howevér, makes a2 loss on such a
deal, but considers the loss a small price to pay in order to get
his son into the governmment. What 1s more 1s that the merchant
recovers_his loss by raising the price of the goods for other
customers, especlaslly those who do not know the price and who
do not bargein him down to a lower price.81

Mutual favor-doing 1s another way of expediting the
machinery of government in Iran. This means an official does a
favor to another official in a given situation, expecting to be
repaid in another. A personnel officer of a minlstry, for ex=mple,
facilitates employment procedures for the cousin of another officlal
in the same or other ministry. The other official, say an accountant,

in turn, facllitates pay procedures for the uncle of the first

official. This is what is meant by a quid pro que. Like bribes,

mutual favors are glven on the assumption that if one does not
somebody else will d.o.B2 However, mutvel favor-doing usually
takes place among friends who feel they have obligations towards

each other.

81
Riggs, The Ecology of Public Administration, op. cit.,

Pe 135 .

82
Gable, "Culture and Administration in Iren," op. cit.,

p. 415.
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A fourth administrative implication is related to the use
of parti. In the political functions parti is used to find excep-
tions to the laws for the benefit of the individual. In the same
way parti 1s used for purposes of appointment, promotion, and
transfer. Tts main objective is to find exceptions to the per-
sonnel laws and regulations in order to get an appointment, a
promotion, or a transfer. More speclfically, however, partl 1is
used to find or create exceptlon to the rule forbldding the
employment of the new civil servantsos3 Parti 1is also used in
the employment of technical experts when they lack qualiflcatlon.su

As to the technical use of parti, a certain degree of
caution is usually exercised by the applicant. He exploites, for
example, the best possibility and tries to work his way upward
toward a person who can really help. He does not use several
versons connected with the same office of administrative function.
For, if two rivals 2re involved, there will be little chance for
his application to get through. Moreover, cautlion 1is often exer-
cised not to go over the head of the officlal concerned for the
officlal may either resent it as an insult and evade orders from
above, or he may grant the request in such a way as to make the

result uséless. Moreover, he is a better judge of how anxious

83This had led to overstaffing and understaffing as dlscussed
in chapter V, this work. Sharabi observes that "nepotism, bribery,
and political favoritism are a€cepted as normal features of the
administrative system" in Iran. Moreover, he goes on to say that
about 50 per cent of those employed in the govermment are "super-
fluous appointments made on the basis of political interest rather
than on administrastive requirement." Op. cit., ». 78.

BuBinder,' op. cite., pp. 256-57.
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his superiors are in granting favors .85

The fifth administrative implication of the political
funetions in Iran is related to the policy-making process. Policy
decisions, as noted above, are 1in many cases made by a few groups
of people who enjoy a high degree of access. These privileged
people usually do not approfe a policy proposal which is against
their vested interest. Personnel laws; therefore, may be prepared
but never approved by the final policy-makers. The following
unsuccessful attempts to reorgenize the personnel adninistration
of the government are example of this kind.

In 1925 Dr. Millsp=zugh commented on the inadequacy of the
civil service law of 1922. Accordingly, the government made an
attempt to change the law in the 1930's, but the ldea was dropped
later. Tn 1945 William Brownrlgg86 prepared a new personnel bill
and urged its enactment. The following year a book was written
by a prominant Iranian, Dr. Ahmad Moghbel, who recommended a
complete reorganization of the personnel system of the government.
But little action resulted from these policy pro;nsals.87

In 1953 a high council of persormel was appointed to draft
a new civil service bill. But little action took place because

the members of the council were not certain whether the new central

lebid., pp. 262=6l.

86W1111am Brownrigg was the Director-General of Personnel
in the Ministry of Finance in the second Millspaugh Mission to

Iran. Gable, "The Public Service in Iren," op. cit., p. 33.

87Ibido
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civil service agency should be related to the Ministry of Finance
or the Prime Minister's office. 1In 1956 Dr Moghbel, who was then
s Minister Without Portfolio under the Ala Govermment, prepared
a new personnel bill which would crested a strong central per-
gsonnel sgency attached to the office of the Prime Minister. But
a few wecks after the blll was presented to the Majllis, the cebinet
changed and Dr. Moghbel lost his position.5®

The succeeding cabinet indicated 1its desire to introduce
changes in the personnel system of the government. The Moghbel
bill was'taken back from the Majlis and sent to the High Council
of Permanent Administretive Undersecretaries for study-a9 But
the i1dea of a centrsl personnel agency was objected by the members
of the Council who were not ready to accept any supervisory or
control agency outside thelr ministry. In other words, the members
of the Council disliked the idea of giving up some of the privi-
leges they had in the personnel matters of theilr respective minis-
tries. The Council, therefore, after some deliberation discarded
the Moghbel Bill and drafted another new measure. The new blll
provided for a central personnel sgency under the Prime Minister's
Administrative Uhdersecretary.go In 1958 the new personnel bill
wag introduced to the Ma)lis for 1ts approval. But gagaln the

Igbal cebinet changed and the bill was pigeonholed in the Majlis.

88
Ibid" ppo 33"'3"’“ .
89%ee pp. 48-50, this work.

90Gab1e, "The Public Service in Iran," op. cit., p. 34.
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At present a general reorgenization bill is under considera-
tion for all except the Ministry of Imperial Court, the Ministry of
War, Rallrcad Corporation, and other public corporations which run
on 2 profit basis. This new bill was introduced to the Maj]lis on

November 17, 1963. The next day the following comments were pub-

lished in the Ettela'atzqa

Yesterday, finally the New Employment Bill was presented
to the Majlis... For years the people of Irsn, especlally
the govermment employees and their famllies were walting for
this day. This bill had been under preparation for several
years. Many a time 1t went back and forth from the High
Council of Administration to the Council of Ministers before
it was finally sent to the Majlis.... Now 1t 1s for the
Majlls to determine the fate of this bill....

the honorable members of the Maélis refer to the files,

they will find that several personne 8 are stored in that
bullding. They were the bills which were sent from one commli-
ttee to another snd were finally buried in the record-rooms .73

A year has elapsed since the draft bill was presented to
the Majlis, yet no one can foretell when 1t will be approved.
However, optimism prevails that the present bill will not meet

the fate of the previous ones and will soon be enacted as a law.

92Ettela'at (Information) is one of the oldest snd strongest
Persian newspapers in Iran . Its circulation in 197 was between
25,000 to 35,000. Vreeland, op. cit., p. 103.

93“0n the Employment Lew," Ettela’at (airmail edition),
No. 4203, Now. 18, 1963, ovpe 1 & 4.



CHAPTER VII
CONCLUSTON

The Irenian soclety 1s slowly changing from a traditional
way of life to more modern patterns and practices. The country
is, therefore, in a transitlonal stege thet has the characteris-
tics of both traditional and modern, industrial socleties. Its
stege of development may be deseribed =2s "traditional-rational®,

a term used by Leonard Binder in his book, Iran: Polltical System

of a Changing Soclety (BRerkeley, 1962).

In terms of F.W. Riggs “"prismetic" society and "Seala"
model of sdAministretion, the following three characterlstics may
best describe the Iranian soclety. These éeatures are "heteroge- '
neity", "formalism", snd "overlapping". They are the result of a
mixture of the practices of traditional Iran and the new elements

borrowed from the West-l

HETEROGENEITY

By heterogeneity 1s meant the simulteneous presence, slde-

by-side of entirely different kinds of systems, viewpoints, and

1For an explanation of Rigzs'! "Prismatic"soclety and "Sala"
model of administration see the followings: "The Ecology of Publie
Administration (Rombay: Asia Publishing House, 1961), pp. 71-102 &
126=-0%; and "An Bcological Approach: The 'Sala' Model," Ferrel
Heady and Sybil Stokes (eds.), Papers in Comparstive Public Adminis
tration (Ann Arbor, Michigan: Institute of Public Administratlonm,
The University of Michigan, 1962), pp. 19-36.
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practices. This means that in a heterogeneous soclety like that
of Iran there exists a mixture of traditional, "fused" elements
and modern, "refracted" tralts. The presence of heterogenelty
in this way makes it diffilcult to describe a system in terms of
generalizations that are applicable to the whole Boclety.g

More specificelly, heterogenelty 1s present in economilcs,
politics, social activities, as well as in the administrative
system of the country. In economic sphere, for example, there
are in Iran laws and regulaticns = rational criteria - fixing the
prices and defining the way transactions should take place. But
at the sﬁme time, as pointed out in chapter IV, family ties and
influences, status of individuals, the element of charity (religion),
and bargaining - all representing traditional criterla - are present
in economic activities and determine economic behavior. Moreover,
there exists, vis-a-vils banking and money, as a convenlence means
of exchange, the traditional practice of bartering. The coexlst-
ence of modern economic elements with traditional economic and non-
economlc factors is what is meant by heterogeneity in economics.

Heterogeneity 1s also present in the sociel and politicel
systems. Modern institutions such as secondary assoclations,
political parties, and Western type schools are being introduced

into the cowntry. But side by side with these there are in Tran

2R1ggs, The Ecology of Public Administration, op. cit,,
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primay groups based on such things as nelghbourhood, religlon,
family loyalty, face-to-face contact, and dd school ties.
As pointed out in chapter VI, Iran is 2 constitutional
monarchy with two houses of parliament. Netionallsm exlsts
among many Iranians, especially the more educeted ones.3 But

simultaneously there exists the trsdition of Shahanshah (the

king of kings) thet has, acecording to éome newspaper statements,
rempined umbroken for 2,500 years.u

The Shiite branch of Islam has been the established
religion of the country since the accession of Shah Ismaill
(1499-1525 A.D.), the founder of the Safavid Dynasty. It is
true that Reza Shah weakened the power of the glggg? but 1t has
lately been repeated in the Ma]lls and by the government that
Iran 1s an Islamic state and that 2ll laws shculd be in agree-
ment with the tenets of the Shiite faith. The phrase "God, Shah,

Patherland" is posted at every public place and can be seen 1in

3Leonard Binder, Iran: Political Development in s Chanéégg
Society ‘(Berkeley: Universlity of Californis Press, 19%2), p. (/.

LlHis Maj)esty, the Shah stetes that "during the many centuriles
since Cyrus's day, we heve suffered invaesions as well as having our-
selves invaded other lands and controlled vast territories; but the
continuity of our monarchy has remained essentlally umbroken.

"Over this great-span the monerchy has brought unity out of
diversity. We hsve always had differences of race,... creed, and
economic and political situation and conviction; but under the
monarchy the divergencies have been sublimated into one larger
whole symbolized in the person of the Shah." (Mohammed Reza Shah
Pahlavi, Mission for My Country (London: Hutchinson & Co., Ltd.,
1961), pe. 327. Bee also Binder op. cit., p. 54

H.B. Sharabi, Governuents & Politics of the Middle East in

Twentieth Century (Princeton: D. Van Nostrand Co., Inc., 1962),
pp. 81=82.




160
many offices, public and private.6
Two contrary sets of legitimizing symbols (conventional
versus treditional symbols) are used to legltimize and maintain
the system. Conventiona] symbols such as the Constitutlon and
parliamentary government were borrowed from the West; while the

traditional symbols such as the institution of Shahanshah and
7

religion belong to the old Perslan Empire.
The presence of heterogenelty 1s even more obvious in the
sdministretion and hence the staffing process of the government.
There are personnel laws and regulations prescribing staffing pro-
cedures to be followed by all ministries. But at the same time,
as noted in the foregoing chapters, there exist traditional prac-
tices of mutual favor-doing, bargaining, use of partl, religlous
consideration, and family or kinshlp loyalty. In short, rational
criteria of administration as manifested in laws and regulations
coexist with the traditional patterns of employment, promotion,

and transfer.

FORMALISM

High degree of formalism is the second characteristlec of

the Iranian society. Formalism is the most appropriate single

6B1nder, ope cit., DpP. 70 & 75=76.

7It should be noted, however, that "the necessity of appeal-
ing to two sets of legitimizing symbols has been imposed upon the
government by historical clrcumstances, rather than by any free
cholce of the Shah...." Ibid., p. 347.
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term characterizing the Iranian system of economies, politics,
education, and administration. Formalism, as used by Riggs, refers
to the degree of discrepancy that exists between norms and reallities,
between what ought to be and what really i1s, between the constitu-
tion, laws, rules ss well as organization charts and the actual
behavior of the soclety in general and administration in particular.8

According to Article 8 of the Constitution all the inhabi-
tants of Iran 2re equal before the 1aw.9 But this equallty does
not exist in practice. Formally, there are in Iran political
partles, speclal groups and other voluntary assoclations. But
sctually they function on the basis of traditional primary loyal=-
ties and influences. In theory they are supposed to serve the
interests of their members, but in practice they serve the interest
of only few individuals.

The same is true of the staffing process of the governmment.
Personnel laws and decrees st-te that merlt should be the criterion
of recruitment, employment, and promotione But effective staffing
procedures are, to a great extent, based on such criterla as the
individual's family background, neighbourhood, old school tles,
religious considerations, and the use of parti. The employment
of new civil servants is forbldden by law, but rarely followed in

practice. The result is overstaffing of unqualified people and

8
Riggs, The Ecology of Public Administratlion, op. cit.,
pp. 91-92.

9Hasan Fasihi Shirazi (ed.), The Constitution and Constitu-
tional Law and Amendments (In Persian; Tehran: Government Publish-
ing CO-, ISEEJJ.;E;), Do I;Bo
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understaffing of competent personnel.lo

OVERLAPP ING

Overlapping is the third major characteristic of the
Iranian society. The term overlapping agaln 1s used by Riggs to
characterize the prismatic societies. It 1s used in a special
sense meaning, as put by Riggs:

+«« the extent to which formally differentiated structures of

a refracted type co-exist with undif ferentiated structures of
a fused type. 1In other words, it is typlesl in a prismatic
situation for new structures... to be set up, but the effective
functions of administration, politics, economics, .. continue
to be performed, at least to be a considerable extent, by
older, undifferentiated structures, such as the family, reli-
glous bodles,... New norms or values appropriate to the diffe-
rentiated structures sre glven lip-service but the older values
of an undifferentiated soclety still retain a strong hold.ll

Like formalism and heterogeneity, the phenomenon of over—)
happling 1s present inthe economic system, social activities, and
in the political functions. TIn the economic sphere, there exists
formelly a price-making merket system, but actusl economic behavior
in Iran is governed by many nonweconomic as well as ecoromic factors.
In other words, the distribution and appropriation of goods and
services are not only governed by economic motlives, but also by
religious, soclal, or kinship motives. Prices, for example, are
determined not only by the relationship between supplies and demands,

but also by other factors such as soclo-political relationships of

10For a dlscusslon of overstaffing and understaffing in the
Iranian governmnent see chapter IV, p. 5 and chapter V, p.83 this
work.

11R1ggs, "An Ecological Approach: The !'Sala' Model,"
op. cit., pp. 22-23.
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buyers and sellers, 1.e.,, family status, bargalning power, and
political position one may hold. As a result there exlists in
Iran a wide fluctuation of prices depending on the identity and
positions of the parties involved. Since prices are not fixed,
then transactions are based on bargainings. But bargaining is
determined not by the scarcity of supplies and the intensity of
buyer's demands, but by the socio-political status or position
of the buyers and sellers in the society-la The result of such
a system 1is price 11.&(1&1:.01-&1i.rum«::y.l_5

The same 1is true of the politlical system. Defined goals
and public interest, for example, are not the real basls of most
policy decisions, although such goals and interests are pald lip-
service. In the process of policy-making not much attention 1is
pald to statistics. Instead there 1s the process of consultation
with different privileged individuals, religlous personalities,
and leaders of interest groups. Moreover, policles are made
through bargaining and mostly for the benefit of the principal
bargainers. In other words, "a new set of norms, political for-

14

mulae, and myths based on experience in more refracted settings"

12
Bargaining and its limltations are fully discussed 1n
chapter IV, p.59 and chapter VI, pp.119-122, this worke.

1
3See Chapter IV, vp. 59-6" , this work.
14

"~ Riggs, "An Ecological Apvroach: The tsalat! Model,"
op. cit., p. 29.
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are superimposed on the traditional Iranian society which still
continues to adhere, to a large extent, to older traditional
norms, pclitical formulae, and myths. The consequence 1s a subs-
tantial lack of consensus which in turn gives rise to =2 great deal
of tension between the traditional and non-traditional elements of
the country.15

The phenomenon of overlapping is also present in the admi-
nistration. Administrative ratlionality, as pronounced by the per-
sonnel laws and reguletions, defines the procedures that must be
followed_in eppointments, promotions, and transfers. But a large
network of reciprocal obligations which are highly partlicularistic
in nature are the basis of effective staffing. These mutual obli-
gations "are widely recognized as compelling, even though in con-
flict with other responsibilities, such as those imposed by public
office. Consequently, a man in office often feels as much duty
to help relatives / and friend / obtain positions as he does to
carry out officisl policies."l6 The results are nepotism and
favoritism.

It is interesting to note, however, that nepotism 1s only

the charscteristic of a prismatic soclety like thet of Iran. In

15
See pp. 128-20, 13U 137, this work.

6
> Riggs, The Ecology of Public Administratlion, op. cit.,
e 137.
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a completely traditional, as well as completely refracted soclety,
nepotism would have no meaning. For in 2 completely traditional
soclety there would be a fusion of all functions in one institution
such as the religion or the family. In a completely refracted
soctety, on the other hand, there would be a sepsration of diffe-
rent functions. Every functlon would be assigned to an orgeniza-
tion with defined gosls and obJectivesr- In other words, there
would be homogenelty in a completely traditional or refracted
society. But in a prismatic society there 1s heterogenelty and
hence "it is the incompatablility bétween an administrative and

" |
a conflicting family code which creates the problem of nepotism."

THE PROSPECTS

Faced with a2 changing soclety, 1 .e., various and often
contradictory demands end challenges, the Iranian government has
embarked on the sdoption and implementation of various modernizing
policies. In other words, reforms 2re being attempted in almost
all walks of 1life including the administration. The major purpose
behind the adoption of such policies is to maintain the system by
satisfying more demands, by providing for development, and by
increasing the efficlency and effectiveness of the admini.strat.‘Lon.18

However, the maintenance of the system 1s not the only objective

of the attempted reforms. Modernizing policies are also to be

1
T111a o

1{S'See Chapter VI, p. 145, this work.
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seen as a response on the part of the government to meet demands
made upon the system by certaln classes and groups.19

The Shah's "six-point program", community development and
decentralization bills, land reform laws, the establishment of the
Health and Education Corpaes, and finglly the prepsration and
presentation of the New Civil Service Bill to the Majlis are all
examples of the new measures being taken by the government to
introduce changes in Iren.eo It is difficult to foretell the
extent of success such attempted reforms will have in accelerat-
ing the already occurring changes in Iran. However, this much 1s
certain fhat most of the recent reforms have been formalistie
(superficisl) in nature and hence have not as yet altered the old
patterns and practices of the society.gl This being the case,
what are then the prospects of improving govermment staffing in
Iran?

Keeping in line with the frame of reference, staffing 1is
intimately interrelated with soclo-economic and especially the
political sub-system. The prospects of staffing in Iran, there-

fore, depend, to a large extent, upon the future of the political

1
9Binder, ops. cit., p. 299.

2OFor' an account of recent reforms in Iren see: "Land Reform
in Iran," Irsn Today, II (No.9), np. 4=7; "The Land Reform Program,"
Ibid., IT T_II]JNDo ~ pps 5=7; "Refédendum, " Ibid., II (No. 13), pp.U-8;
Robert L. Moore, "A New Dimension in Life,™ Ibid., II (No.lus, D «8~
13: "New Democracy in an Ancient Land, % Ibid., II (No. 15), pp.5=1H4;
"Iran's Building Era," Ibid., II (No.l6h), pp. 8~12; "On the New
Employment Bill," Ettelatat (sirmail edition in Persian), Nos. 4210
(Nov. 26, 1963), U3II, 0210, U213 & U4214; and "The Establishment of
Village Councils,"” Ettelatat (airmall edition in Persien), No. 4211
(Nov. 27, 1963), p.

21Binder; op. cit., pp. 5.
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system of the cowntry. J

Although any prediction concerning the prospects of a
change in the political system 1is difficult to make, one should
look for the possibilities in the following areas: drastic politl-
cal change through a military coup, strengthening of the political
parties, increased economic prosperity, and well planned attenpt
to improve the Cabinet and the bureaucracy.

A rsdicel change in the political system through 2 success-
ful military coup may be the first possibility. This is, in fact,
the trend in the developing nations, especlally the Middle Eastern
countries. But as the analysis throughout this study reveals, a
successful military coup cannot bring changes in the whole system.
It may chsnge the superstructure of the political system; it may
alter the power structure of the soclety. But 1t cannot change
the whole structure of the soclety overnight. This 18 in line
with Binder's point that "there are possibilities... of a successful
military coup, or even an assassination which might intervene and
alter certain aspects of the transition... Such eventse.. will
not alter the basic question, nor will they effect the completed
transition of the system overnight.'aa

Moreover, violence breeds violence and thus once  coups
start they never end and can never be stopped. The cases in Syrla
and Iraq provide a tangible example of this point. Stability is

the first vpre-requisite for soclo-economic developnent. But coups

221114 . pe 349.
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in general generate political instability which in turm dlsrupts
continulty in economic development. What 1s more is that success-
ful military coups are economically wasteful besides the bloodshed
they might creste. Military coups also create hatred and suspleion
none of which are conducive to :ocio—économic and adminlstrative
growth.

The second possibility is to strengthen political parties,
especially the New Iran Prrty; for at oresent politicel parties
provide an effective means through which the people can control
their government. In fact, the effectliveness of the Maj)lis, depends,
to a great extent, upon the strength of political parties. Political
parties aggregate and articul~rte Interests and hence increase the
effectiveness of the Ma)lis as a pollicy-meking body as well as an
organ of checking the executlve branch of government. But again
this 1s not feasible in a country where primary loyalties and
influences still predominate and where there 1s genersl insecurity;
for political parties as well as other assoclations are very much
influenced by traditional factors and hence are manipuslted to
strengthen traditional bounds and enhance particularistic interests.

Increased economic prosperity may be a third possibility
for the existence of a more rational political and administretive
system. But econcmlic behavlior is closely relested to the political
and administrative systems; and hence 1t 1s not easy to induce
economic prosperity under the p;esent traditional system of politics

and administration.
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Modernization of the cabinet and the bureaucracy -~ the
executive branch of the government - may provide a fourth possibi-
lity. In fact, well plemned 2ttempt to improve the cabinet and
the bureaucracy 1s necessary, for at the present time it is only
through the executive branch that one can conceive of possible
sociasl and economicreforms that may lead Iran out of 1ts present
conditions which are not much different from those of the middle
ages " ... an increase in buresucratic efficiency is almost Indis-
pensable because the government 1s by far the largest supplier of
[Taifferent/ services' > 1in the country. But again this is not
easy to effect because the cabinet and the bureaucracy are not
isolated from their soclietal setting. They are llke wheels within
wheels or small circles within larger circles. Improvement in
these areas depends,to a large extent, on changes in the soclety
gt large, i.ep, on the culture, level of education and health,
economic prosperity and pollitical stability. Changes in the Iranian
plane of living, education, health, and security are, therefore,
prerequisites to improvements In the executive or leglslative
branch of the government. None of the above possibillties there-

fore seem to provide substential hopes.

23Jahang1r Amuzegar, "Administrative Barriers to Economic
Development," Middle East Economic Papers, 1958 (Beirut, Lebanon:
Economic Research Institute, American University of Beirut, 1958),
Pe 15 .
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Tt is important to note, however, that the soclety can
not be altered overnight. Those who seek reform should, there-
fore, recognize that time and patience are needed to effect
chenges in the socletywwhere tradition still predominates. What
is needed more are good intention and foresightedness on the
part of the government and the ruling elites. For "men of
[Toresight”/ intelligence and good will find little difficulty
in working together for a glven purpose even without an organiza-

tlon-‘au

2L
Luther Gulick "Notes on the Theory of Organization,"

L. Gulick and L« Urwick (eds.) Pepers on the Sclence of Administra-
tione(End ed., New York: Institufe of Public Administration, 1947),
po;o
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