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(al The setzing of priorivies (see resdluticn 25/%¢) ano
(c) The identificatior cof activities whick are considereé t©o be obsclete, of
marginral usefulress cr ineffective (see resclutiore 253L (), 32/83, 32/201,
32/211  33/Z0L. 34/22%5 and 25/200).
vation, since deterrinine pricrities anc
e mav arrear TO be the btasic purposs
dox becomes less striliding, hWowever, if
f unsclved problems are calied for. In
5 arr-General referred to the need for
e g of the machinery provided fcr in
t e /197, vhile the Gereral Lssenbly, in its
> e TOSaLS urther neasures and adjustments In this
CODV%lSiDEA oreover, the evaluatiorn exercises are only just beginning tc produce
some resvlts but serious difficulties remein wher it comes to implermenting the
conclusions. Lastly, the new methodclogy for medium-term planning is only Jjust
teginning to be aprlied.
6. Broadly speaking, the estatlishment, alongside a system of purely budgetary

control, of a system of control over the programmes themcelves and,

a fortiori,
for the United

the situation now
gufficiently hizh Zor a decisive effort to

the integration of the Twoc svstems are not yet completed either
Fations as such or for the United T'ations system. Towever,
seems sufficiently ripe and the stakes

be made.
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I. THE PRESENT SI1TUATION WITH REGARD TO
THE SETTING OF PRIORITIES
A. The concept of priority and the various levels at which priorities are
determined
1. The problem: +the need to review existing methods and to specify those which
are envisaged
7. The Committee for Programme and Co-ordination (CPC) has, as everyone knovs,

peen trying for several years to deal 1ith the problem of priorities by using

the 'relative growth rate' method. This method, which was introduced for the
1078-1981 plan, was made official by paragraphs 38 to 40 of the annex to
resolution 32/197. 1/ It involved recommending, for each of the Organization's
major programmes for the period of the mediun~-terr plan (in fact, with the
rolling-plan method this recommendation applied to each budget period), different
growth rates. The major programmes wvere broken down into categories. "well
below average' or "below average' and 'above average” and "well above average'.
This method ran into quite a number of difficulties in terms of practical
implementation. loreover, the criteria for determining the rates applicable to
each of the major programmes had not been clearly defined, and those actually
used were not supported by all delegations. These difficulties and this lack

of support eventually resulted in resolution 35/9, in which it was decided that
"the Committee for Programme and Co-ordination should not continue to set relative
real growth rates” and the Committee was requested 'to determine new criteria and
methods to be employed in setting programme priorities’.

8. Another method of determining priorities was recommended recently. I
involved reguesting the Secrevary-General. assisted for that purpose by the
Director-General for Developrent and International Economic Co-operation, to
provide Member States with the datla needed for the preperation of the introduction
to the medium—term plan. The Committee for Programme and Co-ordination described in
its report on its nineteenth session g/ how the introduction to the plan could help
to indicate itrends whick reflected the priocrities set by the intergovernmental
organs. Hovever, this method has not yet been tried, and it was not mentioned
further in resclution 35/9. Ways of integrating it into an over-all methodology
require examination (see paras. 66 and 69 below).

ct

1/ Those paragraphs steted that "the competent intergovernmental bodies

charged with programming and budgeting should develop thematic approaches with a
view to ensuring the implementation, by the Secretariat units concerned, of the
over-all priorities established by the General Lssembly"” and that CPC should
"formulate reccmmendatiors, for consideration by the Feonomic and Socisl Council
and the General Assemuly’ on the relative growth rates "of the major programmes
as outlined in the medium—-term plan'.

gj Official Fecords of the General Assemblv., Thirtv-fourth Session,
Supplement Mo. 38 (4/3L/38), paras. 68-823 and 304 (b).

/A
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- »e_r10c of tie vord 'priority  dis not as obvious as 1t seems. It car
. - = 2 Jdet to P icn most irportvance Ls attached' or 'thal tnick is to
T~ e ™M ST LTTerT1OMm Lut any sucr defivn’tior 1s very vagae. Tc¢ say tna
Tr T croorarres are T08e wrict recelve or curht to receive thre largest amount
T resrec w~ula lead to oar inaccurate perception of the matter, tle fact that
" L YOIramres ML recelve MOre resources tuan others because tre mechanisms for
11, =iesir tien are mere costly in themselves does not mean that they are
consiocrad more irportant than others vhose obtjectives can bLe acnieved at less
- "t thc .~act trnat 2 training subprogramme may COsST rore than a research
. . rorsranre does not 1mply that the former has nigher priority ihan the latter.
r 1.-7 t.- establisamert of an corder of priorities mean that, in the case of
rouwioiior ol T e existinc resources, one would be prepared to elirinate entirely
the ororrarmes in trhe lovest category. FHowever, i1t may mean that in such a

e
ions ir resources for the lowvest-priority programmes would be
r the highest-priority ones.

i.. T e concept of priority is therefore relative to a given situation. For
exarmtle , vhere econoric and social development is concerned, attention must be
i ltanecasly to 2ll sectors of activity: iIndustry, trade, agriculture,
1 problems, collection of basic data, research, and so on. The
nited Nations (and of the United Wations syster) has been, from
tc cover all sectors in vhick it vras Felt that the international
or should play a role. In view of the limited volume of
ult is that very little goes to eack sector. Vithin each major
ts responsible have also eenerallv tried to cover all possible
g wndily fragrenting their resources.

'J
]
D

ecting the excesses of such a policy by elminating
aningful or effective and transferring resources from
r from one sJbprogramme to anctler, but To abruptly
r programmes in order to concentrate on only TWo Or
the question, However, betveer an attitude of merely
S 1 changes in & given situation and one of seelinsg to
s_ 17 a.L.t erastic clanges, tltere is room for mwany intermediate positions. In

e moderate or bold in determinirg priorities, but in either
“e o —m-m _rirg rriorvities means deciding on changes in relation to a given

2o, I~ uricus of tlie trpe are difficult. It must be clearly understood that the
v 11 . lor of priorities concerns several spreres of nezotiatiorn: that of
- L. = eteer Governmewts, vhose viewrs on priorities obviously differ- that
~T = tlcot.oons betveer specialists from varicuvs fields lexperts of different
re-norelities lave no c¢ifficulty in arreeing o the drportence of +*he cector vitl
¢ % e zre _.rcern.2); and that of the relations between the decision-making
- orers of the Secretariat and the intergovernmental crgans. Urless delinite

~rn etorec are aeveloped in order to clarify problems and facilitate regotiations,
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it is highly probable that there will continue to be no explicit determination of
priorities. In the circumstances, it seems important to emphasize that such
changes can be brought about both by setting nev objectives for the plan and
budgetary periods and by modifying proposals for the allocation of resources
between major programmes, programmes and subprogrammes. Decisions on objectives
and on programaes are obviously crucial, but they become fully ueaningful only
when translated into financial decisions, which concern, first of all. the
over-gll level of the appropriations for the plan and budgets, that is to say,
the over-all growth rate agreed to. However, once the over-all growth rate has
been determined, decisions involving the setting of priorities are decisions
concerning appropriations and hence - especially when the agreed growth rate is
a low one or zero - transfers of resources. In this —eport, therefore, the
term "setting of priorities” will be considered as equivalent to "transfers of
resources needed to make substantial changes in the programme of the
Organization". 3/

13. In principle, such transfers can be effected at three different levels:
Between major programmes and programmes within the Organization;
Between subprogrammes within a programme or a major programme:

Between programme elements within a subprogramme.

In actual fact, a major programme or a programme is never eliminated, save
in absolutely exceptional cases. The subprogramme level is therefore the
essential one. It is at that level that meaningful decisions can be taken to
eliminate programmes which are unnecessary, of little use or obsolete, or to
initiate newv sctivities in pursuit of new objectives, whether the transfers are
made vithin a major programme or from one major programme to ancther. The
"pruning ' of prograrme elements nNr of unnecessary or obsclete outputs also yields
some results but has no real effect on the over-all policy of the Organization.

3. Other levels for the determination of pricrities: extrabudgetary
programmes, United Nations system. international
strategy

14, The foregoing applies only to the resular programme of the Organization.
However, the occasion to determine priorities often arises at other levels besides
that of the United Nations programme. The latter programme, furthermore, is
meaningful only because it is integrated in a vwhole complex of more comprehensive

3/ The term 'transfers of resources" in this meaning should not be confused
with the minor changes in the use of budgetary appropriations which, under the
Financial Regulations, the Secretary-General can meke, on his own initiative,
within each section of the budget or, after consultation with the Advisory
Cormittee on Administrative and Budgetary Questions (ACABO), between sections
(regulation 4.5 and rule 104.L of the Financial Regulations). These devices are
used merely to facilitate management tasks, not to modify the content of programmes.

/oo
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activities, including those financed from extrabudgetary funds and those of all cof
the other organizations of the United Nations system. All this In turn stands
side by side with, or forms part of, much larger complexes and in particular,
where economic and social development is concerned, the activities of bilateral
zid programmes and especially those of the Member States themselves.

15. No serious discussion of priorities for the United Nations is possible unless
this world-wide complex is taken into account, because international organizations
try to influence the setting of priorities at these levels, either through their
fund-raising efforts or through exercises aimed at producing consensus among
Member States on what major approaches are desirable (international development

| strategy, resolutions of various major special conferences, of the general

[T 7T T Teonférences of the specialized agencies and of the General Assembly itself). Here
again, there is a question of an order of priorities. The difference is that

in the case of the voting of regular budgets and the approval of medium~term plans
the governing bodies of international organizations take decisions, whereas in

§— the other areas-—mentioned above they can only try to influence decisions that are
or will be taken by others. This distinction involves nuances and degrees which

| an attempt is made to show in the following table.

JE——.

16. This table classifies the various priority-setting levels into three major
) types:

(a) Levels at which the legislative organs of international organizations
have decision-making power through the voting of programme budgets and the approval
[ of medium~term plans;

1 (b) TLevels at which the United Nations system, as a negotiating forum for
' Meuwber States and an instrument for determining the existence of a consensus,
has no decision-making power but tries to influence the priorities set by Member
States themselves, either in their national policies or in their bilateral
co-operation activities;

1 {(c) Between these two, levels of extrabudgetary funds of international
organizations and the level of co-ordination among the organizations, at which
decision-making systems are complex and the effects of any influence exerted are
difficult to determine.

17. Strangely enough, a study of these various levels shows that:

|

|

!

i

i -
! (2) The United Nations system is more effective and more innovative at the
! “influence-exerting levels” than at those where the legislative organs can take
| decisions,
{
|
i
|
|
]
|
i

(b) At the "intermediate levels", priorities are established and changes are
made, but without any centralized control;

(¢) At the "decision-making levels', the powers which Member States possess
are not really used.

The reasons for this paradoxical situation merit further scrutiny.
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Who takes decisions?

"nflvence exerted on lec:

ions

7]

By the
United Nations

|

By organiva-

tions of the

United Nations
svstem

budget and medium-
term plan

(a) Regular
programre funds

United Nations regular

CPC + FCOSCO(+ General
Assembly with the
assistance of ACABQ

Consulted with
a view to
co-ordination,
but very meagre
results

(b) Technical
co~operation funds
(under the regular
budget )

CPC + ECOSOC + General
Assembly as regards
amount of funds and the
over-all objective.
Recipient countries and
secretarist as regards
specific projects

Informal
consultations

’Rerular budrets of
other orsanizations
of the "Inited Nations
cystem

{a) Regular rrogramme
inds

Legislative orrans of each
crganltzation assisted by
their subsidiary bodies

ACATG 1s consulted.
Report made to ECOTOC
and the SGeneral
Assembly, but little
practical effect

Mengre inter-
agency
co~ordinstion

(b)) Techrical

co-creration funds
t{resular hudpet)
!
1
3
i

Legislative organs of each
organization ss regards
smonnt of funds sand over-
all obljective. Fecirient
countries and secretariat

3s regards speciflic projects

Consultation procedure
ant, with Tew except-
iont, meagre
co-ordination

Meagre
irteragency
ce-ordination

UL

T.T/0f 'y

T
W

C{ST



Influence exerted on decisions

Types By organiza-
of Level Who takes decisions? tions of the
levels By the United Nations

United Nations system
Fxtrabudgetary funds Amount of funds: contributing | United Nations and other orgsanizations,
{a) UNDP Member States. especially their secretariats, suggest
Use: recipient Member States, projects to recipient States
under IPFs and country
2] programmes: Governing Council
~
g of UNDP endorses country
o programmes
% {(b) Other extra- Amount of funds decided by Meagre co-ordination
pa budgetary funds: contributing States. Use
Y UNICEF, Population determined by negotistions
g Fund, etc. between funds or
! organizations, guided by their
- governing bodies, and

recipient States

Over-all level,
United Nations
system (total of
all preceding
levels)

Decisions depend on a number
of decision-makers; over-all
view seldom taken

Meagre
co~ordination

Very indirect
influence., KXo
machinery for
determining
pricrities
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Types
of
levels

Level

Who takes decisions?

Influence exerted on decisions

By organizations
By the of the United
United Nations Nations system

Influence-exerting levels

Bilateral aid

Negotiations between
donor Member States and
recipient Member States

National budgets
and plans

Member States concerned
and their national
decision-making
institutions (govermments,
parlisments, etc.)

Varying influence through guidelines
provided by the international strategy
and other resolutions of the General
Assembly, of msjor specialized conferences
and of the general conferences of the
various organizations. When action for
the introduction of new policies entails
the creation of new major programmes or
nev international organizations, changes
in priorities are made in regular
programmes (cross-reference to decision-
making levels)
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B. Influence-exerting Tevele and determination of priorities by suecessive
additions

18. The ability of the United Nations system to exert an innovative influence on
thz policies of Member States and on the priorities they adopt in their plans and
budgets cannot be denied. It has been apparent on numerous occasions in many
fields. More thorough research would be necessary in order to measure the degree
and extent of this influence and to determine the fields in which the impact has
been greatest, the types of country that have been most receptive, and the nature
of the structural modifications of national budgets or plans and of the changes
irn management methods that have resulted.

15. Tt is not essential, however, to have all these data at hand in order to
reglize that the United Nations did a great deal during the 1950s to spread the
gospel of planning in the developing countries or that the Conferences of

Ministers of Education convened by UNESCO contributed to the expansion of school
enrolment and the definition of education policies in a great many countries. More
debailed analysis would be necessary in order to determine whether the role of the
United Nations in the development of a number of new tendencies and methods was
truly innovative or only that of supporting and amplifying. It cannot be denied,
however, that the Organization has played an important role in the way in whic . many
Member States have designed their policies on industrialization, family planning,
and defending and stabilizing the prices of thelr raw materials. The United Nations
has likewise had something to do with the attention paid by Governments to the
problems of exploiting marine resources, environmental problems, the role of
transnavional corporetions in the development process, the transformation of

heeltk policies by the "primary health care” method, and the feasibility of
achieving a certain level of social development (health care for all, drinking
water for all, etc.) within a reasonable period without waiting until the level

of economic development formerly considered as a prerequisite was attained.

20. These examples are cited purely by way of illustration, but in all cases, and
probably with varying success, international organizations have helped to change
priorities in national plans and budgets. On the whole, however, that influence
has tended to be exerted far more through special procedures such as ad hoc
conferences, groups of eminents persons, ministerial conferences, etc., than
through the day-to-day work of intergovernmental organs or global synthesis
exercises of the international strategy type (whose main object is to consolidate
results already obtained rather than to promote new ideas). The names and dates
of major conferences which have contributed to the exercise of that influence are
landmarks in the history of the United Nations.

21. In quite a number of cases, a consequence of this capacity for innovation

has been to bring about the establishment of new wmajor programmes oOr new
organizations. As a result, the proportionate importance of many major programmes
of the United Naticns itself has changed as the new entities are created. In this
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sense it can be said that the priorities »f the reguler pro_raime h3ie  L0r.
been modified (establlshment of the Uniteda Natior. Ccrierence or Trade 1¢
Development (UNCTAD) in December 196L, of the Cernire fcr Tndustricl i
in 1961, its conversion into an autoncmous organlizaticr - T 3
Industrial Develorment Crgenization - in 1965, creation of the Un¢cea MNaTo
Environment Prograrme in 1572 and of the United Nations Centre on Transnetionsl
Corporations in 1975, ete.) but they have been modified only br successive
additions.
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C. Decigion-rekirg levels and the impossibilitv of ildentifving obsoclete
activities

22. 'There is therefore a fundamental relationship betireen the "levels of
influence" and the "decision-making levels'. When the member States of
international organizations decide that a new sector or programme is important

for the whole international community and that it should be reflected by the
introducticn of new priorities into national policiesg, they alter priorities in
the programmes of international crganizations by adding to them. Generally
speaking, however, they do not, in the normal performance of their budgeting and
planning function, revise, delete from or substantielly modify existing programmes.

23. The conservative nature of the regular budgets of the agencies has repeatedly
been brought to the attention of Member States. One of the first reports of the
Joint Inspection Unit, in 1969 (A/7822), in a short analysis of the programmes of
the five major agencies, demonstrated the constancy of the relative size of their
major programmes. It attributed the phenomenon to a structural rigidity which

was liable to prevent a smooth and prompt reorientation of the entire prograrme

in case of necessity.

2L, A very interesting passage on growcb and changing priorities was included

in 1975 in the Secretary-General's imtroduction to the medium-verm —lan for the
period 1976-1979; E/ in it he showed that for the seven-year seriod used as an
example (1966-1972) the percentage share of various major programmes had remsined
stable. A study of the figures up to vhe most recent programme budgev woula show
that this stability has remained a constant feature of the regular programme., It
is clear, therefore, that the decision-making powers available to the legislative
organs when they come to vote on budgets are not, on the whole, utilized for the
purpose of setting priorities. It is of fundamental importacce 1> e .o ~se 1 . ic
seeming paradox: it is probably a classical instance of buresvcratic con.erva is. .
It is well known that all administrative depariments have a natural tendency

tc make themselves more important. When the resources on wh'ch ile’ Z.oS "t = o
limited and their growth is contained by the resistance of contributors. the __ g
between departments for their share of the growth generally leaves neither losers
nor winners. The same rate of growth is applied almost uniformly to all ithout
significant differences, and this is so regardless of the real efficiency of the
programmes executed and regardless of the merit of the objectives that they have
been instructed to attain.

J |-s.

E/ Official Records of the General Assembly, Thirtvieth Session,
Supplement No. 64 (A/10006/Add.1), chap. I.
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25. Wnen such situations are perpetuated, they give rise to stagnation and
inefficiency. Inevitably, programmes that are extended indefinitely without any
effective monitoring of the degree to which they are attaining the objectives
become bogged down in routine.

26. Tne essential purpose of the whole planning and programming methodology
patiently built up over the years is to prevent such situations from arising. In
particular, the purpose of the recommendations on distinguishing betwveen ongoing
activities and time-limited activities, the systemalfic, periodic reviewing o1
ongoing activities, the description of alternative strategies with a view to
alloving a choice to be made between different types of subprogramme, the very
precise specification of objectives -~ including the distinctions between the
objectives of Member States and those of the Secretariast - is to institute the
necessary discipline; if this discipline is observed in future it will enable
Member States to make informed decisions on the continuation and expansion - or
the reduction or elimination - of large segments of programmes. Unfortunately,
much of this planning methodology has been applied only in the most recent
instructions concerning the forthecoming medium~term plan. It is not possible to
know yet whether their implementation is starting to shake up the conservatism
described above.

27. The strength of resistance to change and to the application of new disciplines
must not, of course, be underestimated. In this connexion, the fact that it has
been found impossible to identify activities deemed to be obsolete, of marginal
usefulness or ineffective is significant. It will be remembered that the issue

of identifying activities of this kind was raised for the first time in 1975 at the
thirtieth session of the General Assembly (resolution 3534 (XXX)), which clearly
specified that the instruction in question was to become part of the planning

and programming cycle. The resolution stated that the General Assembly was
desirous of improving the presentation of the United Ngtions programme budget., in
order to make optimum use of available financial resources and 1o create a more
solid comparison base and well-founded justification in proposing possible growth
of such resources. It also referred to 'finding budgetary means to finance the
new programmes by utilizing the resources released”. Pinally, it linked those
concerns to a decision to include in future United Nations programme budgets
information on the anticipated duration of all new programmes, projects or
activities.

28. It will also be recalled that despite the regvlar reiteration of the content
of that resolution in a number of subsequent resolutions (31/93, 32/201,

33/211, 33/204 and 34/225), the General Assembly found the reports of the
Secretariat on the subject unsatisfactory. Historically speaking, the
Secretariat's efforts took the form of five reports submitted from 1976 to

1980 5/ and of a special paragraph added to the "strategy' section of all
subprogramme narratives in the medium-term plan 1980-1983 (A/33/6/Rev.l).

5/ (a) A/C.5/31/27 of 13 October 1976; (b) A/C.5/33/13 of 15 November 1978,
(¢) A/C.5/34/4 of 15 August 1979; (d) part two of the performance report on the
1978-1979 budget, A/C.5/35/1 and Add.1 of 19 March 1980; (e) A/C.5/35/40 of
1 November 1980.
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29. In fact, these documents, together vith the debates of the intergoverrmental
committees that discussed them and the resolutions they adopted, are suggestive
of a succession of misunderstandings. In general, the programme managers invited
by the Secretary-General to identify activities of marginal usefulness declared
that their programmes contained no such activities. Vhereas the resolutions
referred expressly to "programmes, projects or activities' (resolution 353h (¥x¥),
para. 1), in most cases the information provided dealt sclely with "programme
elements"” and not with programmes or subprogrammes. Some confusion was crested
by the fact that completed activities and terminated activities were treated in
the same way. The often complex calculations concerning the sta?f redeployment
thus made possible led to no decisions. Vo distinction was ever nade hetveen
ongoing activities (carried forward from one budget to the next), the cessation
of vhich genuinely could release resources, and activities that were to be
executed within specified periods (the completion of which would not release nerr
resources) was never made,

30. A number of the reports. particularly the most recent one, undoubtedly did
underline the difficulties that had been experienced and gave grounds for hoping
that the progress patiently made in the planning-budgeting-monitoring-eveluation
method might in future bring sbout a solution to the probler. But no solution
was actually proposed, althcugh in its most recent resolution (35/9) the General
Assembly finally asked the Committee for Programme and Co-ordination to undertale
in the context of its consideration of the problem of establishing priorities, an
in-depth study of the problem of obsolete activities. It seems essential that
instruments quite different from those nov available to them should be proposed
to the intergovermmental organs if they want to use the decision-making power
available to them in order to bring about real transfers of resources. Before
turning to consideration of possible remedies, the description of the situation
must be completed by an analysis of the levels described as " intermediate’ in
the table in chapter I, section A.

D. The "intermediate levels": +the absence of an identification mechanism
at those levels

31. Here two summary but important observations need to be made.

(a) As things stand, the United Hations system hss no machinery for
determining priorities as between the sectors of activity for which the individual
agenclies are responsible. The existing resolutions on the suvbject talk only
about co-ordination, and the policy of each agency is very independent as

- regards both budgetary expansion or restriction efforts and as regards mobilizing
extrabudgetary financing. Interagency co-cperation bodies such as the
Administrative Ccormittee on Co-ordination have never undertaken a review of these
problems, and intergovernmental bodies such as the Economic and Social Council
vhich receive reports on the programme budgets of the agencles lack the necessary
instruments to form a judgement on the issue of priorities as among sectors
apportioned between agencies.

(b) Extrabudgetary programmes undergo substantizl and rapid chances over
time, but there is no centralized system to enable the legislative orsans of the
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United Nations (Fconomic and Social Council or General Assembly) to monitor thece
changes or to ley down orders of priority. The policies on "fund-raising” from
Member States applied by the agencies, the United Nations Development Programme,
the United Nations Children's Fund, the United Nations Fund for Population
Aetivities and the United Nations High Cormissioner for Refugees are not, despite
the errangements for combined pledging conferences, really co-ordinated, except
in a few cases. Moreover, the sharing, out of projects, in recipient Member
States, among agencies or major programmes is effected by propaganda methods

in which competition predominates over co-ordination.

32. The issues raised by these two findings are important in the context of the
whole problem of priorities. In particular, they raise the question of whether
it—is of any use at all to monitor the setting of priorities at the budgetary
level within each agency without having at least some instruments for monitoring
the other two levels. They accordingly put the problem outlined in

paragraphs 22 to 30 gbove in a special perspective,

E. Summary of the over-all situation regarding priorities

33. On the basis of this brief review, the over-all result of the way in which
this problem of priorities is handled can be stated as follows. Changes of

any magnitude in the major programmes of the United Nations have from the start
come gbout in virtually all cases by means of successive additions of new
programmes and not through the transfer of resources released by the elimination
of useless or obsolete programme segments, the identification cf which by the
Secretariat has proved to be almost impossible. Member States have no
instruments to enable them, when exercising their decision-making powers in the
voting of budgets and plans, to lay down priorities for the regular budget of
the Organization. They have even less scope, in the absence of any suitable
mechanism, for establishing priorities at the level of extrabudgetary funds and
for the United Nations system among the sectors for which individual agencies
are responsible. This report will confine itself to making recommendations on
the setting of priorities in the United Nationg. The final chapter will,
however, describe the conditions in which the issue of priorities in the United
Nations system as a whole could be studied.

ITI. CONCEIVABLE TYPES OF SQI?TTDNi?ﬁ:THE_UNITED NATTONS

The objective sought and three requirements for attaining it

3L, The foregoing description of present problems associated with the setting of
priorities demonstrates that the implementation of solutions will require large-
scale and difficult efforts over a fairly long period. It may be reasonable to
ask, before embarking on this process, whether the objective sought is really
worth the trouble. There is a decisive choice to be made here, and it is one
that involves all Member States and the future of the international agencies
themselves. It is not an exaggeration to say that the choice lies between
inexpensive and efficient agencies, capable of giving Member States services
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appreciated by all, and organizaticns whose credibility would diminish in inverse
proportion to the growth of their budgets. This is a problem familiar to
national administrations but one which is particularly acute in the case of
international agencies, precisely because of the complexity of their functions.

35. What is needed in reality'is not to allow the agencies to get bogged dcwn
in vagueness, indeterminacy and verbalism, pursuing poorly-defined objectives and
using poorly-defined methods. What is needed,-then, is to be able to prune all
dead or unproductive branches in order to have a more vigorous tree. If that is
to happen, three prerequisites must be satisfied; there must be:

(a) A wigorous system for the setting of precise and time-limited
objectives:

(b) Machinery for making impartial and ruthless diagnoses on the basic of
recognized criteria, culminating in recommendations for the transfer of resources;

(c) A decision-making process at the intergovermnmental level capable of
having the operations so recommended, if they are acknowledged to be necessary s
carried out.

36. With regard to the United Nations itself, it can be said:

(a) That the first requirement is about to be met owing to the progress
made in the techniques of planning-programming-evaluation-budgeting and to the
structures instituted by resolution 32/197:

(b) That the second and third requirements, on the contrary, are far from
being met, despite the progress made in programme planning and evaluation. This
report will examine ways of enabling the second and third requirements tc he
met in the United Nations. Before doing so, however, it seems essential to
recommend that the progress already made in the area of planning methodology
should be consolidated. Thanks to the attention given to these matters by all
the delegations of Member States, the work of the Committee for Programme and
Co-ordination, and the combined efforts of the Office for Programme Planning and
Co-ordination and the Budget Division, increasingly refined formulations of
methodology have been approved (especially in the mein resolutions in the report
of the Committee for Programme and Co-ordination and in the most recent
instructions concerning the preparation of the medium-—term plan), and it would
now be advisable to compile all this methodology in a single document. Repulations
on the lines of the Financial Regulations or the Staff Regulations should be
submitted as soon as possible to the General Assembly for approval. It might be
even more desirable to incorporate the rules on planning, programming and
evaluation in the Financial Rules. It is recommended that work should begin very
soon on the preparation of a report by the Secretary-General to the General
Assembly on this subject.




A/3G/171
Inglish
Page 22

e The elcments of the wroblem and their irnterrelaticnships

37. 1Vhat has just been said regarding the requirements tc be met implies
identifying as components of the future decision-making process:

N

(a) Criteria for setting priorities;
(b) The times at vhich decisions can be wade and decision-making tools;

(¢) Levels among which priorities are set (major programme, programme,
subprogramme, etc.):

- (d) Basic data for the priority-setting process;
(e) Institutional machinery for making diagnoses:

i . . . .
(f) Decision-rakins structures of intergovermmental bodies.

38. The fact that all of these components are connected precludes dealing with

| each of them separately. Criteria cannot be discussed without knowing at which

( level it is intended to apply them. The doubts about the criteria to be used

: vhich have prevailed throughout the period of the application by the Committee for

Programme and Co-ordination of the "relative rates of grovth" method are typical in

this respect. Similarly, criteria cannot be applied, even if they have been

j clearly specified, if the information that makes them of practical value is not

) evailable, The first step, therefore, is to devise mechanisms for assembling the
required information and means of utilizing existing information before the
criteria are put into operation. Finally, identifying the exact times at which
decisions to eliminate activities or transfer resources can be taken is also
essential for an over-all understanding of the exercise. One of the wavs of
unravelling this tancle is to begin by clearing up the guestion of the times at
vhich decisions can be taken and that of the levels among which oriorities are to
be set, and then to consider together the problem of criteria and that of the
information required for their application.

B Times at which decisions can be taken and levels at which they can occur

39, One of the main reasons for the confusion that has prevailed for some years
on the subject of the identification of obsolete activities, which is obviously so
essential to the setting of priorities, lies in the fact that there has never been

e clear statement of the point of time when this operation should occur.

40, The Secretariat reports on the subject, including the most recent one, have

larcely cended to cite as exanples (see arnexes to thesgfggports) activities vhich

have become obsolete during the period covered by an approved budget. Moreover,

the level at which the identification of such activities should take place has

always been assumed to be the "output" level. Accordingly, no serious thought has
' been given to classifying, for example, subprogrammes - not to mention programmes
| or major programmes, as obsolete. Generally speaking, the problem has thus been
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discussed with the implicit assumption that all United Nations activities were
ongoing or permanent. All the distinctions embodied in the planning methodology
with regard to the identification of subprogrammes having time-limited objectives,
as well as the instructions concerning the presentation of programme elements vith
an indication of their completion dates, seem to have been forgotten when possible
methods of identification were discussed.

41, If the problem of identifying activities which are obsoclete, of marginal
usefulness or ineffective is to be handled properly, in other words, toc be made
part of the process of setting priorities and, consequently, possibly transferring
resources from one type of activity to another, a very clear distinction must be
introduced between activities that can be identified as useless vhile they are
still in progress (i.e. after they have been voted on, during a budget period or
during the implementation of a plan) and those vhich can be identified as useless
at the time of the preparstion and approval of a new plan or a new programme budset.

1. Activities for which a transfer of resources is decided on during their
lifetime

42, Transfers of resources between activities already voted or approved can be
decided on only at the time when existing programme budgets or plans are revised,
which in practice means when what are called supplementary and revised proposals
for s current budget are approved, which occurs every year (regulations 3.7,

3.8 and 3.9 of the Financial Regulations). The main problems which arise in this
connexion relate to:

(a) The promptness with which information is supplied on the desirability of
discontinuing certain activities or, in other words, the continuity of performance
monitoring;

(b) Division of the authority to effect transfers of resources from
discontinued activities to nev activities between the Secretariat and the

intergovermmental organs;

(¢) The methodology for transferring resources, once a transfer is decided on
by the intergovernmental organs.

(i) The problem of performance monitoring

43, The last budget performance report, for 1978-1979 (A/C.5/35/1 of

19 March 1980), provided Member States with important information, the implications
of which have apparently not yet been appreciated. The main item of information
provided by the report was that programmes financed under the budget had been only
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partially implemented. More specifically, an analysis of the results given in the
report é/ provides the following figures: — -

Out of 91 programmes for which it was possible to calculate the percentage of all
output completed as programmes, it is found that:

(a) Only one fourth of the programmes (24 programmes or 26 per cent) could
be considered to have been completed as programmed;

(b) 35 programmes (or 33 per cent) were between 60 and Q0 per cent completed;

(¢) 32 programmes (or 35 per cent) were less than 60 per cent completed,
including:

4 between 0 and 10 per cent completed;
L between 10 and 30 per cent completed;
15 between 30 and 50 per cent completed. T/

4, So much criticism was directed towards the accuracy of this information that
its seriousness and importance may have been overlooked. 8/ One particular comment
was that the relative value or "weight" of each output covered by the calculations
had not been known in advance, with the result that percentages applyirg only to
the number of ocutputs were distorted. This is a very strong argument for improving
the budgeting system so that for each programme element the estimated cost in man=-

6/ The methodology used for identification (document 4/C.5/35/40, para. L7T)
assigned programme elements to the following categories:

(a) Completed as programmed;
(b) Completed with deviation;
(¢) 1In progress as programmed;
(d) 1In progress with deviation;
(e) Terminated;
(f) Not commenced and postponed,
The report provided precise figures in absolute values for all the above-mentioned

categories, and as a percentage in the case of items of output "completed as
programmed" .

1/ These figures do not cover all major programmes; in particular, UNCTAD's
programme performance was not reviewed in the report in question.

§/ The percentages provided concern the implementation of programmes and not
the utilization of funds appropriated for those programmes. In most of the cases,
except where non-implementation is due mainly to vacant posts, the appropriations
are 100 per cent utilized at the end of the financial period., The difference
between the two percentages indicates the gravity of the situation.

/Il.
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months or as a percentarce or the total for ine subprogramme wculd te indicated in
the programre budeget. It 1s not, however, a justificaticn fcr szying that the
orders of magnitude provided in the report are meaningless. 1T the relative valae

of items of output rad been known, the figures available would probably have been
chanred, but upwards as well as dovnvards.

'35, In fact, 1t is likelv that & more sophisticated and accurate methodororv wvoula
have resulted in even more drastic faindinags. Calculatine the percentages by
cabprosromne would undoubtedly have shown that a number of them had ot teew
commenced. 9/ In any event, the information thus provided to liember Ctates is of
vital importance, since 1t shows that a larse number of programaes are imrlemsntad
1in so0 partial a manner that thev in fact become v»ractically meaningless., It also
snhovs that most programmes are not implemented 100 per cent.

L6,  Conseguently. it leads to the following alternative conclusions:

(a) The parts of the programme that have not been implemented were not very
useful, in which case they need not have been financed, and this i1s Dreciselv vhere
the "activities that are obsolete, of marginal usefulness or ineffective", which
seem fenerally so difficult to identify, were to be found; or

(b) Those parts vhich have not been implemented were useful and indeed
necessary, but the units concerned could not perform the task entrusted to t
which is hardly acceptable and should have led, in a number of cases, to an
administrative investigation.

Such comments seem all the more justified in view of the fact that the reasons
given Tor non-performance of much of the programme are verv oftien unsatisfactory.
Tnis was also noted by the Committee for Programme and Co-ordination. In the
circumstances, the reactions of those vho expressed the view that changes in
programmes must 1n future be authorized by the ilewber States seem largely Justified.

L7, However, this raises the problem, in particular, of the prompt submission of
information to ‘lember States. The present method of programme performance reports
rovides the information too late for timely decision-meling. This occurs on so
ide a scale that it would appear extremely useful to institute permanent nrogramae

performance monitorinr, not only to oversee performance, but alsc to provide in
pood time the information needed for decision-malking. The introduction of such =
function might result in large savings., Vhat is more, it has alreadv been made
~ossible by the adoption of a number of provisions, especially tnose relating to
the specification of individual outputs in the programme pudget, the establishmert
of time~horizons for thelr implementation and the introduction of internal wor:
plans (Dro cramme element information sheets), which were used “or the preparaiion
the 1900-1971 budrget in the economic and social sectors and have been evtencec
tc the humanitarian, political, legal and vunlic information sectors for the
emaration of tne 1982-1983 budget. £ function of thic IFind co.ld, in prlincirle,

j&}

©/ See revort of tne Joint Inspection Unit on evaluation of the public
administration programme (L/1976/L2 and Add.1l).
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be discharged by the Programme Tlamning and Fvaluation Division of the Office fOT
rrogramme Planning and Co-ordination working in collaboratior with the Office O?

Financial Services. Tne strengthering by twe Professional pests of the Lralual ok
. rice for

s
come the Moritoring and EBvaluation Section, should suf
cessary tasks. 10/

L3, Substantive units should be asked to produce reports on the implementasion of
programmsad output at regular intervals. The internal work vrogramme performanc®
sheets should be prepared, centralized and checked by the monitoring and
evaluation univ at reasonable intervals - for example, after the first nine moOmt
of the first year and then every three or four months. The dnternal auditors might
1so take a hand in programme auditing: in this connexion, it should be possible for

ths

t least some npembers of the internal auditing staff to be given training in
programming .

=

9. In order to achieve somevwhat greater accuracy in reporting programme
implementation percentages, each oubtput in the programme budget would have to PE
assigned a value in man-months or, preferably, as a percentage of the total volume
of the subprogrammes. This proposal, which has already been made by the Joint
Inspection Unit in its report on methods of determining staffing needs, 11/ skould now
be given seriocus consideration. t would enable programme implementation
percentages to be calculated in two ways, as a percentage of the number of oubputs
and as a percentage of the time spent in implementing that output as a whole. It
should, however, be realized that the objective dava do not need to be extremely
accurate in order to be usable. What is important is not the accuracy of the
percentages but their order of magnitude. For example, any implementation fraction

under 50 per cent obviously means that special attention should be given to
investigsating the causes of the situation. But what uwltimately counts is 3393325
wnether the ohjective of the subprogramme itself will be attained or not. ThaS 18
a matter of qualitative juagement, which the above guartitative data will helP
establish.

(ii) The need for a divisior between the Secretariat and the intergovernmenteal

organs of the authority to effect transfers of resources

50. Reporting to llember States on the programme performance situation should not be
the only task of the monitoring unit. A division of responsibility between the
Secretariat and the intergovernmental organs is necessary. Those responsiblée ?OT
implementing vprogrammes wmust be allowed some degree ol flexibility In the Un}ted
Nations, as everyone knows, the preparation of a budget begins roughly 15 months

10/ Obviously, the monitoring should cover all units ard should not be
confined to economic and social programmes alone. Tris might creave problens with
respect to any extension of the competence of the CIfice for Programme PlannLng and
Co-ordination and the means of co-operation with the Department of Admiristration,
Finance and ilanazement. But it is to be hoped that such problems could be eaSily
sevtlied.

11/ JIU/REP/0L/L prepared by Mark E. Allen, reproduced in document A/36/168~
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before the start of a budget period, which itself covers two years. Obviocusly, it
may be difficult in many cases to draw up so far in advance a definitive list of
programme elements and outputs. To require the implementation of such a list
without allowing for changes would not be conducive to good management.

51. Whatever machinery is devised should therefore serve to reconcile conflicting
requirements. It should make it possible to identify discontinued activities early
enough for the resources which were assigned to them to be used for other tasks,
while at the same time it must allow programme managers enough leeway to achieve the
objectives which have been set for them; such a result can be achieved only if the
unit responsible for permanent programme performance monitoring is also given the
necessary power to authorize any changes, up to a specified limit, in current
programmes .

52. The system for ensuring some degree of flexibility while preserving the
prerogatives of the legislative authority might be the following:

(a) Programme or subprogramme managers would be allowed a margin of
flexibility of roughly 16 per cent. This would mean that, within a limit of
10 per cent of the number of programme elements planned for each subprogramme, lg/
it would be possible to drop some programme elements and replace them with others
considered to be more useful for attaining the objectives of the subprogramme in
question without seeking special authorization, although such action would have to
be reported to the programme monitoring unit:

(b) Within an additional margin of 20 per cent (making a total of 30 per cent
when added to the foregoing), changes could be made by programme managers with the
consent of the monitoring unit;

(c) Beyond the 30 per cent limit, no change could be made without the consent
of the legislative authority. Such consent could be obtained on submission o the
necessary justifications at the end of the first year of the budget meriod:

(&) However, the intergovernmental organs which approved the budget would, of
course, also be free to draw their own conclusions from the reports submitted to
them when the 30 per cent margin was exceeded, particularly if it was shown that the
level of implementation of a given subprogramme was not such as to afford the hope
that it would achieve at least a significant proportion of its objectives.

(iii) Methodology for effecting transfers of resources when they are decided
on by the intergovernmental organs

53. The proper time for Member States to draw financial conclusions from the
non-implementation of programme elements provided for in the budget and to make the
resulting transfers of resources would be when the revised estimates came up for

12/ For the reasons given in paragraph L9 above, the calculation of percentages
in numbers of programme elements is ultimately as meaningful as a calculation in
man-months or dollars and is more easily established.
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approval at the end of each year. Currently, in the majority of cases, expenditure
is added, not curtailed. Yet it should be possible, if the necessary information is
available in good time, to reduce the total amount appropriated under the current
budget by cutting off the allocations for:

(2) Subprogrammes which have been implemented only to a manifestly inadequate
extent:

(b) Outputs (or programme elements) which it has been decided to eliminate
(atier a refusal to transfer resources within a subprogramme beyond the 30 per cent
margin referred to in the preceding paragraph).

. 54, Such deletions from the budget should release resources which could be used to
~ cover at least some of the requests for additional appropriations submitted to the
General Assembly as financial implications of new decisions on programme matters
which have arisen during the current budget period. In order for this to be

posgible, however, the information would have to reach Member States:

(a) At the end of the first year of the budget pericd, if the report provided
by the programme performance monitoring unit made it possible to determine, by that
time, programme elements which would certainly not be implemented; or

(b) Towards the middle of the second year, when there would still be time to
tuke decisions of this kind; in that case, the information would have to be
available for submission to CPC and ACABQ at their joint meetings in May/June of
the second year and the General Assembly would have to delegate to them the power to
make the necessary decisions, at least provisionally.

55. However, redeployment of the resources thus released is conceivable only if it
really leads to savings in staff costs. This point is dealt with in paragraphs 82
to 89 below. In any event, it must be stated that the procedure of resource
transfers in the current budget can be employed only when small amounts are involved.
The most important results of a mechanism for determining priorities are those
deriving from the scrutiny of the new plans and new budgets.

2. Activities for which s transfer of resources is decided on at the time leading
up to the approval of a new medium~term plan or & new programme budget

{i) Concept of the degree of continuity_between successive plans and budgets

56. The concept of transfer of resources needs to be clarified and made specific
when it is applied to future plans and budgets, since what it means depends
directly on the degree of continuity which exists between successive plans or
budgets or, conversely, on what proportion of a new plan or a new budget is
altogether new. Despite the progress achieved in the methodology of planning and

budgeting, it is not absolutely certain that this problem has been completely
clarified. This is largely due to the fact that the new planning methodology has
only recently begun to be applied.
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57 Of course, in Lhe case of programu. budcets (bat this coula cquatly well o, ]
tc the medium~term plan), one theory vhich was in vogue for a time advocated zero-
base budgeting. The uncompromising and paradoxical character of tuis theory had .o
merit of drawing attention to the need for a radical reviev cf sll the justificaii r
presented on the occasion of a new budget. It could even be interpreted to mean
callineg into guestion, with each nev budgetary period, the very existence cf all
adrinistrative units. Although 'this tueory nas lte 1ntellectual whpeal, it is
obvioucly too remole from reality to be readily applicable i wn futernaticnal
orsanization (or, for that matter, in any structured Dbureaucrucy). i}/ On 1ue

other hand, the traditional routine mcsthod of taking it as self-evident that ever:
programme tudget can reproduce and continue the preceding grogramme budget (or tha
every nev plan is a continuation of the preceding plan), provided that justificatica-
are rresented for the propesed ilucreases in expenditure, and particularly Tor
ada.tional posts, is no longer compatible wiib the advances wade In programming
metheds .

5L, I o-dsr to be abie te sel priorities correctly, and hence really to apply e
concept of transfer of vresources to future plans or budgets, one must decide what 1.
congidered 17 be ar acceptable degree of continuity between two successive plans or
budgets. Continuity consists in:

(a) Tnoe oraer or magnitude of cthe Tinancial package allowea for major
Crogrammes or for programmes, which covers a given volume of activities without aun-
commitment as to its content. (The order of magnitude is roushly the same from one
budegetl Lc the next, the degree of change being measured by the rale of growth):

{t} The ongoing or permanent activities vhich are acceptea o5 foruming part o
Loe tasks of the unit anud are in fact cguivalent Lo functions (s.g., production of
the Statislical Yearbook by the Statistical Office and other tegular publications).
ss
ic

S

(Urte a decision ig taken to eliminate them, activities ~f thils Lyoe are
identical from budget to budget);

(¢) Tue pursuit of the general objectives of the major programne tnroug! tiic-
limi-ed subprograemmes (or parts of subprogrammes). (Continuity is hersz represcntea
by the fact ithat, when & time-lixived subprogramme has wttained i1ts oijeclives, it
is replaced by a comparable subprogramme, and hence the aegree of continuity is
mcre readily monitored, since the acceptance or rejection of uew subprogrammes cea:
be <«ifected ry the mctL dg described in the flllovinz paragrarhs.)

(11) Methodology for effecting transfers of resources

thoaclogy for effecting Trensiers ol restdrtes 3hcuwia pr ratl, Sonelo.

;g/ Io i35, 1 ccarse, pus dlae Lo L1~ 3 thol Lhe Tieuly rolatl 5 S31¢
por-cenewabie expenditure and, irn oLils seuse, Js inasecd applien in the Unit
Naticons., However, such a "ontcntlun rcduces the scope of its apilication Lo o ve
mell portina of the budget.

.
a L

w
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(a) Treating the existing financial package (the package adopted in the
budget preceding the one wnich is being approved) as a working hypothesis within
vhich units are asked to submit their proposals. However, that hypothesis should
not be used as it is at present, namely, as a kind of fixed base to which units are
in any event entitled, the only justifications required of them being those
relating to expenditure (additional posts, etc.) in excess of the limits thus set:

(b) Giving different types of consideration to the proposals contained in that
financial package, according to whether the document under consideration is a

proposed medium-term plan or a proposed programme budget.

(iii) Consideration of a medium-term plan

~ 7 60. The consideration of a medium-term plan should be the occasion 1L/ for

establishing the order of magnitude of the over-all financial package, primarily by
means of a critical scrutiny of the value and guality of the subprogrammes proposed.
This scrutinizing process should be such as to result in denial of approval for
subprogrammes whose objectives do not appear to be sufficiently precise or to be
properly related to the over-all strategy of the major programme. It should involve
consideration of the alternative strategies presented by the programme managers. We
shall see below what criteria might be applied and what instruments might be used to
make this review useful. What should be noted at this point is that the study of
the plan should be the first and most important opportunity for eliminating, at the
highest level on which a precise judgement can be formed, namely., the subprogramme
level, activities which are considered to be obsolete, of marginal usefulness or
ineffective.

61, Tt is the deletions made at this stage which should release the necessary
resources for transfers to more useful activities or, in other words, should make

it possible to finance other subprogrammes and thus increase the importance accorded
to other major programmes. In order for such transfers to be made correctly, it is
of course essential that the relative importance of each subprogramme in the
financial package for each major programme should be indicated in the proposed plan
(at least as a percentage).

14/ In times of inflation and rapid fluctuations of exchange rates, the
establishment of an order of magnitude for the over-all financial package (enveloppe
finenci&re) of a six-year medium-term plan poses difficult problems which must not
be underestimated. The best method of determining a fixed standard might be to
establish the finaneial package in man-months or in number of posts. Another point
deserving consideration is whether the negotiation of the financial package or the
over-all rate of budgetary growth during the plan period should not be separated
from the negotiation of the priorities within the package. Currently, the discussion
on proposals for a ..ew programme or the extension of an existing programme deals
simultaneously with two different issues:

(a) The value of the proposal itself;
(b) How the proposal is to be financed.

Generally speaking, new proposals giving rise to new expenditures are opposed
by Member States which believe that the over-all financial package should be

[eos




52, Ultimately, therefore, it is through the judgements vhich are made on vhevner
+- accept or reject subprogrammes That prioritilies betveen maior Troframmes shold
Le setl  since the approved amount of the financial package (envelopype Financié
r 2 major programme would be the aggregate of the amounts approved for tas

ie)

sabprogrammes which had been accepted. Such a procedure drompts the suggestion that
eve}y programme manager should be asked To propose & sligntliy larger number of
saoprogrammes than his financial package - Tne vorking ymothesis - vould allow ~in
¢~ finance. Yhese excess subprogrammes would normzlly pe expected To pe rejecteq,
out Tranclers of resources released through The rejectiorn of other subpprogramnes
ricli were considered to be obsolete might maike 1t pessitle ©c approve some oI Tham,
This system, supplemented by the practice of alvernztive stratecies whicn ve
wzoommenaed 1n our previous report. would have the usefl result of enatling
programme managers to compete with one another in terms of guality of programming and
management and would make the plan approval exercise genuinely meaningful. ;E/

(iv) Consideration of programme budgets

£5. Tne consideration of programme budgets every Two years, tcegetier with proposed
»evisions of the current plan, should Drox1de a further opportunity for making more
ransfers of resources between programmes. By allowing & more detailed reviev of

the Organization's activities, since the budgets proevide a complete list of owipats
cor each of the subprogrammes, this consideraticn should result in the necessary
corrections and revisions being made to the priorities previcusly set in the plan.

o}

6L, By studying these lists it should be possible to identify subprogrammes of
of the plan.

lindted usefulness which were not detected at the time of the approval

N

cates

me n.ained widhin the limits already programmed and ars supported by Memper

wnich hope that addivional financing can be found. However, the discussion is
distorted by the fact that those in favour of the new proposal try to demornstrate
tne merits of the programme concerned, whereas those opoosed it are interssied

TO i
merely in the question of financing. If the negotiationg on the two issues could pe
separated, they would gain in clarity.

e
15/ In vractice, this method might be worked out, in general Terms, as Tollovs:

(a) The over-all financial package (enveloppe firancidre) for t 3
rined in advance by the intergovernmental organs, as would tne maximar aurber o
ogrammes - for example, X hundreds of nillions of dollars or vens of thousand
of man-months and 350 subprog;émmes,

(b)  The total number of proposals submitted oy administrative uni“s would be,
say, ¥ + Vv hindreds of millions of dollers or tens of thousands cf man-months and
50 sLDProgrammes;

The Intergovernmental organs would therefore be Torceda te reduce the Droposzlis made
oy at least ¥ hundreds of millions of dollares or tens of thousands of man-months and
100 subprogrammes. In such an exercise, only those gubwrograrmes hich wvere best
presented and most convincing, and the credlblllty of walch was vouched for Ty the
nast performence or the administrative units responsible for them, would be

accerted and priorities would be more readily apparent.
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T pting the second and third prograume bu
fovr or sgi: “rzar éeriod of a nediwi-term plan should in icular. lead to the
i - of subprogrammes which nave not been .roper implementved in
t programmes plannea during the first budgetary period. The
n provided, either by reports on budget performance or on a more regular
48] amm
]

ts submitted during the
re
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e perfovmance monitoring unit tae establishment of which was
should facilitate the identification of poorly execubed
subprogrammes the continuation of which would therelore appear to be unjustified.
The budget adopiion process could thus be asnother important opportunity for
identifving activities which are obsolete, of marginal usefulness or ineffective.
Moreover, i1dentification could extend To programme elements, particularly in the
case cf activities involving ongoing functions.

65. In olher words, the methods for the consideration of a proposed programme
budget by the competent expert committees and by the delegations of Member States
(ACABQ, CPC, Fifth Committee) before its adopvion should include:

(a) How the design and presentation of the budget before them leads them to
compare the proposed stalf resources with those provided for in the previous budget;
and also

(b) A study of the consistency of the programme budget with the medium-term
plan of which it is a two-year segment: and

(¢c) A review of the efficiency of the units and the credibility of the lists
of programme elements proposed under each of the subprogrammes, using information
provided by the performance reports on the most recent programme budget. This is a
further reason for reviewing the design and date of submission of this report, as
proposed in the final paragraph of the previous part

66. The following, in particular, should be verified:

(2) That the time-limited programme elements which should have been implemented
during the previous biennium are not simply carried over, without asuthorization and
wvith nev implementation deadlines, into the next programme budget:

(b) That the proposed programme elements really do reflect the short-term
objectives defineda in the plan for each subprogramme -

(¢c) Which programme elements correspond to ongoing activities and what
Justification is offered for continuing them.

67. In reazlity, it is pointless to scrutinize the justification for the
continuation or termination of ongoing activities at the time when a proposed
programme budget ig being considered unless there is a parallel procedure for
regular and systematic review over a longer time-span. Specifically, it is through
this latter procedure that obsolete activities which are not time-limited could be
identified. This procedure should make use of:

(a) The in-depth programme evaluation studies which are submitted annually to
CPC:

o
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(b) A method Tor scrutinzzing one specified category of ougoing activaities
each vear so that all ongoin~ activities which are carried over from one buaget to
+ne next are thoroughly revieved at least once every six years.

o Criteria Tor setting priorities and the information necessary for their
application
1. Choice of criterisa

58. The probler of the critveria to be applied for establishing priorities and, more
specifically, for denying resources to proposed subprogrammes and making transfer o
other subprogrammes, was borne in mind throughout the 'relative growth rates'
experiment. Vhile there did not seem to be any SDeCin difficulty about achleving
unanimity on taking into account the political importance attached by Mempber States
to a marticular mejor programme, even If consensus on its degree of iImportance was
not always easy to achieve, doubts were expressed about vnether the real efficacy of
programmes should be taken into account. Snould a major programme which has clearly
been poorly implementea or is ineffective be 'penalized’ by a reduction in its
growth rate even if it dis felt that the programme itself is of considerable
importance? Nc definite answer seems to have been given to this guestiorn. This
problem of a clash between possible criteria deserves serious thought, bub, in my
view, the criterion of effectiveness cannot be excluded in setting priorities.
Indeed, it is one of the most important. The three criteria which, to my mind,
should be used are the folloving:

(a) The criterion of the importance of the mejor programme's objective,
(b) The criterion of tne Organization's capacity

(¢c) The criterion of tne effectiveness of the implementing units.

With each of these criteria are associated specific information instruments, yithout
vhich Member States could not apply the criteria.

2. First criverion: the importance tc Member States of the major programme’s
objective

69. Tne experiment with relative growtl rates shoved clearly how cifficult it was
to determine whetner the svatistics programme, for example, was more zmportant than
the public administration pr e oY vice versa, or whetnhery the ‘commodities’
programme should rank higher than the programme on transnational corporations. In
fact, the review of the nature of the objectives vwhich the internationsl
Organization should propose is required only once every six years - when each new
plan is approved (or, on specific points, when modifications tc the current plan

are adopted every Twc years). An exercise of this importance cannot be ﬂarrled out
properly unless the iiember S s have suitable instruments of analysis. Yet, the
only instriment of analysis which nas been provosed to datve 1s tne introduciion to
the medium-term plan. In 1te report on mealum-term planning in the United Lations
(JIG/REP/79/5, tlarck 1979), +the Joint Inspection Unit expleined (pera. 105) what
the content of that document might be. The Director-General for Development and
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Interretional Economic Co-operation, at the nineteentn session of CPC, gave his
v_eis on the preparaticn of the introduction and the implementation of its

ssive phases. CPC subsequently stated in its report that it
e tc tne exercise, specifving that the matter should be
ideration at a leter stage. However, the detailea

ssae of priorities now embarked on should provide an

ermining more precisely the design of this document and tae main
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T0. at is requl red is a justification of the changes the plan will make in 5h
Jr r ex ing programmes by means of an analysis which incorporates al
nst Is known of new objectives or changes of direction laid down by Member

tes in the magor “esolutlons of the General Assembly and the general conferences

the specialized agencies, in suco exercises as the international development
stravegy, and in the work of the regional economic commissions and specialirzed
bodies. The aim snould be, not simply to outline and summarize existing legislative
suthority, but to propese that tlember States should modify that authority in the
lignt of an analysis of the world situation., particularly as regards economic ana
social matters, and an over-all evaluation of the results obtained by the
Organization's programmes during the preceding planning periocd. It is essential to
make a critical evaluation of the role of the Organization in the form of specific
proposals for the deletion of programmes or parts of programmes and the creation of
new programmes or subprogrammes. The analytical work needed for the preparation of
such a document is therefore of vital importance. It requires the synthesis of a
multitude of data, the analysis in some cases, with the assistance of very high-
leval consultants, of the reasons militating in favour of the development or

urtallment of individual programmes, and the maintenance of an ongoing dialogue

with 211 the chiefs of substantive units. What is required, in fact, is a permanent
: Tunctica.  Io vwolld therefore be necesssry Lo consider wue
Dos51b111ty first, of bringing irto this exercise all the instruments of analysis
and reflection availaeble in the United Nations itself, and especially the Department
of Internatvional Economic and Social Affairs, and, secondly, of strengthening the
staffing resources of the Director-General Tor Development and International Eeconomic
Co-operation, if the function should require this.
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o 9 of this report suggest the structural changes that seem desirable
at the level cf CPC and ACLBR. As regards the Main Committees of
embly, however, it seems necessary to emphasize here and now that the
troduction should be considered not only by the Fifth Committee. =zs

dyﬁ but also by each of the Main Committees, at least in so far as any

portion o e ~rorraumes feilis vitnin their respective spheres ©f competence, before
the plenary Assembly finally adoots the plan as a whole., In other words, the
capacity of the Organization must be demconstrated by means of the strategy on vhicn
each of tae £

s
happens =zlre
ft

procrammes is based and tnis strategy must explain the choice of

subprogrammes
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3. Second criterion: the capacity of the Organization

72. The capacity of an international organization to take action in a particular
srhere must be demonstrated. The services which it can provide must be explained,
and its specific role must be shown, taking into account what has already been done
in the sphere in gquestion at the international level by other agencies. This
requires a situation analysis, a historical account of efforts already made, a clear
statement of the objectives sought and of the periods within which they can
reasonably be expected to be attained, and a description of the instruments wnich
the organization intends to devise for the use of Member States to help them in
their tasks of negotiation and development.

73. The application of the second criterion therefore means scrutinizing the
‘quality and value of the planning exercise for each programme and investigating

the extent to which the proposed subprogrammes are justified by their direct bearing
on the objective sought and deserve their place among the tools which are to be
devised. ;é/ There is no reason why the level of resources allocated to a
programme should not be determined on the basis of the gqualitv of the part of the
plan covering that programme. The marits of the explanations, the convincingness
of the relationship described between the objectives and the tools proposed, and
the precision and value of the tools themselves are means whereby the value of the
management and the real capacity of the unit may be judged. Detailed scrutiny

of the plan itself, subprogramme by subprogramme, makes it possible to achieve this.

lé/ The internal instructions issued by the Director-General for Development
and International Economic Co-operation for the preparation of the 198L-1989 plan
specify, in this connexion:

At its twentieth session the CPC recommended that: Vhere there were
objectives for intergovernmental action, they should be reproduced in the
plan in such a way as to clearly distinguish them from the objectives for
Secretariat action associated with them. The Secretariat's objectives should
be, to the greatest extent possible, concrete and time-limited, and should be
useful both to set targets and to serve as tools for evaluation.

"Mhis CPC recommendation should lesd in most instances to the formulation
of two levels of objective in a subprogramme narrative:

(i) the intergovernmental objective as set forth in the legislative
mandates which should be to bring about a change in the situation
described under ‘problem addressed' or some alleviation of that
problem.

(ii) +the time-limited and instrumental objective of secretariat
activities associated with and aimed at facilitating the pursuance
of the intergovernmental objectives.

Specific examples of the application of this method are provided in annex T
of the instructions.
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I, Thaird criterion: the criterion of effectiveness - - __ _

t4. The gbove comment applies equally to the third criterion, that of the real
=ffectiveness of the administrative units concerned. There is absclutely no point
in financing upits which are incapable of attaining lheir stated objectives. ln
this case, tlember States possess means of appraisal whicth could and should be
further developed. Ve have already described the Jessons which can be drawn f1om
the tudpet performance report Tor the purpose of making transfers of resources
during budgetary psriods. The information thus provided makes it easy to identifly
units which are not implementing their programmes satisfactorily. This information
should be utilized systematically vhen the time comes 1o make decisions un agreeing
“toorrefusing to approve future subprogrammes.

75. Fermanent vprogramme performance monitoring should provide, when the nev plan and
wev budgets are being congidered, a precise statistical statement of implementation
performance, subprogramme by subprogramme. Applying this analytical format to the
proposals of individual units would enable the intergovermmental bodies to assess
their credibility. This might lead them systematically to reduce the number of
subprogrammes proposed by the least credible units, thus reducing thelr resources.
Naturally, a reminder of the results of evalualion exercises, either Dby summarizing
in-depth studies already made or by applying the achievement indicators available

in order to produce an over-all balance-sheet, would alsc be a valualble instrumeri
for assessing the credibility of proposed progranmes. ;Z/

5. The problem of conflicting criteria

76. Althoush, as stated earlier, the three above-mentioned criteria should be
used in close coniunction with one another, it is possible to envisage al least
one possible type of conflict between these criterisa. this would be the case 1T,
in a sector considered paramount by Member States (first criterion), the data on
the quality of planning and the effectiveness of the administrative units concerned
led to a recommendation for a reduction in activities. Cases of this kind have
occurred in the past after evaluation studies had demonstrated the poor results
achieved by certain units. At present, it is not easy to secure decisions on
evaluation reports of this kind in the absence of a clearly-formulated procedure
for reaching such decisions. That is why the institution of special procevurcc
should be envisaged.

17/ Thus, witb the three criteria provposed are asscciated three instrunczuc.
211 =2vailable to the "ntergovernmental ocrgans:

]

(1) dimportence of the objectiver +the introduction to the medium-~term ~la

(2) capacity of the Organization: the plan itself (appraisal of t -
nonvinringness of the means proposed to attain the objectives),
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77. Before suggesting them, this seems to be the point at which I should try 1
answer two basic questions:

(a) Who can put before Member States the diagnoses that will enable them 1.
identify activities to be cut or eliminated and to designate those that could t-

developed? .

(b) What intergovernmental machinery can enable Member States to tale & ,
necessary decisions?

D. The diagnostic tools

78. I think that one of the main causes of the failure to identify activities
which are obsolete, of marginal usefulness or ineffective lies in the fact that
unit managers were asked to perform the identification task. It is difficult to
see how this method could produce results, as those who propose activities canuct
at the same time bring a critical judgement to bear on them. The fact is that
Member States will be able to identify activities that should be eliminated only

if a distinction is made between the function of proposing programmes and that o!
criticizing those proposals. To this end various approaches can be envisaged.

79. 1. Within the Secretariat itself, despite the legal fiction that it ic a
single unit (all documents, reports, draft plans or budgets are submitted by tuc
Secretary-General), some separation between the functions of proposing and of
critical evaluation can be supposed. This distinction has always existed in
financial matters, between the budget authorities and the units handling
expenditure. However, it has also come into being with regard to programmes sincc
the establishment of the Office for Programme Planning and Co-ordination and sirce
evaluation exercises began to be organized. The evaluation reports prepared by 11+
Secretariat on a number of subscantive departments - sometimes vith a steering
committee serving as umpire - did not reflect the views of the unit heads conceri =2
alone. The institution of the permanent programme performance monitoring funct. .t
in the evaluation units would strengthen the function of critical evaluation of
the proposals and would sustain the necessary dialcgue between the heads of
substantive units and the Office for Programme Planning and Co-ordination.

80. More generally, critical evaluation is also a direct responsibility of the
Director-General for Development and International Economic Co-operation,
especially at the time when the units prepare and establish the documents serv. .
as a basis for the introduction to the medium-term plan, as we have seen in
paragraph 69 above. Whether this function of critical evaluation for sectors
other than the economic and social sectors should be exercised at the level of U
Director-General for Development and International Economic Co-operation and th
Office for Programme Planning and Co-ordination or at another level is a matt -
to be pursued in a study of restructuring, which is outside the scope of thie
report.

g1. 2. Qutside the Secretariat the intergovernmental organs, too, could moic

use, if they see fit, of diagnostic tools within the Secretariat. In this
connexion, collaboration between the Committee for Programme and Co-ordi.il .
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and the Joint Inspection Unit has made it possible to prepére a number of
evaluation reports on major programmes and methodological reports. However, to
have the Joint Inspection Unit make 2 critical review of all the proposals embodied
in a medium-term plan or a budget does not seem compatible with the Unit's statutory
functions. On the other hand, it should be possible to form groups of outside
consultants, made up of people who are competent in programming and have a good
knowledge of internavional organizations, to submit comments on programmes to
Member States. It might even be possible to have mixed groups consisting of a few
Secretariat staff, some outside people and some representatives of monitoring or
inspection bodies (external auditors, Joint Inspection Unit). Any arrangement that
_would make it possible to bring together competence, capacity for critical
diagnosis and independence of Jjudgement could be explored. The members of these
teams should, of course, be selected by intergovermmental organs.

E. The ccnditions in which decision-making is possible

82. The absence of critical diagnosis embodying suggested programme changes and
the transfer of resources is certainly one of the major causes of conservative
decisions in the budget approval process, but it is surely not the only cause.
Other contributory factors are well known: one is the rigidity of the existing
bureaucratic structure, particularly the tendency of staff to defend the status quo,
and the second is the opportunities which parts of the Secretariat that come under
criticism have to organize enough support among delegations of Member States in
their defence to prevent the adoption of a decision to eliminate, reduce or even
reform. Unless these two phenomena are studied objectively and ways found to
remove the road-blocks they represent, there is no hope of being able to identify
obsolete sctivities, determine priorities or effect transfers of resources.

1. Personnel policy

83. One of the most important aspects of the present situation is that up to now
changes in programmes have been made only by way of additions, as has been shown.
Accordingly, the only staff problems that have arisen have been those involving

the need to recruit new staff. If the proposed new machinery were to lead instead
to the elimination of subprogrammes, reduction of some programmes or major
programes and significant transfers of resources, the personnel problems that would
arise would involve possible terminations, non-renewals of fixed-term contracts or
transfers of staff from one type of activity to another, often quite different,
type. It would be unrealistic to underectimate the importance of this problem.

The resistance of any bureaucracy to possible changes is due chiefly to defending
the interests and acquired rights of existing staff. The defence of staff interests
is normal and legitimate; however, the regulations on which it is based should not
enable it to obstruct the normal functioning of the organizations. In the event of
the elimination of significant segments of programmes, therefore, clearly-
formulated procedures for organizing the redeployment of staff must be available.

8L. Moreover, the effectiveness of programmes obviously depends to a great extent
on the quality of staff recruited to implement them, particularly the higher-level
staff in positions of responsibility. As things stand, the structure and
couposition of teams of Professional and General Service staff assigned to
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2. Protlems perteining to the arplication of the third criterion
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{¢) They should guarantee the teams of Professional cofficers 1that are
implicated the means of presenting thelr defence and of having their arguments
investigated in conditions which ensure that the decisions taken vvill be as
objective as possible:;

1G) Or the other hand, it should be possible for the investigatior. of the
problels tnus posed to result in decisions affecting the imporcance and content of
tne programmres lhemselves and the future of the staff assigned to their execution
(iacluding, if necessary, proposals for punitive measures). In particular, there
shiould be an opportunity to describe new conditions for the development of the
programmes concerned when such development is thought appropriate in the light of
the Tirst two criteria.

88. Currently, no procedures of this kind exist in the Secretariat. Wher there
is a harsh diagnosis concerning the effectiveness of a unit, say following an
internal or external evaluation report, the methods to be employed in reaching
decisions are not clearly laid down. This leads to embarrassing situations in
whlch the incriminated Professional officers have the impression that their means
of defence are inadequate and which generally fail to conclude with any satisfactory
decisicns.,

89. The establishment of special procedures should therefore be explored. Such
procedures mignt include:

(a) The creation by the Secretary-General of a standing committee to review
these problems, 19/ consisting in the main of a small team of top officials of
the Organization, and perhaps presided over by the Director-General for Development
and International FEconomic Co-operation; and the determinaticn of:

(b) The powers of this committee as regards investigation, implementation
of the recommendations made by monitoring and evaluation reports, and proposals
for solutions concerning the assignment of staff and reorganizatcion;

(¢) The conditions in which those responsible for monitoring and evaluation
could bring matters belfore the commitiee; and

(4) The methods by which Member States would be informed of the findings
of the inguiries so conducted.

19/ The establishment of such a committee would merely develop and make more
permarient a system which has already been tried out by the creation on
2 November 1978 of 2 Steering Committee to issue ulrectlvea and establish metnods
f procedurs for an internal evaluation connected with the evaluation of %
ransnetional corporations programme. This Committee comprised the Director»
ral for Development and International Economic Co-operation, the Under-
cretary-General for Administration, Finance and lianagement, tne Under-Secretarv-
neral for International Economic and Social Affairs, the Executive Director of
tne Urited Mations Centre on Transnational Corporations and the Assistant
Secretary~-General for Programme Planning and Co-ordination.
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F. The intergovernmental decision-making structure -

90. The problem concerning the intergovernmental decision-making structure may be
stated as follows: the setting of priorities requires in all cases an over-all
view of all the Organization's activities. It demands that the problems involved
be so handled that the programming and financial aspects go hand-in-hand. As
things stand, however, there ig no intergovermmental body ., apart—Efrem the plenary
of the General Assembly., with that sort of over-all authority. gg/ The question
is therefore whether the division of responsibilities inherent in the present
structure can be maintained or whether it is necessary to contemplate procedures
for altering it.

01. This question was raised a lorg time ago by the Secretary-General in one of
his earliest reports on replacing budgets by class of expenditure by programme
budgets (A/C.5/1hk29, 1972).

The suggestion made was as follows:

Measures would need to be taken at the intergovernmental level to
rationalize the present decision-making process ... To this end, the
Secretary-General, in previous submissions, has already indicated the need
for concrete action which would concentrate the authority to determine and
approve programme and budgetary matters in as few intergovernmental organs
as possible, ideally in a single body."

92. So far, this suggestion has not been reproduced in subsequent reports of

the Secretary-General, and has not been raised officially by any delegation.
However, the role of the Committee for Programme and Co-ordination has grown
considerably. The annex to resolution 32/197 (sect. VI, paras. 39, 40, 41 and L46)
redefined the role of this Committee in respect of planning, programming, budgeting
and evaluation and stated that its terms of reference should be kept under
continuous review by the FEconomic and Social Council and the General Assembly.
Paragraph 48 of that annex recommended that there should be close co-operation
between CPC and ACABQ and that their programmes of work should be harmonized.
Furthermore, the length of CPC's sessions has been extended and consideration

will probably have to be given to extending them further from next year onwards

if the medium-term plan for 1984-1989 is to be examined as carefully as is desirable
(that is, as we have suggested above, subprogramme by subprogramme).

93. Although so far the suggested closer co-operation appears to have been
difficult to bring about, it indicates a desirable trend which should be maintained.
Indeed, we should be looking forward already to its logieal conclusion, which would
be the establishment of a single committee replacing both CPC and ACABQ. The most
desirable formula for study would seem to be the establishment of a governing —~
council comparable to the organs of this nature which exist in all the other

20/ At the level of the .cin Committees of the General Assertbly, progreci.e

questions are considered chiefly by the First, Second, Third and Fourth Ccmmittees,
and financial questions by the Fifth Ccrmittee. At the level of the subsidiary
orzans, pro~ranme questions are considered by CPC, an interzovernmental body, and
financial questions by ACABQ, a body of experts.




A/36/171
English
Page 42

agencies of the United Nations system. Such bodies generally comprise some

30 members, have a programme sub-committee and a budgetary and financial
sub-committee. This type of arrangement offers far more facilities for dealing with
issues of such vital importance as the determination of priorities and the transfer
of resources than those provided by the present structure of intergovermmental or
expert bodies in the United Nations. It would certainly be necessary to make a
very detailed preliminary study before taking such an important decision. In
particular, it would be desirable to examine the relations—between—this governing
council, on the one hand, and the Main Committees of the General Assembly and the
Economic and Social Council, on the other, the responsibilities and operating
conditions of the sub-committees, the dates and possible length of sessions, the
number of members, gl/ the role and prerogatives of the president of the Council
and the chairmen of the sub-committees, the operating conditions of the Secretariat,
the powers to be entrusted to the council under Article 17, paragraph 3, and
Article 63, paragraph 2 of the Charter (see para. 99)., the establishment, if
necessary, of an interim period and transitional procedures linking the present
structure and the new structure, and other such particulars. The Secretary-General
night—-be—-reguestedto-subnit—a—report of this subject, dealing with all those

questions.

G. Possibility of a special segsion of the Economic and Social Council or of
the General Assembly on the problem of priorities

94. Uhen the competent intergovernmental bodies have considered the problems of
priorities and resource transfers which are discussed in this report, and also in
the report subtmitted by the Secretary-General on the same subject, some thought might
be given, in view of the importance of the issues involved and the sweeping reforms
needed in order to solve them, to devoting a special session of the Economic and
Social Council, and perhaps of the General Assembly, to them.

IITI. SOME THOUGHTS ON THE POSSIBILITY OF SETTING PRIORITIES IN
THE CONTEXT OF THE UNITED NATIONS SYSTEM AND CXTRABUDGETARY
FUNDS

95. At first sight the arguments in favour of central control of the setting of
priorities for the use of the United Nations system's extrabudgetary funds are

very convincing: there is little purpose in setting priorities for United Nations
programme budgets (and possibly for the budgets of individual agencies of the
system) if uncontrolled movements of extrabudgetary funds disrupt the results thus
obtained and if priorities are not set, however roughly. among those agencies.

If account is taken of the sectors of activity that are common to several
organizations (for example, science and technology or problems relating to drinking
water), it is even possible for clashes to arise unless over-all control is
exercised. - The difficnlties of such an enterprise are, however, obvious. At

21/ In the interests of the effectiveness and sound operation of such a body,
it is extremely important that the number of members should be as small as possible,
say a maximum of about 30.
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