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EXECUTIVE SUMMARY 

The Council of the International Civil Aviation Organization (ICAO) 
requested the Joint Inspection Unit to make an urgent review of its technical 
co-operation programme. The first part of this review, a report issued in 
October 1991, assessed the operating deficits in the programme and offered 
possible solutions. This report concentrates on actions needed to ensure a 
strong and effective ICAO technical co-operation programme for the future. 

International technical co-operation activities have recently undergone 
major changes. New requirements for planning, funding, and implementing 
programmes and projects are being introduced. Many competent organizations are 
eager to provide development services and expertise in all fields. And rapid, 
continuing politico-economic changes are having dramatic and substantial 
impacts in ail international sectors, including civil aviation. 

The technical co-operation activities of ICAO have not yet responded to 
all these fundamental changes. ICAOss own reviews have acknowledged that ICAO 
has not yet related its technical co-operation efforts to its overall 
objectives and organizational structure, prepared a strategic action plan, 
developed a more imaginative and competitive oetlcok, or changed management 
practices and attitudes in its technical co-operation work. 

ICAO has considerable skills and capacities to assist all its 
contracting States to play a full role in a safe, orderly, and interdependent 
international civil aviation system. But ICAO is only one of many 
organizations - international, governmental, non-governmental, and private -
competing for scarce funds to meet urgent development needs in civil aviation, 
and civil aviation is in turn only one of many competing economic and social 
sectors with urgent needs. 

To achieve its overall objectives and strengthen international civil 
aviation, ICAO must above all demonstrate through high-quality performance 
that it can respond effectively to new challenges and needs, and that its 
technical co-operation programme and services deserve increased funding 
support. 

The Inspector recommends, first, a cluster of improvement actions at the 
policy and programme level. ICAO should: 

— systematically develop a much more competitive attitude to drive its 
technical co-operation work; 

— prepare and adopt a basic programme strategy; 

— establish a firm evaluation and review process to enhance programme 
quality; and 

— develop substantive reporting and review processes in its new 
Technical Co-operation Committee. 

A second set of actions should match the above new strategy and 
processes with more dynamic and flexible structures and systems that help ICAO 
staff and performance to keep on improving. ICAO should: 
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— integrate regular programme and technical co-operation activities; 

— streamline Technical Co-operation Bureau activities, in order to 
concentrate on technical co-operation work rather than general 
administrative and operational work; 

— enhance planning, programming, and analytical capacity; 

— increase organizational flexibility; and 

— balance all these structural adjustments with full consideration of 
the interests and concerns of the ICAO staff who will implement them. 



I. INTRODUCTION 

1. In April 1991 the Council of the International Civil Aviation Organization (ICAO) requested the Joint 
inspection Unit (JiU), as a matter of urgency, to include in its 1991 programme a review of the Technical 
Co-operation Programme of ICAO. Specifically, the Council requested JIU to 

"make an in-depth review, evaluate, comment and make recommendations, both 
short-term and long-term, on the management, financing and operation" 

of the programme, including examination of operating deficits; cost allocations, cost measurement, and 
forecasting; and the efficiency and effectiveness of the Technical Co-operation Bureau (TCB) and other 
offices and units of ICAO involved in the technical co-operation programme \ 

2. Because of the importance and complexity of the subject and the tight time schedule involved, the 
Inspector decided to prepare two reports. The first, presented to the Council in October 1991, assessed 
the annual deficits of the Administrative and Operational Services Cost Fund (AOSCF) 2. It provided an 
overview of the technical co-operation (TO programme of the past decade; reviewed and analyzed the 
deficits, which have increased fairly steadily and have become more and more pressing each year since 
1983; and discussed the factors which have contributed to them. JIU presented several possible 
short-term solutions, and recommended five specific actions to deal with the deficit problem. 

3. The first JIU report also concluded that ICAO must act to ensure that its future TC programme will 
fulfil ICAO TC objectives and purposes while avoiding the problems of the past: that is, ICAO must 
establish a more flexible, efficient and effective TC organization geared to operating in a complex and 
rapidly changing global TC environment JIU cited major long-term considerations that had been 
stressed in recent ICAO studies (those of the Working Group of the Whole 3, the "Brown report" 4, and 
the Internai TA Task Force 5): responsiveness, competitiveness, restructuring, organizational planning 
and strengthening, computerized administrative systems, and the "core staff' concept. 

4. This second JIU report concerns itself with these longer-term issues. In conducting the study, the 
Inspector reviewed all available budgetary, work programme, annual, status, review, evaluation and other 
relevant reports and documentation on the TC programme for the last decade, as well as internal 
procedural guidance and about 35 recent project evaluations, surveys, and studies. Between June 1991 
and January 1992 she conducted more than 60 interviews with ICAO Council members, senior 
secretariat staff, TCB section and unit heads, and officials of other organizations, during three missions 
to Montreal, visits to the ICAO regional offices in Bangkok and Nairobi and two missions to United 
Nations Development Programme (UNDP) headquarters in New York. She also gathered information 
from organizations with similar programmes in Geneva: the International Air Transport Association (IATA), 
the International Telecommunication Union (ITU), and the World intellectual Property Organization 
(WIPO). 

5. The Inspector is grateful to all those involved for the very constructive dialogue she had with them, 
and the useful ideas, information, data and perspectives which they provided. 

6. As the study progressed, it became clear that the annual AOSCF deficits are only a symptom of more 
fundamental problems. For some 40 years ICAO has organized and implemented a series of efficient, 
competent civil aviation TC projects and fellowships around the world. However, during the past several 
years there have been dramatic and rapid changes in the environment and process of international 



2 

technical co operation ftx development *and in globa) civil aviation as well). Th»s has resultad m a vastly 
^Tore complex and competitive situation for ai! the participants, including sil Uni te Nations system 
agencies and not least UNDP, «vhich no ICAO TC programme relies or so heawiy. 

^ Apparently because i f its ¿as? project sucoasses, the ICAO TJ procramnr^e i"as rut yet enveloped 
thtr sr¿itegic t ^n.jnq anr x . ^ a m r i & initiatives that H needs to i e e t the challenges o: t*% 1990s and 
oeyortd fne yee* 20fk, j;iTe /wiew disclosed three key problems which not orry na!»e a proper 
ey*k ation of exf fting TC acWmea \,%y difficult, but alsi, ser*ci &)/ hamper ICAO'ü ab*kty *o adapt these 
txesent activities to ne% ck cimstancts: 

Ía3 iCfkO TH con^iw 3s ;o be E codeo&on of incHviduel projets, #hich o t no ac d up 1c a coherent 
TC programme .wtfo weü oe€"íetí olfactives and a dear strategy for achieving them 

(b) Programme assessments, evaluations, and audit reports on TC have been timiled to individual 
projects of relatively narrow procedural matters, they have not provided iCAO decision-makers with the 
information on programme performance, problems, and opportunities which they need to make policy 
and programme improvements. 

(c) Management processes are being closely scrutinized to improve efficiency and cut costs, but 
uiey have not been consideed ¡n terms of how they might best ensure a coherent and responsive TC 
programme structure for the future. 

8 'CAO must urgently address these basic problems if it is to establish a strong TC programme for the 
1990s. The Inspector therefore decided not to dweW on past project performance, or to discuss again 
many of the staffing, cost, and procedural matters covered in de*aW in the recent reviews cited in 
paragraph 3 above and also considered in the above-mentioned first JIU report oí October 1991. 

9. Instead, this report can be most useful to ICAO by highlighting actions needeo to establish and 
maintain a dynamic TC programme thai can properly foresee and respond to rapid continuing changes 
in global civil aviation and in related TC needs. With this goal in mind, Chapter II following discusses four 
critical components needed to establish and maintain a sound overall programme process for ICAO TC 
work. Chapter III identifies measures to better utilize the considerable substantive and managerial 
resources of ICAO in this re-organized TC programme, and Chapter IV summarizes the Inspector's 
conclusions and recommendations. 
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II. POLICY AND PROGRAMME ISSUES 

10. To enable its TC programme to meet the many external challenges of the future, ICAO should 
establish four central programme elements. First, it needs to systematically develop a much more 
competitive and responsive attitude to guide its technical co-operation work. Second, it must formulate 
and apply a basic programme strategy to best apply its scarce resources to priority TC needs and 
opportunities. Third, it should finally fill the long-frozen Evaluation Officer post, as part of a firm follow-up 
process to use performance data to ensure a high-quality programme. And fourth, ICAO needs stronger 
senior management and Council guidance and leadership to steadily improve the entire TC programme. 

11. The advantage of a slow start in reform efforts is that an organization can benefit from the hard-won 
experience of other organizations. The Inspector refers - particularly in this Chapter - to recent studies 
of TC performance and relevant actions and initiatives taken by TC programmes very similar to those 
of ICAO. Primary attention is given to new policies and actions underway in UNDP, since UNDP provides 
the majority of ICAO TC funding, and since the present ICAO TC system is modelled so closely on 
UNDP procedures and requirements. 

A. Competitive a t t i t u d e 

12. In 1988 the UNDP Governing Council requested the Administrator to examine UNDPs capacity to 
respond to the changing world development challenges of the 1990s. The '©suiting report 6, based on 
extensive consultations inside and outside the United Nations system, concluded that UNDP and the 
executing agencies should provide more catalytic, responsive and high-quality services to help build 
national capacities and better help governments manage development. The Governing Council endorsed 
this general theme of bolstering self-reliance 7. It has since continued to establish significant new policy 
directions of great importance to ICAO and other executing agencies, as noted in the following sections. 

13. A landmark resolution of the Urateo Nations General Assembly in December 1989 reaffirmed the 
guiding role of recipient countries in development, and the need for United Nations system organizations 
to better respond to their particular needs °. The General Assembly urged agencies to restructure and 
improve country level operations, shift from project to programme approaches, and improve and ensure 
full accountability for development activities, especially through a reorientation towards national 
execution and a more programme-oriented approach. If further requested firm follow-up reports on these 
matters. 

14. A number of ICAO documents have followed the progress of these very significant policy changes. 
A 1989 working paper on implications of the UNDP "1990s" study expressed concern about the 
difficulties that ¡CAO could face if it had to bid competitively for execution of development projects 9. 
A February 1990 assessment of UNDPs proposed new support cost arrangements for executing 
agencies recognized that the proposals reflected major changes in the partnership and support services 
relationships between UNDP, governments and executing agencies sucr as ICAO, but it concentrated 
on the severe financial pressures which reduced UNDP payments could place on TCB operations 10. 
The "Brown report" of May 1990 urged ICAO to better employ both reguSar programme and TCB 
resources in a strong TC programme which could attract additional funding, adjust to a much more 
competitive TC environment (or risk being left out), and stand ready to make further fundamental 
changes to respond to rapidly changing development realities 11. 

15. Another ICAO report in October 1990, on the future role of the ICAO TC programme, noted that the 
evolving UNDP concepts (national execution, expanded UNDP technical support services, competitive 
bidding, new support cost arrangements, and agency cost-sharing) could Sead to major changes, many 
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of which were inevitable, and which could have a significant impact on ICAO's own activities. However, 
although the report stated that contingencies would have to be formulated and plans drawn up in 
anticipation of these major changes, its proposals concentrated primarily on structural and administrative 
changes within the TCB to improve efficiency and cut costs 12. 

16. The ICAO Council then formed a special Sub-Working Group on technical assistance in November 
1990, to consider the long-term objectives, effectiveness and finances of the TC programme. The Group 
reported in February and March 1991 that it had been unable to consider the policy, future financing, 
and operational effectiveness issues, because the financial (deficits) problem had become so critical. But 
the Group did state its belief that "a more positive, imaginative and competitive outlook will have to be 
adopted", and that changes in management practices and attitudes would be an "essential prerequisite" 
if the ICAO TC programme is to flourish in the future. The Council then decided to request JIU to carry 
out this study 13. 

17. From the vantage point of early 1992, it is clear that the major changes in the "old ways of doing 
things", as foreshadowed in the 1988-1989 UNDP documents and in the subsequent ICAO papers, have 
come to pass and are continuing to evolve at quite a rapid rate. The drastic operational changes now 
underway are summarized by reports and decisions of the thirty-eighth session of the UNDP Governing 
Council in 1991. They stressed the pursuit of national execution as the "ultimate modality", new support 
cost arrangements to provide strong programme and project technical support services, and the need 
to enhance the quality, openness, and competitiveness of UNDP assisted programmes 14. 

18. Unfortunately, ICAO policy-makers have been preoccupied with measures to cut the AOSCF deficit 
and to streamline current operations. A parallel effort to mobilize ICAO's considerable intellectual 
experience and resources to provide it with a fully competitive and responsive TC programme for the 
1990s has not yet really begun. Although the challenge seems (and is) rather daunting, there are recent 
experiences and examples which can help ICAO to establish the new TC attitude and approach which 
it needs. 

19. In January 1992 (almost simultaneously with completion of this study), the JIU issued a report 
entitled "United Nations system co-operation with multilateral financial institutions" 15, which is being 
submitted to ICAO and all other participating organizations of JIU for action. The report observes that 
the technical co-operation field which the United Nations system formerly dominated is now crowded 
with many very active and competent participants: the international and regional development banks, 
development consulting firms, national research organizations, non-governmental organizations, foreign 
direct investors, and more critical and demanding donor and recipient governments. In addition, there 
are many pressing new factors and issues in development: "human resources development", "structural 
adjustment", "institution building", "sustainability", "national execution", "democratization", "popular 
participation", "privatization", new technologies, major political and economic shifts, tight resource 
constraints, and urgent new refugee and humanitarian needs. 

20. JIU found in its research that the key factor in improving co-operation among development 
organizations is performance. If the organizations involved have high-quality programmes and can deliver 
them promptly and efficiently, a mutually beneficial partnership can begin and continue. But the many 
sources that JIU consulted emphasized that the drastic changes noted above also present an urgent 
and fundamental challenge to the operational activities of United Nations system agencies. As one 
veteran development assistance official bluntly put it, the organizations must "change or die" and they 
must keep changing. 
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21. From discussions of these issues with more than 100 international development officials, the JIU 
derived a list of ten important factors which enable organizations to establish more effective co-operation 
with other development organizations (and to enhance their own technical co-operation success in the 
vastly more competitive development field which now exists): 

1. Performance: timely, effective delivery of a needed service; 

2. The niche: identification or development of an area of 
comparative advantage; 

3. Value-added requirement: addition of a value which others 
cannot match; 

4. Pragmatic relationships: concentration on meaningful 
co-operative contacts at appropriate levels; 

5. Strategic approach: formulation and articulation of a 
soundly conceived approach to development; 

6. Market oriented outlook: flexible responsiveness to 
clientele needs; 

7. Organizational flexibility: action-oriented and adjustable 
organizational structure; 

8. Factual self-promotion: realistic publicity concerning 

capabilities and accomplishments; 

9. Competitiveness: constant performance improvement; 

10. Quality control: concentration on results. 

22. Two other very recent, in-depth studies of TC programmes also stress the importance of developing 
a strong competitive attitude based on performance, responsiveness, and continual improvement. A final 
report by the Nordic UN project16, drawn from 18 earlier reports on United Nations system operational 
activities, observed that these activities had evolved in an ad hoc way from earlier "political assembly" 
functions, and are now ripe for thorough analysis and reform. The report recommended many actions 
to strengthen operational quality and impact in the organizations. It urged the organizations to better 
define their individual roles, improve their own performance, concentrate on their areas of comparative 
advantage, and emphasize and improve their advisory and analytical functions as "centres of excellence". 

23. A second set of 11 reports, prepared for the Danish Government, analyzed the effectiveness of 
multilateral assistance agencies - both United Nations system and non-UN system - at the country level, 
to enable better analysis, monitoring and improvement of their performance 17. This study also 
stressed the need for each agency to better utilize its comparative advantage, and to increase 
programme transparency, cost-effectiveness, and impact. It recommended that agencies "concentrate 
on what they do best", and give more emphasis to country strategies, appropriate staffing in the field, 
and open policy dialogue to ensure more effective co-operation in the 1990s. 
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24. An excellent example of an agency's beginning to put these new policy guidelines into practice is 
provided by the international Telecommunication Union (ITU). Like ICAO, it is a smaller, highly technical, 
specialized agency which relies heavily on UNDP to fund its development activities. Also like ICAO, its 
Administrative Council requested JiU in 1986 to review its technical co-operation activities to consider 
deficit financing problems (as in ICAO, there was no regular budget financing) and operational 
improvements 18. In 1984 an independent commission of experts had reported on ways in which ITU 
could stimulate the expansion of the worldwide telecommunications network, particularly in developing 
countries 19. in 1991 another high-level group reported on ITU's structure and functioning in light of 
a changing telecommunications environment: it noted that the ITU Plenipotentiary Conference of 1989 
had given "Development" equal status with Standardization and Radiocommunication in the substantive 
work of ÍTU, and it re-emphasized the importance of ÍTU development work 20. 

25. In 1989 the ITU Plenipotentiary Conference had already established a new Telecommunications 
Development Bureau, to replace the old Technical Co-operation Department and provide ITU with a 
more active role and expanded scope of action for telecommunications development worldwide. A1991 
ITU publication 21 clearly shows this new Bureau's strong competitive attitude. It begins with the 
statement of the Secretary-General that 

"the very purpose of the [Bureau is] to be your partner, at your service for 
the development of telecommunications worldwide". 

26. The ÍTU publication emphasizes that the Bureau represents not only an executing agency for 
projects financed by UNDP, but a specialized agency that continually analyses global 
telecommunications status to advise Member States on telecommunication development policies, 
standards, and programmes. It summarizes ITU's advisory services, sectoral studies, planning skills and 
telecommunications data-bank, and notes that the ITU regular budget now provides a considerable 
portion of the total funding for the Bureau's activities. It discusses its new Resource Mobilization Unit, 
which seeks to raise and co-ordinate additional resources, summarizes major ITU categories and types 
of development activities at country and regional levels, and ends with an invitation to readers to send 
in a tear sheet for further information on the Bureau and its development activities in any of 12 topic 
areas. ITU recognizes that this very positive competitive and service attitude is only a starting point that 
must be sustained by high-quality performance, but it has taken the first steps quite decisively. 

27. The underlying theme of this approach is all about the development of the sector (for ITU it is 
telecommunication and for ICAO international civil aviation) on a global scale, in particular the 
developing countries where most development is needed, as part of the overall, integral work in the 
sector. This concept of development is a much more comprehensive one, in which TC - in its traditional 
and current form - is only one of the means or approaches in promoting the development of the 
particular sector to the established standards. 

28. This notion clearly shows the inherent and unavoidable rationale for conceptually considering 
development to meet the regulatory requirements as one of the main purposes of ICAO, if not the main 
one. Following from this, there should be no conceptual distinction between regular programme (eg. 
regulatory aspects) and TC (broadened to the comprehensive concept of development). 

29. As the ÍTU example and the new JIU report on co-operation with multilateral financial institutions 
indicate, a significant element of a strong competitive attitude is to reach out to other participants to 
establish co-operative, mutually beneficial development activities. The major new emphasis on "national 
execution" of TC projects funded by UNDP will highlight even more the need for ICAO and other 
executing agencies to increase their collaborative TC work. In addition, ICAO needs to consider: 
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100. It is therefore very clear that organizational and direct functional areas - personnel administration, 
finance, office automation - can be combined even further between RP and TCB in single budget 
organizations, especially if the measures for dealing with the basic difference in attitude caused by lack 
of awareness, integration and common mission are taken. Many initiatives and suggestions have been 
put forward both by internal and external experts, consultants and observers. It would be essential to 
look at these proposals in detail within the above framework, especially to analyze the impact of those 
initiatives already taken. 

3- Technical Co-operation Task Forces 

101. A significant, practical approach to ensure integration is the creation of internal task forces or 
working groups for technical co-operation. It is very encouraging that a Technical Co-operation 
Committee has been formed by the Council in similar fashion to the other committees covering the 
important aspects of ICAO such as the Air Navigation Commission. It would be very appropriate if an 
internal task-force of ICAO staff members from both RP and TCB was formed to act as a forum for 
discussion and input to the strategic thinking on TC elements in ICAO. Obviously such a committee 
would be informal in nature with no decision making elements as such, but it would serve as a major 
vehicle for bringing RP and TCB together to discuss obvious common issues on an informal level and 
to obtain the level of understanding required to form a common mission or purpose 81. 

102. This general task force would be a permanent forum for discussion of more general TC elements 
and issues as part of the planning and programming aspects and consisting of representatives from all 
major programmes of ICAO. Some other United Nations organizations have general task-forces or 
interdepartmental committees, such as the interdepartmental committee on TC practices and procedures 
of the ILO. 

103. On a more specific level, ad hoc task forces could be formed to coordinate and discuss individual 
programmes with TC aspects. These ad hoc task forces would consist of technical representatives from 
all relevant departments from both the RP and TCB. As part of this system, each TCB project or initiative 
would have to be "adopted' by a major programme or department in RP, which would at minimum 
assume the principal conceptual responsibility for the project or initiative and maybe, if appropriate, 
assume the full technical responsibility. Such a system of "adoption" would greatly facilitate the 
understanding of inherent integration and complementarity between RP activities and TCB activities. 
Other United Nations organizations operate with this concept, such as FAO with the concept of a 
designated lead technical division for all TC programmes, projects and activities, and UNESCO which 
attaches all TC projects to a specific RP heading in the Work Programme. 

104. In some aspects, this kind of integration is already evident in some of the regional offices of ICAO, 
where de-facto integration or "adoption" of particular TC projects within the respective fields of the 
Technical Officers (TOs) in the RO is already taking place and where the Technical Co-operation Officer 
(TCO) is acting more in a "coordinating" role, handling mainly, direct TC activities while the TO is 
carrying out the review and "monitoring" of at least the technical elements of TC projects. 

C. Proposals for Restructuring 

105. The design of a new strategy for TC in ICAO based on the issues outlined in chapters I and II and 
the consideration of the integration of RP and TCB will have organizational and operational 
consequences. A re-consideration of the organizational structure is therefore required. It will have to be 
done within an organizational plan formulated on the basis of the new strategy. It will have to be suitable 
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Other bureaux in ICAO do not have a separate OAS function, but rely on the central function. And even 
though TCB at present has a much greater need for computerization, the basic principle still holds % . 

151. In the past, much effort - and many resources - has been spent on the office automation elements 
of ICAO 97. At present, two almost totally separate general systems or software platforms exist 
(although recently several initiatives have suggested more close cooperation) and there are, without 
doubt, areas in which further cooperation would be very beneficial. A single OAS function for all of ICAO 
would make it easier to identify those areas and to implement a common information technology 
strategy. TCB is arguably more advanced in some areas in the use of IT and would therefore to some 
extent be guaranteed to have its need considered very strongly in a common strategy. 

152. One definite reason for a single information technology function is the implementation of the cost-
measurement system 98. For such a system to be technically and financially possible, it will have to 
be computerized. It would have to be fully integrated into all existing systems as appropriate and would 
require such cooperation that separate, independent information technology units - no matter what 
degree of formal coordination - would severely hamper the implementation and usefulness of such a 
system. And this ICAO could ill afford at this stage. 

e. Telecommunication and Registry Unit 

153. One final specific function in the TCB is the Telecommunication and Registry Unit The work of this 
unit can be separated into a support function serving both TCB and RP (telecommunication) and a 
function serving only TCB, namely the Registry function. The latter function is clearly a TC related only 
administrative support function and should therefore remain within TC as part of the support section. 

154. The function of Telecommunication has been assigned organizationally to TCB, because over 90 
percent of the work in terms of telecommunication is concerned with TC " . However, this function falls 
under the principle that it is not as such a specific TC related function - it does not require specific TC 
skills - and should therefore in principle be a RP function, with appropriate costing out to TC as part of 
the cost measurement programme. 

155. A transfer of telecommunication to administrative services in RP would place the function where 
it conceptually, operationally and managerially belongs. In the world of today, telecommunication can 
rarely be separated from information technology as such and although the flow of work and the work 
process in the telecommunication and office automation is different, a transfer to RP of 
telecommunication would make it easier to explore the possibilities of restructuring telecommunication 
using modern, advanced methods 1 0° . 

156. One apparent problem with splitting Telecommunication and Registry is that it breaks the natural 
link between the movement of communications and the need to register this communication as relating 
to specific files in the organization. However, this is only a problem in the physical sense of having to 
move the items of communication around. If communications are centrally registered in for instance a 
computerized system of filing, the identification can take place as the communications are transmitted 
or received and the physical documentation - which in the future with the advent of the "paper-less" 
office, should anyway be reduced - can follow as appropriate. 

157. The decision on whether to separate these two sub-functions of Telecommunications and Registry 
would have to be based on an extensive analysis of the work processes and work loads to determine 
exactly what is practically and economically feasible. 
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IV. SUMMARY OF CONCLUSIONS AND RECOMMENDATIONS 

165. ICAO technical co-operation activities have reached a critical turning point, and the persistent 
annual operating deficits of recent years are only a symptom of fundamental underlying changes. UNDP 
and the rest of the United Nations system are making major revisions in the way that they provide 
technical co-operation. There are now many more competing governmental, private, and research 
organizations eager to provide all kinds of services, including technical co-operation, to developing 
country governments. And the politico-economic environment, both globally and in such sectors as civil 
aviation, may well continue to be quite volatile and unpredictable. 

166. The technical co-operation efforts of ICAO have not yet reacted in a coherent way to these 
changes. The Inspector found past ICAO activities very difficult to assess because of a lack of 
programme objectives, strategy, review, evaluation and follow-up. More important, however, the 
prevailing pattern of ICAO assistance - long-term, ad hoc expert projects - is less and less relevant to 
the new technical co-operation requirements being established by funding organizations. 

167. Technical co-operation would seem to be quite an important part of overall ICAO work, as is true 
in other agencies of the United Nations system. Article 44 of Part II, Chapter VII of the Convention on 
International Civil Aviation (Sixth Edition, 1980) states inter alia that 

The aims and objectives of the Organization are to develop the principles and techniques of 
international air navigation and to foster the planning and development of international air transport 
so as to: 

(a) Insure the safe and orderly growth of international civil aviation 
throughout the world; 

(b)... 

(c) Encourage the development of airways, airports, and air navigation 
facilities for international civil aviation; 

(d) Meet the needs of the peoples of the world for safe, 
regular, efficient and economical air transport; 

(e)... 

(f) Insure that the rights of contracting States are fully 
respected and that every contracting State has a far 
opportunity to operate international airlines; 

(g)... 

(h) Promote safety of flight in international air navigation; 

(i) ..." 

168. However, the October 1990 report to the Council on the future of technical co-operation observed 
that "no attempt to relate the programme to the overall objectives of ICAO was ever given serious 
consideration". The report also stated that, if a closer look should show that the programme purpose 
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ANNEX 1: COMPONENTS OF SUPPORT COSTS AS IDENTIFIED BY JIU (JIU/REP/77/6) 

1. Programme Support Cost 

(Programme support costs are defined as that part of the support costs devoted to 
functions of technical cooperation which are not directly related to specific projects 
but arise from the inherent competence and capacity of an organisation in its 
particular field.) 

,. _̂ __, ZL=J ' - = ^ Z L-J-J LL^LL Z_il = = — = = Si — =Z± 

a) Over-all direction, management and legal 
services; 

b) Participation in programme planning 
country planning, sectoral studies, etc.; 

c) Research in development questions; 
d) Technical documentation services; 
e) Participation in intergovernmental and 

interagency meetings on technical cooperation 
activities; 

f) Writing, translating and printing of documents 
not related to specific projects; 

g) Over-all budgeting and accounting work for 
UNDP; 

h) Public information on technical cooperation 
activities. 

2. Project Support cost 

(Project support costs are defined as that part of support costs 
directly related to specific projects) 

a) Technical project support 

- Participation in project planning; 
- Technical support and supervision 

of experts and consultations; 
- Advice on training programmes; 
- Advice on equipment specifications; 
- Technical reporting, including 

preparation of reports; 
- Participating in project evaluation, 

revision and planning of follow-up. 

b) Administrative proiect support 

- Recruitment of experts and 
consultants; 

- Personnel administration of experts 
and consultants; 

- Equipment purchase and inventories; 
- Training and fellowship 

administration; 
- Administration of subcontracting; 
- Project budgeting and accounting; 
- Administration of miscellaneous 

components. 



ANNEX 2: NEW UNDP SUPPORT COST ARRANGEMENTS: ILLUSTRATIVE LIST OF SERVICES 

REGULAR PROGRAMME 

Information 
collection, analysis 
and dissemination 

Institutional 
memory 

Sectoral and 
thematic evaluations 
across projects 
(regional, global 
level) 

Inter-governmental, 
inter-agency meetings 

Strategic planning 

Over-all direction, 
management and legal 
services 

Research in Development 
Questions 

= 

TECHNICAL SUPPORT SERVICES 

Programme Level 
(TSS 1) 

Sector analysis 
and needs 
identification 

Direct advice and 
support to 
Governments 
and UNDP field 
offices on request 

Development of 
sector-specific and 
sub-sector-speci fie 
integrated 
programmes and 
related studies 

Country 
programme/sector 
reviews 

Sectoral or 
thematic 
evaluations 

- ^ 1 7 7 -

Project Level 
(TSS 2) 

Project 
identification 

Project design 
and detailed 
formulation 

Monitoring 
project 
implementation 

Project 
evaluation 

ADMINISTRATIVE AND OPERATIONAL 
SUPPORT FOR PROJECTS 

Obtaining Government approval/clearance of 
candidate 

Administrative aspects of appointments 

Making travel/living arrangements for 
experts 

Administration of fellowships 

Maintenance of records for equipment 

Disposal of equipment and supplies 

Maintenance of accounting records 

Briefing in administrative matters 

Appraisal and selection of candidates for 
expert and consultant posts 

Preparation of bidding documents for 
subcontracts, technical evaluation of bids 
and selection of subcontractors 

Evaluation of candidates submitted by 
Governments for fellowship and selection 
of appropriate training institutions 

NOTES: a. The items in italics are proposed by JIU based on the Components of Support Cost as identified by JIU 
SOURCES: UNDP document DP/1991/25 and UNDP Governing Council Resolution 90/26 (annex), JIU/REP/77/6 



ANNEX 3: OUTLINE OF NEW ORGANISATIONAL STRUCTURE FOR TECHNICAL CO-OPERATION BUREAU 

Planning and 
Programming 
Section 

Planning and 
Programming 
Officers 

- Resource 
Mobilization 

Director 
Technical Co-operation Bureau 

Field 
Operations 
Section 

Implementation Officers 

- etc. 

Operations 
Support 
Section 

Advisory and Support Officers 

- Fellowship 
- Contract Management 
- Procurement. (CAPS) 
- External Resources 

(Recruitment) 

Programme Budget Office ,1 
Registry 

Notes: 
Telecommunication part of Telecommunication and Registry moved to RP 
Office Automation moved to RP 
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NOTES : 

Chapter I 

1. Terms of reference for the JIU review of the Technical Co-operation Programme", ICAO document 
Près. AK/260, A 1/16.1.1.91 of 2 May 1991. 

2. Assessment of the annual deficits of the Administrative and Operational Services Cost Fund (AOSCF) 
of the Technical Co-operation Programme of the International Civil Aviation Organization (ICAO). 
JIU/REP/91/6 of October 1991. 

3. "Report to Council by the Chairman of the Ad Hoc Working Group of the Whole on Technical 
Assistance", ICAO documents C-WP/8882 of 7/6/89 and C-WP/8993 of 8/3/90 and associated working 
papers TA-WG, and 

"Interim report to Council by the Chairman of the Ad Hoc Working Group of the Whole on 
Technical Co-operation: Future role of the ICAO Technical Co-operation Programme", ICAO document 
C-WP/9302 of 9/5/91 and associated working papers and reports. 

4. "Report of the Secretary-General on the structure, operation and functioning of the Technical 
Assistance Bureau", (with Attachment 1, "Review of technical assistance operations, ICAO" by G. Arthur 
Brown, April 1990), ICAO document C-WP 9110 of 30/5/90. 

5. Ibid.. Annex 5. 

Chapter II 

6. "Policy review: The role of the UNDP in the 1990s: UNDP and world development by the year 
2000: Report of the Administrator", UNDP document DP/1989/14 of 9 May 1989. 

7. The role of the UNDP in the 1990s", UNDP Governing Council decision 89/20 of 30 June 1989. 

8. "Comprehensive triennial policy review of operational activities for development of the United 
Nations system", General Assembly resolution 44/211 of 22 December 1989. 

9. The role of the UNDP in the 1990s", ICAO working paper TA WG-WP/5 of 16/11 /89, sections 2 and 
6. 

10. "Agency support costs - Successor arrangements", ICAO document C-WP/9032 of 28/2/90, 
sections 1,2,5, 14, 15. 

11. "Report of the Secretary-General on the structure ......", op. cit.. paragraphs 24-29, 31-32. 

12. "Future role of the ICAO technical assistance programme", ICAO document C-WP/9140 of 4/10/90, 
sections 3 and 4. 

13. "Interim report to Council...", op. cit.. Discussion Paper No. 1 to C-WP/9140, first Interim Report, 
paragraphs 1-2, 20, and C-WP/9302. 
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14. Reports by the Administrator of UNDP: "National execution", document DP/1991 /23 of 13 May 1991; 
"Agency support costs", DP/1991II of 24 January 1991; and "Support cost successor arrangements", 
DP/1991/25 of 20 May 1991; and 

Governing Council decisions: "National execution", 91/27 of 21 June 1991 and "Support costs 
successor arrangements", 91/32 of 25 June 1991. 

15. United Nations system co-operation with multilateral financial institutions. Part I: Performance and 
innovation challenges; Part II: Examples of fresh approaches, JIU/REP/92/1 of January 1992. 

16. The United Nations in development: Reform issues in the economic and social fields: A Nordic 
perspective: Final report by the Nordic UN project. Almqvist & Wiksell International, Stockholm, 1991. 

17. Effectiveness of multilateral agencies at country level: Case study of 11 agencies in Kenya. Nepal, 
Sudan and Thailand, prepared for Danida by COWIconsult, Ministry of Foreign Affairs, Copenhagen, 1991 
(plus 10 individual case-study reports on the operational activities of UNDP, UNICEF, FAO, ILO, WHO, 
UNHCR, the World Bank, the African and Asian Development Banks, and the European Communities). 

18. Report on technical co-operation activities of the International Telecommunication Union, 
JIU/REP/86/4 of May 1986. 

19. The missing link: Report of the Independent Commission for World-wide Telecommunications 
Development, ITU, Geneva, December 1984. 

20. Tomorrow's ITU: The challenges of change: Report of the High-Level Committee to Review the 
Structure and Functioning of the International Telecommunication Union, ITU, Geneva, April 1991. 

21. Telecommunications development worldwide: The Telecommunications Development Bureau at 
your service. BDT, International Telecommunication Union, August 1991, Geneva. 

22. As previously summarized in "Report of the ICAO Ad Hoc Working Group of the Whole on External 
Funding", document TA WG/WP/2 of 19/10/88, but more recently encouraged by the first Interim 
Report of the Sub-Working Group on Technical Assistance of 1991 (see paragraph 19). 

23. See for example, Economic Commission for Africa: Annual Report 18 April 1989 -19 May 1990. 
Economic and Social Council Official Records, 1990, Supplement No. 13, E/1990/42, pages 51-52. 

24. United Nations system co-operation with multinational financial institutions, op. cit.. Part I, paragraph 
108, Recommendation 1. 

25. The United Nations in development: Reform issues, op. cit.. pages 18-19, 61-67. 

26. Effectiveness of multilateral agencies, op. cit.. pages xi-xii. 

27. "Support costs successor arrangements", UNDP Governing Council decision 91/32 of 25 June 1991, 
paragraphs 13 and 12-14. 

28. "Support cost successor arrangements: Report by the Administrator", UNDP document DP/1991/25 
of 20 May 1991, paragraphs 11-38. 

29. "Agency support costs: Report by the Administrator", UNDP document DP/1991/7 of 24 January 
1991, paragraphs 9-13 and pages 23-28. 

30. "National execution: Report of the Administrator", UNDP document DP/1991/23 of 13 May 1991, 
paragraphs 26-29. 

31. Future role of the ICAO technical assistance programme", op. cit., paragraph 4.1. 
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32. 'Development of a strategic action plan to meet the major challenges facing civil aviation", 
C-WP/9307 of 30/05/91, and Addenda, and First report to the Council by the Council Working Group 
on the development of a strategic action plan", C-WP/9427 of 28/11/91. 

33. As for example/The evolution of ICAO development co-operation - Asia/Pacific" in the ICAO Journal 
of April 1990 and "Strategy document for planning of the UNDP Fifth Inter-Country Programme in the 
Asia/Pacific Region 1992-1996", ICAO Project RAS/86/154, September 1990. 

34. Strategy for maritime training, International Maritime Organization, May 1988. 

35. An evaluative assessment of the technical co-operation activities of the International Maritime 
Organization in relation to maritime training. JIU/REP/89/3 of March 1989. 

36. TRAINAIR', TA WG-WP/7 of 8/1 /90. 

37. An evaluative assessment.... op. cit.. Chapter VIII, and United Nations system co-operation .... op. 
cit., Part II, Chapter HE. 

38. United Nations system co-operation .... op. cit., Part I, Chapter VII, and Part II, Chapter FV.D. 

39. "Report of the Secretary-Genera! on the structure ...", op. cit., Att. 1, paragraphs 16-20, 24(B). 

40. A strategy-based senior management structure for the United Nations Development Programme. 
attached to UNDP document DP/1991/50 of 25 March 1991, and 
"Comments of the Administrator on the management consultants' report", DP/1991 /51 of 25 April 1991. 

41. "Report of t !« Secretary-General on the structure ...", op. cit. Att 1, paragraphs 22, 23(C), 26(A) 
and recommendations (h) and (q). 

42. "Structure, operation and functioning of the Technical Assistance Bureau - ICAO should provide 
resources for an evaluation capacity", C-WP/9141 of 22/8/90. 

43. Third report on evaluation in the United Nations system: integration and use, JIU/REP/85/11 of 
October 1985, pages 2-3, 34-35. 

44. Status of internal evaluation in organizations of the United Nations system, JIU/REP/85/10 of 
October 1985, Chapter XII. 

45. Report on technical co-operation activities of the FPU .... op. cit., Chapter IV and page 31. 

46. Telecommunications development worldwide ..., op. cit., page 12. 

47. "Note on the establishment of an internal evaluation system ¡n the International Maritime 
Organization", JIU/NOTE/87/1 of April 1987. 

48. Technical co-operation: Its evolution and evaluation: Some issues for consideration", Central 
Evaluation Office, UNDP, December 1987. 

49. UNDP Governing Council decisions 86/18 'Implementation of measures to improve programme and 
project quality" of 27 June 1986, 87/13 "Programme and project quality" of 18 June 1987, 88/17 
"Programme and project quality" and 88/19 "Agency accountability" of 1 July 1988. 

50. UNDP Governing Council decisions 91/25, "Evaluation" of 21 June 1991 and 91/32 "Support costs 
successor arrangements'' of 25 June 1991, and "Support cost successor arrangements", op. cit., pages 
9-15, 34. 
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51. "Evaluation: Report of the Administrator", UNDP document DP/1991/22 of 15 March 1991, pages 
10-12, 14. 

52. "Organization of TAB: 1.2, Functions of the Evaluation Office", TAAM 1 of 6/4/88, page 4. 

53. The United Nations in development, op. cit.. pages 14-20. 

54. Effectiveness of multilateral agencies at country level, op. est, pages l, vii-vsii. 

55. "Establishment of a Technical Co-operation Committee", OWP/9328 of 31/5/91. 

56. United Nations system co-operation with multilátera! financia! institutions, op. cit.. Part II, Chapter 
III, "Operational reviews". 

Chapter 111 

57. No strategic planning documents dealing with these aspects have been presented in response to 
JIU enquiries. When ICAO officials were asked about this, the reply was that the Regional Air Navigation 
plans are the only strategic planning documents as such even though the plans has a significantly 
different focus than the kind of strategic plans called for here. In fact, ICAO working paper OWP/9194 
states that strategic planning of this kind has never taken place. 

58. There was a "surplus" in the support cost earnings, because of the income from the high level of 
tixist funds, especially in Saudi Arabia. This created a situation where the cost of providing additional 
support to additional projects (the "marginal cost") was less than the additional support income derived 
from these additions! projects (the "marginal revenue"). 

59. Over 60 officials in RP and TCB, both at HQ and RO level, were consulted for this study and all were 
asked in one form or ihe other about this and ail agreed in general with this point. 

60. This was particularly the focus of the first study, where in the process of collecting data, very 
different and incompatible answers both in content and in methodology were given. 

61. Actual figures were not available to the JIU despite the fact that this information is available within 
the organisation: the process would require going back through historical files since no structured, basic 
comprehensive information system is in place. 

62. Several officials of ICAO, both at HQ and RO level, confirmed this, while at the same time indicating 
that the Regional Air Navigation plans were the most fundamental basis for the work of ICAO. 

63. Several UNDP officials pointed out specifically this last point, by suggesting that ICAO should 
concentrate more on preparing appropriate country profiles covering strategic aspects of aviation in a 
specific country. 

64. The working papers dealing with these aspects have been well covered in the first report of JIU on 
the TC programme of ICAO (JIU/REP/91/6). 

65. This common basis does not now exist, as has been pointed out by top officials in ICAO responsible 
for finance and administration aspects, both in RP and in TCB (C/FIN, C/ADM and C/PBO-TCB), and 
it is not a RP versus TCB matter since even officials within both RP (C/FIN and C/ADM) and TCB 
(C/PBO-TCB and C/OAU-TCB) disagree with each other on the common basis. 

66. This point was emphasized by many officials, including almost everyone in TCB and a few in RP to 
such a point that it seemed like a well-drilled lesson to excuse any lack of cooperation. 
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Committee). 

78. UNDP has moved toward promoting a single uniform cost-measurement system not just as a set of 
principles, but as a fully developed, comprehensive package of an administrative and automated system. 

79. ICAO documents supplied in the preparation of the Brown report state this. 

80. WIPO is a prime example, where there are actual different legal organisations or entities within the 
overall organization: separate reporting of the cost of supporting the various conventions occurs 
because not all member countries are members of all conventions. 

81. This would have to be supplemented with an assignment of higher priority to TC in the work and 
discussions of the other bureaux, so that direction can come from the top in all bureaux of ICAO. This 
point was strongly emphasized by many officials at the regional level. 

82. One of the last initiatives or studies of this kind and one which might in some way act as this 
baseline, was the work done for the 1985 Working Group on the Examination of AOSOF Supported 
Establishment outside TAB (Report of 22-11-85). It at least had organisation-wide representatives and 
reached some common ground, although final agreement and maximum benefit were never reached. 

83. The whole focus of the discussion concerning what to do with the so-called built-in-deficit has 
centred around cutting staff and how to finance a core group of staff by, for instance, RP support, 
without ever questioning whether the right type and structure of staff was already in place. 

84. The move in TCB away from having its own technical aspects by abolishing the TSS was in this 
context a very appropriate one, despite the claims that the technical knowledge in RP is not TC- oriented 
(i.e. no hands-on experience). Technical knowledge should be in the RP: by changing attitudes and 
understanding, it can become TC-oriented. 

85. This could take the form of position papers on issues in TC and Guidelines for dealing with other 
funding sources than UNDP. 

86. There has been little consideration of this in ICAO during the entire discussion of establishment 
levels. In actual fact, JIU has only found one document dealing in any way with this aspect. 

87. The World Bank is a prime example of this. 

88. Obvious factors such as contacts in the region, language skills etc were suggested, but all of these 
are "non-technical" or non-professional skills, which further qualify people to pre-dominantly work in a 
particular region rather than disqualifying them from working in other regions. 

89. JIU examined organizational structures and coordination levels of organizations such as other UN 
agencies, IATA, the World Bank and bilateral agencies with rotation principles in their foreign affairs and 
international development cooperation organizations. 

90. The process of developing the fellowship system is, at least as explained by the users and some 
technical or systems people, a classical example of a centralised system design and development 
process gone wrong. The users were not adequately consulted, the specification bore little resemblance 
to reality and training and support is lacking to the extent that whatever part of the system has been 
implemented is not being used. Many ROs still do things manually, to the point that 80 percent of the 
time of General Service staff financed by AOSOF is spent on administering the fellowship programme. 
Considering that in 1991, fellowships were only 17 percent of total TC project expenditure (TAB 
management system printout, 30-8-91), it is clear that something needs to be looked at. 

91. Several past documents of ICAO have suggested this, most recently in written comments to the 
draft of the first JIU report. 
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