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RSCE
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UNAMIR

Coronavirus disease

Comprehensive Planning and Performance Assessment System
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Global Service Centre

International Civil Service Commission

Information and communications technology

International Public Sector Accounting Standards
International Standards on Auditing

United Nations Verification Mission in Guatemala
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United Nations Mission in the Central African Republic
United Nations Mission in the Central African Republic and Chad
United Nations Mission for the Referendum in Western Sahara

United Nations Multidimensional Integrated Stabilization Mission in
the Central African Republic

United Nations Multidimensional Integrated Stabilization Mission in
Mali

United Nations Stabilization Mission in Haiti
United Nations Civilian Police Mission in Haiti
United Nations Observation Mission in Angola

United Nations Organization Stabilization Mission in the
Democratic Republic of the Congo

Office of the United Nations High Commissioner for Human Rights
Office of Internal Oversight Services

United Nations Operation in Burundi

United Nations Operation in the Congo

United Nations Operation in Mozambique

United Nations Observer Mission in El Salvador

Regional Service Centre in Entebbe, Uganda

African Union-United Nations Hybrid Operation in Darfur

United Nations Assistance Mission for Rwanda
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UNISFA
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UNMIH
UNMIK
UNMIL
UNMIS
UNMISET
UNMISS
UNMIT
UNMLT
UNMOGIP
UNMOT
UNOCI
UNOMIG
UNOMIL
UNOMSIL
UNOMUR
UNOPS
UNOSOM
UNPF
UNPREDEP

United Nations Mission in Sierra Leone

United Nations Angola Verification Mission

United Nations Disengagement Observer Force
United Nations Development Programme

United Nations Emergency Force

United Nations Environment Programme

United Nations Population Fund

United Nations Peacekeeping Force in Cyprus

Office of the United Nations High Commissioner for Refugees
United Nations Children’s Fund
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United Nations Iraq-Kuwait Observation Mission
United Nations Interim Security Force for Abyei
United Nations Logistics Base
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United Nations Mission in Bosnia and Herzegovina
United Nations Mission in Haiti

United Nations Interim Administration Mission in Kosovo
United Nations Mission in Liberia

United Nations Mission in the Sudan

United Nations Mission of Support in East Timor
United Nations Mission in South Sudan

United Nations Integrated Mission in Timor-Leste
United Nations Military Liaison Team in Cambodia
United Nations Military Observer Group in India and Pakistan
United Nations Mission of Observers in Tajikistan
United Nations Operation in Cote d’Ivoire

United Nations Observer Mission in Georgia

United Nations Observer Mission in Liberia

United Nations Observer Mission in Sierra Leone
United Nations Observer Mission in Uganda-Rwanda
United Nations Office for Project Services

United Nations Operation in Somalia

United Nations Peace Forces

United Nations Preventive Deployment Force
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UNPSG
UNSMIH
UNSMIS
UNSOM
UNSOS
UNTAC
UNTAES

UNTAET
UNTAG
UNTMIH
UNTSO
UN-Women

WHO

United Nations Civilian Police Support Group

United Nations Support Mission in Haiti

United Nations Supervision Mission in the Syrian Arab Republic
United Nations Assistance Mission in Somalia

United Nations Support Office in Somalia

United Nations Transitional Authority in Cambodia

United Nations Transitional Administration for Eastern Slavonia,
Baranja and Western Sirmium

United Nations Transitional Administration in East Timor
United Nations Transition Assistance Group

United Nations Transition Mission in Haiti

United Nations Truce Supervision Organization

United Nations Entity for Gender Equality and the Empowerment of
Women

World Health Organization
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Letter dated 30 September 2023 from the Secretary-General
addressed to the Chair of the Board of Auditors

In accordance with financial regulation 6.2, I have the honour to submit the
financial statements of the United Nations peacekeeping operations, for the 12-month
period from 1 July 2022 to 30 June 2023, which I hereby approve. The financial
statements have been completed and certified by the Controller as correct in all
material respects.

Copies of these financial statements are also being transmitted to the Advisory
Committee on Administrative and Budgetary Questions.

(Signed) Anténio Guterres
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Letter dated 28 September 2023 from the Controller, Office of
Programme Planning, Finance and Budget, addressed to the
Executive Secretary of the Board of Auditors

The financial statements of the United Nations peacekeeping operations for the
12-month period from 1 July 2022 to 30 June 2023 have been prepared in accordance
with financial regulation 6.1 of the Financial Regulations and Rules of the United
Nations.

The summary of significant accounting policies applied in the preparation of
these statements is included as notes to the financial statements. These notes provide
additional information and clarification for the financial activities related to
peacekeeping operations undertaken by the Organization during the period covered
by these statements, for which the Secretary-General has administrative
responsibility.

I certify that the appended financial statements of the United Nations
peacekeeping operations, numbered I to V, are correct in all material respects.

(Signed) Chandramouli Ramanathan
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Letter dated 31 January 2024 from the Chair of the Board of
Auditors addressed to the President of the General Assembly

I have the honour to transmit to you the report of the Board of Auditors, together
with the financial report and the audited financial statements of the United Nations
peacekeeping operations for the financial period from 1 July 2022 to 30 June 2023.

(Signed) Hou Kai
Auditor General of the People’s Republic of China
Chair of the Board of Auditors
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Report of the Board of Auditors on the financial statements:
audit opinion

Opinion

We have audited the financial statements of the United Nations peacekeeping
operations, which comprise the statement of financial position (statement I) as at
30 June 2023, and the statement of financial performance (statement II), the statement
of changes in net assets (statement III), the statement of cash flows (statement IV)
and the statement of comparison of budget and actual amounts (statement V) for the
year then ended, as well as the notes to the financial statements, including a summary
of significant accounting policies.

In our opinion, the accompanying financial statements present fairly, in all
material respects, the financial position of the United Nations peacekeeping
operations as at 30 June 2023 and their financial performance and cash flows for the
year then ended, in accordance with the International Public Sector Accounting
Standards (IPSAS).

Basis for opinion

We conducted our audit in accordance with the International Standards on
Auditing. Our responsibilities under those standards are described in the section
below entitled “Auditor’s responsibilities for the audit of the financial statements”.
We are independent of the United Nations peacekeeping operations, in accordance
with the ethical requirements relevant to our audit of the financial statements, and we
have fulfilled our other ethical responsibilities in accordance with those requirements.
We believe that the audit evidence that we have obtained is sufficient and appropriate
to provide a basis for our opinion.

Information other than the financial statements and auditor’s report thereon

The Secretary-General is responsible for the other information, which comprises
the financial report for the year ended 30 June 2023, contained in chapter IV below,
but does not include the financial statements and our auditor’s report thereon.

Our opinion on the financial statements does not cover the other information,
and we do not express any form of assurance thereon.

In connection with our audit of the financial statements, our responsibility is to
read the other information and, in doing so, consider whether the other information is
materially inconsistent with the financial statements or our knowledge obtained in the
audit, or otherwise appears to be materially misstated. If, on the basis of the work that
we have performed, we conclude that there is a material misstatement in the other
information, we are required to report that fact. We have nothing to report in this
regard.

Responsibilities of the Secretary-General and those charged with governance
for the financial statements

The Secretary-General is responsible for the preparation and fair presentation
of the financial statements in accordance with IPSAS and for such internal control as
the Secretary-General determines to be necessary to enable the preparation of
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financial statements that are free from material misstatement, whether due to fraud or
error.

In preparing the financial statements, the Secretary-General is responsible for
assessing the ability of the United Nations peacekeeping operations to continue as a
going concern, disclosing, as applicable, matters related to the going concern and
using the going-concern basis of accounting unless the Secretary-General intends
either to liquidate the United Nations peacekeeping operations or to cease operations,
or has no realistic alternative but to do so.

Those charged with governance are responsible for overseeing the financial
reporting process of the United Nations peacekeeping operations.

Auditor’s responsibilities for the audit of the financial statements

Our objectives are to obtain reasonable assurance as to whether the financial
statements as a whole are free from material misstatements, whether due to fraud or
error, and to issue an auditor’s report that includes our opinion. Reasonable assurance
is a high level of assurance but is not a guarantee that an audit conducted in
accordance with the International Standards on Auditing will always detect a material
misstatement when it exists. Misstatements can arise from fraud or error and are
considered material if, individually or in the aggregate, they could reasonably be
expected to influence the economic decisions of users taken on the basis of these
financial statements.

As part of an audit in accordance with the International Standards on Auditing,
we exercise professional judgment and maintain professional scepticism throughout
the audit. We also:

* Identify and assess the risks of material misstatement in the financial statements,
whether due to fraud or error, design and perform audit procedures responsive
to those risks, and obtain audit evidence that is sufficient and appropriate to
provide a basis for our opinion. The risk of not detecting a material misstatement
resulting from fraud is higher than the risk of not detecting one resulting from
error, as fraud may involve collusion, forgery, intentional omission,
misrepresentation or the overriding of internal control.

Obtain an understanding of internal control relevant to the audit in order to
design audit procedures that are appropriate in the circumstances, but not for the
purpose of expressing an opinion on the effectiveness of the internal control of
the United Nations peacekeeping operations.

Evaluate the appropriateness of accounting policies used and the reasonableness
of accounting estimates and related disclosures made by the Secretary-General.

Draw conclusions as to the appropriateness of the Secretary-General’s use of
the going-concern basis of accounting and, on the basis of the audit evidence
obtained, whether a material uncertainty exists in relation to events or
conditions that may cast significant doubt on the ability of the United Nations
peacekeeping operations to continue as a going concern. If we conclude that a
material uncertainty exists, we are required to draw attention in our auditor’s
report to the related disclosures in the financial statements or, if such disclosures
are inadequate, to modify our opinion. Our conclusions are based on the audit
evidence obtained up to the date of our auditor’s report. However, future events
or conditions may cause the United Nations peacekeeping operations to cease
to continue as a going concern.

Evaluate the overall presentation, structure and content of the financial
statements, including the disclosures, and whether the financial statements
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represent the underlying transactions and events in a manner that achieves fair
presentation.

We communicate with those charged with governance regarding, among other
matters, the planned scope and timing of the audit and significant audit findings,
including any significant deficiencies in internal control that we identify during our
audit.

Report on other legal and regulatory requirements

Furthermore, in our opinion, the transactions of the United Nations
peacekeeping operations that have come to our notice or that we have tested as part
of our audit have, in all significant respects, been in accordance with the Financial
Regulations and Rules of the United Nations and legislative authority.

In accordance with article VII of the Financial Regulations and Rules of the
United Nations, we have also issued a long-form report on our audit of the United
Nations peacekeeping operations.

(Signed) Hou Kai
Auditor General of the People’s Republic of China
Chair of the Board of Auditors

(Signed) Pierre Moscovici
First President of the French Cour des comptes
(Lead Auditor)

(Signed) Dorothy Pérez Gutiérrez
Acting Comptroller General of the Republic of Chile

31 January 2024
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Chapter 11
Long-form report of the Board of Auditors

Summary

Audit opinion

In our opinion, the accompanying financial statements present fairly, in all
material respects, the financial position of the United Nations peacekeeping
operations as at 30 June 2023, and their financial performance and cash flows for the
year then ended in accordance with IPSAS.

Scope of the present report

United Nations peacekeeping operations are deployed on the basis of Security
Council mandates to maintain international peace and security. As at 30 June 2023,
there were 11 active United Nations peacekeeping missions, with 118 countries
contributing 66,936 military personnel and 80 countries contributing 7,729 police
personnel. In addition, there were 10,411 civilian staff and 1,290 United Nations
Volunteers.

The peacekeeping final budget for the financial year 2022/23 was $6.47 billion,
comparable to the previous year’s budget. The audit included the peacekeeping
headquarters, the 11 active field missions, the 35 closed missions and the six special -
purpose accounts, namely, the Peacekeeping Reserve Fund; the support account for
peacekeeping operations; UNLB, including GSC; RSCE; the peacekeeping cost-
recovery fund; and the employee benefits fund.

Audit focus

In addition to the audit of the financial statements of the United Nations
peacekeeping operations, the Board has focused its audit, inter alia, on the
management of budget processes, the management of the civilian components of
multidimensional peacekeeping operations, the status of the recommendations of
previous reports, finance, the procurement of fuel, the closure of MINUSMA and
findings arising from on-site visits to the missions and centres.

Key findings
Management of budget processes

The appropriations of peacekeeping operations are following a downward trend
due to the overall reduction in their number and size. Total appropriation fell from
$7.2 billion in 2018/19 to $6.5 billion in 2022/23. This trend will amplify in the
coming years with the closure of MINUSMA (an appropriation of $1.3 billion in
2022/23) and the transition to the progressive disengagement of MONUSCO (an
appropriation of $1.1 billion in 2022/23).

The Board focused its audit on the management of budget processes in
peacekeeping operations on four areas: budget planning, preparation and formulation;
resource and liquidity management; budget implementation; and accountability on
budget management and reporting on performance.

Budget planning, preparation and formulation

Budget planning, preparation and formulation of peacekeeping operations are
intrinsically difficult exercises, on which recent progress has been made. These
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processes still suffer from the limitation of the essentially incremental approach used
and from the lack of a multi-year perspective. The participation of all stakeholders in
the peacekeeping budget development process could also be improved, and scalability
opportunities at the level of both Headquarters and service centres remain
underexploited.

Revenue and liquidity management

Liquidity tensions faced by some peacekeeping operations have led to the
introduction of several tools that have proved useful but are now reaching certain
limits, including in the case of the borrowing mechanisms. At the end of 2022/23,
unpaid contributions for active missions amounted to $1.8 billion. In June 2023, the
Secretariat was unable to ensure the timely settlement of payments to cover some
contingent-owned equipment of troop- and police-contributing countries, leaving a
total of $224 million due. Liquidity management cannot completely overcome the
difficulty of collecting contributions in full and on time. The management of revenue,
expenditure and liquidity are complementary tools to address this challenge.

Budget implementation

Various gaps, compared with formulation, can be noted. The flexibility of
budget implementation at the field level appears variable, while opportunities exist to
define and strengthen the functioning of the second line of defence in monitoring
budget implementation, especially after the 2019 reforms.

Accountability on budget management and reporting on performance

The results-based budgeting framework and associated tools have been
gradually rolled out to ensure accountability and reporting on performance. However,
quantitative and qualitative shortcomings make it difficult to analyse, within the
budget process, the effective use of resources and the progress made in implementing
the mandates.

Management of the civilian components of multidimensional peacekeeping operations

Four multidimensional peacekeeping operations (MINUSCA, MINUSMA,
MONUSCO and UNMISS) comprise substantive civilian components. Staffing
appropriation for these four civilian components totalled 3,225 positions in 2022/23
and their budget appropriation (including operational costs) reached $332.5 million
in 2022/23, representing 14.1 per cent of the entire appropriation of these four
multidimensional missions.

The Board focused its audit on the civilian components of multidimensional
peacekeeping operations on four areas: translating the mandate and planning the
civilian component’s operations; resource and management of the civilian
component; integration of the civilian component within the mission and coordination
with other stakeholders; and performance and accountability of the civilian
component.

Translating the mandate and planning the civilian component’s operations

Mandates for multidimensional peacekeeping operations are characterized by a
growing complexity with regard to the civilian component’s objectives. The
translation of the mandate from the strategic to the operational level is based on
cascading planning, but the quality of mission planning remains heterogeneous, the
involvement of Headquarters appears inconsistent and the articulation with key
stakeholders outside the missions is insufficient. Although essential given the scale
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and nature of the activities carried out by the civilian components, the sequencing of
operations remains a weak point, in particular in the transition and withdrawal phases.

Resource and management of the civilian component

Available data on the staffing and cost of the substantive civilian component
show growth in its cost despite stable headcounts. Civilian components turn to
extrabudgetary funds to complement operating appropriations. They also face a series
of challenging human resources issues, including with regard to recruitment and staff
rotation.

Integration of the civilian component within the mission and coordination with
other stakeholders

The United Nations has developed a strong doctrine on peacckeeping that
emphasizes the necessity of fully integrating all components of a multidimensional
mission, including the civilian component. However, current practices of integration
suffer from various weaknesses. United Nations agencies, funds and programmes
engage in areas of concern to the civilian component. Many examples of cooperation
exist but there is room to improve the effectiveness of this cooperation. The host
country is the first and foremost partner of the civilian component. There is room to
improve the effectiveness of the cooperation with key stakeholders outside the United
Nations system.

Performance and accountability of the civilian component

Reporting on the performance of the civilian component involves abundant data
and uncoordinated tools. This cumbersome process does not allow for reporting on
the performance results of the civilian component in a relevant and reliable way.
Therefore, the achievements of each of the civilian components and their key success
factors are not adequately highlighted. Shortcomings in the performance assessment
of the civilian component reveal a need for greater involvement of Headquarters and
the senior management of the missions and the need to streamline reporting
requirements and make better use of performance review tools.

Finance
Bank account management

The Board identified discrepancies between the United Nations register of
signatories and banks, as well as outdated staff privileges that should be removed.

Employee benefits liabilities

Non-current employee benefits liabilities amounted to $1,597.8 million,
according to the financial statements for volume II in 2022/23. The estimation of the
valuation of employee benefits liabilities is outsourced to an actuary firm under a
contract. Efforts were made by the Administration to provide all appropriate
documentation. However, progress in assessing the actuarial assumptions of medical
plans and cost-sharing processes has yet to be made.

Credit returns to Member States

The method of calculating the credit returns to Member States is complex and
has been refined in the financial year 2022/23. However, this sensitive procedure
needs to be fully documented to ensure transparency. Meanwhile, a technical issue in
the Umoja Enterprise Core Component funds management module has affected the
calculation of the credit returns to Member States over the past nine years. The
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Administration identified this issue and resolved it in July 2022. At this stage, the
amount of the understatement estimated by the Administration is $17.0 million. The
exact amount is currently being determined and will be rectified once the correction
is considered final.

Cost recovery

The accumulated surplus of $105.2 million is similar to the previous financial
year. Maintaining a substantial unencumbered balance is not an effective or efficient
method of fund management.

To avoid receiving double payments — one from peacekeeping cost-recovery
funds and the other from assessed contributions — entities are required to determine
whether an expenditure related to the cost-recovery fund is not already covered by
assessed contributions. The Administration has identified misclassifications of
revenue, leading to the return of $21.0 million to Member States.

Procurement of fuel
Category management

Fuel represents a significant procurement category for peacekeeping operations,
amounting to $369 million in 2022. The Organization has defined a comprehensive
strategy to enhance efficiency, yielding notable results. However, the Board noted
occasional delays and interruptions in certain actions undertaken as part of this
strategy. Market outreach and sustainable development are two areas for
improvement. As the context has changed significantly, the revision of the fuel
category strategy adopted four years ago needs to be considered.

Monitoring

The Organization has introduced new methods to improve the efficiency of fuel
procurement management. However, the results are not monitored through adequate
reporting by the missions and the use of key performance indicators.

Due diligence regarding vendors

The Organization encountered major problems with the delivery of fuel to two
large peacekeeping missions, which affected operations and led to a significant
financial loss (estimated at $22.5 million). These problems, mostly linked to the
financial difficulties of the provider, revealed the need to improve the Organization’s
due diligence regarding its vendors. Measures have already been taken to better assess
the financial health of vendors in the future.

Closure of MINUSMA

The termination of the mandate of MINUSMA was not foreseen in the short
term. It has represented a major challenge for the Organization since June 2023 and
will remain so in the coming months. Lessons learned from the recent closure of
UNAMID were taken into account where applicable. The early withdrawal faced
unanticipated risks and safety issues. Both Headquarters and the mission’s leadership
were, however, able to respond to the situation.
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Recommendations

The Board has made 26 new recommendations based on its audit. Details of how
they can be implemented are provided throughout the report, notably in the
paragraphs immediately following the formulation of each recommendation. The
main recommendations are that the Administration:

Management of budget processes

(a) Develop a strategy and propose to the General Assembly ways to
improve budget development for peacekeeping operations, in order to achieve
greater accuracy, predictability and efficiency;

(b) Analyse the sustainability of the support account, taking into
consideration the consequences of the reduction or closure of peacekeeping
missions, and develop scalability models for both Headquarters and service
centres;

(c) Present, in its next report to the General Assembly on improving the
financial situation of the United Nations, desirable evolutions in revenue,
expenditure and liquidity management for peacekeeping operations;

(d) Define the roles and responsibilities of budget monitoring of
peacekeeping operations by different stakeholders of the second line of defence
to ensure that appropriate checks and balances are in place and greater attention
is paid to budgetary discipline and mandate priorities;

(e) Streamline and improve the quality of the data used in accountability
reports produced as part of the results-based budgeting;

(f) Develop a methodology to gradually build up a presentation of the
main expenses according to an analytical breakdown by mandate component;

Management of the civilian component of multidimensional peacekeeping operations

(g) Review the planning of the civilian component’s operations to ensure,
after in-depth consultations, a more realistic multi-year sequencing of the
implementation of the mandate and a better alignment with strategic priorities;

(h) Provide information in the budget documentation on the costs of the
substantive civilian component of peacekeeping operations;

(i) Review and adjust existing senior mission leadership mechanisms, in
line with the revised Policy on Integrated Assessment and Planning, to enhance
their effectiveness in the delivery of their core integration and strategic
management functions;

() Explore new ways of working with United Nations agencies, funds and
programmes regarding the implementation of the objectives of the peacekeeping
mandates;

(k) Review, through a process including both Headquarters and the
missions, the quality of the existing reporting on the performance of the
substantive civilian components of peacekeeping operations, in order to increase
its relevance and better support strategic management and oversight;
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Finance
Bank account management

(I) Update the information on signature authority with the missions to
ensure that the personnel registered correspond to the operational needs;

(m) Request from the banks a written confirmation when a change in
signatories is notified to them;

Employee benefits liabilities

(n) Include in the policy document mentioned in chapter 11, paragraph
274, of A/77/5 (Vol. II): (i) an analysis of the possibility of differentiating the
withdrawal and retirement rates at the time of retirement by participant status
(international versus national); (ii) a study to determine the historical rate of
participants in after-service health insurance plans who leave the plan after
retirement; and (iii) an option that the valuation method for the full valuation be
revised in the light of the results of these analyses;

(o) Establish in a formal document the process for determining the
peacekeeping operations’ shares of the various after-service health insurance
medical plans, specifying in particular the internal controls to be implemented;

Credit returns to Member States

(p) Establish a standard operating procedure for the credit returns to
Member States that provides an overview of the process and the related internal
controls;

(q) Finalize its analysis to determine the final adjustments necessary
related to credit returns;

Cost recovery

(r) Review the cost-recovery accumulated surplus of UNMISS, UNSOS,
MINUSMA, MINUSCA, MONUSCO and UNISFA and make the necessary
adjustments;

(s) Continue its work on centrally monitoring cost recovery in particular
to ensure the correct differentiation between spendable and non-spendable
income;

Procurement of fuel

(t) Complete its review of the fuel category strategy in a timely manner
to adapt it to various challenges, including by exploring additional contract tools
and operating models in order to reduce its dependence on a very limited number
of suppliers;

(u) Improve reporting from the field concerning fuel needs and
consumption;

(v) Continue to reinforce financial diligence with vendors both at the
selection phase and in cases when significant and persistent issues affect the
ongoing performance of the contract;

19/250


https://undocs.org/en/A/77/5(Vol.II)

A/78/5 (Vol. II)

Closure of the United Nations Multidimensional Integrated Stabilization Mission
in Mali

(w) Ensure better anticipation and mitigation by peacekeeping operations
of the risks associated with withdrawal.

Follow-up on previous recommendations

Of the 41 recommendations endorsed by the General Assembly in previous
reports, 13 have been fully implemented, representing 32 per cent of outstanding
recommendations, compared with 46 per cent in 2021/22. The Board noted, however,
that 49 per cent (20) of the 41 recommendations had only been endorsed by the
Assembly as at 30 June 2023.
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Key figures
11

1,290

10,411

80

7,729

118

66,936

$4.43 billion
$3.92 billion
$0.51 billion
$6.99 billion
$6.47 billion
$6.38 billion
$0.09 billion

Number of active peacekeeping missions

Number of United Nations Volunteers in peacekeeping missions
Number of civilian staff engaged in peacekeeping missions
Number of countries contributing police personnel

Number of police personnel engaged in peacekeeping missions
Number of countries contributing military personnel

Number of military personnel engaged in peacekeeping missions
Assets

Liabilities

Net assets

Revenue, including assessed contributions of $6.49 billion
Final approved budget for peacekeeping

Expenditure on peacekeeping operations (budget basis)

Unutilized budget

Mandate, scope and methodology

1. The Board of Auditors audited the financial statements and reviewed the
activities of the United Nations peacekeeping operations for the financial period from
1 July 2022 to 30 June 2023 in accordance with General Assembly resolution 74 (I)
of 1946. The audit was conducted in conformity with article VII of the Financial
Regulations and Rules of the United Nations, as well as the International Standards
on Auditing and the International Standards of Supreme Audit Institutions guidelines
for the financial audit of public sector entities.

2. In2022/23, the Board was able to conduct on-site audits, except for MINUSMA
(see annex I).

3.  The financial statements of the United Nations peacekeeping operations for the
year ended 30 June 2023 are the tenth set of statements prepared after the adoption of
IPSAS. In addition, the financial report was issued on 15 November 2023.

4.  The audit was conducted primarily to enable the Board to form an opinion as to
whether the financial statements fairly present the financial position of the United
Nations peacekeeping operations as at 30 June 2023 and the financial performance
and cash flows for the accounting period of one financial year then ended in
accordance with IPSAS. This included an assessment of whether the expenditure
recorded in the financial statements had been incurred for the purposes approved by
the governing bodies and whether the revenue and expenses had been properly
classified and recorded in accordance with the Financial Regulations and Rules. The
audit included a general review of financial systems and internal controls and an
examination of the accounting records and other supporting evidence to the extent
considered necessary to form an opinion on the financial statements.
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5. Pursuant to paragraph 6 of General Assembly resolution 47/211, the Board
continued its audit coverage at peacekeeping headquarters, the 11 active field
missions, the 35 closed missions and the six special-purpose accounts — namely, the
peacekeeping reserve fund; the support account for peacekeeping operations; UNLB;
RSCE; the peacekeeping cost-recovery fund; and the employee benefits funds, as
detailed in annex I to the present report.

6. Inaddition to the audit of the financial statements, the Board carried out reviews
of peacekeeping operations under financial regulation 7.5, which allows it to make
observations with respect to the efficiency of financial procedures, the accounting
system, the internal financial controls and, in general, the administration and
management of the peacekeeping operations. This year, the Board focused notably on
the management of budget processes in peacekeeping operations and the civilian
components of multidimensional peacekeeping operations.

7. The Board continued to report the results of audits to the Administration through

management letters. The Board issued 13 management letters during the period under
o L

review.

8.  The Board cooperated with OIOS in order to avoid unnecessary duplication and
determine the extent to which the Board could rely on the work of OIOS.

9.  The present report covers matters that, in the opinion of the Board, should be
brought to the attention of the General Assembly. The Board’s observations and
conclusions were communicated to the Administration, and their views have been
appropriately reflected in the report.

Financial overview

10. Total expenditures ($6.38 billion) remained comparable to the previous
financial year, and the surplus amounted to $0.09 billion. The final budget amounted
to $6.47 billion. The cash ratio, which measures the ability of an entity to cover its
current liabilities with cash (cash equivalent or invested funds) deteriorated from 0.48
to 0.30. The cross-borrowing between missions was utilized more often than in the
financial year 2021/22, with an additional total amount of $126.4 million borrowed
for active missions.

11. In the financial year 2022/23, the number of active missions decreased from 12
to 11. UNAMID was considered a closed mission. The impact of this change was
negligible as its final budget was minimal.

12. The final peacekeeping approved budget for the financial year 2022/23 was
$6.47 billion, similar to the previous year. A total of $0.09 billion was unused in
2022/23, compared with $0.05 billion in 2021/22.

Trend of expenditure

13. The trend of expenditure is detailed in figure II.1. The details of the expenditure
incurred under the three budget groups (military and police personnel, civilian
personnel and operational requirements), the support account, UNLB, RSCE and
expenditures related to budgeted voluntary contributions in kind? during the five
years ended 30 June are shown in table II.1.

! The Board issued management letters to MINURSO, UNDOF, UNFICYP, UNIFIL, UNMIK,
MONUSCO, UNISFA, UNSOS, MINUSMA, MINUSCA, UNMISS, UNLB and RSCE.
2 Actual amounts in this category are not significant compared with the others.
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Figure II.1
Trend of expenditure
(Millions of United States dollars)
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Source: Financial statements of peacekeeping operations.

Table II.1
Actual expenditure of peacekeeping operations, by group
(Millions of United States dollars)

Group 2018/19 2019/20 2020/21 2021/22 2022/23
Military and police personnel 3176.5 2 978.6 2831.5 2773.1 2 750.8
Civilian personnel 1521.6 1 440.4 1495.1 1374.2 1370.0
Operational requirements 1 980.7 1 844.9 1 829.9 1787.6 1787.4
Support account 324.7 348.9 355.5 353.4 368.6
UNLB 82.1 63.3 62.1 65.6 64.3
RSCE 31.4 35.4 36.3 39.8 41.7
Voluntary contributions in kind 0.8 0.7 0.6 0.5 0.6

Total 7117.8 6 712.2 6 611.0 6 394.2 6 383.4

Source: Financial statements of peacekeeping operations.

2. Variances between appropriation and expenditure

14. Peacekeeping operations incurred expenditures of $6.38 billion against the
approved budget of $6.47 billion, resulting in an underexpenditure of $0.09 billion.
Expenditures included $0.2 billion committed for contingent services that had not yet
been paid at the end of the financial period owing to the liquidity shortage. The overall
underexpenditure increased slightly compared with the previous financial year, when
it amounted to $0.05 billion. The underexpenditure varied between 0.04 and 4.36 per
cent across the 11 missions.
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Budget redeployments

15. The total amount of budget redeployments® for the financial year 2022/23 was
$129 million (2 per cent of the original budget). This was a decrease from financial year
2021/22, when redeployments amounted to $194.3 million (3 per cent of the original
budget). The most significant redeployment relates to UNISFA (8 per cent of the
original budget — $23.1 million, including $21.8 million between groups).* The details
of redeployments at the mission level are provided in annex II to the financial
statements (chap. V).

Financial position

16. The financial position varies between the different active peacekeeping
operations. The cash ratio, which measures the ability of an entity to cover its current
liabilities with cash (cash equivalent or invested funds) from its current asset, was
above or close to 1 for only two missions, while it was close to zero for another four
missions (UNMIK, UNSOS, UNISFA, UNMISS) as at 30 June 2023, showing their
difficulties in paying off their debts of less than one year.

17. The four missions, as well as MINURSO, have experienced cash difficulties due
to a lack of payment of assessed contributions. This was also the case during the
previous financial year. In this context, the cross-borrowing mechanism among active
missions was used extensively. As a result, a total of $318.9 million has been loaned
since 2019 as at financial year-end, including $97.9 million from the Peacekeeping
Reserve Fund, an increase of $126.4 million compared with the previous financial
year (66 per cent year-on-year increase). This total amount represents 5 per cent of
the consolidated peacekeeping budget.

18. As at 30 June 2023, funds available from the Peacekeeping Reserve Fund
amounted to $42.6 million. The cash positions of the peacekeeping cost-recovery
funds and the UNLB-strategic deployment stocks were $96.0 million and
$118.0 million, respectively, with very low associated liabilities. In contrast, the
employee benefits funds were largely unfunded, with a cash ratio of 0.02.

19. The investments made in financial year 2022/23 using the cash pool resulted in
a gain of $68.2 million. This performance is better than the previous year, which
showed a loss, although the amounts in the short- and long-term investments were
lower this year ($471.6 million less than in 2021/22).

20. The arrears of assessed contributions for peacekeeping operations increased by
8 per cent to $2,474.0 million in gross value, as at 30 June 2023, and by 11 per cent
to $1,826.6 million in net value, as at 30 June 2023. This variation is a key indicator
explaining the strong pressure on liquidity. As a result, outstanding payments of
troop- and police-contributing countries at the end of the financial year 2022/23
amounted to $223.4 million, against $37.6 million for the previous financial period.

21. All ratios decreased, owing mainly to a decrease in short-term investments of
$435.1 million.® This decrease was offset in part by an increase in receivables of

3 Redeployments between groups and within operational requirements at mission level.

~

o

The redeployment from military and police personnel was made possible by reduced requirements
for military contingents, owing to delays in the deployment of the new multinational contingents,
and for United Nations police and formed police units. Funds were redeployed to operational costs
to meet the increased requirements related to facilities and infrastructure, mainly for the acquisition
of prefabricated accommodations and generators for the reconstruction of camps.

The decrease in cash and investments is owing to the late payment of contributions. During the
previous financial year, an advance of $343.2 million was received, compared with $60.3 million
this year. At the same time, receivables from Member States increased by $175.6 million in
comparison with 2021/22, to $1,826.6 million.
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$180.6 million for the assets to liabilities and current and quick ratios, but not the
cash ratio (see table I1.2).

Table 11.2
Capital structure ratios

Ratios 30 June 2019 30 June 2020 30 June 2021 30 June 2022 30 June 2023
Asset position
Assets-to-liabilities ratio” 1.07 1.11 1.09 1.18 1.13

Total assets: total liabilities
Current ratio” 1.27 1.25 1.38 1.32 1.29

Current assets: current liabilities

Liquidity position
Quick ratio“ 1.12 1.11 1.22 1.17 1.10

Cash + short-term investments + accounts receivable:
current liabilities

Cash ratio 0.49 0.47 0.47 0.48 0.30

Cash + short-term investments: current liabilities

Source: Board of Auditors, based on the financial statements of peacekeeping operations.
% A high ratio (generally at least 1) indicates an entity’s ability to meet its overall obligations.
> A high ratio (generally at least 1) indicates an entity’s ability to pay off its current liabilities.
¢ The quick ratio is more conservative than the current ratio, because it excludes inventory and other current
assets, which are more difficult to turn into cash. A higher ratio means a more liquid current position.
4 The cash ratio is an indicator of an entity’s liquidity; it measures the amount of cash, cash equivalents or
invested funds that are in current assets to cover current liabilities.

5. Net asset situation

22. Net assets decreased by 29 per cent to $512.4 million, compared with the
financial year 2021/22. This decline is mainly due to:

(a) For assets, the drop in investment ($471.6. million (see para. 19)), offset
in part by an increase in the assessed contributions receivable ($175.6 million);

(b) For liabilities, an increase in the provisions ($124.2 million) and a
decrease in advance receipts ($282.9 million).

6. Financial performance

23. Revenue increased from $6,768.9 million to $6,989.7 million owing mainly to
higher assessed contributions ($150 million) and an increase in investment revenue
of $68.2 million.

24. Expenses rose from $7,091.3 million to $7,226.7 million. The increase of
$135.4 million can be primarily explained by a combination of:

(a) A decrease of $151 million in other operating expenses, owing mainly to
a decrease in the write off of property, plant and equipment in 2023 ($68 million) and
a reduction in allowances for assessed contributions, which has remained unpaid for
more than two years ($68.2 million);

(b) An increase of $251.3 million in credits given to Member States, owing
mainly to a return of cash assets in closed peacekeeping missions ($196 million) (see
A/76/738).
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25. The Administration implemented new useful lives of major classes of
intangibles on 1 January 2023 without retroactive impact. The effect of the change in
the estimated useful lives in 13 asset subclasses was not material ($0.5 million).

26. The Board noted that for December 2022 acquisitions, the January 2023 rate
was incorrectly applied for no fewer than 225 transactions. The Administration
acknowledged this issue. It assessed the total error in depreciation expense for the
month, which appeared very limited ($12,163).

27. The Security Council, in its resolution 2690 (2023), terminated the mandate of
MINUSMA. This decision occurred during the financial year 2022/23. The Board
engaged with the Administration to review key financial areas such as human
resources to ensure that appropriate provisions had been accounted for in accordance
with IPSAS 19: Provisions, contingent liabilities and contingent assets. As a result, a
specific disclosure in note 17 to the financial statements has been provided. For the
2022/23 period, $17.0 million was recorded regarding the agreed termination costs.

28. There are significant financial risks, however, that could have an impact on the
next financial year and that are not covered by provisions owing to the uncertainty
factor, in particular in relation to asset management and the repatriation of contingent-
owned equipment. As at 30 June 2023, the fixed assets of MINUSMA represented 20
per cent of the fixed assets as presented in volume II, with a net value of
$224.6 million. The Administration has prepared for their disposal in accordance with
financial regulation 5.14, but there is a high risk of forced abandonment owing to the
difficult situation in the field, which also applies to the repatriation of contingent-
owned equipment.

Management of budget processes in peacekeeping operations

29. The Board audited the management of budget processes in peacekeeping
operations. The audit focused on four areas: budget planning, preparation and
formulation; revenue and liquidity management; budget implementation; and
accountability on budget management and reporting on performance.

30. Appropriations and expenditures in peacekeeping operations have been
following a downward trend for several years due to the overall reduction in the
operations’ number and size (see table 11.3). Total appropriation fell from $7.2 billion
in 2018/19 to $6.5 billion in 2022/23. This trend will increase in the coming years
with the closure of MINUSMA (appropriation of $1.3 billion in 2022/23) and the
transition of MONUSCO (appropriation of $1.1 billion in 2022/23).

Table 11.3
Appropriation and expenditure in peacekeeping operations
(Billions of United States dollars)

2018/19 2019/20 2020/21 2021/22 2022/23
Appropriation 7.2 6.8 6.8 6.4 6.5
Expenditure 7.1 6.7 6.6 6.4 6.4
Level of implementation 99% 99% 97% 99% 99%

Source: Financial statements of peacekeeping operations.

31. For each peacekeeping mission, appropriation and expenditure are presented in
three categories: military and police personnel (group I), civilian personnel (group II)
and operational costs (group III). Approved and proposed human resources are
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(a)

presented in two types of categories, detailing on the one hand the status of the
personnel (military observers, military contingents, United Nations police, formed
police units, international staff, national staff, temporary positions, United Nations
volunteers, Government-provided personnel) and on the other their function
(executive direction and management, components as set out in the mandate of the
Security Council, support). A distinction is made between appropriation, allotment
(or consumable budget) and expenditure (including commitments and
disbursements), as shown in table I1.4.

Table 11.4
Glossary of budgetary accountability terms used by the Secretariat in
accordance with the Financial Regulations and Rules

Appropriation  Authorization granted, as voted by the General Assembly for the
financial period, to incur commitments and make payments for the
purposes set by legislative bodies and up to the amount so voted.

Allotment Maximum amount authorized to incur commitments and expend
funds for specified purposes during the financial period.
Allotments take into account initial appropriations, redeployments,
commitment authorities and revised budgets.

Synonym: consumable budget.

Expenditure Amount spent during the financial period, which includes
commitments and disbursements.

Source: Office of Programme Planning, Finance and Budget.

Budget planning, preparation and formulation

32. Budget planning, preparation and the formulation of peacekeeping operations
appears to be an intrinsically difficult exercise on which recent progress has been
made (see sect. 1.1). These processes nevertheless suffer from the limitations of the
essentially incremental approach used and the lack of a multi-year perspective (see
sect. 1.2). Participation in the budget development process could also be improved,
and scalability opportunities remain underexploited (see sect. 1.3).

Budget development, an intrinsically difficult exercise on which recent progress
has been made

33. Budget planning, preparation and the formulation of peacekeeping operations
are intrinsically difficult exercises on which recent progress has been made.

Intrinsic difficulty of developing the budget of peacekeeping operations

34. The development of peacekeeping budgets, on the basis of mandates from the
Security Council, follows policies and decisions of the General Assembly as well as
recommendations of the Advisory Committee on Administrative and Budgetary
Questions as endorsed by the Assembly. Each peacekeeping operation and UNSOS
have their own budget, individually approved by the Assembly, usually for a full year,
on a cycle from 1 July to 30 June, subject to the extension of the mission’s mandate
by the Security Council. Each year a budget is also submitted for the support account,
which finances Headquarters’ expenditures linked to peacekeeping, as well as UNLB
and RSCE.

35. The Secretariat is required to present to the General Assembly consistent and
reliable budgets that enable missions to fulfil their respective mandates. A balance
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needs to be struck between the need for resources to fulfil the mandate and the need
for budgetary discipline. Each year, a set of budget instructions is issued by the
Controller. In terms of budget formulation and preparation, these instructions notably
include the necessary deadlines required to meet the legislative requirements. The
introduction of the Umoja budgeting tool for business planning and consolidation and
its constant enhancements have facilitated budget formulation and review, as well as
improved consistency in estimate calculations and increased transparency on detailed
requirements. In addition, the module acts as a book of record to keep track of the
different levels of review and adjustments by isolating entity proposals from the
Office of the Controller, proposals from the Secretary-General and adjustments made
by the Advisory Committee on Administrative and Budgetary Questions and the Fifth
Committee to finally arrive at the approved budget for the cycle (see figure I1.11).

Figure I1.11
Peacekeeping budget cycle

2022 2023

Missions formulate budget Budget review and preparation Comments and Eudge; reports Advisory Committee Fifth Committee
proposals and consult with of draft Secretary-General review of subnlnssmn. to for Administrative review
Headquarters counterparts reports in close collaboration Secretary- Executive Office of and Budgetary

on major priorities with missions General draft  the Secretary-General Questions review

budget reports and Department for
General Assembly

Business planning and Conference
and consolidation Management
readiness

Issuance of Controller's

budget instructions 17-31 October: submission of part II of budget proposals

~———® 3-17 October: submission of part I of budget proposals

Source: Office of Programme Planning, Finance and Budget. Budget preparation guidance for the budget performance report for
2021/22 and the proposed budget for 2023/24.

36. Developing the budget of peacekeeping operations raises a series of intrinsic
difficulties:

(a) The Security Council’s mandate, usually renewed yearly, is the basis for the
definition of the needs. This is not in itself a major challenge, since there are
mechanisms that are used to address these issues should the requirements be markedly
changed (e.g. supplementary funding options such as financing notes, commitment
authority, etc.). Nevertheless, while some mandates are renewed in time for
consideration of the budget (MINURSO and UNSOM mandates until 31 October,
MINUSCA and UNISFA mandates until 15 November, UNIFIL mandate until
31 August, UNMIK open mandate with no annual renewal), other interventions occur
later in the year (MONUSCO mandate until 20 December, UNDOF mandate until
31 December, UNFICYP mandate until 31 January, UNMISS mandate until 15 March);

(b) Some underlying assumptions that underpin the structure of the budget
may vary significantly by the time the budget is authorized, owing to economic
factors (typically inflation and exchange rates) or legislative factors (typically salaries
and vacancy rates). In addition, adjustments in parameters that affect reimbursements
for contingent-owned equipment and troops are not always fully taken into account
during the appropriation phase.

(b) Recent progress made in terms of budget development

37. Recent progress made in terms of budget planning, preparation and the
formulation of peacekeeping operations includes:
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(a)

(a) Delegation of authority, which enables the missions to prepare their
budgets while final approval rests with the Secretary-General. The preparation of
peacekeeping budget proposals is delegated to the heads of entity (following a format
provided by the Department of Management Strategy, Policy and Compliance) while
the submission and approval processes remain the responsibility of the Secretary-
General (see ST/SGB/2019/2);

(b) Utilization of improved budget methodologies to better forecast
requirements. For instance, the Advisory Committee on Administrative and
Budgetary Questions has highlighted “the efforts to improve the accuracy and
consistency of the vacancy rate factors applied in the proposed budgets for the
2023/24 period, based on the Headquarters guidelines to the field missions” while
noting “the lack of consistency in the application of the vacancy rate and clear
justifications in many cases” and recalling “that efforts should continue to be made
to ensure that the proposed vacancy rates are based, as much as possible, on actual
rates” (A/77/767, para. 27). Indeed, the data review and implementation of existing
policies demonstrated that vacancy rates predicted by missions were too low and did
not reflect the actual onboarding situation, resulting in overbudgeting. Further policy
guidance was therefore provided by the Field Operations Finance Division of the
Department of Management Strategy, Policy and Compliance to improve the accuracy
and consistency of vacancy factors applied in the 2023/24 budget, in response to the
legislative requests to create budgets that are as close to actual as much as possible;

(c) Improved forecasting of certain categories of expenditure depending on
external factors. For instance, with regard to a major category such as fuel, the
Secretariat has been able to provide updated prices to the Assembly throughout its
consideration of the proposed budgets, including by taking into account price
increases and the overall impact of an increase of $17 million in fuel costs for all
missions during the seventy-sixth session, as well as price decreases and the overall
impact of a decrease of $35 million in fuel costs during the seventy-seventh session.

Limitations of an essentially incremental approach and the lack of a
multi-year perspective

38. Budget development still suffers from the limitations of an essentially
incremental approach and the lack of a multi-year perspective.

Limitations of an essentially incremental approach

39. In its resolutions, the General Assembly emphasizes that all peacekeeping
missions shall be provided with adequate resources for the effective and efficient
discharge of their respective mandates and requests the Secretary-General to ensure
that proposed peacekeeping budgets are based on the relevant legislative mandates
(see, notably, resolution 76/274).

40. Missions and supporting entities would benefit from moving beyond an
incremental budgeting approach to make the link with the fulfilment of their mandate
and, where deemed appropriate, justify their requirements on a “zero basis”. Groups
I (military and police personnel and their support: contingent-owned equipment,
rations, transportation of contingents, etc.) and III (operational costs) are already
developed using “zero-based budgeting” in the business planning and consolidation
module in Umoja used for budget formulation. For civilian personnel, only job
creation or conversion must be justified in the budget development process. For
military personnel, the formulation is made on the basis of known deployment
projections and historical vacancy rates. A change in budget methodology to foster a
justification of the needs on a “zero basis” would need to be reflected in the
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Controller’s instructions and could also necessitate evolutions in the business
planning and consolidation system.

41. The Secretariat is required to explain to the legislative bodies the reasons for
variations from one year to the next, and provide a template for that presentation. The
supplementary forms to the budget proposal therefore primarily justify year-on-year
evolutions — namely those greater than 5 per cent or $100,000. This makes it easy for
missions to renew expenses without having to justify them, but more difficult for
missions to obtain an appropriation for expenses linked to new needs in connection
with the mandate.

42. Some appropriations are repeatedly and significantly higher than actual
expenditures, calling into question the accuracy of the budget development process.
For example, year after year, MONUSCO receives a budget for its aviation
expenditure that far exceeds what the Mission is able to spend, allowing unused
resources to be used for other purposes even if they were not budgeted as such (see
table I1.5). While the need may be there, the gap between the proposal and the
utilization can be explained by various causes, including external or human factors
that interfere with utilization (service ability, obstruction from flying, weather, etc.).
To better take this into account, the Secretariat is working on guidance for use in the
2024/25 financial year that will bring the budgeting of aviation flight hours closer to
the actual average hours used. This would contribute to a tighter budgeting process,
based on actual usage.

Table I1.5
Budget execution expenditure, air operations at MONUSCO
(Millions of United States dollars)

2018/19 2019/20 2020/21 2021/22 2022/23 2023/24
Appropriation 219.38 140.62 125.65 108.22 99.68 118.84
Consumed budget 165.22 104.33 105.79 90.47 64.73 -
Variance 54.16 36.29 19.86 17.75 34.95 -

Source: Umoja, MONUSCO, 30 June 2023.

43. Additional documents for mission budget presentations should also be reviewed
and templates adapted so that, where appropriate, the missions present their
requirements on a zero basis in relation to mandate objectives. The change from the
previous year should no longer be the basis for justification.

Lack of a multi-year perspective

44. The formulation of peacekeeping budgets lacks a multi-year perspective,
especially with regard to asset management. The process based on the justification of
variations for construction projects, which by their very nature are one-offs, does not
appear appropriate and does not allow for a multi-year vision, nor for an
understanding of which projects have been abandoned or postponed. Expenditure
presentation models for infrastructure projects also lack a clear vision of past and
future planning for each operation.

45. The lack of multi-year perspectives on asset management and replacement is
also leading to disruptive and unpredictable situations for the missions. Multi-year
asset management and replacement plans could be presented, approved once by the
legislative bodies and then resourced every year, as long as there are no changes to
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(a)

(b)

the mandate or operational requirements. Proposals could be made to the General
Assembly to address these limitations.

Participation in the budget development process of all stakeholders to be
improved and scalability opportunities still underexploited

46. The participation of all stakeholders in the peacekeeping budget development
process could be strengthened, and scalability opportunities at the level of both
Headquarters and the service centres could be developed.

Participation of stakeholders in the budget development process

47. At the level of Headquarters, the budget development process suffers from a
lack of participation of key stakeholders.

48. Budget development and approval is a structured and formalized process set out
by the Controller. In accordance with the delegation of authority framework
(ST/SGB/2019/2), the authority for decisions on a mission’s budget is delegated to
the Special Representative of the Secretary-General in consultation with relevant
Headquarters entities. The budget development process is discussed in a series of
dialogues between the field and relevant Headquarters entities. For instance,
consultations between the Department of Operational Support and the Field
Operations Finance Division are organized to ensure that, where new contracts need
to be updated, the correct rates are reflected or, where significant pricing changes
occur with major financial impact, are adjusted in a mission’s budget. To refine the
process of budget formulation and implementation, the Department of Peace
Operations and the Department of Management Strategy, Policy and Compliance are
also working on a guideline. In the Controller’s instructions for the 2022/23 period,
it is noted that read-only access to the business planning and consolidation module of
Umoja is in place to allow users to access the budget proposals at any version
throughout the budget planning and submission process.

49. This approach nevertheless suffers from a lack of sufficient participation by
some of the key stakeholders. Discussion of budget matters cannot take place within
a single department of the Secretariat. While final budgetary decisions are made by
the Secretary-General, based on the budget proposal of a mission and recommendations
from the Controller — who is in charge of advising the Secretary-General on policy
matters relating to programme planning, finance and budgeting and of monitoring
processes and performing key controls on these matters, as well as representing him
before the legislative bodies — consultations at the Headquarters level are necessary
and would benefit from being as comprehensive, inclusive and participative as possible.

50. Better communication and understanding on budget issues among the
stakeholders of the departments involved appears necessary. Following the
management reform, the relative roles of the departments and the delegation of
authority on matters of finance and budget requires everyone to participate actively
in the budget process. Developing communication, training and capacity-building of
Headquarters and field entities could help enhance the quality of the budget
development process.

Scalability opportunities at the Headquarters level

51. The support account amounted to $372 million in 2022/23, covering resources
required by the various departments to support the peacekeeping operations, notably
the Department of Peace Operations, the Department of Operational Support, the
Department of Management Strategy, Policy and Compliance, the Office of
Information and Communications Technology and the peacekeeping-related expenses
of OIOS.
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52. The design of the support account is not based on a scalability model. The
scalability model for peacekeeping operation budgets refers to a concept aimed at
adjusting the financial resources allocated to these support activities to the evolution
of the number and size of the missions. The Controller issues instructions to each
department of the Secretariat referenced in peacekeeping operations, but does not
distinguish between the share of expenses that could be linked to the volume of
operations and those that are linked to other elements.

53. The Secretariat underlined some of the complexities of a scalability approach
(see also A/74/761):

(a) Resource requirements under the support account are not linked solely to
the number of operations or personnel deployed — the increased complexity of
missions and mandates also plays a part;

(b) The support account is also sometimes used in practice to support special
political missions which are not financed by the volume II budget;

(c) The reorganization of the Secretariat in 2019 was not used as an
opportunity to calibrate resources on a zero basis, but reused existing positions to
create a new organizational chart, resulting in a discrepancy between the funding
source of the positions and the functions performed.

54. The downsizing of peacekeeping budgets could have a significant impact on all
entities financed by the support account. The departments have nevertheless been
unable so far to provide a breakdown of work carried out for peacekeeping operations
and other missions. The proportion of funding for these positions varies from
department to department.

55. In the absence of a precise outline, however, it appears very difficult to
determine to what extent a reduction in the number and size of the peacekeeping
operations would lighten the tasks of support account entities, as some of them will
not be directly affected while others will become even more burdensome (during the
closure of a mission, for example). For instance, with the termination of MINUSMA,
all but one of the positions related to the integrated operational team focused
specifically on Mali were assessed by the Department of Peace Operations as
appropriate for abolishment, but the withdrawal process also temporarily created
additional work, including for the Department of Operational Support. Additional
funding was provided for these needs through the MINUSMA revised budget for
2023/24.

56. Another difficulty lies in the fact that the support account contributes to the
financing of activities related to special political missions. The level of cross-
subsidizing from the budget set out in volume II to the budget set out in volume I is
difficult to assess in the absence of clear mapping of the tasks performed. An attempt
to substantially reduce the support account would need to take this factor into
consideration in the light of the Secretariat’s ability to continue to carry out its
missions for the benefit of special political missions. The report presented to the
General Assembly in March 2020 (A/74/761) is an interesting initiative but is also a
limited study that considers only two departments.

57. The sustainability of the support account should be precisely analysed as a
whole, taking into consideration the consequences of the reduction or closure of
peacekeeping missions. The actual use of the support account for special political
missions should also be clarified. The workload analysis and staffing review of the
support account expected for the seventy-ninth session, in accordance with General
Assembly resolution 77/304, will provide an opportunity to put these issues into
perspective.
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Scalability models in service centres

58. The expenses of UNLB in Brindisi and Valencia, and of RSCE, respectively
amounted to $66 million and $43 million in 2022/23.

59. UNLB has a specific budget financed by the budgets of peacekeeping missions.
It has been based on the principle of a scalability model since 2019/20. The data used
for the “mathematical” definition of the initial scalability model and the
improvements made over the course of the various exercises to arrive at the current
scalability matrix could nevertheless not be verified by the Board owing to the lack
of supporting documents.

60. RSCE has continuously refined its scalability model since its first budget
proposal presented to General Assembly by the Secretary-General (A/70/754). The
Centre expanded the use of the scalability model to serve as the basis for its budget
formulation, in line with the recommendations of the Board endorsed by the A ssembly
in its resolutions 71/293, 72/286, 73/309, 74/281 and 75/294.

61. The RSCE scalability model is focused on services, which include onboarding
and separation, international benefits and payroll, national benefits and payroll,
uniformed personnel, travel, claims and education grant services, cashier services,
vendor services, internal control and accounts.

62. As a result, some of the RSCE units and components are not included in the
current model as they are either not involved in scalable services using transactional
volume data, or are not of the same nature as the functional service line activities of
personal administration and financial activities (the executive direction and
management component, the Regional Field Technology Service, the Forward
Support and Deployment Hub and the Global Procurement Support Section). The
Client Services Section (component 3), which was not part of the scalability model at
the time of the Centre’s 2022/23 budget request, is now included within the scope of
the scalability model in line with the 2023/24 budget formulation, showing that the
model is still being improved and refined.

63. The principles of the RSCE scalability model are clearly defined, but there is
room for improvement in their implementation. The scalability model is based on a
methodology which is detailed in each budget request report; however, the origin of the
input data used in the model, the methods used to collect them through the Umoja
information system and any restatements made by the Centre are not verifiable. There
is no framework document allowing the end-to-end process to be traced and,
consequently, allowing audit checks to be carried out to ensure the reality, accuracy,
integrity and robustness of the data; in addition, most of the average times per
transaction were defined in 2019 and have not been updated since, despite being a key
factor in determining the headcount for the service lines. For the financial year 2022/23,
RSCE appropriately applied a weighted average approach over the past three periods
in order to obtain more reliable activity data in terms of the volume of transactions
carried out, in particular by mitigating the effects of the coronavirus disease (COVID -
19); for the financial year 2023/24, that statistical approach was maintained but this
time used different coefficients without any clear justification. In its budget request, the
Centre detailed the volume forecast for each transaction and, ultimately, the
corresponding need in terms of full-time equivalents; however, details of the volume of
transactions actually carried out during each financial year are not included in the
performance budget report, although they form part of the implementation of the budget.

Way forward

64. Managing the budget planning, preparation and the formulation of peacekeeping
operations, and the support account and the support entities, undoubtedly raises
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challenges. They would benefit from a series of further improvements to reach greater
accuracy, predictability and efficiency, including: moving beyond an essentially
incremental approach; developing a multi-year perspective; encouraging greater
participation by all stakeholders in the budget development process; and
consolidating scalability opportunities (see figure I1.111).

65. The Board recommends that the Administration develop a strategy and
propose to the General Assembly ways to improve budget development for
peacekeeping operations, in order to achieve greater accuracy, predictability and
efficiency.

66. This strategy could be prepared by a high-level seminar of the Secretariat that
included all relevant stakeholders from both Headquarters and missions. It should
notably seek to propose to the General Assembly ways to improve budget
development for peacekeeping operations in the following areas:

(a) Reviewing progressively, where appropriate, resource requirements based
on a zero-based budgeting approach for the missions, service centres and support
account, focused on financing the priority objectives of the mandates, reducing the
risk of over- and underbudgeting, and proposing to the Assembly the inclusion of
appropriate information in the budget documents;

(b) Providing a multi-year perspective where appropriate and proposing to the
Assembly the presentation of multi-year construction, asset management and
replacement plans, to be approved once by the legislative bodies and then resourced
every year, as long as there are no changes to the mandate or operational requirements.

67. The Secretariat should also seek to enhance the quality of its internal budget
development process by developing communications, training and capacity-building
to ensure that all stakeholders at Headquarters and in the field are knowledgeable and
participate actively in budget formulation and implementation.

Figure IL.I11
Improving budget development for peacekeeping operations

Reviewing resource requirements’
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Source: Board of Auditors.

68. The Board also recommends that the Administration analyse the
sustainability of the support account, taking into consideration the consequences
of the reduction or closure of peacekeeping missions, and develop scalability
models for both Headquarters and service centres.

69. In accordance with General Assembly resolution 77/304, which notably
endorsed the conclusions and recommendations contained in paragraph 12 of the
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report of the Advisory Committee on Administrative and Budgetary Questions
(A/77/833), the workload analysis and staffing review of the support account
expected in the seventy-ninth session would be an opportunity to put these issues into
perspective. Looking forward, the Board is of the view that this analysis may benefit
from the following steps:

(a) Mapping the tasks of the support account in order to determine to what
extent they have a positive, neutral or negative correlation to the reduction of the size
of the peacekeeping portfolio, and deduce from this analysis a credible scope and
model of “scalability”;

(b) Clarifying the contribution of the support account to special political
missions that are outside the scope of the volume II budget (see figure I11.1V).

70. The scalability models of UNLB and RSCE should also be improved.
Figure 1.1V

Analysing sustainability of the support account and developing a
scalability model

Support to special
political missions

Support to peacekeeping operations
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to the size and
complexity of
peacekeeping
operations

Negative

Source: Board of Auditors.

71. The Administration accepted both recommendations.

72. Regarding the first of these recommendations, the Secretariat underlined that it
would continue its efforts to improve the budget formulation process. To this end, to
refine the forecasting, the proposed budgets would reflect up-to-date financial
performance data and the impact of foreseeable factors where possible, which should
closely align to the mandate and operational tempo of the missions. The
Administration agreed that the resource requirements could be carefully reviewed on
a zero-basis approach, bearing in mind, in particular, the mission’s mandate and
concept of operations. During budget formulation, the presentations in the reports of
the Secretary-General would still reflect incremental changes related to staffing and
financial resource requirements. In line with the recommendations of the Advisory
Committee on Administrative and Budgetary Questions and the requests of the
General Assembly, detailed and comparative information, with justifications, would
continue to be provided to facilitate the decision-making process.

73. The Secretariat also highlighted that, to enhance accuracy, predictability and
transparency, the information in the budget reports would be enhanced by presenting
holistic multi-year plans for construction and assets, as appropriate, including
implementation status in the various budget periods. This was contingent on the
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necessary system changes and available resourcing to implement the change within
missions and support entities, and may require prioritization of some multi-year
elements, with financial value taking precedence.

74. Regarding the second of these recommendations, the Secretariat stressed that it
would take advantage of the scalability model report to be submitted during the
seventy-ninth session, in accordance with General Assembly resolution 77/304, to
undertake a comprehensive analysis of interconnected issues linked to the support
account and the support entities, including the relative balance of work funded by the
support account and the regular budget, including to backstop special political missions.

75. The Secretariat also underlined that a scalability model for the support account
needed to be future-proof and ensure the long-term readiness of the United Nations
to support peace and security, in particular peacekeeping efforts. Even as operations
close, the Secretariat is facing increasing demand to support others in deploying.
Thus, a scalability model would need to consider the emergence of models of
intervention, such as the multinational security support mission in Haiti, or regional
organization-led operations, where there are expectations of United Nations support
that have support account implications. Furthermore, the Secretariat considers that,
as a field-based organization, it needs to retain the capacity to deploy its own peace
operations, as mandated. Both are key requirements emphasized in the New Agenda
for Peace and in the Pact for the Future process. Both need to be integrated into the
development of the consolidated scalability model called for by the Board.

76. With regard to the Department of Peace Operations, the Secretariat highlighted
that this model should also acknowledge that many services, which support
peacekeeping operations (including standing capacities financed by the UNLB
budget), also support special political missions and other United Nations clients, in
accordance with their mandated functions. The scalability model therefore needs to
consider the entire spectrum of support provided to United Nations peace and security
efforts by the Department. This would also require the provision of adequate funding
support, through the regular budget, to entities other than peacekeeping operations,
as notably undertaken by the Office of Rule of Law and Security Institutions.

Revenue and liquidity management

77. The tools put in place to ease liquidity tensions in some peacekeeping operations
have proved useful but are now reaching certain limits (see sect. 2.1). Revenue,
expenditure and liquidity management levers should be mobilized jointly to address
the situation (see sect. 2.2).

Usefulness and limits of tools put in place to ease liquidity tensions in
peacekeeping operations

78. Liquidity tensions faced by some peacekeeping operations have led to the
introduction of several tools, which have proved useful but are now reaching certain
limits, including in the case of the borrowing mechanisms. At the end of financial
year 2022/23, unpaid contributions for active missions amounted to $1.8 billion. In
June 2023, the Secretariat was unable to ensure the timely settlement of payments to
cover contingent-owned equipment of troop- and police-contributing countries,
leaving a total of $224 million due.

Liquidity tensions faced by peacekeeping operations

79. The cash balance of all current peacekeeping operations evolves in a predictable
but fluctuating manner: cash levels generally trend upward in the first quarter of the
fiscal year (July to September) and downward in the second quarter (October to
December), reaching their lowest level towards the end of the fiscal year (April to

24-00285


https://undocs.org/en/A/RES/77/304

A/78/5 (Vol. 1)

June). Every three years, liquidity tensions are also affected by the fact that the scales
of assessment change as from January.®

Figure II.V
Quarterly aggregate cash balances of active peacekeeping missions
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80. Aview of the quarterly aggregate cash balances of active peacekeeping missions
from 2016/17 to 2022/23 (see figure I1.V) shows that, on top the overall downward
trend in the first quarters, due to a reduction in the number and size of peacekeeping
operations, the amount of cash at year-end has declined in recent periods, from
$1,069 million as at 30 June 2020 to $438 million as at 30 June 2023.

81. These tensions mostly reflect a difficulty in collecting assessed contributions at
a rhythm that would enable the coverage of expenditures. Peacekeeping operations are
financed through special accounts by mandatory contributions from Member States,
according to a specific scale adopted by the General Assembly. This scale includes a
premium for the permanent members of the Security Council, in recognition of their
responsibility for peacekeeping. For the 2022-2024 period, the main contributors to
the peacekeeping budget are the United States of America (26.9493 per cent), China
(18.6857 per cent), Japan (8.0330 per cent), Germany (6.1110 per cent), the United
Kingdom of Great Britain and Northern Ireland (5.3592 per cent) and France (5.2894
per cent). At the end of the budget cycle, unspent contributions are returned to Member
States on the basis of the scale used for calls for contributions. As at 30 June 2023,
unpaid contributions for active missions amounted to $1.8 billion (see table 11.6).

® During a year in which the scales of assessment change, Member States are assessed for only six
months (July-December) because there is no approved scale for the next fiscal year. For
example, between July and December 2024, the Secretariat will only assess Member States for
1 July to 31 December 2024 because the next scale of assessment will likely be approved by the
General Assembly in late December 2024 and go into effect in 2025. Some Member States do ask
for estimates based on the current scale, but they are not a majority.
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Table 11.6
Collection of assessed contributions of active peacekeeping operations
(Billions of United States dollars)

2018/19 2019/20 2020/21 2021/22 2022/23

Opening outstanding assessments 1.6 1.5 1.7 1.7 1.7
Net assessments during the year® 6.9 6.8 6.7 6.2 6.4
Collection during the year (including credits?) 7.0 6.6 6.7 6.2 6.3
Closing balance 1.5 1.7 1.7 1.7 1.8

Source: Office of Programme Planning, Finance and Budget.
¢ Amounts which the General Assembly determines should be assessed to finance the approved
appropriation, shared among Member States in accordance with the scale of assessment less
the amount set off against the apportionment among Member States for their respective share
in the Tax Equalization Fund, also referred to as staff assessment income.
5 Amounts returned to Member States for unspent funds from prior periods in accordance with
the General Assembly resolution for the respective missions.

82. Unpaid or delayed assessments are increasing despite declining peacekeeping
budgets. Figure 11.VI shows the scissor effect of the increasing percentage of unpaid
contributions at the end of the year and the decreasing trend of peacekeeping
assessments.

Figure 11.VI
Peacekeeping assessments and fiscal year-end arrears
(Millions of United States dollars)

Assessments
7725

7435 7383

6776 61
6 369

NPAID
ESSMENTS U
’% OF ASS! A 28.0%

/ P, / 27 6%

) ) / 25.1%
1.9%
/ ~lo15%

Unpaid assessments 11.4%

632

2013/14 2014/15 2015/16 2016/17 2017/18 2018/19 2019/20 2020/21 2021/22 2022/23

Source: Office of Programme Planning, Finance and Budget.

83. The difficulties in collecting mandatory contributions are well known. Each
mission has multiple assessments based on mandate extensions. At the start of the
peacekeeping fiscal year, the portion of an assessment with a governing Security
Council mandate in effect is considered due and payable within 30 days of the receipt
of the communication of the Secretary-General. The remaining assessment for the
fiscal year, following the decision of the General Assembly in July 2019, is considered
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due within 30 days of the effective date of the extension of a peacekeeping operation’s
mandate. As underlined by the Secretary-General in his note of July 2023, the need
for discipline and adherence by Member States to the schedule for payment of
mandatory contributions is imperative. Delayed payments pose a risk of facing further
shortfalls in troop payments and difficulties in fulfilling the mandate.

Scope, impact and limitations of liquidity management tools put in place

84. In 2019 and 2022, the General Assembly put in place a series of mechanisms to
alleviate the liquidity pressures faced by peacekeeping operations.

85. Inhisreport on improving the financial situation of the United Nations in March
2019 (A/73/809), the Secretary-General detailed the rising liquidity tensions faced by
the United Nations, including its peacekeeping operations, and requested that the
General Assembly: (a) approve the management of the cash balances of all active
peacekeeping operations as a pool, allowing cross-borrowing among active
peacekeeping missions while maintaining the balances in separate funds for each
mission; (b) approve the issuance of assessment letters for peacekeeping operations
for the full budget period approved by the Assembly, subject to the availability of
rates of assessments for applicable years; (c) create a Peacekeeping Working Capital
Fund of $250 million and authorize its use to address the liquidity challenges of active
peacekeeping operations; and (d) temporarily suspend the return of unspent funds for
peacekeeping operations. After examination by the Advisory Committee on
Administrative and Budgetary Questions, the Assembly, in its resolution 73/307,
approved the first two of these mechanisms on a three-year trial basis.

86. The Secretariat considers that the mechanisms put in place in 2019 have had a
positive effect, allowing notably for due settlement of payments to troop- and police-
contributing countries. The Administration nevertheless underlines that, while the
cross-borrowing mechanism and the issuance of assessment letters for the full budget
period helped the Organization better manage the liquidity constraints and minimize
their impact on peacekeeping operations, unpaid contributions relative to assessments
continued to increase.

87. In this context, the Secretariat found it necessary to request additional
mechanisms, as those already approved were no longer sufficient to cope with the
liquidity pressures. In his report on the same topic in October 2021 (A/76/429), the
Secretary-General updated the General Assembly and reported on the use of the tools
put in place in 2019. He requested that the Assembly take additional measures to:
(a) relax the restrictions on the use of the Peacekeeping Reserve Fund in order to
allow its use as a liquidity mechanism for the regular operations of active
peacekeeping operations; (b) authorize the retention of the interest earned in the
Peacekeeping Reserve Fund up to the amount necessary to bring the cash balance of
the Fund, including interest, to $150 million; and (c) approve the return of credits for
any active peacekeeping operation for unspent funds and cancellations of prior-period
commitments only if all payments to troop- and police-contributing countries due and
payable in that operation had been settled at the time that the Assembly took a
decision on the return of credits. After examination by the Advisory Committee on
Administrative and Budgetary Questions, the Assembly, in its resolution 76/272 of
June 2022, extended for a further five years the cash pool/cross-borrowing
mechanism and approved the use of the Peacekeeping Reserve Fund as a liquidity
mechanism up to the level of $110 million for active peacekeeping operations
(keeping, as originally intended for the Fund, an amount of $40 million in reserve to
support new missions and the expansion of existing missions).
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88. The various measures have contributed to mitigating the impact of the liquidity
constraints on peacekeeping missions. In particular, the early settlement of payments
to troop- and police-contributing countries was possible in each quarter up to June 2023.

89. Nevertheless, the various mechanisms cannot solve the fact that assessed
contributions are not paid in full or on time on a long-term basis, especially as the
trend shows a further deterioration. As the arrears continue to increase, the liquidity
constraints also increase and the measures are occasionally not sufficient to manage
the pressure, especially in the final quarter of each fiscal year.

90. In June 2023, only a year after the second set of measures were taken, the
Secretariat was unable to cope with the size of the deficit and ensure timely payments
to troop- and police-contributing countries, leaving a total of $224 million” due and
showing that the mechanisms were not sufficient in the final quarter of the fiscal year.
In July 2023, the Secretary-General pointed out that this situation was largely due to
contributions not being paid on time. Indeed, the arrears of assessed contributions for
peacekeeping operations increased by 8 per cent to $2.5 billion in gross value as at
30 June 2023, and by 11 per cent to $1.8 billion in net value as at 30 June 2023. The
overall peacekeeping budget has been significantly reduced in the last few years, but
this has not given rise to the improved collection of assessed contributions. The
Organization’s Reserve Fund, inter-mission cross-borrowing and cash pool
mechanisms are not always sufficient to curb the resource tensions of peacekeeping
operations, especially at fiscal year-end.

Borrowing mechanisms

91. During the financial year 2022/23, $97.9 million was borrowed from the
Peacekeeping Reserve Fund, in accordance with a decision of the General Assembly.
Owing to a previous loan commitment to MINUSCA, the remaining $12.1 million
could not be used. The borrowing limit of the Fund was therefore reached during the
financial year 2022/23. Although some missions were able to temporarily repay part
of their loans during the financial year, the amounts were not sufficient to cover all
the operational needs of missions that faced liquidity problems. MINUSMA,
MONUSCO and UNIFIL had to contribute an additional $221 million in 2022/23
through the mechanism of cross-borrowing between active missions, an amount that
was higher than the previous year.®

92. MINUSMA remained the main lender in 2022/23 ($152 million). Its mandate
extension coincided with the budget period, allowing the issuance of letters of
assessment for the full budget period. Over the past four years, most annual assessed
contributions of MINUSMA were paid in the first three months of the budget period,
enabling it to lend cash to other missions through liquidity management.®

93. As at 30 June 2023, the total amount borrowed through these mechanisms was
$318.9 million, as shown in table II.7, representing an increase of 66 per cent
compared with 2022/23.

© ~

©

Including UNAMID.

As at 30 June 2022, total borrowings amounted to $192.5 million: $112.5 million from
MINUSMA, $40.0 million from UNIFIL and $40.0 million from MONUSCO.

At year-end 2022/23, MINUSMA arrears were statistically the lowest of all missions, representing
18 per cent of the gross amount receivable during the year. The financial year 2021/22 was also a
period of decreasing arrears for MINUSMA and some other missions. The funds collected
exceeded the annual gross assessed contributions.
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Table I1.7

Balance of cross-borrowing as at 30 June 2023

(Thousands of United States dollars)

Lender Amount
Peacekeeping Reserve Fund $97 900
MINUSMA $152 000
UNIFIL $69 000

Total $318 900

(Thousands of United States dollars)

Borrower Amount  2022/23 appropriation (percentage)
UNMISS $132 000 11
UNISFA $63 300 22
UNSOS $78 200 14
UNMIK $31 000 69
MINURSO $14 400 22

Total $318 900 5

Source: Board of Auditors.

94. Over the past four years, the amounts borrowed have increased significantly
(see figure I1.VII), demonstrating the difficulty some missions have in repaying loans
without needing to borrow the following year, sometimes in larger proportions. As at
30 June 2023, debt represented 69 per cent of the approved budget for 2022/23 for
UNMIK, and 22 per cent of the approved budgets of both UNISFA and MINURSO.

Figure I1.VII

Total amount borrowed by peacekeeping missions as at 30 June in the last four
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95. In the case of UNSOS, UNMIK and MINURSO, the amounts cross-borrowed
helped to compensate for the weak collection and cover the missions’ current
expenditures other than troops and contingent-owned equipment. In the case of
UNMISS, cross-borrowing contributed to settling part of the contingent services at
the end of the year. However, the cash pool was insufficient to cover one quarter of
the financial period for contingent-owned equipment in active peacekeeping operations.
As at 30 June 2023, $204.6 million was still due for active peacekeeping operations.

96. Following the recommendation of the Board from the previous year, the process
of cross-borrowing is better documented but still needs to be described in detail, in
particular to explain the criteria that triggers it. A review of the loan request notes of
the Field Operations Finance Division and the Finance Division shows that an
accurate assessment of the situation is systematically made when a loan application
is submitted. Based on the notes, towards the end of the financial period, the event
that triggers a loan request seems to be when a mission balance falls to roughly half
a month of operating expenses left, and the borrowed amount is calculated to maintain
a one-month operating expense level after the settlement of payments (mostly
payroll). At the request of the Advisory Committee on Administrative and Budgetary
Questions that the Secretariat consider options for potentially charging interest, the
Secretariat examined the modalities, but concluded that they created practical
challenges with regard to charging interest on internal borrowing among active
peacekeeping operations and would not provide any tangible benefit to Member
States. The decision process has been improved with formal notes for loan requests.
However, the Board notes that its recommendation in chapter II, paragraph 222, of
A/77/5 (Vol. 1I) is still under implementation.

97. Borrowing mechanisms have contributed to improving the liquidity situation for
peacekeeping operations in each quarter and there is no evidence to suggest that it led
to late payments of assessed contributions, since late payments for specific missions
existed before cross-borrowing and follow a reasonably consistent pattern. On the
other hand, even if the missions are able to settle their loans before seeking fresh
ones, the amount borrowed from the Peacekeeping Reserve Fund and from other
peacekeeping missions has increased sharply over the years. These mechanisms may
contribute to ease short-term liquidity tensions but could also create a snowball effect,
resulting in potentially long-lasting debts for some missions such as MINURSO and
UNMIK, where the assessed contributions are repeatedly not collected in full.

98. The closure of MINUSMA, the main lender to peacekeeping missions facing
liquidity tensions, may also put pressure on the sustainability of the cross-borrowing
mechanism in the coming years, and increase the risks of liquidity shortages and of
incidents of delayed payments for active missions. In July 2023, the Secretary-General
recalled to Member States his request of 2019 to create a working capital fund of
$250 million for active peacekeeping operations, in response to liquidity difficulties.

Jointly mobilizing revenue, expenditure and liquidity management levers

99. Liquidity management cannot completely overcome the difficulty of collecting
contributions in full and on time. Revenue, expenditure and liquidity management
can be made complementary to address this challenge.

Liquidity management is not meant to completely overcome the difficulty of
collecting contributions in full and on time

100. On the one hand, the role of liquidity management is to support the smooth
execution of the budget and avoid cash shortages in the course of the year even in a
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situation of particular fiscal stress,'® “ensuring the liquidity necessary to meet the

Organization’s cash-flow requirements” (financial rule 104.12). In a context where
borrowing from outside is not allowed, easing cash management should consist in
allowing appropriate initiatives within the boundaries of a given financial year.

101. On the other hand, the existence of a persistent gap between the expenditures of
some peacekeeping operations and the assessed contributions actually collected poses
a structural challenge. As long as payments of assessed contributions continue to
consistently lag, the issue at heart can still be considered purely as a liquidity issue.
But if this lag in collection is not consistent, or if the expected collection never
materializes, a gap between expenditures and collections appears that cannot be
properly addressed by cash management alone. There is a difference between
collecting late and collecting less: for a given peacekeeping operation, collecting late
can be covered by liquidity management, collecting less can never be.

102. Liquidity and budget management are different. Liquidity management can help
avoid a cash shortage during a given period, allowing for the timely settlement of a
payment due, but not guarantee the longer-term match between actual levels of revenue
collected and expenditures. The Administration notes that, until recently, this did not
appear clearly in the sense that peacekeeping missions suffered little from liquidity
constraints with regard to the coverage of their internal expenditures. Indeed, in practice,
prior to the approval of cross-borrowing among active missions, the gap between
collections and expenditures was bridged by delaying payments to troop- and police-
contributing countries, which were financing liquidity by receiving payments late.

Building on the complementarity of revenue, expenditure and liquidity
management levers

103. To ease liquidity tensions and address the structural challenge arising from the
collection of assessed contributions, complementary levers could be used, involving
revenue, expenditure and liquidity management.

104. On the side of revenue management, the fact that assessed contributions are due
does not prevent the taking of proactive measures to better anticipate the risks at stake
and ensure that expected contributions are actually paid out in a timely manner, or
even paid in advance. The Secretariat has intensified its initiatives in this field,
including through close engagement and collaboration with the main contributors and
the development of projection models to provide credible collection forecasts.

105. Theoretically, on the side of expenditure management, especially in a system
where deficit and debt are out of the question, any budgetary authority takes into
account the risk that actual revenues will be significantly below expectations. Beyond
addressing the quality of expenditure through regular reviews and the monitoring of
execution, the most common response, especially in a context where the actual level
of revenue is largely outside the control of the Organization, is to act on the level of
expenditure, by implementing regulatory measures that enable key expenditures to be
prioritized according to the objectives set. One of the main limitations of this
reasoning in the case of peacekeeping operations is that executing a smaller budget
based on collection would still trigger a return of the unspent funds to the Member
States that have fulfilled their financial obligations to the mission, in accordance with
Financial Regulations and Rules of the United Nations.

106. To deal with a worsening situation in 2022/23, the Controller found it necessary
to slow down expenditure in an effort to align projected outflows with anticipated
inflows. These measures were implemented to manage first and foremost the risk of

10

See, for example, International Monetary Fund, “Government cash management under fiscal
stress”, Fiscal Affairs (Washington, D.C., 2020).
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defaulting on payments to staff and partners to which the United Nations already had
a commitment to pay. The Controller has also indicated his willingness to carry out a
review of peacekeeping expenditures.

107. However, the implementation of expenditure constraints would rapidly exceed
the Secretariat’s jurisdiction and result in a number of implications, not only with
regard to the non-delivery of approved activities but also on the return of budgetary
savings as credits to Member States, creating a vicious circle of further eroding the
liquidity situation. Such a strategy would also, since the composition of the budgets
differs significantly between groups in terms of post and non-post resources, need to
be applied cautiously to avoid a disproportionate impact on different groups and
hence different mandates.

108. Eventually, on the side of liquidity management, the pros and cons of adjusting
and complementing the existing tools to better meet needs could be studied, and
complementary tools be put in place if the General Assembly so wishes. So far, the
flexibilities in liquidity management do not allow the Organization to take advantage
of the different seasonality of volume I and volume II revenue collection. The regular
budget experiences a shortage usually from September to December, while
peacekeeping experiences a shortage from March to June (except in years when the
scale of assessments is adjusted). However, liquidity tension for the regular budget
can be felt from January, when the year begins with very little cash. The ability to
borrow across fiscal periods would be fundamental to the success of an inter-volume
borrowing regime. To ensure that cash and resource management are clearly
delineated and to avoid an imbalance in the mechanism in either direction, or a risk
of de facto cross-funding, the level of borrowing should be periodically reviewed for
any corrective measures that may be warranted.

Way forward

109. The Board recommends that the Administration present, in its next report
to the General Assembly on improving the financial situation of the United
Nations, desirable evolutions in revenue, expenditure and liquidity management
for peacekeeping operations.

110. Regarding revenue management, the Secretariat could reflect on possible ways to:

(a) Propose to the General Assembly that the Secretariat assess the financial
impact of revisiting the principle of a “special account” for each peacekeeping
operation, in order to mitigate the impact of a delayed payment of an assessed
contribution on a given mission. This could include a mechanism for distributing
revenue among peacekeeping operations in proportion to their appropriation;

(b) Continue to refine collection projection models;

(c) Engage with key contributors to ensure greater attention from their
national budgetary authorities to the financial needs and performance of peacekeeping
operations, and strive to make the payment of contributions more predictable, in full
and on time, or even earlier.

111. Regarding expenditure management, the report of the Secretariat could explore
options to:

(a) Propose to the General Assembly that the Secretariat curb spending if actual
and projected collections appear to be significantly below the initial appropriation;

(b) Enhance fiscal responsibility and efficiency awareness in the management
of peacekeeping operations, including through targeted spending reviews;

(c) Continue to improve control over the pace of expenditure.
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112. Regarding liquidity management, the analysis could present complementary
ways to:

(a) Reflect in performance reports whether and how far execution and
performance has been affected by liquidity constraints;

(b) Propose to the General Assembly that the Secretariat ensure the
sustainability of the peacekeeping cash position, including by discussing the pros and
cons of adjusting and complementing the existing tools to better meet the needs;

(c) Periodically review the levels of borrowing for any corrective measures
that may be warranted (see figure I1. VIII).

Figure I1.VIII
Better addressing liquidity tensions in peacekeeping operations

Revisiting the principle of “special account”

Improving
resource Refining collection projection models

management
Continuing to engage with key contributors

Better
addressing
liquidity
tensions
in peacekeeping
operations

Reporting on the impact of liquidity constraints
Improving
liquidity Adjusting and complementing cash management tools

management
Periodically reviewing the levels of borrowings

Source: Board of Auditors.
113. The Administration accepted the recommendation.

Budget implementation

114. Against a backdrop of a general downward trend, budget implementation for
peacekeeping operations shows various shortcomings in relation to formulation (see
sect. 3.1), as well as uneven flexibility and monitoring (see sect. 3.2).

Main characteristics of budget implementation in peacekeeping operations

115. Peacekeeping budgets have been characterized by a downward trend for several
years and various gaps compared with formulation can be noted.

Downward trend of peacekeeping budget for several years

116. Over the financial period 2018/19-2022/23, the overall appropriation of
peacekeeping operations has followed a downward trend, falling by 10 per cent in
five years (see figure I1.IX). This change can be explained in particular by the closure

of UNAMID and also by changes in the mandates of missions, including the transition
plan of MONUSCO.
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Figure I1.I1X
Peacekeeping appropriations in the past five years
(Billions of United States dollars)
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Source: Financial statements of peacekeeping operations.

117. Over the same period, budget implementation rates were around 98 to 99 per
cent, with one notable exception in 2020/21 due to the COVID-19 pandemic. The
breakdown of expenditure by group was also relatively stable.

Gaps between budget formulation and implementation

118. Efforts have been made to improve the estimated budgets in an attempt to
anticipate the impact of external factors such as exchange rates, inflation and fuel
prices, among others. However, various gaps between budget formulation and
implementation can be observed. Budget formulation considers costs and activity
parameters as they are known at the time (i.e. six months before the budget is
implemented). If methodological adjustments and refinements have been made to
define more reliable fuel costs and vacancy rates (see A/77/779), these methods are
still based on the latest actual costs/rates and not on projected trends.!! The same
applies to costs covered by existing contracts, even if these contracts are up for
renewal during the budget period and include expected increases or decreases in
consideration of market conditions, or contracts have already been renewed
previously for other missions that have the same requirements. On this specific point,
the example of aviation contracts is quite revealing, given the significant increase in
service provider costs observed over the past two years.

119. This time lag is also reflected in the renewal of the reimbursement rates for
troop- and police-contributing countries (June 2022) and contingent-owned
equipment (June 2023), which are not aligned with the budget cycle. Some rates are
decided and implemented out of cycle and the resulting increase is absorbed in the
mission budget during the first year of implementation. The same applies to the

11

The Secretariat presented a regression model to the legislative bodies for the projected costs of
fuel (A/77/779, paras. 256-264). The Advisory Committee on Administrative and Budgetary
Questions noted this work in its report (A/77/767, para. 66). The General Assembly, however, did
not adopt a cross-cutting resolution during its seventy-seventh session and hence did not
pronounce itself on this regression model. For now, the legislative bodies have requested rates to
be based on actual costs, not projected trends.
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revision to the salary scales of staff,? as the measures adopted by the General
Assembly,’® on the recommendation of ICSC, take effect on 1 January each year and
automatically lead to an increase in financial requirements over a six-month period
for peacekeeping operations. Similarly, for local staff, every five years ICSC carries
out a full salary evaluation for similar work with other employers in the local labour
market by means of a survey, and between these full evaluations, salaries are adjusted
in line with the evolution of salaries in the local labour market. As the salary increases
start on the day the survey is launched, significant additional expenditure may be
incurred during budget implementation,** especially as the planning of these surveys
does not consider the specificities of the budgetary cycle of the peacekeeping operations.

120. Similarly, there may be changes between when planning assumptions are
formulated and the actual budget implementation. This can occur for all budget
assumptions, and while some costs will go up, others may go down. For instance, in
2022/23, while the budget assumption included the full deployment of the UNIFIL
Maritime Task Force of six vessels, only five were deployed, resulting in a
non-expenditure of about $9 million. Assumptions regarding troop/police rotations and
contributing countries considered when establishing the budget may also be modified
during its implementation, depending on the operational context and challenges, with a
significant impact on the level of group I (military and police personnel) expenditures.
For example, in 2022/23, UNISFA faced an increase in the cost of travel on
emplacement, rotation and repatriation of military contingents. At the time of
preparation of the budget, the troop-contributing countries that would replace the single
troop-contributing country as part of the reconfiguration of the Force had not been
identified. As such, the approved budget for the 2022/23 period did not cater for the
emplacement of contingents from eight countries located at varying distances from
Abyei, which were deployed or scheduled to arrive in 2022/23. This entailed additional
resource requirements in the amount of $8.9 million (A/77/836, para. 3 (b)).

121. In terms of activities, as explained earlier, the renewal of mandates at specific
dates can, for certain missions, disrupt budget management because of the time lag with
the budget formulation cycle. In cases of significant changes to the mandate
(increase/decrease of troops, areas of operations, priorities and programmatic
activities), if mechanisms such as supplementary budgets are planned, missions must
first absorb these new needs and prioritize them, pending any additional financial
resources. This can be easier or more difficult depending on when the changes occur in
the budget cycle, the size of the mission and the specific context at that point in time.

122. Budget implementation in peacekeeping operations is therefore characterized
by numerous differences between the assumptions made at the time of formulation
and their implementation, given the challenging and volatile environment in which
peacekeeping operations operate. Expenditure may increase or decrease as a result of
the following main factors: price effects; volume effects, especially in the case of
changes in planned activities; differences between planned and actual vacancies and
contingent-owned equipment shortage rates; and the necessity of new expenditures to
meet unplanned and urgent needs.

Uneven flexibility and monitoring of budget implementation

123. Flexibility of budget implementation at the field level appears variable, while
there exist opportunities to define and strengthen the functioning of the second line
of defence in monitoring budget implementation, especially after the 2019 reforms.

12 Base floor salary scale and value of the post adjustment multiplier for staff in the Professional

and higher category; children’s and secondary dependants’ allowances; hardship allowance and
mobility incentive.

13 See, for example, resolutions 77/256 A and 77/256 B for the 2022/23 budget period.
14 See, for example, UNMISS during the 2022/23 period (A/77/786 (para. 3 (b)).
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Variable flexibility of budget implementation at the field level

124. By nature, the bulk of the peacekeeping operations budget is made of
expenditures deemed as compulsory, in particular group I (military and police
personnel), but also group II (civilian personnel), both of which on average account
for 75 per cent of the overall budget of the four largest missions from 2018/19 to
2022/23 (group I between 40 and 50 per cent; group II between 20 and 30 per cent).
Some operational expenditures are more “controllable” in that they include
appropriations for the purchase of equipment and the financing of infrastructure,
which can be temporarily postponed during the implementation of the budget.

125. For group I, commitments are made in full at the beginning of the period directly
at the Headquarters level by the Uniformed Capabilities Support Division, with
invoicing on a quarterly basis. Group II and group III (operational costs)
commitments are made at the level of the mission.

126. The flexibility of budget implementation depends mainly on the level of
implementation of groups I and II, bearing in mind that any additional need will
necessarily have to be covered, first by redefining spending priorities and then, if
necessary, by recourse to additional resources. In this respect, an examination of
budget implementation by group compared with the original distribution for the same
four largest missions reveals different levels of rigidity in terms of compulsory
expenditure. Compared with the other missions, UNMISS in particular has a tight
budget implementation, with expenditure levels for groups I and II in line with the
appropriations allocated.

127. Redeployment between and within groups is an essential management tool in the
implementation of the budget. As shown in paragraphs 301 to 307 of the report of the
Secretary-General on the overview of the financing of the United Nations peacekeeping
operations (A/77/779), redeployments between groups remain low as a proportion of the
total appropriation of peacekeeping operations, but can nevertheless represent
significant amounts when compared with the appropriation of the group from which
these redeployments originate or to which they contribute. Flexibility in the use of
appropriation within each group can also lead to significant internal redeployments.

128. Heads of peacekeeping operations have been delegated the authority to
reallocate consumables between classes within the same group and, more importantly,
between expenditure groups in order to deal with discrepancies between the
assumptions on which the budget is based and actual requirements. This delegation is
part of the budgetary process, with heads of entity best placed to prioritize
expenditure according to objectives set at the beginning of the financial year and
possibly revised during budget implementation. This delegation has allowed for
flexibility and responsiveness within the peacekeeping operations, subject to the
respect for and fulfilment of certain rules and conditions.

129. The Controller’s memorandum of 15 March 2021 set out the instructions and
conditions for implementing the redeployments within the applicable financial
regulations and rules. In particular, the Controller stated that redeployments across
groups of expenditure must be accompanied by detailed justification, with strict
reference to either the respective mandate requirements of the mission or specific
urgently and newly arising operational circumstances on the ground; redeployment
across groups of expenditure should be made only when the projected expenditures
for any given group exceeded the allocation approved by the General Assembly and
that unencumbered balances should not be redeployed between groups of expenditure
so they can be committed before the end of the financial year.

130. Deviations from the regulatory framework were noted in the justification of
some redeployments in 2022/23. For example, UNLB transferred $1.2 million in
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Table I1.8

funds from group II to group III without demonstrating the urgency of the needs to
be financed; rather, the reallocations were the result of a situation characterized by
lower expenditures within group II, given a staff vacancy rate significantly higher
than that used for appropriation, allowing the unencumbered resources to be used to
cover activities that were deprioritized in previous cycles owing to the unavailability
of funding, including the acquisition of generators and infrastructure.

Opportunities to strengthen the second line of defence in monitoring
budget implementation

131. The Department of Management Strategy, Policy and Compliance has
developed dashboards to monitor budget consumption at the macro and micro levels.
Based on data visualization, the indicators are adapted to different reading levels and
allow senior managers to access valuable information directly from the Umoja system
in a simplified way, thus facilitating their decision-making.

132. In the second half of 2020, a new section of the management dashboard on
accountability indicator monitoring was introduced to provide managers access to
automated quarterly reporting on the 16 key performance indicators !° of the
delegation of authority accountability framework. Previously available only in PDF
format, the new accountability indicator monitoring section provides easy access to
the quarterly monitoring report for each key performance indicator, at both the entity
and the global Secretariat levels. For the budget and finance function, seven indicators
have been introduced, as set out in table I1.8.

Accountability indicator monitoring for the budget and finance function

Indicator

Measure

Expenditure against appropriation

Voluntary contributions management

Cost-recovery sustainability
Timely payment for goods and services

Programme support cost sustainability

Actual versus budgeted vacancy rates

Staff receivables management

active grants (target: 100% or higher)

Percentage of cost of services provided against fund balance

Percentage of budget expenditure to average budget appropriation

Percentage of available cash balance compared to available budget for

Percentage of payments disbursed within 30 days from the invoice date

Percentage of the reported quarterly programme support cost funds

expenditures against the current programme support cost funds balance

Percentage of average quarterly rate against budgeted vacancy rate

Percentage of overdue staff receivables against total active staff receivables

Source: Data from the Business Transformation and Accountability Division.

133. There are no specific indicators for redeployments, even though they fall within
a precise regulatory framework. The Administration considers it difficult to define a
compliance indicator insofar as only a contextual analysis of each mission will make
it possible to conclude whether the redeployment is compliant. Such an indicator
could nevertheless be usefully included in the section devoted to budget monitoring.

24-00285
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Figure I1.X
Overview of peacekeeping operations users and volume of activity on
management dashboard
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134. Figure II.X illustrates disparities in the use of the management dashboards.
Although the level of funding varies considerably between peacekeeping operations,
the situation of UNDOF raises questions about the internal monitoring of the
delegation of authority, as there has been only a single user session since the
dashboard became operational.

135. During the budget implementation process, the role of the Field Operations
Finance Division as a second line of defence (A/77/5 (Vol. 1II), chap. II, paras. 119-141)
appears to be unclear and inconsistently carried out. Some budget officers seem to
consider that the tasks of the second line of defence are exclusively for the Business
Transformation and Accountability Division to perform, and that they should not be
involved at the stage of budget implementation in the context of the delegation of
authority. If the Business Transformation and Accountability Division defines the
framework for monitoring the exercise of delegated decision-making authority — with
input from policy owners on the most appropriate indicators for each functional area —
the control and monitoring of the budget implementation, including the expenditure
rates, goes beyond the monitoring of delegated authority and should fall under the
responsibility of the budget experts of the Field Operations Finance Division.

136. The coordination between the different actors of the second line of defence
needs to be improved. Indeed, Headquarters actors other than those in the Field
Operations Finance Division play a key role when they take decisions that have a
significant impact on budget implementation, for instance on troop- and police-
contributing country replacements, capability studies, assessments or salary reviews.
The fact that the Field Operations Finance Division does not receive the proper
information in due course, nor is it invited to participate in cost-significant reviews
and assessments, needs to be corrected in order to ensure that financial constraints are
duly taken into account.

137. The second line of defence is a joint responsibility and, following the roll-out of
the delegation of authority framework in 2019, the roles and responsibilities of
monitoring by different stakeholders need to be clarified and strengthened. The Board
made a similar conclusion on operationalizing the second line of defence in the context
of risk management (A/77/5 (Vol. II), chap. II, para. 139 (still under implementation)),
noting the need to formalize the participation of the Department of Peace Operations.
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138. Following another recommendation of the Board (A/72/5 (Vol. 11), chap. II,
para. 77), and in accordance with the Controller’s memorandum of 15 March 2021,
missions are required to provide quarterly reports on material redeployments to the
Office of Programme Planning, Finance and Budget. These reports should also
include projections of expenditures, including the reprioritization of resources and
the impact on mandated tasks during the rest of the budget period. Such reports must
be supported by the information recorded suitably under the Umoja strategic
management application. The Secretariat was unable to provide to the Board the
quarterly reports of peacekeeping operations for 2021/22 and 2022/23, recognizing
that the missions do not systematically send them without proper follow-up or
reminders. Analysis of these reports should be an integral part of the second line of
defence’s role in monitoring budget implementation.

139. When situations of underperformance are reported from the missions to other
Headquarters entities, the Field Operations Finance Division is not systematically
included, nor is the cost dimension thoroughly taken into consideration in the
decision-making process, in spite of the significant budgetary consequences that these
situations may imply. Notwithstanding the fact that heads of mission have been
delegated the authority to make decisions with regard to budget implementation, the
role of the Field Operations Finance Division in monitoring the budget
implementation should be reinforced to ensure financial discipline during the
financial year. This would help mitigate the risk of taking decisions either from the
fiscal perspective only, at the expense of the mandate, or the opposite, at the expense
of financial discipline.

140. The weakness of the second line of defence can also result in compliance
challenges. For instance, examination of the commitments in group III (operational
costs) shows that, contrary to financial regulation 5.3, some of these commitments
were maintained beyond 12 months, resulting in a reduction in the refund that should
have been paid to Member States under regulation 5.4. The Secretariat explained that
such commitments were linked to remaining financial liabilities to outside entities
that were not funded in the new budgets but still had to be met, and that, if these
carry-overs had not occurred, funding would then have to be sought again from
Member States to meet the financial liabilities. The decision to maintain these
commitments beyond 12 months is done through a detailed review of the requests
from entities by the Office of Programme Planning, Finance and Budget and the
decision communicated to the entities through an email from the Office of the
Controller. The commitments for 2021/22 that were maintained beyond 2022/23
through this process amounted to $14.3 million in total, and concern liabilities related
to MINUSMA ($8.4 million) and UNAMID ($5.9 million).

Way forward

141. The Board recommends that the Administration define the roles and
responsibilities of budget monitoring of peacekeeping operations by different
stakeholders of the second line of defence to ensure that appropriate checks and
balances are in place and greater attention is paid to budgetary discipline and
mandate priorities.

142. In particular, this implies:

(a) Clarifying the scope and delineating the responsibilities of budget
monitoring by different stakeholders of the second line of defence in the context of
the new delegation of authority, including the Department of Peace Operations and
the Department of Management Strategy, Policy and Compliance, to ensure that
significant budgetary management decisions during the year take into account all
factors (financial, operational, mandate-related implications, etc.);
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(b) Strengthening the Controller’s role by ensuring the Field Operations
Finance Division is informed and consulted in due course on any event that could
have a significant impact on budget implementation and is invited to participate in
cost-significant discussions, reviews and assessments. In particular, all relevant
cables sent from the field should be copied to the Controller as a matter of course, the
Field Operations Finance Division should participate in reviews and assessments of
the missions to advise on financial and budgetary implications, and discussions
related to the replacement of troop- and police-contributing countries should present
several scenarios and include a cost-impact analysis conducted by the Field
Operations Finance Division;

(c) Fully implementing the Controller’s directives concerning quarterly
mission reports on budget implementation, in a standardized format, enabling more
responsive anticipation and management of difficulties and risks;

(d) Strictly adhering to criteria governing redeployments and more closely
monitoring the use of unencumbered balances;

(e) Better aligning decisions on salary surveys with the peacekeeping budget
cycle in order to reduce their retroactive effects;

(f) Proposing without delay to the General Assembly that the Administration
take into account in the budgets the reimbursement rates for troop- and police-
contributing countries and contingent-owned equipment, when approved;

(g) Ensuring that commitments are managed transparently and in full

compliance with applicable regulations and rules (see figure I11.XI).

Figure 11.XI
Better monitoring of budget implementation of peacekeeping operations

Event with potentially significant
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143. The Administration accepted the recommendation. Notably, it underlined that it
supported measures to strengthen oversight, monitoring and accountability measures,
and that the scope and delineating responsibilities of budget monitoring by different
stakeholders of the second line of defence should be clearly defined as part of the new
delegation of authority framework to be issued in 2024. It also stressed that the
Controller’s 2021 memorandum regarding the management of allotments and
procedures for redeployments reflected viable checks and balances, to the extent that
missions adhered to its provisions. The Field Operations Finance Division indicated
that it would continue its efforts to conduct stringent monitoring during budget
implementation and seek further clarification and justification from missions and
departments at Headquarters where necessary, and that this would require that the
Field Operations Finance Division be better informed on the strategic discussions by
all stakeholders that had major budgetary impacts.

144. As part of the monitoring role of the second line of defence, the Department of
Peace Operations indicated that, as the oversight department for peacekeeping
operations, it would assess the adequacy of the alignment of budget implementation
with mandate priorities. It noted that not all reviews and assessments of missions
would require the participation of the Field Operations Finance Division. It further
stressed that force generation decisions, which are under its responsibility, were
typically heavily constrained in terms of the options available for decision, once all
necessary factors were considered. In particular, factors such as the preparedness and
readiness of a troop- and/or police-contributing country; geographical proximity;
regional balance; the past performance and conduct of a troop- and/or police-
contributing country, including its suitability against the provisions of Security
Council resolution 2272 (2016) and its human rights record; and its approval by the
host nation were taken into consideration. The Department of Peace Operations also
stressed that a cost-impact analysis would be a useful additional element to inform
decisions.

Accountability on budget management and reporting on performance

145. Results-based budgeting is a long-standing process, with a defined framework
and methodology and, more recently, Umoja solutions to process it. Nevertheless,
ensuring the accountability of peacekeeping operations on budget management and
reporting on performances, including the performance report, remains a laborious and
burdensome process for missions. Performance reports are numerous and nearly half
their content is dedicated to results-based budgeting, in particular lengthy
developments on outputs. With the deployment of CPAS in all peacekeeping
operations, missions can now use this framework to feed results-based budgeting,
avoid redundancy on data collection and encourage a cultural shift to better report on
impact-based indicators for mandated tasks. To enhance budget transparency, it would
be worth overcoming the current disconnection between the results-based budgeting
framework and financial resources, and employ Umoja to better understand the
breakdown of expenditure per component and mandated task.

146. The existing reporting on performances and budget implementation presents
limits (see sect. 4.1). It appears necessary to build up a more strategic accountability
of peacekeeping operations (see sect. 4.2).

Limits of the existing reporting on performances and budget implementation

147. The results-based budgeting framework and associated tools have been
gradually rolled out to ensure accountability and reporting on performance. However,
quantitative and qualitative shortcomings make it difficult to analyse, within the
budget process, the effective use of resources and the progress made in implementing
the mandates.
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Gradual roll out of the results-based budgeting framework and associated tools

148. The results-based budgeting framework was set up in peacekeeping operations
20 years ago. The Secretary-General recommended that programme budgeting be
shifted towards results-based budgeting to introduce results-based accountability and
flexibility (see A/51/950). In its resolution 55/231 of December 2000, the General
Assembly approved the results-based budgeting framework to enhance responsibility
and accountability in the implementation of programmes and budgets, ensure the
efficient use of resources and better determine the effectiveness of the work of the
Organization. Within this framework, the Administration reports on the
accomplishments achieved based on measurements using performance indicators.
After a progressive introduction in peacekeeping missions from 2000, the Assembly
confirmed the use of the results-based budgeting framework for the preparation of the
budgets for peacekeeping operations. In its resolution 61/276 of June 2007, the
Assembly requested the Secretary-General to prepare the budgets for peacekeeping
operations in full compliance with resolution 55/231 and to link results-based
budgeting to the mandate implementation plans of peacekeeping operations.

149. According to the Financial Regulations and Rules of the United Nations
(ST/SGB/2013/4), the Secretary-General shall prepare budgets for peacekeeping
operations setting out objectives, expected accomplishments and outputs for
consideration and approval by the General Assembly (regulation 2.12) and decide on
the objectives, expected accomplishments, outputs, activities and resource allocation
in all peacekeeping operation budgets submitted to the Assembly (rule 102.8 (a)).

150. Both the budget performance report for the previous year and the proposed
budget for the following year are occasions to link budget and performance. Since the
implementation of the management reform and the revised delegation of authority,
heads of mission submit to the Controller forms for the preparation of the budget
proposal and budget performance reports. Both reports are harmonized. Performance
reports include two main parts: the “mandate performance”, which includes the result-
based budgeting framework, and the “resource performance”. The Controller’s budget
instructions include a budget preparation guide related to the budget performance
report for the previous years and the proposed budget for the following year, which
provides, inter alia, guidance for the preparation of the budget performance report
and the deadlines for submission to the Office of Programme Planning, Finance and
Budget. The guide reflects policy measures arising from General Assembly
resolutions. The performance report for the previous year is issued before the budget
proposal for the following year, allowing for a virtuous budget circle between
execution and budget proposal, which does not exist for the regular budget and partly
counterbalances the lack of a performance report concerning the current year.

151. The Secretary-General also submits an annual overview report on the financing
of peacekeeping missions, as requested by the General Assembly in its resolution
59/296. This report presents an overview, complementary to the mission-specific
budget performance reports. The latest peacekeeping operations overview produced
by the Secretary-General reported on the budget performance for the financial year
2021/22 (A/77/779).

152. As far as information technology tools are concerned, peacekeeping operation
budgets are processed through different solutions in Umoja. The strategic planning,
budget formulation and performance management solution is envisioned to support
the planning for, management of and reporting on the utilization of resources as well
as the implementation of mandates based on results-based frameworks. The solution
comprises three key components:

(a) Business planning and consolidation, used for budget formulation;

24-00285


https://undocs.org/en/A/51/950
https://undocs.org/en/A/RES/55/231
https://undocs.org/en/A/RES/61/276
https://undocs.org/en/A/RES/55/231
https://undocs.org/en/ST/SGB/2013/4
https://undocs.org/en/A/RES/59/296
https://undocs.org/en/A/77/779

A/78/5 (Vol. 1)

24-00285

(b)

(b) Integrated planning, monitoring and reporting, used as a programme
management tool on a voluntary basis;

(c) Strategic management application, used to monitor performance from the
point of view of the mandate. Missions use the application to monitor their progress
towards their expected accomplishments and outputs.

Quantitative and qualitative shortcomings make it difficult to analyse effective
use of resources and progress made in implementing mandates

153. Performance reports appear laborious and burdensome for missions.
Performance reports are numerous. A substantial portion of data gathered within the
results-based budgeting framework does not appear to be strategic enough: there are
too many intermediary indicators and outputs, which does not allow for a
straightforward and effective consideration of mission progress towards achieving
mandated tasks and making effective use of resources.

154. In its resolution 72/286, the General Assembly requested the Secretary-General
to ensure that the results-based budgeting frameworks adequately permitted
consideration of each mission’s progress towards achieving mandated tasks and
ensuring the effective use of resources.

155. In results-based budgeting, missions report against the indicators through the
respective reports of the Secretary-General. Results-based budgeting frameworks are
presented in chapter I (mandate and planned results) of the proposed budget and not
in chapter II (financial resources). The aim is to present indicators of achievement
that illustrate the year’s objectives, priorities and outputs associated with the
implementation of the mission’s mandate.

156. These exercises present numerous quantitative and qualitative shortcomings. For
instance, in the case of MONUSCO, the budget proposal for 2022/23 (A/76/718) is
presented in the results-based budgeting frameworks under three components:
protection of civilians; support to stabilization and the strengthening of State
institutions in the Democratic Republic of the Congo and key governance and security
reforms; and support. For each component, expected accomplishments and indicators
of achievement are detailed. The multi-year dimension of the results for the expected
accomplishments is presented, with a reminder of the indicators of achievement’s
established targets for the past three financial years, including the current year. There
are no visuals associated with this data. With the exception of the “support” component,
no budgetary expression is associated with the indicators in the results-based budgeting
framework, even if a number of outputs are linked to outreach and programmatic
funding. These shortcomings are of a systemic nature and need to be addressed as such.

157. Indicators are defined by the mission itself, with methodological advice from
the Field Operations Finance Division and harmonization by the Department of
Operational Support for indicators related to support. Some of the indicators relate to
performance, as their achievements contribute to the overall objective of the mandate,
and appear measurable, achievable and congruent over time.

158. Much of the information is of lesser interest. In line with resolution 59/296 of
the General Assembly, the purpose of the indicators of achievement is not to assess
the performance of Member States but, where possible, to reflect the contributions by
peacekeeping missions to the expected accomplishments and objectives in keeping
with their respective mandates. Outputs, in turn, are meant to capture the
corresponding planned and actual contributions of the mission. However, these
outputs mix performance data, related to the achievement of the mandate, with purely
activity-related data, such as the number of meetings, workshops, work sessions,
feedback sessions, training sessions and seminars. Even if such activities contribute,
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(a)

as intermediary steps, to the implementation of the mandate, there is no need to report
extensively on them to underline the mission’s performance.

159. The number of indicators and outputs appear to be too numerous and their
quality disparate, and most of the time they are not linked to the performance of the
actions carried out by the missions. For instance, the report of the Secretary-General
on the budget proposal for MONUSCO for 2022/23, which details indicators of
achievement and outputs for each expected accomplishment, is nearly a hundred
pages, and at some points has more than 20 outputs per expected accomplishment.
The Secretary-General presents too many achievements that are more a matter of day-
to-day activities, and does not identify the concrete progress made in relation to the
success indicators. One difficulty in reducing the quantity of data provided lies in the
fact that some managers seem to fear that communicating less data about their day-
to-day activities could result in budget cuts.

160. Some indicators of achievement provide information that is not focused on the
mission itself. At MONUSCO for instance, that is the case for most of the information
provided under expected accomplishments 2.1 to 2.5 of component 2: support to
stabilization and the strengthening of State institutions in the Democratic Republic of
the Congo and key governance and security reforms. Such data can be useful in
explaining the context but raise questions about their adequacy regarding the long-
established request of the General Assembly to develop indicators that measure the
performance by the mission of mandated tasks. Indeed, the Assembly requested in its
resolution 59/296 that the Secretary-General ensure that expected accomplishments
and, where possible, indicators of achievement were included to measure achievements
in the implementation of the programmes of the Organization and not those of
individual Member States, noting that some indicators of achievement reflected in the
budgets and budget performance reports appeared to measure the performance of
Member States, and requested the Secretary-General to ensure that the purpose of the
indicators of achievement was not to assess the performance of Member States but,
where possible, to reflect the contributions by peacekeeping missions to the expected
accomplishments and objectives in keeping with their respective mandates.

161. The missions maintain too many outputs and provide too much information,
which distort the key messages. Efforts should be made to ensure that all elements of
the results-based budgeting frameworks are significant and aligned with the missions’
mandates. The refinement and improvement in conciseness requested in the
Controller’s budget instructions to reduce the number and length of description of
outputs in each component seems appropriate.

Building up a more strategic accountability of peacekeeping operations

162. Reaping the benefits of CPAS and better articulating performance at the
operational level, as well as working to better bridge budget implementation and
performance, could help to shape a more strategic accountability of peacekeeping
operations.

Reaping the benefits of CPAS and better articulating performance at the
operational level

163. With the deployment of CPAS in all peacekeeping operations, missions can now
use this tool to feed results-based budgeting and limit redundancy in data collection
when the collection has been deemed adequate, and encourage a cultural shift to better
report on impact-based indicators for mandated tasks as well as articulate
performance at the operational level.

164. Performance in peacekeeping operations is a collective effort that involves
Member States, including host States, the Secretariat and missions. In its resolution
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76/274, the General Assembly underlined that peacekeeping performance assessment
should be based on a comprehensive approach that gives due consideration to
political, operational, and mandating and resourcing aspects of performance, and
requested that the Secretary-General ensure that such an approach was integrated into
performance assessment tools, including CPAS.

165. CPAS is an internal performance assessment tool for the mission to regularly
review and strengthen mandate delivery. As requested by the General Assembly in
resolution 76/274, peacekeeping missions have focused on reporting and measuring
with regard to their impact. The Assembly insisted on effective performance
management and requested that the Secretary-General provide in his next overview
report an execution plan for and analysis of the implementation of CPAS and the
lessons learned, including examples of how it is used to inform mission planning;
impact-based indicators for mandated tasks that show whether and how mission
activities contribute to advancing mandate implementation; the reporting and
accountability systems in place; and how CPAS data are used to increase performance
and effectiveness, as well as to inform budget formulation, in order to facilitate
consideration by the Assembly of resource requests for its implementation.

166. In the missions, planning officers use a variety tools for monitoring
performance. To drive improvement in reporting, peacekeeping missions rely on a
range of online tools, including Umoja and CPAS, to help strengthen the effectiveness
of their results-based budgeting frameworks and performance reports. A technical
solution to enable cohesiveness of the different systems would be beneficial.

167. CPAS was developed in 2018, and its use differs from one mission to another.
CPAS is intended to integrate strategic and operational data and impact assessments
in order to regularly review and strengthen mandate delivery. It enables peacekeeping
missions to regularly assess their context and develop and update mission plans in
order to deliver mandated tasks, and uses data to help assess progress. On the ground,
data and analysis generated through CPAS may support decision-making by mission
leadership and managers, but the use of data contained in the CPAS framework may
also be used to feed results-based budgeting and avoid duplication of work and wasted
time.

168. The reporting process should be streamlined to reduce the burden on managers,
notably by limiting redundancies and better articulating accountability requirements.
One of the biggest issues in the field is that missions have too many different tools
and solutions, such as Umoja and CPAS, among others. CPAS and results-based
budgeting are different frameworks designed for different uses, and one cannot
replace the other. Results-based budgeting is a long-established budget framework
requested by the General Assembly in the budgetary process. As an internal mission
tool, CPAS can help inform the indicators of achievement and outputs in the results-
based budgeting frameworks while ensuring compliance with the results-based
budgeting methodology. While CPAS is an integrated planning and performance
assessment tool, it does not directly assess the implementation of mission support.
Some missions, such as MONUSCO, MINUSMA, MINUSCA, UNIFIL and
UNFICYP, have already started to use CPAS to inform their results-based budgeting.

169. Reporting on performance at the mission level should also be better articulated
with the assessment of collective and individual results at the operational level, so
that results-based budgeting and the broader accountability framework contribute to
motivating and rewarding staff at the field level.

Working to better bridge budget implementation and performance

170. Mission resource requirements are in principle linked to their objectives through
the results-based budgeting framework, with reporting by components.
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171. Nevertheless, results-based budgeting is presented in chapter I (mandate and
planned results) of the budget proposal, and not chapter 11, where financial resources
are presented by category (military and police personnel, civilian personnel,
operational costs). The reporting on expenditures is similarly presented by category
in the performance report (under “resource performance”). For instance, in
MONUSCO, apart from staff, resources are not presented by component. Such a
breakdown could, however, serve to further enhance budget transparency.

172. The current disconnect between mission-mandated tasks, on the one hand, and
resource allocation and actual expenditures, on the other, needs to be overcome.
Actual expenditure by component is not tracked in Umoja, except for an incomplete
breakdown by functional area, which is not included in the performance report. As a
result, it is not possible to establish a clear link between resources allocated and
results achieved from the budget proposal or the performance report submitted by the
Secretary-General. The ability to account for finances is limited, since the results
obtained are not financially valued, nor linked to resources spent. The Secretariat
could use Umoja to provide more detailed information in that regard; however, this
would require significant reconfiguration as well as changed operational and
management processes. The General Assembly, in its resolution 77/267 on shifting
the management paradigm in the United Nations, noted the lack of an activity-based
costing system to account for the workload and associated costs of preparing
programme budget documentation. This would require a far-reaching shift in
practices and systems in the Secretariat and in peacekeeping missions. If the
identification of resources required for each component or mandated task in the ex
ante budget proposals would be premature, a next step could be to better track
expenditures in Umoja to be able to report on expenditures by component, and in even
more detail when technically possible, at the level of the performance report.

Way forward

173. The Board recommends that the Administration streamline and improve
the quality of the data used in accountability reports produced as part of the
results-based budgeting.

174. This quality review should notably aim at:

(a) Producing more strategic budget and performance reports, ensuring that
the results-based budgeting framework becomes more meaningful;

(b) Making better use of data, including through the use of more visuals;
(c) Better aligning accountability reports with peacekeeping mandates and
policies;

(d) Significantly reducing the volume and raising the quality of the data
produced (notably indicators and outputs related to expected accomplishments and
current activities);

(e) Improving the reporting on impact-based indicators for mandated tasks,
including by better exploiting CPAS data to enrich the results-based budgeting
framework;

(f) Better articulating the operational performances at the mission level;

(g) Integrating systems to make a cohesive, consolidated set of data to reduce
duplication and ensure efficiencies in data entry, recording and reporting (see
figure I1.XII).
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Quality review of the results-based budgeting data
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Source: Board of Auditors.

175. The Board also recommends that the Administration develop a
methodology to gradually build up a presentation of the main expenses according
to an analytical breakdown by mandate component.

176. This presentation, based on tracking in Umoja of the expenditures that are
easiest to break down by priority tasks, as set out in the mandate (e.g. protection of
civilians; disarmament, demobilization, reintegration and stabilization; security
sector reform), could be progressively included in the ex post performance reports of
peacekeeping operations.

177. A more comprehensive analytical breakdown, which is not proposed by the
Board at this stage, would require changes to the Umoja business planning and
consolidation and Enterprise Core Component systems and entail significant
resources for both the Field Operations Finance Division and the missions, given that
significant costs in operations are not currently tracked against their mandates. For
example, aviation costs are budgeted under mission support yet provide support to
the military components and serve multiple tasks in the mandate, as do fuel,
generators and construction.

178. The Administration accepted both recommendations.

179. The Secretariat highlighted that, in line with the Secretary-General’s
management reform and increased use of results-based management, the results-based
budgeting process needed to be improved to demonstrate more impact-oriented
results. The accountability for both resource management and programme delivery
should be clearly reflected in the budget performance and budget proposal reports
submitted to the General Assembly. For peacekeeping missions, the results-based
budget remained the process by which responsibility and accountability in the
implementation of programmes and budget was enhanced, as endorsed by the
Assembly. To drive improvement in both planning and reporting, peacekeeping
missions would progressively rely on a range of online tools, including Umoja and
CPAS, to help strengthen the impact of their results-based budgeting frameworks and
performance reports. As an internal mission tool, CPAS could help inform the

24-00285 59/250



A/78/5 (Vol. II)

60/250

indicators of achievement and outputs in the results-based budgeting frameworks,
while ensuring compliance with the results-based budgeting methodology, to
strengthen mission tracking and demonstrate more impact. This would ensure
consistency in assessing the performance and impact of a mission, based on the
collection of data and on analysis on a regular basis, in step with the nature of the
environment in which the mission operated.

180. To further improve the results-based budgeting process, the Secretariat also
stressed that it could begin the process of improving the linkages between results and
resources. However, the scope of implementation may vary based on resource
requirements and the practicality of such linkages. It noted that, based on the current
budgeting and accounting systems of the Organization, this would require a major
shift in practices and systems in the Secretariat and in peacekeeping operations, and
any changes would be contingent on the necessary system changes and available
resourcing to implement the change within peacekeeping-funded entities, and that
only some elements that could more easily be linked may be reflected.

Management of civilian component of multidimensional
peacekeeping operations

181. The limitations of the multidimensional peacekeeping operations deployed
during the 1990s led the United Nations to rethink the conditions for success and the
modalities of these missions. In the statement of the President of the Security Council
dated 29 December 1998 (S/PRST/1998/38), the Security Council agreed that
relevant post-conflict peacebuilding elements should be explicitly and clearly
identified and could be integrated into the mandates of peacekeeping operations, and
noted that operations may include humanitarian and other civilian components. The
report of the Panel on United Nations Peace Operations (commonly called “the
Brahimi report”) (A/55/305-S/2000/809) provided a conceptual basis for this
approach: the civilian component of peacekeeping operations should focus on
consolidating the peace process by restoring the State’s capacity to maintain security
and respect the rule of law and human rights; it should also aim at facilitating the
political process by promoting dialogue and reconciliation, relying on legitimate and
effective institutions. The adoption of the “capstone doctrine” in 2008, the New
Horizon Initiative in 2009 and various Security Council resolutions made it possible
to refine this conceptual and practical framework for the deployment of a new
generation of multidimensional peacekeeping operations.

182. The Board audited the civilian component of multidimensional peacekeeping
operations. While the capstone doctrine does not explicitly define the substantive
civilian component, it is usually understood to include activities related to protection;
human rights; political affairs; civil affairs; electoral assistance; the restoration of
State authority and rule of law and security institutions, including disarmament,
demobilization and reintegration; mine action; security sector reform; and justice and
corrections. The definition used for this audit retained three cumulative criteria for the
civilian component: it is located within the peacekeeping mission (as opposed to other
United Nations agencies, funds and programmes and various public, semi-private and
private actors who act in similar areas); it is civilian (as opposed to uniformed
components made up of military and police forces); and it is substantive (i.e. responsible
for performing front office operations and contributing to the implementation of the
mandate’s objectives, as opposed to back-office support functions, although the latter
are also often performed by civilian staff) (see figure I1.XIII).
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Figure I1.XIII
Scope of the audit: definition of the substantive civilian component
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183. Four multidimensional peacekeeping operations (MINUSCA, MINUSMA,
MONUSCO and UNMISS) include substantive civilian components. Staffing
appropriation for these civilian components totalled 3,225 positions in 2022/23.
Global budget appropriation (including operational costs) reached $332.5 million in
2022/23, representing 14.1 per cent of the entire appropriation for these missions.

184. The civilian components of the peacekeeping operations currently deployed
cover numerous areas of intervention. The Board focused on the following: protection
of civilians; political affairs; civil affairs; disarmament, demobilization and
reintegration; human rights; child protection; and women and peace and security. The
Board also audited the role played by Headquarters and the Service Centres in
Brindisi and Entebbe to support the civilian components. Audits were conducted
on-site, and remotely in the case of MINUSMA.

185. The Board covered the following four areas: translating the mandate and
planning the civilian component’s operations; resourcing and management of the
civilian component; integration of the civilian component within the mission and
coordination with other stakeholders; and performance and accountability of the
civilian component.

Translating the mandate and planning the civilian component’s operations

186. The quality of the civilian component’s planning remains uneven (see sect. 1.1).
One of the main difficulties lies in the partial absence of a much-needed sequencing
of activities to be carried out as a priority (see sect. 1.2).

Uneven quality of the civilian component’s planning

187. Multidimensional mandates are characterized by a growing complexity with
regard to the civilian component’s objectives. The translation of the mandate from the
strategic to the operational level is based on a cascade of planning, but the quality of
mission planning remains heterogeneous, the involvement of Headquarters appears
inconsistent and the articulation of responsibility with key stakeholders outside the
missions is insufficient.
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Growing complexity of multidimensional mandates

188. The mandates from the Security Council for multidimensional peacekeeping
operations tend to cover a wide and diversified scope. The range of tasks assigned has
expanded over time. It is therefore all the more important to ensure that planning
documents are properly elaborated and applied, given the wide range of civilian
component activities. Indeed, this component fulfils a critical role in realizing broad
objectives. Its concept has been enriched, which has translated into substance and
responsibilities, as shown by the deployment of civilian activities in the peacekeeping
operations (see figure I1.XIV).

Figure I1.XIV
Civilian activities in MINUSCA, MINUSMA, MONUSCO and UNMISS
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Source: Board of Auditors.
Note: Civil society participation is an objective set by the Security Council in each of the four
peacekeeping operations.

189. At this stage of the definition of the mandate, it is key that the Department of
Peace Operations exercise its strategic guidance to ensure that the proposal to the
Security Council is achievable. Coordination among different parts of the Secretariat
is also key to help prioritize mandated tasks. Above all, there should be a clear and
common understanding as to what the key objectives are so that operations can be
planned accordingly.

Cascading planning to translate mandate objectives to operational level

190. The translation of the Security Council’s mandate to the operational level is
based on a cascade of planning.

191. The planning process must ensure that the objectives and priorities of
peacekeeping operations are consistent across all planning documents, both at
Headquarters and in the field. The coherence of the cascade of planning documents
with different levels of responsibility begins with the strategic planning documents
created further to the mandate, such as the Headquarters strategic guidance cable on
the implementation of mandates, missions’ political strategies and the mission
concept validated in partnership with mission leadership. In line with the Action for
Peacekeeping Plus initiative, political strategies and mission concepts define the
overall approach to mandate implementation by peacekeeping operations by outlining
the prioritization of mandated tasks, in order to guide the allocation of resources and
fully utilize peacekeeping as a political tool to advance sustainable peace.
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192. There are three levels of field-based planning tools:

(a) The mission plan, under the responsibility of the Special Representative
of the Secretary-General, with the support of the Office of the Chief of Staff;

(b) Cross-cutting strategies, such as women and peace and security activities,
or protection of civilians, under the responsibility of the Special Representative with
the support of dedicated personnel;

(c) Workplans of the sections of the civilian component, which are operational
plans. They are defined at the level of mission headquarters and adapted at the field
office-level (field offices themselves, in particular those in strategically significant
locations for mandate implementation, may also have integrated field office workplans).

193. The added value of the mission plan is not obvious if it is not clearly distinct
from the mission concept. The guidance currently being prepared by the Secretariat
on mission concepts and mission plans is intended to further detail the purposes and
hierarchy of those documents and of the workplans under them. The mission concept
is a high-level, long-term strategic document, and the mission plan is an overall plan
that covers all components; sections then draw up workplans, a mission plan and
thematic strategies, including the protection of civilians strategy, and civilian
component workplans should be consistent with the objectives and priorities of the
mandate, strategic guidance and political strategy. Meanwhile, budget documents and
the allocation of resources should support and their frameworks be realigned with the
strategic and operational planning documents. This is key, as mandate and budget
cycles are not automatically aligned with regard to large peacekeeping operations, a
constraint that complicates the strategic planning cycle for missions. For example,
MINUSCA now has a five-year mission plan derived from a multi-year political
strategy; this plan is directly linked to the allocation of resources (in the Umoja
integrated planning, management and reporting solution).

Heterogenous quality of planning

194. The section workplans are not based on standardized formats, and major
planning shortcomings have been observed in the field. Workplan formats vary widely
and the tools used to produce them are heterogeneous, but generally remain fairly
elementary. Workplan durations vary, but too often lack a multi-year vision. The
authorities who endorse workplans beyond the sections are not always formally
identified. For instance, although the MONUSCO field offices’ workplans are
standardized, that is not the case for the civilian component at mission headquarters,
whose workplans are very different and are of variable quality. At MINUSMA, the
Political Affairs Division’s recent workplans include objectives consistent with the
mission plan and the mandate, with clearly defined activities and persons in charge.
However, they do not contain any dates or milestones for the implementation of
activities. Instead, they include activities that are related more to daily tasks than to
measurable objectives for implementing the mandate.

195. The formalization of the planning process is insufficient. While the actions of the
civilian component are carried out in a coherent manner by the Chief of Staff or under
his or her responsibility, this is not supported by a formal decision-making process. The
Chiefs of Staff and their mission planning units do not always play their role in ensuring
consistency between the workplans. Responsibilities must be clarified and integrated
strategic planning units should be strengthened in missions. The main constraint in this
respect is one of capacity. Owing to a lack of resources, and the fact that their functions
typically encompass more just than planning, mission planning units cannot always
play this role satisfactorily. Additional resources, which are already lacking with
regard to their current functions, would need to be considered. So far, guidance for
mission planning units has not detailed this “downstream” role, due notably to these
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inherent capacity constraints. The search for consistency in workplans also has
intrinsic limits, as, due to the very nature of their tasks and objectives, different
civilian sections may need to develop differing paces and approaches.

196. An effective tool to support planning within the mission is currently lacking.
While CPAS was initially conceived as a performance and impact monitoring tool, the
methodology always included a planning element: at the outset (context mapping,
building the results framework); as a result of the periodic impact assessments
(resulting in recommendations to adjust operations and therefore adjust planning); and
during framework reviews as a result of changes in context or mandate (adjusting
context mapping and the results framework). CPAS was therefore adopted as a tool to
support planning and was recognized as such (see A/75/19 and A/76/505). The CPAS
roll-out has contributed to all missions now having mission plans and/or CPAS
frameworks, as acknowledged in the Action for Peacekeeping Plus report.'® CPAS,
deployed as 0f 2019 in peacekeeping operations, helped to make progress in measuring
impact and collecting data on the actions carried out by the civilian component,'’ and
appears to be useful for adjusting planning at the level of the Special Representative
of the Secretary-General (mission plan), but not directly at lower hierarchical levels.

197. The current lack of a high-performance tool is not in line with the objectives of
the Strategy for the Digital Transformation of United Nations Peacekeeping and the
Action for Peacekeeping Plus initiative. However, while there is a gap in planning
tools, and there are no tools that link work planning and budget management, CPAS
has contributed significantly to advancing the priorities of the Strategy for Digital
Transformation and Action for Peacekeeping Plus. Of all the information technology
tools in peacekeeping, CPAS holds the most mission-wide data. CPAS has helped
enhance data literacy and Action for Peacekeeping Plus priorities, in particular with
regard to the performance and accountability of peacekeepers and their strategic and
operational integration, capabilities and mindset. ¥ MINUSCA is gradually
implementing Umoja’s integrated planning, management and reporting solution,
which complements CPAS in supporting a comprehensive operational planning
process. The coordinated use of a range of tools now provides MINUSCA with the
ability to adopt a complete results-based management approach to mission planning,
enabling improved operation planning and harmonization across the strategic,
operational and tactical levels of mission coordination. Headquarters will capitalize
on this ongoing experiment to enhance mission planning, bearing in mind that data
inform strategy but cannot dictate it.

198. One of the weaknesses observed at the unit level is the limited link between
objectives and available resources, in particular in terms of dynamic resource
management. The workplans sometimes present results-based budgeting indicators
associated with objectives. However, their main purpose is to ensure compatibility
among various performance frameworks, including CPAS. As such, there is no
articulation between workplans and resource allocation, nor any real-time monitoring
of the consumption of the corresponding resources. The main cause lies with the
absence of a tool that enables the planning process to be fully integrated with resource
management. In the case of MINUSCA, realigning the results-based budgeting
structure with the mission’s political strategy and related mission plan also required
technical considerations when adapting the established templates.
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See https://peacekeeping.un.org/sites/default/files/adp background paper.pdf.

See, for example, Daniel Forti, “UN Peacekeeping and CPAS: an experiment in performance
assessment and mission planning”, International Peace Institute, October 2022.

18 See, notably, United Nations, “The Comprehensive Planning and Performance Assessment System
(CPAS): taking stock four years after the launch”. Available at https://peacekeeping.un.org/sites/
default/files/taking stock of cpas implementation.pdf.
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Inconsistent involvement of Headquarters

199. Headquarters could play a more proactive role in ensuring that the key
objectives of the mandate are effectively prioritized and adhere to the strategic
guidance and political strategies, and that best practices are shared among
peacekeeping operations.

200. Alongside mission management, and given their strategic role, the integrated
operational teams and desks at Headquarters, in partnership with mission leadership,
finalize draft mission concepts based on mandates and as required by the policy on
planning and review of peacekeeping operations (2017). The Integrated Assessment
and Planning Unit in the Department of Peace Operations supports integrated
operational teams in developing and updating the mission concepts, and the teams
draft and finalize the documents unless agreed otherwise with the missions. Other
component concepts, such as the military concept of operations and the police concept
of operations are finalized by the Office of Military Affairs and the Office of Rule of
Law and Security Institutions, respectively, of the Department of Peace Operations.

201. Although integrated operational teams issue strategic guidance cables for the
implementation of the mandates and for the preparation of the budget, their effective
role in the planning process of the civilian component could be consolidated. The role
of parent offices at Headquarters in the planning process of civilian subcomponents
should also be clearly articulated, including, inter alia, the Office of Rule of Law and
Security Institutions, the Policy, Evaluation and Training Division and the United
Nations Transitions Project (protection of civilians, civil affairs, child protection,
women and peace and security). In their overall role of backstopping, the integrated
operational teams and desks should reinforce their oversight on this activity.

202. The mission concept should be revised following a significant change in the
mandate or the operating environment, or a strategic shift for the mission. Indeed, even
if mission concepts are intended to be longer-term strategic documents, they need to be
reviewed at every mandate change that implies a strategic shift in the mission. The
reconfiguration, internal reprioritization or readjustment of the mission to respond to
evolving conditions and demands on the ground may be initiated by the Secretary-
General and/or his Executive Committee, the Under-Secretary-General of the lead
department or the head of mission. The mission concept, and subsequently the military
and police concept of operations and the mission plan, should be adjusted to align with
a shift in the strategy or structure of the mission and should, where possible, be made in
a timely manner to inform budget preparation. Incoming heads of mission may ask
Headquarters to jointly review the mission concept following their arrival at the mission.

203. Heterogeneous planning within missions reveals the lack of a detailed policy that
covers the entire planning process. The need for coordinated planning within missions
is a long-standing observation and has already been noted by OIOS. Planning for
peacekeeping operations is the subject of a 2017 policy, the details of which do not
extend to intra-mission operational or work planning. The policy refers only to the
organization and preparation of strategic planning at the level of the mission concept (for
each major military/police/support component, but not the civilian component per se), and
the mission plan. As mentioned above, the forthcoming guidelines on the mission
concept and mission plan, which are nearing finalization, are intended to provide more
details on key planning elements for the mission concept and mission plan than the
2017 policy does, and provide templates for both documents. The 2017 policy does
not organize the articulation of planning within the mission among stakeholders: in
particular, cross-cutting strategies are not the subject of a specific development
process, whereas protection of civilians, for example, is now a major and systematic
focus of the mandates, requiring the action of elements of the civilian component to
be articulated internally and externally. Protection of civilians is a priority outlined in
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the Action for Peacekeeping Plus initiative, but not the only one. There has been a
multiplication of cross-cutting or thematic issues with stand-alone strategies
(including protection of civilians and women and peace and security) that risks
undermining efforts to create an integrated approach to mandate implementation and
strategic planning. Mission political strategies are aimed at addressing that, as they
cover all strategies, including thematic ones.

204. A second policy, Authority, Command and Control in United Nations
Peacekeeping Operations, ° defines the general role of the stakeholders in the
planning process within missions, without describing the planning process per se. It
partly fills in the gaps left by the previous policy in terms of the roles of the players
in the planning process.

205. Positive initiatives exist, but Headquarters has so far not built on them.
Piecemeal initiatives have suggested operational solutions, such as the planning toolkit
developed between 2010 and 2012 containing positive elements such as a definition
of what is expected of workplans.?’ Nevertheless, this initiative has not been revised
following the reorganization of Headquarters nor has it been extended to all players in
the civilian components. Relevant offices still need to update and streamline existing
guidance in a post-reform context, and the responsibility for guidance on assessment
and planning lies with the Integrated Assessment and Planning Unit.

206. Clarifying the understanding of the respective roles and responsibilities of
Headquarters and the missions, and how to work in partnership to achieve strategic
planning, would also strengthen ownership of the planning process. Despite the
production of numerous plans, the impact of planning efforts remains weak in
practice. Changes in planning appear to have limited effects on operational-level
activities, which is also due to inadequacies in strategic management at the mission
level and strategic steering and oversight by Headquarters.

Insufficient articulation with key stakeholders outside the missions

207. Taking into account the views and roles of key stakeholders outside the mission
is critical to ensuring the quality of the civilian component’s planning process. Most
mandates relate to providing support to national authorities, and capacities and
planning therefore need to closely account for national priorities and plans. For
instance, disarmament, demobilization and reintegration programmes are nationally
led, as are electoral assistance programmes and/or programmes to support the
restoration of State authority, and many civilian components contribute to them,
notably in the realm of rule of law and security institutions. Disarmament,
demobilization and reintegration activities also rely on other development partners
such as the World Bank, in particular with regard to reintegration. There is
nevertheless room to improve coordinated planning with United Nations and
non-United Nations partners, especially in the context of mission transitions. In

19

20

Available at https://police.un.org/sites/default/files/2019.23 policy on_ authority command
and_control 25 october 2019.pdf.

This toolkit was developed after a report from the Secretary-General (A/61/858) identified a need
to develop standards, strategic guidance and best practices and provide advice to field missions
and planning processes on the design and implementation of security sector reform support to
national authorities. The toolkit identified as a good practice, for each field of the civilian
component, on the basis of the mission concept, a multi-year strategy or concept of operation that
analysed the current situation in a sector and identified the strategic objective for the field mission
in that sector and how best to implement it; and an annual workplan based on this multi-year
strategy or concept of operation, described as a detailed document stating objectives, expected
accomplishments, indicators (in relation to expected accomplishments), outputs, timelines (i.e. the
deadline for the completion of outputs) and roles and responsibilities. It is used as a monitoring
and accountability tool to ensure the effective implementation of the component’s mandate.

24-00285


https://police.un.org/sites/default/files/2019.23_policy_on_authority_command_and_control_25_october_2019.pdf
https://police.un.org/sites/default/files/2019.23_policy_on_authority_command_and_control_25_october_2019.pdf
https://undocs.org/en/A/61/858

A/78/5 (Vol. 1)

24-00285

1.2

(a)

particular, agencies, funds and programmes may be called to play a decisive role at
mission closure, strategically repositioning the role of the United Nations in the
country, even if most tasks previously undertaken by the peacekeeping operation will
no longer be performed owing to constraints in mandates and resources.

208. Improving planning for the civilian component would require extensive
consultations with key stakeholders active in related fields, including the host
country, troop-contributing countries, United Nations entities, international financial
institutions and regional organizations, as well as multilateral and bilateral partners.

209. While the mission plan is supposed to focus on a “whole of peacekeeping
operation” approach, the United Nations common strategic framework is meant to
cover the overall United Nations presence and objectives. In the 2023 revised United
Nations Policy on Integrated Assessment and Planning, it was decided that the United
Nations Sustainable Development Cooperation Framework agreed with the
government of a country would by default be the appropriate common strategic
framework for the United Nations and that it would provide the appropriate tool for
articulating all useful elements of planning and coordination. The Policy, however,
stipulates that senior management can decide that a different instrument, such as an
integrated strategic framework, which is not signed by the government of a country,
is more appropriate given the specific circumstances.

210. These tools could be appropriate to develop a coherent planning framework at
a system-wide level. Indeed, they could include: main findings from integrated
assessments; the identification of common priorities; the articulation of programmatic
processes, functions and operational areas requiring an integrated approach;
organizational risk management; agreed goals, timelines and responsibilities; and a
common monitoring, reporting and evaluation framework, including indicators or
benchmarks of progress. However, in the case of the Democratic Republic of the
Congo, the United Nations Sustainable Development Cooperation Framework
adopted in 2019 does not cover many critical areas of the peacekeeping mandate or
transitional issues, and has remained unchanged despite substantial shifts in the
political situation and to the mandate.

Virtually non-existent sequencing of operations

211. Although essential given the scale and nature of the activities carried out by the
civilian components, the sequencing of operations remains a weak point, in particular
in the transition and withdrawal phases.

Lack of sequencing of civilian operations to be implemented

212. By their very nature, many of the tasks of the civilian component cannot be
performed effectively unless the peacekeeping operation has first been able to restore
peace and security to some degree. On the other hand, some of the tasks performed
by the civilian component are assumed to contribute to restoring peace or are
necessary to support the implementation of core mandate objectives such as the
protection of civilians.

213. The lack of sequencing of civilian operations can result in the impossibility of
carrying out certain actions or of obtaining lasting results. Some areas should be
prioritized at the initial phase of the mandate, including disarmament and
demobilization activities, with a close interaction between the civilian and the uniformed
components and clear deadlines. This has not always been the case, as mission
planners are tempted to deploy, from scratch, an unrealistic set of civilian operations,
regardless of the progress made on the security front. In contrast, MINUSCA
demonstrated flexibility and creativity to further confidence-building measures when
conditions for disarmament, demobilization and reintegration were not fully met.
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214. A quantified set of activities can illustrate the breadth of the civilian
components’ agenda in the annual mandates and their relative constancy from 2016
(see figure 11.XV). If at first glance the UNMISS mandates stand out from the others
with their limited number of set activities, the activities provided for in the mandates
are also numerous. The deployment of the civilian component of a multidimensional
operation results in a “ratchet effect”, leading to the difficulty of downsizing some
civilian subcomponents despite changes in the political and security context. So far,
the changes in the contexts have had little impact on staff headcounts. However, the
improvement of the political and security situation should not automatically result in
the downsizing of a civilian component but rather its reconfiguration, as it contributes
to stabilization and consolidation efforts, including capacity-building, which are
factors that go beyond short-term political and security considerations.

Figure I1.XV
Listed tasks and staff headcounts in peacekeeping operations
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Services Division.

Note: These data include exclusively political affairs, human rights and humanitarian affairs, rule of law, legal
affairs, security institutions, civil affairs, electoral affairs, social affairs and programme management.

215. The lack of early sequencing and real prioritization of activities can prove
particularly dysfunctional. The recent experience of MINUSMA confirmed that the
establishment of minimum conditions of security and stability is a prerequisite for the
civilian component to operate effectively. The activities of the civilian component in
Mali have been severely hampered, and sometimes deadlocked, by the deteriorating
security situation. In such a context, maintaining many loosely sequenced activities
is unrealistic and can lead to a growing disappointment when objectives cannot be
met, both within and outside a mission.

216. Greater prioritization of tasks in strategic planning, in partnership with the host
country, is very much needed. Increasing the prioritization of tasks in most mandates
(see for instance Security Council resolution 2666 (2022) on MONUSCO) facilitates
planning and should help missions work on well-defined, realistic sequencing.

217. There is no fixed periodicity for the mission concepts and mission plans. If there
is a valid multi-year plan, subject to a resolution of the Security Council, there should
be a process to make sure that the planning documents are reviewed and, as necessary,
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updated promptly following substantial changes to the mandate or in the operating
environment of the mission. For example, the MONUSCO mission concept 2022—
2024 (June 2022) was improved in comparison with the former concept (May 2020),
but it was adopted 20 months after the joint strategy on the progressive and phased
drawdown of MONUSCO (see S/2020/1041) and 9 months after a review by the
Secretary-General (S/2021/807). Similarly, the MINUSMA mission concept framed
in September 2021 could have been updated to take stock of a volatile and evolving
situation in Mali, as presented in the report of the Secretary-General (S/2023/36). The
previous mission concept of MINUSMA was issued almost five years earlier.

Weak planning of transitions and withdrawals

218. The lack of anticipation and sequencing of the civilian operations is also
detrimental during the transition and withdrawal phases of peacekeeping missions.
Such planning should be designed as soon as the mission is launched, as a natural part
of its life cycle. The requirement for transition planning is part of standard doctrine
and guidance (i.e. defining an end state, lines of operation and sequencing, and an
exit strategy), but a more systematic implementation is notably constrained by limited
planning resources and capacities.

219. The anticipation of transitions or closures is variable. MONUSCO has been
considering an exit strategy since 2014, but there has been a much greater focus on
transition with the development of a transition plan. For UNMISS, clearer language
on transition was developed and an exit strategy was integrated into the mandate.
Headquarters decided to update the transition policy in 2024 in order to take recent
events into account.

220. In practice, changes in mandates involve little substantial modification in the
civilian component’s agenda. Although organizational and planning efforts are being
put in place, these efforts can taper off. For MINUSMA, daily activities punctuated
by the management of emergencies was an obstacle to anticipating the possible closure
of the mission or at least to developing a transition plan for the civilian component.

221. Close collaboration with partners at the country level, in particular the United
Nations country team, is key when in a transition, and should begin early. In addition,
the drawdown of a peacekeeping operation might in some cases call for additional
support from standing capacities to support the transition and to sustain peace and
strengthen rule of law in the longer term. For instance, MONUSCO received support
from the Department of Peace Operations’ standing capacities in 2022 to facilitate the
development of its transition plan in view of the Mission’s drawdown, including
transition planning for rule of law and security sector reform. In another such
instance, the Justice and Corrections Standing Capacity was deployed immediately to
MINUSMA following the decision to withdraw and assisted the Mission in its
handover planning and implementation, and with drafting a comprehensive legacy
document aimed at, inter alia, informing rule of law support activities by the United
Nations country team to sustain the Mission’s gains in this area.

Way forward

222. Civilian component planning remains of an insufficient quality and should
include more proactive efforts from Headquarters as well as from key stakeholders
outside the missions. The plans of civilian components must support the political
strategy of a mission (ideally a multi-year strategy) and be based upon the evolving
context. The heterogeneity of planning documents within missions calls for
standardization, under the guidance of a revised policy and with the support of an
appropriate tool. Lead departments at Headquarters should be responsible for
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reviewing mission plans, after assessing whether they reflect strategic directives of
the mandate and are consistent with available resources.

223. The success of the civilian component greatly depends on a multi-year and more
realistic sequencing of tasks, which has been uneven and weak to date. It is essential
to take into account the prerequisite of restoring minimum conditions of safety and
peace, to sequence activities and to anticipate exit and transition strategies. To this
end, integrated operational teams should ensure that the missions develop a political
strategy and clear and phased planning. After each mandate’s renewal, integrated
operational teams should produce analyses of the adequacy of the mission concepts,
to be endorsed by the Under-Secretary-General for Peace Operations. Given the fact
that operations linked to the transition or withdrawal of the civilian component are
complex, they need to be carefully planned as far upstream as possible. At mission-
level, this planning should be shared with United Nations and other stakeholders to
ensure the key peacebuilding gains are sustained and supported by the remaining
United Nations presence after a peacekeeping mission leaves.

224. A multi-year vision with regard to the planning directives of the Secretary-
General and mission concepts would help missions sequence and frame their activities
and draft their mission plans accordingly. The identification of milestones could be
particularly useful for transition and withdrawal processes. This multi-year vision
should be extended by multi-year programme plans for each of the civilian
component’s sections, irrespective of their yearly workplans.

225. Regarding cooperation with agencies, funds and programmes, the United
Nations Sustainable Development Cooperation Framework and the integrated
strategic framework should be more systematically linked with the planning process,
including in transition or drawdown processes.

Figure I1.XVI
Substantive civilian component’s planning and reporting processes
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226. The Board recommends that the Administration review the planning of the
civilian component’s operations to ensure, after in-depth consultations, a more
realistic multi-year sequencing of the implementation of the mandate and a
better alignment with strategic priorities.
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227. This implies in particular:

(a) A more proactive, better-defined and distinct involvement of Headquarters
at the various levels of the planning cycle process; for example, whereas the
Department of Peace Operations should validate a mission concept, the Department
may only provide technical support to subcomponent plans. This applies as well to the
various stages of the planning process, beyond the planning itself to its execution and
monitoring. The Department of Peace Operations should play the oversight role at the
strategic level, while the mission is involved at the programmatic and operational levels;

(b) A wider and well-organized process of consultation and planning with the
other components of the mission as well as with United Nations entities and key
stakeholders in the field;

(c) The inclusion of political strategies as part of a multi-year planning
process for missions to allow clear prioritization, and a realistic multi-year
sequencing of operational priorities to achieve the strategic objectives that
distinguishes between fields of intervention that require immediate action and those
that can only be usefully implemented once certain preconditions have been met,
including in terms of political and security contexts. The Secretariat could also
propose that such sequencing be better reflected in the mandates;

(d) Effective monitoring of the operational implementation of the strategy to
ensure that the key objectives of the mandate are effectively prioritized, including
flexibility in the event that multi-year planning needs to be revised;

(e) The issuance of a more comprehensive and streamlined planning policy,
guiding planning at the mission and field office levels;

(f) An internal review of the tools available to support the planning cycle at
the strategic, programmatic and operational levels, covering the planning itself, its
implementation and its link with budget and resource management, as well as
performance and impact monitoring and evaluation, in order to identify gaps and
opportunities for integration and streamlining (see figure I1.XVI).

228. The Administration agreed with the recommendation. The Department of Peace
Operations also emphasized that any effort to strengthen the planning cycle process
for the civilian component should be part of a broader effort to strengthen the
integrated strategic management (within missions) and strategic oversight (by the
Department of Peace Operations) of peacekeeping operations. It also noted that its
implementation would require additional resources both in missions and at Headquarters.

229. The Board, however, considers that ensuring the sequencing of the
implementation of the mandate regarding the civilian component and better alignment
with strategic objectives is an unconditional priority.

Resourcing and management of the civilian components

230. The cost of the civilian components of multidimensional peace operations has
grown significantly (see sect, 2.1). Civilian components face significant challenges
in managing their resources and staff (see sect. 2.2).

Sustained growth in the cost of the civilian components

231. Available data on the staffing and cost of the substantive civilian components
show significant growth in costs, despite a stable headcount.

Availability of data on the staffing and cost of the substantive civilian components

232. Financial resources related to the substantive civilian components are not
treated separately when examining the budgets of peacekeeping missions and
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monitoring their performance. Data relating to costs of the civilian components, in
terms of both appropriation and expenditure, are neither presented nor tracked as
such, which precludes a clear and complete picture of the situation and its dynamics.
The Secretariat reports on the performance of the budgets of the missions as a whole
against approved appropriations by the General Assembly. The presentation in the
budget reports and related budget performance reports is based on the current
structure of budget classes and subclasses of expenditures. Group II (civilian
personnel) does not specifically show the cost of the substantive civilian components,
but also includes support activities. Group III (operational costs) covers all
substantive activities, including the operational costs of Group I (military and police
personnel). Cost estimates related to the substantive part of group II are not monitored
as such but can be retrieved from Umoja, which is not the case for the civilian-related
part of group III (see (b) below).

233. On the other hand, the headcounts of the civilian components can be
reconstructed from budget documentation, and a breakdown is also provided at the
subcomponent level. The staffing requirements of missions are attributed to each
component, including the civilian substantive components, and where applicable,
justification of staffing changes is provided. The breakdown provided at the
subcomponent level completes the information. For instance, in the case of
MONUSCO, the number of personnel is attributed to each of the substantive
subcomponents of the mandate: protection of civilians, support to stabilization and
the strengthening of State institutions in the Democratic Republic of the Congo, and
key governance and security reforms. Information on the ratio of substantive to
support staff is also provided to the Advisory Committee on Administrative and
Budgetary Questions and the Fifth Committee upon enquiry. The current procedure
also establishes a framework for the review of posts vacant for two years or longer
during the budget formulation process.

234. Nevertheless, data on staffing for the civilian components are not regularly
monitored and analysed, nor does the information flow naturally between missions
and substantive, budget and human resources management departments. The Human
Resources Services Division in the Department of Operational Support issues a
weekly snapshot of staffing in peacekeeping operations. In addition, each leave is
individually recorded. However, these data are neither processed nor analysed at the
Headquarters and mission levels, and are not complete enough to provide
enlightening information about a civilian component’s staffing situation. For instance,
the durations of job tenures, vacancies of less than two years and the recruitment
process are not tracked in a comprehensive and systematic way, and do not allow for
overall monitoring and mitigation of underperformance. The Secretariat also does not
have the capacity to inform the Board of conclusions of cases concerning
underperforming personnel, and separation procedures in civilian components.

Significant growth in the cost of the civilian component despite stable headcount

235. In terms of staffing (see table I1.9), appropriation for the civilian components of the
four large multidimensional peacekeeping missions reached 3,225 positions in 2022/23,%
a figure which has not evolved much in the last five years (less than 2 per cent), in spite
of significant variations at the mission level, due to transitioning (a decrease of 24 per
cent for MONUSCO) or ramping-up (an increase of 20 per cent for MINUSCA)
processes.

21

As agreed with the Administration, the data used in this paragraph rely on existing budget
documentation and include the personnel of the civilian component as well as that of the Mine
Action Service and the offices of the force and police commanders. The personnel of the
executive directorate and management of the mission are not included.

24-00285



A/78/5 (Vol. 1)

24-00285

Table 11.9
Staffing appropriation of the substantive civilian components of the four large
multidimensional peacekeeping missions

MINUSCA  MINUSMA MONUSCO UNMISS Total
Staffing appropriation in 2022/23 443 1397 635 750 3225
Evolution since 2018/19 (percentage) 20 2 (24) 2 2)

Source: Board of Auditors, based on budget documentation.

236. Data on actual staffing (for instance headcount at year-end) and on vacancies
are not available for the substantive civilian components in budget documents, nor
are they easily accessible (apart from vacancies of more than two years).

237. The total appropriation for the substantive components of the four
multidimensional peacekeeping missions, corresponding to group II (civilian
personnel) and group 111 (operational costs) (see table 11.10), reached $332.5 million
in 2022/23,% representing 14.1 per cent of the entire appropriation of these missions.
This appropriation has risen significantly in the past five years (31.5 per cent),
although there are significant variations at the mission level, ranging from increases
of 75 per cent and 49 per cent respectively for MINUSCA and MINUSMA, to an
increase of 1 per cent for MONUSCO. Trends concerning allotment and expenditures
are less pronounced. The overall implementation rate (ratio between expenditures and
allotment) reached 92 per cent in 2022/23, owing to a lower rate in MINUSMA
stemming from the deterioration of the security context.

Table I1.10

Total appropriation, consumables and expenditures of the substantive components of the four
large multidimensional peacekeeping missions — group II (civilian personnel) and group III

(operational costs)
(Millions of United States dollars)

MINUSCA ~ MINUSMA ~ MONUSCO UNMISS Total
Appropriation in 2022/23 88.7 78.4 83.9 81.4 332.5
As part of the appropriation of the entire
mission (percentage) 18.8 10.5 16.1 13.2 14.1
Evolution since 2018/19 (percentage) 74.8 49.0 1.0 22.8 31.5
Consumables in 2022/23 80.4 74.8 83.6 77.7 316.5
As part of the consumable of the entire mission
(percentage) 16.9 10.0 16.2 12.6 13.5
Evolution since 2018/19 (percentage) 68.0 50.7 9.0) 14.5 23.0
Expenditures in 2022/23 80.4 68.3 80.1 77.8 306.6
Evolution since 2018/19 (percentage) 69.3 37.8 (12.9) 14.8 19.5
Implementation rate in 2022/23 (percentage) 90.6 87.2 95.4 95.5 92.2

Source: Office of Programme Planning, Finance and Budget, based on Umoja.

22

As agreed with the Administration, the data used in this section rely on extraction and processing
from Umoja, and include data linked to group II (civilian personnel) and group III (operational
costs) related to the substantive component (including the uniformed component’s operational
costs, which cannot be easily isolated).
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238. A large part of this appropriation is related to staffing (see table I1.11). The total
appropriation of the multidimensional peacekeeping missions related to staffing of
the substantive civilian components (substantive part of group II: civilian personnel)
reached $253.0 million in 2022/23, with a significant increase over the past five years
(16 per cent) masking major variations at the mission level, ranging from an increase
of 38 per cent for MINUSCA to a decrease of 6 per cent for MONUSCO. Similar
trends were observed concerning consumables and expenditures, although the
variation in expenditures over the past five years showed an overall stable cost
increase of 3 per cent, notwithstanding a sharp decrease for MONUSCO (22 per cent).

Table II.11

Appropriation, consumables and expenditures related to the staffing of the substantive
civilian components of the four large multidimensional peacekeeping missions — group II

(civilian personnel)
(Millions of United States dollars)

MINUSCA MINUSMA  MONUSCO UNMISS Total

Appropriation in 2022/23 65.1 49.5 66.3 72.1 253.0
Evolution since 2018/19 (percentage) 30.9 38.1 (6.0) 16.9 16.2
Consumables in 2022/23 59.4 45.9 64.7 68.7 238.7
Evolution since 2018/19 (percentage) 27.5 18.7 (18.2) 9.5 5.1
Expenditures in 2022/23 59.4 43.8 62.0 68.7 233.9
Evolution since 2018/19 (percentage) 28.5 13.2 (21.6) 9.6 3.2
Implementation rate in 2022/23 (percentage) 91.2 88.6 (93.5) 95.3 92.5

Source: Office of Programme Planning, Finance and Budget, based on Umoja.

239. Operational appropriation (see table 11.12) reached $79.5 million in 2022/23,
including operational costs for the uniformed components. The major evolution in the
past five years (an increase of 127 per cent) mainly reflected a change in scope, based
on the way the budgets were formulated in 2018/19 compared with 2022/23. For
example, in MINUSCA, quick-impact projects were budgeted under mission support
in 2018/19 and under substantive costs in 2022/23. Similar trends were observed
concerning consumables and expenditures. Overall, the implementation rate averaged
91.4 per cent in 2022/23, although the rate was 84.8 per cent in MINUSMA.

Table I1.12

Operational appropriation, consumables and expenditures of the substantive components of

the four large multidimensional peacekeeping missions — group III (operational costs)

including uniformed costs
(Millions of United States dollars)

MINUSCA MINUSMA MONUSCO UNMISS Total
Appropriation in 2022/23 23.6 28.9 17.6 9.3 79.5
Evolution since 2018/19 (percentage) 2197.0 72.0 40.1 103.2 127.2
Consumables in 2022/23 21.0 28.8 18.9 9.0 77.8
Evolution since 2018/19 (percentage) 1520.3 164.0 48.2 75.8 158.4
Expenditures in 2022/23 21.0 24.5 18.1 9.0 72.6
Evolution since 2018/19 (percentage) 1556.4 125.2 41.7 79.9 142.7
Implementation rate in 2022/23 (percentage) 88.9 84.8 102.6 96.8 91.4
Source: Office of Programme Planning, Finance and Budget, based on Umoja.
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(a)

Challenges in managing resources and staff

240. Civilian components take recourse to extrabudgetary funds to complement
operating appropriations. They also face a series of challenging human resources
issues, including with regard to recruitment and staff rotation.

Recourse to extrabudgetary funds to complement operating appropriations

241. The appropriation of the civilian components is mainly made up of civilian staff
costs and operating costs. For 2022/23, civilian personnel costs accounted for
$253.0 million while operating costs accounted for $79.5 million, representing a total
of $332.5 million, or 14.1 per cent of the overall appropriation of the four
multidimensional missions.

242. The demands formulated by the missions at the time of budget appropriation
should properly reflect the operating needs of the civilian components. However,
mission planners have a tendency towards self-restraint, if not self-censorship, and
anticipate that budgetary authorities may not grant their requests, and therefore revert
to seeking voluntary funding. Building confidence among stakeholders during the
budget process is key to the success of the mission. Sufficient resources for
programmatic funds for civilian components are crucial for mandate implementation.

243. To complement the assessed budget, the missions call on extrabudgetary funds to
finance posts and activities that contribute to the fulfilment of their mandate, notably
in the areas of the civilian components. Missions can call on two types of trust funds:
trust funds directly managed by missions, and multi-partner trust funds managed by
UNDP, whose missions may be part of the governance system. For instance,
MINUSMA received grants from a project intended to support the reform of elections
in Mali ($38.7 million for 2021-2022, shared with UNDP and UN-Women) and a
project responding to the urgent needs of women and girls affected by conflict-related
sexual violence in the Ménaka and Gao regions in Mali (in partnership with UNFPA).

244. Projects funded through trust funds have the advantage of involving missions in
collaboration with other United Nations entities and offering a degree of flexibility,
with multi-year funding. These specific features are beneficial in times of transition
as they contribute to knowledge-sharing and capacity-building of United Nations
entities on substantive tasks.

245. The information on this extrabudgetary funding is reported to the legislative
bodies as part of volume I. The fund managers of the trust funds are usually the heads
of mission, but they can report more extensively on the use of these resources to the
Secretariat departments responsible for overseeing the missions. Such funds enable
the civilian components to recruit staff and carry out projects that contribute to
achieving the objectives of their mandates. To get a better picture of the full resource
requirements necessary to implement the mandate of the Security Council, additional
information on the extrabudgetary funding used by the missions would be needed.

246. The Department of Peace Operations also relies on extrabudgetary funds to
operate some of its activities hosted by UNLB. Since 2010, standing capacities have
been established in UNLB to provide a coherent, effective and responsive start-up
capacity for peacekeeping operations, and to assist existing operations through the
provision of advice and expertise on police, justice and corrections and on
disarmament, demobilization and reintegration, as well as on security sector reform
and governance, and are mainly funded through the UNLB assessed budget. Standing
capacities have proved to be integrated, cost-effective, complementary resources that
ensure coherent and coordinated support to the field. The standing activities provide
their services to the special political missions and other non-peacekeeping Secretariat
entities. Demands have exceeded their staffing capacities for some time, bringing into
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question the sustainability of the economic model of standing capacities. Limited
resources do not allow for the coverage of all travel expenses and staff needs. With
regard to standing capacities, the budget is dependent on annual appeals to donors by
the Department of Peace Operations for uncertain extrabudgetary funding.

247. The administrative workload involved in managing different sources of funding
is heavy. Trust funds can be cumbersome tools and there is limited and scattered
technical expertise in the peacekeeping substantive civilian components to manage
them.

248. Such challenges in managing funds can also occur for activities and projects
funded from assessed budget. The staffing requirements for managing programmatic
activities and quick-impact projects are high in relation to the amounts involved, and
can be time-consuming for management. Following the instructions given by the
Secretariat, in order to manage programmatic activities missions deploy a programme
coordinator, a programmatic activity steering group and programmatic activities
technical teams. To manage quick-impact projects, missions maintain a project review
committee, field-level project review committees and a quick-impact project
management team, field-level teams or focal points. Personnel from the civilian
components, who work on the activities and projects, and stakeholders who take part
in the budget process, are also involved. For example, the programmatic activities of
MONUSCO involve a section budget focal point, a budget steering committee and a
mission leadership team, all of whom take part in approving the budget for
programmatic activities. Compared with the amount of resources at stake, a
significant number of personnel are involved full-time in the process and the
committee process appears time-consuming, including for senior management. Many
of the tasks are related to: (a) meeting the due diligence requirements of selecting and
monitoring the performance of implementing partners; (b) providing the detailed
reporting required for the budgeting and performance of programmatic and quick-
impact projects; and (c) completing the evaluation procedures to ensure projects, once
they are finished, have met the goals of the mission.

Challenging human resources issues, including recruitment and staff rotation

249. Civilian components of multidimensional missions face human resources
challenges during operation, which have notable consequences on vacancy rates and
staff rotation, including within missions, as staff can be recruited for a specific duty
station or town and not the generic country area, which limits options for internal
mobility even for reasons of welfare.

250. Civilian components suffer from significant vacancies in senior management
positions, in particular for heads of field offices. In a peacekeeping operation, these
vacancies are questionable because of the operational and sensitive nature of the
positions. In addition, handover notes are not used often enough for these positions,
even though there is a policy on this area of concern and they contribute to
knowledge-sharing and business continuity.

251. Civilian components require highly specialized profiles with knowledge of the
local context. Recruiting personnel, both international and national, can be a lengthy
process. Staff rule 4.4 (a) stipulates that all staff members in the General Service
category are to be “recruited in the country or within commuting distance of each
office, irrespective of their nationality and of the length of time they may have been
in the country”. The head of mission has the authority to laterally reassign locally
recruited staff members to similar functions at the same level and category within the
duty station. Locally recruited staff members may be considered for vacancies in other
duty stations, while international staff may be reassigned between duty stations within
a mission under the delegation of authority of the head of mission.
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252. The numerous expectations placed on incumbents have led to significant
vacancies in certain key senior management positions, in particular heads of field
offices. For instance, the position of Head of Field Office in Juba (UNMISS) remained
vacant for 15 months. Long vacancies have also been observed for the positions of
Head of Field Office in Mopti and Timbuktu (MINUSMA), even before the rise of
safety concerns. Indeed, recruiting senior officials at the D-1 level to field locations
to serve as a head of field office can be challenging given typical requirements for
fluency in French and English (for MINUSCA, MINUSMA and MONUSCO), as well
as other hiring requirements such as gender and geographic diversity, combined with
hardship duty station conditions for these heads, who live in integrated military-
civilian camps in missions (such as UNMISS, MINUSCA and MINUSMA). These
personnel must be able to operate in precarious security contexts and, sometimes, in
isolation for a certain period, even if the rest and recuperation policy partly alleviates
this situation. In addition, the profiles of these staff tend to be older (e.g. in their 50s
or early 60s), which means candidates with any kind of health condition are wary of
taking up such positions. Some heads of field offices have left MINUSCA for this
reason. Finally, setting up rotation schemes for civilian staff is challenging under the
current administrative procedures, which call for the payment of relocation grants to
move among duty stations within a mission.

253. These vacancies affect business continuity. Management positions are
strategically placed and are close to operations in order to take day-to-day decisions.
The post may be temporarily filled by an officer-in-charge at a similar grade during
the vacancy period, who is generally the head of a substantive section. However, this
temporary solution creates a domino effect, as the replacement officer cannot fully
carry out the duties of the original position. In addition, handover notes are
insufficiently handled for this type of personnel profile in peacekeeping operations,
although such notes would offer the opportunity to share best practices as well as to
ensure business continuity.

254. One flexible modality, which has proven useful when deploying specialized
capacity, is that of Government-provided personnel. This modality has been leveraged
in the areas of justice and corrections in particular, which has proved to be cost-
effective and useful for deploying additional specialized expertise. This modality
could be an option for other civilian areas. Specialized functions performed by
national personnel of United Nations peacekeeping operations are being developed as
well. The missions, however, need to take into account the risk that this drain on the
host country’s civil servants could end up weakening the country’s capacities, which
would be the opposite of the desired effect.

255. In addition, some staff remain in post for a long time. These long job tenures
can lead to an erosion of performance. However, this underperformance is not
sufficiently addressed internally.

256. The successful completion of substantive mandates can be hindered by long job
tenures and lack of mobility. This can lead to an erosion of performance, which could
be better monitored and managed. The four multidimensional peacekeeping
operations partly rely on national personnel to conduct their civilian activities. As of
June 2023, 55 per cent of the personnel of the civilian components (1,256 of 2,288)
had been recruited locally into the General Service and the National Professional
Officer categories. These categories of personnel are more likely to stay in their
positions for a long time. Local personnel stay an average of 5.9 years in a mission.
Among personnel at the Professional level, 84 per cent are in a position for more than
five years. Overall, UNMISS and MONUSCO personnel stay in positions the longest,
with an average of almost five years. Staff turnover in the civilian headquarters of
missions, where personnel remain in posts for an average of 4.5 years, is higher than
in the field offices.
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257. In addition to the long service life in the field offices, in some missions staff are
less and less present at the duty station. This factor hampers the conduct of civilian
activities. The cost of danger pay is a good indicator of duty station presence. Two
trends emerged from the analysis of the period from financial year 2018/19 to
financial year 2022/23: the amount of danger pay increased by 4 per cent for
MINUSCA and UNMISS, while it decreased by 8 per cent for MINUSMA and
MONUSCO.

258. Finally, setting up a large civilian component at a mission’s opening can also be
challenging in terms of human resources management. In the case of MINUSMA, the
deployment of the mission was decided on April 2013. At the start of the mission, the
civilian component took just three financial quarters to structure itself and fully enter
the operating phase. Growth was exponential over these first three quarters of activity.
Initially, recruitment focused on international staff. The majority of national staff
arrived during the first quarter of 2014, a period during which the civilian
headquarters in Bamako was partly staffed and the field offices were opened and
staffed. After this milestone, the headcount reached a plateau.

259. The Secretariat should analyse the main managerial issues faced by the
substantive civilian components of peacekeeping operations, paying particular
attention to human resources management (long-lasting vacancies, long job tenures,
risks of underperformance and demotivation, constraints linked to the applicable
policies), in order to better tackle them and mitigate the risks at stake.

Way forward

260. The Board recommends that the Secretariat provide information in the
budget documentation on the costs of the substantive civilian component of
peacekeeping operations.

261. This implies in particular a more precise presentation on the costs of the staffing
of the substantive civilian component and, where possible, the related programmatic
costs.

262. The Administration accepted the recommendation. The Secretariat highlighted
that detailed information on the number of posts and positions per grade level was
already provided for each component within a mission and that the presentation could
be enhanced to include the costing of this information for all components. In addition,
for those missions that had programmatic funding, the information in future budget
reports could be further enhanced to be shown by component.

Integration of the civilian component within the mission and coordination with
other stakeholders

263. The civilian components do not appear to be sufficiently integrated with the
other components of multidimensional peacekeeping operations (see sect. 3.1).
Cooperation between the civilian components and United Nations agencies, funds and
programmes (see sect. 3.2), as well as other key stakeholders (see sect. 3.3), is also
essential and could be improved.

Insufficient integration of the civilian component with other components of the
peacekeeping operation

264. The United Nations has developed a strong doctrine on peacekeeping that
emphasized the necessity of fully integrating all components of a multidimensional
mission, including the civilian component. However, current practices of integration
suffer from various weaknesses.
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Necessity of fully integrating the civilian component with other components in
the mission

265. Integration is at the heart of the concept of multidimensional peacekeeping
operations. These broad mandates convey the idea that the force and police
components cannot alone build long-lasting peace, but that their operations need to
be closely aligned with actions performed by complementary substantive civilian
components. This requires the close integration of all components of a mission. This
comprehensive and integrated approach was conceptualized by the Brahimi report
(A/55/305-S/2000/809) and then defined more clearly in the capstone doctrine.? It
requires a close combination of military, police and civilian components to effectively
implement the mandate.

266. Some units of the civilian component must ensure, more than others, integration
with the rest of the components in peacekeeping missions. That is notably the case
for protection of civilians, a whole-of-mission activity which is the subject of a
recently revised policy ? that reiterates the need for integration.? Protection of
civilians activities are jointly implemented by different mission components through
a three-tiered approach, in conjunction with the United Nations country team:
protection through dialogue and engagement (tier I); provision of physical protection
(tier 1I); and the establishment of a protective environment (tier 11I). At the highest
mission level, the protection of civilians is the subject of a specific protection of
civilians strategy. In the case of UNMISS, for example, where the protection of
civilians is a priority of the mandate, this strategy was drawn up jointly by the civilian
component entities, in conjunction with the force and United Nations police, but also
with the United Nations country team members and communities through field
offices. Disarmament, demobilization and reintegration is another example where a
close integration of the civilian and uniformed components is indispensable.

267. Integrated structures have been set up to support integration of the different
components. In the field, every multidimensional operation has several integrated
civilian, military and police structures, which are considered to have greatly improved
coordination and integration. The Joint Operations Centre and the Joint Mission
Analysis Centre are the best examples of the consolidation and analysis of
information received from the field.

268. This integration has involved assigning uniformed personnel to the civilian
component, under the authority of a mission’s Chief of Staff. In MINUSMA, the
planning unit at the heart of the integration mechanisms of the civilian component
was strengthened in 2019 with police and military officers in addition to civilian staff.
These staff maintain a direct relationship with their original components through
command-and-control mechanisms. Such efforts need strong leadership to make a
difference on the ground.

269. Integration is also facilitated by the mission governance, in particular at the
senior management level, which enables regular (at least weekly) exchanges of
information between the heads of the various units and among the different
components.

2
2
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See https://peacekeeping.un.org/sites/default/files/capstone _eng 0.pdf.

See https://peacekeeping.un.org/sites/default/files/2023_protection_of civilians_policy.pdf.
Policy on the protection of civilians in United Nations peacekeeping, sect. A, para. 3: “An
integrated approach to the protection of civilians requires the effort of all mission components —
civilian, police and military — and, where relevant and appropriate, coordination with other
[United Nations] actors including the [United Nations] country team (UNCT).”
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(b)

Weaknesses of current practices in terms of integration

270. In spite of the efforts made, the integration of the substantive civilian component
with the force and police components still needs perfecting. As mandated, support to
an overall political process, guided by the mission’s political strategy, will essentially
be a whole-of-mission effort, which itself guides the development of the strategies of
the various components, including the concept of operations of uniformed
components. Not all activities of civilian components gain from integrated
interventions with uniformed components, but when joint actions of civilian and
uniformed components are expected, such as with protection of civilians,
disarmament, demobilization and reintegration and security sector reform, integration
is not always adequate and so does not benefit from the multiplier effect of combined
and coordinated interventions. During the COVID-19 crisis, the exceptional measures
taken by the Secretariat included, for civilian personnel, the widespread use of remote
work, which has also temporarily limited interactions with other components.

271. As a result of safety and security rules, which are necessary to operate in
environments such as those where peacekeeping operations deploy, civilian personnel
movement typically requires force-provided security. Indeed, missions are also
mandated “to protect the United Nations personnel, installations, equipment and
goods and ensure the security and freedom of movement of United Nations and
associated personnel” (see Security Council resolution 2709 (2023)). The
Administration recognizes the overall impact that a necessary focus on the security
of all personnel has on deployment capacity and possibly on mandate implementation.
This is both a constraint and a necessity, but may also at times divert the force from
its first mission to protect civilian populations, with obvious adverse effects. At the
same time, much of protection of civilians implementation, understood in its three
tiers, is undertaken by civilian components, including in support of the force — for
example through the establishment of community-based early warning mechanisms,
which enable, in principle, early response by the force.

272. Organization and management principles do not tend to naturally organize
integration among the various components of the mission. In accordance with the
policy on Authority, Command and Control in United Nations Peacekeeping
Operations,? the chains of command within missions are clearly separated into four
pillars: (a) force, (b) police and (c) mission support, with their own concept of
operations and reporting line to the Special Representative of the Secretary -General;
and (d) other elements of the civilian component, which report to the Special
Representative directly or through a Deputy Special-Representative. The Office of
the Chief of Staff, which supports the Special Representative in the strategic
management of all pillars, appears as a key organizational factor of mission integration.
It includes the mission planning unit and other units supporting integration. Reinforcing
this function continues to be a priority for the Administration.

273. Some management processes are not conducive to integration, such as the
typical structure of the results-based budget, with mandated tasks often having to be
formulated as distinct outputs delivered by specific civilian subcomponents, even in
situations where delivery 1is integrated. A better articulation of integrated
contributions to delivery could help foster a more integrated management.

274. Integration with the force on conceptually close ways of working could improve.

In accordance with its policy,?” United Nations civil-military cooperation is “a
military staff function that contributes to facilitating the interface between military

% See https://police.un.org/en/policy-authority-command-and-control-un-peacekeeping-operations-

2019.

27 See https://peacekeepingresourcehub.un.org/en/training/stm/cimic.
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(a)

and civilian components, which also include humanitarian and development actors in
the mission area”. This military function plays a role in coordinating and interfacing
with the civilian component of the mission and external civilian actors, notably in the
realm of humanitarian assistance. On the other hand, missions implement, mostly
through the civilian components, quick-impact projects. These projects are designed
as “small-scale, rapidly implementable projects used by [United Nations]
peacekeeping operations to establish and build confidence in the mission, its mandate
and the peace process, thereby improving the environment for effective mandate
implementation”. ¢ They are not technically United Nations civil-military
cooperation projects, nor are they programmatic activities linked to the core of the
mandate, but rather projects whose purpose is to build confidence in the mission, its
mandate and the peace process. Ultimately, United Nations civil-military cooperation
and certain facets of the civilian component are close in concept and modus operandi,
with no truly formalized integration mechanism other than senior management or ad
hoc meetings at the mission headquarters or field office levels.

275. Other structural factors that limit further integration between civilian and
uniformed components include challenges relating to distinct “work cultures” and
modes of command and control, adding to the internal challenges faced by the
uniformed component, as peacekeeping operations involve, by design, time-limited
deployments of uniformed contingents and personnel from a variety of backgrounds.

Essential aspect of cooperation with United Nations agencies, funds
and programmes

276. United Nations agencies, funds and programmes engage in areas of concern to
the civilian components of missions. Many examples of cooperation exist but there is
room to improve the effectiveness of this cooperation.

United Nations agencies, funds and programmes: players in areas of concern to
the civilian components

277. The necessary collaboration between the civilian components and the rest of the
United Nations system is an established and accepted fact (see figure IL.XVII). “Peace
and security” and “development” are two historic pillars of United Nations action,
enshrined in Article 1 of the Charter of the United Nations. Even prior to the Brahimi
report, operations could be mandated to participate in strengthening the rule of law?®
and therefore collaborate with the other agencies involved in this objective.*® The
civilian component, besides being fully integrated into the mission, needs to closely
cooperate with key stakeholders outside the mission, especially partners who are able
to leverage and sustain long-lasting peace building.

278. The civilian component’s activity affects several Sustainable Development
Goals, on which other actors of the United Nations system are also active. As such,
the missions operate at the heart of the United Nations system on the ground and are
involved in achieving various Goals. Different sections of the civil component
contribute to Goal 16 on peace, justice and institutions, but also to Goal 5 on gender
equality and Goal 13 on climate. Other Goals, such as Goal 4 on education or Goal 6

28
29
30

See https://unmil.unmissions.org/sites/default/files/new_dpko_qip_guidelines.pdf.

See, for example, Security Council resolution 1244 (1999), in which the Council established UNMIK.
More recently, the Secretary-General, in paragraph 37 of his report on the budget for UNMISS
for the period from 1 July 2022 to 30 June 2023 (A/76/704) stated that: “System-wide
coordination and integrated planning and programming will remain key priorities for UNMISS
during the 2022/23 period as the Mission seeks to enhance coherence and impact across the
United Nations system by pursuing complementarity between mandated activities and the
implementation of the United Nations Sustainable Development Cooperation Framework for
South Sudan for 2023-2025.”
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on access to drinking water, can also occasionally benefit from specific initiatives
such as quick-impact projects.

Figure I1.XVII

Examples of activities of the civilian components connected with OHCHR and
United Nations agencies, funds and programmes
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279. The integration between United Nations country teams and peacekeeping
missions is included in United Nations strategic documents and policies. It is
organized by the coordination function devolved to integrated missions and is
manifested by the “triple-hatted” Deputy Special Representative of the Secretary-
General, acting as both Resident Coordinator and Humanitarian Coordinator. This
function was reviewed following resolution 72/279 of the General Assembly. The
generic job description states that the resident coordinator coordinates United Nations
entities’ contributions to context and trend analysis and leads the United Nations
country team in the development of and monitoring and reporting on the United
Nations Sustainable Development Cooperation Framework. 3

Cooperation with the wider United Nations system

280. In the field, cooperation with the wider United Nations system appears uneven.
Beyond coordination on one-off projects, a structurally integrative role is played by
the Deputy Special Representative/Resident Coordinator/Humanitarian Coordinator
and the strategic-level processes leading to the development of the United Nations
Sustainable Development Cooperation Framework, or to the strategic management
forums often set up to steer the implementation of large joint programmes (typically
co-chaired with national authorities), to which missions, OHCHR and United Nations
agencies, funds and programmes contribute. Within missions, staff of the civilian
component are required to collaborate and coordinate their action with those entities,
in particular UNDP, OHCHR, UNHCR, UN-Women and UNICEF, but direct
coordination between subcomponents and specific agencies, funds and programmes
at the operational level remains variable. The Policy on Integrated Assessment and
Planning, revised in 2023, sets out four minimum requirements to facilitate
integration, namely the joint conduct of assessments; a common vision and a plan (the

31 See https://unsdg.un.org/sites/default/files/2022-09/RC%20job%20description%202021.pdf.
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United Nations Sustainable Development Cooperation Framework); joint
mechanisms; and joint monitoring and evaluation. A guidance note from the
Secretary-General on integrated missions was also revised and reissued in November
2023, with the objective of clarifying the responsibility and authority of the Special
Representative of the Secretary-General and of the Deputy Special
Representative/Resident Coordinator/Humanitarian Coordinator.

281. Joint programmes are meant to leverage the comparative advantages of various
partners to deliver on an integrated set of strategic and programmatic objectives. For
instance, joint projects with UNDP, sometimes funded by the Peacebuilding Fund, are
far larger than missions’ programmatic funds. However, they represent a small part
of the UNDP portfolio and are lightly coordinated.

282. The four countries in which multidimensional missions are deployed are eligible
for funding from the Peacebuilding Fund. The Peacebuilding Fund finances the work
of the United Nations system to complement and support United Nations mission
objectives. The practice of not funding peacekeeping operations directly is due to an
expectation that the mandates and activities of peacekeeping operations and the
Peacebuilding Fund are distinct, though complementary and mutually supportive, and
that therefore the funding streams should remain distinct. In 2022, total approved
project funding for the four countries where multidimensional peacekeeping
operations were deployed was as follows: Mali, $12.8 million; South Sudan,
$11.7 million; the Democratic Republic of the Congo, $8.0 million; and the Central
African Republic, $3.9 million. All requests to the Peacebuilding Fund are channelled
through the Deputy Special Representative/Resident Coordinator/Humanitarian
Coordinator and signed by Governments. Joint steering committees, co-chaired by
the Government and the United Nations, are established to oversee priorities. The
Deputy Special Representative usually co-chairs these committees for the United
Nations, and mission staff regularly participate. Projects are discussed with the
relevant components of the mission, whether rule of law, civilian governance,
elections, human rights, and so on. Whenever possible, the Peacebuilding Fund seeks
to be synergistic with mission efforts, as in the case of the Democratic Republic of
the Congo, where in recent years the Peacebuilding Fund has financed projects in line
with the transition plans and focused activities on provinces from which MONUSCO
is withdrawing, namely Kasai, Kasai Oriental and Tanganyika.

283. Ad hoc cooperation mechanisms between missions and the rest of the United
Nations system have been developed. At the mission level, coordination mechanisms
with the United Nations country team are generally sought in, inter alia, the thematic
areas of children in armed conflict, sexual violence in conflict, elections and
disarmament, demobilization and reintegration (and community violence reduction),
with a crucial role expected to be played by the Deputy Special Representative/Resident
Coordinator/Humanitarian Coordinator in multidimensional missions.

284. At Headquarters level, mechanisms of cooperation include: (a) integrated task
forces led by the Department of Peace Operations and including all United Nations
agencies, funds and programmes — as well as special political missions as relevant —
active in a particular country where a peacekeeping operation is deployed; (b) the
climate security mechanism,®? created in 2018 as the result of a joint initiative by the
Department of Political and Peacebuilding Affairs, the Department of Peace
Operations, UNDP and UNEP, which seeks to address climate-related security risks
more systematically; (c) the Global Focal Point for the Rule of Law, established in
2012 by the Secretariat and co-chaired by UNDP and the Department of Peace

%2 See www.unep.org/explore-topics/disasters-conflicts/what-we-do/disaster-risk-reduction/climate-

security-mechanism.
3 See www.un.org/ruleoflaw/globalfocalpoint/.
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(a)

Operations as an inter-agency coordination platform aimed at strengthening
coherence and efficiency, leading to a variety of field coordination arrangements and
joint programming, including in transition contexts; and (d) the Team of Experts on
the Rule of Law and Sexual Violence in Conflict,3* created in 2009 and made up of
experts from the Department of Peace Operations, OHCHR, the Office of the Special
Representative of the Secretary-General on Sexual Violence in Conflict and UNDP.
Integrated mechanisms such as the Joint Operations Centre and the Joint Mission
Analysis Centre also allow for the consolidation and dissemination of security and
situational information and assessments across United Nations country teams. In the
various operations audited, the members of the country teams positively highlighted
the benefits of these platforms.

285. However, the interaction of the civilian components with United Nations entities
needs to be scaled up. When working in the same areas of programmatic intervention,
mission subcomponents and United Nations entities have complementary mandates
and activities, and would benefit from increased cooperation. Even though such
cooperation has some drawbacks, the human rights subcomponent of peacekeeping
operations is a notable exception, as it is fully integrated into OHCHR, and reports to
both the High Commissioner for Human Rights and the Special Representative of the
Secretary-General.

286. A model in which a United Nations entity would be in charge of implementing
a given civilian objective of a peacekeeping mandate instead of a civilian component
of the mission could be tested. In 2012, in the final year of UNMIT, UNDP received
funding from the Mission for rule of law activities, under a specific memorandum of
understanding geared towards sustaining essential rule of law work during and after
the transition. The Mission focused on the political dimensions of rule of law, while
UNDP focused on the more technical and developmental aspects. The Deputy Special
Representative/Resident Coordinator/Humanitarian Coordinator was also the resident
representative of UNDP, as this took place before the reform that delinked resident
coordinator and UNDP resident representative functions.

Essential aspect of cooperation with the host country and other stakeholders

287. The host country is, first and foremost, the partner of the civilian component.
There is room to improve the effectiveness of the cooperation with key stakeholders
outside the United Nations system.

Host country, first partner of the civilian component

288. The host country is, first and foremost, the partner of the civilian component,
not only at the central governmental level but also at the local level, through local
governments and traditional community leaders or civil society organizations.

289. Some activities of the civilian component require particularly close cooperation
with the authorities of the host country. For example, the success of the disarmament,
demobilization and reintegration component of MONUSCO relies heavily on the
Government of the Democratic Republic of the Congo, which retains the primary
responsibility for defining the disarmament, demobilization and reintegration policies.

290. In the long term, negative repercussions, such as creating a potential “brain
drain” in a country by using its civil servants to cover the needs of large peacekeeping
missions, should be avoided. These issues, which have in the past been the subject of
studies by the United Nations, create the risk of a lasting impact by multidimensional

% See www.un.org/sexualviolenceinconflict/our-work/team-of-experts/.
% See, for example, Chiyuki Aoi, Cedric de Coning and Ramesh Thakur, eds., Unintended

Consequences of Peacekeeping Operations (United Nations University Press, 2007).
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missions that includes several facets, including loss of competence of the public
services of the host country, an increase in the salary gap and difficulties maintaining
lasting relationships between United Nations system actors and State structures. In
accordance with annex I to the Staff Regulations and Rules of the United Nations,
“The Secretary-General shall fix the salary scales for staff members in the General
Service and related categories, normally on the basis of the best prevailing conditions
of employment in the locality of the United Nations Office concerned”. Labour
market distortions are real but not easily manageable, as many other actors beyond
peacekeeping operations compete to attract local personnel, and legislative bodies
have encouraged further nationalization of staff positions in peacekeeping operations.

Cooperation with other key stakeholders

291. As the above-mentioned capstone doctrine of 2008 recognized, cooperation with
key stakeholders outside the United Nations system is key:

United Nations peacekeeping operations are almost always deployed alongside
a variety of external actors, with widely differing mandates, agendas and time
horizons. The challenge of managing an integrated mission is thus further
compounded by the need to ensure that there is some degree of coordination
between the United Nations and the range of non-United Nations actors who are
often present in conflict and post-conflict settings.

292. Depending on the context, peacekeeping operations can coordinate and
cooperate with non-United Nations stakeholders. For example, UNMIK has a close
relationship with the European Union Rule of Law Mission in Kosovo, the Kosovo
Force and the Organization for Security and Cooperation in Europe. In integrated
multidimensional missions, the Deputy Special Representative/Resident Coordinator
is also the Humanitarian Coordinator, and coordinates humanitarian action beyond
the activities of United Nations entities. The Deputy Special Representative/Resident
Coordinator is supported in this role by a coordination apparatus managed by the
Office for the Coordination of Humanitarian Affairs and at the level of civilian
subcomponents; key actors can contribute to humanitarian coordination forums,
notably on protection of civilians or mine action.

293. Consultation with development actors such as the World Bank, regional
development banks and bilateral agencies would normally happen at the strategic
level of United Nations presence planning (the United Nations Sustainable
Development Cooperation Framework or an integrated strategic framework).
Interaction with the missions is all the more important when programmes financed by
these actors are related to the objectives of the mandates. Occasionally, some projects
involving regional development banks have been supported by the civilian component
through the Deputy Special Representative/Resident Coordinator/Humanitarian
Coordinator. This was the case for the Aweil rice scheme in South Sudan, for instance,
which involved cooperation among UNMISS, the African Development Bank and
FAOQO, and for the joint identification and assessment mission in northern Mali, which
included MINUSMA, the African Development Bank and the Islamic Development
Bank. Enhanced strategic coordination between international financial institutions
and peacekeeping operations is welcome and encouraged. But cooperation with
United Nations development actors may not always have to happen through missions:
in many sectors of intervention, they cooperate with other United Nations entities or
with the Peacebuilding Fund, including on programmatic interventions that support
the prevention of violent conflicts.

294. Some humanitarian actors may also be reluctant to work visibly with the civilian
components of the missions, owing to reasons related to culture and principle. This
issue had already been clearly identified by the capstone doctrine 15 years ago:
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“Humanitarian actors...have as an insti