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Chapter Two

THE FIRST TWENTY-FIVE YEARS

""And there is nothing left remarkable
Beneath the visiting moon. "

- Shakespeare, Antony and Cleopatra

I. INTRODUCTION

1, The capacity of the UN organizations to assist the process of development must be
geen in itg historical setting; firstly, withregard to the general attitudes toward development
and foreign aid prevailing during the time in which the UN system was being evolved;
secondly, in relation to the evolution of the functions and organization of the UN and the
Specialized Agencies; and thirdly, in the context of the emergence of independent developing

countries on the world scene.

2. An academic and detailed analysis is not intended but rather a general description,
highlighting the main features of the period, and demonstrating how events during the last

twenty-five years have now created a major dilemma for governments.
II. THE GENERAL FRAMEWORK OF AID FOR DEVELOPMENT

3. UN activities in development assistance would almost certainly not have assumed the
importance they did had they not grown up against a background of expanding foreign aid for
development throughout the 1950's and during the early 1960's, and of increasing realization
of the scale of the needs as more and more former colonies achieved independence. Indeed,
the concept of assisting less-privileged countries to accelerate their progress might be
singled out as one of the main themes of our era. However, this theme emerged only
gradually over a period of time and underwent a number of variations. It originated in
UNRRA and in the international economic and social co-operation embarked upon in the after-
math of the Second World War. The main goal at that time was relief, followed by assis-
tance in the work of reconstruction and rehabilitation after the devastations of war. Support
for development was not the primary objective. This was also true of Marshall Aid, which
thus differs in a very fundamental way from the later development programmes to which it is
constantly held up as an example; moreover, by and large, it was a programme of assistance

from the developed to the developed.

4. The transition towards the concept of aid for development purposes began early onwith
GA resolution 52(I) and 58(I) (1948) and ECOSOC resolution 51(V) of ECOSOC (1947) instructing

the Secretary-General to establish machinery for providing expert assistance to Member
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Governments. Another major step was President Truman's historic inaugural address in
1949 which led to the creation of ''Point IV'" and, one year later, to the Act for International
Development. During the 1950's, the concept steadily gained support through the rapid

growth in bilateral programmes, especially during the second part of the decade.

5. In some ways, the concept of aid became formalized, for example, in the discussion
of one per cent of national income as the target to which developed countries should aspire
when allocating resources to help the Third World._l/ Partly as a result of the tremendous
surge in the number and size of bilateral programmes, co-ordinating bodies such as the
Development Assistance Committee of OECD were created, Yet, although the theme was
constant, its interpretation varied widely from one donor to another. The United States'
Act for International Development, establishing Point IV, had defined its motives as charit-
able, economic and strategic, Other programmes adopted one or more of these as their
leitmotiv. Some saw it as a means of exerting political, strategic, economic or cultural
influence, or of finding new markets for their own expanding economies; in other countries,
usually former colonial powers, the paternalistic note was still apparent, although the child
had come of age; in others again, economic and social misery were seen as the root cause
of disorder and war, which must be eradicated; in a few cases, the moral aspects took pre-
cedence and development was seen as a desirable end in itself; and even those sceptical about
the effectiveness of aid as an instrument of development embarked on programmes as a

matter of political necessity.

6. Thus, although the ultimate objective was the same in all cases - development - the
motives prompting the provision of aid for this end varied considerably from one donor to
another and even in many individual instances were not well defined. Although development
assistance had grown from small beginnings into a large-scale activity, considerable con-
fusion and uncertainty still persisted about the nature of foreign aid; it was aggravated by the
constant and illusory search for some magic formula for development, epitomizedin a
series of slogans which went in and out of fashion as the years went by, and by the pro-
liferation of mechanisms for providing assistance. This, in turn, led to a blurring of the
image of development aid in the eyes of public opinion which, to a large extent, determines

the amount of support to be given to it.

1/ As a matter of historical interest, the idea of ''one per cent' arose much earlier.
It appears to have originated with Mr, Harry Dexter White, after a lunch with Lord Keynes
in September 1943, and was applied to the UNRRA operation.



III. THE EVOLUTION OF UN STRUCTURES FOR DEVELOPMENT ASSISTANCE

7. Such problems were by no means confined to the bilateral providers of development
aid.

8. In the initial debates about the form the UN should take, development assistance had
not loomed large, The UN was also conceived in the midst of the Second World War and,

although international co-operation was to be the corner-stone, the primary goal was security,
defined in its narrowest sense. This is not to say that no attention was paid to the econo-
mic and social aspects but rather that they were given secondary importance. ECOSOC,
after all, has existed from the outset but, accordiné to E. Stettinius, it was only the insis-
tence of the United States at the Yalta Conference that secured agreement for its creation,
the other Great Powers being less convinced of the need for an organization that was broader
in concept than a security body. 1/ But at San Francisco a few months later, the streng-
thening of the economic and social chapter of the Charter derived from the recognition that
wars might be prevented not only by international action but also by the removal of the con-

ditions of poverty and deprivation which make them possible.

9. The Charter foresaw the need for Members to pledge themselves to take joint and
separate action in co-operation with the organization for the purpose of international economic
and social co-operation. Nevertheless, there was little awareness at that time that the new
organization would launch operational activities of a development nature on a long-term

basis. 2/

10. Development operations were also relegated to second place by the founders of the
various Specialized Agencies created around the same period to encourage international co-

operation of a sectoral kind in areas such as agriculture, education, health and civil aviation;
the International Labour Office (ILO), the International Telecommunications Union (ITU) and

the Universal Postal Union (UPU) had, of course, exigted since long before the war. _3/

Y E. Stettinius The Yalta Conference, page 25,

_2/ The first major action in international economic and social co-operation, UNRRA, was
set up to provide relief and rehabilitation after the destruction of the Second World War.

When it was coming to an end, independent successor organizations were established, notably
UNICEF and IRO, to deal with some of the problems still unsolved. The UN itself at first
remained on the periphery of these actions: the Economic Commission for Europe was con-
cerned with policy for reconstruction, and was not action-oriented. IBRD also was already
in operation but its activities at that time were mainly directed towards reconstruction and
emergency work; development financing came later,

y Table 1 in Appendix Six in Part V gives the dates of creation of the various Specialized
Agencies of the United Nations.
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In their early days, the Agencies were seen more as clearing houses of information, designed
primarily to organize international co-operation, harmonize policy, promote research and
set standards in their respective fields rather than to engage in operational activities (though
the World Health Organization (WHO) was an exception, having from the outset included in

its mandate responsibility for technical assistance to Member Governments).

11. Yet, despite this limitation in concept upon which each had been founded, the UN
system of organizations could not remain indifferent to the needs of a rapidly changing and

decolonizing world.

12, For the dedicated advocates of development, the UN seemed peculiarly suited to meet
these needs: in their eyes, the Charter had sent out a clarion call to all the nations of the

world to unite together in solving their common economic and social problems, The fanfare
had aroused equally stirring echoes among the newly-independent countries, who found both

inspiration and hope in the ideals of the Charter and expressed their needs and aspirations in
a steady flow of strongly-phrased resolutions from ECOSOC and its dependent Commissions,
both functional and regional. These set a pattern for international action and policy for a

decade,

13. The UN channel had other advantages to commend it. It could provide political objec-
tivity, access to resources of all Member States on a virtually world-wide basis, and a
multilateral channel for a form of mutual co-operation in which both developed and developing
countrieg could take part on equal and mutually agreed terms, It had a specialiinterest in
the welfare of the newly-independent countries, which, in some cases, it had helped into the
world, and which desperately needed assistance in finding their feet. And, given its res-
ponsibility for ensuring universal peace and security, it was appropriate that it should help to
alleviate the conditions of poverty, sickness and hunger which, in the eyes of many, were a

basic cause of strife.

14, The response of the UN system tfo this new opportunity - tentative, ad hoc and experi-
mental as it was - represented the beginning of what must be regarded as a major revolution
in the concept of the role of the UN organizations in a dynamic world of rapid economic and
social change. New programmes were initiated, new operational units were established and
additional financial commitments were made to enable the UN system to enter the field of

direct support to development.

15, The breadth of UN activities and the number of its sectoral arms have expanded
greatly since the founding of the UN itself. _1/ Its own membership has increased from the

forty-six sponsoring and invited governments at San Francisco (later increased to fifty-one)

1/ See Tables 1, 2 and 3 in Appendix Six in Part V.



to 126; the UN budget has grown from US$44 million in 1950 to an estimated US$151 million
in 1969; while the combined budgets of the Specialized Agencies (IBRD group not included) in-
creased over the same period from US$28 million to US$209 million. Graph No. 2,1 illus-
trates the growth of these regular budgets from 1950 to 1969 and, by comparison that of
voluntary pledges to EPTA, the Special Fund and UNDP. 1/ The practical impact of deci~
sions taken some twenty years ago in such different circumstances has necessarily multi-

plied proportionately.

16. It was against this background of rapid growth and great interest in aid for develop-
ment, on the one hand, and of the broadening of the machinery and the activities of the UN
and Specialized Agencies on the other, that the international organizations entered the
development arena, Thus, the UN pioneered many of the early advances in theory through
certain of the functional commissions of ECOSOC and through the groups of experts set up by
the Secretary-General to consider measures for economic development and stability, It also

sponsored the early field work of organizing advisory missions.

17. The purposes and the numbers of the resolutions marking the main stages of the evolu-
tion of UN activities in this sphere are given in Table 1 of Appendix Six in Part V. The
following paragraphs trace the main trends running through this process and forming the

character of UN programmes.

18. In the early years of post-war co-operation, the regular budgets of some of the
Agencies were the only source of direct UN assistance to Member Governments in the various
economic and social sectors. However, the scope and financial resources of such activities
were greatly limited, except in the case of WHO, and even here their scale in relation to the
size of the problem was not great. At the General Assembly meeting in 1948, 2/ an impor-
tant step was taken towards the widening of such UN activities by the adoption of a resolution
authorizing technical assistance to be carried out by the Secretary-General of the UN, in

addition to the programme already undertaken by the Specialized Agencies.

19. But the first significant advance toward a concentrated and large-scale effort by the
UN organizations on behalf of the developing countries came with the creation of the Expanded
Programme for Technical Assistance (EPTA) in 1949 3/ financed, like the Special Fund and

UNDP later, from voluntary contributions pledged annually by Member Governments.

_1j More details can be found in Table 4 in Appendix Six in Part V.

3/ GA resolution 200(III).
3 ECOSOC resolution 222(IX); GA resolution 304(IV).
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The enabling resolution specified that the knowledge and facilities of the Specialized Agencies
should be fully drawn upon by the new programme, This gave occasion for renewing the
debate between centralists and decentralists which has attended all the major changes in the
evolution of the UN system. There were some who felt that the new programme should
centre on the UN and that the Agencies should be considered merely as agents of the pro-
gramme. Protagonists of the other view considered that the Agencies should participate on
a full and equal basis, as they were already doing in the Administrative Committee on
Co-ordination. After long and arduous debate, an agreement was reached which secured the
position of sectoral interests within a loose framework providing but little recognition for
the common purpose of development. This arrangement, which established the Technical
Assistance Board (TAB) with an Executive Secretary and a Chairman, representing the
Secretary- General, but without authority, lasted until 1952 when an Executive Chairman's
post was established. The new programme was to be directed by TAB, which was composed
of representatives of all the Specialized Agencies and headed by an independent Executive
Chairman. At the inter-governmental level, the programme's policies were decided by the
Technical Assistance Committee of ECOSOC. However, the Executive Chairman's inde-
pendence and powers were severely limited by the fact that he had control over only a contin-
gency fund, whereas the main bulk of the budget was distributed between the Agencies by a
system of shares. The apportionment of the contingency fund was in practice also decided

collectively on the same shared basis.

20, This pattern of responsibility for the utilization of financial resources was a reflection
of attitudes adopted in the early post-war period when the international institutions were
established within the limited concept of their role as then conceived and to which reference

is made in paragraph 10 above.

21. The Specialized Agencies had been established as autonomous bodies, each with its
own bailiwick carefully defined to guard against duplication, The need to co-ordinate these
various activities, which at that time did not include the new operational functions of direct
development assistance, was recognized and provided for through the machinery of ECOSOC.
This was loosely conceived and varied greatly in interpretation between one organization and
another. TFor example, the agreements between the UN and ILO, FAO, UNESCO, ICAO and
WHO respectively contained provisions by which Specialized Agencies recognized "the desira-
bility of establishing close budgetary and financial relationships with the UN"., 1/ The
Agencies agreed to consult with the UN in the preparation of their budgets and to transmit

the proposed budgets to the UN annually for examination by the General Assembly and

possible recommendations. The agreements with UPU and ITU were less specific, stating

y See Agreements between the United Nations and the Specialized Agencies and the
Tnternational Atomic Energy Agency (United Nations publication, Sales No. 61. X.1).
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9
only that "the annual budget of (the Agency) shall be transmitted to the UN, and the General
Assembly may make recommendations thereon''. The agreements with the Bank and the
Fund were more restrictive, stating that the two organizations would furnish to the UN copies
of their annual reports and quarterly financial statements but specifying that ''the appropriate
authorities of (the Agency) will enjoy full autonomy in deciding the form and content of such

budget'; in practice, they are recognized as completely independent organizations.

22. Yet the possibility of an alternative approach had not been overlooked and the arrange-
ments adopted were only reached after the desirability of a consolidated budget for the whole
network of international agencies had been discussed and rejected. Both the Preparatory
Commission of the UN and the ECOSOC Committee on Negotiations with the Inter-govern-
mental Agencies favoured greater control at the centre for international economic and social
activities, and the controversy now so familiar in international circles between the
centralists, who wished the Specialized Agencies to be subjected to the authority of the UN it-
self, and the decentralists, who supported their virtually complete independence, was aired
for the first time. The latter view prevailed. But the basic dilemma has never really been
solved and the decision at that time to set up a functionally decentralized system of autono-
mous organizations with strict division of responsibilities (in direct contrast to the principle
of the League of Nations) has had a profound organizational impact. This became especially
significant once the organizations entered the field of operations and it set the pattern for the
specialized bodies that were created later, until the establishment of UNCTAD and UNIDO

marked a return to a policy nearer to that of the League.

23. There has been a gradual shift from that time to the present day, marked by a lessen-
ing of the sectoral influence and a larger emphasis on the developing country. This empha-
sis, which, in organizational terms, can be seen as one of relating the autonomous
Specialized Agencies to the machinery charged with economic and social development in both
poli\cy and operational spheres, has been a constant element in the debate on the acceleration
of development. A succession of adjustments were made in the relationship between central
and decentralized control which sought to bring the system more nearly into line with the con-

ditions to be met, i,e. the changing needs and strengths of the developing countries them-
selves,

24, In June 1954, for example, the adoption of the French proposals for a "country
target" 1/ led gradually to the concept of what was termed "a country programme', although
this differed considerably from the kind of country programme advocated by the Capacity

Study in Chapter Five. The concept of "'agency shares' was retained, though in a less rigid

1/ ECOSOC resolution 542 (XVIII).
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form, and each Agency's participation in any given programme continued at much the same

level as previously.

25. Another obstacle to long-term planning derived from the annual voting of funds which
reverted at the end of each financial period. This was remedied to a certain degree by the
introduction of biennial programming in 1959 _y and, a year later, by the complementary
measure of ''project programming' whereby governments, when submitting a formal request
for assistance over a two-year period, were encouraged to plan the various projects up to
the expected termination of outside assistance within a limit of four years. This introduced a
new element of continuity, while the gradual elimination of individual agency shares repre-
sented another step towards the concept of a more coherent country programme. The
process was greatly facilitated by the parallel evolution of the functions of the Resident
Representative, who began in the early years as little more than a glorified administrative

officer but who came more and more to be recognized as the primus inter pares among the

Agency heads of mission and the general spokesman of TAB before the government.

26. These evolutionary processes were part and parcel of a general and growing under-
standing during the 1950's that the needs of the developing world far exceeded the imaginings
of those who had first conceived the idea and the early mechanisms of development aid. The
voluntary funds pledged by governments for EPTA reflected this in a gradual but steady in-
crease during the decade. In 1958, the OPEX programme _2/ was set up, under the auspices
of UN, to provide experts who would occupy executive positions in governments rather than
perform purely advisory functions as under EPTA. As another example in the international
sphere, UNICEF was transformed in 1952 from a relief agency inté an organization with a
long- standing mandate for providing assistance to children, particularly in the developing
world; from the outset, it worked closely with WHO, and subsequently became increasingly
involved with the work of other Agencies, UNESCO and FAO under EPTA (later the TA com-
ponent of UNDP), thus becoming an additional international input into development assis-
tance. For its part, IBRD, which had made its first loan to a developing country in 1949,
extended its loan activities to the private sector with the creation, in 1956, of the Inter-

national Finance Corporation (IFC).

27. Being envisaged as technical assistance pure and simple, EPTA had restricted its
activities to the provision of experts and fellowships, plus token allocations of equipment
"for demonstration purposes' which, in practice, were very small., Soon it was argued that

this was not sufficient. Skilled manpower, it was said, was not the only - nor perhaps even

1/ It was first applied in the 1961-1962 biennium.
2/ GA resolution 1256(XIII).



11
the main - requirement of the developing countries which also desperately needed capital
provided on easy terms which was not available either from bilateral sources or from the
IBRD. Pressure grew for the establishment of an international capital development organiza-
tion which would fill this gap and a concrete proposal was made for the creation of a Special
United Nations Fund for Economic Development (SUNFED). This move was prompted by
several forces, among which were the rapid growth in the understanding of development
problems, the great expansion of practical technical assistance work, and also the incipient
concern felt over the developing countries' growing debt service burden. It naturally
attracted the enthusiastic support of the developing countries, whose political strength in
bodies such as the General Assembly, ECOSOC and the Specialized Agencies, had by then
increased very substantially. However, the majority of the richer countries expressed a

rooted dislike of the idea, an attitude shared by IBRD,

28. The issue was fiercely and constantly debated for several years, from 1953 onwards,
without either side making any concessions. In the end, however, compromise was reached,
this time in the form of the Special Fund, but this was not created until 1958, _1/ Another
possible by-product of this protracted debate was the International Development Association
(IDA), set up in 1960 as an affiliate of the International Bank and empowered to make loans on
easier terms than had been the case previously; its creation thus conceded something to the
developing countries' demand for less onerous development loans, while at the same time
retaining the IBRD pattern of weighted voting. This was another important watershed which

hasg exercised a decisive influence on the direction of UN development activities.

29, The Special Fund was not to provide capital, but was to concentrate on "pre-invest-
ment" activities, with a view to facilitating the access of governments to development funds
available from other sources. Like EPTA, it adopted the formula of experts and fellow-

ships, but some capital inputs were envisaged in the form of much larger amounts of equip-

ment and projects were generally to be on a bigger scale and longer term in nature.

30. In part also, the Fund reflected a drive on the part of certain governments to rectify
the administrative deficiencies of the TAB system. The Fund was, therefore, to be
different and, while policy was determined by an inter-governmental body, the Governing
Council, which was not dissimilar in nature from TAC, its organization at the secretariat
level reflected some of the lessons derived from TAB. Thus, the structure was more
centralized and the Managing Director had greater executive powers than the Executive
Chairman of TAB. He was to be advised by a Consultative Board, composed of the
Secretary-General of the UN, the President of the World Bank, and the Executive Chairman
of TAB, While the sponsoring resolution specified that projects financed by the Fund should

1/ GA resolution 1240(XIII).
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preferably be planned and executed by the Specialized Agencies, the possibility of these func-
tions being carried out by outside bodies as necessary was envisaged, and the Agencies
themselves had no voice in policy-making at the centre. _1/ At the ground level, the role of
the Resident Representative of TAB, who also became Director of Special Fund Programmes,
was considerably strengthened as a result of this more centralized structure. The system of
programming adopted by the Fund was also different; no country target was established nor
was there any form of annual programming. Instead, individual projects were considered on
their merits as and when they were submitted by governments. The principal criteria for
the approval of projects were to be their technical and economic validity and their relation-
ship to the economic and social development plans of the recipient countries. Once a project
was approved, the finance required from the Special Fund was earmarked for the whole dura-
tion of the project, within an outside limit of five years. The concept of agency shares was

to be completely eliminated.

31. In the continuing tug of war between centralist and decentralist forces, the early years
of the Fund therefore signified a strong pull towards administration by the centre, which had
not previously existed. This was not, however, accompanied by any comprehensgive plan-
ning in substance and, over the succeeding years, the sectoral pull has proved to be at least
of equal, if not greater, strength. In part, this may well be due to the sweeping transforma-
tion and rapid growth which have taken place in most of the Agencies since the Fund was
created, as a result of the very large sums of Special Fund money that have been injected
into them for operational purposes. Another related factor is the practice that has grown
up of assigning all Special Fund projects (with the exception, so far, of two entrusted to the
Regional Banks) to one or other of the Specialized Agencies for execution, despite the wider
licence permitted by the legislation., Perhaps it was as a result of this that the custom of
many of the Agencies to promote projects with governments continued unabated - indeed, it
intensified in some cases, because of the higher financial stakes involved, and the tendency
of Agency personnel to consider that they have a "'right' to a certain proportion of the total

funds is still often marked.

vy The basic resolution (GA 1240(XIII)) specified that the Fund itself, EPTA, the UN
and the Specialized Agencies ''should be ready to assist and advise governments, at their
request, in the preparation of their applications for assistance''; that the Managing Director
would be responsible for the appraisal of requests while normally relying upon the assistance
of existing services; and that projects were to be executed "whenever possible' by the UN or
the Agencies. However, the Managing Director was authorized to contract the services of
other agencies, private firms or individuals to carry out his appraisal task ''in case the
services of the UN ... are wholly or partly unavailable or inadequate''. He was also
authorized to contract for the services of outside bodies to execute.
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32, Thus, despite the changes in policies and approach, the relative share in the pro-
gramme of different Agencies (with the exception of WHO) has remained largely unchanged
from the ''shares' originally allotted to them in the first years of EPTA, as Graph 2.2
shows. 1/

33. Although the Special Fund and EPTA were expressly regarded by governments as two
separate programmes, they worked closely together from the outset, sharing the same
administrative services at the field and the headquarters level, and it was therefore logical
that some closer relationship should be worked out. After considerable debate in TAB and
ECOSOC about the need to maintain the individual characteristics of each programme, a
merger was eventually agreedy and came into effect from 1 January 1966. The new pro-
gramme was entitled the ""United Nations Development Programme'. The merger was not
absolute, since the programme was still divided into two sectors, entitled respectively the
Special Fund component and the Technical Asgsistance component, to which virtually all
governments for some time continued to make separate pledges, although at a single

Pledging Conference.

34, At the inter-governmental policy-making level, the merged programme answered to
an enlarged Governing Council. But, at the secretariat level, the new structure represented
a compromisge, half-way between the more monolithic structure of the Special Fund and the
more collective approach of TAB. The TAB and the Consuliative Board were replaced by a
single Inter- Agency Consultative Board, composed of the Secretary-General and the Heads of
the Participating and Executing Agencies. This Board assists the Administrator in an
advisory capacity and discusses his programme recommendations which are submitted to
twice-yearly sessions of the Governing Council for approval. During the first two years of
the programme, it was headed by an Administrator and a Co~ Administrator who were, res-
pectively, the former Maflaging Director of the Fund and the former Executive Chairman of
TAB. Certain modifications were introduced into the technical assistance sector, in order
to promote planning on a long-term basis, namely, the adoption of project budgeting and a
system of continuous programming. Efforts were also made to develop a procedure of joint
programming between UNDP and the Executing Agencies in order to exercise some co-
ordinating control over the project promotion activities of individual Agencies, but this
centred more on the headquarters than the field level and was necessarily a bilateral opera-

tion rather than one in which all Agencies participated simultaneously.

_1j See also Table 8 in Appendix Six in Part V for greater detail.
2/ GA resolution 2029(3X).
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35. The voluntary financial contributions to the combined programmes continued to grow.
Some idea of the scale of the increase can be obtained from comparison between the initial
contributions to EPTA and the Special Fund - US$20 million for the first eighteen months of
the former and US$26 million for the first year of the latter - and the combined contribution
of some USP196 million to both sectors of UNDP in 1969, at a time when very substantial
support was also being given to other international efforts. Graph 2.1 demonstrated this

growth of financial resources over the years. l/

36. A somewhat ironic offshoot of the growth of UNDP's resources and its decision to work
exclusively through the Agencies is that, whereas the idea of a consolidated budget for
economic and social activities was discussed and rejected when the ECOSOC and the first
General Assembly were set up, UNDP resources at the present time constitute a de facto
consolidated budget for the operational activities of most of the Agencies, But there is no

corresponding consolidation of '"overhead' expenses.

317. Graph No. 2.3 illustrates the impact of this influx of money on the Agencies, ?j
These new responsibilities, which differ from the activities envisaged in the original con-
stitutions, not only in size but also in character, have caused considerable growing pains in
the larger Agencies and have given rise to major organizational changes, designed to place
more emphasis on development matters and to make activities more efficient - e. g, FAO and

IL.O.

38. In spite of this siccession of improvisations, no satisfactory solution has yet keen
found. Other factors were at work, besides the immense increase in the operational res-
ponsibilities of the Agencies. There has, for example, been a rapid increase in the
territories to be served; a great increase in the complexity of the requests for assistance and
in their duration, scope and purpose; an increasing shortfall in the counterpart resources of
new applicants; and growing difficulties in expert recruitment due to many causes. These
elements, in combination, and despite the best efforts of the Agencies, have inevitably led to
increasing delays and reduced efficiency and to a decline in the quality of the assistance

offered, aggravated in some cases by jurisdictional problems between Agencies.

39. The growing emphasis on integrated ''country programmes'' has also led to the need
for modifications in the organization at the country level and for a clearer definition of the

relationships there between the Resident Representative and representatives of Agencies,

y See Table 5 in Appendix Six in Part V for more details,
_2/ See also Tables 7, 9, 10 and 11 in Appendix Six in Part V for more details, including

indications of the significance of these additional resources in terms of numbers of experts
and of Special Fund projects.



Graph 2.3

UN AND SPECIALIZED AGENCIES REGULAR PROGRAMMES AND TECHNICAL ASSISTANCE OPERATIONS
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This was the objective of the ten principles approved by ACC in 1961 and revised in 1867, y
but because of the constitutional autonomy of Agencies, even these could not be very clear-
cut, and the Resident Representative's position therefore varies greatly from country to
country, according to the individuals involved. More recently, a welcome trend towards
closer integration at the country level had taken place with the signing of agreements between
UNDP and FAO, and UNDP and UNIDO, whereby the two Executing Agencies provide field
advisers in their respective fields of competence who are directly attached to the Resident
Representative's office in selected countries. This movement towards more effective co-
ordination at the country level was halted during the current year by the expressed wish of
the FAO Council to revert to former practice by appointing fifty-five country represen-
tatives directly. A temporary arrangement has been made between the Director-General of
FAO and the Adminigtrator of UNDP by which twenty-eight of the fifty-five will still be
financed by UNDP as UNDP/FAO Senior Agricultural Advisers under the terms of the agree-

ment mentioned earlier. 2/

40. The increasing size of the programme has also encouraged a gradual tendency towards
regionalization. In general terms, this has been more in the nature of deconcentration than
devolution of authority in the true sense, though the situation has varied greatly from one
organization to another. It is not intended to deal with this aspect here, since it is described
elsewhere. Bj It is enough to note here, first, the creation of the Regional Commissions,
followed by the progressive evolution of their responsibilities for technical assistance, and,
secondly, the varying degrees of regional networks developed by Agencies - especially WHO,
FAQO and ILO - though the location and functions vary considerably from one organization to
another. Sometimes, however, these Agency regional outposts work in close collaboration
with the Regional Commissions, either because their regional offices are located in the same
place, or through the appointment of liaison officers, as has happened, for example, in the
case of the Economic Commission for Africa or, yet again, through devices such as the joint
agriculture divisions set up in the Regional Commissions by common agreement with FAO,
Nonetheless, the pattern remains very complex, and a recent interesting move towards closer
integration between the Commissions and FAO - the Director-General's proposal that the
Executive Secretary should, in each case, be the FAO Regional Representative - was rejected

by all the FAO Regional Conferences,

_1/ Development and Co-ordination of the Activities of the Organizations within the United
Nations System, Co-ordination at the Country Level, Report of the Secretary-General
(doc. E/4336) and ECOSOC resolution 1262(XLIII).

E/ See Chapter Seven, paras. 83-86, for the Capacity Study's proposals for Agency
representation at the country level.

_§/ See Appendix Three on The Regional Structures of the UN Development System in Part V.
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41, At the same time, the surge in the number of UN-sponsored organizations at the
centre continued to increase the complexity of the system in the 1960's. As more developing
countries became members of the United Nations and of the Specialized Agencies, the pro-
blems and the pressing needs of their peoples were ever more ingistently brought forward for
attention, and the international organizations, under this compulsion, began to marshall fresh
reinforcements for the fray and to establish new machinery and new plans to tackle individual

aspects of the problem.

42, Thus, the World Food Programme (WFP) was created in 1961 and began operations in
1962, its purpose being to mobilize world food surpluses in the cause of development.
Contributions were again voluntary - mainly in kind - and the resources of the programme
grew from US$93 million in the first three years of its life to US$169 million in 1969-1970. 1/
While it had its own central inter-governmental body and administration under the joint =aegis
of the UN and FAO, it did not create a separate field organization of its own but recognized
the Resident Representative as the field representative of the programme, attaching project

officers to his staff as necessary.

43, In 1964, UNCTAD was created to cover the field of trade, while, three years later,
industrial responsibilities were transferred from the UN Department of Economic and Social
Affairs to a new organization, UNIDO. These two organizations are not, however, autono-
mous Agencies but are organs of the General Assembly, UNCTAD has no field establish-
ment, whereas UNIDO, as already mentioned, has a special arrangement for field represen-
tation through UNDP offices, where this is necessary, and also through the Regional
Commissions. In all three cases, therefore, there has been an avoidance of duplication at
the field level. The same has not been true at the centre, however, where the creation of
new governing bodies has inevitably multiplied the number of forums within the UN system
where discussions of all or some aspects of development policy take place, such as the
General Assembly, ECOSOC, the UNDP Governing Council, the legislative bodies of the
Specialized Agencies, the UNCTAD Trade and Development Board, the Industrial Develop-
ment Board of UNIDO, the Executive Board of IBRD, the Inter-Governmental Committee of
WFP, and the Executive Board of UNICEF.

44, Other devices have been found to increase assistance to developing countries through
multilateral channels: for example, the Freedom from Hunger Campaign launched under the
aegis of FAO. Developing countries with greater financial possibilities were encouraged to

make increasing use of the Funds-in ~Trust system, whereby they themselves made available

money from their national budgets for the recruitment of technical assistance personnel

__1] ECOSOC at its last session recommended to the General Assembly a pledging target
of US$300 million for 1971 and 1972 (resolution 1443(XLVII)).
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through the UN system., Some developed countries sponsored the creation of trust funds, to
which they made separate contributions for certain defined purposes, e.g. for Special
Industrial Services, administered jointly by UNDP and UNIDO, and for population, managed
by the Administrator of UNDP. 1/

45, And then, in 1966, the developing countries, feeling even more sharply the deficien-
cies of both bilateral and United Nations systems of aiding their development, finally used
their voting strength in the UN General Assembly to force through the Capital Development
Fund, in the hope that their urgent needs would prompt the more generous of the donors to
endow it adequately. The purpose of the Fund was to provide capital at low rates of interest
and the intention was to finance it by voluntary contributions. But the pledging conference
was largely boycotted by the developed countries and its resources limited to inconvertible

currencies,

46. Three years later, pledged contributions to the Fund still totalled only US$2.6 million,
of which no more than US$128, 000 had been actually paid in by 3 June 1969, No separate
organization has been set up, the administration of the Fund being entrusted, for the time

being, to the Administrator of UNDP,

47, On the organizational side, then, the tendency has been towards increasing com-
plexity, tempered by growing emphasis on the ''country approach' and on the need for con-
certed action by the many organizations making up the system. The latter has followed a
rather chequered course, however, seeking a not always happy compromise between the de-
centralization dictated by the original concept of discrete functional organizations on the one
hand and, on the other, the need for an increasingly centralized control required by the grow-
ing demands of operational activities and in order to operate within some comprehensive con-

cept of the nature of the development process.

48. It is plainly in the nature of dynamic but unregulated mechanisms, such as the UN
development system has become, that their elements should thrust into every relevant area
of activity and seek to find new ways of fulfilling their purposes of assisting developing
countries. And in the process, inevitably, collision or encroachment will occur. While the
extension of UN services toward the provision of capital has been checked by the rejection of
SUNFED and by the weakness of the CDF, the extension of the IBRD's services both to pre-
investment and some forms of technical assistance ha’s been considerable, Although, by
agreement, collision and duplication have been avoided, the tendency is clearly present and
there has been a gradual blurring of the lines of demarcation. The Regional Development

Banks have a similar impulse, while the pre-investment axis represented by the agreements

y Tables 12 and 13 in Appendix Six in Part V indicate the scale,
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between the IBRD and FAO and UNESCO are also examples of this tendency. As all this
will help lessen the dearth of well-prepared projects, such actions are to be welcomed in the
immediate interests of the developing countries., While recognizing their value, it may
nevertheless be timely to emphasize that this is an enlargement of the IBRD's approach and
the fact that, although UNDP was established to meet such specific needs, and can do so over
a broader field, it has, in fact, been unable to meet all demands. It could be said that this
merely demonstrates the insufficiency of UNDP's resources to meet the needs in these fields
of activity, but it remains true that a more rational distribution of resources would be
obtained if multilateral technical assistance and pre-investment work were channelled

through thebody set up for that purpose.

49. In short, the efforts to reduce the inadequacies of an over-complex structure merely
served to create even greater complexities. There is now a very serious danger of the
various organizations tripping over one another in an area where there ought to be ample

scope for all available contributions, if properly organized.

50. There has also been a parallel evolution in the content of the programme, depending
on the differing ideas of scarce resources at various times and the growing realization of the
complexity of the development process. Programmes were an operational reflection of the
very considerable advances in the theory, which in these years was changing and advancing at
a great pace - much faster than was generally appreciated. Thus, in the early days of the
Expanded Programme, the emphasis was on the transference of knowledge and skills, based
on the theory that "know-how' was the main bottleneck in the developing countries. Later,
attention came to focus on the need to facilitate access to capital investment on easier terms,
reflected in the creation of the Special Fund and IDA, This was, for a time, accompanied
by greater concentration on so-called "'economic'' priorities and correspondingly less interest
in "social" programmes. Later, however, increasing difficulties in obtaining necessary
counterpart personnel for Special Fund projects pointed up once again the importance of man-
power deficiencies and gave rise to a new appreciation of the need for training and for the
transfer of knowledge and skills, and of the important contribution that "social" activities, as
for example in the fields of education and health, have to make to the whole process of
development. At the present time, there is a wider realization not only of the complexity of
development but also of the incontrovertible fact that it is many-sided, and influenced by
many interdependent forces - political, institutional, economic, social and cultural - whose
linkages and relative strength vary from one country to another. It must, therefore, be

treated as a whole and not partially.
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IV, CHANGING ATTITUDES TO AID IN THE 1960's

51, The "first fine careless rapture' which launched so many financial and technical aid
programmes, both bilateral and multilateral, during the early 1950's and 1960's, seems to
have faded in the last two years. At times, one cannot avoid the impression that the world

has grown weary of doing good.

52. And yet, some progress has been made. The overall growth rates in GNP of develop-
ing countries have attained an average only marginally less than the target of 5 per cent per
annum set for the First Development Decade. 1/ These years have undoubtedly seen the
growth of a ''development mentality'', accompanied by a more rational approach to the solu-
tion of problems, epitomized in the creation of planning mechanisms in most developing
countries which, though they obviously cannot operate with optimum efficiency everywhere,
have at least encouraged a logical and co-ordinated treatment of development questions.
Certain individual countries - and not only the petroleum countries - have made congiderable
strides ahead., Between 1960 and 1967, twenty developing countries achieved an average
annual rate of growth of 5 per cent or more, and in 1967-1968, sixteen of them were gtill
in this category. The group includes such countries as Taiwan (10 per cent), Korea (7.9 per
cent), Thailand (7.6 per cent), Malaysia (5.8 per cent), Iran (7.7 per cent) and Pakistan (5.5
per cent) in Asia; Libya (21 per cent) and Ivory Coast (8 per cent) in Africa; Iraq (5.7 per
cent) in the Middle East; Mexico (6.6 per cent), Honduras (5.4 per cent) and Bolivia (5.4
per cent) in Latin America; Trinidad and Tobago (6.5 per cent) in the West Indies. Another
ten countries achieved a rate of 5 per cent or more between 1967 and 1968. They include
Morocco (10 per cent), Tunisia (7 per cent) and Tanzania (5 per cent) in Africa; the
Philippines (6 per cent), Ceylon (6 per cent) in Asia; Brazil (6 per cent), Venezuela (5 per

cent) and Colombia (5 per cent) in Latin America. 2/

53. But while there have been successes, there have been still more disappointments.
The average growth rate figures mask considerable differences in growth rates between

regions and countries, while the population explosion reduced the growth rate per capita for

v ""When the General Assembly set a target of 5 per cent as the rate of growth in in-
come and output to be attained by developing countries as a whole by the end of the present
Development Decade, it may have seemed optimistic in the light of historical experience.
However, while the present decade has not yet come to a close, it seems likely that the

actual performance of the developing regions may not fall much short of this initial objective,
If effective policies for growth were pursued in both developing and developed countries, there
there is no objective reason why such performance could not be improved in the years to
come.'" (United Nations, World Economic Survey, 1968~ Part One (doc. E/4687, page 2).)

2/ United Nations, World Economic Survey, 1968 - Part Two (doc. E/4688, table 2).
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the least- developed countries. At the same time, the gap between rich and poor countries
has continued to widen. Between 1960 and 1965, the p__erc_ap_iicg GDP of developed countries
increased by US$59 per annum to US$1, 725, while that in developing countries rose by US$3
per annum to US§157. Here again, there are marked regional differences: South and South-
East Asia - USP1 per annum; Latin America - US$6; Africa - US$3; and West Asia -
US$16. 1/ Indeed, in his speech to the Economic Commission for Africa in Lagos in 1967,
the late Mr, Tom Mboya, the Kenyan Minister of Economic Planning and Development,

referred bitterly to the 1960's as the ''Dollar-a-year Decade'.

54, Many individual developing countries have failed to reach their targets, and the dis-
enchantment has been aggravated because both donors and recipients had harboured extra-
vagant hopes of what might be achieved in the short term. There has, in fact, been a con-
stant under-assessment of the complexity of development problems and an inadequate
appreciation of the difficulties of moving traditional societies to adopt other modes of action.
Thus, the strenuous efforts of many countries to accelerate their development are frustrated
by factors which are in themselves endemic to under-development: political instability; a
deficient world market structure for primary commodities; the difficulty of increasing the
output of primitive agriculture; the unemployment and under-employment of the unskilled;
the lack of administrators and trained manpower; the lack of resources and misallocation of
scarce resources; and the difficulty of making the necessary social and institutional trans-

formations which are as vital to development as the injection of resources from outside.

55. Finally, many countries have come to the sad realization that GDP figures, although
a useful guideline, are not necessarily as significant as they seem because growth as such is
not necessarily synonymous with development in the true sense of a better life for all the

people.

56. These disappointments, which derive from the intricacies of development itself,
have been compounded by factors reducing confidence in the efficacy of external assistance
from whatever source. The recipients, for their part, have expressed growing dissatis-
faction with the policies of many donor countries and agencies and complain that the assis-
tance given no longer corresponds to their needs, which have changed with the changing
situation, and that too often follow-up, particularly in the form of investment, is inadequate
or entirely lacking. On the side of the donors, development assistance has been pushed into
the background by political and financial difficulties. Many of the individual donor countries
have had to grapple with balance of payments problems and difficulties arising from the un-

stable international monetary situation, and few of them have heeded the advice of

1/ United Nations, World Economic Survey, 1967 (doc. E/4488/Add.1). For more
details of the figures quoted in this and the preceding paragraph, see Table 14 in Appendix
Six in Part V.
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Mr. Eugene Black, a former President of the World Bank, that it is more important to main-
tain the ""balance of hope ... ''. 1/ When budgetary allocations have to be made, it is aid,
rather than national priorities such as space or defence, which is likely to suffer, an out-
come made almost inevitable by the preferences of taxpayers and the fact that, in the final
analysis, foreigners are not voters. Such tendencies have been reinforced by disappoint-
ment in many developed countries with the results so far obtained in aid. Their principal
concern is that, although economic growth has occurred, the lot of the masses, by and large,
has been unaffected, and the image of foreign aid is not enhanced by press reports of
political conflicts in and between developing countries and allegations of misuse of resources.
Among thoughtful people, therefore, there has been an increased questioning about the extent
to which foreign aid can contribute - if at all - to the development of the Third World and, if

it can, the ways in which this contribution can be most effective.

57. Such criticisms have been levied both against bilateral assistance and that provided
through the UN and the Specialized Agencies. In the latter case, they have probably been
more numerous, because the multilateral character of the operation makes for administrative
difficulties - as revealed in this chapter ~ and for tardy delivery of assistance. The specific
criticisms directed against the UN - some of which are unjustified, reflecting insufficient
realization that no precedents existed for a multilateral operation of this scale nor any prior

indication of its eventual size and complexity - are dealt with in the next chapter.

V. WHAT CAN WE LEARN FROM THE LAST TWENTY-FIVE YEARS OF DEVELOPMENT
ASSISTANCE, WITH PARTICULAR REFERENCE TO THE UNITED NATIONS ?

58, In general terms, development assistance has evolved from a marginal activity to a
central concern of both developed and developing countries. But this growth has been
accompanied by an increasing feeling of disconcertment about the role of outside aid and its
effectiveness. There is now much more understanding than before that development is a
long process and a complicated one. There can be no ''instant development', no blueprint
for success, and no single development approach, At the same time, in spite of all the dis-
enchantments, it is widely recognized that development co-operation, far from being played
out, is more necessary than ever before. The problem to be resolved, then, is how best to

apply that co-operation effectively.

59. These larger and more complex considerations are the primary concern of the
Pearson Commission; since it is assumed that they will deal with them in depth, this Study
will not explore them in detail. However, it must be noted that, insofar as the UN develop-

ment system and its numerous channels are concerned, they apply equally, and possibly even

_1/ E. R. Black, The Diplomacy of Economic Development.
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more acutely, because of the latter's baroque structure. As has been shown, the numerous
components of the international system were built up on an ad hoc basis, some of the prin-
cipal ones at a time when the concept of multilateral aid for development did not exist. The
type of machinery evolved later for the administration of such assistance through the UN
system was, therefore, predetermined by the fact that certain organizations already existed

and by the earlier decisions about their inter-relationships.

60. It would not, on the other hand, be true to say that the UN development system has
remained static in the face of changing and increasing demands. As has been shown, con-
siderable modifications have been introduced - certainly much greater ones than have
occurred in the political sphere of the UN - but tiley have not been able to keep pace with the
greatly increased responsibilities exacted of the system, partly because of the original
heritage, and partly on account of the reluctance of governments to take any initiative direc-
ted at changing the basic tenets of the system itself. The summary given above has shown
how, time and again, decentralization and centralization have constantly pulled against one
another; all the various efforts to weave them into a tough and durable fabric, adorned with
a harmonious pattern, have, at best, led to patchwork. One could argue that, in the context
of the original and fundamental role of the Specialized Agencies to promote co-operation and
foster the exchange of ideas in their respective spheres, such a state of constant ebullition
was by no means a bad thing; that diversity, of itself, ensured a varied approach, stimulated

imaginative thinking and staved off fossilization.

61. That may well be so, but it is equally incontrovertible that such a system was not
conducive to the efficient management of one of the most complicated operational pro-
grammes ever conceived, involving rapid and effective action on a worldwide scale to resolve
complex problems varying greatly from one country to another, and the mobilization of staff
covering a vast range of specialities and drawn from many nations and very varied back-
grounds. In the most favourable of circumstances, such an enterprise could not fail to be
arduous and difficult. It would have required the most sophisticated of management tech-
niques, uniform policies based on firm direction at the centre, and optimum decentralization
to the country level to ensure maximum adaptation of the assistance given to individual needs
and characteristics. Instead, decisions that should have been taken at the centre were,
through deformations of the system, diffused through its various components, and decentrali-
zation to the country level was impossible because there was no recognized point of leader-
ship for the system, the Resident Representative being vested with little authority other than
that he could create through his own personal prestige., One can commiserate with the
Agencies, who found themselves in an impossible situation, caught in a cleft stick between
their original, broader, responsibilities, and the increasingly peremptory demands of

operational functions which had crept up upon them almost unawares, One can feel
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admiration and sympathy for the administrators of the successive programmes of EPTA, the
Special Fund, and UNDP, in their efforts to surmount the endless administrative and pro-
cedural hurdles presented by the UN development system. But none of this should mask the
basic, sobering truth: that, in the final analysis, the principal losers were the developing
countries, because the cumbersome machinery devised over the years could only be main-

tained at the expense of the operational efficiency of the programmes of co-operation carried

out on their behalf.
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Chapter Three

CONSTRAINTS ON PRESENT AND FUTURE CAPACITY

"There is a certain degree of capacity in the
greatest vessel, and when 'tig full, if you
pour in still, it must run out,"

- Shakespeare, Antony and Cleopatra

I. THE DEFINITION AND MEASUREMENT OF CAPACITY

1. Capacity is clearly a central concept for the Study since it figures so prominently in
the title. It is a term which gives rise to some difficulty because it does not lend itself to
precise definition. Some elaboration is therefore required before analysing the problem

entrusted to the Study.

2. Any analysis of the capacity of an organization must necessarily be related to its
declared objectives. When considering the measurement of the present capacity of the United
Nations Development Programme (i. e., without taking into account any changes in the charac-
ter and content of the programme which might be considered desirable, possibly as a result
of the findings of the Capacity Study), it is appropriate to examine the aims set out in the

various resolutions setting up the Programme and its forerunners.

3. Salient points which might be underlined among these are:

(a) ECOSOC resolution 222(IX) (setting up EPTA in 1949) which refers to:

"The significant contribution to economic development that can be made
by an expansion of the international interchange of technical knowledge
through international co-operation among countries',

and further states that:

""A sound international programme of this character must combine and
make use of the experience of many nations, with different social patterns
and cultural traditions, and at different stages of development, so as to
facilitate progress in the less-advanced countries and to help solve their
technical and economic problems. "

The Annex to this resolution enunciates a number of general principles, of which
the first states that, in extending technical assistance, the participating organi-
zation should:

"' ... regard it as a primary objective to help those countries to strengthen
their national economies through the development of their industries and
agriculture, with a view to promoting their economic and political indepen-
dence in the spirit of the Charter of the United Nations, and to ensure the
attainment of higher levels of economic and social welfare for their entire
populations. "
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These principles were reaffirmed in General Assembly resolution 304(IV)
establishing EPTA.
(b) General Assembly resolution 1240(XIII) (creating the Special Fund in 1958) which

specifies that this step is:

"... in conformity with the determination of the United Nations, as expressed

in its Charter, to promote social progress and better standards of life in
larger freedom and, for those ends, to employ international machinery for
the promotion of the economic and social advancement of all peoples. "

The resolution further indicates that the creation of the Fund is intended to

enlarge the scope of the United Nations programmes of technical assistance and:

'""... is thus envisaged as a constructive advance in United Nations assistance

to the less-developed countries which should be of immediate significance in
accelerating their economic development by, inter alia, facilitating new
capital investments of all types by creating conditions which would make such
investments either feasible or more effective."

(c) General Assembly resolution 2029(XX) (legislating the merger of EPTA and the

Special Fund into UNDP in 1965) which states that a consolidation of the two pro-
grammes:

"... would go a long way in streamlining the activities carried on separately

and jointly by the Expanded Programme of Technical Assistance and the
Special Fund, would simplify organizational arrangements and procedures,
would facilitate overall planning and needed co-ordination of the several
types of technical co-operation programmes carried on within the United
Nations system of organizations, and would increase their effectiveness, "

The resolution also emphasizes that:

"The United Nations assistance programmes are designed to support and

supplement the national efforts of developing countries in solving the most

important problems of their economic development, including industrial

development. "
4. Related questions are the method recommended for the attainment of these objectives
and the resources made available for the purpose. Although the legislation was not very
specific on the subject, the emphasis, from the early years, has been on ''technical agsis-
tance' as the principal, and even the sole, method to be used, and this has led to reliance, in
the main, on the traditional "mix'" of experts, fellowships and equipment. At first, this was
probably inevitable in view of the very restricted amount of resources available to EPTA but,
even later, when the creation of the Special Fund enlarged the financial horizons, the differ-
ence was one of scale rather than of content. Although the term ''pre-investment' now came
to the fore, the tools available remained basically unchanged, except that it was possible to
use them in more varied proportions, principally owing to the greater leeway for purchasing
equipment. In great part this was due to what one might call the philosophical watershed at

the time of the rejection of SUNFED, which marked a definite policy decision on the part of
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the major contributors that the programme should stop short of actual investment. (This

aspect is described in its historical context in ''The First Twenty-Five Years''.) 1/

5, It may also be asked for what purposes should the United Nations development system

establish a capacity? Within the broad category of economic and social development, there
are a multitude of activities, not all of which fall within the competence of the United Nations
and the Specialized Agencies, Further, while a larger measure of flexibility and innovation
should doubtless be sought, there is little prospect of entirely new methods being evolved, so
that technical assistance is likely to continue to take the form of experts, fellowships, and
supporting equipment. There are evident limits to the efficacy of this method, Thus, the
United Nations development system's capacity has built-in constraints, both as to the range of
services it can render and as to their effectiveness, Both factors establish a very real
frontier to capacity, and it is only within that frontier that a fruitful discussion of capw ity can

be undertaken.

6. These considerations lead to the conclusion that both the "character', in termse of the
objectives established for the programme, and the ''content' of the programme, in terms of
the tools and the resources at its disposal, have a vital relationship to "capacity". In the
analysis of the present capacitfr of the United Nations system which follows in the next section,
these properties are considered as given, since at the present time the programme has no

other framework in which to work. '

7. The question posed to the Study, however, is a somewhat different one, It is how far
the United Nations system can provide effective development co-operation to the developing
countries, first at the present level of resources and, secondly, in the hypothetical case of the
doubling of those resources within the next few years. This implies not only an examination
of the efficiency of the system in carrying out its present terms of reference, but also an
analysis of how far those terms of reference in themselves are adjusted to the attainment of
the stated goals. This latter point clearly raises serious issues in relation to the practical
effectiveness of 'technical assistance' as a method and the possible need to find other modali-
ties in the future, These will be dealt with later, notably in the third section of this chapter —

on the future capacity of the system - and, in more detail, in Chapter Four.

8. First, however, some consideration is needed of the elements which constitute
capacity, within the given framework of ''character and content', and of ways of measuring

them, The Capacity Study therefore made an analysis of these factors, which is included in

1/ Paras. 27-28.
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Appendix One, Part V, _1_/ since this analysis led to certain conclusions which have shaped the

approach adopted by the Study in carrying out its remit,

9. Firstly, although quantitative analysis can be of some use in measuring certain

aspects of the system's capacity, such data cannot produce conclusive evidence on the subject
unless, indeed, it demonstrated that the quantitative performance fell so short of planned
targets as to render its qualityirrelevant. This provides some partial consolation for the
difficulty — described in the next section — which the Study has experienced in obtaining

adequate and coherent data from all parts of the system.

10. Secondly, by its very nature, capacity in its qualitative (and basically more important)
sense cannot be discussed in specific terms. However, even a very general analysis can
show up the main bottlenecks limiting the capacity for more effective action, whether at the
present level of resources or at some higher level in the future, and thus help to identify the
actions required to resolve these bottlenecks at the country, Agency and headquarters level

in terms of human, material, and financial resources.

11. Thirdly, the constant interplay between quantitative and qualitative elements in the
analysis demonstrates clearly that the two are essentially inter-related. "Development co-
operation' is indivisible and therefore the concept of ''capacity'’ in this context is also indivisi-

ble.

12, The corollary of this important conclusion is that the capacity of UNDP, both as an
institution and as a programme of action, cannotbe discussed in isolation. On the one hand,
it is a function of the type of organization and operating methods which have grown up in the
United Nations system. On the other, it is, or should be, a co-operative enterprise with the
countries concerned, and one cannot therefore draw a firm line indicating on whose side the
definitive constraints lie, since "'capacity' in itself must be a joint concept. In other words,
one cannot discuss the capacity of UNDP other than in the framework of the whole development
effort of the United Nations and its Agencies, or without also considering the responsibilities
of governments. For obvious reasons, those most directly involved are the developing coun-
tries receiving the co-operation of the system but, since the system is conceived as a multi-

lateral co-operative enterprise, the "capacity' of all participating governments, including the

major contributors, is of direct, if more general, relevance, particularly with regard to their

general policies and attitudes toward such matters as development and trade. 2J If, then, the

1/ Section II-B A Methodology for the analysis of the capacity of the United Nations
Development System

2/ See Section B-2 below for further elaboration of this last theme.
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Study appears to cast its net rather wide, and perhaps wider than anticipated, it can safely be
said that unless there is a far-ranging investigation of all these myriad, interlocking aspects,
there can be no adequate analysis of present capacity and, therefore, no prospect of formulat-
ing recommendations of the depth and imagination required to meet the challenge of the future.
At the same time, the Study has always tried to maintain a common-sense and pragmatic

approach to the complex issues involved.

II. PRESENT CAPACITY

13. The intricacy of the concept makes it difficult to arrive at a realistic appreciation of
present capacity., This section nonetheless attempts to do go, dealing firstly withthe capacity
of the United Nations system to carry out effectively the programme entrusted to it, and,
secondly, and more briefly, with the capacity of the developing countries to absorb the co-

operation offered.

A. The capacity of the United Nations development system to carry out the
programme entrusted to it

14. This heading groups together the findings of the Capacity Study as regards both the

quantitative and qualitative capacity of the system under present arrangements, because the

two are, to a large extent, interdependent. There will also be some assessment, in general
terms, of how far the programme is able to achieve both its quantitative and qualitative
objectives. It should be emphasized that this will in no sense be an evaluation of results
achieved to date - a mammoth task surpassing both the remit and the resources of the

Study - but rather an attempt to analyse how far the various factors singled out in the method-
ological annex }_/ as having a direct bearing on the problem, are handled in a way conducive

to the attainment of optimum results.

15. A cautionary word is necessary. Inevitably, given the object of the Study, the
emphasis may appear to lean on the negative side. This does not signify a failure to recog-
nize the substantial achievements of the United Nations development system or the advantages
that the multilateral approach has to offer in the form of the accumulated knowledge and
experience gathered from all over the world, as well as by virtue of its universality. (The
reader is referred here.to the statement of principles at the beginning of the main report g_/
and also to the analysis of the raison d'étre of the multilateral approach given in Chapters Two

and Four. ) 3;/ It is rather a requirement to identify and remedy the weak points in such a way

1/ See Part V, Appendix One, Section II-B, passim.
2/ Chapter One, para. 4.
?L/ Chapter Two, paras. 12 and 13; Chapter Four, para 14.



32

as to enhance both the achievements and the advantages of the United Nations system.
(1) Quantitative

16. The Capacity Study has tried to analyse various quantitative aspects of the programme
through questionnaires sent to the headquarters of UNDP and of the Executing Agencies and to
the Resident Representatives as well as through personal inquiries. A description of the

various investigations will be found in Appendix One on Methodology in Part V of the Report.

17. Asg intimated earlier, the results have not been entirely satisfactory. The data
provided was often incomplete — particularly for the TA component where records are scant
and spread over a very large number of small projects — and sometimes was not only incon-
sistent with information from other sources, with which it should have been compatible, but
even contained internal discrepancies. }_/ This lack of reliable and uniform statistics on the
progress and results of the programme has not only been a major stumbling block to the
assessment of the capacity of the system, but is also in itself a serious limitation on capacity
since information is not available promptly to enable the management of the programme to take
any necessary corrective action. Moreover, the lack of adequate ''feedback'' means that the

lessons of past mistakes cannot be fully assimilated and applied.

18. On the other hand, although the specific data provided has not always been adequate,
there has been considerable agreement from many differing sources on certain main themes,
especially among governments, who were not asked any specific questions referring to either
quantitative or gualitative aspects but simply invited to give their views on the matters that
appeared most important to them. The section related to qualitative capacity will spell out
most of these, but one or two have a clear quantitative connotation and should be touched on
here. For instance, a familiar criticism suggests that, because the programme has to con-
form to cumbersome and out-dated procedures, delays have become so frequent as to impair

the success of individual projects and the essential dynamism of the programme.

19, Even here it is difficult to obtain a clear picture of the situation in the TA component,
partly because of the dearth of complete and easily accessible records already mentioned, and
partly because several factors make the delays which do occur less serious, so that little evi-
dence is to hand as to the size of the problem. The chief factors to be noted are: (a) the

formulation of TA projects is usually very much simpler; (b) the inputs are smaller and,

1/ For this reason, the tables and charts given later in this section may not always be
considered precise to the last figure by every component of the UN development system.
However, after recalculating them many times the Study is satisfied that discrepancies are
negligible. Moreover, whatever the basis of calculation, the resulis and trends have shown
a remarkable degree of consistency, The Study believes, therefore, that they give a true
picture of the overall situation.
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although mis-timing can be serious, the project may make do without the small items of equip-
ment required; (c) counterpart support requirements are usually smaller but, even if they
ai‘e not forthcoming on time and of appropriate quality, an expert can carry out his mission,
although the project may fail to make its full contribution. The existence of the problem may

therefore be noted, but no further analysis is attempted here. l/

20, The balance of this section is concerned wholly with the quantitative performance of
the Special Fund component and the larger and more complex projects it supports, with parti-
cular reference to: /

(2) delays in the formulation, appraisal and approval of projects and in their

eventual entry into operations; ] ‘

(b} the incidence and main causes of delay during the execution phase of projects;

(¢) delays in the presentation of final reports.
Another measure of the quantitative success of the programme is the degree to which '"pre-
investment'' projects, in the narrowest sense of the term, have sparked off investment from
other sources ag a result of their findings. This will be looked at in sub-Section (d).

(a) Delays in the formulation, appraisal and approval of projects in the
Special Fund component and in their eventual entry into operations

21. No less than half of the recipient governments who expressed views to the Study com-
plaine;i that the time~lag between the presentation of a request and its approval is excessively
long. An examination of the time profiles of the projects approved for execution by the four
principal Agencies g_/ from the inception of the programme until June 1969 shows that the
average interval between the receipt of an official request for a Special Fund project and its
approval by the Governing Council has widened with the increase in size of the programme,
from six or seven months in the early years to a steady average of more than a year since
1963. Detailed figures are given in Table 3.1 and illustrated by Graph 3.1. This does not,
however, tell the whole story as each project has usually been under discussion in an unofficial
form for some time before it is formally presented. These earlier discussions invariably
involve the Specialized Agency concerned, and may also involve UNDP to a lesser and varying
extent, according to the nature and the history of the project. It has proved impossible to

find any reliable figures for measuring the amount of time taken up in these earlier negotia-

_1_/ Moreover, a comprehensive survey of the main aspects of the EPTA programme was
undertaken by TAB, through the Resident Representatives, in 1964. See United Nations,
Technical Assistance Committee, Annual Report of the Technical Assistance Board for 1964

(doc. E/4021/Rev. 1).

2_/ The sample is reasonably representative since between them the UN, FAO, UNESCOQ
and ILO are responsible for the execution of about 80 per cent of the total number of projects.
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tions. A calculation based on the date on which the project file was opened at UNDP Head-
quarters shows that, if this preliminary consideration is also added in, then the total average
time~lag comes to seventeen months. However, this figure is misleading on two counts:
first, negotiations may have been going on for a considerable time between the Agency and the
government on a particular project before it becomes a sufficiently firm prospect to warrant
the opening of a file at UNDP Headquarters and, secondly, for many projects the opening of
the project file seems to coincide with the date of receipt of the official request — whereas, in
fact, previous correspondence must have taken place — so that the average given here must
certainly be false, In practice it is known that the majority of SF type projects may be under

discussion for between one to two years before an official request is submitted,

22, Graph 3.1 also shows the time-lag between the official receipt and approval of
requests, broken down for the UN, FAQ, UNESCO and ILO respectively, and compared in
each case to the average, It will be seen that for projects for which the UN was responsible
performance has been consistently better than the average and that, with the exception of 1964
and the present year, the delay has been kept to less than one year. In the case of FAO, the
time-lag corresponds almost exactly to the average, since almost half the projects examined
fell into this category. For UNESCO projects it has been consistently longer than average,
except in 1961 and 1966, while for ILO projects it has been uneven but has tended to keep

above the average.

23. Obviously, the responsibility for these delays is not solely attributable to the
Executing Agency concerned since project formulation is a joint process in which UNDP and
the Agency are both involved — so closely, in fact, that it is impossible to distinguish their
respective responsibilities clearly and discover where the bottlenecks lie. As a rough rule of
thumb, it is probably true that the Agency is most active in the phase prior to the submission
of the official request, when it is helping the government to prepare the draft, whereas UNDP
comes more centrally into the picture afterthe official submission, when the process of
appraisal and reformulation begins, often involving, in the case of large projects, the des-
patch of further consultants to the country concerned. Some Agencies have complained that
this latter phase has been tackled with excessive zeal and that UNDP has often indulged in an
unnecessary degree of ''second-guessing' which has unnecessarily protracted the appraisal
and approval of projects. On the other hand, their efforts-in this regard-might also be inter-
preted as laudable attempts to improve the crucial process of project preparation and formula-
tion with the result that this work has become more detailed and thus extended over a longer
period, particularly as the number of projects under review has increased. Yet, as will be
shown later, the general consensus among most of the sources consulted is that project
formulation is still one of the weakest parts of the programme. It could be inferred from

this that still more time will be needed to get the project formulation process right, if time

is indeed the only variable involved. This would clearly be unthinkable, being prejudicial
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both to the interests of the developing countries and to the ability of the organization to deliver
the programme promptly as well as effectively. An evident need emerges of finding ways and

means of simultaneously perfecting and accelerating the project formulation process.

24. The activities of UNDP at this stage cannot account for the significant differences in
the time-lags between the four Agencies. They are not easy to explain. In part they must

be due to the differing procedures and organizational structures of the Agencies concerned
but the information made available to the Study was not sufficient to permit a judgement,
However, given the consistently better performance of the UN, which is borne out later by a
similar analysis, 1_/ it is hard to avoid the conclusion that geographical proximity to UNDP
has had some bearing, and possibly a very considerable bearing, on the speed of the
decision-making process. Issues are likely to be settled much more swiftly and satisfactorily
by a local telephone call or a personal meeting than through an exchange of correspondence

between two continents, with all its attendant delays and possible room for misunderstanding.

25, It is also interesting to note that, although there is a similar movement in the time-
lag corresponding to the increase in the number of projects approved, the two graphs do not
follow exactly parallel courses. Thus, though the approved programme remained at approx-
imately the same level for each of the years 1962, 1963, and 1964, the average time-lag for
the four principal Agencies grew from nine months to fourteen. This would tend to suggest
that other pressures are at work on the system, apart from those reflected in the growing

number of approved projects.

26. One of the forces making both for delay and for additional but not always productive
work is clearly the growing number of proposals for projects under examination. This back-
log, usually termed the ''pipeline'’, has no official definition and clearly can be almost
indefinitely enlarged to include even the vaguest speculation about a possible project. However,
its size becomes significant in present circumstances as soon as serious work on a project is

involved, whether by a government, a Specialized Agency or by UNDP,

217. The pipeline, on a rough definition of this sort, would consist essentially of three
kinds of project requests: those which have been officially submitted and are under active
consideration by UNDP and the Agencies; those which, while not yet official, have been
referred to UNDP informalily and are being further examined by both UNDP and the Agencies,
and possibly by preparatory missions; and those which are in early stages of discussion at

the country level, possibly as a result of a suggestion from an Agency. To a considerable

1/ See para. 33.
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extent, the size of the pipeline is dictated by the fact that nearly one in every three Special

Fund approved project leads to a second-phase project. Z_l_/

28. Every project request allowed to enter the pipeline represents a past and future work-
load for all three parties. It must therefore be a matter for concern that, according to
information supplied by UNDP, Agency headquarters and Resident Representatives:
(a) 573 official and unofficial projects were receiving consideration in UNDP
on 31 Augusl 1969, of which 136 should be approved by January 1970,
leaving a balance of 437,
(b) some 450 potential projects appear to be under consideration in Agency head-
gquarters in addition to those under (a);
(c) some 100 projects were in early stages of preparation at the country level
in addition to those in (a) and (b);
(d) Phase II projects (calculated on the basis of past experience) could amount
to some 200 additional projects which do not appear to have been included
in the foregoing figures.
Thus, the United Nations development system and the developing countries are now working
on a total of about 1, 200 potential projects or, allowing approximately one-third to fall by the
wayside, ag has been the case in the past, g_/ about 800 potential firm projects expected to
reach the Governing Council in due course. Assuming that the Council approved an average

of 200 projects a year, ?L/ it would take four years to clear the existing backlog. Even this

1/ Cf. The Activities of the UNDP in 1968, Report by the Administrator (doc.

DP/L. 104, para. 23): "Slightly less than one of every three completed projects under the
Special Fund component has led to a second phase project! A survey undertaken by the
Capacity Study among 90 Resident Representatives indicates that 32 per cent of currently
operational and approved projects will also lead to Phase II projects. A slightly higher pro-
portion is forecast by the independent investigation of a member government which set the
figure at 37 per cent.

2/ This assumption is based on an analysis of the SF component from 1959 until April
1969, viz:
(a) SF project requests approved 1,025
(b) SF project requests rejected 220
(c) SF project requests withdrawn 191
Total-preject requests received -— - 1,436

If one takes into account 28 cancelled projects, the number of project requests which failed to
develop into operational projects totalled 439, or 30 per cent of the 1,464 project requests
received in all.

_3_/ The Council approved 135 projects in 1966, 122 projects in 1867, 151 projects in 1968,
and 156 projects in 1969,
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is a conservative figure, however, presupposing that the average cost of the projects re-
mained constant, and that the programme's resources continued to expand at an average
annual rate of 13 per cent as heretofore. }_/ Even on the best of outcomes, therefore, the
present pipeline is likely to clog the UNDP machine for a very considerable time ahead,
especially as much time and effort is spent on projects that are either rejected in the end

or withdrawn by the requesting government. 2/

29. Obviously, it would be wrong to exaggerate the problem. On the one hand, it is
clearly necessary and inevitable that the programme should consider a larger number of
projects than are eventually selected for approval. On the other, it would be misleading to
regard all of the projects in the pipeline as receiving active and constant consideration. At
the same time, the proportions of the problem are disquieting, as also the fact that the heavy
workload involved must inevitably increase if the present ad hoc arrangements for submitting
projects continue, This is only to be expected as the prospect of growing resources, an
increased knowledge of the possibilities of assistance and a better command of the procedures
involved encourage governments to present requests at a faster rate, a process naturally

supported by the zeal of the representatives of both UNDP and the Agencies.

30. Although this offers clear evidence of the value of UNDP assistance, an uncontrolled
growth in the number of project requests requiring attention while in the pipeline is a serious
problem. It represents a very large burden of work, lengthens the interval between submis-

sion and approval, and establishes a claim on UNDP resources which diminishes flexibility

1_/ The 13 per cent is the average compounded rate of growth per annum for the last ten
years. However, it masks considerable annual variations and a marked downward trend over
that period, revealed by the following annual figures, each showing the percentage increase
over the previous year:

Year Percentage
1960 32
1961 23
1962 19
1963 16
1964 12
1965 6
1966 7
1967 11
1968 7
1969 7
2/ In the case of rejected requests, the average time-lag between an official request and

the rejection decision over the years 1963-1969 (January-April) was seven months. For with-
drawn requests, the average over the same period was much higher — 19 months — and in 1969
reached 32 months. The total number of requests rejected was 73 during those seven years
and of withdrawn requests 157,
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and the ability to modify the programme with changing needs. Above all, for the individual
country the delay in moving a project through the pipeline may well seriously reduce the
value of the assistance or even invalidate it entirely when, at last, it becomes available.
Already, in some individual countries, the problem has reached very serious proportions

which are masked by the average figures given above,

31. Part of the solution lies in a more rational and long-term system of programming,
based on the simultaneous analysis of the overall needs of each individual country, rather
than a piecemeal approach to sectoral priorities. This will be dealt with in detail in Chapter
Five. Part also lies in improved managerial procedures, more decentralization and greater
flexibility in organization, designed in combination to make the processes of formulation,
appraisal and approval speedier and more supple, without redllcing their efficiency. Recom-

mendations to this effect will follow in Part IV, mainly in Chapter Seven,

32, Delays in the initial stages of a project do not end with its approval by the Governing
Council, Table 3.2 and Graph 3.2 show asignificantincreaseinthe intervalbetweenthe date of
approval and the date of signature of the plan of operation, corresponding, exceptin 1964, tothe in-
creaseinthe number of projects involved. Theaveragetime-lagnow appearsto have stabilized,
for the last fewyears, at more orlessthe same level of thirteen to fourteen months. This has
meant that the total interval between the official request and the signature of the plan of opera-
tion for these same projects 1_/ has averaged nearly twenty-six months between 1963 and 1969
(though it will be noted that, in the case of one Agency, the delay has, in 1966, risen as high

as three years,

33. The breakdown by Agency in Graph 3.2 shows that here again, the UN fares consis-
tently better than average, while FAO, as usual, corresponds fairly closely to the average,
The graphs for UNESCO and ILO both swing up and down a great deal, but UNESCO is

consistently worse than average, while ILO, on the whole, is nearer to the average.

34, These delays are clearly excessive, and detrimental to an effective response to the
needs of developing countries, It is difficult to analyse thecauseswithout examining the cir-
cumstances in each individual case, or in a representative sample. Unfortunately, the data

required for such an investigation was not readily available. In its absence, it is impossible

1_/ It should be noted that this is not the same sample as was used for Table 3.1 and
Chart 3.1. The latter gave figures for the projects approved in any given year, while

Table 3.2 and Graph 3.2 are based on the projects for which plans of operation were signed in
any given year., This accounts for small differences in the figures for the time-lag between
the dates of its official request and that of its approval in the two examples, though it is
interesting to note that the underlying trends show a considerable degree of consistency.
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to determine how the responsibility for delay should be attributed as between those involved,
i. e., the government, the Agencies, or UNDP. One general conclusion may be drawn from
these figures, however, It is that, despite the increasing time devoted to the project formu-
lation phase, the greater use of preparatory.allocations, the drive to prepare draft plans of
operation even before project approval, and the earlier appointment of project managers, the
project as approved by the Governing Council still does not provide an adequate hasis for the
signature of a plan of operation within two or three months at the cutside, as one would expect,
This would again seem to point back then to deficiencies in the present methods of selecting

and formulating projects.

35. The final stage before a project becomes fully operational comes with the formal
authorization to start, which is given after the government has made its first counterpart
payment, Table 3,3 and Graph 3.3 1_/ show that the delays are not serious, since they do not
normally gobeyond twotothreemonths, Allinall, however, the figures since 1963 showthat any-
thing between two and two-and-a~half years normally elapse between the presentation of an
official request and the authorization to start operations, and that in individual cases this
delay may be even longer. If the period of preliminary discussion while the request was

still unofficial is also taken into account, it will be seen that the total decision-making process
may easily take three or four years.

(b) The incidence and main causes of delay during the execution phase
of projects

36. By their nature, development projects can never be executed exactly according to
plan. However meticulous their formulation, unforeseen contingencies are bound to intervene
and change the course of events. This caveat should therefore be kept con stantly in mind

when reading the present sub-section.

317. Notwithstanding, some analysis of delays in this phase can throw light on capacity,
particularly if it is possible to identify the main causes and thus show whether these might

have been avoided with more foresight or whether they were unpredictable.

38. First, it may be helpful to establish the degree of the delays involved. Table 3,4
compares the actual duration of projects completed by the four principal Agencies with their

planned duration. It will be seen from this that, from 1965-1968, the completed projects

;1_/ See footnote to para. 32 on Table 3.2 and Graph 3.2, The same considerations apply
there, where the figures given are based on the year in which the authorijzations to start were
given.
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examined were on average running nearly six months beyond their scheduled date of comple-
tion, with a tendency for this to increase (in 1967 arid 1968 to an average of eight months).
Here again, the figures are not conclusive. They do not take account, for example, of cases
where the difficulties encountered in achieving the objectives of a project within ite allotted
lifespan are so great as to require a Phase II project which was not originally envisaged,

although, in such instances, delays in implementation must have reached serious proportions.

38. Another approximate way of measuring delivery performance in quantitative terms is
to measure the actual expenditure against planned expenditure. It is rough and ready because
the project budgets as prepared at present are not always realistic. Nonetheless, in the
absence of more precise information, and assuming that project budgets, as a whole, are just
as likely to be revised upwards as downwards (if not more so), such a comparison does give
an overall picture of the situation. Here again, there is cause for disquiet: by the end of
1968 the total backlog, i.e., the difference between actual expenditures and the planned pro-
ject budgets had risen to US$117 million, a figure larger than the total of US$112 million
actually spent on projects in that year. In other words, the programme as a whole was
approximately one year behind schedule in its delivery. Table 3.5 and Graph 3.4 in this
chapter and Table 15 of Appendix Six in Part V show how the situation has evolved between
1960 and 1968, on an Agency-by-Agency, as well as on a global basis. Performance has
been uneven, and if most recent figures suggest that there was eventually some improvement,
for all Agencies aggregated, but individually only for UN and UNESCO, the situation is still
unsatisfactory for the largest Agency, FAO.

40, A more precise method of measuring quantitative performance is to examine a
sample of operational projects, assess how many of them are behind schedule and identify the
principal causes of the delay. Even here, however, hard facts and figures are not easy to
come by and there is still room for subjective bias as, for example, when estimating the
relative importance of the delaying factors. It is also impossible to separate the quantitative
totally from the qualitative, except in a very arbitrary fashion, e. g., failings in quality may
spark off delays in the quantitative progress of a project or otherwise diminish measurable
results. With these reservations, the Capacity Study presents in Table 3.6 an analysis of the
difficulties encountered in 252 projects, selected from the Special Fund component, and
operational in 1968 (out-of a total of 595). Table 3.7 gives a similar analysis for twenty-five
regional projects. The main source of information was the quarterly reports of the Resident
Representative, While this means that the subjective views of the individuals concerned were
necessarily involved, in general terms this was the most objective first-hand material readily
available. It will be noted that the analysis has been done not only by economic sector, but

also by the various standard fields of UNDP activity and by geographical region.
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TABLE 3.6 SF PROJECTS: ANALYSIS OF IMPLEMENTATION DIFFICULTIES

Sample based on country projects operational in 1968
(Expressed in number of projects)

Category of Projects Number Number Percentage TYPE OF DEFICIENCIES
Analysis operational examined behind behind ENCOUNTERED l/
end 1968 schedule schedule
(1) (2) (3) (4) (58) (6
TOTAL 495 252 126 50 50 41 35 18 7 32

1. Analysis of
Projects by
Economic Sector

Agriculture 198 101 48 48 18 22 14 7 1 6 i?
Industry 138 71 35 49 15 7 9 7 3 10 E/
Public Utilities 51 30 13 43 3 1 4 2 - 5
Housing, Building

& Physical g/

Planning 11 5 4 80 1 2 1 - 1 1 2/
Multi-sector 23 8 5 62 2 2 2 1 - 4 E/
Health 3 4 1 25 1 - - - - 1
Education & —/

Science 52 24 14 58 9 4 3 1 1 4 B
Social Welfare 2 - - - - - - - - -

Public Administra-
tion & Other
Services 17 9 6 67 1 3 2 - 1 1

&

II. Analysis of
Projects by
Field of Activity

Resource Surveys 174 20 46 51 16 17 16 8 1 .o
Technical

Education &

Training 193 109 55 50 24 16 8 4 5 vee
Applied Research 120 51 23 45 10 8 9 6 1 fee
Economic Develop-

ment Planning 8 2 2 100 - - 2 - - .o

III. Analysis of
Projects by

Geographical
Area
Africa 187 63 31 49 16 13 5 3 4 o
Americas 110 82 44 54 11 18 16 7 1 aen
Asia, Far &

Middle East 159 89 43 48 17 10 12 7 2 s
Europe 39 18 8 44 6 - 2 1 - res

KEY: (1) Problems and delays in receiviné counterpart personnel

(2) Delays in receiving Governments' cash counterpart contributions, land, buildings, equipment and supplies
(3) Problems in recruiting experts of required calibre resulting in project implementation delays

(4) Delays in receiving UNDP~financed equipment and supplies

(5) Delays in selecting suitable fellows E/ E/

(6) Other deficiencies as itemized on next page (references to )

NOTE: l/ A single project might be included under several types of deficiencies

SOURCE: Quarterly Reports of Resident Representatives TABLE 3.6
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TABLE 3.6 (contiinued)
Reference| Economic Sector |Number of projects Reason for Deficiencies
distributed
‘ Total as follows:
a/  |Agriculture 6 1 lack of statistical data
1 unavailability of studenis owing to excessive
entry standard
1 local resources dependent on bilateral
assistance
3 government's practices and procedures
E/ Industry 10 6 wrong location of project
fragmentation of responsibility between two
government departments
lack of housing for experts
lack of transport
delay in formulating work programme
1 steady decline in enrolment of students
3 questionable competence of project manager
ill-defined work programme
lack of contact with industry
g/ Public Utilities 5 1 lack of adequate roads
1 delays in presenting draft plan of operation
to government
1 slow action by Executing Agency which delayed
government negotiation of associated
bilateral aid
1 bad relations between project manager and
co-manager
1 delay in provision of pertinent data to sub-
contractor owing to Executing Agency's
failure to make adequate arrangements with
government
g/ Housing, Building| 1 1 nebulous institutional status of project
and
Physical
Planning
g/ Multisector 4 3 ( delays in government decisions
( lack of interministerial collaboration
1 refusal of government to release findings
of project for use in other UN programmes
;/ Health 1 1 minor local administrative difficulties
E/ Education and 3 3 ( shortage of students
Science ( delay in construction of buildings
( lack of fellowship candidates
1 extension of experts without government
concurrence (in one case, poor quality of
expert, subsequently declared medically unfit,
caused 45 students to lose whole year)
E/ Public Admini- 1 1 decline in interest of government agency

stration and
other Services

concerned and faulty training of fellows
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41. Taking first the country projects listed in Table 3.6, it will be seen that of the 252
projects analysed, 126, or exactly 50 per cent, 1_/ were behind schedule and encountering
difficulties of one kind or another. The main causes of delay lay in problems encountered

by the government providing counterpart support, fifty projects being affected by the unavaila-
bility of counterpart personnel and forty-one by deficiencies in the provision of counterpart
finance, and local facilities normally provided in kind, such as land, buildings, and local
equipment and supplies. (The numbers are not cumulative, as in some projects both kinds of
difficulties occur simultaneously; the total number of projects affected in one way or anocther
by difficulties in provision of counterpart support was, in fact, fifty-eight.) Delays in the
inputs provided by the Specialized Agencies executing the project on behalf of UNDP caused
difficulties in thirty-seven projects; thirty-five of these were affected by the tardy recruitment
or inadequate quality of experts and eighteen by late delivery of equipment and supplies. In
seven cases progress was hampered by delays in the provision of fellowships. Thirty-two
projects were troubled with other kinds of difficulties not falling into any of these categories.
As the explanation on page 2 of Table 3.6 shows, these were of a most varied nature, some

of them quantitative but others qualitative.

42. The inability of governments to provide counterpart personnel relates to the question
of the absorptive capacity of recipient countries and will therefore be dealt with in Section B

of this chapter.

43. The late arrival of experts caused considerable dislocation in twenty-two of the
Special Fund projects examined and in ten of these the development of interdependent activities
was rendered impossible as a result. In nine of these cases these difficulties attained very
serious proportions; in only two of them was the government at fault through lengthy clearance

procedures.

44, Delays in the delivery of equipment were less serious. In thirteen of the eighteen
cases noted they were due to tardy placing of orders, delayed supply by the manufacturers or
shortage of ocean transportation facilities. In two instances equipment was late because it
had not been envisaged originally but had later been found to be essential. In three others,
the difficulties arose from the landlocked situation of the countries concerned, while in yet

another transportation facilities from the port of entry to the project site were poor.

45. As regards fellowships, the basic shortage of manpower and lack of funds to pay the
fellow's salary accounted for the delays in four cases, the difficulty of releasing counterparts
for fellowship awards were responsible in two instances, while delays by the Executing Agency

and the recipient government occurred in only one case.

1_/ It is interesting to note that this percentage is almost identical with an estimate made
recently by the Administrator of UNDP when expressing his concern over operational delays.
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46, The regional Special Fund projects, which were studied in somewhat less detail, show
gimilar results. Nearly half - twelve out of twenty-six — were behind schedule; in six cases,
problems had arisen over counterpart support; delays by the Executing Agency had hampered
four projects (three by the late arrival of experts and one by late delivery of equipment); and

other mishaps.

417, Yet another analysis was carried out of twenty-two multipurpose projects because
they are among the largest and most complex in which the UN system is co-operating with
governments, and because they represent a very considerable amount of resources, not only
in terms of the actual project costs (these total US$61 million, of which US$35 million are
provided by UNDP, and US$26 million as counterpart contribution by the governments) but
also of potential investment, if they produce the desired results. Here the proportion of
projects behind schedule was somewhat less ~ 36 per cent — but the pattern of failings was
similar: five projects being affected by problems over government counterpart support,
four by the late arrival of experts, and three by delayed delivery of equipment, while other
factors impinged to an important degree on five projects. (It will be realized that several of

these projects behind schedule were affected simultaneously by more than one difficulty. )

48, As is shown elsewhere, l_/ the availability, as well as the quality, of human resources,
are central to the programme's capacity, Taking here the quantitative aspect of the timely
recruitment of international development personnel, it is clear that the problem has reached
serious proportions which are perhaps not fully revealed in the random sample described

above. It is a theme which constantly recurs among the replies of the many organizations and
individuals consulted by the Study. Thus, over half of the sixty-five governments of

developing countries which gave their views on the UN operation underlined belated expert

recruitment as a major problem.

49, Yet here, too, precise facts are hardto come byand the replies provided by the
Specialized Agencies to a very detailed series of questions on this aspect are neither sufficient-
ly complete nor consistent to permit any general conclusions to be drawn. One Agency in-
dicated that recruitment delays may vary from a week (presumably in a few highly exceptional
cases) to,over a year. Another one reported that the average is ten months, while some

"hard core' posts remain unfilled for eighteen months. In other cases, average figures

_1/ Part V, Appendix One, Section II



50

TABLE 3.7 S5F PROJECTS: ANALYSIS OF IMPLEMENTATION DIFFICULTIES

Sample based on regional projects operational in 1968
(Expressed in numker of projects)

Category of Projects Number ° Number Percentage TYPE OF DEFICIENCIES
Analysis operational examined behind behind ENCOUNTERED l/
end 1968 schedule schedule
) (2) (3) (4)
TOTAL 38 26 12 46 6 3 1 5
I. Analysis of Projects by
Economic Sector
Agriculture 12 6 4 67 2 1 - - EV
Industry 2 2 2 100 1 ~ - 1
Public Utilities 7 4 - - - ~ - -
Housing, Building &

Physical Planning - - - - - - - - jy
Multi-sector 10 10 3 33 1 1 - 2
Health 1 1 1 100 - - - - f/
Education & Science 3 1 f/ - - - - 1
Social Welfare - - - - - - - -
Public Administra-

tion & Other

5,

Services 3 2 2 100 2 1 1 1-/

II. Analysis of Projects by
Field of Activity
Resource Surveys 21 14 6 - .e- P ‘e
Technical Education

& Training 5 3 2 P e e ‘e
Applied Research 7 4 2 .o fee cae e
Economic Development

Planning 5 4 2 e ‘e e e

III. Analysis of Projects by
Geographical Area
Africa 23 13 4 ve v aen ven
Americas 10 10 8 . e P e
Asia, Far & Middle

East 5 2 - fe .o e e
Europe - - - e “en cus e

KEY: (1) Problems and delays in receiving counterpart

(2) Problems in recruiting experts of required calibre resulting in project implementation delays
(3) Delays in receiving UNDP-financed equipment and supplies
(4) Other deficiencies

NOTES: A single project might be included under several types of deficiencies

High fees charged consultancy services led to under-utilization of capacity

Lack of interest in project training courses; more time needed to carry out work than was planned -
unforeseen operational difficulties

No operational difficulties but when UNDP assistance was phased out, grave weaknesses revealed in
decreasing ratio of teaching staff in comparison with large increase in student enrdlment

Limited government budget

o 2 el

SOURCE: Quarterly Reports of Resident Representative TABLE 3.7
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ranged from six to fourteen months. 1_/ Again, a modest sample which the Siudy took of
recruitment by the Geneva Office of the UN Technical Assistance Recruitment Service showed
that the average time spent on recruilment, from approval of a job description until the
appointed expert took up his duties, was approximately 334 days in 1965 and approximately
285 days in 1968. It is evident that figures vary widely. What is abundantly clear is that a
serious problem exists. Most of the Agencies appear to be of the opinion that the situation

is improving 2_/ buil this view is not shared by governments.

50, The problem largely derives from the complexity of recruiting personnel on a world-
wide basis and from the lack of uniformily in recruiting procedures, It is complicated by
many features: the short supply of many specialists; non-competitive emoluments compared
with those obtainable in many individual countries; inadequate job descriptions; out-of-date
rosters; shortage of recruiting personnel; the cancellation of posts; lengthy clearance delays
on the part of the recipient governments; and the varying performance of the National Commit-

tees who assist in the recruitment process.

51. Probably the best illustration of the immense range of the problem is given in a
survey submitted to the UNESCO Executive Board in 1968,3;/ which is the most comprehensive
study of the subject that the Capacity Study has seen. This shows that the ratio between

1/ Some insight into the rate of delivery of expert services for the TA component in the

biennium 1967-1968 is provided by the following figures, based on the Category I projects and
contingency projects approved for that biennium:
Man-months of expert services

Approved programmes 1967-1968 45,111
(country programmes only)
Delivery by end of biennium 40,818

Delivered expert services thus represented 90 per cent of the authorized expert man-months,
However, it is not self-evident that the type of services supplied corresponded to those
originally requested. A large proportion of "programme changes' which occurred during the
biennium 1967-1968 consisted of a switch from expert services as originally authorized to
fellowships, thus seeming to show that fellowships were hastily arranged at the last moment
to replace expert services which could not be delivered within the programme period. The
following figures appear to confirm this:

Fellowships Man-months

(Biennium 1967-1968)

Originally approved (country programmes only) 22,659 T
Delivered 27,003

Thus, the man-months of fellowships actually delivered during the biennium 1967-1968 repre-
sent 119 per cent of the number originally authorized.
Source: Report on the Activities of UNDP in 1968 (doc. DP/L, 104/Add. 1, page 21).

2_/ Replies on the percentage of authorized posts vacant at the year end showed that for
four Agencies these had decreased from a range of 13-23 per cent five years ago to one of
5-18 per cent at the present.

‘:3_/ UNESCO, Recruitment of Field Staff (doc. 78 EX/28 of 25 April 1968).




52

applications received and candidates appointed is very high - about 8:1. For the 484 field
posts which were established by UNESCO in 1966, 3,166 applicants were considered, some of
them for several posts. After the first selection, 932 applications (1.9 per post) were sub-
mitted to the UNESCO Directorate responsible. 228 of these fell by the wayside for one
reason or another; 835 candidates were submitted to governments; and, finally, 393 were
either appointed or approved by 31 December 1966. This means that 89 per cent of the posts
established in 1966 (484 less 41 cancelled or modified posts) were filled during the year. The
extent of the problem is vividly illustrated by Table 3.8 which shows, for the countries which

provide 85 per cent of UNESCO experts, what happened to the candidates officially submitted.

52, Obviously, there are no easy solutions and the problem must be tackled on a number
of different fronts simultaneously. Some suggestions to this effect will be made in Chapter
Eight, on Human Resources. 1_/ A basic consideration is that speed of recruitment cannot be
at the expense of quality and therefore time must be allowed for the delicate process of
ensuring that the right person is recruited for the job. Comprehensive and longer-term
programming of the kind described in Chapter Five should help greatly by making it possible
to project personnel needs much further ahead and allowing more time for project formula-

tion.

53. If the direct recruitment of experts in the numbers now needed imposes an excessive
burden on the Agencies, it would seem sensible to resort more frequently to subcontracting,
which would do much to expand the effective capacity of the system and could have other
notable advantages. Yet it is surprising to note that, although the use of subcontracts has
increased with the growth of the programme, it has certainly not grown in the same propor-
tion. Graph 3.5 shows that, for all the Agencies, the percentage of total project expenditure
on subcontracts has risen barely perceptibly during the last few years, while total expenditure
has advanced rapidly. Graph 3.5 also indicates the percentage of subcontracting used by UN,
FAO and WHO respectively, which are the only Agencies for which it is large enough to
warrant singling out. %/ It will be seen from this that, whereas the UN follows the general
trend of a very slow rise, in the case of FAO, the Agency carrying the heaviest load of
responsibility for executing SF projects, the proportion of subcontracting has declined
steadily and congistently since 1963, and now constitutes only 7 per cent of total FAO project

expenditure.

1/ See paras. 60-63, 68-82.
2/ This analysis does not include IBRD, which normally subcontracts all projects.
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TABLE 3.8 UNESCO: CANDIDATURES AND APPOINTMENTS OF EXPERTS FROM 29 COUNTRIES
(Expressed in number of candidales and percentages)

Country No. of candidates Comparative ratios (percentages)

(1) (2) 3 (4) (5) (6
Australia 77 11 4 14 36 5
Austria 17 7 1 40 14 6
Belgium 49 19 8 38 42 16
Canada 24 4 2 16 50 8
Chile 10 7 1 70 14 10
Czechoslovakia 46 32 12 69 38 26
Denmark 27 10 4 35 40 15
Finland 26 4 o] 16 0 0]
France 230 56 24 24 43 10
Federal Republic of Germany 82 17 4 20 24 5
Greece 10 1 1 10 100 10
India 151 39 12 26 31 8
Iran 14 4 0 20 0 o]
Iraq 11 7 1 69 14 9
Israel 15 3 (0] 20 o] 0]
Italy 32 15 7 47 47 22
Netherlands 21 10 6 47 60 29
New Zealand ’ 11 6 1 54 17 9
Norway 40 22 8 55 36 20
Peru 18 0 0 0 0 0
Spain 12 6 2 50 33 17
Sweden 30 17 8 56 47 27
Syria 58 17 0 29 35 10
Union of Soviet Socialist Republics|103 67 14 65 21 14
United Arab Republic 32 25 6 78 24 19
United Kingdom 207 88 26 42 30 13
United States of America 221 93 15 42 16 7
Uruguay 10 4 2 40 50 20
Yugoslavia 19 8 1 42 13 5
KEY: 1) Candidatures officially received

(2) Candidates submitted in 1966

(3) Candidates appointed

4) Candidates submitted to governments (expressed as a percentage of the total
number presented by recruitment sources)

(5) Candidates appointed (expressed as a percentage of the total number submitted
to governments)

(8) Candidates appointed (expressed as a percentage of the total number presented
by recruitment sources)

SQOURCE: UNESCO, Recruitment of Field Staff (doc. 78 EX/QB Corr.) TABLE 3.8
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54, While subcontracting is by no means a panacea, there would certainly seem to be room
for much greater use of this device. Proposals to this effect will be made both in Chapter
Four 1_/ and Chapter Five. gj This would permit the sharing, not only of the recruitment
burden, but also of part of the responsibility for administration, technical backstopping, and

follow-up, to the great benefit of the programme.

55. The punctual delivery of suitable equipment also has a direct bearing on capacity as
far as SF projects are concerned since it has represented 26 per cent of project expenditure
over the last nine years (compared to about 6 per cent for EPTA and, subsequently, for the
TA component of UNDP). In absolute figures, expenditures on equipment amounted to some
US$25 million for the year 1968, the bulk of which (US$22. 4 million) wag in the SF component.
The problems most frequently mentioned to the Capacity Study are inadequate specifications
in the project request; lack of standardization, for reasons of currency utilization or other
causes, leading to unnecessary delays and expense over maintenance and spare parts;
excessive zeal in observing lengthy tendering procedures, especially in cases where the

final outcome is a foregone conclusion for reasons of currency utilization; and delays in
delivery attributed variously to cumbersome procurement procedures, suppliers' default, and
lengthy customs clearance procedures and inadequate transport arrangements in the receiving
country. While the responsibility for this situation does not lie exclusively with the Agencies,
clearly, any improvements which they could introduce would be extremely beneficial. Some

suggestions to this effect are made in Chapter Ten.

(c) Delays in the presentation of final reports

56. The final report is clearly of crucial importance in relation to the efficacy of a project,
since it summarizes the findings of the project for the government and outlines the various
steps required to make the best use of them -~ i, e., it is intimately related to follow-up.

While it is true that governments normally see an advance copy of the final report as soon as
it is ready, the availability of an officially approved document is often an essential pre-
requisite for subsequent action, particularly if the aim is to atiract investment from other
sources. Delays at this stage can therefore seriously reduce the value of the project, and
there is the additional danger that recommendations could lose much of their relevance in the

interim through variations in external factors = e.g., in local, or world, market conditions.

57. It is thus disturbing to note that, up to the present, a long time-lag has customarily

ocurred between the completion date of the project and the presentation of the final report

1/ See paras. 39-40,
2/ See paras. 108-127,
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to the government concerned. Every Executing Agency has failed to observe the three-month
time limit fixed in the regulations on reporting which prevailed until recently y and, as a
rough average, it seemsg to take about one year to prepare the draft, plus another year to
print and deliver the final versions. As Table 3.9 shows, half the reports due on projects
completed before 30 March 1969 had not been submitted by 30 June 1869, and the average
overall delay was sixteen months. Table 3.10 relates to final reports that have been sub-
mitted to governments and gives the average time by year and by Agency that elapses between
the completion of field work and the submission of the report. It will be seen that the average
interval for all Agencies in the period 1960-1969 was twenty months (or twenty-three months,
if the atypical example of IBRD is excluded, with its average of five months), but that it has

widened considerably since 1966 when the increase in reports falling due first became marked.

58. A particularly crucial problem seems to arise over the production of final reports for
projects that are entirely or partially subcontracted (again, IBRD is an exception). In some
cases, the BExecuting Agency's final report is still awaited on subcontracted projects completed
two years earlier, It is not easy to find an explanation for this, but part of the difficulty
appears to derive from problems encountered in evaluating the subcontractor's recommenda-
tions. If so, this would point to the need for improved arrangements for the supervision of

subcontracts, possibly on the lines so successfully pursued by IBRD.

59. One of the reasons for the delays in reports generally lies in the inadequate quality of
the first versions submitted (demonstrating again the connection between quantitative and
qualitative assessments) which necessitates the preparation of two or three successive drafts,
This, in turn, adds to the costs, which often amounts to as much as 4 per cent of total UNDP
earmarkings for project support, and almost always exceed pro forma allocations. Most
difficulties and delays naturally tend to occur over projects which have already encountered
considerable problems in their execution phase. This gives rise to a new danger, namely,
that such "problem' projects may be extended into a second phase before the Agency's
interim report on the first phase is available, with the result that shortcomings (which may
even have led to the need for a second phase) continue uncorrected. Thus, a cumulative
process, still further detrimental to the programme's future capacity, is set in motion by

present deficiencies.

60. A number of efforts have been made by UNDP and the Agencies to correct this situation,

especially since 1966, when the problem was becoming especially acute with the sharp increase

1/ See para. 60.
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in projects being completed. Thus, in 1967 a new procedure was introduced which required,
among other things, that Agencies should deliver a brief statement on each project within six
weeks of the completion date, But the Executing Agencies seemed to find difficulty in con-
forming to this requirement also. On its side, too, UNDP has had to face a rapidly increas~
ing workload, in part due to the extensive nature and volume of the work and, in part, to the
lack of sufficient qualified staff. This, then, has added to the bottleneck. In another attempt
to break it, UNDP has made another drastic revision of the reporting instructions in 1969.
Under these, substantive reports on specific components and/or subject areas of the project
will be prepared as required during project implementation for immediate presentation to the
government concerned. The final report format will be eliminated and replaced by a
terminal Agency statement summarizing the major substantive findings and conclusions and
setting forth the Agency's recommendations to the government. These new procedures would
certainly seem likely to improve matters but at the time of writing the Capacity Study they are

of too recent vintage to permit any assessment of their effect in practice.

(d) Volume of investment stimulated by ''pre-investment' projects

61. The real test of how far the programme has achieved its objectives is provided by the
history of projects once UNDP co-operation has ended. Although many projects may be
broadly described as ''pre-investment'', not all require substantial new investment to fulfil
their objectives; for example, many teacher-training and vocational training institutes are
fully capitalized at the start of the project and require recurrent budget support rather than
new investment; technical assistance projects also may fulfil all their purposes without any
significant capital inputs. However, in the UNDP/Special Fund programme, particularly in
relation to ''pre-investment'' projects in the strictest sense, a large part of follow-up action
ought to be measurable in terms of subsequent investment flow, directly or indirectly related

to studies and surveys carried out with Special Fund co-operation.

62. Ag of 31 May 1969, it was estimated that reported investment commitments influenced
directly or indirectly by Special Fund-assisted projects came to some US$3,000 million. Of
this, an estimated US$1,800 million, or 60 per cent, was considered to have resulted directly
from the findings and recommendations made with the assistance of UNDP. However, the
investment commitments identified spring from only sixty-nine projects,whereas, inthe SF com-
ponent, as of December 1968, 240 projects had been completed (i.e., including projects not
intended to attract investment); Table 3.11 indicates the ratio between the investment genera-
ted and the cost of pre-investment for those sixty-nine projects. Intheir case, US$1 of UNDP co-
operation produced, on an average, USP48 of investment. This result should, however, be
weighed against the distribution of projects according to the amount of investment generated.
As will be seen from Tables 3.11 and 3.12, 78 per cent of the reported total of US$3 billion,

i.e., US$2,300 million, were invested as afollow-upto elevenprojects, whichrepresent 17 per
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cent of UNDP ""seed money'. These elevenprojects also accounted for 86 per cent of the total
follow-up investment financed by IBRD which, as a whole, financed about a quarter of the total
investment, or one-half of the ''direct" investment. Another thirteen projects, representing
together 24 per cent of pre-investment costs, hardly produced any follow-up investment

(US$3.3 million against a total pre-investment cost of US$28 million).

63. This does not necessarily mean that the remaining projects did not produce the desired
results. Any such conclusion would be dangerously sweeping because, firstly, financial
investment is only one aspect of follow-up; secondly, there can be no arbitrary date at which
one decides that there is no longer any hope of complementary action taking place (indeed,
history shows that some really large multipurpose development projects have taken up to fifty
years to germinate); thirdly, not all of the ensuing investment may have been reported to
UNDP; and fourthly, a project also serves a useful purpose if, by revealing the unsoundness
of a proposed investment, it prevents a needless waste of scarce financial resources by the
country concerned, However, in view of the high importance, within the fotal effort, for
economic and social development, of pre-investment projects and of the overall result shown

by these figures, there is plainly a case for a fresh attack on the problem.

64. Supporting evidence for this conclusion may be obtained from the analysis carried out
by UNDP y of 114 survey projects, these being the main category of projects which are des-
tined to attract large-scale investment. Of these, forty-two (thirty-five of them completed,
the other seven still under implementation) have led to investment amounting to the sum of
US®1,881 million, of which US$1,019 million was directly related to UNDP survey projects,
and US$863 million was consonant W;th UNDP recommendations, although not a direct conse-
quence of them. Of the balance of seventy-two projects, all of which had been completed by
1967, and a quarter of them as much as three years earlier, none had, at the time of the
investigations, led to investment, though thirty-one were in the process of being followed up
by the government or by external sources of finance. While twenty-seven were the subject of
Phase II projects, the rest were more or less quiescent. Thus, active investment was
directly generated in only a relatively small proportion of the projects designed to that end;
many projects either did not achieve this goal at a%l, or only after a long delay, and a large
number of completed surveys still required further UNDP co-operation in the shape of a

second-phase-project. - -

1_/ See UNDP, Promotion of Follow-up Investment, Report by the Administrator to the
sixth session of the Governing Council (doc. DP/L,73 of 9 May 1968).
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65. This would seem to lend credence to the opinion expressed to the Capacity Study by one
Agency that ''a basic weakness of many of the past survey projects has been their excessive
attention to technical details and considerations and their inadequate investment orientation,
i.e., the neglect of economic and financial analyses which are essential for investment
decision''. If so, this would constitute a serious limitation on capacity, given the pre-

investment orientation of much of the co-operation provided by UNDP,

66. Yet it is also self-evident that the responsibility for these results can by no means be
laid entirely at the door of the UNDP or of its Executing Agencies. Other factors intervene
which totally elude the sphere of influence of the UN development system. Thus, the exist-
ence of unstable political conditions in a particular country could well deter a potential
investor, however promising the findings of a UNDP-assisted project. It stands to reason,
therefore, that UNDP cannot, on its own, find a solution to the problem as a whole, but will
undoubtedly continue to seek remedies for those shortcomings which do fall within its compass.

Suggestions to this effect will be made in Chapter Five. y

(e} Conclusions on the present ""quantitative' capacity of the UN system
M

67, The preceding four sections illustrate the existence of a serious condition of over-
strain in the system which weakens the possibilities of supplying adequate and timely co-
operation to governments, and which must be corrected. The preceding analysis shows that
it may very well take anything up to nine years (and probably more) for a government to
obtain the expected benefit from a large-scale project planned to last five years, i.e., two
years for the preparation of the project leading up to its entry into operations, five years of
execution, and nearly two years before the final report is issued. Even this assumes that
the execution phase itself will be carried out on schedule, a questionable assumption when, as
has been shown, projects are at present spilling six to eight months over completion dates or
even requiring a second phase. Moreover, completion of the project and publication of the
findings do not necessarily mean that follow-up investment will automatically be forthcoming
in projects directed to that end, even when conditions have been shown to be conducive to

it. In a fair proportion of instances, investment may never take place, or may do so only

after further long delay.

68. Even allowing for the fact that some of the delays are due to causes beyond the control
of the UN development system, the detailed analysis suggests that there are grounds for

serious concern as to the capacity of the programme in these respects. Development, it is

1/ See paras. 203-211,
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true, is a long and complex process, but time is not on our side, and it is therefore all the
more important to réduce delays to an absolute minimum. A situation where a five-year

project may take nearly a decade to achieve its object cannot continue uncorrected.

(2) Qualitative

69. Here, it is necessary to come to grips with something much more complicated,
namely, an assessment of the quality of the programme delivered by the United Nations
system. For the reasons given earlier, this is a difficult, if not virtually impossible, under-
taking, for all judgements are bound to be subjective., However, when an opinion is widely
shared, and expressed independently by a number of different sources, there are grounds for
believing that it has a considerable basis in fact. The Capacity Study has consulted a very
wide range of authorities: the governments of developed and developing y countries; UNDP
and the Executing Agencies; Resident Representatives; regional organizations inside and out-
side the system; and official and non-official institutions and individuals. The following
observations therefore are drawn from these consultations and reflect the views that were
most frequently echoed ~ that is to say, a general, if not in every case a total, consensus.

It is inevitable that at times quantitative considerations will come to mingle with the qualita-
tive but the main objective will be to present an overall impression of the state of the pro-
gramme, For ease of analysis, and in order to conform to the pattern of the rest of the
Report, the following aspects will be treated in sequence: first, the ''character and content"
of the programme; second, the operations and achievements of the programme itself, through
all its phases, namely, programme and project formulation and appraisal, implementation,

final reports, follow-up and evaluation; and third, a brief look at the organizational aspects,

(a) Character and content of the programme

70. As stated earlier, the character and content of the programme has remained virtually
unchanged since the inception of the regular operational programmes of the Agencies and of
EPTA. 'The evident virtues of technical assistance established it as the UN method: it is
economical, making the maximum use of a multiplier; requires participation, thus defeating
the neo-colonialist position; and permits the mobilizatién of many small contributions to
achieve a greater purpose. The crucial question here, however, is whether capacity has to
to be judged simply and solely as function of technical assistance or whether it is permissible
to think in other terms than the standard categories of experts, fellowships and seminars with

a modest equipment component,

1 The Commissioner wrote to 91 governments of developing countiries of which 65 replied
by letter, while others responded orally. The Commissioner's letter merely asked for an ex-
pression of views about the main factors affecting the capacity of the UN development system.
The governments' replies, some of which are cited in this and following sections, therefore

represent their own spontaneocus opinions.
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1. Many of the comments received by the Capacity Study throw doubt on the thesis that
technical assistance is the all-purpose instrument it has been assumed to be up to now. Some
of the difficulties, as has been shown in Chapter Two, are inherent in the UN structure and
its organizational failings. But the problem is wider than this, for many bilateral donors
encounter very similar difficulties, although their structures and organizations are far
simpler. If one considers these defects, it appears in the nature of technical assistance to
fall short of the ideal of a simple, rapid and efficient transfer of skills, In other words, too

much has been expected of the method.

72. It is not easy to define these inherent limitations, but they seem to stem from two main
elements in the technical assistance transfer operation, the strictly technical aspect and the

less-well-appreciated cultural transfer involved.

73. As to the first, the steeper the '"transfer gradient', the less suitable is ordinary
technical agsistance as a method. Thus, ''sickle to scythe' is not a steep gradient and trans-
fer is quite feasible; from ''sail to outboard motor' is steeper but may come off if the steepest
part, i.e., engine maintenance, can be handled. But advanced, twentieth-century technology,
on which the hopes of greatest material advance must mainly rest, presents a very steep
gradient for most developing countries. Transfer will, in these cases, only be successful

if the gradient is adjusted, e.g., by an intermediate technology, by process simplification or

by a notable lengthening of the time scale.

74, The second point refers to cases where the technical assistance transfer also requires
the transfer of large chunks of an alien culture, or the abandonment of important aspects of
the indigenous culture. It may be countered that technical assistance rarely tries to do any
such thing but, in fact, whether recognized or not (and technicians often forget the point),
many projects do demand some social or political or cultural change as well ag the immediate
technical or economic change sought. 1_/ Assistance which makes this kind of demand may
evoke sufficient response to be successful in a rapidly.changing, dynamic society which is
strongly motivated toward development. But if the society is not so prepared or motivated,
the assistance will achieve very little or, if the change is forced, may even lead to the "worst
of both worlds''. The point to be noted is that, although technical assistance is extremely
valuable, it is not powerful enough alone to change fundamental cultural characteristics, though

it can be of great help where such changes are occurring independently.

_1_/ Examples are: Contour ploughing where strip-farming is designed to give everyone
some good and some poor land; land improvement in communally-held territory; low-cost
housing for nomads; social security systems where the ""extended family' still prevails.
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75. These are considerations which must be constantly borne in mind as background to the
observations made on the quality of the programme in the immediately following sections.
More will be said in the section on ""Future Capacity'" and in Chapter Four entitled: ''The
Next Twenty-Five Years'' about means of widening the scope of the programme, and sharpen-

ing its development tools.

76. A related factor affecting capacity in the wider sense is the contribution that the inter-
national organizations, and particularly the Specialized Agencies, have to make per se. They
are, or should be, world authorities in their respective spheres, having world-wide access to
an immense store of knowledge through the governments of their Member States and through
their own direct professional contacts with institutions and individuals, reflecting experience
obtained in countries at all stages of development. They are, therefore, in a position not
merely to assemble this information in a readily~available form, but also to diagnose, from
their accumulated lore, the nature of the main obstacles to development in each sector, and

to devise policies to overcome them which will bear a universal cachet. This is their primary
and most important function, to which operational activities in technical assistance ought to
serve as an adjunct, providing first-hand knowledge of development problems, practical ex-
perience, and a medium through which to test the efficacy of proposed antidotes. There are
the elements, therefore, of a mutually advantageous relationship between the primary func-
tions of the Agencies and their activities as operational arms of UNDP. In practice, however,
as is shown elsewhere in this Report, the tremendous growth in operational activities of late

has impaired the balance between the two.

77, How, then, does one reap the benefit of the universal knowledge of the Specialized
Agencies on a scale large enough to contribute more effectively to the needs of developing
Member States, without overshadowing the basic role of the Agencies, and without overload-
ing their operational side at the expense of efficiency, to the detriment both of the Agencies
and the developing countries involved? This question is fundamental to the whole question of

capacity and will be returned to later,

78, But the character and content of the programme in relation to its capacity derive not
only from the methods adopted and the mechanisms through which they are channelled, but
also from the way in which those methods and mechanisms are used. Here, several criti-
cisms have béen repeated frequently enough by the different sources consulted-by-the Study as-
to merit mention, They relate to:
(i) what, for want of a better term, might be called the "donor bias"
of the programme;

(ii) lack of understanding of the comprehensive nature of the

development process;

(iii) training;
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(iv) institutes;

(v) surveys.

(1) The'donor'" bias

79. Most of the individuals who conveyed their views to the Study — including many who are
in the employment of the United Nations system or of governments -~ expressed the view that
a large proportion of UN technical assistance activities represent an extiension of the head-
quarters' policies of individual UN organizations, and a reflection of the entrepreneurship of
the various departments, branches, and individuals making up those organizations, rather
than a response to the real needs of developing Member States. Similar views are often
echoed in the reports of the independent evaluation missions organized by ECOSOC 1_/ or by

the ECOSOC Commission for Social Development, 2/

80. The essence of this criticism is that each developing Member State is not seen as the

very centre of gravity of the whole operation: the place where problems have to be understood

and solved. As one correspondent put it: ''For development assistance to have a real impact,
it must start at the roots; development from the top down, although it may appear as the most

expedient way to show progress in the short run, is not only deceiving but uneconomic as well

as unrealistic, "

81. In this connection, several people mentioned the difficulty discussed earlier, namely,
the failure to adapi technologies to local conditions and to take proper account of the differing
cultural values of developing societies; as the Indians' spokesman replied in the late eighteenth

century to the Government of Virginia: "You, who are wise, must know that different nations

1/ United Nations, An Evaluation of the Impact of the Technical Co-operation Programme
of the United Nations Family of Organizations in Thailand, Report of the Thailand Evaluation
Team (doc. E/4151/Add.1, 25 January 19686).

— An Evaluation of the Impact and Effectiveness of the Technical Co-~operation Pro-
gramme of the United Nations Family of Organizations in Chile, Report of the Chile Evalua-
tion Team (doc. E/4151/Add, 2, 13 April 1966).

- An Bvaluation of the Impact and Effectiveness of the Technical Co-operation Pro-
gramme of the United Nations Family of Organizations in Tunisia, Report of the Tunis
Evaluation Team (doc. E/4151/Add.3, 21 April 1968).

— Evaluation of the Technical Co-operation Programmes of the United Nations System
of Organizations in Ecuador, Report by an Evaluation Mission in Ecuador (doc. E/4598,

3 December 1968).

— EBvaluation of Programmes of Technical Co-operation, Evaluation of the Impact and
Effectiveness of the Technical Co-operation Programmes of the United Nations System of Or-
ganizations in Iran, Report prepared by a United Nations Evaluation Mission appointed under
the United Nations Programme of Technical Co-operation (doc. E/4626, 24 March 1969),

2_/ United Nations, Report of the Special Rapporteurs appointed to undertake a Review of
Technical Co-operation Activities in Social Development (doc. E/CN.5/432, 12 December
1968).
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have different conceptions of things." 1/ Thus, UNITAR has pointed out that ''one basic
reason for shortcomings in achievement has been the inevitable tendency of experts simply
to transplant to developing countries techniques and procedures used in developed countries. ”2_/

A Resident Representative put the point very clearly:

""Considerable research is needed to know more about how advanced technology
can be transplanted without destroying the delicate inter-relationships which
produce the special character of a society. Much can be learned from history
as the record is full of experiences involving the transmission of technological
know-how between clans, tribes, nation-states and urban industrial societies.
Unfortunately, not enough has been done so far to study the process of technical
change and social response. The UNDP should set aside resources to conduct
systematic studies on these problems. "

82. The consequence of an approach which is not primarily country-based is that the
environment within which United Nations development assistance has to operate, i. e., the
situation, resources and policies of the individual country, as well as its actual and potential
"absorptive capacity'', in terms of human, institutional, and financial resources, is not
properly investigated, The inevitable result is a large number of projects which do not fully
respond to the needs of the recipient country.

(ii) Lack of understanding of the comprehensive nature of the
development process

83. This, again, is a theme which recurred constantly among the authorities which the
Study consulted. The following extracts from the ECOSOC Evaluation Mission to Thailand
are representative both of the views of the other ECOSOC evaluation missions :i/ and of a

large number of governments and institutions contacted by the Study:

"The programme appears to be exiremely diversified and scattered during the
early years. Projects in related fields were in many cases not articulated ...

In retrospect, it seems clear that the logical sequence between interdependent
projects was not respected ... However, great progress has been made in

recent years both in terms of consistency and strategic emphasis. The ensemble
of technical assistance activities of the United Nations Agencies under the
respective Regular programmes, the Expanded Programme and the Special

Fund with the added resources of the WFP and UNICEF, is still far from con-
stituting an integrated programme ... Co-ordination and articulation of pro-
jects which should ideally be interrelated is still weak, and we can find few

1_/ Benjamin Franklin, Remarks Concerning Savages of North America, ca. 1784.

2/ UNITAR, Criteria and Methods of Evaluation: Problems and Approaches (UNITAR
Series No. 1, 1969, p.55).

g/ Tunisia is an exception but this is not due to any better programming by the United
Nations system "... for in Tunisia, it is actually the Government which draws up the list and
order of priorities for which it requests UN technical assistance' (Report of the Tunis
Evaluation Team, op. cit.).
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instances of attempts to place in proper overall sequences the establishment
and articulation of such projects. The reasons for this include inadequate
communication between Agencies ... together with the inability of the SF or
TAB to insist too strongly on co-ordinated planning as a condition of its
support. ' 1/

84. This view has also been confirmed sectorally. As the Secretary-General put it in his
report on '"Technical Co-operation Activities in Social Development'':

"There is a certain amount of diffusion and fragmentation of individual projects
which are not sufficiently related to overall development objectives and which do
not contribute in any substantial way to integrated development ... The most
general criticism that has been made of assistance in the social field, whether
multilateral or bilateral, is that there is a multiplicity of agencies granting
technical assistance, a large number of individual projects, frequently imple-
mented in isolation and with insufficient relation to national goals and priorities,
and that in general there are many gaps in co-ordination between the different
programmes and projects... The problem of fragmentation ... remains
perhaps the most serious problem to be solved with respect to operational
programmes. ' 2/

85. The theme recurs frequently in the comments received by the Capacity Study from
governments, Agencies and Resident Representatives. It is perhaps most succinctly ex-
pressed by one Resident Representative:

"Who makes the Programme? The Government? The Agencies and their
Country Representatives? The UNDP and its Resident Representatives?

The Regional Economic Commissions? In actual practice all of them play
their role, but the intensity of their individual role varies from country to
country and from project to project in accordance with the circumstances of
the moment and the personalities involved. Nowhere, perhaps, could it be
said that a country programme is the result of a concerted effort exercised in
close unison by all of the parties concerned. As a consequence, the existing
Programmes are lacking in a coherent development strategy designed to serve
the fundamental problems of individual countries and, in turn, the interests of
global development. This does not of course mean that the present Programmes
are not contributing to development. TUndoubtedly they are; but if it were
possible to apply the same resources on the basis of a systematic and co-
ordinated consideration of the key problems of development of individual
countries, far greater results could perhaps be achieved in the long run. "

(iii) Training
86. Training has always been considered as one of the main functions of multilateral tech-

nical assistance, to be achieved through the granting of fellowships, the establishment of

1/ Report of the Thailand Evaluation Team, op. cit., paras. 111, 112, and 116.

2_/ United Nations, Technical Co-operation Activities in Social Development, Report of
the Secretary-General (doc. E/CN.5/412, paras. 3, 28, and 30).
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iraining insiilutes and the expert-counterpart relationship. However, the reality has not

always measured up lo lhis objective.

87. Thus, a discussion paper prepared within a large Agency in connection with the
Capacity Study describes the situation with respect to fellowships in the TA component as
follows:

"Practically all aspects of counterpart training andfellowships awarded, as well as
subsequenti follow-up either by the organization or by the governments con-
cerned, have been left largely to chance ... Technical units at headquarters,
experis in ihe field and Resident Representatives focus their attention far

more on projeclt performance than on training objeclives ... Training had
seldom been thoroughly planned and fellowships had been awarded more as a
result of savings available ... than as a result of a concerted effort by the

(Agency) and recipient government in an action plan to irain development man-

power. "

Graph 3.6, which shows the fluctuation of the fellowship component in TA, supports this
latter point, showing thati the number of fellowships has always risen sharply in the second
year of each biennium, no doubt in order to utilize unused funds for expert services before

they reverted.

88. In the SF' component, the situation is more difficult to ascertain; on the one hand, as
shown by Table 3.13, the proportion of funds devoted to fellowships was very modest (3 per
cent for all Agencies over the whole period during which the SF has been in operation). On
the other hand, training was assisted through the establishment of many institutes whose
performance the Capacity Study obviously had neither time nor staff to investigate., Scat-
tered information available seems to indicate that results have been uneven, with some out-
standing successes (like the Ecuador Polytechnic and others) and some poor achievements.
The general impression received is that training institutes are often planned in isolation with-
out taking due account of the general economic situation and prospects of the country. Many
instances were drawn to the attention of the Study where a training institute set up with Special
Fund assistance had been successful in achieving the immediate objective of training the plan-
ned number of students up to the required level but had failed in the wider sense because a
large number of these students had subsequently failed to find jobs in their field of training,
because of lack of employment opportunities or of adequate government resources, Another
frequent observation was that similar, and even identical, training facilities have often been
set up in neighbouring countries, whereas the needs of all concerned could have been met
more efficiently, l_/ and certainly more economically, by one regional or sub-regional institute

serving a number of countries.

1/ It would, for example, be much easier to recruit a higher quality of staff for one insti-
tute than for several. Moreover, for the reasons given in the previous sentence, the capacity
of many national training institutes is at present too large for the country concerned.



TABLE 3.13

SF PROJECTS:

RATIO OF FELLOWSHIP EXPENDITURE

AGAINST TOTAL EXPENDITURE

(Expressed in $ million and percentage figures)

By Agency, cumulative from 1960 to 1968

Total project

Agencies Fellowships expendi ture Ratio (percentages)
All Agencies 13.5 440,0 3
UN 2.5 90,0 3
UNIDO 0.2 5.9 3
FAO 4.4 155.0 3
UNESCO 3.6 77.0 5
WHO 0.4 7.6 5
ILO 1.1 47.0 2
IAEA 0.2 2.0 8
WMO 0.2 6.9 4
ITU 0.3 12.4 3
ICAO 0.2 9.8 2
IBRD 0.3 26,0 1

SOURCE: Part V, Appendix Six, Table 16 TABLE 3.13




Graph 3.6

EPTA AND UNDP/TA PROJECTS: EXPENDITURES ON FELLOWSHIPS
AS PERCENTAGE OF TOTAL EXPENDITURES FROM 1957 THROUGH 1968
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89. The effectiveness of the third medium - the expert-counterpart relationship —~ has
also given rise to concern. Mr. Macy, of the Joint Inspection Unit, commented thus in his

report on Turkey: 1/

"1t ig recognized that perhaps the most important single objective of the United
Nations technical assistance is to train local personnel so they can carry on
after the experts leave, that is, it is the task of the expert to work himself out
of a job. It was therefore surprising to find that in a large number of Special
Fund project managers' reports no reference was found to the status of counter-
part training for the project. It is thus clear that the headquarters of Special-
ized Agencies are not checking on the progress of the main job of most of their
field personnel, and these personnel may not feel pressure to get on with this
task and meet scheduled completion dates. '

This aspect wag also commented on by a number of correspondents to the Study. To quote
only one of them:

"It is curious how this basic instrument of knowledge and experience transfer
has been allowed to develop at random, the way that each expert and, on his
side, each national counterpart, has seen fit. It is amazing that huge sums of
money should have been spent over a period of 20 years, without anyone ...
having been charged with studying the efficacy of this instrument compared with
other possibilities and the variations within the concept of the counterpartship.
It appears ... to be of the very highest priority to ask a competent research
organ to conduct such a study, which may partly be a theoretical communications
research study, partly a field exercise, interviewing samples of the tens of
thousands of men and women who have been counterparts (international and
national) over the past 20 years.'

(iv) Institutes

90, UNDP, especially through its SF component, has assisted in the creation of many
institutes, not only for training purposes (already discussed in paragraph 88 above) but also
for research and experimental work. Clearly, such institutes can play a very vital role in
speeding the course of development but if they become too numerous or expensive in relation
to a country's resources then they can defeat their own object. Already, there are indica-
tions of excessive proliferation. This is aggravated by an understandable tendency to create
new bodies instead of grafting new functions onto older institutions, e.g., in government
departments or universities, where the latter have proved inefficient in practice. Often, it
seems easier to create new structures rather than to improve old ones. The Chile evaluation
team, for example, struck a warning note about this ''tendency to create autonomous bodies
(institutes and the like) E;vhic_l? while they facilitate immediate action, may also complicate

and aggravate administration problems'. 2/ A correspondent to the Study alsounderlined the

;L_/ United Nations, Development and Co-ordination of the Activities of the United Nations
Family, Reportsofthe Joint Inspection Unit (doc. E/4698 - E/AC.51/31, 10 June 1969).

2/ Report of the Chile Evaluation Team, op.cit. (p. 155).
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very real danger that such institutes "too often lock up very scarce human resources in a long-
term, slow-yielding process which may well be a headquarters' and not a country-determined

priority'.
(v) Surveys

91. A distinction needs to be made between surveys intended to establish the feasibility of
early investment, on the one hand, and, on the other, those intended to provide a basis for
long-term planning (e.g., river-basin studies, some national or regional power studies, the
collection of hydrological data), or to lead to the setting up of permanent survey services.
These latter types of survey can be said to be successful if they achieve their stated objectives,

even if these do not lead to early investment.

92. At the same time, there is a real danger of resource surveys becoming too exhaustive
and long-range, Many countries can be expected to develop only a small part of their natural
resources in a given period. The scope of a resource survey should accordingly be based on
the country's capacity to develop its resources and on a judgement as to where it should begin.
The evidence available to the Capacity Study suggests that a good number of the surveys
assisted by UNDP have been planned without taking these important factors sufficiently into
consideration and that, consequently, their findings have either gone largely unutilized or are
likely to be out of date by the time the country concerned is in a position to take advantage of
them. Moreover, as mentioned in the previous section, many UNDP-assisted survey projects
have tended to place too much emphasis on technical considerations at the expense of economic
analysis, There is an understandable tendency on the part of experts to put forward a tech-
nically attractive project despite misgivings about its economic feasibility. One financing
institution informed the Study that, when discussing forty-two on-going projects in the agri-
cultural sector, it found that, of the thirty-four classified as pre-investment studies, eleven
projects at the most had been really pre-investment-oriented at the outset. Most of the
projects were likely to provide adequate technical and engineering data, but without modifica-
tion they would lack the necessary financial and economic data, while institutional aspects

were rarely covered.

(b) The Programme itself

(i) General

93. The Resident Representative is particularly well placed to judge the value of a pro-

gramme in his country of assignment. He has the first-hand knowledge derived from being
on the spot and is, so to speak, a half-way house between the government and the Executing
Agency and thus is, or should be, able to size up the achievements and shortcomings of both

sides. For this reason, the Capacity Study has attached importance to obtaining the views of
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Resident Representatives, both on the programme as a whole and on the projects being under-

taken in their country of duty.

94, The Resident Representatives' replies to a specific form requesting their appraisal of
the expediency of projects both under the TA and SF components, and of the causes of any
defects, present a more favourable view of the programme than that drawn from samples of
their periodic quarterly reports summarized in paragraphs 40 to 45 above. In the case of

the Special Fund component, Resident Representatives were asked to pass a general judgement
as to whether the following categories of projects were worthwhile: completed and currently
operational projects; projects approved, but not yet operational; and official and unofficial
requests. The replies received indicated that the majority of such projects are considered

to be worthwhile., For the TA component, the examination was limited to projects currently
in operation. Here, again, the verdict was mostly favourable, though marginally less so

than in the case of the SF component,

95. In the cafegory of non-worthwhile projects, four main reasons were given as responsi-
ble, to an equal extent, for failure in both components:

- the government never really wanted the project;

- the project was basically unsound;

~ the project was badly conceived;

- changed circumstances (e.g., political or technological).
75 per cent of the causes, therefore, lay in the origins of the project and should have been
foreseeable at that time, thus underlining the importance of the programming and project

formulation phases and their inseparable connection with execution.

96, Resident Representatives were also asked to indicate how many of the worthwhile pro-
jects were progressing satisfactorily and how many were experiencing difficulties. It
appeared from their replies that about a third of SF projects and about a quarter of TA
projects fell into the second category. This again shows a considerably marked variation on
the 50 per cent of Special Fund projects in difficulties shown by the earlier analysis in

paragraphs 40 to 45.

917, Finally, Resident Representatives were requested to categorize the projects showing
unsatisfactory progress according to the predominant difficulty encountered. The results
indicate that for the 194 worthwhile SF projects experiencing difficulties some 60 per cent
were deemed to be hampered, in practically equal proportion, by inefficient management, by
lack of counterpart personnel, or by poor formulation and appraisal. Management problems
were more often mentioned for natural resources projects and pilot projects, counterpart
difficulties in human resources projects, and deficiencies of formulation and appraisal in
applied research projects. Late recruitment of experts was mentioned as a predominant

difficulty in a significant proportion only with regard to pilot demonstration projects. Projects
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in the field of human resources were reported to suffer most from lack of government

support {(other than personnel and budgetary support).

98. For the TA component, the picture differed somewhat, The predominant difficulty
most often mentioned was the lack of counterpart personnel (this constituted the major problem
for just over a third of the projects); the next two were formulation and appraisal @ffecting
one-sixth of the projects) and late recruitment of experts; and, if late recruitment is combined

4

with low quality, the "expert' factor constituted the main difficulty of one-quarter of the

projects.

99. Another difference between the two components is that responsibility for deficiencies
in the T'A component seemed to be more or less equally shared between the recipient govern-
ments and the UN Agencies, but in the SF component factors for which UN Agencies usually
have the major responsibility were hampering more projects (57 per cent) than factors for

which governments are responsible.

(i1) Programming, project formulation and appraisal stage

100. So much for a general view of the programme as a whole, embracing both quantitative
and qualitative aspects, While statistical variations with the analysis given in the previous
section have been noted, there is considerable unanimity of view about certain qualitative
matters. The most striking example is the general concern shown by international organiza-
tions, governments, Resident Representatives and private institutions and individuals about
the deficiencies of the programming and project preparation phase. With the possible excep-
tion of experts (as regards both their quality and delays in their recruitment), no other prob-
lem has been more universally mentioned as a major impediment to the effective capacity of
the UN gystem, The following list of those who have raised it speaks for itself:

- The five ECOSOC evaluation missions; 1_/

- The Special Rapporteurs on technical co-operation activities in social
development; 2/

- The Joint Inspection Unit; 3/

1_/ Reports of the Thailand, Chile, Tunis, Ecuador and Iran Evaluation Teams, op. cit,
(c.f. footnote 1/ to para. 79).

2/ Op. cit. (cf. footnote 2/ to para. 79).

3/ Report on United Nations Activities in Turkey, by Robert B. Macy, and Report on

Co-ordination and Co-operation at the Country Level, by S. Ilic, R. S. Mani, and A. F,
Sokirkin, in Development and Co-ordination of the Activities of the United Nations Family,
Reports of the Joint Inspection Unit, op.cit.




101,
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The Ad Hoc Committee of Experts to examine the finances of the United Nations and
the Specialized Agencies; 1/

- UNITAR; 2/

A special report prepared at the request of the Libyan Government; §_/

A confidential evaluation undertaken by UNDP in an African country; t_lj

The Secrelary -General of the United Nations; g/

Most governments, Resident Representatives and individuals consulted by the
Capacity Study.

Certain major themes can be singled out in these criticisms:

(a) Inadequate relation between projecls and the priority needs of recipient govern-

ments. In a countiry where UNDP undertook an evaluation in depth of its pro-

gramme, it was found that:

", .. assistance has not always been directed to projects identified,

during the evaluation exercise, as having been of high priority. In

the case of 12 projects where technical assistance was not forth-

coming, the activities involved were within the UNDP's competence.
Moreover, five of these 12 projects were of high priority, whilst part

of the UNDP's assistance was directed to 15 projects of lesser priority. " (i/

{b) Frequent donor bias in the granting of assistance. In the words of the UN

Evaluation Mission sent to Iran:

"... sometimes the so-called needs of a country reflect no more than

the supply position within the Agency concerned. In other words, if
an Agency has a certain number of substantive departments anxious to
become operational, it is likely that pressure will be increased for

the needs of a country to be interpreted to meet the substantive depart~
ment's own requirement of obtaining field representation... The
general pattern of technical aid in Iran reflects a great deal of this.
Whilst it is true that all applications have to be authorized by the
Government and reflect the Government's own wishes, it is very diffi-
cult not to conclude that those formulations have been in accordance
with the supply position in the particular Agency... A study of the
situation in Iran makes evident that some of the Government requests
have been inspired by Agency proposals so that it may well be that the
needs being met are the needs of the supplying Agency as much as those
of the Government, "' 7/

United Nations, Second Report of the Ad Hoc Committee of Experts to Examine the

Finances of the United Nations and the Specialized Agencies (doc, A/6343, 19 July 1966).

2/
3/

UNITAR, Criteria and Methods of Evaluation, op. cit.

United Nations, Report on Evaluation of Technical Assistance in Libya, prepared for

the Government of Libya by a United Nations Special Evaluation Mission (report No.
TO/LIB/5/Rev. 1, restricted).

4/
5/
6/
Y

Cf. The Activities of UNDP in 1968, op. cit.

Technical Co~operation Activities in Social Developrment, op. cit.

Evaluation summarized in The Activities of UNDP in 1968, op. ‘EE

Report of the Iran Evaluation Mission, op. cit.
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Taken to its extreme, this leads to intense inter-Agency rivalry; the frequency
with which the expression ''Agency salesmanship'' has been used in correspondence
to the Commissioner by governments and individuals alike is, in itself, an indica-
tion of the magnitude of the problem. The following extract from a report by the
JIU is by no means an exceptional judgement:

"The Inspectors ... were told that each United Nations body was 'pressurizing'
its opposite technical ministry, which, in turn, was pressurizing the planning
and development ministries. This caused difficulties and embarrassment

to the planning ministries. There is a strong feeling that governments

should draw up independently an overall development plan for the country

and see where United Nations aid and assistance will fit in and can be

utilized. Whereas, what in fact happens in some cases ig that the plans

have to be made to fit the separate offers from different United Nations
sources.' 1/

It is hardly surprising to find that this was a constant theme in the comments
received from Resident Representatives. Three typical quotations will suffice.
One Resident Representative wrote that:

""At present, the greatest difficulty lies in the fact that far too many
project requests are drafted by Agency salesmen, usually from some
specialized section and not even representing the development policy
of the Agency as a whole. "

Another expressed it thus:

"Some projects have been initiated through the visits of staff members
from Specialized Agencies who were concerned only about their
specific fields of competence without due regard to the general needs
of the country and to the importance of establishing an order of priority

to obtain the maximum benefit from the global allocation for the country. "

The third one selected for quotation pointed out that:

", .. the selection and allocation of projects, coupled with the fullest

assessment of a given country's ability to absorb it, are the key issues
to the whole question of development aid and must be resolved before
we even think of carrying out a greatly expanded programme, but what
exists today is 'inter-Agency rivalry for projecis', each Agency insist-
ing, almost as a matter of right, to get a slice of the country pie,
regardless of the value and the propriety of the project from the
country's point of view, at its particular stage of development."

The views of the Resident Representatives were eloquently summed up in the
heartfelt cry of one of them: ''Get the salesmen out of the system!"

(c) The self-perpetuation of projects both in the TA and in the SF component. It has

already been noted g_/ that one-third of completed SF projects lead to a Phase II
project. 1In the TA component, according to a UNITAR study:

1_/ Report on Co-ordination and Co-operation at the Country Level, op, cit.

2/ Cf. para. 27 and footnote.
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", ..a great many technical assistance projects tended to continue from one

programming period to the next, perhaps without too much scrutiny as to
their suitability in terms of the priority needs of developing countries

or the appropriateness of the methods used for their implementation ...
The stability of the programme in terms of content is confirmed by an
analysis of a 15-country sample ... of the 367 sample projects pro-
grammed for the UNDP/TA component in the 1967-1968 biennium, with
anticipated expenditures in 1967, 51 per cent represented new projects
and accounted for 46 per cent of the value or projected expenditures of
the programme in 1967, Projects started at least in 1965-66, and con-~
tinuing, constitute 49 per cent in terms of number of projects and 54 per
cent of 1967 value ... A further analysis carrying the sample projects
back to 1956 from 1966 — an ll-year period -~ showed that 58 of the
projects in the sample originated in 1956 and 1957 or earlier. In fact,
27 started in the period 1953-1955. In terms of value, 52 per cent of
total expenditures for the entire period 1956 to 1966.represented the
cost of projects originating in 1956 or 1957 or earlier.' 1/

Even allowing for the slowness of the technical assistance method, these results
must give rise to concern.

(d) "Scatterization', or the absgence of linkage between projects. The problem has

already been discussed in connection with the character and content of the pro-
gramme but it is clearly related to the whole question of programming. As one

correspondent to the Study put it:

""... the present picture is one of useful activity but too scattered and

fragmented to demonstrate the necessary continued impact and clear
follow-up in terms of accelerated development, "

102. Taken together, these themes lead to one conclusion: the lack of an adequate UN
programming mechanism at the country level. Many correspondents to the Study made expli-
cit reference to this, It was perhaps expressed most clearly in the words of one government:

", .. under the present system there is clearly no possibility of national priorities

having the type of impact on international programmes that is envisaged in General
Agsembly resolution 2188(XXI). In general, there does not exist any machinery
by which the priorities and overall needs of each country can be brought system-
atically to the attention of the various branches of the system responsible for
formulating programmes and allocating resources. "
103. Many correspondents to the Study also drew attention to the deficiencies of the present
gystem of project formulation, pointing out that these were often at the root of subsequent
difficulties encountered in execution. The points which most frequently recurred were:
- the objectives of the project are not always defined precisely enough;

- there is not always sufficient discussion and comparison of the alternative
methods available for attaining the project's objectives;

- there is no precise network analysis showing who does what when;

1/ Criteria and Methods of Evaluation, op. cit.
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plans of operation in the SF component are often too rigid;

on the other hand, projects in the TA component suffer because of the lack of
any plan of operation, with some notable exceptions, such as WHO;

job descriptions are frequently inadequate, being either too vague or over-
ambitious;

equipment specifications are also often inadequate.

104. A more general criticism was the failure to consider all the various inputs at the dis-
posal of the UN system in a comprehensive manner when a project is formulated (e. g., =
project may start as a WFP project only, and then two years later it is discovered that tech-
nical assistance was also needed to achieve the objectives), At the same time it was pointed
out that rigid procedures on the part of the various providers of resources, i.e., UNDP,
UNICEF and WFP, often make it difficult to work out a comprehensive project. An extension
of this problem is the inadequate participation - or, more often, the total lack of participa-
tion — atthis vital stage of all potential inputs within the system or outside it, including capital.
It is therefore often difficult, for instance, for a financing institution to follow up the findings

of the pre-investment stage. As one large non-UN provider of capital said to the Commis-

sioner:
"We are ready to finance a larger number of UNDP pre-investment projects, but
we hate to jump onto a running train; we could do much more if we were associated
at the formulation stage and if our requirements could be taken into account. '

105. The project appraisal process also attracted its share of criticism. The main

emphasis was on two aspects: the so-called practice of "double-guessing' where technical
appraisal is undertaken both by the Agency and by UNDP Headquarters; and the general
absence of a proper socio-economic appraisal. In other words, many projects are over-
appraised technically, while insufficient weight is given to economic, financial and other
non-technical aspects. A typical example is a survey, cited in a report on the programme in
an African country, where ''the links between the discovery and exploitation of water resources

and the development of the region have never been firmly established'’.

(iii) Implementation

106. There seems to be general agreement on the part of the system itself that the difficul-
ties at this stage are relatively greater. Thus, the Director-General of FAO told ECOSOC
in July 1969 that:

"FAO was aware that it was doing better in project identification and formulation
than in project implementation. "' 1/

_1_/ Provisional summary record of the 1605th meeting.
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A similar opinion was expressed in more general lerms by a senior official of UNDP when
addressing the Governing Council in June 1969, He poinled out that ihe preparation and sub-
mission of requesis was keeping pace with the availabilily of resources; ''yet the abhility of the
system to implement projects and programmes at the same level is not so clear. Much more

altention and energy must be devoted to proper executiion of projects. "

107, Quantifiable elemenis affeciing the programming capacity for implementation (chiefly
delays) have already been discussed in the preceding section. As far as the quality of the
services being delivered by the UN system are concerned, the main criticism appears to bear
on experts. This is not surprising since, in a sense, the "medium is the message' and the
UN or Agency expert is, for the recipient country, the UN system itself. The large number
of commentis and suggeslions received by ithe Study, however, clearly denotes increasing con-
cern among governmenis, Resideni Representatives and informed individuals over the declining
quality of experts. About one-ihird of the recipient governments who replied stated spontan-
eously that the calibre of the experts provided was in general inadequate. There was agree-
ment that the selection of experts left a good deal to be desired, both as regards their tech-
nical qualifications and their personal aptitude for a task that requires much more than tech-
nical expertise for its proper performance. Criticism of the quality of experts by developing
countries is hardly surprising since -~ partly as a result of past technical assistance — they are

now in a better position to judge experts and their requirements have risen.

108. The stiatemen: of the Tanzanian delegate at the Governing Council in June 1969 is signi-
ficant in this respect:

""On the subject of experts (the delegate) said that of late the term had acquired an
unfortunate connotation, seeming to imply 'an inflated individual holding essentially

a white-collar prestige job, whose word or advice must be taken for gospel and who
is never expected to see a village and the countryside where the bulk of our resources
and potentialities are to be found.' Such experts could be of very limited usefulness
to a developing country like Tanzania whose strategy of development was based

in agriculture. He proposed that UNDP, jointly with recipient governments,

should organize intensive reorientation briefings of experts prior to the beginning

of their assignments.' 1/

109. Such strictures are not limited to governments. One official of the system, writing

to the Commissioner as an individual, and on the basis of considerable field experience, said:

"I would venture the estimate that not more than half the experts we recruit

have the personal qualifications for the task of international development. ..

There are too few who believe in peace and justice and equality and in the

idea that mankind has some responsibility to build a world based on brotherhood. ..

1/ UN Press Release DEV/40 of 23 June 1969,
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"I am not suggesting that it is possible to get all of these high qualities in every-
one we recruit. But I do maintain that they are important qualities and we should
select for these as much as we do for the technical and professional qualifications.
Let's build this into the system!

"The second point on recruitment is the need for us to radically change our age
levels. Some of the young people coming out of Universities these days have
better motivation and dedication than we have had, probably since the thirties.
Their lack of experience would be more than compensated for by the drive,

energy and imagination they would bring to their task. There are many examples
of associate experts who are better, both professionally and in their ability to
relate to the country, than the experts they work under; I think this point is worth
very careful consideration. It would certainly solve the supply problem. In
addition, I am confident that a switch in the generations in our expert posts would
improve the quality and effectiveness of our programme. "

110, Perhaps the most serious point emerging from this picture is the inadequacy of the
briefing, training and substantive backstopping of experts. One may well wonder what is the
"added value' of co-operation provided by international organizations unless their accumulated
knowledge and experience is transmitted to the developing countries through the medium of the

expert.

"The technical backstopping to be provided to experts through their headquarters
under present policy is practically non-existent and the expert, once he has
arrived in the field is, for all practical purposes, left to his own devices, which
far too often are not those most likely to succeed in his new environment, "

writes one Resident Representative, and another one elaborates forcefully:

"The weakness of the UNDP system in mobilizing effective technical backstopping
in support of field activities is already leading developing countries to look upon
the United Nations Technical Assistance Programme as no more than a source of
recruitment of experts at a cheap cost no better, in terms of qualitative planning
and backstopping, than that of any other sources of recruitment including the
direct hiring of experts by advertisement in world newspapers ... The UN system
cannot continue to justify the incurring of the present large amount of overhead
costs when its role is not much better than that of bilateral programmes and of
direct means of recruitment of experts, where no claim is made for professional
and technical planning, backstopping and supervision of development activities.
The greatest appeal of the United Nations Programme of Technical Assistance to
the developing countries lies in high level professional planning and supervision. "

111, A constant theme running through all these criticisms and discernible in each of

the preceding quotations is that few experts, even among those well qualified in their own
specialized field of activity, possess a proper understanding of what development is about;
many of them, it is repeated, lack the necessary ''training approach', have indifferent rela-
tions with nationals of the host country and are unable to adapt themselves to local conditions.
A good deal of attention was devoted to this aspect by participants in the seminar arranged for
the Study by the Overseas Development Institute in London, and is reflected in the following

extract from the record:
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"UN Resident Represeniaiives would both co-ordinate developmeni aclivities, and
brief incoming experis. Ii was warmly fell {hal performance of the laller task,

in partiicular, has in the past left much 1o be desired. Experis arrive {rom differ-
ent couniries, and with differenti cullural and educational backgrounds. It was
suggesied that, if the properiask of a capacity study is 1o look ail ihe boiilenecks,
inadequaie or non-existent briefing of incoming iechnical experts congiitutes
possibly the major bottleneck: unless they are subjected to detailed briefing, tailor-
made for the relevant assignment and the relevant area, their costly presence is
wasted, Furiher, there was agreement that they must be the right experts, and
slay for the right lenglh of time; they must not leave ioo soon, nor, for that matier,
slay too long. Effective communicalion is essenlial lo the success of an experti
mission, and this is a iwo-way process, requiring special qualilies and a consi-
derable degree of perception on ihe pari of ihe expert."

Lord Balogh, referring specifically 1o ihe iechnical assistance provided through the UN

system, has described 1lhe situation thus:1/

", ..more often than nol experis are sent to couniries they do not know. They have

little or no idea of the social limitations or aclion possibilities, they have litile or
no idea of ihe inter-relalion of their specific programmes with that of the Develop-
ment Plan as a whole, if there is any development plan, or with development itself
if there isn't. They therefore recommend whal appears to them to be the best
possible technical solution of the problem. This obviously is not necesgsarily

(and more often than not) the best possible solution from an overall economic or
social point of view. Therefore a number of expert reports which have been dis-
regarded is increasing at an alarming rate, and despite the growing recognition

of the shortcomings of experts' reports very little has been done to remedy this
situation at its source, to wit, the training of expertis themselves."

There is therefore a clear case for reviewing and improving the briefing and training given to

experts prior to their assignment. This will be dealt with in Chapter Eight. 2_/

112, The same dispersal of effort noted at the pfogramming stage is repeated during execu-
tion. Only in a few exceptional cases do ithe experts in a countiry operate as an international
team under the leadership of the Resident Representative. Many useful opportunities of inter-
change of ideas and experience are ithereby losl and there is insufficient cross-utilization of
experts. The latter process is especially difficult if it is desired to use an expert working on
a project executed by one Agency part-time on a second project operated by another Agency
since extensive correspondence is required between the various headquarters. It may nol even
occur when two related projects are undertaken by the same Agency, vide lhe ECOSOC evalua-
tion report on Iran: 3/

"The Soil Institute does experiments with the cullivation of different crops, among
them wheat, under different kinds of irrigatlion and of fertilizers. It would seem,
therefore, to offer a good facility for co-operation with the Wheat and Barley Project
and to afford a medium for the extension of the results of specialized research. It

1_/ In a series of lectures delivered at New York Universily in March 1969.
2/ See paras. 68-74.

5:/ Report of the Iran Evaluation Mission, op. cit.




82

seems also probable that the two groups of scientists — experts as well as counter-

parts = would benefit greatly from a closer association in their regular work ...

Not only do these research institutions have surprisingly little contact with each

other, they also have no close links with the universities. For example, in the

Karaj area we find Iran's most important agricultural university and several

research institutes of note, some of them sponsored by the United Nations. One

would expect to find the university professors as leaders of the research institu-

tions, the research workers as teachers in the university and the more advanced

students working at the research institutions. This is, however, not the case.

It would be a great achievement if, through revision of existing projects and the

establishment of new ones, much closer co-operation were assured between uni-

versities and research institutions ... Lack of co-operation may have very serious

delaying effects for the whole development of the country. If, as the team has

gathered, agricultural students, the extension workers of the future, have no close

contact with agricultural research, the situation is deplorable. "
113. The other principal comments made with regard to the implementation stage can be
summarized quite briefly. They centred mainly round the inadequate degree of decentraliza-
tion of authority to project managers and experts in the execution of their responsibilities and
particularly stressed that too little authority was accorded to the Resident Representative, who
should have the overall responsibility for ensuring that the programme is working smoothly.
It was argued that this, combined with unsatisfactory communications between the various
headquarters and the field, led to inefficiency and longer delays than were necessary, particu-
larly as regards the approval of necessary programme changes. Attention was also drawn to
the lack of any automatic and precise system of data collection, which not only adversely
affects operational control but also delays the presentation of reports and impedes evalua-
tion. 1_/ There was criticism, too, of the way in which fellowships are handled, many of them
being awarded, it was said, without due regard to the candidates' suitability or to the time-

table of the project with which they were associated.
(iv) Final report

114, The considerable delays in the presentation of final reports have been analysed in
paragraphs 5680 above. A number of equally serious criticisms have been expressed about
the quality of the reports and this has indubitably affected their rate of delivery. From the
information made available to the Study, it seems that part of the trouble stems from the
failure of the reporting system - despite several extensive changes -~ to keep pace with the
changing demands of a programme growing rapidly in size and complexity. Hence, many of
the reports are little more than a compilation of progress reports submitted during the course
of the project with little or no relevance to the broader economic and social conditions and

policies of the country or even, sometimes, to the project's own original objectives. Because

1_/ See Chapter Six for a conceptual design of an information system.



of the generally poor quality of the first drafts submitted, UNDP is becoming a bottleneck,
increasing the delays in final submiésion, because it has to make extensive comments and
suggestions and does not have sufficient qualified staff for this work, Other contributory
factors singled out are:

(a) confusion as to lthe end use of final reports;

(b) the lack of clear-cut authority and responsibility;

(¢) the lack of an early and clear definition of types of information needed for final
reports;

(d) imprecise instructions to project managers to produce drafi final reports of
acceptable quality within a fixed time limit;

(e) the lack of a clear definition of project objectives specifically linked to a
country's socio-economic goals (some final reports raise more questions than
they answer, e.g., what was the justification for the project in the first place?);

(f) the low priority given to final reports at the policy-making level in Agency
headquarters;

(g) the volume of reports surpasses the administrative and organizational capacity
of Agencies;

(h) the language problem.

115, One major Agency wrote to the Study in the following terms:

"The problem of the present system is, first, its complexity in terms of the
number of reports -~ particularly as regards final reports for Special Fund
projects; and secondly, the quite serious difference of opinion which this
Secretariat has experienced concerning the nature of the Special Fund final
report.

"The excessive number of reports — the interim and statistical reports, plus

a final Agency statement, a final report, an abstract of the final report, and a
confidential report (letter) — raises a serious problem of workload which can
and does limit the time project officers can devote to the equally important
correspondence on implementation and the all too often non-existent research
they might otherwise be free to do as intellectual backstopping for the field

staff. This heavy workload factor is already apparent in the serious delays
experienced in the production of final reports. However, the UNDP decision

to create a second abridged final report has simply compounded rather than
solved the problem. Here, in fact, is a clear case of over-extended capacity
created wholly by the system itself. In addition, there is the tangential problem
of the overall documentation strain apparent throughout the UN system which must
be reviewed without delay."

The second difficulty raised by this Agency referred to the editing of reports by UNDP. In
the view of the Agency, a report must primarily express its own technical judgement, an
approach not always compatible with the criteria underlying UNDP editing which more often

reflected considerations of presentation.

83
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116. A Resident Representative described the problem thus:

"I am certain that report writers or editors with sufficient technical experience
and background could assist in completing the project final report quickly. I
have seen few Project Managers - or experts — who can write clearly, concisely
and well, No wonder the final report comes as a sort of final torment for them ..
I find that final reports not previously checked with the government and prepared
in splendid isolation become the subject of biting criticism and opposition later ..
which rules out possibilities of follow-up by the government. If our SF projects
are really joint projects with the government, I do not see why final reports are
prepared separately by the Agency. The government fully understands that the
Agency and UNDP must present their own positions and recommendations on the
project when it comes to an end but they will not accept what they consider in-
accuracies, gross language, sloppy reporting or misrepresentations. This is
why I think checking the final report with the government is important. It is at
the end of a project where we need the government more than everif we want the
project to have permanent effects on development and if we really want follow-up
or investment, or both."

117, It is clear from these representative samples that the procedure for preparing final
reports has left a good deal to be desired and needs to be both simplified and speeded up. As
noted elsewhere, the latest revision of the instructions issued this summer seems to offer

promising prospects in this regard, but they have yet to prove themselves in practice.
(v) Ewvaluation

118, One of the questions in the questionnaire circulated at the beginning of the Study to UNDP
and the Agencies and to the Resident Representatives enquired whether present evaluation
procedures were well defined and satisfactory. The answer was an almost unanimous '"No".
One Agency, for example, referred to ''the proliferating and somewhat confused programme
of what the United Nations system calls evaluationg,but which in fact refer to assessments'’.

It recommended strongly that appraisal or assessment by any institution or Agency should be
limited by the competence, purposes and power of that body. ''We should not be in the busi-
ness of appraisal for its own sake., We want 'feedback; but no system wants more 'feedback!
that what is essential for the important elements of its programming, operation and control, "
In the view of that Agency, therefore, UNDP should be extremely selective in the number and
nature of assessments which it carries out for its own requirements, and the purpose of each

assessment should be clearly set forth.

119. A sample list of the various governments, organizations and bodies engaged in various
aspects of evaluation at the present time demonstrates the tremendous number and variety of
different investigations which may be going on at any one time, and the lack of any orderly

approach to the problem. 1_/ Concern about the effectiveness of the programme seems to

1/ See list in Chapter Five, para. 145.
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have led to a wave of such examinations. The danger is that these well-intentioned efforts
may defeat their own purpose. There is much evidence already that they exert a heavy strain
on senior officials of the programme who are besieged with requests for information. At
least two Directors-General of important Agencies told the Commissioner that a considerable
part of their personal time was taken up with dealing with this plethora of inquiries and in
answering the questions — inevitably the same questions — of important visitors representing
the various organizations concerned. There is therefore a real risk that preoccupation with
the programme's performance may diminish its quality further by forcing its managers to

spend more time on self-criticism and justificalion than on effective action and innovation,

120. Even within the system, there is a problem of overlap between the activities of the
various bodies in expressing judgement on the work done. The statement made by one of
the Joint Inspectors in May this year is illusirative in this connection:

""... although the terms of reference of the Unit clearly specified that there should
be no overlapping with the work of the Panel of External Auditors and that the
Inspectors' function was to assist in ensuring efficiency and economy in the use of
available resources, it had been very difficult to ascertain the limits, if any, of
their sphere of competence. It was his understanding that they had been left to
use their own judgement regarding the areas to be considered, but they would
certainly welcome an indication of any formal limitations that might have been
imposed on their work. "
*
121. Evaluation is indispensable as a guarantee of effective use of resources and of accounta-
bility for their use, but it is clear that the present unco-ordinated way in which it is carried
out represents a serious drain on capacity, A more systematic approach must therefore be

introduced as a matter of urgency.
(vi) Follow-up

122, General concern was expressed by all categories of correspondents to the Study over
the inadequacy of follow~up. One in three of the recipient governments who expressed views
to the Study cited this as a major impediment to the effectiveness of the programme, One
principal Agency described it as ''the weakest link in the system', while a Resident Represen-
tative used the term ''a forgotten aspect of our programme'. They confirmed an opinion
expressed earlier by the evaluation mission to Chile which noted with concern: ... the
apparent lack of interest on the part of the United Nations Agencies in ascertaining the results
of technical assistance projécts already terminated,"l_/ One Agency gave the following explana-
tion:

"Follow-up of projects which have terminated has not yet been as systematic as
is desirable, mainly for lack of financial resources, but also as a result of lack
of formal provisions for follow-up in ... projects."

The financial aspect was echoed by another Agency:

1/ Report of the Chile Evaluation Team, op. cit., para. 160.
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"One reason for this apparent lack of interest in follow-up may be financial. While
there is a real incentive for Agencies to undertake new projects (financial and
psychological), no such incentives exist to follow up completed projects. "

123. Other reasons were also cited for this situation. A Regional Economic Commission

mentioned three which go back to deficiencies at the programming and project formulation

stage:
(i) The lack of clear understanding and commitment of a government at the
period of the initiation of projects;
(ii) Proposals which appear unrealistic in relation to the resources of the
government concerned;
(iii) The failure to assess at the initial stages local manpower requirements for
implementation of any report. "
124, While the responsibility and initiative for follow-up must obviously come from the

government, it was generally recognized that its scope for action may be limited. One
obvious reason is the delays in the presentation of final reports and their varying quality,
Moreover, by the time the report is presented, the expert is no longer there to help implement
it. One recipient government wrote:

"Often lack of funds and expertise make it impossible to implement the expert's
recommendations. It would be useful if all experts were designated to work on
the example of 'OPEX' or 'OPAS' basis, namely that in the course of their
research and advisory duties they should assist in actual implementation. In
most countries, recommendations of experts are shelved for a variety of reasons,
including lack of funds and trained manpower. "

Clearly, the Resident Representative's office has an important role to play here, but often it
is handicapped by lack of staff and information. As one of them wrote:

"The UNDP field offices do not even have all the copies of TA field reports. We
do not have a 'projects history' in the field. There being no memory, our pro-
gramme has to depend on the field reports and the personal interest or recollec-
tion of the Resident Repregentative or a few experts who have served in the
country for years,'
125, As regards projects aiming to attract subsequent investment, the general consensus
was that links with possible sources of capital were not created early enough, and that such
projects were usually not sufficiently investment-oriented. A comment to that effect has

already been quoted in paragraph 104 above.

126. If one accepts, as seems logical, that the final judgement on the capacity of the UN
development system to deliver an effective programme lies in its end results, it is apparent

that follow-up must also be identified as one of the major constraints limiting its expansion.
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(vii) Organization and administration of the programme

127, Chapter Two outlined the ad hoc manner in which the UN machinery {for development
co-operation evolved, and illustrated the extraordinary exuberance with which it propagated
bureaucratic offshoots at all levels: in inter-governmental organs; in headquarters secre-

tariats; in regional offices; and in field arrangements at the country level.

128, Understandably, it is these latier which have most deeply engaged the attention of
correspondents to the Study — especially the governments of developing countries and the
Regident Representatives — since it is in the country itself that the programme's capacity for

effective operations can best be judged., Despile the improvements introduced in recent

3

years, the picture which emerges from their comments leaves much to be desired. No less
than two out of three of the recipient governments who conveyed their views to the Study,
commented adversely on some aspect or other of the field arrangements. Their chief bone of
contention was the confusing patterns of Agency representation, often of a competitive charac-
ter, with which they have to deal. For reasons of space, only three comments will be quoted
here, but they are representative of many others. In the words of one government:

"The proliferation of representatives of individual Agencies at the country level
is clearly both expensive and unnecessary. In formulating programmes of
technical assistance, the government would by far prefer not to negotiate
separately with representatives of individual international organizations, but
to do so with a single local representative of all of them, to bring about the
formulation of a co-ordinated programme integrated with the development
priorities of the national plans, In general, the government believes that the
substitution of country representatives of the Agencies by technical advisers
to the Ministries concerned would serve the interests of development at the
country level more positively and at the same time lead to considerable
savings in the overhead costs of the programme, Experience has shown that
country representatives either tend to deteriorate into a ceremonial presence
or become involved in routine operational and administrative functions which
should be performed through a central mechanism, "

Another government said:

"At present, the various specialized agencies with representation in some
developing Member countries are housed separately, They communicate
separately not only within the UN system but also within the system of govern-
ment in the country ... without effective link with ... the co~ordinating govern-
ment agency ... The end result is that the activities of UNESCO, WHO, ILO,
etc., are not properly harmonised within the UN system on the one hand and on
the other the government system. These series of parallel actions towards a
single objective unnecesgarily prolong the ultimate a1m of reaching effectlve
decision with the minimum of cost and inefficiency.'

Yet another expressed the problem in even more forthright terms, referring to ''the need for
better co-ordinating among Specialized Agencies to avoid tribal fighting on matters of common

interest, "

129, Another major and related criticism is the continuous and unco-ordinated siream of

official visitors from Agencies, the majority of whom (understandably) reflect the views of
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only one sector, or indeed only part of that sector. Too often, these officials concentrate

gimply on the departmental minister or officials concerned, to the prejudice of the national
development plan, i.e., the ''project' as opposed to the ''programme' approach, thus adding
another cause of political irritation within the government. As one government wrote:

"Very short visits from UN personnel and from the Specialized Agencies to
developing countries are sometimes unnecessary and wasteful and every effort
should be made to avoid as far as possible such short vigits of one or two days'
duration. "

This view was echoed by many Resident Representatives, one of whom writes:

'""One has the impression that often Agency visitors feel that they must come as a
matter of routine on regular visits rather than to direct themselves to particular

problems or projects. Ofthefour endemic defects invisits, themost seriousisa con-
stant failureto set out which government officethey hopeto visit and what it is they

hope to achieve. Secondly, there is very often an inadequacy of notice, and

thirdly, the failure to follow up discoveries made or promises given. Lastly,

there is the element of salesmanship, particularly at programming time, which

local officials find confusing and Resident Representatives embarrassing, '
130. The frequency of these criticisms led the Capacity Study to undertake a brief investi-
gation into the number of visitors in several countries, in relation to the size of the pro-
gramme for these countries, The disproportion between the two is large enough in the
majority of cases to give cause for serious concern. In many cases, for instance, the
number of official visitors within a three~ or four-month period whom the Resident Represen-
tative was expected to assist, arranging programmes for them and generally being available
for discussion, exceeded - sometimes by a considerable margin - the total number of UNDP

experts already serving in the country. In absolute terms, the figures often signified two

or three visitors per working day.

131. Further investigations indicated that, in many cases, no central control is exer-
cised in some Agency headquarters overthenumber andtiming of individual visitors, the
decisions being taken principally by the individual departments concerned, As a result,
little attempt is made to make use of the visit of an official for discussion of other aspects of
hig Agency's businesgs, thus perhaps saving another visit by someone else and the discussion
of even one sector of the programme is itself fragmented. To quote another Resident Repre-
sentative:

'""A Resident Representative spends a series of two or four year stints in given
countries, receiving three to five visitors per day throughout the year from New
York, Rome, Paris, Vienna or Geneva - each dealing individually with isolated
and splintered items, but the responsible Resident Representative is never able
to tell his story or trade ideas with a Specialized Agency as such on his country's
problems relating to natural resources, or technical education, or development
planning or whatever. Almost always he deals individually with a medium-level
Headguarters expert on winter pasturage for imported brown Swiss cows in island
X' or the protection of half-orphan male juvenile delinquents who dropped out of
school after the third grade and migrated to the capital city before the age of fif-
teen. Few visitors are authorized or prepared to talk about even animal husbandry
or social defense. "
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132, The demands of these unco-~ordinated visitors on the time and patience of government

officials and Resident Representatives constitute another important drain on capacity.

133. The main conclusion drawn from this confused situation of Agency representation and
lobbying was that the Resident Representative is not invested with sufficient authority and that
urgent steps should be taken to remedy this. This is a theme which has been repeated by
many other sources apart from those directly consulted by the Study, e.g., most of the
BECOSOC evaluation missions. 1_/ In connection with the Study, this view was expressed by
about half of the recipient governments which responded and by almost all the major donor

governments. The following is only a random sample of the unsolicited comments of several

recipient governments:

Country A: "Progress in assigning the Resident Representative a role commensurate
with the responsibilities which are expected to be placed on him is painfully slow. "

Country B: 'Increase the co-ordinating and other powers of the Resident Repre-
sentative, '

Country C: 'The pattern of relationship between the Resident Representative's
office and the country representative (of Agencies) is not clear ... Some kind

of authority and co~ordinative action should be exercised by the Resident Repre-
sentative's office over country representatives. In most of the cases, governments
would prefer to deal with one resionsible body rather than several.''

The Prime Minister of yet another developing country expressed himself in particularly

unequivocal terms:

"This logically leads to a statement of what we consider the ideal relationship
that we should like to see between the Resident Representative on the one hand
and on the other the UN and its Specialized Agencies, in regard to the United

Nations Development effort ... These remarks are specifically meant to be under-
stood in relation to the Specialized Agencies, and the position is briefly summarized
as follows:

"Where, in consultation with the Resident Representative, the Ministry of Planning
makes a decision in relation to any aspect of the development activities of a
Specialized Agency and such a decision is ratified by the Prime Minister as
Chairman of the Planning Commission and thereafter conveyed by the Resident
Representative to the Specialized Agency concerned, that Agency should under

no circumstances unilaterally reverse or question that decision. The views of
these Specialized Agencies would, of course, be taken into consideration before

a decision is made. The non-observance of this principle is tantamount to an
imposition of the will of the Agency on a sovereign Government and could seriously
damage the proper understanding that should exist between the host Government
and the United Nations. "

134, As could be expected, there was a fairly general consensus among Resident Represen-

tatives on this subject. One quotation is representative of the tone of the majority:

1 For instance, Thailand, para. 127; Chile, para. 158; Tunisia, para. 146; Ecuador,
para, 297; Iran, para.71.
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"The unfortunate institution of country representatives of Agencies has operated,
and continues to operate, as a contradiction in terms -~ in spite of all of the
efforts made to define the relationships in the field -~ between the role of the
Resident Representative vis-a-vis the country representative of the Agencies.
There exists an unavoidable inherent conflict between the two positions and our
failure to find a solution to this problem has done incalculable harm to the ability
of the UNDP system to play a more effective role in providing assistance to
developing nations in dealing with their fundamental problems. '

Yet it is interesting to note that this same Resident Representative, showing the frank self-

criticism which has characterized many of the comments received by the Study and constituted

one of the most promising aspecis uncovered, recognizes that the situation is not exclusively

the fault of the Agencies but also relates to the quality of Resident Representatives and the

support they receive from UNDP, viz.

135.

"Many Resident Representatives have lacked the broad knowledge and experience

of economic development administration and the many qualities needed for con-
ducting negotiations with governments in a skilful and diplomatic manner to obtain
the best results from the small United Nations resources. Their training in the
philosophy and purposes of United Nations technical assistance and in the structure
and functions of the UNDP system has been far from adequate. They have suffered
from lack of security of tenure and of firm support and substantive backstopping in
their work from the parent Organization, as well as from the Participating Agencies
in the UNDP system. '

A question closely related to the authority of the Resident Representative is the insuffi-

cient decentralization and delegation of authority to the field. This was mentioned by one in

five of the recipient governments who replied, principally as an example, and a cause, of the

cumbersomeness and slowness of procedures, and also by many Resident Representatives.

This, in turn, is exacerbated by the inadequacy of communications between UNDP Headquarters

and the field which was singled out by a large number of Resident Representatives as a major

and an increasing problem. To quote three examples, one Resident Representative referred

to a "credibility gap'' between headquarters and the field, adding that he had last received a

visit from a UNDP Headquarters official in the Spring of 1965, i.e., three ~and-a-half years

earlier — thus demonstrating another side-effect of the lack of any rational planning of field

visits.

Another wrote:

"', .. often in the field, there is also a certain lack of support from UNDP

Headquartews, Letters written to Headquarters are sometimes not answered
or with great delay and one certainly does not have the feeling that someone is
actively taking an interest in what goes on in a specific field post. "

Yet another said:

""The increasing lack of communications between Headquarters and the some 90
field offices has become obvious. Thig is a very real problem which has to be
faced by all growing organizations, be they diplomatic, industrial or commercial,
and one which must be solved through a regional approach which retains control
at Headquarters. "
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136. If one turns to the regional level at the present moment, however, the different patterns
of organization confronting each developing country become even more confusing. One
Agency, in its comments to the Study, described it as ''a jungle' and the description is all too
apt. Appendix Three, ""Regional Structures of the UN Development System'', included in
Part V attempts to hew some kind of path through this jungle. The chart attached to it shows
the regional and field establishments of the main components ofthe UN development system, divided
intothe four main areas of Africa, Latin America, Asia, Burope, andthe Middle BEast. Itindicates
that someunfortunate governments, especiallyin Africa, where the patternis more scattered, have
toapplyto asmany as four or five different places if they wish to obtain simultaneous advice from
the regional offices of different components of the system, Thus, Dahomey has to refer to
Abidjan for UNICEF and UNESCO, to Niamey and Addis Ababa for the sub-regional office and
headquarters of ECA respectively, to Dakar for UNIDO, to Lagos for ILO, and to
Lomé for WHO. Moreover, the regions covered by each Agency are not coterminous. The
text of the appendix shows that difficulties stem also from the widely differing functions and
degrees of delegated authority of these offices and from differing constitutional arrangements,

The same document also tries to analyse the effectiveness of the regional structures of the

. various UN organizations and comes to the conclusion that it has, on the whole, been indiffer-

ent, except in the case of WHO, owing to the lack of a coherent pattern, aggravated by the
failure to develop any effective co-ordination between the various organizations. The reader

who wishes to delve further into this question is referred to the document in Part V.

137. A number of governments, both of developed and developing countries, indicated in
general terms that the organization and administration at the headquarters level must be
faulty in some respects judging by the quality of the development co-operation offered, the
persistence of delays, and the cost, which many deemed excessive. Presumably, this

latter judgement reflects an impression that the demonstrated benefits of the programme are
inadequate in relation to its overall cost. Many governments commented more specifically
that the programme's overheads are excessive. The Capacity Study devoted a considerable
amount of time to these financial aspects but was forced to the reluctant conclusion that,
because of the manner in which UNDP funds are diffused throughout the various components of
the UN development system, and mingled with the regular funds of the Agencies, it is impossi-
ble to make any accurate estimation as to whether the cost of the programme at the present
time is reasonable or excessive. The term "overheads' is-in-itself misleading, since they
are calculated on an arbitrary percentage basis, and cover a number of activities that provide
direct and necessary programme support and can by no means be categorized as general
administrative costs. So far as can be judged, expenditures for programme support and
administrative costs (e.g., internal administration, inter-Agency co-ordination, etc.)
together amount to about 20 per cent of the total, but the Capacity Study is in no position to

challenge the validity of the expenditures for these purposes. In Chapter Nine, however, the
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Study does make concrete proposals for a new finance and budgetary system which would make
it possible in the future to identify the various cat egories of expenses more clearly, and thus

to assess whether the programme is being run reasonably economically.

138. Few governments ventured any more specific comments on internal organization at

the headquarters level, possibly owing to insufficient knowledge of the inner workings of the
various components of the system. Again, material limitations prevented the Capacity Study
from making a detailed investigation of nearly twenty organizations, while the answers
received to the questionnaire sent out to all of them on organizational, administrative and
financial matters were not always very revealing and sometimes contained inner inconsisten-
cies which made the information impossible to use. In general terms, however, the deficien-
cies at the headquarters level are the obverse of those identified at the country level. Thus,
the problem in UNDP Headquarters has been the lack, until recently, of a divisional structure
by countries and regions which would allow an overall view of the total programme, TA and
SF, for each country or area. In the past, then, the structure and approach of UNDP, with
its emphasis on sectors rather than geographical areas, particularly as regards the SF
component, has tended indirectly and inadvertently to perpetuate the sectoral interests and
rivalries already endemic in the overall system. The recent establishment of regional and
country desks represents a considerable advance but these new divisions are still numerically
weak, and the staffing pattern is such that sectoral considerations still tend to predominate,
encouraged also by the type of programming adopted. Within Agencies, on the other hand,
the sectoral fragmentation is carried one stage further by conflicting interests and competition
between individual technical divisions representing different specializations within each
sector. Between Agencies, it is exacerbated by not infrequent jurisdictional difficulties and
disagreements arising where frontiers of competence cannot be drawn with precision. 1_/

All of these factors are drains on capacity because they deflect attention from what should be
the main centre of gravity: the totality of the development problems of each individual coun-
try. In the case of the Agencies, also, a further structural problem derives from their dual
functions, first, in their constitutional role and, second, as operational arms of UNDP, Every
Agency has tried to reconcile these roles and render each more efficient through a series of
reorganizations, but in some cases the two are still uneasy bedfellows. Thus, in some larger
Agencies where a separate department or division has been set up to deal exclusively with
development operations, the demarcation line with other departments dealing with more

traditional functions has not always been clear-cut. Instances have been brought to the atten-

1_/ The intricacies of drawing these frontiers is well illustrated by the recent 13-page
agreement between FAO and UNIDO reproduced in the FAO Director-General's Bulletin,
No. 69/32.
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tion of the Capacity Study in which this has led to internal power conflicts inside individual
Agencies and to the duplication of services. In other words, the dual functions of the Agencies,
which should be a source of mutually complementary strength, at times find themselves at
cross-purposes, thus distracting attention from the job of development co-operation, and

| impeding the evolution of an integraled approach, even within a single Agency.

139, In short, the complexity and fragmentation of the system which, in one sense, is a
]
1 source of richness, in another is a major check to capacity. The end result is frustration on
{ all sides and at all levels, as shown by the following illustrations, all drawn from the first-

| hand observations of the Capacity Study during the course of ils inquiries.

’ 140. The developing Member Siate, already wearied by the effort of trying to cope with a

\J perplexing array of organizations and representatives, each with their own ideas of ihe kind of
co-operation the country most needs, is further frusirated by the delays in producing concrete
results, since project requests may be examined by several outside experts or missions

before being finally approved, and execution is often behind schedule for the reasons examined

earlier.

baffled by the same complex assortment of organizational units and relationships. Moreover,
it is often dissatisfied with the explanations of the proportion of its contributions used for what
it considers unproductive overhead purposes. It is also irked by excessive concern with

Agency autonomy and the over-complex and "hairsplitting'' explanations involved in protecting

an Agency position or sphere of functions.

|

|

|

|

j 141. The more developed Member State, anxious to see its contributions effectively used, is

|

|

|

’ 142. The Director-General of a Specialized Agency is often irritated by what he considers
unreasonable criticism from governments which hold him responsible for things over which he

has no control. He is also deeply disturbed at the high proportion of his own and his staff's

energies that must be devoted to co-ordination, and the resolution of what seem to him

straightforward issues, because no effective mechanisms exist to resolve such issues without

reference to himself and his fellow Directors-General,

143, Within UNDP, there is frustration over their inability to take effective corrective
action when projects fall short of agreed objectives because Agencies have a virtual monopoly
on project execution and are outside UNDP's authority to control. This lack of direct line

authority down to operational activities at the country level is further aggravated by the distri-

bution of operational responsibility within Agencies, The Director-General of an Agency can

seldom devote sufficient personal time to operational matters due to the press of his constitu~

tional and policy functions _1_/ and, inmost Agencies, there is no single official with authority

j 1_/ Among other things, these involve a very great deal of travelling,
|
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over all aspects of operational activities whom the Administrator can hold fully accountable.
Responsibility and authority are thus widely dispersed and the decision-making process is

consequently both slow and ineffectual in producing results,

144. The government representative on the myriad governing and policy-making bodies is
likewise frustraied by his inability to obtain what he considers rational and complete answers
to his questions on development from any single source. In short, he looks to executive
heads for resulis but finds no one to hold accountable; rather, he finds numerous executives,

who are each responsible for portions of the total job.

{3) Summary of the principal impediments affecting the capacity of the
international system at the present time

145. The two preceding sections have attempted to make a comprehensive survey of the
difficulties with which the UN development programme has to contend at the present time,
firstly, from a quantitative point of view and, secondly, in terms of quality,. The former
analysis was based on the facts and figures made available to the Study by the system itself,
while the latter drew almost exclusively on opinions which were expressed with sufficient
frequency by the many different sources and viewpoints consulted by the Study as to constitute
a widely-held opinion. It may be helpful to summarize here the conclusions reached by the
Study on the basis of these analyses, as to the nature of the main impediments to capacity
existing at present in the several components, and at the various levels of the system,
especially sinceitistothe resolutionof these that the Study must address itself in order to

increase future capacity.

(a) At the headquarters level

146. The basic problem here is clearly an organizational one, aggravated by the rapid ex-
pansion of a programme whose structure has evolved almost by historical accident rather than
through the application of logical management principles. Vigorous collective action might
have overcome such difficulties but was understandably inhibited by the structure itself. As
development-mindedness grew, it was expressed mainly through sectoral activities disregard-
ing the policy emphasis in the main legislative organs of the UN on a planned and comprehen-
sive approach to development. Thus, despite the delivery of a substantial volume of valuable
assistance, the larger part has been conceived and organized as a sectoral response, strongly
influenced from headquarters by procedures and policies that were insufficiently adapted to the
needs of a UN development system. Effective management would require the centralization
of decision-making on policy matters and of the overall control of the programme, combined
with the maximum possible decentralization of the planning of country programmes and of

the administration of field operations. This is virtually the reverse of the system's present

method of operations. In practice, responsibility for taking decisions which should be made
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at the centre is diffused between UNDP and the Specialized Agencies, thus leading to confusion
between their respective functions. On the other hand, planning and administrative functions
are not decentralized enough and insufficient authority is delegated to the country level,
particularly to the Resident Representative, with a consequential delaying effect on operational

activities.

1417, The complexity of development problems would, in any case, require a high degree of
managerial skill. This requirement becomes even greater as a result of the intricacy of the
mechanism through which UN development co-operation has to operate. At a minimum, the
streamlining and modernizing of procedures and managerial and administrative techniques

are called for and these, in turn, require both forward-looking and dynamic management and
an organizalion directly geared to development operations. Thege have been, in large
measure, lacking: there have been stirenuous efforts toward improvement but the pace has not

been fast enough.

148. The necessary managerial control is made even more difficult by the lack of facts and
figures both about what has been done in the past and on the progress of the current operation.
The effect of this is exacerbated by the inadequate communication system existing between
UNDP and the Agencies, on the one hand, and between the various headquarters and their field
representation on the other. Finally, administration is slow and cumbersome in practice

leading to the lengthy delays in project approval and execution already described.

149, The cumulative impact of this evidence, then, is to show that, although the UN develop~
ment system is delivering a valuable service, it is doing so under a greater strain than is
acceptable, that the out-turn is less than optimal, and that the quality and quantity of

future performance must be threatened.

(b} ‘At the regional level

150, Here, again, the organizational problem predominates and reaches an even higher
degree of complexity through the existence of large numbers of distinct organizations and
offices, located in different places, covering regions which are not coterminous, and exer-
cising different functions and different degrees of authority. The position is still further
confused because some of these bodies, notably the Regional Economic Commissions, are
understandably looking for a role to play and may add to the danger of overlap as they inevitab-
ly cover sectors which impinge on the competence of most of the Specialized Agencies. The
inadequacy of the co-ordination achieved varies greatly from case to case. An attempt to

unravel this organizational tangle is made in Chapter Seven, 1_/ and the whol e question is

1_/ Paras. 112-119,
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dealt with in much more detail in Appendix Three of Part V, "The Regional Structures of the
UN Development System', already referred to. All of the evidence collected by the Study
points to the need for the various UN regional organizations and offices to be fully integrated
into the development co-operation process on a rational basis. 1_/ This can be achieved only

gradually, however, but the situation cannot be left in its present state of confusion,

(c¢) At the country level

151. The pattern repeats itself in the developing countries with the emphasis on organiza-
tional deficiencies. Despite the efforts made over many years to achieve co-ordination, there
is still no uniform approach by the various parts of the system to the problems of a single
country. Separate Agency missions continue to proliferate, to the bewilderment of the govern-
ment and to the detriment of the position of the Resident Representative, which, although
strengthened, is still not one of sufficient authority. Here the quality of the Resident Repre-
sentative is of crucial importance. Many of them are very good and contrive to overcome,

in practice, most of the difficulties described, although at an inordinate expense of time and
effort. It must also be recognized, however, that not all of them possess, to an adequate
degree, the qualities which will be required in the future by their difficult and highly important

responsibilities.

152, In short, the approach is unsystematic and varies from couniry to country according
to the personal relations of the representatives of the various organizations and the attitude of
the governments. The latter are becoming increasingly restive at this situation and one in

three of those who replied drew attention to the problem.

153.  The ""country approach', which has figured so largely in legislation over the years,

has been undermined as a consequence of this situation. The promotion of projects - whether
by ""salesmen', over-brief visiting expert missions, or as the result of policies originating in
distant headquarters — usurps governments' choices in development planning and too often

ignores the real needs of the country.

154, So far as Agency representatives are concerned, where their responsibilities do not

include substantive and substantial Agency functions totally unrelated to UNDP-financed work,

their presence tends to add further confusion. It is obvious that this must happen, since

their position as the appointed representative of an Agency, rather than as a technical adviser

in a particular economic or social sector, is evidence that they are there to promote the

sectoral interests of that Agency, whether by increasing the number of projects it executes

1_/ Suggestions to this effect are made in Chapter Seven and in Appendix Three in Part V
on Regional Structures,
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with UNDP money or otherwise, rather than to give technical advice within the overall develop-
ment framework of the country, This disturbs the balance between the interests of the country
in which they serve and those of the Agency for which they work and the former does not always

receive priority.

B. The capacity of governments

(1) The capacity of developing countries to absorb assistance

155. The concept of counterpart has rightfully grown up as a main tenet of a programme
whose ultimate aim is to help developing countries to help themselves. Many difficulties have
been encountered, however, in practice and it is clear that new forms must be found for its

application.

156, Here, also, there are both quantitative aspects, evidenced in the amount of local funds
contributed, the number of local personnel appointed and the physical availability of buildings,
equipment, and other facilities provided on the spot; and qualitative aspects, represented by

the quality of the personnel supplied and the adequacy of the physical facilities,

1587, The earlier analysis in paragraphs 40-45 and Table 3.6 have shown that the non-
availability of counterpart personnel is the largest single problem affecting the progress of
projects, In fifty of the sample of 126 projects behind schedule, the government was unable
to provide counterpart personnel in adequate quantities. In seven countries in Africa and one
in Asia, counterpart personnel, as stipulated in the plan of operation, were non-existent and
unlikely to be available in the foreseeable future. In all other countries, basic manpower was
available, but either inadequaie funds existed to employ the personnel required or they were
employed on a part-time basis only, or their qualifications were sub-standard. Similar
experiences were encountered as regards the recruitment of local administrative and technical

personnel,

158. The non-availability of adequate counterpart finance in land, buildings, equipment, and
supplies was the second largest difficulty, affecting forty-one —or roughly one-third - of the

126 projects behind schedule. 8Six projectis were unable to start operations as the governments
could not meet their prior obligations, while in thirty-three cases activities had to be curtailed
or suspended owing to delays in receipt of the government's contribution for current operating
costs. The main causes for this were: shortage of finance; over-ambitious planning; and
difficulties arising from the fact that the schedule of operations did not correspond to the

fiscal year of the country concerned.
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159, The proportions obtained in the second analysis carried out directly with Resident
Representatives 1_/ are slightly less, but equally indicate that the provision of counterpart
presents one of the most serious problems. Thus, difficulties in the provision and qualifica-
tions of counterpart personnel were the predominant factor in 20 per cent of worthwhile ST
projects where progress was unsatisfactory, and in 28 per cent of the TA projects in that
category. Local budgetary difficulties predominated in 6 and 7 per cent of SF and TA projects

respectively and other deficiencies in government support in 12 and 14 per cent respectively.

160. The quality of the counterpart personnel actually provided was also a cause of concern
and was almost unanimously cited by the Agencies, as well as by a good number of Resident
Representatives, as a major impediment to effective action. Several recipient governments
themselves stated that they encountered considerable difficulties in finding sufficient national
officials and technicians of adequate calibre for all the UNDP projects on hand. The reasons
for this situation are varied and in some cases deep-rooted, stemming from the very state of
under-development in which the country finds itself. This is the case, for example, when
educational facilities are inadequate, both in number or quality, and thus unable to equip
gsufficient people with even a basic academic or technical foundation on which to build further.
National salary levels and conditions of service are almost always inadequate, especially in
government employment, and also reflect the inadequacy of financial and other resources.
The problem has, therefore, many of the characteristics of a vicious circle and effective solu-

tions are not easy to find.

181. The logical justification for counterpart requirements ~ apart from the evidence it
gives of a genuine interest in a project's results — is that they should provide a guarantee
against burdening a country with obligations which it is incapable of supporting, By the ‘Eime
UN technical ca-operation has completed its task, the project should be self-sustaining within
the framework of the government's machinery and resources: it will no longer be a ''project"
but an integral part of the country's services. Even so, it is obvious that ability to support
projects varies from country to country. Moreover, the larger projects can involve heavy
recurrent costs (e.g., for maintaining training institutions) or the servicing of capital loans
for investment resulting from surveys or similar projects. As is generally recognized, the
present strain on the budgets of most developing countries is already very great, and the

cumulative burden of external debt is becoming crippling. g/ In the case of countries at a

1/ See para. 94.

2_/ The Commission on International Development describes what it terms ''the explosive
inerease in public debt and debt service' and makes strong recommendations for debt relief,
op. cit. pages 62-76 and 153-167.
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very early stage of development, the situation is especially acule because, under present
counterpart arrangements, they can only support a few projects and yet their needs are rela-

tively far greater than those of countries farther advanced.

162, Another wider aspect of "absorptive' capacity, transcending the limiting requirements
of individual projects, is the existence in the recipient country of conditions conducive to
development, and of strong leadership inspired by a genuine will for development. Here, one
is Wl;olly in the field of intangibles, most of them outside the direct ;nfluence of the UN, and
some of them not even open to aclion by the government concerned. They are, nonetheless,
of tremendous relevance to the capacity of developing countries and their potential for making
use of development co-operation. Experience has shown that, e. g., local customs and atti-
tudes, traditions, social institutions, legislative and administralive conditions, systems of
land tenure, are just as important determinants of development and all that this implies in

the acceptance of the effort involved and of the far-reaching changes required.

163. The Capacity Study's investigations point strongly to the conclusion that too many pro-
jects are planned without due regard for the country's real capacity for providing support and
assuming continuous responsibility. This is an off-shoot of the sectoral impulse to push
particular kinds of projects instead of starting from the needs and potentialities of the country
It is also caused by the tendency to consider potential projects in isolation and not in terms of
the overall picture presented by a country, both as regards its development objectives and

priorities and its total obligations.

164. This does not mean that too much assistance is being offered and that it should be
reduced. Nor does it signify that the counterpart philosophy is wrong. On the contrary, it
should be maintained but interpreted in a more imaginative and flexible manner. It is signi-
ficant to note here that one in five of the recipient governments which expressed views to the
Study considered that the response to difficulties over the provision of counterparts is often
excessively rigid. Clearly, projécts should be planned more realistically, with counterpart
contributions, especially those of a material nature, being graduated according to the economic
and financial circumstances of the recipient country and on a sliding scale enabling the govern~
ment to take over responsibility gradually. 1_/ The problem of counterpart personnel is more
difficult. Its solution involves taking longer over preparing the ground for individual projects,
where local personnel are likely to be scarce, e.g., by training them as preliminary phases of

the main project. It also means setting up an infrastructure for development and, where this is

l_/ See proposals in Chapter Nine, paras. 73-84,
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necessary, concentrating, in agreement with the government, on the dissolution of fundamental
constraints which affect a wide spectrum of development activities - e.g., public administra-

tion and education (especially technical and intermediate education).

165. Adequate understanding of general local conditions as they affect development is also
indispensable. This does not merely involve a knowledge of the main technical and economic
factors affecting a specific project. In practice, it means two important things: studying
each country's development problems as an integral whole; and decentralizing effectively to

the country level.

166. Finally, ""absorptive' capacity must be regarded as a dynamic challenge rather than as
a static constraint.” In other words, where limitations exist, or seern imminént, ‘the most
important bottlenecks should be identified and positive steps should be taken to overcome them.

(2) The capacity of Member Governments generally to promote development
through multilateral channels

167. Since the UN development system is an inter-governmental structure, its capacity to
provide an effective service of development co-operation depends, in a very fundamental way,
on the policies and support of all Member Governments and not only of those to whom co-opera-
tion is provided. Obviously, the programme could not work at all without money and it is

of the highest relevance that many governments have stated to the Capacity Study that they
would be ready to increase their financial contributions to development through the UN system

if that system were to become effective,

168. However, all contributing governments have a responsibility, not only in monetary
terms, but also in respect of the skills and know-how which they command. The UN develop-
ment system must tap the resources and knowledge available in the world and harness them to
the needs of the developing countries much more effectively than is done today. Many
developed countries already give substantial help to this end, but still more is required. The
same is true of developing countries although, in their position, great care is needed lest the

best of local talent is lost to the "brain drain''.

169. More largely, the capacity of governments - especially the economically more power-
ful — to promote development is inextricably linked to their international economic and social
policies which directly affect the elbow-room of the developing countries for expansion.

Trade policy is a manifestly significant example, since restrictive policies applied by govern-
ments, especially those more powerful economically, can offset their direct contribution to
the development of the Third World. This subject lies outside the Capacity Study's field and
will therefore not be pursued here, beyond the comment that a favourable policy toward

development requires more than a pledge to the multilateral system.
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170. Butl perhaps the most important consideration of all in this connection is that the UN
development system cannot function properly unless it is provided with a coherent and con-
sistent body of development policies to give its activities a uniform direction. Governments
participating in the many organs involved in the debate on development have a responsibility to
pursue a consistent policy at each of the levels and in each of the sectors. Unfortunately,
this has by no means always happened in practice and the multiplicity of organs having a res-
ponsibility for different aspects of development, which was described in the previous
chapter, 1_/ all too often propose policies and establish objectives that are conflicting and
thus cloud the development scene further instead of helping to find solutions. As a result, it
iz hard to discern the single overall policy which is so desperately needed. Clearly, urgent
measures must be taken to remedy this. Without steadiness of purpose — even allowing for

the evolution of policy ~' there can only be disorder in practice.

171, All governments, whether participating in the UN development system as developed or
developing countries, share-in these responsibilities toward the system, which-determine, in

large degree, the effectiveness with which it works today and could work tomorrow.

III. FUTURE CAPACITY

172. The capacity of the UN development system to sustain an effective programme is not a
finite concept whose dimensions can be measured to a satisfactory number of decimal points.
Nor is it static. It is an amalgam of statistically quantifiable activities and qualitative
elements of policy and judgement, enterprise and organization blended into a complex series
of inter-relatianships between the system and its Member States. All of these factors are
interdependent and all are indispensable. The problem of capacity is to command the right

proportions «of each in the whole,

173. It follows that it is impossible to state categorically that the present system will be

able to operate effectively up to a level of resources of so many million or billion US dollars,
and that, thereafter, it will no longer be capable of doing so. Any decline will be a gradual
one and there is no sheer cliff-edge to be marked with warning signs as the absolute 1imit of

capacity.

1747 — What canbe-saidwith-certitude-is that-the system is seriously-overstrained -at-the
present time and that, despite determined efforts from many quarters, there is no evidence

that all the defects are being overcome. There is, in short, a decline, and its proportions

1/ See especially para. 43.
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are becoming more serious. Major changes in organization and procedures are therefore

imperative.

175. Shouldthe resources of the system grow, and particularly ifthis expansiontakes place over
a shortperiod, the strains onthis overtaxed machinery will multiply, andthe changes willbecome
stillmoreurgent. This should notbe regarded as a counsel of despair but rather as anincitementto
action. A greatmanyimportant remedies canbeintroducedby concerted action onthe part of
governments and of the system itself. Development cannotbe made simple but at leastitis possible
to go about it in amore workman-like fashionthan at present, providedthatthe necessary resources

of determination and courage are forthcoming.

176. The master plan for this new design could not base itself on abetter blueprint thanthat pro-
videdintheterms of the admirable resolution 2188(XXI) of the General Assembly setting up the
ECPC whichhas already been quoted in Chapter One. The measures required to expand and consoli-
date future capacity alongthese lines need only be outlined here, asthe detailis providedin subse-

quent chapters. They presuppose a steady and, hopefully, arapid increaseinresources.

177, Againstthat background, itis clearthatthe first and foremost requirementis for govern- ‘
ments to adopt consistent policies toward the various aspects of development co-operation offered
through multilateral channels, a processthat could be greatly assisted by the reduction and ration-
alization ofthe occasions and places inwhich policies for the numerous components of the UN de-
velopment system are laid down. This would needtobe accompanied by the simplification and con-
centration of the organizational structures and of the interrelationships of the various components
of the UN system dealing with development at the headquarters, regional and country levels, sothat

alltheir activities and policies are properly co-ordinated.

178, Withinthis organizational framework, atrue country approach should be developed. It
should be based on deep and comprehensive understanding of each country's overall problems and
on along-term, integrated programme for the co-operation of the UN system inthe solution of those
problems, dovetailed intothe national development plan and subscribedtoby all concerned. This,
inturn, would demand greater decentralization of actual operational activities, with proper
authority centred onthe government and, sofar asthe systemis concerned, onthe Resident Repre-

sentative.

179, In other words, the essentialneed isto centralize the responsibility for policy-making and
decentralize the responsibility for the operations intended to put those policies into effect. Unless

this is done, the capacity of the system willinevitably remain limited.

180. The foregoing comments had a general applicationtothe UN development system. The
chapters that follow will make more specific recommendations for improvements that needto be
introduced into the operation of UNDP inparticular, They all, however, have one thing in common:

capacity cannot be expanded in future without simultaneous action along all of these lines.
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Chapter Four

THE NEXT TWENTY-FIVE YEARS

"It's a poor sort of memory that only works backwards'', the Queen remarked.

- Lewis Carroll, Through the Looking~Glass

I. THE CONTINUING NEED FOR DEVELOPMENT CO-OPERATION
AND THE DD2 FRAMEWORK

1. Perhaps the chief moral to be derived from the experiences of the last twenty-five years
is that development is esseniially a long-term and exceedingly complex process in which out-
side assistance can be of help, but cannot of itself be decisive, This by no means signifies
that no more external aid is required by the developing world; on the contrary, the widening

gap between ileyelogeii and developing nations makesg it clearly incumbent on both sides to step

up their current efforts as far as possible,

2. The most recent estimates, worked out in preparation for the Second Development Decade,

suggest that:

(a) the deficit of domestic saving over investment in the developing countries (''the
saving gap'') would be, by 1980, between US$17 and US$34 billion;

(b)  their foreign exchange gap would be between US$27 and US$32 billion;

(¢) part of the latter gap might be bridged as a result of liberalization of trade and
import substitution policies; the saving gap, on the other hand, should be met
chiefly through foreign aid;

{d) the gross national product of industrial market economies may be expected to
reach US$2, 100 billion by 1980; the fulfilment of the target of one per cent
transfer of GNP-by 1980 wouldyield US$21 billion; -if industrial, centrally -
planned economies are included, '"the total estimated development assistance in

1980 ... might be put at US$26 billion". 1/

3. For their part, the Pearson Commission has recommended g] that donor countries
should increase their resource transfers to a minimum of one per cent of GNP as rapidly as
possible, and in no cage later than 1975, and their net disbursements for official development
assistance to 0.70 per cent of GNP by 1975, and in no case later than 1980, The Commission

has further recommended that aid givers should increase grants and capital subscriptions for

}_/ United Nations, Preparation of Guidelines and Proposals for the Second United Nations

Development Decade (doc. E/AC.54/L. 29/Rev.1).

:_2,_/ Partners in Development: Report of the Commission on International Development,
October 1969, page 152.
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multilateral development finance to a minimum of 20 per cent of the total flow of official

development assistance by 1975. 1/

4. Projections such as these underline the need to scrutinize in depth all aid, from what-
ever source, in order to maximize its impact for the benefit of developing countries and to
learn from past mistakes, and also to fit it into an overall framework of mutually agreed objec-
tives. In view of the Pearson Commigsion's recommendations, the responsibilities of the

international organizations in this respect will increase correspondingly.

5. At the end of the sixties, which have been called 'a development decade without a
development policy', 2/ and on the eve of a second development decade, the need for a purpose-
ful "global design'' has found increasingly vocal expression. During the seventies, it is hoped
that this model will be supplied by the Second Development Decade, for which the strategy is
now being worked out within the United Nations system and by representatives of most govern-
ments. Although still under discussion, _Bj the essence of the approach is already known, and
may usefully be outlined here, as the framework into which United Nations technical co-opera-
tion must fit, Tt could also help to clarify the function of internationeal organizations in the

definition and implementation of the 'global strategy''.

6. While the ''global strategy'' for DD2 has to encompass both national development
policies and international action, the main responsibility, as was expressly stated in the
General Agsembly and ECOSOC resolutions regarding preparations for the Decade, il/ must
inevitably devolve on individual countries. National development policies will not merely be
incorporated in a comprehensive development plan but will have to include provision for its

implementation and for the measures needed to overcome domestic obstacles to development.

7. International action will operate predominantly in the fields of irade, of financial trans-
fers and of technical co-operation. This is not the place to discuss the organization of trade
or the amount, terms and conditions of financial transfers; UNCTAD II, the UNCTAD Trade

and Development Board, and the Pearson Commission have dealt with these subjects.

b Tbid, page 229.
2/ UNCTAD, Towards a Global Strategy of Development (doc. TD/3/Rev. 1).
3/ The Committee for Development Planning will meet again in January 1970; the

Preparatory Committee set up by GA resolution 2411 (XXIII) will complete its work in May,
thus enabling ECOSOC to discuss the strategy at its summer session and the General Assembly
to launch the Second Development Decade in the fall of 1970,

é/ In particular, ECOSOC resolution 1356 (XL.V) and GA resolution 2411 (XXIII).
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8. This Study has a particular responsibility for technical co-operation., The relevant sec-
tion of the '"Preliminary Framework for an International Development Strategy'' 1/ points out
that the Development Decade offers an opportunity to evaluate the working of the complex
machinery set up over the last twenty years to facilitate the transfer of skills, ''to renovate or
redesign it and, where indicated, to extend it into areas in which needs have not yet been
met'", 2/ While it makes no specific suggestions as to how the existing machinery for techni-
cal co-operation should be modified,it sets out the aim clearly: ''The most efficient technical
co-operation mechanism is that which succeeds most often in providing the developing coun-
tries with precisely those resources they need, at the proper time and at the least overall

cost'. 3/

9, The aim of the Capaciily Study as a whole is to make concrete recommendations for the
attainment of these desiderata, which it wholeheartedly endorses, within the UN system, As a
general background for these, ithe present chapter attempts to define the relationship between

UN technical co-operationand the framework of the Second Development Decade.

10, Clearly, in order to make an effective contribution, it would be imperative for aid from
external sources; whether UN or bilateral, to be dovetailed into individual national develop-
ment plans. y The latter should, in turn, reflect the global policies, insofar as they were
germane to the interests of individual countries and, in their totality, should add up to the

worldwide effort required in order to achieve the stated purposes of the Decade.

11, An effort of this kind could not stop abruptly at the end of the seventies, All the evidence
of the past ten years and earlier indicates that the "battle of the gap' is likely to go on for
many decades more. In making any long-term projections involving substantial changes in pro-
cedures and systems for technical co-operation it ig therefore essential to look farther ahead,
and preferably to the end of the century. While this is necessarily a less precise exercise,

the Capacity Study endeavours to maintain this longer perspective in view, both here and in

the _chapt‘ers‘ that follow,

1/ Paper submitted by the Centre for Development Planning, Projections and Policies to
the Preparatory Committee for the Second United Nations Development Decade and to the
Committee for Development Planning (doc. E/AC.56/L.2 -~ E/AC, 54/L. 33 - paras. 205-218).

2/ Ibid. para. 205.

3/  Ibid. para. 210

4/  Ibid, para. 215: "If international technical co-operation were tied in more closely to
the development plans and needs of individual countries, the latter might find it more advan-

tageous than heretofore to organize themselves to achieve the most effective integration of the
external resources so provided, "
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II. IMPLICATIONS FOR TECHNICAL CO-OPERATION
PROVIDED BY THE UN SYSTEM

12. The first question to be asked is whether there is a role for UN development cc.oper-
ation within this general framework. Inthe view of the Capacity Study the answer is © very

definite affirmative, for the following reasons.

13. TFirstly, the contribution of technical co-operation services made through the UN develop-
ment system (i.e. excluding financial transfers),though very modest in relation to the total flow
of external resources of which it comprises only 2. 3 per cent, }_/ does constitute an additional
input of considerable value which it would prove difficult to obtain from alternative sources
were it suddenly discontinued. Last year the system as a whole spent more than US$0. 6 bil-
lion in economic and social activities, more than one-half of this at the country level. 2/
Moreover, as mentioned at the beginning of this chapter,the Pearson Commission has recom-
mended that the flow through multilateral channels, including that for technical co-operation,

should be increased.

14, Secondly, although the role of the UN system is modest, it is still important because it
is different in nature and quality from the assistance offered through other channels, primarily
because of its inherent characteristics. These, it is submitted, have not changed since the
inception of the various programmes, despite their increase in size. Basically, the distinc-
tion between bilateral forms of co-operation and that provided through the UN is that the latter
is a universal enterprise, in which all countries participate on equal terms, contributing what
they can in terms of money, expertise, skills or training facilities, and receiving assistance
according to their needs and financial possibilities, There is no distinction between donors and
recipients; the majority of countries are both. This, in turn, implies several other important
and distinctive characteristics. Thus, the co-operation offered through these channels cannot
be donor-centred: it must accept the interests of the recipient as of prime importance. Here,
perhaps, lies one of the major advantages of this form of aid, and one that should certainly be
preserved and enlarged, Hand in hand with this goes the concept of political objectivity: coun-
tries should be able to participate in UN programmes of development co-operation in the sure

knowledge that no strings are attached, nor any ulterior motives aspiring to the extension of

y In relation to the total technical assistance flow (i.e. excluding financial transfers) that
channelled through the UN development system amounts to 16.5 per cent. Total multilateral
flows (i.e. including financial transfers) amount to 13.7 per cent of the total flow of external
resources, These proportions are based on 1967 figures according to DAC definitions (cf.
OECD, Development Assistance, 1968 Review),

%/ UNDP: US$180 million; WFP: US$50 million; UNICEF: US$46 million; technical assis-
tance financed by regular budgets and by various trust funds: US$60 million; for more details,
see Tables 6, 11, 12 and 13 in Part V, Appendix Six,
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political, economic, commercial or cultural influence. In short, the UN gystem should not
simply constitute one more channel for giving aid, but universal and mutual co-operation in
the true sense. It does not act as a sort of broker between donors and recipients, but is a
toolbelonging to all member countries for the organization of co-operation between countries
on the basis of their equality. It is a partinership and not international charity. It is, there-

fore, ideally placed to pool the resources and the resourcefulness of many nations.

15. Within those overall characteristics, two disiinct roles can be identified for the UN sys-
tem. The first, which has existed since its inception, derives from its standard-setting acti-
vities, from the international economic, social and technical clearing-house functions and,
more generally, from the key and irfeplaceable role of the UN system in discussing, estab-
lishing and promoting international policies for development. The second, as Chapter Two
has shown, was not originally foreseen but has grown up over the years into a new and impor-
tant dimension, that of operational activities designed to reinforce the development efforts of
governments: —Theformer-is fundamental-to-the-operation of the UN system—(though-not limit-
ed to it) because it provides a guide for action, while the latter - the aspect with which this
Study is directly concerned - may have a bearing on all elements of the strategy, whether
national or international; it may contribute both to shape the strategy at the country level, and

to implement it.

16. The contribution that these operational functions can make to the achievement of the tar-
gets established for DD2 is limited by three main factors: the small size of present resources
in relation to the overall needs and to the inputs available from other, notably bilateral,
sources; the fact that they are at present confined to the provision of technical co-operation
and have no resources or competence to enter the important fields of financial transfers; and
lastly, the limitations of the capacity of the UN system to carry out development co-operation
activities effectively, which stem in part from the complications of working on a universal

basgis.

17. As regards the first of these, it has already been argued that, although the role of the UN
system is necessarily marginal in a quantitative sense, it can also be decisive from a qualita-
tive point of view because of its distinctive characteristics. By its very nature, it is better
placed to give the kind of co-operation which other donors are unlikely to offer, for example in
areas that are politically sensitive, or in undertaking new and risky initiatives or other assign-
ments of a difficult nature., Thus it may sometimes be called on to play a useful role as the
"lender of last resort'. This does not mean that its role is in any way residual. On the con-
trary, in many places it may have a very central and creative function to perform, e.g. in
assisting development planning and in building up the administrative machinery of the least
developed countries, thus enabling them to seek additional aid to accelerate their progress.

Conceptually, technical co-operation provided through the UN system, offers room for greater
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flexibility than many other programmes; the fact that it has not always proved supple in prac-

tice merely points up the need to take fuller advantage of its possibilities. Substantively, it
has, or ought to have, privileged access to a unique storehouse of universal knowledge through

the system's sectoral arms.

18. As for the second factor, it must never be forgotten that technical co-operation, when
effectively performed, has a built-in multiplier which repercusses on other important ingre-
dients of development such as financial transfers and trade. It can certainly contribute to
larger financial transfers insofar as it expands, or helps to create, the absorptive capacity
for external financing. This property would be enhanced if it proved possible to adopt a system
of reciprocal commitments, whereby the industrial countries would provide tlie external finan-
cial resources deemed necessary to co-operate with those developing countries which had pre-
pared a valid plan, and had shown their readiness to take the necessary domestic measures,
including the mobilization of the internal resources. Such an arrangement, which would in-
clude joint appraisal of the performance of these countries by donor and recipient countries,
would have an important bearing on technical co-operation, since financial aid would then be
channelled in support of those development plans which offered the best prospects for effective
action. Similarly, technical co-operation can create the conditions for specific investment by
carrying out the necessary preliminary investigations; this indeed was the basic philosophy

behind the "pre-investment" concept which gave birth to the Special Fund.

19. Again, technical co-operation may sometimes contribute - though in a very ancillary
manner - to the organization of trade by assisting in the preparation of the domestic measures

necessary to take full advantage of international agreements.

20. Technical co-operation has, moreover, a longer-term raison d'&re. Iis essential pur-

pose is not to do things for developing countries, but to help them to do them for themselves.
It has thus a built-in device for self-liquidation, without which genuine development may never

take place,

21. In the words of Mr. Philippe de Seynes, Under-Secretary-General for Economic and
Social Affairs:

"In formulating a global strategy, we would be wrong not to give technical co-oper-
ation the prominent place which is its due. It is the essential tool which enables us

to act in such areas as social policy, education, urbanization, employment and, in

a more general way, the development of human resources. While the influence of
these resources on growth rates may only be remote and not always easily discernible,
they have a profound impact on development capacity. In a large number of countries,
it is not so much growth rates as the strengthening of development capacity which
should serve as our criterion when we judge their performance over part, at least,

of the next Decade, and if we did not stress this factor we should be letting ourselves
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in for some needless disappointments.' 1/

22. In short, technical co-operaiion is an essential element of ihe global strategy and, pro-
vided it is properly moulded by a mature UN development doctrine, based on practical exper-
ience, could constitute the chief arm of the UN system in its endeavour to translate that stra-

tegy into action.

23. This underscores the importance of breaking the bottlenecks limiting the operational
effectiveness of the UN development system, which were analysed in the preceding chapter.
Their constricling effect can only increase if operational activities are expanded in response
to the challenges of DD2 and the recommendations of the Pearson Commission. Many of
these problems siem from the built-in difficulties of administering a multipurpose universal
operation, compounded, as the brief historical analysis in Chapter Two showed, by the ad hoce
manner in which machinery never designed for that purpose has been forced to take on oper-

ational responsibilities.

24, The dilemma, then, is how to realize more fully the benefits of the unique contribution
that a truly multilateral programme of co-operation can make, while yet ironing out the form-
1dable practical difficulties of a universal approach. In order to resolve it, important proced-
ural, administrative and organizational reforms will be necessary. The recommendations of
the Study in these respects are outlined in Chapter One, and discussed in more detail in Parts
III and IV. The present chapter attempts to define the basic principles which should provide
the leitmotiv of the operation and find their reflection in the modifications proposed. If takes
into account the conclusions which emerge from the foregoing analysis, viz:
{a)  the need to make the UN system operationally efficient while retaining

those special characteristics which make its contribution unique;

(b)  that, in order to make full use of those special properties, the UN pro-

gramme must be flexible and dynamic;

(¢) that, because it is quantitatively small, in relative and absolute terms,
its contribution should be employed strategically within the framework of
all available development inputs, whether these are to be provided from a
country's internal resources or from outside assistance, including bilateral

programmes;

(d) similarly, because it represents only one of the elements needed to spur on
the development process, close links must be forged with the organizations

more directly concerned with the others, notably trade and financial transfers.

_/ Statement to the Economic Committee of the 23rd session of the General Assembly
(doc. A/C.2/L.1002 , page 12).

—
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III, HOW CAN THE UN SYSTEM BEST MEET THE CHALLENGE
OF DD2 AND OF THE NEXT TWENTY-FIVE YEARS?

25. The problem of increasing the capacity of the UN system to support the development of
member countries is partly a quantitative one, requiring larger inflows of money. But this
cannot be a total or a final answer firstly because, without further proof of the practical ad-
vantages of this channel, the major donors are unlikely now to direct a very substantially lar-
ger proportion of their funds to the UN programmes; secondly, unless there was a decision to
increase both the total volume of aid and the share of the UN, any such switch would be at the
cost of other forms of aid; and thirdly, money of itself will not expand effective capacity to its
fullest extent unless new methods and procedures are introduced simultaneously which would

make better use of resources. This would involve:

(a) greater variety in the content of the programme;

(b) closer relationship with the needs of individual couniries;

(c) closer relationship with other forms of external co-operation, both within
and without the system;

(d) any necessary administrative, managerial and organizational innovations

needed to achieve those ends.

These four factors will be dealt with in turn.

A. Content of the Programme

(1) The inputs

26. Up to now the two components of UNDP have followed a fairly stereotyped pattern of ex-
perts, fellowships and equipment. It is true that the Special Fund changed the emphasis, but
in practice, although the proportions of the ingredients had been changed, the basic recipe was
still the same. Moreover, the underlying principle of both components was that the UN contri-
bution should only cover costs that would normally have to be covered by foreign exchange; al-

though in recent years this has no longer been so strictly applied, it remains the general rule.

27. Variants on this approach have tended to take the form of separate UN programmes,
rather than being added to the same mix, although they are sometimes used in a complementary
way. Thus, UNICEF does not provide experts but can cover what are normally considered
"local costs" in the form of basic equipment, and the payment of stipends for local personnel

or trainees. WEFDP, for its part, supplies food which may be used for relief in emergencies, or
as capital inputs into economic and social development projects, including school feeding. More

recently, the resolution setting up the Capital Development Fund y adopted a parallel approach

_1_/ GA resolution 2186 (XXI), Art.IV(3).
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by envisaging contributions being made, not only in the form of cash, but also in kind, although
at the time of writing the contributions received have mainly come from the developing count-

ries themselves.

28. The experience of the last twenty years or so has shown that development problems are
50 varied in their nature and degrees of complexity that they must be met by a similarly flex-
~ ible and wide-ranging series of solutions. The neat, cut-and-dried formula of experts plus

| fellowships plus equipment cannot provide a universal answer. Many of the individuals and
governments consulted during the Study have expressed strong reservations about "more of
the same'", urging the need for bold new dimensions, Unfortunately, the number of sugges-
tions made to the Study about the form these new dimensions should take has been sparse. In
part this is due to the crucial decisions not to adopt the SUNFED approach which closed what,
in many ways, would have been the most logical area for expansion and innovation, providing

direct accessg to capital investment on less onerous terms. In this way the co-operation offer-

- -ed to-developing countries by the UN could have ranged over the whole gamut-of-tangible inputs;
thus ensuring greater suppleness in their use and possible combinations. More importantly
still it would have permitted continuity of purpose from the first inception of a project, perhaps
with a preliminary study requiring the services of only one expert, through detailed pre-invest-
ment investigations, to its culmination in actual investment, if this was required and was

eventually deemed justified.

| 29. The previous chapter has shown 1/ that in the case of "pre-investment' projects in the
strictest sense of the term, the fact that UNDP co-operation stops short before the investment

; stage can be a definite brake on its effectiveness. Potential investors, whether public or pri-

[ vate, are reluctant to accept the findings of other investigators, however reliable, without
further studies and this often leads to unnecessary delays and expenditure. It is true that a

| congiderable effort has been made to overcome this obstacle by forging close links with the

| IBRD and the IDA but the different characteristics of these organizations - notably weighted
voting and limited membership - make it difficult to carry this process to what might be con-
sidered the most expedient way out of the dilemma, namely, to bring UNDP and the Bank even
closer, so that they operate as truly complementary programmes, two halves of the same

whole. In practice, the current building of new bilateral links between the Bank and individual

pre-investment/investment axis, operating separately from the main body of UNDP activity

with the risk of duplication and of separate rather than joint action. ZJ

1/ Chapter Three, paras. 61-66.

1

Specialized Agencies, while doubtless producing positive results, is tending to create a new

} 2/ Chapter Two, para. 48, e
|
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30. 'This, in itself, cautions against any tendency to fall into the same error by proposing

that UNDP should emulate IDA by entering into the capital loans field now, whatever one's
judgement about the SUNFED decision of ten years ago. Yet, the dilemma remains, and is
made more acute by the lack of any source of finance within the reach of the most needy of
the developing countries who, caught in the vicious circle of under-development in its cruel-
lest form, cannot break out because of the growing load of debt and their inability to meet the
commitments on external obligations which are a pre-requisite even for IDA loans. If one
accepts the role of the UN in the terms described in the previous section, then it is clear that

it must assume special responsibility for countries who find themselves in this plight.

31. More will be said later about gpecial measures that could be taken to help such countries
within the traditional scope of UN co-operation, by wider interpretation of the regulations, but
here, where the main concern is to find new horizons within which the programme might oper-
ate, there is surely a case to be made for UNDP to be given the faculty of making outright
grants-in-aid for limited capital expenditure in support of projects or, in certain cases, for
recurring costs. This could perhaps be a role for the Capital Development Fund, which rather
tardily saw the light of day at a time when its inheritance had already been dispersed elsewhere.
Clearly, it would have to be more generously endowed than is the case at present, but this
would provide an opportunity for Member Governments of the UN, according to their means, to
demonstrate the validity of their intentions to promote development in the most needy cases
which are, at present, excluded from all but the most marginal benefits, Any funds made
available for this purpose should be managed by UNDP in accordance with regulations designed
to ensure that they are used for the benefit of countries who have negligible access to other
sources of finance, and for projects which are integrated within the "country programme', 1/

In such cases, the selection of projects would be even more crucial than usual and they would
need to be rigorously scrutinized so that preferential treatment would only be given to key
operations likely to contribute positively to the breaking of bottlenecks to development capacity.
There would also need to be close consultation with IBRD and IDA, in order to dovetail the two
operations and avoid overlap., Clearly, if a proposal along these lines found favour it would

need more detailed examination before being finally approved.

(2) Kinds of co-operation

32. Five kinds of technical co-operation may be identified at the present time:

- technical advisory assistance, aimed af transferring a technical skill directly

from person to person, whether in two stages or three (i, e. teacher-to-teacher-to-

taught). Here, again, training, teaching, or demonstration in field or work-shop

1/ Chapter Five
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or office is ithe important ingredient;

- operational assigtance, where the operalor holds a line position in the hierarchy

of the government or other instilution being assisted. Teaching or training may
also be involved but the difference is thai the immediate purpose is the performance

of the function and only secondarily the training of a replacement.

Both of these may be reinforced by auxiliary/techni_cal advisory operational assis-

tance in the form of volunteers, associate experts and the like;

- executive assistance, a new term describing assistance given to do a specific job

involving little or no significant element of high level professional training - e.g.
a once~-for-all survey of a very advanced technological nature, designed to lead to

investment;

\

| - training assistance, an amorphous group of activities which comprises seminars,
|

{

study tours, training courses,work shops and working groups of experts, together

—t - — - - - S —

: with the very considerable range of fellowships;

- equipment assistance, a term used to describe the material inputs which fall short

of actual financial assistance, but which may be used with any one of the other
\ forms of co-operation listed above. This rules out transport systems, power com-
plexes and the like, but does include transport for the job, drilling rigs for the geol-

ogists, work shop equipment for the demonstrator-engineer,

! Beyond these categories of technical co-operation stretch the varieties of financial co-oper-
ation, from stiraight grants through various types of loans to export credits and contractor

finance.

33. The first question is whether there is any segment of the developing countries! needs
which this array does not meet. The answer seems to be that, while the assortment is satis-
\ factorily comprehensive, a number of "grey areas'' exist which do not fit tidily into any one of

the categories listed and to which it might well be profitable to pay more attention.

34. There is, for example, one such grey area in which research, pilot projects, inter-
mediate technology and the transfer of technological knowledge covered by patents and licences
meet, It is doubtful whether the UN development system is attempting anything significant in
B this area; it is hardly sufficient to despatch assistance workers to developing countries-and

expect them to work out on their own the adaptations and projections of modern technology to

local conditions. One useful innovation might be to select a range of problems and contract

with research institutions (e. g. such as the International Rice Research Institute) for a pro-




116
gramme of investigations and of preparation and backstopping of field workers. y Another

might be for the UN system to operate a clearing-house to facilitate the transfer of privately-
owned technologies, thus providing multilateral access forits Member States to the technology
available in different parts of the world. This might be extended to the exchange of practical
development experience through the UN system, e.g. information about experiments, method-
ologies, techniques and systems applied with success in developing countries (say, the method
of photo-interpretation employed in Country '"X" or the system of literacy or education carried
out successfully in Country "'Z'"), could be placed at the disposal of UNDP or requested through
the organization. Arrangements of this kind could be of immense practical value to the develop-
ing countries and could almost certainly he made with adeguate mutual gafeguards and confi.
dence only through an international medium; they would necessarily be inter-disciplinary., In
certain cases they could also lead to a closer link with private enterprise which could be of

considerable value,

35, Another grey area lies somewhere between legal problems, especially those of an inter-
national character, political disputes and negotiations and major developmental undertakings.
The UN system would surely perform an invaluable service for developing countries if it oper-
ated a high-level consultancy service designed to provide objective advice of a highly special-
ized technological or professional nature, g/ (An obvious case is the field of petroleum where
a government of a developing country has little choice but to resort to foreign firms whose ad-
vice is commercially oriented, but there aré many others.) This would not necessarily mean
the maintenance on a full-time basis of highly-paid consultants in all the specializations likely
to be required. It is not impossible to envisage arrangements whereby governments, particu-
larly those of the technologically more advanced countries, would provide UNDP with a panel
of names of people available for short missions, with reasonable notice, and whose competence
and integrity the government concerned would underwrite. Any such consultants would natur-

ally be employed by UNDP as international officials,

36. A third grey area lies in the frontier lands of feasibility studies, between pre-investment
and investment, It has become increasingly clear over the last few years that, while develop-

ing countries have been showered with studies and surveys of every kind, they still suffer from
a dearth of projects elaborated to the point of providing all the technical, economic and

1_/ A proposal much along these lines was made to the Governing Council by the Administra-

tor in June 1969: cf. UNDP, Report of the Governing Council, Eighth Session (doc. E/4706,
paras. 53, 94 and 191). '

ZJ In a few specific instances UNDP has provided services of this nature but the arrange-
ments have been ad hoc and temporary. What is suggested here is a permanent consultancy
service to which governments can apply for counsel.
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financial data required for investment decisions. Here again, UNDP should iry to bridge the
gap. An ingenious suggestion for financing such feasibility studies by UNDP without imposing
an undue burden on its resources was made to the Study by one correspondent, who proposed
the establishment of a revolving fund; once the project had attracted capital investment, the
cost of the feasibility work would be charged to the total value of the financed project and would
be reimbursed after the work had been carried out. An arrangement of this kind would clearly
need to be worked out carefully and in detail to avoid some of the more obvious practical diffi-
cultieg and might be applicable only in certain selected cases. But it certainly merits further

examination,

37. The only new form of assisiance which has been suggested to the Study could be described

as Service Assistance. This would entail responsibility for operating a necegsary service,

poseibly new to the country, as a whole and for an adequate period of time. It would be a hy-

brid facility having operational responsibilities and an executive function, combined with as
muchtraining assistance as required: The difference would be that the-service-would not be
within the government machine but would operate possibly as a parastatal body. Naturally, it
would hire locally as widely as possible but would have some freedom from the controls and
regulations, traditionsand so forth which now so often frustrate efforts. The kinds of service
which might be eligible could be industrial estates, export crop production, veterinary ser-
vices (i.e. where the product could be expected to bear the cost), mineral and geological pros-
pecting and some branches of technical or trade training. But it would be essential to avoid
setting up parallel structures simplybecause an existing ministry or government service did

not function properly for administrative, financial or other reasons.

38, Finally, a word might be said in favour of a more extended use of correspondence cour-
ses wherever this method can be applied. Its advantages for countries with very scarce re-
gsources are striking: minimal overheads, noboarding or travel costs, no discrimination on
account of previous education, family or present position, andthe student proeceeds-at-hig-own
pace, without needing access to libraries or other expensive educational facilities. A multi-
tude of subjects can be handled in this way and a small staff of tutors can cope easily. More-
over this method overcomes a main handicap of technical co-operation ~ the limited impact of
the operator. It goes without saying that radio and television can be used similarly, but these

are expensive and less flexible instruments.

(8) The use of the tools of technical co-operation

39. The policies of the early years of UN technical co-operation decreed that execution
should be the exclusive prerogative of the Specialized Agencies. There were good reasons why
this should be done, especially when the programme was small, and their_contril_autio_n in many

cases has been considerable, Now, however, that the programme has grown proportionately
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very much larger, and the ever-extending dimensions and complexities of development have
been more fully revealed, the UN development system clearly cannot make an effective contri-
bution unless it adopts a true universality mobilizing the best brains, knowledge =nd facilities,
wherever these can be found, whether within or without the system or in the public or the pri-
vate sector. This is the true meaning of the "international character' of the UN programmes.
Unless the world-wide scourge of under-development is attacked on a world-wide front, the
developing countries will once more wait in vain for those fresh horizons so often and so vainly

promised in the past.

40. Many of the suggestions made in the previous section would, in fact, involve direct
arrangements between UNDP and national orgamzations, institutions and/or governments.
Similarly, the swelling volume of activities will demand much greater use of contracting out-
side the UN system than has been the case up to now. While much of this will continue to be
done through the medium of the Agencies, a number of circumstances can he envisaged where
a direct relationship between the financing agency and the actual operator will be speedier,
more economic and more efficient, than the three-cornered method adopted now. In exploring
these new methods, however, care would be needed to protect the valuable element in the back-
stopping process, which, at its best, means that field workers can draw on the system's re-

sources of world-wide experience and knowledge. 1/

41. There is another stage yet. Already, over the last twenty-five years, a number of devel-
oping countries have made considerable progress and their needs have become more sophis-
ticated. They still need outside co=operation, but co-operation of a different kind, in which
they themselves can participate more fully and at a higher degree of skills than was possible

in the past. This means that the manner of technical assistance cannot be stereotyped but must
be varied appropriately as the development process progresses. In the later stages - and cer-
tainly some countries have reached them already - national institutions or firms within the re-
cipient country itself could be used as executing agents, under suitable technical and inter-
national supervision. This would provide the institutions and firms within the countries them-
selves with valuable experience in preparing pre-investment and feasibility studies, etc. which

would better enable them to proceed alone subsequently,

42. Even without new dimensions the existing tools of technical assistance could be used
more imaginatively., A large proportion of UNDP technical assistance funds _2_/ are spent on
experts who occupy a kind of sacrosanct position at the heart of the operation. Leaving aside

the unfortunate choice and connotation of the word "expert', which is discussed elsewhere 3/

}_/ These proposed new relations are more fully developed in Chapter Five.
%/ 64 per cent of total project costs. (See Part V, Appendix Six, Tables 16 and 17.)
3/ In Chapter Eight, para. 52.
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there is room for doubt as to whether this concept should continue indefinitely. It is true that
the "expert" can be a valuable multiplier, instilling new techniques into his immediate counter-
parts who, in turn, pass them on io others, and training other national personnel, but in all too
many cases there is a tendency for the ""expert' to assume, or be expected to assume,full res-
ponsibility for the immediate task in hand, with the result that he may well continue in ithe
post long beyond the period originally anticipailed and leave behind him a void nearly as large
as before. REven when it is recognized, in so-called OPEX appointments; that the "expert" —
must take on direct executive functions for the time being, arrangements to understudy and
eventually replace him are often inadequate, The use of '"experts' for prolonged periods
merely to stop up gaps in the national adminigtration 1s a negation of the principle of technical
co-operation and a waste of potential resources. Moreover, the relative need for expertise
from outside varies greatly and may even be negligible in some of the more advanced develop-
ing countries which already have gualified cadres of national technical and professional person-
nel, As the development process gathers impetus in more and more countries, increasing
amounts of other inputs are likely to be required - fellowships, equipment (not nec;s;r;ly?ei
lated in every case to the provision of expert personnel, provided that it responds to a genuine
technical co-operation need), short periodic visits by consultants to assist in solving sophisti-
cated technical problems or in the transfer of new technology, linking arrangements with sis-

ter enterprises in developed countries, etc.

43, At the same time, the functions of the expert should be defined less rigidly, with due
regard to the requirements of the job. The somewhat arbitrary distinction between OPEX ex-
perts and those with purely advisory functions should be eliminated: it must be hard to find
the truly successful advisory expert who has not, from time to time, had to step over the di-

viding line in order to ensure that his advice is properly applied.

44, The real "expert'" is a scarce, and an expensive, commodity. Those rarae aves who

really deserve the term should be used sparingly and well, There would, for example, seem
to be much more scope for using larger numbers of associate and junior staff and for creating
a mobile group of highly qualified and experienced professionals who would divide their atten-
tion between several projects and countries. Various recommendations of this kind will be
made in Chapter Eight. For the moment it is sufficient to note the importance of adopting a

flexible approach toward the function of the "‘expert'.

45. Since, in the final analysis, it is human resources which determine the success or fail-
ure of development efforts, the training element is of supreme importance in any programme
of technical co-operation particularly if, as suggested here, it is envisaged in the perspective
of a whole generation or more. Very considerable scope exists for new and imaginative think-
ing about the adaptation of educational and training curricula and methods to local conditions and

the introduction of modern techniques which would increase the multiplier effects. Similarly
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a fresh approach is required to the subject of fellowships so that they become an integral and
productive component of the programme rather than a somewhat marginal activity. Again,

these matters will be elaborated in Chapter Eight.

46. 'The essence of the thinking behind these purely illustrative examples is that the UN sys-
tem must co-operate fully in the development efforts of its Member States and must therefore
be sensitive to the varying requirements of each one, responding to the continually shifting
nuances of what is, by definition, an essentially fluid situation. It is not just a case, therefore,
of introducing new dimensions, important as these might be, but of making imaginative and
flexible use of the existing inputs, as well as of any new ones that may be added later. It
means a true merger between the TA and SF components of UNDP, interweaving the two as
local circumstances require, which in turn presupposes synchronized programming of the two
at the country level. It also means much closer links, especially at the programming stage,
between UNDP and other UN programmes (WFP, UNICEF, etc.) offering other types of assis-
tance, a concept that will be elaborated further in the section entitled ""The Country Pro-
gramme'' in Chapter Five. Finally, and most importantly, it means that there must be a unit
within UNDP Heédquarters whose principal functions are to keep abreast of all the latest inno-
vations related to development; to assimilate all advances in development theory based on
sound practical experience; and to exercise imagination in constantly seeking new forms and

combinations of providing technical co-operation to suit individual needs. y

47, It is only, therefore, the outer limits of the programme which should be defined in a
general way, indicating that co-operation can be given only for purposes directly related to
the economic and social development of the country concerned, and marking the frontiers with
other types of co-operation, e.g. capital loans. Within that framework, the number of poss-

ible combinations should be infinite.

48. Twenty years on, we are still trying to bake the cake in basically the same way as we
did in the 1940's. Not only is it time to seek new ingredients and a fresh recipe now, but we
must continually try to improve the mixture in the future, progressively adapting it to evolving
circumstances, so that, hopefully, by the end of the century, the concept of economic and
social co-operation between nations may have taken on a completely different guise and be

ready to enter a new phase,

(4) The comprehensive country programme concept

49. Within the overall picture, the question then arises as to how far the various inputs from

the UN development system should add up to a clearly identifiable and comprehensive whole in

_1_/ This concept is spelt out in Chapter Seven, paras. 102-1086.
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each country, since this would meei, in considerable measure, the strictures on the present

scatterization of projects and fragmentation of efforts - the "sprinkler' approach - which has

already been described in Chapler Three. }_/

50, The Capacity Study therefore posed the question whether it would be "possible and
desirable to plan UNDP projects at the country level so that they are mutually complementary
and in toto constitute a coherent country programme which is an identifiable element in the
national development plan''. The responses ranged from firm support of the idea to scepticism.
As one Agency put it:

"The need to depart from the piecemeal approach which hag prevailed so far is

obvious. We must avoid the post facto exercise of putting together within the limits

of existing regources a number of scattered and probably unrelated projects emanating

from various promotional activities of eleven agencies, or perhaps more precisely

their many sub-divisions, or resulting merely from past impeilus. Programming is

a positive, premeditated action to mould a package of projects which are geared to

the priority needs of the country, which utilizes in a concerted manner the various
- inputs at the disposal of the UN system"~ —— - - - L o
51. Other contributors raised serious objections to the suggestion. According to one school
of thought, the attempt to provide for a more co-ordinated programme is not so much impos-
sible as unnecessary:

"It is conceivable that an apparently fragmented series of UNDP activities which

filled strategic gaps in a national development plan would serve a very useful pur-
pose',

52, But whatever the point of view, there is unanimous agreement that the principal need is

impact. It is essential that the "country programme" worked out by the government and the

UN development system should make sense as a whole, either as a collection of parts, or as
an integrated concentration on one or two areas of activity. To do this it must fulfil one basic
criterion: that it represents the most effective programme of development co-operation which
can be delivered by the UN development system at that time. Thus, in countries where there
was no justification for assistance of a more integrated kind,the "plug-in" approach might be
the mogt appropriate. At the opposite end of the scale, impact might best be achieved by con-
centrating the total contributions of the system on one or two large multidisciplinary projects.
It would also be conceivable, for instance, in the case of a small and poorly-endowed country,
to concentrate the bulk of the activities deliberately on one major undertaking designed to
achieve a real break-through in a particular region or field. To assist in setting up an effi-
cient public administration in such a country, for example, could be much more useful than
doing a bit of health, a bit of education, and a bit of agriculture. Once again, the key is

flexibility.

1/ Paras. 83-85 and para. 101(d).
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53, That being said, it is clear that one of the constraints on effective action by the UN devel-
opment system in the past has been the variety and complexity of the system itself, reflected
in widely varying devices for transferring knowledge and resources. While this variety is in
some respects an asset, denoting an almost limitless potential for flexibility, greater co-or-
dination and dovetailing between all these myriad approaches is essential., While it is imposs-
ible to lay down any hard-and-fast rules as to how this should be done, a few examples may
serve to highlight the principles which should underlie each individual programming exercise,
apart from the need to synchronize the programming of all the inputs available from the UN

development system and integrate them within the framework of the national development plan,

54, The social dimension oi development, for example, is generally treated separately from
the technical or economic aspects, a dichotomy which results in rhetorical ""social" projects
with no bearing on realities, and in shortsighted technical projects with no grasp of the human
factor, If, ag may happen, the UN system is too often simply trying to transplant ideas from
the developed world into societies that are intrinsically different, there is a clear-cut need for
seeing projects in the round and ensuring that adequate measures are taken to explore, and
take into account, the socio-cultural circumstances within which the transfer of technical

know-how and skills has to take place. y

55. A project should always be scrutinized in relation to other projects in the same country,
or possibly sub-region, in order to verify whether cross-fertilization with their disciplines is
necessary or possible, If it becomes accepted practice to consider every sectoral project in
the more complex network of its relationship with other projects and other dimensions of
development, the scope for deliberately undertaking joint efforts will expand to the point, in
some cases, of concentrating the development activities of the UN system around a few
"development foci''; obvious examples can be found in the field of regional development, but

other activities are equally suitable.

56, It might also be possible to group all the experts serving in a country in a given field
(e.g. training, industrialization), irrespective of the Agencies which provide them, under a
team leader, or co-ordinator, assigned as an adviser to the central development authority.
In short, to take fullest advantage of the wide range of experience and expertise available in

the UN system,there should be an increasing number of multidisciplinary projects.

1 It is interesting to note that similar conclusions were reached by the UN expert meeting
on Social Policy and Social Planning held in Stockholm in September, 1969,
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() Substantive areas of special significance

57. Within ithis more flexible framework,the UN development system could usefully concen-
trate on ceriain areas of activily, partly because of their crucial significance for development,
and partly because the special characteristics of international technical co-operation make it
peculiarly fitted for such lypes of work. Obviously, the emphasis on these sectors will vary

from country to country according to the needs, and will depend on government decisions;

however, governments of developing countries would be well-advised to give the;n careful con-

sideration when drawing up their "country programmes''.

58. One of the most striking conclusions revealed by a study of the last twenty-five years is
that, although a subslantial amount has been written on development theory, there are still

many aspects which escape us, particularly those which are rooted in practical experience of
development activities, There is, for example, a real need for a thorough examination of the

methods of technical co-operation as a means of promoting development, which would define

exactlyivvh;t technical co-operation is and what it can be expected to achieve, and the circum-
stances in which it operates best. The UN would be ideally placed to sponsor such an enter-
prise. It could, in fact, be one of the functions of the special unit proposed in paragraph 46
which should be permanently engaged in enguring a mutually satisfactory feedback between

theory and operations, and vice versa.

59. If is essential also that some part of the system should be constantly thinking and con-
sulting about obstacles to development, This work could be done,to a large extent,by the same
special unit, but there is an important consideration which any headquarters must take into
account: obstacles are very local. The best view of what is needed is more likely to come
from experience gained at the ground level where development is being obstructed. Again,

the link between operations and theory must be strengthened.

60. The political objectivity of the UN development system also makes it particularly suited
for co-operation in the broad fields of development policy formulation and in the creation of
those types of basic infrastructure where the human element is paramount and it is desirable

to work out an indigenous solution, applying the best resources available to the local situation.

61, Development planning obviously falls into this category, its claims enhanced by the fur-
thér link between individualcountry plans and-the world development -strategy for DD2. Giwven
the general responsibility of the UN system for the latter, it is logical that, where requested
to do so, it should assist governments in drawing up plans designed to attain the DD2 targets.
In some parts of the world, the UN system has done a good deal to assist the preparation of
better development plans, by contributing to the planning work as such, by assisting govern-
ments in building up planning mechanisms and by training national personnel in planning tech-

niques. An evident need still exists however for more systematic efforts in this direction,
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particularly among the countries which are stillin the early stages of planning and this might
well prove possible on a regional basis. 1_/ Expansion of the excellent work already being-done
by the UN in statistics would also be of inestimable value here. Where governments so re-
quested,the UN system might even assist them in the planning and co-ordination of all outside

assistance, within the framework of the development plan.

62. In the case of public administration, the preponderance of the human element and the
policy questions involved also point to the advantages of seeking help from the UN. Moreover,
this service is often one of the most serious bottlenecks in developing countries. A number of
people consulted by the Study have suggested that the UN development system might have
speclal responsibility for building up the civil service and administrative structure of develop-
ing countries, where appropriate,through OPEX-type appointments, and through other means
such as training, since such assistance might, if it were international in character, be more

readily accepted by the government,

63. There should be much greater emphasis on the development of human resources, through
education, training and the safeguarding of health. Care must be taken,however,to ensure that
all such projects are fitted carefully into the overall development strategy and employment
situation of the country so that the various activities interlock with and complement one an-

other, and advances in one sector are not frustrated by a lack of response in another.

64. Again the world-wide plans now being prepared by many of the Agencies could provide
specially appropriate areas for international technical co-operation, subject to the agreement
of the countries concerned. Typical examples are the World Employment Programme for ILO;
the Indicative World Plan of FAO, and the Director-General's five special areas demanding
immediate action; 2_/ the special campaigns in the fields of education and of health and sani-
tation initiated by UNESCO and WHO respectively; and the World Plan of Action for the Appli-
cation of Science and Technology to Development, Operations such as the World Weather

Watch should also continue to command effective support.

65. Another promising field in which the UN system should intensify its efforts is that of
self-help, thrift and all forms of ''do-it-yourself''. The poor in all the countries now rich
were very proficient in this and a wide array of institutions (friendly societies, building societ-

ies, co-operative and community enterprises of allkinds) testifies to their drive to ameliorate the

disagreeable circumstances of their lives. There is a great need to encourage such an

1/ See proposals in Appendix Three in Part V, on '"The Regional Structures of the UN
Development System'' , paras. 33-37.

g_/ High yielding varieties of basic food crops; filling the protein gap; war on waste;
mobilization of human resources for rural development; earning and saving foreign exchange.
See FAO, The Strategy for the Future Workof FAO, Note by the Director-General (doc.
CL.51/14).




125
attitude in the developing countries and there may well be the beginnings of such endeavours
which deserve support, but are undervalued by some "'experts'' who insist on applying more

sophisticated and often alien solutions.

66. The United Nations generally has accepted particular responsibilities for dealing with
refugees, and UNDP has demonstrated its willingness to assist the UNHCR in this field. All
those concerned with the preparation of programmes and projects should constantly keep in
mind ;heiplightiof thes; unfortunate peo}ale and, in agreement with the UNHCR and the country
or countries concerned, seek to offer new, imaginative and if necessary unorthodox methods

of involving them in development projects and giving them new lives.

8'7. 'To end this sample list, the UN system might also be the best choice for assisting pro-
jects with considerable potential but which involve a greater degree of risk than most bilateral
4 donors would be prepared to face, or for pilot schemes intended to apply new technologies on

an experimental basis.

68. This is not to suggest the UN syste:rr; would be I;eriely a kind of re;idllzl rag:bgg, askiedi B
to take on the projects that other donors did not want to touch, but rather that it would play a
catalytic role helping governments to establish the basic structure and machinery for develop-
] ment at one end of the scale and, at the other, placing in their hands, in the form of resource
\ surveys and other studies, an instrument which would enable them to obtain finance from other,

better-endowed sources.

B. The Country Approach

(1) General

69. If the UN development system is to become more strongly ''country-centred' in effect as
well as intent, then it is essential to adopt an approach tailored to individual requirements.
The retort may be made that this is by no means a new concept, for a ''country programme'
has been talked of since the French proposals for modifying EPTA procedures were presented
in 1954 and approved by ECOSOC. y The Capacity Study makes no claims for originality
here, but merely attempts to set out principles and procedures (see especially the section on
"Country Programme' in Chapter Five) which will enable that concept to become reality in-

stead of - as has been the case to date - a slogan which has received only limited support.

They will also reflect the philosophy enshrined in GA resolution 2188 (XXI).

70. The "country approach' is based on the premise that what eventually counts is action
and that, in most cases, it is in the country itself that that action must take place. This is

where the first and last battles must be fought. The point is so basic that it may very well go

1/  ECOSOC resolution 542 (XVII).
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without any further elaboration. What has to be developed is the country and its people.
Growth may, under certain circumstances, be induced from outside: change has to come

from within: development is home-made.

(2) The relationship between global strategy and the country approach

71. Here a potential dichotomy between the concept of a global strategy, as envisaged for
DD2, and the concept of a country approach for UN co-operation with the development efforts
of individual countries begins to emerge - the old dualism between the policy-making and
standard-setting functions of the international organizations on the one hand, and their rapidly
growing operational responsihilities on the ather In a senge, of course, the dichctomy is a
falgse one because any global strategy, if it is to have any practical significance or application,
must be made up of the sum of the national strategies, while the policies and standards estab-
lished at the centre for each sector should be based on the sum of experience obtained by

that particular organization in countries of widely differing characteristics all over the world.
In other words, there is a constant and mutual interlocking of the two levels which, if properly

manipulated, should result in a permanent and highly beneficial feedback between them.

72, This being said, a number of hazards will inevitably be encountered in practice in attemp-
ting to steer a safe course between the Charybdis of the global strategy and the Scylla of the
national imperative, In the final analysis, it is the latter which must take pre-eminence. The
basic premise of the couniry approach is that no two countries are alike and it is therefore im-
possible to impose from outside a tailor-made plan of action based on aggregates and purely
global considerations. The development operations of the UN system at the country level be-
come an instrument of the global strategy only to the extent to which governments use them as
such. Governments must therefore be convinced by the realism and the necessity of inter-
national targets so that they become genuinely ready to commit national efforts in their pur-

suit as adapted to their own situation.

73. The importance of this cannot be exaggerated. Not only will DD2 accentuate disappoint-
ment if the global development strategy aimed at is not founded on corresponding exercises in
coherence and purposefulness at the national level, but its success will be largely determined
at the country level. There should, therefore, be a country strategy which is informed by the
international development policies, as agreed by inter-governmental organizations and, above
all, by the ECOSOC and the General Assembly, which have a responsibility for the formulation

and co-ordination of overall development policies.

74. The United Nations system (seen here in its inter-governmental sense) is committed to
development, and it can pursue this only through interlocking policies and actions starting
with the promotion of the concept of a global strategy at the country level. Operations carried

out through the UN system ought to conform, through the mediation of the country approach, to
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the policies of the UN system, since a recipient of its services is also a full member of the
organization. Each country therefore participates in the implementation of the policies, to
the shaping of which it has already contributed as a member of UN deliberating and governing

bodies.

75. If for instance, the development policies established by the General Assembly decree

that "iE is for developing countries to agree on measures of economic co-operation among
themselves, ranging from simple arrangements for the promotion of trade to the gradual inte-
gration of their economy at the regional or sub-regional level', 1/ it would be foolish for the
UN to assist in setting up rival industries in neighbouring countries if each will require a sub-
regional market. More generally, putting the emphasis on country approach could involve a
built-in risk of parochialism, even self-centredness, which is, in the long-term, inimical to
development. One of the functions of the UN system is to look ahead, i.e. to promote a cer-

tain world order, and at the very least, it should refrain from promoting actions contrary to

the final goali— —— —— - = — - - - o T

C. The Case for UNDP Financing '""Non-Country' Actions

76. In discussing with the government the content of the programme in which the UN develop-
ment system will co-operate with a given country, it is therefore incumbent on the represen-
tatives of the system to ensure that all such internationally-agreed policies are brought to the
attention of that government. Since, however, the varied and pressing needs of governments
of developing countries make it unlikely that the aggregate of their requests for co-operation
from the UN system will equate exactly with the desiderata established at the global level, it
can be argued that it would not be consistent with the requirements of long-term development
objectives to concentrate all the resources of UNDP on country programmes. In certain fields
the individual country is too narrow a ground for effective action, while some actions are more

efficiently pursued at the world level,

77. Some obvious cases for multinational projects present themgelves, especially in areas
where countries are gmall. Such projects are, nevertheless, amenable to the country approach
since joint undertakings with neighbouring countries, for technical or economic reasons, are
certainly elements of the national development strategy. This does not mean, however, that
all such projects have to be financed out of resources assigned to country objectives. The
long-term importance of such multinational projects for development may justify the use of

additional international resources.

_1_/ UNCTAD, The Role of UNCTAD in the Second Development Decade, Report by the
Secretary-General of UNCTAD (doc. TD/B/1886).
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78. This may also apply to sub-regional undertakings such as arise among riparian or lacus-
trine countries or in projects which clearly serve an entire region. The latter category

would include the Institutes for Development Planning set up in Santiago, Bangkok and Dakar
which, properly managed and utilized, could make ac key contribution to the development pro-
cess in a field where the UN is peculiarly fitted to serve. If they came to fill this role, a
strong case could be made for financing them almost entirely from UNDP funds rather than
depending on the contributions of member countries; at least, the international monies devoted
to them should be additional to funds for country programmes. This aspect is discussed in

more detail elsewhere, y

‘19, A third case is that of certain world/sectoral actions which are, by nature, of a multi-
national or universal character. The basic idea is that any single country's share in certain
world-wide sectoral actions should not be subject to the limit set for that country's programme,.
It may well be that, from the viewpoint of a particular country, the activity in question does

not enjoy a sufficient degree of priority to warrant its inclusion in the programme; yet its
absence may jeopardize the whole operation if it affects a vital link. (Obvious examples occur
in the fields of meteorology, civil aviation and telecommunications,) To avoid such difficul-
ties, it would be necessary to have, in addition to funds earmarked for country programmes,

some non-allocated resources available for world-wide actions.

80. It may also be necessary to finance some comprehensive programmes covering large

geographical areas such as: 2/

(a) The application of science and technology to development. Research and devel-

opment activities usually form part of the domestic effort in industrial countries,
and do not take the problems of developing countries into account to any signifi-
cant extent. (This was the theme of the UN Conference on the Application of
Science and Technology for the Benefit of Less~-Developed Areas held in Geneva
in 1963.) Yet in planning development projects, the technological choices may
be just as important as economic ones. Technological forecasting can therefore
vitally influence economic planning and hence the technical co-operation to be
undertaken in the future by the UN system. As one correspondent to the Study
put it:

"Many scientific and technological developments which will materially
alter the economic picture by the 'nineties, if not in the 'seventies, may
be just around the corner. The economic 'and social institutions in the
'seventies should therefore be modified (or if being set up now they should
be planned accordingly) to prepare and adjust to the eventual changes which

1/ See Appendix Three on '"Regional Structures of the UN Development System' in Part V.
g_/ The list is illustrative and not exhaustive.
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can be predicted. In the 'seventies, the range of these possibilities
should be assessed and measures taken to obtain national and institutional
changes."

It is therefore essential that developing countries should have a minimum
nucleus of scientific staff and institutions, and this could be achieved, in most
cases, only at the sub-regional, regional or even world level. Indeed, adequate
facilities for much of the work involved could only be provided in developed coun-
tries, Support of this type of activity by UNDP could supply an important missing
link in the chain between ideas and production.
Proteins. The ACASTD, in its report on ''International action to avert the im-
pending protein crisis', endorsed by GA resolution 2319 (XXII), lays down a
number of policy objectives and outlines fourteen proposals which would involve
some US$30 million in annual expenditures for 'technical assistance and operating
outlays' and some US$60 million in long-term investment over a period of five

—1o ten-years:. Most of this would be borne by governments themselves; provided —
that some international resources could be made available at certain vital stages.
The same correspondent cited under (a) mentions specifically ""'research and
development on the production of protein from unicellular organisms', as an
e}xample of a "form of pre-investment of direct importance to developing countries
(which) can only be done effectively in the advanced countries'.
Population. In recent years increasing attention has been given to rapid popu-
lation growth as an important factor affecting development. The UN Fund for
Population Activities was, in fact, set up in 1967 and earlier this year the
Secretary-General announced that it was to be managed by the Administrator of
UNDP and that full use would be made of the United Nations and of the Specialized
Agencies concerned with population programmes. A senior official has since been
appointed to the Administrator's staff with special responsibilities in this field.
Here again it is to be hoped that there is some latitude for financing work that can
only be done in developed countries although it is of direct interest to developing
countries, such as biomedical research on population control,

Natural Resources. ECOSOC resolution 1218 (XLII) requested the Secretary-

General to begin work on a survey programme for the development of natural = _
resources; and 'in consultation with the Administrator of UNDP, to examine

the possibility of financing a part of the survey programme from UNDP resources''.
UNDP is required to finance a global project to analyse and evaluate, in terms of

recent technology, all the surveys and investigations undertaken in the past to

explore and exploit certain minerals, so far considered as not economically viable,
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(e) The UNESCO-sponsored International Institute for Educational Planning (IIEP).

Since the Institute's activities have a direct bearing on the efficiency and effec-
tiveness of UNDP's assistance programmes in the whole field of education and
training, it could be argued that UNDP should provide resources to enable the
Institute to train key educational planning personnel in developing countries and
train international experts who would serve in these countries,

(Note that the latter task could be considered as consistent with ECOSOC resolu-
tion 222 (IX) according to which '"adequate preparation of experts should be pro-

vided before assignments are undertaken').
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receive increasing attention in coming years. The Report of the Secretary-
General y to ECOSOC at its last session illustrates the magnitude of the problems,
and the fascinating possibilities for imaginative solutions.

() The problem of mastering the environment (unplanned urbanization, air and water

pollution, ete.).

81. The question then arises whether activities such as those described here, which trans-
cend the interests of individual countries,should be financed by UNDP, from regular budgets,
or from special trust funds (such as that already existing for population). This opens up a
number of vexed and difficult issues which belong more to the field of financial management
and which are dealt with in Chapter Nine. %/ For present purposes it is enough to say that,
to the extent that development funds come to be channelled increasingly through one point,the
more necessary it will be for the Governing Council to decide whether to allocate a certain
proportion of the total resources to "non-country' actions. In the Capacity Study's view the
need already exists since there are a number of important world and other actions for which
trust funds have not yet been established and which cannot be adequately covered by regular
budgets. The point is a controversial one but the Capacity Study believes that some such
arrangement is necessary and desirable, provided that these ''non-country' funds are admin-
istered centrally by the Administrator of UNDP, in conformity with priorities approved by the
Governing Council, and not distributed on any arbitrary sectoral or regional basis. Moreover,
it would help to check the uncontrolled proliferation of special funds and programmes in the
future. Some precedent for the allocation of UNDP funds for non-country purposes already
exists in the Governing Council's acceptance, at its eighth session, of the Administrator's
proposal, mentioned earlier, that a small fraction of UNDP resources in 1970 should be de-

volved to world-wide and regional projects in basic agricultural research, without requiring

1/  Doc. E/4487 of 24 April 1969.
2J Paras. 2-8.
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the usual national counterpart contributions. Members of the Council considered that this
opened up new possibilities and that it would be equally important for UNDP to support such

programmes in any other field that the beneficiary countries might deem appropriate, y

D. The Case of the Less-Developed among Developing Countries

82. An important consequence of the country approach is the need to take full account of the

widely differing natural resource endowments and the many other circllmstances which affect
a country's potential for development. This factor at present works in favour of the best en-
dowed and the best equipped so far as claims for assistance are concerned. It is they who

! have the ability to meet counterpart requirements, present the most promising opporiunities

J for action and, as a result, tend to receive the largest volume of support.

| 83. This need not necessarily be so, There is nothing in the United Nations legislation

‘ which requires support to be given either to the most promising and best endowed, or to the
[
|
\
|

legislation is that, within a framework of equitable distribution among regions and countries,
and according to demand, assistance should be given where it will most help countries to help
themselves. Thus, the potential for development, i.e. the natural and human resources, are
only a partial determinant; there must also be the will to develop, which can be as manifest

in a poor country as much as in a rich one,

84. What does this involve in practical terms if the poorer and least-developed are to receive
consideration not biassed by their lack of resources? Some might propose setting relatively

"country

larger '"orders of magnitude' 2/ for the less endowed countries when preparing the
programme'’, To a certain extent this would happen automatically, since one of the criteria
used in establishing that particular level would be the level of GNP per capita, and of develop-
ment generally., However, the answer is not as simple as that, firstly because it would not
meet the performance requirements outlined inthe previous paragraph;™ and; “se€condly; because
any immediate and significant bias of this kind could well result in a sizeable proportion of
UNDP funds stagnating indefinitely because of the severely limited absorptive capacity of the

countries concerned, thus further impairing the efficiency and '"capacity' of the UN system.

‘* 85, A sounder method would be to programme the technical assistance needs of the countries

) concerned in such a way that the resulting programmes and projects make an effective contri-

bution to breaking the bottlenecks, and thus enlarge the country's capacity io absorb higher

y See UNDP, Report of the Governing Council, Eighth Session, op. cit.

g/ See para. 96 below and also paras. 50 and 61 of Chapter Five and paras. 13-23 of
Chapter Nine for further discussion of this feature,
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levels of development co-operation than in the past. This would mean an even more precise
and far-seeing analysis of the main obstructions to development and of the action required to
overcome them. The right selection of projects would be crucial in such cases. It also means
that the genesis of a project would be rather longer than in normal circumstances, since a
great deal more preliminary spadework would be required than in countries where a certain
infrastructure already exists. But only in this way could disadvantaged countries be helped to
surmount their disadvantages and given the opportunity to show that they have the will to help

themselves.

86. The main problem relates to the provision of the counterpart contribution, in cash and
personnel. The raison-diéire behind this requirement is self-evident and has already been
touched on in the previous chapter. y If, however, counterpart conditions are too onerous
then they defeat their own laudable purpose and deny co-operation to those most in need. In
these ""difficult cases' much can be done to prepare counterpart personnel by arranging prior
training courses and fellowships, at home or abroad, specifically designed to produce the
national manpower required for a particular project. This is one of the elements which, as
already indicated, would lead to a longer run-up to a project, and would therefore require a
more lenient view of the length of time required for attaining agreed objectives. This, however,
would be perfectly compatible with the longer-term and more comprehensive system of pro-

gramming described in Chapter Five,

87. Some flexibility has already been introduced as regards financial counterpart; but there
"is still room for further quite substantial modifications. In the Capacity Study's view the guid-
ing principle, which is developed in Chapter Nine, y should be to plan each project as an
integral whole within the framework of a country programme, arranging cost-sharing on a
gliding scale, varying according to the resources of the country in question. At a time mutu-
ally agreed in advance, the government would take over the project completely. In couniries
with greater financial resources, the government contribution would be more substantial right
from the start and, where circumstances permitted, might far exceed that of UNDP. The most
important consideration would be to plan the project in such a way that by some point in the
future, the government would have gathered together all the reins in its own hands, including

full financial responsibility, and would be ready to drive off alone.

88. This long view of all the disparate elements making up a project, identifying the require-
ments in advance and preparing the ground beforehand as far as possible,might well be extended
to the final phase of the capital inputs required. Here again, exceptions can be made in favour

of the needier countries if UNDP were given the competence to make outright grants-in-aid in

y Paras. 155 and 161,
2/ Paras. 73-84.
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carefully selected cases. The rationale for this has already been given earlier in this chapter,
in the section on the content of the programme (see paragraphs 29-31) and, as suggested there,
the Capital Development Fund, properly endowed, might provide a suitable channel under the
general management of UNDP. One possible way of increasing resources for this purpose
would be to provide co-operation to the more prosperous of the developing countries on a reim-
bursable basis and to channel the repayments to the needier countries through the grant system.

"rigk!" or "venture"

Yet again, if the earlier suggestion of setting aside part of the resources as
money were adopted, this might be used in cases where circumstances would justify waiving

the normal criteria.

89. These suggestions of ways and means of adapting the programme to meet the needs of
the poorer among the developing countries are not inlended to be exhaustive. Many other
possibilities will crop up in the consideration of specific projects or in the course of time.
What is important is that UNDP should be preprred to consider any reasonable suggestions of
—this nature-if it is—to engage-in development operations in the places-where they are most

needed, Once more, the keynote is flexibility.

E. Towards a More Coherent and Comprehensive Approach

90. The application of a country-centred approach has important implications for the manage-
ment of UNDP operations and would necessitate considerable modifications in present methods.
For instance, if UNDP operations in a given country are to be geared to the national strategy
expressed in the development plan, then they have to be part and parcel of this plan; as a
corollary they should be programmed, at least on broad lines, and with sufficient léeway in the
form of contingency resources, for the duration of the country plan. This would help to give
more stability to the plan because the country could count on a certain contribution from the
UN development system. Furthermore, it is hard to see how this system, which bases its
development philosophy on plan formulation and implementation, can elaborate its own contri-
bution outside the framework offered by the country plan. 'The practical consequences of inte-
grating the UNDP contribution within the country plan are set out in Chapter Five which works
out new programming procedures designed to reflect the basic principles just described. This
is not the place, therefore, to discuss the implications in detail, but merely to state the under-

lying principles, -

91, Acceptance of this approach would lead logically to the extension of these procedures to
other components of the UN system which offer co-operation to member countries for purposes
of development. In terms of actual inputs, this would involve mainly UNICEF, WFP and the
development assistance operations of the Agencies financed either from their regular budgets
or from other resources such as trust funds, and funds-in-trust. The World Bank Group, as

the system's principal financing institution, should also be closely associated with the
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programmingprocess. As hasemerged bothinthe historical analysis and earlier in this chapter,
the tendency has been to launch a new organization whenever a new problem, or some possible
new contribution to its solution, has come into the picture., All share the common goal of
accelerating development but each one has adopted its own regulations, its own methods of pro-
gramming and its own time schedule. The result cannot but confuse the government of a de-
veloping country lacking administrative and human resources. Moreover, despite efforts at
co-ordination between the various programmes, the conception and formulation of projects at
different times and in different ways is bound, in practice, to increase the dangers of scatter-

ization and compartmentalization of activities.

5Z2. There is, therefore, an imperative need for a more coherent approach to the problems
of each country by the different components of the system, and this need is reinforced by the
relatively small scale of the individual inputs involved. In order to maximise their impact it
is essential for them to be used as a whole. The suggestion is not that all the programmes
should be unified and their funds merged because this is politically impracticable - at least in
the immediate future - and might well lead to a reduction of the total international funds avail-
able for development. It is, however, essential to find a way of tackling the problems of each
country in all their dimensions and bringing to bear on them the whole kit of tools that the sys-

tem possesses, in the degree that each is required.

93. The only solution seems therefore to lie in a new concept of joint programming, con-
ceived in a dual sense, i.e. as an exercise in partnership between the national and the United
Nations development authorities on the one hand, and within the UN development system on the
other. It would differ from the exercise termed ''joint programming' in the past in that it
would take place at the country and not the headquarters level, and in that it would not be a
bilateral operation between UNDP and one Specialized Agency but would work multilaterally

and simultaneously between all concerned, in consultation with the government.

94, Bringing together the different development components of the UN in one place at one
time would make it possible to consider - for a reasonable period ahead - the whole range of
the country needs and priorities, in relation to the whole assortment of inputs which the UN

system could provide.

95. In the framework of a notional order of magnitude, established for purposes of indicative
planning over a given period }_/ - normally the duration of the country's own plan - it should be
possible to determine a programme of co-operation designed to obtain the maximum impact

possible, This would have the advantage of enabling all the partners, both national and inter-

national, to grasp more clearly the magnitude and the implications of their own role in the

y See paras. 50 and 61 of Chapter Five and paras. 13-23 of Chapter Nine for further
discussion of this feature.
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undertaking over a reasonably long interval of time and to take steps accordingly.

96. Since it is a basgic tenet of international development policies that development must be
planned, the comprehensive programme of UNDP operations in a country should be both part
and parcel of the national development plan and an identifiable part of it; y that is to say,

the programme should constitute a series of mutually accepted obligations designed to achieve
stated objectives. It would be appraised and approved at headquarters, and financial commit-

ments would be made only on the basis of specific projects.

97. Where there is no plan, or the ''plan'' is no more than an adornment, the burden on UNDP
- and on the UN development system generally - would be that much heavier, involving even
more careful scrutiny of the country's problems and potential, and of the most suitable areas
for co-operation, as well as a determined effort to improve the country's planning machinery

in the long run, if the country concerned so requested.

98, As discussed earlier, the absorptive capacity of countries should not be considered as a
static factor since the raison d'étre of the development operations of the UN system is to in-
crease development capacity so that the country may the sooner achieve self-sustained growth.
Even where absorptive capacity is particularly low - the case of the less-developed among
developing countries - the participation of financial institutions in joint programming would
contribute in shaping projects with an eye on the eventual follow-up, a very necessary perspec-

tive, even if, in the first instance, it has to be viewed from a congiderable distance of time.

99. Ideally, from the viewpoint of an individual country, and providing always that the govern-
raent so desired, such a joint programming process should involve not only the various com-
ponents of the UN system, but also all significant sources of bilateral or regionally based co-
operation supplied from outside the system. In this way, the country concerned would have a
clear idea of the total external contribution likely to be available for the attainment of the
objectives set out in its national plan. There would also be advantages for the UN gystem,
since its own role would be clearly defined in relation to all the other linking efforts, internal
and external, and there would be no problem of overlapping. Co-ordination in other words,
instead of taking place on an ad hoc and somewhat haphazard basis as at present, would also
become a long-range operation and correspondingly more effective. The extent to which this
final elaboration of the principle described here could be reached would vary very greatly from

country to country, according to the degree of sophistication of the pla};nin;g;nethods and

_1_/ It is significant to note here that the Report of the Commission on International Develop-
ment emphasizes that technical assistatce should be more closely integrated into the develop-
ment process and recommends that donors extend budgetary commitments for technical assis-
tance programmes to at least three years (_%. cit. pages 180-181).
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mechanisms. Practical difficulties would also arise in the case of bilateral donors who were

unable to commit their contribution to the joint effort for as long a period ahead as that covered
by the plan. Finally, it is self-evident that national sovereignty must be fully recognized and
that the initiative for undertaking such a comprehensive approach towards the programming of
all outside co-operation must therefore always originate with the government itself. Despite
these reservations, it remains nonetheless true that the logical and ultimate goal should be to
go as far as politically and practically possible towards pooling all outside resources, if ex-

ternal co-operation is to make its maximum contribution towards development.

F. Administrative, Managerial and Organizational Innovations

100. Acceptance of the principles outlined in this chapter carries with it imporiant implications
for the procedures, administration, management and organization of the UN development sys-
tem. Since these are described in detail in later chapters, it is only necessary to emphagize
here that they must be based on the precept that effective participation in the efforts of individ-
ual countries to accelerate their economic and social development is the primordial aim of
the UN development system, to which all other considerations must be subordinated. The
response must be at once flexible (in relation both to the varied needs of individual countries
and the inevitably changing nature of those needs with the passage of the years), and consistent
(as between the different components of the system). As the '""Preliminary Framework for an
International Development Strategy'' states:

"The time has come ... to turn the lessons of the past to good account ...

The existing machinery for technical co-operation will need to be modified ...". 1/
101. At the same time, as this chapter has tried to show, it is necessary to look to the future
and be prepared for the new challenges it will bring, even beyond those of the Second Develop-
ment Decade, Since development ig a continuing process there must be a strong element of
continuity. Since in many ways it is also an unpredictable process, there must also be a
sufficient degree of pliability in relation to varied and varying situations and a constant pre-

disposition to new ideas and methods. In short, the UN development system should be dynamic.

102. A number of elements are involved here. Prompt and effective response to the needs of
individual countries will require the introduction of appropriate procedures for planning, im-
plementing and evaluating integrated country programmes g_/ and the strengthening of the
present network of Resident Representatives and field offices through the creation of a first-

class UN Development Service, on a career basis, g/ and through the delegation of an

_1_/ The Second United Nations Development Decade, op. cit. (para. 208).
2/ Described in Chapter Five,
3/ Described in Chapter Eight,
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appropriate degree of authority to the Resident Represeniative. y To this end, also, all
possible use must be made of modern managerial techniques and methods of communications,
computers and other labour-saving devices wherever they may contribute to the more efficient
functioning of the system. %/ The system will also need to be fed with up-to-date information:
hence the need for an effective system for the collection, storage and dissemination of inform-

ation related to all forms of economic and social activity. y

103. But the overriding need is for rapid evolution towards an effective UN development
organization geared exclusively to ithe operational requirements of that functiton, and based on
a restructured UNDP. Obviously, mnot all the necessary changes could be undertaken at once
- indeed, any attempt to do so might well reduce capacity to an exient thal cannot be contem-
plated, They should be carefully planned in phases successively leading to the achievement of
the objective, bearing in mind the needto avoid unnecessary rigidities which might laler im-
pede the evolution towards new functions as might be required by the changing situation of the
developing countries, with its conseguent effect on the nature of the operation. ﬁ_L/ This (in
turn) would require that the new organization should be served and informed by an "intelligence"
which could scrutinize and employ valid new ideas and approaches, and initiate fresh lines of
attack on old problems. y Only in this way could the organization keep abreast of the chang-

ing circumstances of the developing world and constantly renew itself in the perspective of a

quarter of a century.

104. The rejection of the many positive elements in the present system is not in question for,
as will be seen in later chapters, it is from these that the new system will emerge. Rather,

it is the enlargement of all that is positive, the reduction of the impediments which now frus-
trate or distort, and the introduction of new methods and concepts, to the end that a far more
effective and dynamic instrument will be available to the United Nations to realize the purposes
of the Charter - "to promote social progress and better standards of life in larger freedom''.
To achieve this,the experience of this generation must be garnered and the lessons learned

from it applied for the benefit of the generations to come.

1/  See Chapter Five, and Chapter Seven for details.

2/  Described in Chapter Ten.
g/ A conceptual design of such a system is given in Chapter Six.
4:_] Some suggestions to this effect are made in Chapter Seven.

5/ See para, 46 above and Chapter Seven,
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SUMMARY OF PRINCIPAL RECOMMENDATIONS

1. The UN development system's contribution to the Second Development Decade should be
strengthened by:

(a)
(b)
(e)

(d)

making it operationally efficient while retaining its special attributes;
making it more flexible and dynamic;

utilizing its contribution strategically within the framework of all available develop-
ment inputs, both internal and external;

forging close links with organizations dealing with trade and financial
transfers.

2. There should be greater variety in the content of the programme;

(a)

(d)

(e)

consideration should be given to the possibility of authorizing a more generously
endowed Capital Development Fund to make limited grants~in-aid, primarily to those
countries which have negligible access to other sources of finance in support of
capital and recurring costs incurred in connection with approved projects in the
country programme;

the kinds of co-operation offered through the UN development system should be
expanded and new methods energetically pursued;

the existing tools of technical co-operation should be used more flexibly;

(i) the best brains, knowledge and facilities must be mobilized wherever they can
be found;

(ii) there should be much greater use of contracting outside the system;

(iii) the functions of experts should be defined less rigidly and their services used
more imaginatively;

(iv) a fresh approach should be actively sought to the whole question of training,
including fellowships;

the programme of activities in each country should be planned more comprehensively
s0 ag to produce maximum impact, e. g.

(i) more attention should be paid to the social dimension of development;
(ii} projects should be more clogely inter-related;

the UN system could usefully concentrate on certain areas of activity in support of
development for which it is particularly suited.

3. The programme should adopt a true country approach and become more strongly country-

centred:

(a)
(b)

{c)

a proper balance should be struck between the global strategy andthe country approach;

a certain proportion of total resources should be allocated to '"non-country'' actions
such as multinational projects, regional or subregional undertakings, such as the
Regional Planning Institutes and certain world sectoral actions;

special measures should be taken to assist the less-developed among developing
countries by programming technical assistance designed to break bottlenecks and
increase absorptive capacity, and by more flexible treatment of counterpart contri-
butions
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Chapter Five

THE U,N. DEVELOPMENT CO-OPERATION CYCLE

"Let me have the best solution worked out. Don't
argue the matter. The difficulties will argue for
themselves, "

- Sir Winston Churchill's Minute of 30 May 1942 Y
I, INTRODUCTION

A, The imperative need for a system

1, Part II analysed the evolution of the development activities of the United Nations
system, noted its achievements and the efforts made to improve it, but was also compelled to
register the constraints which seriously inhibit its full growth. Objectively regarded, the

United Nations development ''system'' exists only in name.

2. An effective system must be introduced without delay if the various United Nations
organizations in general, and UNDP in particular, are to expand their capacity to co-operate
with developing countries and especially if they are to comply with the terms of GA resolution
2188(XX1) which, it was suggested in Chapter One, could provide a compass north. The
introduction of a system in the true sense of the word embraces many different aspects, legis-
lative, financial, administrative and organizational, which will be dealt with in later chapters,
but it is evident that some of the most important concern the different phases of programming,
implementing and evaluating development co-operation in a given country. This will be the
subject of the present chapter. Here, three of the principles enunciated in GA resolution
2188(XXI) are of particular relevance, since they insist on the need to aim at:

"A flexible, prompt and effective response to the specific needs of individual countries

and regions, as determined by them, within the limits of available resources;

The evolution of an integrated system of long-term planning on a programme basis;

The institution of systematic procedures for evaluating the effectiveness of operational

and research activities,"
3. The Capacity Study has not been alone in reaching the conclusion that a more syste-
matic approach must be adopted and that the nub of the problem at the level of each individual
country lies in programming, which holds the key to most of what follows in the implemen-
tation stage. The governments of many developing countries, especially those whose planning

machinery is gradually getting stronger, have made it clear that the effective programming of

1/ On the preparation of harbours for the invasion of Europe.
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external assistance, both multilateral and bilateral, is an essential element in their own work
and that the present ad hoc methods of preparing operations financed by UNDP lead to
scattered projects which do not permit the best use to be made of resources. As Chapter
Four has shown, the concept of the dovetailing of international and national resources on a
planned basis is central to the thinking of the Second Development Decade. Again, it has
been a constant theme in the Enlarged Committee on Programming and Co-ordination, and
many members have constantly emphasized the need for an effective system to programme

the use of resources.

4. Nor has this line of thought been confined to governments., The President of the
IBRD, for example, has emphasized that effective programming on the part of the various
United Nations organizations undertaking development activities is essential to the effective-
ness of the Bank's operations, 1/ while a considerable number of officials within the United
Nations development system holding key positions - particularly those experienced in modern

techniques of management - have echoed the need for rationalization.

B. Major issues of policy

5. Several major issues of policy are involved in the proposals made in this chapter and
it would be as well to single them out at once.
First, if the Capacity Study's choice of GA resolution 2188 (XX1I) as the best and most
up-to-date policy guide available finds acceptance, the General Assembly might wish
formally to recommend that its terms should be endorsed by the governing bodies of
all components of the United Nations development system.
Second, all those concerned with development co-operation should acknowledge the
basic principle that it centres on individual countries (and regions) and not on the sec-
toral interests represented by international organizations. International organizations
should therefore strive to get more and more action taken at the country level under
the sovereign authority of the government.
Third, any remaining distinctions between SF and TA funds, procedures and identities
should be removed.
Fourth, the procedures and procesgses proposed in these sections could only be imple-
mented if (among other things) the development activities of the various organizations
of the United Nations system are co-ordinated to the maximum extent possible by a
central body, through which the greatest amount possible of technical co-operation

funds made available to the system should be channelled. 2/

1/ See footnote to para. 58.
2/ See Chapter Nine, paras. 2-8, for more details of how this might gradually be

achieved.
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Fifth, it should be accepted that UNDP provides the best foundation on which a co-

ordinating organization could be based.

Sixth, the head of the central body should be held accountable for all funds and res-
ponsibilities entrusted to the organization and hig relationship to the Specialized
Agencies, and to any other executing agent, in matters concerning the implementation
of the programme, should be that between a principal and his contractor.

Seventh, the maximum use of the Participating and Executing Agencies should be made
in all phases of the United Nations Development Co-operation Cycle, provided that they
can meet the criteria of GA resolution 2188(XXI).

Eighth, methods of implementation should be more flexible and, while maximum use
should be made of the special properties possessed by the Specialized Agencies, the
programme should avail itself, in agreement with governments, of all sources of
knowledge or expertise that can provide an effective and speedy response to the require-
ments of developing countries, subject only to adequate safeguards to preserve the
international character of the operation.

Ninth, evaluation should be restricted to the minimum essential to satisfy the require-
ments of Member States and the United Nations development system, and should only be
performed by people with proven qualifications.

Tenth, the responsible governing body, whilst preserving effective policy control over
programmes for individual countries, should delegate wide authority to the head of the
central organization and he, in turn, should delegate the maximum possible authority

to his Resident Representatives.

C. Specific reasons

6. The procedures and processes advocated in this chapter represent a relatively simple
approach to continuous and integrated planning, programming, budgetting and utilization of
available United Nations development resources. They are intended, collectively, to achieve
a number of inter-related objectives, namely:

(a) to obtain the best use of resources;

(b) to ensure that the different needs of different countries are met to the maximum
possible extent;

(¢) to ensure that countries and their development objectives, i.e. couniry strategies
expressed in socio-economic terms, are the overriding consideration, thus avoid-
ing the danger of ''scattered' projects responding to the interests of individual
ministries or international organizations;

(d) to ensure that individual projects are thought through, with all their implications
and obligations understood by all concerned from the time of their conception until

they are completed, and have made their specific contribution to the country's

development;
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(e) to analyse cost estimates, where feasible, in relation to prospective benefits prior
to approving or disapproving projects;

(f) to eliminate '"second-guessing'' by forcing all concerned to agree, as far as humanly
possible, on technical matters at the country level, only a minimum of such pro-
blems arising at the level of headquarters;

(g) to ensure the most effective and timely delivery of the approved programme both in
quantitative and qualitative terms;

(h) to ensure that individual projects are kept under constant review, thus permitting
appropriate action to be taken if and when needed;

(i) to enable the development of an effective information system without which
(amongst other things) the UNDP operation cannot be managed effectively;

(j) to enable the development of a realistic system of evaluation;

(k) to permit the development, to the maximum extent possible, of a common bud-
getary practice;

(1) to ensure that appropriate follow-up action is taken as and when appropriate;

(m) to utilize compuiers, communications equipment, and other labour- and time-
saving devices wherever they may contribute to more efficient functioning of the
system; and beyond these

(n) to achieve effective co-ordination with other international inputs; and

(o) to facilitate co-ordination with bilateral and multi-national programmes of

development co-operation.

7. These objectives illustirate once more the interdependence of many of the factors in-
fluencing development co-operation and provide further evidence that current attempts to solve
individual problems in isolation have no chance of succeeding. Accordingly, the proposals
that follow have been designed as a composite whole, of which each part interlocks with the
others. Certain principal features are therefore essential to the articulation of the model

and must be adopted simultaneously if it is to function properly. Other, less central, aspects
have been worked out in some detail only to demonstrate that a system for the planned use of
resources could be made to work, and to suggest ways in which this might be done. Naturally,
many variations are possible and it is not feasible or desirable to cover every contingency

likely to arise in practice.
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II. GENERAL DESCRIPTION OF THE UN DEVELOPMENT CO-OPERATION CYCLE

8. In this Study, the chapter on ""The First Twenty-Five Years' describes some of the in-
herited constraints on the present operation. That on ''Capacity' has analysed the current
impediments in terms of programming and project formulation, execution, follow-up, evalua-
tion, administrative and financial procedures and organizational problems. Finally, the
chapter on "The Next Twenty-Five Years'' has broadly established a number of general prin-
ciples which must be observed if the United Nations sysiem is to respond adequately to the
increaged demands likely to be made of it in the future. Briefly, these comprise:
(a) the adoption of an effective country approach;
(b) greater flexibility in the content of the programme and in its operational,
administrative and financial procedures;
(c) progress towards more integrated treatment of the various inputs at the disposal of
the UN development system, extending where possible to other external resources

from outside the system.

9. The present chapter examines more closely how these principles could be applied to
the process of programming United Nations development co-operation with developing
countries, implementing that programme, and ensuring its eventual impact by adequate pro-
cedures for evaluation and follow-up. This sequence of activities has been denominated the
United Nations Development Co-operation Cycle because they comprise the essence of the
United Nations development function at the country level and because they should together con-
stitute a continuous and dynamic process in which the separate components are interlocked and

geared to support the development efforts of individual countries.

10, For clarity of presentation, the cycle has been divided into five phases, each of which
is the subject of a separate section:

I Country Programme

II. Project Formulation, Appraisal and Approval

III. TImplementation

IV. Evaluation

V. Follow-up

The cycle would also include an Annual Review,

11. This does not mean that the phases automatically follow on one another in a strictly
consecutive faghion, or thal they are distinct events in themselves., On the contrary, the
cycle is seen as a continuing one in which all the individual phases are interdependent and con-
stantly reticulated with one another, Thus, for example, project formulation overlaps both
the previous phase of country programme and the succeeding one of implementation. Here,

the first step would be to work out in a more precise form the projects identified in outline in
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the country programme, and the second, once the executing agent had been selected, would be
to prepare the final, detailed description of the project which would form the basis of the plan
of operation and, in practice, the initial step in the implementation phase. Similarly, the
Annual Review would not only finalize the programme for the coming year. It would also con-
slder new projects designed to meet objectives agreed upon in the country programme (Phase
II), evaluate the progress on projects already in execution (Phases III and IV) and take any

necessary measures to improve the follow-up action on completed projects (Phase V).

12, An outline of how the cycle as a whole would operate may help in understanding the

de tailed exposition of each phase which follows in later sections.

A, Country Programme (Phase I)

13. In this phase, representatives of the United Nations development system able to offer
individual inputs, i.e. UNDP (with assistance from Specialized Agencies as appropriate),
UNICEF, WFP and Agencies with operational programmes financed from their regular budgets
and/ or other funds (insofar as these concern development), would meet with the government,
under the leadership of the Resident Representative, and agree on a country programme.

This would be based on a prior socio-economic study of the country, the country's own develop-
ment plan (where this exists) and an identification, first, of the needs in terms of total
external resources required and, second, of those which might be met by the United Nations
development system, given the type and approximate magnitude of the financial resources
likely to be available from the latter source. This country programme would be synchronized
with the country's own plan cycle, and would, ideally, embrace the whole range of inputs from
the UN development system. It would also be harmonized with potential capital inputs from
the UN system's financing institutions (the World Bank Group) and consistent with international
monetary and trade policies. In this phase, the IBRD should play an important role and effec-
tive co-operation should be maintained with the Bank in all countries where it is operating, as

alsc with the IMF and UNCTAD, where appropriate.

14, The country programme would describe the economic and social objectives to which, by
mutual agreement, co-operation from the United Nations development system was to be
directed and state, in general terms, the inputs required to attain these objectives, including
as far as possible an itemized list of projects, worked out in preliminary outline only but with
approximate costings. After appraising the programme, the Administrator would present it
to the Governing Council for approval of the UNDP components, Those United Nations sources
able to provide other inputs would take the necessary action in accordance with their own

policies and procedures.
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B, Project Formulation, Appraisal and Approval (Phase II)

15, Once the Governing Council 's approval had been given, the second phase of more
detailed project formulation would begin. For small projects, this should be a simple and
straightforward operation. For larger and more complicated projects, the process would
probably fall into two parts. It would be necessary to explore the project in greater depth,
particularly with regard to its technical aspects, its expected impact, and the relative merits
of alternative methods of attacking the problem. This initial phase and any subsequent more
detailed work needed should be carried out by the prospective executing agent (see below under
"Implementation'). Where two phases were necegsary, the initial one would be financed from
a preparatory allocation charged against the final cost of the project. The findings would
provide the base document for the appraisal and approval of the project, which would be the

responsibility of either the Administrator or the Resident Representative according to its size.

16. When approval was given, funds would be allocated for the duration of the project and
responsibility for execution assigned in consultation with the government. It would then be for
the Executing Agency or agent to establish details of the project which, once agreed with the
government and UNDP, would constitute the plan of operation. The body responsible for

executing a project should also draw up the plan of work.

C. Implementation (Phase III)

17. The phase just described would, in effect, be the first step in actual implementation of
the project,. and would provide the yardstick against which its progress could subsequenily be

measured.

18. In this phase, there would be greater freedom than at present in selecting methods and
agents for executing the projects, in order to ensure prompt and effective delivery of the
programme and avoid overloading parts of the United Nations development system. Financial
accountability and overall responsibility for the operations would be firmly centred on the
Administrator, in contrast to the present somewhat blurred situation. The Administrator
would delegate maximum responsibility to the Resident Representative. Effective arrange-
ments for a regular flow of information to UNDP Headquarters from the executing agent and
the Resident Representative would ensure adequate supervision of each project's progress and

provide valuable material-for-evaluation and-follow-up, . ... _ .  ___ ____ ___ ____ __

D. Ewvaluation (Phase IV)

18. Evaluation would be a constant thread running through all other phases. It would be
inherent in the detailed formulation of projects (where the plan of operation should provide a
built-in tool of evaluation), in the appraisal of programmes and projects, and vital to the
proper surveillance of projects under execution, and to the assessment and followup of a

project's results once it had been completed.
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E. Follow-up (Phase V)

20, The continuation of support to a completed project, i.e. follow-up procedures, would
be strengthened, particularly with a view to creating a closer link between pre-investment

activities (in the strict sense of the term) and any eventual investment decision,

F. The Annual Review

21, The country programme would be a major periodic exercise within the cycle, coincid-
ing with the preparation of the national development plan. In between, there would be an
annual review of the couniry programme during which the government and the responsible
components of the United Nations development system would together examine the progress of
the programme as a whole and advance the firm programme one year further ahead within the
framework of the country's current development plan, thus introducing the essential element
of flexibility. The Review would also provide a progress report for the Administrator and

the Governing Council,

G. The cycle as a whole

22. When, at the end of the agreed period, the wheel came full circle, there would be
another full-scale country programme exercise, This would not, however, be an automatic
cut-off period since many projects would overlap from one programme period into the next,

1t would provide an opportunity for a major reassessment of the country's economic and social
situation and of the requirements for co-operation with the United Nations development system
over the next years. In time, the whole cycle should become a continuous process, the
programme being projected one year further ahead every year within the national planning
cycle, and periodically subjected to a re-examination in depth synchronized with preparations

for the next national plan,

23. Against this background, each d the five phases is described in detail in the succeeding

sections of this chapter.

H. Implementation of the proposals

24. Most of the proposals contained in this chapter are covered by existing legislation and
could be introduced by simple decision of the Administrator, (In fact, some of the proposals
made here are already under discussion, in part because they have been raised in the course
of the Capacity Study, and may therefore already be in operation by the time this report is
published.) The only major exception relates to the proposals for the ''country programme'';
the relevant section therefore contains a special passage at the end suggesting how this could

be organized smoothly.

25, The proposed procedures would represent a major change for the Governing Council

only in the sense that programmes of United Nations development co-operation would be
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submitted for the Council's approval, instead of individual projects as at present. The degree
of financial authority delegated to the Administrator would not be subgtantially changed for he
would report regularly to the Council on hig actions in implementing the programmes and the
Council could intervene if members were at any time dissatisfied. In practice, the authority '
of the Council would not only be maintained but actively strengthened, for the procedures
proposed would give the Council better control of the programme as a whole and reinforce its

constitutional policy~-making functions.

III. THE PHASES OF THE UN DEVELOPMENT CO-OPERATION CYCLE

Phage I: The Country Programme

A. Introduction

26. With the increased understanding that development is a lengthy business and embodies
many varied and interlocking economic and social factors, there has been a parallel realiza-
tion that development policies must embrace the whole complex of problems, with due regard
for the often very subtle linkages and interactions between them. Accordingly, they should be
projected as far ahead as possible, while still preserving the flexibility demanded by a situa-
tion which is constantly changing. Developing countries have been constantly exhorted - and
the United Nations system has been in the forefront and has contributed substantially to the
techniques involved - to work out national plans of several years' duration and to set up central
planning machinery to co-ordinate policies and actions in the various economic and social

gsectors. Most countries have already adopted this practice, at least to some degree.

21. It follows that an international programme of development assistance which recognizes
no other interests than the promotion of economic and social progress in the recipient
countries must also plan, in consultation with the governments concerned, the long-term and
integrated use of the resources put at its disposal. This has not beén the case inihé past and,
although progress has been registered towards a longer-term and more integrated approach,
different programming cycles and methods are still in force for the various inputs offered to

the developing countries by the United Nations system, and even within UNDP itself.

28. At the same time, there has been an increasing realization of the importance of effec-
tive programming, as for example in the Administrator's Report to the Governing Council in

November 1967, _y Furthermore, GA resolution 2188(XXI) setting up ECPC emphasized,

Y ""The programme has come to the end, more or less, of a first phase based largely on
satisfying individual requests for aggistance as they came in; (there is a need for) a more
rational and systematic approach to programming.' Future Needs for Pre-Investment
Activity in Relation to the Administrative Capacity of the United Nations System to Programme
and Implement such Activities, Report by the Administrator (doc. DP/L. 57).
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among the basic objectives, ''the evolution of an integrated system of long-term planning on a

programme basis'",

29, The Capacity Study has reached the conclusion that the measures taken so far are not
sufficient and that, in order to evolve an effective United Nations development system, both at
its present level or at an appreciably higher level in a few years'time, it would be essential to
"programme'' the use of all United Nations development resources involved, This would
require a series of carefully defined and interdependent procedures and processes based on the
premise that programming is not a once-for-all activity for each project or programme, but a
continuous process which constantly needs to be reviewed, revised and renewed if multilateral

aid is to respond effectively and flexibly to the needs of individual countries,

30. The Study has accordingly prepared a conceptual design of a system of programming
which would link up with the conceptual design of a system for the collection, retrieval and
storage of information which is described in the next chapter. It is therefore conceived as an
integral part of a general system. It has been discussed with the Advisory Group and the
Panel of Consultants, and its practicability in the field has been checked with Resident
Representatives working in countries of varying characteristics, most of whom have reacted
favourably, Indeed, it is encouraging to note that a very similar experiment is to be carried
out in Venezuela this year, in the form of an overall review of the programme with the par-
ticipation of all concerned, both on the government and on the international side. At first
sight, it might appear that the proposed procedures are too complicated _1/ and would be
difficult to apply in practice. This is not so. While the design is not meant to be rigidly
applied, it establishes the main principles which, it is fully recognized, must be adapted in
each case to fit local circumstances, In fact, the proposals have been worked out in much
greater detail than is shown here in order to verify their practicability and adaptability to
varying circumstances, The Capacity Study is of the firm opinion that, if the principles are
applied flexibly, the system is perfectly workable. More importantly, the introduction of such
a programming system is an indispensable condition for any effective expansion of the current
capacity of the United Nations system. The question, then, is not whether it will work, but

how to make it work.

B. Present system of programming

31. Before describing the proposed new procedures and processes, a brief analysis of
those at present in operation may be helpful in understanding the nature of the changes

suggested.

_1/ It may be noted that over 100 separate administrative steps have been identified in
dealing with a typical Special Fund project in the present operation.
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32. To avoid longueurs in the main text, details of the programming procedures currently
employed for the TA and SF components of UNDP, for UNDP regional projects, for the regular
programmes of the Specialized Agencies, and for other inputs, such as those for UNICEF,

WFP, SIS, the Freedom from Hunger Campaign, etc. are given in Appendix Two of Part V,

33. That analysis demonstrates plainly the considerable variety of programming cycles and
methods used for the various inputs offered to the developing countries by the United Nations
development system. Even so, this does not take account of the IBRD, which falls into a
category of its own, and which conducts substantial operations in many countries, largely
independently of the activities sponsored hy the various organizations listed above, Even
within UNDP itself, the timing and methods vary between the two components. Specialized
Agencies often promote projects in their own particular field of competence without due regard
to overall priorities, and the co-ordinating link provided through the Resident Representative

is not endowed with sufficient authority.

34, Briefly, under the latest procedures which came into force at the beginning of this
year, the TA component is programmed on a continuous basis, as and when individual project
needs occur, within an annual country target (projected provisionally for three years more).
Full project financing is required, and projects are approved by the Administrator for their
full duration, up to a maximum of four years. Any savings are available for re-programming
and the unprogrammed target at the end of the year can be carried over to the next year, up to

a maximum of 50 per cent of the original target.

35. The latest changes have brought the TA procedures nearer to those of the Special Fund
component, whose main characteristics are project-by-project appraisal and approval, com-
bined with continuous programming, project financing, and approval for the whole duration of
the project. The main difference between the two, apart from the different scale and nature
of the projects eligible in each case, lies in the absence of a ''country target' for the Special
Fund component and in the fact that the Governing Council approves the projects, on the basis

of the recommendations of the Administrator after consulting the IACB,

36. While it is usual to speak of the UNDP "programme'' in a particular country, the net
effect of these procedures is to produce a series of projects, which may or may not be inter-
related, but certainly cannot be termed a programme in the strict sense of the word, There
is no point at which a ''country programme'' is planned as a whole with due regard to the
optimum overall use of available resources, from whatever source., This is not to say that
no high priority projects are selected, On the contrary, very many bring great benefits to
the recipients. But as Chapter Three has shown, there are too many hastily prepared
projects, some of marginal value, where the opportunity cost is far greater than it should have
been. When such misallocations of resources occur in the choice of Special Fund, TA or

regional projects, the result is not only a less than efficient use of UNDP funds, but, more
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seriously, the misemployment of the scarce resources of the country concerned, since it is in
every case required to make a counterpart contribution, With every increase in the size of

the UNDP programme, the greater become the possible distortions,

37, This danger has been realized and the new programming procedures under the TA com-
ponent have grown out of a recognition that the level at which the programme is now operating
requires a new approach. The changes represent an undoubted advance but, judging by past
experience, it seems unlikely that procedural improvements alone can eradicate all the prob-
lems, many of which are very deep-seated. It is essential algo to change some of the basic
concepts about the functions and purposes of programming and devise new ones applying to the
whole programme. This is one of the reasons for advocating a full merger of the two

components.

38. The common thread running through the successive programming procedures adopted
for EPTA and then the TA component of UNDP is the gradual evolution towards a country-

oriented approach. But although a great deal has been written and talked about the 'country
approach', for various reasons, some of them organizational rather than procedural, it has

not been possible to prevent some arbitrary judgements about priorities,

39. This is even more true of the SF component, Whereas the intention was to safeguard
the quality of projects and to strengthen the influence of the Administrator over the content of
the programme, the SF' component has come to be characterized by an ad hoc approach to

programme formulation and project selection. This permits arbitrary judgements and curbs

progress towards a sense of overall direction and perspective in any given country,

40, There has, in the past, been a tendency to encourage governments to submit an ever-
growing number of requests for SF projects in order both to demonstrate the need for an
increased resource flow from UNDP to developing countries and to allow the Administrator a
wider choice of projects. This, in turn, has stimulated the Agencies in their search for
more requests, particularly since all projects approved in their field of competence auto-
matically fall to them for execution. As a result, a queue of unapproved project requests has
formed - the so-called ''pipeline'’. Since this phenomenon has been described in Chapter
Three, l/ little more need be said here, except to recall that the present estimated backlog in
the system as a whole of some 1200 projects would take four years to clear, even with an

appreciable increase in resources, and represents a formidable strain on capacity.

41, One of the problems of a project-by-project system is the difficulty of comparing non-
comparable entities. TFor instance: is a well-founded and well-constructed fisheries project
in country "A'' to be given preference over an equally well-founded and well-constructed

forestry project in country "B''? Inevitably, a pragmatic solution has been found by selecting

% Para. 28,
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projects on as equitable a geographical basis as possible, although it must be recognized that
the system has so far tended to work to the advantage of more efficiently organized and the
better-off among the developing countries. This phenomenon derives in part from the criteria
applied to the selection of projects and in part from the demands made on recipient countries

for counterpart and cash contributions.

42, The project-by-project operation also encourages the project approach to development

in preference to the programme approach, and tends to look upon projects as an end rather

than as a means of development. Projects do not always grow organically out of the specific
needs of an individual country but sometimes reflect world-wide sectoral policies of an inter-
national organization which are not applicable indiscriminately., They are accepted by
countries partly because the very condition of under-development renders them vulnerable to
such suggestions, partly because they desperately need external resources and fear that the
funds offered cannot be obtained for any alternative use, and partly because the voices coming
from ihe individual Agencies find a ready echo in the corresponding technical ministry of the

country concerned.

43, To these considerations must be added the fact that other inputs - UNICEF, WFP, and
the non-UNDP-financed programmes of the Specialized Agencies - are each different again as
regards timing and procedures, and that the link between these programmes on the one hand,
and with IBRD and other sources of capital on the other, is not always as close as could be
desired. One can well understand the perplexity of any developing country striving to dove-
tail the co-operation available from international sources into the framework of its own
development plan and of other external assistance available, While such a situation was not
too important - and was to a certain extent understandable - in the early days, the increased
size of United Nations resources available today for technical assistance purposes has created
a totally new situation. An operation which inevitably had elements of improvisation in the

rs a real opportunity to build up

earliest days of multilateral technical assistance now offe

programmes with a long-term development impact. More importantly, the need to strengthen
basic programming concepts also derives from the progress of a number of developing
countries towards greater development awareness and greater confidence in their own ability

to embark on planned economic and social development.

C. Récommendations Tor future action

(1) What is required

44, The new procedures proposed by the Capacity Study are designed to meet three funda-
mental requirements:

(a) the systematic use of all resources;

(b) the adoption of the "country approach'’

(c¢) the co-ordinated use of inputs of international resources.
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45, The case for the country approach and for synchronizing the programming of the inputs
of the United Nations system and integrating them into the planning cycle of each developing
country has already been made in the chapter on ""The Next Twenty-Five Years''. 1/ The
arguments will not therefore be repeated here, but it may be helpful to summarize some of the

subsidiary requirements which stem from them.

46. First, Dbecause all countries are different, the programming of external resource
transfers must be a highly individualized process, easily adaptable to the particular situation

in each country., Flexibility must be the keynote,

47, Second, a valid country approach means participation in the process of development
planning in a country and a continuing involvement with its development objectives, recognizing
no interests extraneous to that purpose. By becoming an integral part of a planned develop-
ment process, multilateral assistance would achieve coherence, although it might very well

still operate in widely divergent fields.

48. Third, if this total involvement is to be achieved, programming must take place in the

field and spring from a constant awareness of the problems, needs and plans at that level,

49, Fourth, in order to integrate national planning and international inputs, the resources
made available from the United Nations system should be projected on a fairly long-term pers-

pective, averaging around four to five years, according to the planning cycle of the country. _2/

50. Fifth, in order to do thig effectively, and enable the country to take multilateral
resources into account when planning its development, it would be essential to have some idea
of the amount of those resources that are likely to be available over the plan period. It must

be clearly understood, however, that this would not be a country target for UNDP in the sense

in which this term has been used for EPTA 'and the TA component. It would not represent a

firm commitment on the part of UNDP or the other components in the United Nations develop-

ment system that the ''order of magnitude' specified would automatically be spent in that par-
ticular country or bestow on that country any inalienable title to those funds as of right.

Rather, it would be an indicative planning figure, determined by the Administrator, which

could be in the form of a wedge, i.e. indicating the upper and lower limits of the probable
level of funds available, and could take into account the estimated rate of growth of resources
likely to be put at the disposal of UNDP, Ultimate expenditure would depend on a number of
conditions, such as the overall availability of funds and the prior completion of certain steps

and objectives in an agreed programme,

Y Paras. 69-100,

3/ This approach is supported in the Report of the Commission on International
Development (op. cit. pages 180-181).
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51, Sixth, although certain dates and time-limits would have to be observed for admini-

strative reasons, programming would need to be a continuous and dynamic process.

52, Seventh, in order to apply a rational programming system of this kind for UNDP, it
would be essential to achieve a complete merger of the two components, both as regards

procedures and finance,

53, Eighth, the programming process would consist essentially of the joint determination
by the government and the United Nations development system of the objectives which their

combined efforts were designed to achieve, Projects would be secondary to these objectives

and agreement on which objectives ought to be achieved would determine the further partici-

pation of an organization in the programming process and in the country programme itself.

54, Ninth, once an objective had been agreed as a co-operative effort by the recipient
government and the United Nations development system, ways and means would have to be
found of achieving it. Obviously, the system must retain its right to decline to undertake
projects that do not meet criteria established by its governing bodies, or that it considered
could not be executed efficiently. But saying ''no' to a project proposal would not mean that

the objective had been discarded, but rather that it would have to be reached by another path,

55. The considerations set out above, applied exclusively to UNDP, would already produce
a very marked improvement in the programming process, However, it is obvious that full
rationalization of the programming of the non-credit inputs provided by the United Nations
development system would not be possible unless the other United Nations organizations also
participated in the country programme exercise, under the co-ordination of the Resident
Representative, so that all the resources of the system could be taken into account simul-
taneously. This would also have the advantage of offering a wider range of assistance tools.
It is to be hoped that the organizations concerned will give serious consideration to this
proposal, Similarly, it is essential that the IBRD, as the main credit organization related to
the system, should be intimately associated with the programming process. _1_/ Within the
framework of the government's policies, it would be desirable to ensure harmonization, as far
as practicable, with the trade policies advocated by UNCTAD, the monetary policies of the
IMF, and any other global or regional policies or objectives which have been officially en-
dorsed by the United Nations development system. (The reconciliation of the global strategy
with the country approach, and the setting aside of separate funds for world and regional

actions, has already been suggested in Chapter Four.) 2/

1 See footnote to para. 58.
2/ Paras. 71-81,
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56. As was also suggested in that chapter, _1/ the best arrangement of all, in many cases,
might be for the government to extend the ''country programme'' operation to cover all
anticipated external co-operation of any magnitude, thus obtaining a general idea of the {otal
external contribution likely to be available for the execution of its national plan. But even
where this was not feasible, or the government, for its own reasons, did not consider it
advisable, the more limited approach outlined above, embracing only the United Nations
development system, would facilitate the programming of co-operation from bilateral and
other sources outside the system. Thus, the clear delineation of the expected contribution of
the United Nationg system for some time ahead would make systematic co-ordination with
other programmes easier. Some of the conclugions emerging from the "country programme"
operation might even exercise a more direct influence. Indeed, with increasing experience
of the process, it could be expected that some of the project needs, identified as essential for
the attainment of objectives but exceeding the resources of the United Nations system, might
be formulated and implemented by bilateral programmes, If the government so wished,

UNDP might even assist in mobilizing associated forms of aid of this kind.

57. Programming is conceived to be a continuous operation, although the procedures may
be conveniently divided into two interlinked phases:
(a) Country Programme

{b) Annual Programme Review

58. Obviously, the role of the United Nations development system in assisting a govern-
ment to meet its needs cannot be determined in isolation, but only in the context of the overall
priority needs of the government in reaching its development objectives, and of the role of all
external sources of aid, both multi- and bilateral, The first prerequisite is an assessment

of the country's socio-economic position, its problems, resources, potentialities and its develop-

mentplan, wherethis exists. In a number of cases, country studies of this kind are already

1/ Para. 99.



163
in existence, some through the IBRD, and others, of a somewhat different type, through the
IMF. y Where such studies are not available, the government should be encouraged to carry
them out, with whatever external assistance may be necessary. In certain cases, a country
study or inventory of conditions may well be made through UNDP field offices, using existing
field staff. UNDP should therefore strengthen its capacity in this respect so that it may

assist governments wherever appropriate,

59. Participation and involvement in the development efforts of the country by the Uniiled
Nations development system signifies shared responsibility with the government for the out~
come of these efforts. It is therefore essential that any advice given io a country by the
system on the selection of objectives should reflect, so far as possible, the joint views of all

United Nations bodies concerned, including those components of the system which are not

l/ Since this conceptual design was completed, the President of the IBRD officially
informed the Commissioner that the Bank now intends to send regular economic review
missions, at the same period each year, to about thirty of the larger developing countries
and to mount comparable missions to the smaller developing countries in a regular two-~ or
three~year cycle. The reports they produce are intended to provide the following:

(a) An evaluation of the situation and prospects of the economy;

(b) An analysis of the country's development objectives and of the major development
obstacles and assets of the economy;

(c) An informed judgement concerning the appropriate development strategy to be
pursued by the government concerned and the likelihood that it will take the
action required to carry out that strategy;

(d) An assessment of domestic and external financing requirements and of the possi-
bilities of meeting them;

(e) An analysis of the principal pre-investment surveys and studies required to carry
out the development programme and of the relative priorities of those require-
ments;

(f) An appraisal of the available machinery for planning and for the formulation of
economic and financial policy; and

(g) An analysis of the problems of investment and resource mobilization and allocation
within the economy and among sectors, of external debt prospects, of appropriate
borrowing terms, and of credit-worthiness.

The Bank intends to seek the cw-~operation of several components of the United Nations develop-
ment system, particularly the UNDP, with regard to the analysis of pre-investment require-
ments and priorities. These missions should clearly help to provide the basic country data
referred to in the text,
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directly involved with providing inputs, but have a general policy interest in the manner
described in paragraph 55 above, This advice would need to be based on a realistic assess-
ment of the potentialities of the country concerned, including the availability and distribution
of financial resources, the amount of permissible deficit financing, the ability to repay loans

and to assume the burden of recurrent expenditure, and the ultimate investment possibilities.

(a) Country Programme

60. The purpose of the country programme should be to establish, within a financial
planning framework synchronized with the formulation of national development plans, those
objectives outlined in the country's development plan which, by mutual agreement, the United
Nations development system will help the government to achieve., It would then describe in
general terms the type of inputs which might be required to meet those objectives over the
period of the plan. Where countries did not possess a detailed development plan, the process
would have to take place against the background of the government's known economic and social
priorities, It would necessarily be a less precise exercise, but it should be possible to work
out the activities on which the inputs from the United Nations system should be concentrated
over the next few years in order to give effective support to the government's selected develop-
ment objectives, In such cases, there should be a determined effort by UNDP to assist the
government in improving its planning machinery and methods, as well as the calibre of its
planning personnel, so that the country programme exercise improved from one period to the

next.

61. Reference has already been made in paragraph 50 to the need to establish a notional
order of magnitude, or financial planning framework, at least for the UNDP effort in each
country during a given period, and, if possible, for that of other elements of the United
Nations system. A system of country targets is already in operation for the TA component of
UNDP, while a de facto one exists for the SF component. The new combined order of magni-
tude could initially be determined, under the guidance of the Governing Council, by the
Administrator on the basis of present experience and practices, subsequently adjusted, taking
into account such matters as validity of programmes, performance, availability of projects,
and other criteria. The implications of such a system for the overall financial management
of UNDP's resources are examined in Chapter Nine., It would clearly be helpful if other
programmes, such as UNICEF, WFP, and the relevant Agency operational programmes not
financed by UNDP, could also establish similar orders of magnitude by country, thus facili-

tating simultaneous and co-ordinated programming in the country itself of all non-credit in-

puts from the United Nations system. 1/

y The World Food Program might experience difficulties in such long-term programming
because its resources may fluctuate from year to year, as does the capacity of countries to
absorb WFDP assistance. However, the programming of WF'P assistance should, to the
greatest extent feasible, interlock with that of UNDP technical co-operation.
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62. The logical, integrated sequence for establishing a country programme is:

(a) assessment of a country's socio~economic position;

(b) identification of overall country development objectives and the strategy for
achieving them;

(¢) identification of the role of external aid within that strategy;

(d) identification of the role of the United Nations system in assisting the government
to reach the specified objectives in its development plan;

(e) an itemized United Nations country programme, synchronized with the period of the
development plan, describing in general terms the inputs that may be required to
meet the objectives in (d) above; this could either cover UNDP alone, or could
include inputs from other components of the United Nations development system
ingofar as they were able to participate.

Those elements of the United Nations system that were involved in the exercise would auto-
matically participate jointly with the government in (d) and (e), but they might also be involved
in the earlier phasesg if the government so desired, and according to the circumstances of the

case.

63. The UNDP inputs in the country programme could range from large-scale efforts
(ex-SF type), to one short-term expert or fellowship (ex-TA type). In each case, the inputs
likely to be required on the part of the government and from the UNDP for the whole period
should be stated in general terms. The programme submitted would make provision each
year for a reserve to be kept free and used as a cushion against any shortfall or increase in
planned resources and to provide flexibility for short-term projects, modification of long-term
projects, and contingencies., This reserve could be programmed during each following Annual
Programme Review. Once the UNDP programme had been approved by the Governing

Council, programme earmarkings would be made. Within these earmarkings, a project could
be approved and a financial allocation made for its entire duration. _1/ Appropriate action to
implement the agreed programrﬁé accordmé to their b_rocedﬂ;es would also need to be taken bir_

any other components of the United Nations development system involved.

(b) Annual Programme Review

64. Every year, within the period covered by the country programme, a review would be
held jointly with the government in order to finalize the programme for the coming year. On
the basis of project evaluations by the field staff (see Phase 1IV), the progress of on-going
projects would be assessed to determine their continued validity and any necessary modifica-

tions in existing plans of operation. Proposals for new projects designed to meet objectives

y Further details of the financial arrangements for the eycle are given in Chapter Nine,
paras. 13-41,
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agreed upon in the country programme, and follow-up on completed projects, would also be
considered. The findings of each review, insofar as they concerned UNDP, would be trans-
mitted to the Administrator and presented to the Governing Council on an annual basis. Here
again, any other parts of the United Nations development system providing inputs for the imple-
mentation of the country programme would automatically participate in the Annual Review, and
would need to take appropriate action to carry out its findings and keep their own governing

bodies informed.

(c) Division of responsibilities at the country level

65. All of the programming phases described in the previous sections must take place in

the country concerned with the Resident Representative co-ordinating the negotiations with

the government, supported where the need arises by a representative of UNDP Headquarters.

66. Country Programme. The Resident Representative would need appropriate support to

co-ordinate the international participation in the country programme. He would have tech-
nical advisers on his staff already (see Chapter Seven) but, in many cases, he would need to
supplement his team with other specialists. He would also have to co-ordinate the UNDP
component with other aid inputs of the United Nations system, such as UNICEF and WFP, or
the operational programmes of the Agencies not financed by UNDP., The government may
wish to take advantage of the experience of the Specialized Agencies by seeking their advice on
specific economic and social sectors, whether in connection with the assessment of the socio-
economic situation (step (a) in paragraph 62 above) or in the identification of the country's
development objectives (step (b)). Again, when the final stage of the country programme was
being worked out, (step (e)), the Resident Representative would probably wish to consult with
Specialized Agency staff in relation to specific aspects of the UNDP element, as well as with
regard to any non-UNDP programmes involved. In all the cases mentioned, the Agency staff
concerned might already be part of the Resident Representative's office, might be available in
the region, or might be sent specially from the headquarters concerned, according to the im-
portance of the programme. The final decision on the proposed UNDP programme submitted
to UNDP Headquarters must, of course, rest squarely on the government co-ordinating

authorities, assisted by the Resident Representative.

67, The fundamental consideration throughout is the need to draw upon all the resources of
knowledge and experience in the UNDP and other components of the United Nations development
system, as appropriate, and including those of all relevant policy-making bodies, as well as
those actively contributing inputs in order to develop a consistent programme. There are |
various ways of doing this and the choice must depend on a number of factors, such as the size
of the country, its level of development-, the qualifications of international personnel available

on the spot, and the degree of experience and skill in the country's own planning machinery.
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68. Annual Programme Review. This Review would be co-ordinated with the government

by the Resident Representative, or by a representative from UNDP Headquarters., Assistance
would be forthcoming from the Resident Representative's technical advisers and, as appro-
priate to the needs of the country, from representatives of whatever organizations were con-

cerned with the planning and implementation of the programme.

(2) The procegs of decision-taking

(a) At the inter~-governmental level

69. So far as UNDP is concerned, the Governing Council would no longer approve batches
of unrelated projects but instead would consider UNDP country programmes prepared on the
lines described. Since these would be synchronized with national development plans and
cover the whole period of those plans, the submissions would be staggered and the Council
would consider different programmes at each session. The advantage would be that, instead
of discussing individual projects in isolation, the Council could examine each proposed pro-
gramme as a whole, and in depth, taking its decision against the overall economic and social
background in each case. Once the Governing Council had set the seal of approval to the
programme, this would apply to the whole period, say, five years, and the programme would
not automatically come up to the Council until that time had elapsed. However, reports on
every programme would be presented to the Council annually, based on the findings of the
Annual Programme Review, If the Administrator wanted to alter the programme earmarkings
by, say, more than 10 per cent either way, because a country programme was going better or
worse than expected, he would need to refer this to the Council'’s decision. If there were a
change in the level of total resources, the Administrator would be empowered to distribute
this between individual country programmes, but referring every recommendation for excep-
tions to the Council. Similarly, if any Council member wished to raise a question arising out

of the Annual Report, he could do so,

70. In this way, the Council would be better informed about the progress and impact of the
programme as a whole and thus be in a better position to control and determine policy. _y
Moreover, the programming system would permit a clearer view of the continuing needs of
developing countries in the foreseeable future and thus give contributing countries an idea of

the level of funds required to meet them.

_1/ It might be worthwhile considering a change in the timing of the Council's twice-yearly
sessions so that its deliberations could have the maximum impact on key points of the Develop-
ment Co-operation Cycle. Thus, an autumn meeting, after the Pledging Conference (which
might have to be a.little earlier than at present) but sufficiently in advance of the year-end,
would be well placed to approve indicative planningfigures,and countryprogrammes for the

next calendar year; while another meeting in early Spring would allow time for annual reports
on the preceding calendar year to be prepared for the Council's consideration at that session.
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71. Sources of United Nations development assistance other than UNDP (notably UNICEF
and WF'P), operating under their own legislation and decision-making processes, would need

to adjust these processes appropriately if they decided to participate in the country programme.
To the extent that closer forms of co-ordination could be achieved between the Governing
Council of UNDP and the governing bodies of the main alternative sources of non-credit inputs

(notably UNICEF and WFP), the process of approval would naturally be facilitated.

(b) At the secretariat level

72. UNDP Headquarters would:
- determine the provisional "order of magnitude'' of the country programme;
- determine the method to be used in formulating the country programme (for instance,
the composition of the team, timing, etec.);

- appraise the country programme and submit it for approval to the Governing Council.

73. The purpose of the appraisal of a country programme by UNDP Headquarters would be
to establish its potential impact, cohesion, and overall soundness. It should be an expeditious
operation, based on consideration of all available information. The functions of the field
(including the Resident Representative) at this stage would be to provide any additional informa-

tion that may be needed.

74. The secretariats of other parts of the United Nations system which decided to take part
in the country programme would need to take such decisions as are consonant with thelr own

legiglation and procedures.

(3) Implementation of recommendations

75. From an overall management point of view, it would probably be preferable to introduce
the new system as a general policy as soon as possible., As a first step, it should be possible
to organize an Annual Review in every country almost immediately, preferably timed to coin-
cide with the national budgetary cycle. While it would be clearly administratively unmanage-
able to draw up a first country programme in every country simultaneously, the new procedure
could be introduced as the national development plans of the recipient countries came up for
revision. A common programming cycle might be proposed for sub-regional groupings of
Member States having a degree of common economic planning, In the case of countries with
no national plan, it would be necessary to agree on a time-table withthe government concerned,
in doing which the UNDP would have to bear in mind the need to achieve a feasible overall
timetable, staggering the workload as evenly as possible over the period of time required to
make the new system fully operational. There will thus inevitably be a transition period
before all countries are involved in the new system and this should be used to introduce as

many of the features of the new system as practicable,
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76. The alternative would be to postpone a general policy decision until the system had
been tried out on an experimental basis in a number of countries, preferably chosen because
of their differing characteristics, level of developmenti and sophistication of planning
machinery. However, the Capacity Study does not favour this for a number of reasons.
First, it is confident that, basically, the proposed system is sound and will work. Second,
no ''perfect' model can be devised which would be automatically applicable {0 every country;
the system will have in any case to be adapted to individual circumstances and the design is
flexible enough to permit this. Third, as stated at the outset, one of the most immediate
and essential requirements of the United Nations development system is a more systematic
approach to programming, Without this, both its current and its potential capacity will be
necessarily limited. Finally, it will be observed that these procedures form an integral and
vital part of the proposals put forward by this Study, all of which are intimately related to
each other, Postponement of this stage will therefore make it very difficult to apply any of

the other recommendations and will certainly reduce the efficacy of the measures advocated.

77. There remains.the question of how this country programme process would link up with
the new IBRD economic review missions described in the footnote to paragraph 58. As
indicated there, official details were received too late to permit the Bank's plans to be
analysed in depth in relation to the conceptual design for programming advanced by the Study.
However, given that the objectives of both the Bank and of the present proposal are consonant
with one another and should enable the two organizations to work closely together on the basis
of an integrated country programme, covering both pre-investment and investment projects,
no conflict of principle arises. No difference of interpretation of their respective and comple-
mentary roles should arise in practice, provided that the pre-eminent responsibility of UNDP
for the pre-investment and technical co-operation activities which it finances, and the need for
a concerted approach to those activities by the Specialized Agencies, are assured, since they
together represent the nub of the Capacity Study's proposals. This would mean that, while
representatives of the Specialized Agencies would naturally be full members of a Bank mission
for the purpose of sectoral analyses, they would work under the leadership of the Resident
Representative, or the Administrator's representative, in all matters concerning the pro-
gramme financed, or proposed for financing, by UNDP. Similarly, the Bank's pre-eminent
respongibility for investment activities would also be recognized. A point of timing arises
since the Bank's missions will normally be more frequent than the country programme exer- -
cise, even in the smaller countries, and synchronization with the planning cycles of individual
countries does not appear to be foreseen., Obviously, it would greatly assist the dovetailing
of the two exercises if prior agreement could be reached in good time between the government,
the Bank and UNDP (as well as any other major donor who might be involved, at the request of
the government, as suggested in paragraph 56) as to the best time for the Bank's mission in

relation to the country programme and the Annual Review,
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Phase II: Project Formulation, Appraisal and Approval

A. Introduction

78. Project formulation is perhaps the most important phase of the whole ¢ycle on which
the success or failure of the co-operation offered by the United Nations system to the develop-
ing countries ultimately depends., Time and again, hasty or faulty project preparation has
been identified as the main cause for both multilateral and bilateral projects to fall short of

their objective.

B. Present procedures

79. The main feature of present ''programming' (described in more detail in Appendix Two
in Part V of the Report), both for the TA and SF components, consists mainly of preparing an
aggregate of individual projects, rather than an integrated ''programme'’ in the sense that that
concept is used here. There are, however, certain aspects which need to be brought out in

greater detail as background to the recommendations made later in this chapter.

(1) TA component

80. Possibly because the TA component, and EPTA before it, have tended to emphasize the
provision of single experts required to act as general advisers in a particular field, rather
than of teams of experts working together to achieve a specific objective, the TA biennial
programme, which was in force until the recent introduction of ''continuous programming',
more often than not took the form of a list of experts with accompanying job descriptions,
rather than of projects with well-defined goals and a time-scale for their achievement.

There hag been an undoubted improvement over the years with the introduction of ''project
programming'’, which encouraged governments to anticipate their needs for outside co-opera-
tion for the entire project, if necessary beyond the current biennium, and required that all
requests should be supported by a detailed project data sheet, defining objectives, the exact
nature and duration of the assistance needed from the United Nations development system, and
the contribution in personnel, money and facilities to be provided by the government. y In
practice, however, 'project programming' of the TA component tended to become a formality,
and in many cases the government requests for the succeeding biennium bore little resemb-
lance to the projections made two years earlier. The new procedure of ''continuous pro-
gramming' which became effective in 1969 2/ was designed to correct these shortcomings but

has not been in operation long enough to permit any judgement,

y These data are usually compiled on the spot by the government, with the help of the
Resident Representative and/or of Specialized Agencies' representatives, to a greater or
lesser degree,

2/ See Appendix Two in Part V.
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(2) SF component

81. Since SF projects are usually larger and more costly, are directed to the achievement
of some well-defined objective, such as carrying out a survey or setting up a training institu-
tion, and are funded for the whole of their expected duration, the practice has been to formu-
late them in considerably greater detail. Frequently, this has become a distinct phase in the

preparation of the project.

82. Notwithstanding, the formulation of SF projects has often proved unsatisfactory in
practice. The cause is probably to be found in the manner of the original selection of the
project which, for the reasons given in the section on the country programme, does not enjoy
full government support. In such cases, the project description and the eventual plan of
operation may easily gloss over reality in some important respects, especially as regards the
efficacy and availabilily of government counterpart support. Then again, the practice of
"'selling" projects, either based on models that have done well elsewhere, or which enghrine
some world sectoral objective proclaimed as a general priority at a conference, leads to the
development of a prototype project roughly adapted to local conditions by appropriate changes
of place names, descriptions of government organizations, and such details, but not tailored to
fit the real local idiosyncrasies and interests which can make or break a project. In other
words, instead of measuring and cutting the cloth on the spot in accordance with individual

circumstances and wants, a ready-made garment is produced and forced to fit afterwards,

83. A further grave weakness develops when UNDP consultants and Agency technical ad-
visers work on the formulationof a project at different times; then differences of opinion are
subsequently resolved only at the expense of time, money, and often of efficiency., But
probably the greatest defect derives from the fact that the project and the plan of operation are
not formulated by the person who will be responsible for its execution, Not infrequently, the
person or persons who plan the project have no further connection with it and this initial work
may even be carried out by a series of unrelated people, There is thus no continuity, Des-
pite the welcome increase in the association of project managers with the preparation of the

plan of operation, this state of affairs still often prevails,

C. Proposed new procedures

384. Within the framework of the country programme, the process of project formulation and
approval of projects, once formulated, will be a continuous, on-going function, not subject to
any arbitrary deadline., Projects vyill not be approved until the authorities responsible are
satisfied that they are practical propositions likely to attain the objectives of the country pro-
gramme; the process of formulation should be a rigorous test of the projects in the country
programme, and any which failed the test would be rejected, alternative methods being sought

to achieve those particular ends. Their preparation will be the responsibility of the Executing
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Agency or agent, who should ensure that the project manager is associated with the detailed
planning work from its inception in order to ensure continuity of responsibility and a realistic

assessment of the circumstances in which the project is likely to operate,

85. This process will work in the following way. The overall country programme, planned
for several years ahead, will define the development objectives agreed between the government
and the United Nations development system, reflected in a list of outline projects designed to
attain these objectives., The list will almost certainly not be complete, others being added to
it during the course of the cycle. Moreover, some of the projects will be described in more
detail than others, with approximate price-tags where possible, as guidance for the Admini-
strator and the Governing Council (in the case of UNDP) for the distribution of resources be-
tween different objectives. It is unlikely, however, that any of the projects will have been

formulated or costed in final form at this stage.

86. This work, then, is the next step after the preparation of the country programme, once
the general area of activity has been mutually agreed between the country, on the one hand,
and UNDP and other components of the United Nations development system on the octher., Work
on individual UNDP projects need not necessarily await the approval of the overall programme
by the Governing Council since the Administrator would have, as now, the authority to provide
preparatory assistance and undertiake preliminary operations where necessary. At all events,
this work should start promptly to meet the overall timetable forecast in the country pro-

gramme,

87, As for the work itself, it is clear that different methods are needed for formulating
multidisciplinary, long-term projects, as compared with a medium-term training programme
or a one-man advigsory mission., In the latter case, project formulation should normally be
possible on the spot, with no outside assistance. As a rule, however, preparatory assistance
would be necessary for the crucial phase of formulating larger projects in order to carry out
preliminary investigation, surveys and research, and to check data and the availability of
domestic resources. In the case of the most substantial undertakings, such as area develop-
ment projects, a preparatory team of several specialists might be needed for two or three
years and might, indeed, constitute a separate, preliminary project, on the results of which
the decision to proceed with the major project would depend, In all cases, it would be
essential for UNDP Headquarters to elaborate the criteria to be applied in appraising projects

and to make these known to governments and its field staff,

88. The content and degree of complexity of a project description could vary widely. The
same detail would obviously not be needed to describe a one-man expert mission for three
months as would be required, for example, for a multipurpose river development project
covering a wide variety of activities and a number of years. But, however brief, the informa-

tion contained in the project description should always be sufficient to provide a yardstick for
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adequate appraisal of the project and for evaluating its later performance at every stage of
implementation, both during and after the period for which external project personnel will be
made available. The main aspects needing to be covered are:

- the purpose and objectives of the project;

- itg place in the development plan and its relationship to other preceding, on-going or
planned activities in the same or neighbouring sectors;

- the relation to other external development assistance, both multilateral and bilateral;

- the ingtitutional framework;

- the necessary inputs from donor and recipient, i. e, a full project budget;

- the methods of work and the tools to be applied to the problem;

estimated costs and expected benefits;
- a network analysis, i.e. a schedule showing what is to be done at intervals through-

out the project's life and who undertakes to do it;

provision for built-in evaluation (managerial and substantive information);

follow-up action and investment implications (including a description of the type of
data which would be required by a potential investor, and which must therefore be
provided in the final reports) and  the steps that the country is expected to take

after the project personnel leave.

89. The document to be prepared on the basis of the above project description would serve

as a ""plan of operation" which must be agreed between the government and UNDP and endorsed

by the executing agent.

D. Who doeg what in project formulation

90, In the case of smaller projects, consisting of one- or two-man advisory missions,

project formulation would be the joint responsibility of the government and the Resident
Representative, with advice, as appropriate, from technical personnel on the Resident
Representative's staff or from Specialized Agency advisers available in the country or the

region.

91, For larger projects, involving large-scale inputs and/or a team of experts, detailed

project formulation would be the joint responsibility of the government, the project manager
and the Resident Representative., It is essential that the organization called upon to assume
responsibility for the execution of the project should take part in the detailed planning of the
work from the earliest possible moment. The role of the project manager is therefore
crucial and he should be appointed immediately. He should be able to call on whatever assis~
tance is needed in the form of additional experts, short-term consultants and, where appro-
priate, representatives of prospective investors. In the case of relatively smaller or short-

term ventures, the assistance could be given by any qualified experts available on the spot or

by special consultants. In all cases, the nationals responsible for the project should
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participate as a matter of course. There may also be cases where a bilateral aid agency
could be associated with the formulation of the project, for instance, where multi- and bi-
lateral technical co-operation programmes join forces or are dealing with related problems.
The Resident Representative also has an important general responsibility for this phase, to
ensure that the project is consistent with the approved programme, to advise the Administrator
as to the project's viability or, when authority has been delegated to him (see paragraph 95),

to decide whether to approve it or not.

E. The process of appraisal and approval of projects

92, The purpose of the appraisal of the individual project request, after its formulation,
would be to establish its validity, including cost-benefit ratio (where feasible), technical
soundness, the ability of a country to absorb, support and continue the effort, and so forth.
This would be done on the basis of a set of criteria: socio-economic, technical, managerial,
organizational, commercial and financial. At this stage, it would also be important to ensure
that the now fully formulated project conformed satisfactorily to the approved objectives and to
the general plan of activities as approved by the Governing Council and that no major change of

purpose had occurred,

93. Appraisal would take place at UNDP Headquarters y in the case of projects of sufficient
magnitude, and at the country level in the case of smaller projects. Specialized Agencies
could perform technical appraisals when requested by UNDP Headquarters, or by the Resident

Representative in the case of smaller projects.

94, Appraisal of projects should be scheduled so that preparatory assistance dovetails into
project operations. 'Thus, operation would grow organically out of preparatory assistance

through the medium of the plan of operation which should emerge from the project description.

95, Once all aspects of the project had been examined and the appraisal satisfactorily com-
pleted, the project would be deemed ready for execution and so approved., Within the frame-
work of the objectives and general outline of activities approved as the "country programme"
by the Governing Council, authority for the approval of all projects would be delegated to the
Administrator of UNDP. He, in turn, would be empowered to delegate authority to the
Resident Representative for the approval of projects, as appropriate in each case, but within
an outside limit of a total cost of US$100, 000 _g/ for the duration of each project for which
authority is so delegated, Descriptions of such projects would be circulated to Governing

Council Member Governments at the time of their approval, while the annual progress report

_1/ In the Regional Bureaux described in Chapter Seven, paras. 91-92.

_2_/ This would be about the equivalent of one expert for four years.
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presented to the Council would show the number, nature, size and cost of the projects ap-
proved by the Administrator during the previous twelve-month period and indicate their place

in the overall country programme previously approved by the Governing Council.

96. In this way, the formulation, appraisal and approval of projects would go forward in a
continuous, thorough and expeditious manner, ensuring at the same time continuity of res-

ponsibility and consistency of approach.

Phase III: Implementation

A. Introduction

"co-operation cycle', covers not

97. Project implementation, as one of the phases of the
only "execution' (in the present sense), but also certain phases of project formulation and
follow-up. In other words, when the Administrator, having accepted responsibility for UNDP
participation in a project, contracts with an Agency or agent, the contract will include:

(a) elements of project formulation, essentially a work plan and network analysis,

embodied in the plan of operation;
(b) execution, or the undertaking of the tasks defined in the plan of operation; and

(c) necessary follow-up action, which will have been provided for in the plan of

operation.
98. This section therefore necessarily overlaps the previous one on ''project formulation'
and the later one on 'follow-up'. While it may seem arbitrary to have treated three inter-

dependent subjects separately, it was deliberately decided to do so in the interests of more
lucid exposition of a complex process, Moreover, as explained in the general description
above of the '""UN Development Co-operation Cycle', interlocking does not stop there since
project formulation also has close links with the earliest stage of preparing a country pro-

gramme,

99, Like all other phases of the UN Development Co-operation Cycle, implementation must
be a joint and co-operative enterprise between the government and the relevant elements of the
United Nations system. It should be noted, however, that this section deals only with the
UNDP-financed programme and not with other components of the United Nations development
system which might, eventually, participate in the "country programme' in accordance with
the view advanced in that section; if that came about, special measures would need to be
worked out to ensure similarly complementary and interlocking action at the implementation
stage. The present section also restricts itself to the factors that lie principally within the
control of UNDP and the Participating and Executing Agencies. The problems arising over
government counterpart support have been analysed in Chapter Three, and some solutions

have been proposed in this chapter by way of better programming and more realistic project
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formulation, while Chapters Four and Nine propose more flexibility in establishing counter-
part obligations according to the circumstances of individual countries. For present pur-

poses, therefore, the role and contribution of the government will be taken as given,

B. Present procedures

(1) TA component

100, The Expanded Programme of Technical Assistance was originally envisaged as a sup-
plementary source of finance for those activities of United Nations organizations which were
directed toward the assistance of developing countries. ECOSOC resolution 222(IX) pre-
scribes that the funds available to the programme through voluntary contributions by govern-
ments shall be distributed to the Specialized Agencies according to a system of percentages
(so-called Agency shares). Accordingly, projects financed by EPTA were naturally assigned
to the Agencies for execution., Later legislation introducing country programming (which en-
tailed the elimination of Agency shares), consolidation with the Special Fund, or the latest
programming procedures, have changed nothing in this respect. Once the Administrator has
approved a project formulated by a government with the assistance, in most cases, of a
Specialized Agency, he makes a financial allocation to the Agency, which undertakes responsi-
bility for implementation. However, the Agency does not report to the Administrator on the
progress of the project, except in terms of financial accountability, The Resident Represen-
tative, in a semi-annual report to the Administrator, comments on the progress of operational
projects, describing major problems or shortcomings. TUpon completion of a project, he also

reports on achievements and subsequent follow-up activities.

101, Traditionally, all TA projects are executed directly by the Specialized Agency con-
cerned, probably because of the EPTA practice and because, on the whole, the projects are
rarely of a size to merit subcontracting. However, the Agency is not systematically held

accountable for efficiency or for the fulfilment of the objectives of the project.
(2) SF component

102, GA resolution 1240(XIII), establishing the Special Fund, states that ''the Managing
Director shall have overall responsibility for the operation of the Fund" (paragraph 21) and
shall ''make appropriate arrangements to follow the execution of projects' (paragraph 42).
The resolution further provides for the Administrator to ""contract' the services of other
agencies, private firms or individual experts, in case the services of the United Nations
system members are ''wholly or partially unavailable or inadequate'. Except for two cases,
the Administrator has, in practice, called upon the Participating Agencies exclusively and has

given them full responsibility for implementation.
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103. TFrom the start of the Special Fund, administrative provision has been made for the sub-
contracting of all or part of these projects by the Executing Agency concerned, notably those of
a particularly large size, or those involving especially complicated techniques (e.g. the aerial
geophysical component of a minerals survey). Sometimes, the selection of this method has
been gpecified in the plan of operation, but often the decision has been left to the Specialized
Agencies responsgible for the overall execution of the project. The extent to which Agencies
have resorted to this device, which relieves them of much of the day-to~day burden of execu-

tion, recruitment, etc., but not of technical supervision, has varied considerably, _1/

104, The-Administrator receives semi-annual reports from the Executing Agency and
"monitoring' reports from the Resident Representative on the progress of projects. UNDP
Headquarters also undertakes periodic reviews with individual Agencies of the projects as-
signed to them; these usually take place at the headquarters of the Agency concerned, When
neceggary, the Administrator does call shortcomings in project operations to the attention of
the Agencies, either through correspondence or at the appropriate Agency Review meeting, but
he has no control over the action taken subsequently, Should a project be delayed or badly
executed, therefore, the Administrator has virtually no alternative but to accept the situation

if the Agency is unable to effect a remedy.

C. Present performance of the Participating and Executing Agencies

105. It is unnecessary to comment at length on the strengths and weaknesses of the present
performance of the Agencies involved in delivering the programme., That much valuable ser-
vice has been given is undeniable, as also is the fact that there is great need for improvement,
as has been shown in Chapter Three. Suffice it to say that some of the Agencies - notably the
larger ones - have found it difficult to live up to the commitments which they undertook when
accepting the responsgibility for executing projects. This is due in part to their failure to
assess accurately the capacity and ability of governments to fulfil the planned project require-
ments and, in part, to their inability to recruit competent personnel expeditiously and to pro-
vide adequate administrative and technical backstopping. The result has been delays in imple-
mentation, sometimes so lengthy as to be seriously prejudicial to the success of the individual
project, and so prevalent as to affect a large proportion of the total programme, g/ It has
also led to an increase in costs and, more seriously still, to an excessive delay in the final

reports on SF projects that are vital to follow-up action and any eventual investment. §/ It is

Y See Chapter Three, para. 53, and Graph 3. 5.

g/ In March 1969, it was reported that over one-half of SF projects were running behind
schedule, _

g/ This statement reflects the situation at the time of writing the Capacity Study. It is

hoped that it will be considerably improved by the new reporting procedures, introduced in the
last half of 1969, which reduce the requirements for final reports, but it is still too soon to
judge their practical effect.
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possible, though this cannot be confirmed statistically for the whole programme, that delays
in the delivery of the TA component have been less, but this may only be a reflection of the
fact that once a TA post is filled it often continues for a long period even though there was
serious delay at the outset. But even here, postponement of the recruitment of a key expert
in an important sector can make the government's plans go sadly awry and cause dislocation

out of all proportion to the cost of his services.

106. This situation has arisen partly because the Agencies, apart from WHO, were not
designed, -at their inception, to undertake operational responsibilities, _1/ and partly because

of the very rapid growth of these responsibilities.,

107, It is true, as has been discussed elsewhere, that the Agencies have striven to adapt
themselves to their new and expanding operational role by internal reorganizations and, in
some (though by no means all) cages, by greater use of subcontracting, In several of the
Agencies, however, such measures have not proved adequate to offset the existing deficiencies
even at the present level of regsources. Any projection based on the agsumption that develop-
ment co-operation offered through multilateral channels must at once increase greatly in size
and improve in efficacy thus leads to the conclusion that some Agencies cannot continue to
carry this burden alone, Certainly they cannot do so without prejudice to their constitutional
policy-making and standard-setting functions which remain their prime contribution toward the

creation of a world order.

D. Proposed future policy for execution

108. It is imperative to find remedies for these increasingly serious bottlenecks in imple-
mentation, The need becomes even more pressing when considered againgt any perspective

of increased responsibilities.

109. Obviously, there are many administrative and organizational changes which could
greatly ameliorate the functioning of the present system, and these are dealt with elsewhere in
the Report. Here, three measures which embody important concepts of principle which the
Capacity Study considers are fundamental are advanced. They are:

(a) clear pinpointing of overall responsibility for the implementation of the United
Nations Development Programme (now diffused throughout the system) on the
Administrator;

(b) wider use of subcontracting, particularly by the larger Agencies and for larger
projects;

(c) abandonment of the hitherto exclusive and automatic use of the Specialized Agencies

as executing agents,

b Cf. Chapter Two, para,l10.
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110, With a full merger of the two components of the present United Nations Development
Programme, it is imperative that, if the Administrator is to provide a prompt and effective
response to the specific needs of individual countries and be properly accountable to the
Governing Council, he must be assigned full responsibility for the entire operation, including
implementation of projects. He should exercise his authority in determining, in agreement
with the government concerned, the means by which each project can best be implemented in
an expeditious and efficient manner. He should also devise effective means of performance
surveillance, i.e. the continuing oversight of all aspects of the Executing Agencies' or agents!'
performance in fulfilling the terms of the contract or agreement, so that he can call their
attention, as necessary, to any features likely to affect its ultimate results and indicate the
action he wishes to be taken. Ways and means of doing this will be discussed in the following

paragraphs,

111, As has been shown, subcontracting has been sparingly used, except by IBRD, and, to a
lesser extent, by WHO and UN, and the decision on this has generally been left to the
Specialized Agencies, _1] There should be much greater and more deliberate recourse to this
device, including the subcontracting of whole projects, if more efficient use is to be made of
resources, both at present levels and in the event of any increase. It is therefore proposed
that the Administrator, in consultation with the government, should stipulate when the sub-

contracting method should be used.

112.  The third point (made in paragraph 109 above) is really an extension of the second, but
represents a more substantial departure from previous practice. In the past, as has been
shown in the previous section, it has been taken for granted that, once a project was approved,
its execution would be entrusted to the Specialized Agency responsible for that particular field
of competence, despite the leeway allowed in the legislation for adopting alternative methods in
certain circumstances. Discussion on this point has taken pliace only when an area of activity
was claimed by two or more Agencies, or when the project was multidisciplinary and a
decision was needed as to which Specialized Agency should take the lead. In other words, the

Agencies have had a virtual monopoly of the execution of UNDP projects.

113, The process has not been accidental and its raigon d'étre is not hard to find, In the
first place, there are within the United Nations development system natural intra-familial
loyalties. Secondly, the Specialized Agencies in the system have accumulated world-wide
knowledge and experience which could provide unique and essential backstopping for develop-
ment operations; moreover, as Chapter Four has shown, there is an important two-way

relationship between the standard-setting r