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FOREWORD 

This introductory study is one of a series on international organization 
authorized by the Board of Trustees of the United Nations Institute for Training 
and Research. The importance and the timeliness of the subject dealt with 
were underlined by the actions taken by the Economic and Social Council, at its 
fifty-fourth session (resolution 1768 (LIV)) "with a view to strengthening the 
coherence of the /United Nations7 system and its capacity to fulfil, in particular, 
the objectives of-the International Development Strategy in an effective and 
co-ordinated manner" , and later by the General Assembly at its twenty-eighth 
session, more especially its decision (resolution 3172 (XXVIII)) to hold a special 
session in 1975 devoted to development and international economic co-operation , 
one purpose of which would be to initiate "the necessary and appropriate structural 
changes to make the United Nations system a more effective instrument of world 
economic co-operation and for the implementation of the International Development 
Strategy". 

The present study has been planned with a view to complementing, so far as 
possible, the "descriptive and analytical report on past and present relationship 
between the United Nations and the specialized agencies /and IAEA7, in particular 
in the operational field" which the Economic and Social Council,-by t he resolution 
referred to above, has requested the Secretary-General to submit to its 
fifty-seventh session. Part one contains background material, some of which is 
not readily available elsewhere, on many aspects of relationships within the 
United Nations system, and identifies the main issues that form the subject of the 
conclusions and suggestions in part two. Part two is, however , self-contained and 
may , if so desired , be read separately. 
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INTRODUCTION 

The term "United Nations system" is used in this paper to denote all parts 
of the United Nations which are concerned with promoting the economic, and social 
goals set out in the United Nations Charter, together with the specialized. agencies 
and the International Atomic Energy Agency (IAEA), which are working with the 
United Nations towards the same ends. Order, coherence and co-ordination in the 
United Nations system are important in s o far as they are means towards those 
ends: they should not be considered as ends in themselves. As the Director
General of the International Labour Office remarked a few years ago: "In the 
final reckoning, the test of all our efforts is what we do for human freedom. and 
human dignity, what we do to banish fear and want, what we do to promote greater 
economic security and greater equality of opportunity. We will not be judged 
by the perfection or imperfection of the institutional pattern but by the quality 
of human life which our work makes possible." 1/ 

It may be urged that the contribution the United Nations has already been able 
to make to economic development and "social progress ••• in larger freedom" g/ 
throughout the world has not been seriously inhibited by a touch, at least, of 
organizational incoherence. Some duplication and overlapping of activities, some 
disputation about competences, some untidiness and discrepancies in administrative 
arrangements, some failures to co-operate, some conceptual differences in regard to 
objectives, all of which are common phenomena in national administrations, are 
unavoidable in a dynamic, growing and pioneering international system. Furthermore, 
they are part of the price that will always have to be paid by the United Nations 
for the advantage of being able, through the international functional agencies , 
to mobilize the active participation and support of the relevant technical 
ministries and professional groups in each country. It would be easy, though 
tedious, to show how all parts of the decentralized system have learned to work in 
concert on an ever-widening series of broad programmes in a way never envisaged in 
1945, arid, still more striking, how in major emergencies such as the Congo 
operation of 1960-1964, 3/ the Biafra situation in 1969, the aftermath of the 
Bangladesh conflict of 1971-1972, and the Sudano-Sahelian drought from 1973, as 
well as in numerous operations for relief and reconstruction after sudden natural 
disasters, the specialized agencies and United Nations programmes have worked in 
concert under United Nations leadership. 

While all this is true, there has been growing criticism, from different 
ans!les, of defects in the system, as well as doubts regarding the capacity of the 
f~· tem to cope successfully with the immense ra!1ge and scope of new tasks requiring 

J/ C. Wilfred Jenks, The International Labour Organisation in the U.N. Family. 
UNITAR Lec<;ure Series ~ 3 (1971), p. 45. 

g/ PrN.tn1ble to the , , arter of the United Nations. 

JI lor a description of the integrated organization by the United Nations of 
civilian operations in the Congo , see ~nnual Report of the Secretary-General on the 
~fork of the Or~!!_~zation, 16 June 1960-15 June 1961, (Official Records of the General 
~\ssembly. Sixteenth Session, Supplement No. 1 (A/4800)) , pages 47-55. 'l'he techni cal 
assistance activities of all the United Nations organizations were placed under~ 
Chief of Ci:dlian Operati~ns _who reported to the Secretary-General and was advised by 
a Consultative Group consisting of the heads of the groups of experts made ava.ilable 
by the organizations concerned. · 
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international action that each year brings forth. Part of this criticism and 
doubt has been concerned with issues connected with the co-ordination of 
activities which have been familiar for the past 25 ysars or more, such a.s the 
continuing differences of view regarding the respective competences of different 
agencies in particular fields, and of the United Nations regional economic 
commissions and the specialized agencies in regard to action at the regional 
level; and there continue to be cases of duplication and overlapping, of lack of 
co-operation among organizations and their staffs, of failures to consult, and 
divergencies of objectives , But to a considerable extent the thrust of the 
criticism has been shifting. There is wider recognition of the value of the 
practical, if often minor, results, reported on yea.r by Jrear, of the regul1:1,r 
and usually successful efforts to solve individual co-ordination problems as 
they arise through the machinery which has been built up under the Economic and 
Social Council and the Administrative Committee on Co-ordination (ACC). 
Increasingly, the target is a broader set of problems, which are really problems 
of coherence and policy co-ordination, as well as of structure - problems not 
incompatible with good co-ordination among officials, in the sense that they 
work smoothly and effectively together without duplication. 

The very complexity of the system and the extraordinary diversity of, and 
often apparent lack of coherence in, its activities, are themselves sources of 
frustration, as is the sense among the major contributors that the regular budgets, 
and the programmes financed under those budgets by mandatory assessments, escape 
their control. Furthermore, frustration has been voiced, with different emphases 
by different groups of countries , because of the lack of cohesion within the 
United Nations itself and the various parts of its Secretariat : the proliferation 
of intergovernmental organs, many with overlapping mandates and almost all of 
unmanageable size; the proliferation of highly independent voluntary trust funds 
for purposes not necessarily corresponding to established high priorities; the 
soaring budgets for tasks which may not always be well considered from the 
standpoint of cost/benefit or co-ordination; the quasi-impossibility of comparing 
and therefore of co-ordinating the future plans of different agencies ; the 
involvement of so many agencies, including organs of the United Nations itself, 
in almost every undertaking; the independent public information and public 
relations offices of each agency and most of the United. Nations programmes ; the 
11 jungle 11 of United Nations and agency regional and subregional structures which 
makes system-wide action at those levels so difficult; t he over-frequent a.nd 
unco-ordinated visits by officials of different organizations to t.he capitals of 
developing countries, and last but not least, the unconscionable time and effort 
which the multifarious co-ordinating processes seem to require. Underlying such 
complaints - the list of which could easily be extended - but partly independent 
of them, is the concern about the increasingly and seriously fragmented 
character of the system and the possibility of further fragmentation in very 
important fields such as population, food and the resources of the sea-bed and 
ocean floor if current trends are not arrested. 

Such preoccupations and criticisms are neither altogether fair nor justified 
but they combine to constitute a challenge to the reputation of the system that 
cannot be ignored. Indeed, in so far as they have substance, future use of the 
United Nations machinery and support for its economic and social work may largely 
depend on the degree to which they are met . That is the justification for the 
present paper, which is written in the belief that economic and social co-operation 
through the United Nations system is so essential and irreplaceable as to warrant 
every effort to preserve and further it, and that much improvement can be brought 
about without insuperable difficulty. 
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The United Nations own structure is beset by fragmentation and lack of 
coherence; but the relationships between the United Nations and the specialized 
agencies have likewise come under s crutiny, and Government opinions in this regard 
seem to have shifted not a little from that which prevailed in 1945 at the 
San Francisco Conference (in which less than half of the present membership of the 
United Nations and the agencies participated) and during the years immediately 
following when most of the agreements between the United Nations and the agencies 
were concluded. Departing from a perhaps excessive concern to protect the autonomy · 
and independence of the specialized agencies and avoid any danger that the General 
Assembly or the Economic and Social Council might seek to control their policies 
and programmes, many Governments are now putting increasing emphasi s on the need 
for greater unity and leadership in the system, 

Dag Hammarskjold , as Secretary-General, had sought the same thing , 20 years 
ago, Usints the theme "Unity within Freedom", he envisaged the heads of agencies 
working with him to make ACC of greater service to the Council and the Governments 
through recommendations for action and priorities. He looked forward to the 
establishment of the interorganizational relationships "based on a spirit of mutual 
confidence directed towards common aims" which would " in practice provide the 
Co1,.mcil with all the advantages of a closely unified system without any of the 
disadvantages of rigid centralization" . 4/ This idea did not receive from all the 
heads of agencies the support he had hoped for and he soon lost interest in 
pursuing it . 5/ But the need for greater unity of purpose and action in the system 
was more strongly voiced year by year. It was, for example, a major preoccupation 
of the programme appraisals undertaken in 1959 and 1960 by a distinguished group 
of former officers of the Council, 6/ and of the Enlarged Committee on Programme 
and Co-ordination which met from 19b6 to 1969, 7/ as well as of the Pearson 
Commission of the World Bank 8/ and the study on the capacity of the United Nations 
development system (the Jacks;n report), 2f both issued in 1969. 

4/ Official Records of the Econcmic and Social Council. Ei~hteenth Session, 
798th~eeting, ~ara. 19. 

5/ For &n interesting indication of Hs.mma.rskjold I s later views on United 
Nations-agency relations, see his letter dated 15 March 1960 to the United States 
Secretary of State, Christian Herter, quoted in Brian Urquhart, Hammarskjold 
(New York, Knopf, 1973), page 325, 

6/ Five-year Perspective, 1960-196~.. Consoli dated report on the appraisals of 
the scope, trend and costs of the programmes of the United Nations, the ILO, FAO, 
UNESCO, WHO, WMO and IAEA in the economic, social and human rights fields (United 
Nations publication, Sales No . 60 . IV. 14) . 

II "Enlarged Committee for Programme and Co-ordination; final report" (E/4748) . 

8/ Pa~tners in Development; Report of the Commission on International 
Development (New York, Praeger, 1969). 

9/ A Study of the Capacity of the United Nations Development System (United 
Nations publication, Sal.es No. E. 70,I.10). This report is referred to herein as 
the Capacity Study. 
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Later manifestations of these preoccupations include, first, the 1973 decision 
of the Economic and Social Council , based on a suggestion made in the report of the 
Council ' s Working Group on Rationalization (E/5259), that the present agreements 
between the United Nations and the specialized agencies should be reviewed, "with a 
view to strengthening the coherence of the system and it s capacity to fulfil ••• 
the objectives of the International Development Strategy in an effective and 
co-ordinated manner". 10/ 

The Secretary-General was requested for this purpose to submit to the Council, 
at its fifty-seventh session, a descriptive and analytical report on the past and 
present relationships between the United Nations and the specialized agencies and 
the International Atomic Energy Agency (IAEA), and the executive heads of those 
organizations were also invited to present their views, through the Secretary
General . 

At the opening of the Council 's fifty-fi~h session, its President, 
Ambassador Sergio Armando Frazao of Brazil drew special attention to the role of 
the Council, which, he said, had: 

"failed to play its central role; as a consequence all the other organs had 
acted as if they were not part of the whole. The problem was to redress that 
situ~tion in such a way that the respective duties and responsibilities were 
correctly discharged but with a deeper feeling of interdependence, conducive 
to a workable arrangement whereby the Council would contribute from the 
centre of the system to the objectives and purposes of the agencies. 11 11/ 

At the same session, the Secretary-General of the United Nations spoke in 
general terms of the "danger of losing our way through excessive fragmentation" and 
of the need for "over-all coherence and direction of the system". 12/ 

During the debate that followed, the representative of the United States of 
America , endorsing , as did several others, the view of the President and the 
Secretary-General, said that "what is required ••• is for this Council to provide a 
greater degree of guidance, direction, integrated planning for the economic and 
social activities of the various United Nations agencies". 

10/ Council resolution 1768 (LIV), para. 13. 

11/ E/SR.1859. 

12/ The point was considerably elaborated in the Introduction to the Report 
of the Secretary-General on the Work of the Organization, submitted to the General 
Assembly at its twenty-eighth session. To quote two sentences from that report: 

" ••• many of the problems we face require an integrated, disciplined and highly 
co-ordinated approach if the United Nations system is to operate with maximum 
effectiveness and if it is to be capable of clearly identifying degrees of 
urgency and of setting priorities in full knowledge of what is involved - in 
fact, of formulating a general policy •••• The reassertion of the 
constitutional authority of the Economic and Social Council within the system 
and its fulfilment of the function of providing the conceptual fraJfiework for 
the entire system of United Nations organizations would certainly be an 
important step in balancing the tendency to fragmentation. 11 

(Official Records of the General Assembly 2 Twenty-eighth Session~ s.1:lfPlement No. U 
(A/9001/Add.l), p. 6). 
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The second, and still more important, recent manifestation of the attention 
Governments are payine; to the functioning of the United Nations system, was the 
General Assembly's decision at its twenty-eighth session to hold a special session 
in September 1975, devoted to development and international economic co-operation, 
one purpose of the special session being to "Initiate the necessary and appropriate 
structural changes to make the United Nations system a more effective instrument 
of world economic co-operation and for the implemention of the International 
Development Strategy" (resolution 3172 (XXVIII)). 

The problems within the United Nations system represent, of course, only part 
of the problem of bringing greater order, coherence and co-ordination into 
international economic and social activities as a whole, among United Nations and 
non-United Nations, world-wide and regional, organizations and between United 
Nations bodies and the bilateral aid activities of individual "donor" Governments. 
To separate the part from the whole has great disadvantages since the duplication 
and even conflict between United Nati ons and non-United Nations bodies are 
themselves among the most serious and conspicuous causes of criticism, and solutions 
may well affect the structure, functioning and programmes of organs within, no less 
than those outside, the United Nations system. 13/ Nevertheless, enough has been 
said to indicate, first, that, even with this restriction , the range of questions 
involved is very wide and, secondly, that a systematic presentation and analysis 
of all the factors to be taken into account in drawing conclusions and proposing 
solutions would be a task of proportions too vast to encompass in the present 
paper. As regards the first point, it will be ne ces sary not only to confine 
discussion to bread issues, avoiding any attempt to consider detailed problems and 
methods of co-ordination, but al.so to exclude any but the most general references 
to the "operational" problems and in particular those relating to technical 
co-operation - to which such close attention has been given quite recently in the 
Study of the Capacity of the United Nations Development System and in the 
deliberations of the Governin~ Council of UNDP on that study. The second point has, 
fortunately, been largely met by a number of recent studies 14/ and will be further 
clarified by the forthcoming reports by the Secretary-General and the heads of the 
agencies, under Council resolution 1768 (LIV}. Some background will, however, need 
to be given in the first part of the study. 

13/ UNITAR has undertaken a series of studies on the relations between the 
Unitecr-Nations and non-United Nati ons regional organizations. The studies already 
published include: A. H. Robertson, The Relations between the Council of Europe 
and the United Nations. UNITAR, Regional Study No. 1 (1972}; and Sir Peter Smithers, 
Governmental Control; A Prerequisite for Effective Relations between the United 
Nations and Non-United Nations Regional Organisations. UNITAR, Conference Report 
No. 3 (1973). 

14/ See especially, Mahdi Elmandjra, The United Nations System; An Analysis 
(London, Faber and Faber, and Hamden, Conn.~ Archon Books, 1973} ; "An account of 
the operational and research activities of the United Nations system in the field 
of economic and social development" (E/4744, vols. I and II, 1969}; World Health 
Organization, Official Records 2 No. 1812 Part I, annex 4, "Review of the 
organizational study on co-ordination with the United Nations and the specialized 
agencies" (1969). 
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PART ONE 

THE PROBLEM AND ITS SETTING 
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Cha-pter I 

THE FUNCTIONALLY DECENTRALIZED STRUCTURE OF THE SYSTEM AND THE 
BASIC RELATIONSHIP PROBLEMS TO WHICH IT GIVES RISE 

It is not difficult to understand why the constitutional arrangements 
consecrated at San Francisco for promoting international economic and social 
co-operation, unlike those of the League of Nations, were highly decentralized 
on a !unctional basis. So many of the essential elements already existed, or 
were in the process of being established, as autonomous international organizations. 
The International Labour Organisation (ILO) had developed independently from the 
Le~gue of Nations and had emerged from the Second World War strengthened by the 
Philadelphia Declaration of 1944 and supported not only by labour ministries but 
by organized labour and management throughout the world. One could scarcely 
imagine it being absorbed by the fledgeling United Nations Organization, even had 
Governments considered this desirable on general grounds. While it might have 
been just possible to bring the newly established Food and Agriculture 
Organization of the United Nations more closely within the United Nations framework, 
there had never been any question of more than a very loose relationship between 
the United Nations and the International Monetary Fund and the World Bank, which 
had likewise resulted from wartime decisions of the United Nations allies to create 
the elements of the new international system in time to act when peace returned. 

Nor were many voices heard in favour of a centralized system. 15/ Much was 
made of the argument that it would be safer to establish in each essential 
functional area international organizations which could stand on their own feet 
and survive if the United Nations Organization itself did not come into being, 
was torn by political conflicts, or was to be short-lived like the League. 
Strong reasons of a longer-term character for a considerable measure of 
decentralization were also advanced, namely (a} that this was the only way the 
United Nations could cope with a task of the magnitude and scope envisaged in 
chapter IX of the Charter; and (b) that successful international action in the 
various fields of economic and social policy depends on the active participation 
of, and complementary action by, the national authorities in each field. Such 
considerations could no doubt have been satisfied under varying degrees and forms 
of decentralization and, in the light of all that has since developed, one cannot 
but wonder why the Governments were insistent at the time - and in the years 
following - on so complete an absence of any central authority in respect of the 
United Nations system as a whole. This is one of the factors that differentiates 
the problem of co-ordination among international organizations from that in 
national administrations. It is true that in national administrations the ultimate 
authority of the cabinet or prime minister is rarely invoked, but its very 

15/ The passages that follow are largely based on the writer's recollection of 
and notes on the San Francisco Conference. Many of the considerations and 
arguments referred to, however, can be found in C. Wilfred Jenks, "Co-ordination in 
international organisation; an introductory survey" in British Yearbook of 
International Law, 1951 (London, Oxford University Press, 1952). 
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existence is not without importance. Furthermore, one lacks at the international 
level the influence of the treasury or ministry of finance, and of the various 
groups of experts and task forces through which, in most countries, the draft 
budget has to pass. 

One answer to the question just raised is no doubt that the looked-for 
expansion of international action in economic, social, humanitarian and related 
fields was envisaged largely in terms of what the League of Nations and the ILO 
had achieved. There would, it was thought, be more, much more, of the same, 
Some operational activities of the type carried ~ut by the United Nations Relief 
and Rehabilitation .Administration (UNRRA), of which there had also been examples in 
League days, might continue to be needed in respect, for example, of refugees or 
particular devastated areas , but they were likely to be rather marginal. 
Essentially, the work would, as in the past, be concerned with the setting of 
standards, the conclusion of conventions, the interchange of experience, expert 
studies, consultations aimed at the harmonization of policies, and the development 
and refinement of statistical and other data required for the formulation of 
policy. Before the war, most of this work had been carried out within sectors 
sufficiently self-contained to be handled by a single agency or organ, In the 
future, a rational division of work and arrangements for co-ordination 16/ would, 
it seemed, be needed rather than unified action or central direction. The 
bringing into relationship with the United Nations of "the various specialized 
agencies, established by intergovernmental agreement and having wide international 
responsibilities ••• in economic, social, cultural, educational, health and 
related fields" was provided for in Article 57 of the Charter; co-ordination was 
directly provided for in Articles 58 and 6311/ and implicit in the broad 
responsibility for the promotion of the economic and social objectives of the United 
Nations given to the Council, llllder the authority of the General Assembly, in 
Article 60; it was implicit, furthermore, in the specific authorization given to 
the Council by Articles 62 and 68 to initiate studies and reports, make 
recommendations, call international conferences and set up commissions on 

J:§1 It may be noted that the need for co-ordination in the League of Nations 
was first officially referred to in 1938, when the League Council set up a 
Co-ordinating Committee, as recommended in the report of a Committee it had 
appointed to consider the "Structure and Functions of the Economic and Financial 
Organization of the League of Nations". The report noted that "the Organization 
is more concerned than heretofore with questions which lie on the border-land of 
social and of economic policy". League of Nations, Official Journal, 19th Year, 
Nos. 5-6 (Ma¥-June 1938), lOlst session of the Council, annex 1712, p. 553. 

17/ While Article 63 authorizes the Council to co-ordinate the activities of 
the specialized agencies, Article 58 states that "the Organization" shall make 
recommendations for the co-ordination of their "policies and activities". This 
has been generally taken to mean that the co-ordination of policies involves the 
General Assembly and not just the Council. For views and practices regarding the 
respective roles of the two principal organs under Article 58, see Repertory of 
Practice of United Nations Or~ans, vol. III, Articles 5-72 of the Charter 
(United Nations publication, Sales No. 55,V,2, Vol. III , pp. 127-151, 
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matters within its competence. 18/ The Council's competence, in effect, covered 
the whole field of economic and social co-operation, including the sectors assigned 
to the specialized agencies. 

Relationship agreements were negotiated by the Council between 1947 and 1951 
with the major existing intergovernmental institutions (the ILO, FAO, the United 
Nations Educational, Scientific and Cultural Organization (UNESCO), the 
International Bank for Reconstruction and Development (IBRD), the International 
Monetary Fund (!MF) and the International Civil Aviation Organization (ICAO)), 
certain smaller agencies (the Universal Postal Union (UPU} , the International 
Telecommunication Union (ITU} and the World Meteorological Organization (WMO), all 
three dating from the last century, the two first as international bureaux, the 
third as a non-governmental organization of meteorological services), and three 
organizations which were created through the instrumentality of the United Nations 
itself (the World Health Organization (WHO) , the International Refugee 
Organization (!RO) and the Inter-Governmental Maritime Consultative Organization 
(IMCO)). The first agreement was concluded between the United Nations and the 
!LO and constituted the model on which most of the others were based , subject to 
considerable modification in the case of !MF and the Bank Group and simplification 
in the case of the smallest agencies. It was also the model for the agreement 
concluded by the General Assembly in 1957 with the International Atomic Energy 
Agency (IAEA), which because of the nature of its responsibilities and its 
obligation to report direct to the General Assembly , was established as an agency 
"under the aegis of the United Nations" and not as a "specialized agency" under 
the terms of Article 57 of the Charter. Agreements, usually of a more limited 
character, have been concluded by a number of specialized agencies and IAEA with 
one another. 

Apart from extension of the United Nations-IBRD agreement of 1957 to include 
the International Finance Corporation (IFC) and that of 1961 to include the 
International Development Association (IDA) (now known collectively as the Bank 
Group}, no move to increase the number of specialized agencies was taken by the 
Cotmcil between 1951, when WMO entered the fold, and 1973, when the Council decided 
that it was desirable that the World Intellectual Property Organization, which 
had recently been restructured and expanded and was co-operating actively with 
several United Nations bodies , be "brought into relationship with the United 
Nations and that the Council should enter into negotiations with a view to 
achieving that end, in accordance with Articles 57 and 63 of the Charter of the 
United Nations". 19/ In the intervening years, many new and important institutions 
including the United Nations Development Programme (UNDP), the United Nations 

18/ In addition to the Articles referred to above, the main provisions of the 
Charter bearing directly on co-ordination and the relations between the United 
Nations and the specialized agencies include Articles 17 (3), 59, 64, 66 and 70 , 
but a much broader range of provisions are relevant to the concept and purposes of, 
and the issue of order and coherence in , the United Nations system. Beginning 
with the Preamble, these include Article 1 on Purposes and Principles, Articles 10 
and 13 on the Functions and Powers of the General Assembly, Article 22 on General 
Assembly Procedure, Articles 55 and 56 on International Economic and Social 
Co-operation. 

19/ Official Records of the Economic and Social Council, Fifty-fi~h Session, 
Supplement No. 1 {E/5400), "Decisions", p. 33. 
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Conference on Trade and Development (UNCTAD), the United Nations Industrial 
Development Organization (UNIDO) and the United Nat i ons Environment Programme 
(UNEP ) were created by the General Assembly; di fferent degrees and forms of 
relationship, including reciprocal representation at meetings, were ~stablished 
with important non-United Nations regional and other organizations, while working 
agreements providing for co-operation and co-ordination but not conferring 
specialized agency status were concluded with a number of organizations such as 
the International Union of Official Travel Organizations (IUOTO) (in anticipation 
of its transformation into the World Tourism Organization) and the International 
Criminal Police Organization (INTERPOL). 

To return to the United Nations agreements with the specialized agencies; 
the system of weighted voting adopted by the Bretton Woods institutions always 
distinguished them sharply from the others and the relationship the United Nations 
established with them, after considerable difficulty, was much less close than in 
the case of the other specialized agencies, and was hedged about by reservations 
whose aim was to prevent possible interference by the United Nations that might 
be considered embarrassing or prejudicial. The first article of the agreement with 
each of these organizations contains the statement "by reason of the nature of its 
international responsibilities and the terms of its Articles of Agreement, the 
Bank (Fund) is, and is required to function as , an independent international 
organization". Both agreements al.so contain the followinp; statement: "the United 
Nations agrees that, in the interpretation of paragraph 3 of Article 17 of the 
United Nations Charter it will take into consideration t hat the Bank (Fund) does 
not rely for its annual budget upon contributions from i ts members, and that the 
appropriate authorities of the Bank (Fund) enjoy full autonomy in deciding the form 
and content of such budget". 20/ 

About the content of the other United Nations specialized agency agreements, 
little need be said here. They generally begin with the United Nations recognition 
of the agency's authority in its field and proceed to provide for reciprocal 
representation at meetings, reciprocal right to pr opose items for the agenda 
of the main organs, the treatment to be given by the agency to formal recommendations 
of the United Nations, the exchange of information and documents , ass istance to 
United Nations organs, and co-operation in regard to personnel arrangement s , 
statist ical services, administrat ive and t echnical services and budgetary and 
f inancial arrangements . 

Certain features may, however, be mentioned because of their bearin11 on the 
purposes of this paper. First, great importance was attached to defining the 
status and the scope of the representation of the United Nations and the agencies 
at one another's meetings, and to ensuring that reciprocity should be complete 
within the limits of relevant fields of interest. In the agreements with all the 
specialized agencies except the Bank Group and IMF, United Nations representatives 
were to be 11 invited to attend" all agency meetings, in effect, and to participate 
without vote in them; agency representatives were to be invited to attend meetings 
of the Council and its commissions and committees, as well as meetings of the main 

20/ For a discussion of the special features of these Agreements, see 
Edward S. Mason and Robert E. Asher , The World Bank Since Bretton Woods 
Washington, D.C., The Brookings Institute, 1973), ~ag~s 54-60. 

-12-



committees of the General Assembly and to participate "without vote in respect to 
matters of interest to them" ( the language varying from case to case). The scope 
of these provisions has not always been understood in United Nations or~ans. 

Secondly, the agreements with all the agencies, except !MF and the Bank 
Group, 21/ contain the following clause: 

11 '1'he /specialized agencx.J affirms its intention of co-cperating in 
whatever further measures may be necessary to make co-ordination of the 
activities of specialized agencies and those of the United Nations fully 
effective. In particular, it agrees to participate in and to co-operate 
with any body or bodies which the Council mEcy" establish for the purpose of 
facilitating such co-ordination". 

Thirdly, the article on "Budgetary and financial arrangements" in the United 
Nations agreements with the ILO, FAO, UNESCO, WHO, !CAO and WMO begins by 
recognizing 

"The desirability of establishing close budgetary and financial 
relationships with the United Nations in order that the administrative 
operations of the United Nations and of the specialized agencies shall be 
carried out in the most efficient and economical manner possible, and that 
the maximum measure of co-ordination and uniformity with respect to these 
operations shall be secured." 

It proceeds to an undertaking by both parties to consult together concerning 
appropriate arrangements (FAO and UNESCO), or the desirability of making 
appropriate arrangements (the !LO), for the inclusion of the budget of the 
Organization within a general budget of the United Nations. A similar clause 
appears in the other three agreements. After extensive study and consultations, 
the idea of a consolidated budget, or even of approval of agency budgets by the 
General Assembly, was found to raise such difficulties of a policy, ggj 
constitutional and procedural order that it was quietly dropped and efforts were 
concentrated instead on developing standard or comparable budgetary and financial 
practices. The above agreements also provided for consultations between the 
Secretary-General of the United Nations and the Director-General of the agency in 
connexion with the preparation of the agency's budget, and authorized the General 
Assembly to make recommendations to the agency concerning any item or items in its 
budget or proposed budget. Implementation of these provisions has never been 
pressed by the United Nations. 

Fourthly, agreements between the United Mat ions and the major "programme" 
agencies recognized "that the eventual development of a single unified international 
civil service is desirable", and with this end in view, the parties agreed to 
develop comttlon personnel standards, methods and arrangements and, inter alia, to 
consult concerning the establishment of an International Civil Service Commission 
to advise on the means by which common standards of recruitment in the secretariats 

21/ Which have, however, provided such co-operation in practice. 

22/ See "First report of the Secretary-General's Committee on Co-ordination 
to th~Economic and Social Counci.1 11 (E/614,1948), annex VI. 
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of the United Nations and the specialized agencies might be ensured. The 
agreements with !MF, IBRD and several of the smaller agencies provide in much more 
general terms for consultations concerning personnel with a view to securing as 
much uniformity as practicable. 

Certain problems of relationships were already apparent at the time the 
agreements were concluded. One was how to reconcile respect for the autonomy and 
technical competence of the agencies with the more general responsibilities of 
the United Nations. Another was how to reconcile the Council's dual role of 
(!,) co-ordinator and (b) governing organ for a broad sector of activities that 
needed to be co-ordinated with those of other organizations. The first problem 
has arisen again and again and indeed has been responsible for many of the 

· co-ordinating difficulties encountered, especially in the early years. But it 
has lost much of its importance as a result of a growing recognition that only 
the United Nations itself, and notably the Council, can(!,) provide policy 
co-ordination within the entire system - that is, a framework to ensure that 
policy decisions of different agencies in different sectors are, if related, 
consistent and mutually supporting; and (b) mobilize the political will and take 
the political decisions necessary to enable the agencies to contribute effectively 
to the solution of major (and many-sided) world problems. For such reasons, it 
has become customary for Governments to launch major programmes (e.g., on the 
application of science and technology to development in 1963, or the preservation 
of the human environment in 1969), call world conferences (e.g., on the peaceful. 
uses of atomic energy in 1955, 1958 and 1964 ; on world population, and world food 
supply in 1974) or consolidate and intensify existing activities (e.g., on 
problems of the protein gap) through the United Nations rather than the technically 
concerned specialized agencies, and expect the United Nations to retain some degree 
of supervision and responsibility. 

Another "built-in" problem, the importance of which was only gradually 
realized, was how to bring about - even as suming much consultation and 
co-operation - a coherent international programme, or to obtain something 
approaching an agreed conceptual framework, from a variety of independently 
conceived programmes, each with its own objectives and administration. A further 
set of problems has resulted from the absence, noted above, of any central 
authority in respect of the United Nations system as a whole to which, in the last 
resort, disputed issues could be referred for decision. Such issues have tended 
to be settled through compromise, based not on an over-all view but on a sort of 
11distribut ive justice" among agencies, some of which (the outstanding example 
being IAEA in the energy field) are professionally disposed towards particular 
types of solutions. 

Finally, there has been from an early stage the problem of how to make the 
Economic and Social Council, on which the whole system hinges, work as it should. 
More than 20 years ago, its then President was complaining that "the Council must 
exercise a high degree of leadership, and I submit that few can be fully satisfied 
with the role it has thus far played11

• 23/ At that time an experienced and 

23/ Official Records of the General Assembly, Seventh Session, Supplement 
No. 3"l"A/2172), Introduction, P• x. 
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perceptive commentator remarked of the Council: 
fulfilling the role of leader lies in the facts 
constantly found its agenda overcharged, and on 
problems of major importance". 24/ 

"the best proof that it is not 
that on the one hand it has 
the other it is not being used for 

Among other basic problems must be counted the overlaps in the range of 
activities of different organizations sanctioned by their respective constitutions 
and desired by their members - a problem compounded by differences in structure 
(more particularly, the tripartite structure of the ILO) and membership . The ILO 
provides a host of illustrations. Its main fields of activity are employment 
promotion, vocational guidance, social security, safety and health, labour laws 
and labour relations, labour administration, workers' education, co-operatives, 
rural and related institutions. Each of these fields contains "grey areas" where 
other agencies are also much concerned. Furthermore, the ILO is empowered by the 
Philadelphia Declaration of 1944 , which is incorporated in its revised Constitution, 
to undertake if it wishes, a considerably broader range of international economic 
and social responsibilities . Small wonder then that not a few cases of overlap and 
proliferation of machinery have occurred. For example, the improvement of living 
conditions has involved the ILO in aspects of rural development generally, 
including land reform (FAO) and the conditions of indigenous populations; 25/ 
training is closely linked to education (UNESCO); manpower to questions of small 
industries (FAO and UNIDO); workers' health standards with health standards 
generally (WHO). Such situations are of course met so far as possible by various 
co-ordinating devices. Some programmes for example, the World Employment 
Programme, are carried out in co-operation with all or most members of the United 
Nations family. 

UNESCO provides illustrations no less striking. UNESCO has a general 
responsibility in matters of science, education and culture which entitles it to 
contribute, should it wish, to almost every field of international endeavour. Under 
"science", the organization has not only played a part in the technical work of 
the ILO, FAO, IAEA, WMO and ITU, as well as the United Nations itself, but, since 
the term has been understood to include social as well as natural sciences, it has 
been concerned from time to time with such subjects of major concern to the 
United Nations as development theory and the peaceful settlement of disputes . On 
the basis of its general scientific mandate, it has established an International 
Oceanographic Commission, while FAO (fishery}, IMCO (marine pollution), IAEA 
(pollution through atomic waste), and of course the United Nations itself, have 
all developed their own networks in related aspects. This matter has considerable 
current interest. In its last report, ACC stated that "there continues to be a 
growing need for more efficient co-ordination of activities in the field of marine 
science and i ts applications " and suggested that the subject, to which the United 
Nations Conference on the Law of the Sea, as well as the United Nations Committee 
on the Peaceful Uses of the Sea-Bed and the Ocean Floor, lent urgency , should be 
"included among the topics for in-depth consideration by the Council in 1974, or 
in 1975". 26/ 

24/ A. Loveda;y, "Suggestions for the reform of the United Nations economic and 
soci~machinery", International Organization, (Boston, Mass.) , vol. VII, No. 3, 
August 1953, p. 326. 

25/ The ILO Andean Indian project, which involved a "special groups" approach 
was later merged with general rural development programmes in the countries 
concerned. 

26/ "Annual report of the Administrative Committee on Co-ordination for 
1972-1973" (E/5289 (Part I)), para. 101. 
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There would be no purpose, in the context of the present study, in 
elaborating on the overlapping jurisdiction which in some degree affects almost 
all agencies, and which, aJ.though partly responsible for the proliferation of 
machinery that is so evident in certain fields, is usually prevented, through the 
exercise of sheer common sense, from doing much damage. One further point must, 
however, be noted. An important situation of parallel activity concerns not an 
agency with a prescribed area of substantive responsibility but also the World 
Bank, the impact o.f which will be discussed later. 

An underlying and pervasive problem is , of course, the absence of . 
co-ordination at the national level in regard to the policies and programmes of 
United Nations organizations. The weakness and rareness of such policy 
co-ordination in many Governments has led not only to divergent positions being 
ta.ken by the representatives of the same country in different organizations but 
also not infrequently - as we shall see in the case of UNCTAD and GAT!' and as 
has occurred also in the case of UNIDO and the ILO - to divergent decisions 
actually being reached by those organizations themselves. Despite repeated 
resolutions of the General Assembly and the Council urging better co-ordination 
of policies at the national level, as well as studies by the United Nations 
Secretariat and by UNESCO of measures ta.ken in some countries to this end., 27 I 
little improvement in the situation appears to have occurred. It is a devastating 
fact that most countries still lack systematic arrangements even for keeping the 
activities of international organizations under central review, let alone for 
developing co-ordinated positions on issues coming before them. One cannot 
expect anything approaching full coherence and co-ordination in the United Nations 
system so long as this situation prevails. At the same time, differences of 
view among delegates from the same country are of course influenced by differences 
within the international organizations they participate in, so every step towards 
harmonizing the attitude of those organizations should improve the situation. 
Another hope lies in the co-ordinating role that the secretariats, individually 
or collectively through ACC, 28/ are able - s.nd are desired by most Governments 29/ 
discreetly to pl9¥. ~ 

27/ See E/3107 end E/4844. 

28/ "The ACC ••• has tried to ensure that the Council's decisions were s uch 
as could be accepted and implemented by the governing organs of the agencies, to 
promote the necessary action by those organs (which, while very willing to 
co-operate with the United Nations, have been sensitive to any impairment of their 
autonomy) and to facilitate co-ordination of policies at the national level through 
the close contact of its membe~s with the key officials of the different ministries 
handling the affairs of their respective agencies. 11 Martin Hill, "The 
Administrative Committee on Co-ordination", The Evolution of International 
Organizations, ed. Evan Luard (London, Thames and Hudson, 1966). 

29/ The USSR has consistently opposed any secretariat action that might effect 
the Governments' unique policy-making authority. Many other Governments are 
sensitive to any overt interference by the United Nations Secretariat, while 
welcoming explanations and suggestions. The agency staffs usually have a much 
freer hand to take initiatives and positions. 
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Poor co-ordination in respect of international activities in certain :fields -
one of which is the application of science and technology - usually reflects poor 
co-ordination on those subjects at the national level. Again, proliferation and 
overlapping of programme activities - which is perhaps more obvious at the country 
and regional levels than at the global level - arise because in so many broad :fields 
different ministries and divisions are involved in each country and initiatives 
varying slightly in approach but having very similar objectives can well be 
launched and carried through simultaneously in two or more international agencies. 
For example, the United Nations regional and community development programme is 
closely related to UNESCO 's work on :f'unctional literacy, FAO 's agricultural 
extension work, aspects of the public health work of WHO and aspects of the !LO 
programme on handicraf'ts and cottage industries. UNESCO's early work on 
fundamental education and that of the United Nations on community development, 
ea.eh with its separate antecedents, were found to be so similar in aim that they 
were eventually merged under arrangements proposed by the secretariats concerned. 

This chapter would not be complete without reference to a further result of 
functional decentralization, with the wide freedom of action it allows the 
individual organizations in their respective :fields. Decentralization has been 
a. source of great strength and vitality to the United Nations system, but this 
very vitality has inevitably led to some of the co-ordination di f:ficul ties, as well 
as to some of the proliferation of activities and machinery that have been 
encountered. However dedicated they may be to the ends and purposes of the United 
Nations , the leading agency officials and experts as well as government 
representatives feel a special loyalty towards their own organizations and a 
sense of mission, which grows only more intense with time, to advance its own 
purposes and prestige. 
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Chapter II 

DEVELOPMENTS THAT HAVE AFFECTED INTERAGENCY 
RELATIONSHIPS AND CO-ORDINATION 

Increase in scope and interdependence of international activities 

All the problems just discussed are still with us, but profound changes in 
the context and dimensions of many of them have occurred since the general 
structure of international organization was determined in the 1940s. Of these 
changes, and their effects on the co-ordination issue, one may note, first, the 
vast increase in the scope of international economic and social activities since 
the mid-194Ds, an increase that has naturally been accompanied by a constant 
broadening of "the programmes and an ever-greater interdependence of the activities 
of different agencies. 30/ Except in a few cases, such as the campaign against 
illiteracy (UNESCO), andthe World Employment Programme (the ILO), the broad 
interagency programmes - for example, the International Development Strategy, the 
World Plan of Action in the field of science and technology, the United Nations 
Environment Programme, community and rural development - have been led by the 
United Nations itself. Some of these programmes have underlined the problem, 
referred to in the last chapter, of reconciling the role of the Council as 
co-ordinator and initiator with its role as a governing body responsible for a 
sector of the United Nations system's substantive work and properly subject to 
co-ordination as much as any specialized agency. It has been a recurring complaint 
of some of the specialized agencies that the Council sometimes overlooks the 
dual character of its role, to their disadvantage. 

Development of operational activities 

The second change, still more fundamental, was the advent and rapid growth of 
field activities; especially technical assistance, through the international 
organizations, which have become the disbursers of considerable public funds and 
the purveyors of extensive advisory services direct to their member Governments. 
The most difficult and overt interagency problems of co-ordination, at the centre 
and in the field, have resulted from this change, the impact of which was 
heightened by the Council's early decision that, contrary to the views of the 
Secretary-General, the funds available for the Expanded Programme of Technical 
Assistance {EPTA) should be distributed among the United Nations and the various 

30/ But note that, especially in the case of the highly technical agencies, 
a substantial proportion of their work remains "self-contained". 
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specialized agencies, 31/ first on a basis somewhat arbitrarily determined by 
itself, then in accordance with decisions reached through the interagency 
Technical Assistance Board. It is true that EPTA worked under the authority of 
the Council and ACC, both the Technical Assistance Committee and the Technical 
Assistance Board reporting to the Council (the second through ACC). The position 
was altered, however, in the cases of the Special Fund, which was added to the 
armoury in 1958, and UNDP, which resulted from the merger of EPTA and the Special 
Fund as from January 1966. For UNDP, following the pattern of the Special Fund, 
special co-ordinating arrangements were made by the Council and the General 
Assembly, providing at the staff level for a co-ordinating body ( the Inter-Agency 
Consultative Board (IACB)), advisory to the Administrator and having no formal 
contacts with ACC, and, at the intergovernmental level for a Governing Council 
which reports to the General Assembly through the Council. Until recently, the 
Council has shown little sign of asserting itself in respect of this large and 
vital part of the work of the United Nations. In 1967, the Governing Council of 
UNDP called for a study of the capacity of the United Nations development system 
which led to the remarkable report under that title published towards the end of 
1969. A Consensus on certain steps to be taken in the light of that study was 
reached in the Governing Council in 1970 and endorsed by the Council and the 
General Assembly. Neither the Capacity Stu~y itself, nor the implications of the 
Consensus for the United Nations system as a whole has ever been considered by 
ACC - or, for that matter, except in the most general terms, by the Council. 

Some progress has been made, mainly through the "country programming" 
procedures instituted under the Consensus, in correcting or containing .certain 
weaknesses that had formerly been prominent, e.g., the competition for requests 
for assistance by different agencies, disputes as to which agency should handle 
particular projects, and the absence of coherence in total UNDP assistance in 
individual countries, but these weaknesses have by no means disappeared. 

Action at the regional level 

A third development affecting United Nations-agency relations has been the 
growth of activities at the regional level. Problems, which were enlarged and 
aggravated in later years, began to appear with the creation by the United 
Nations in 1947 of two regional economic commissions, the Economic Commission for 

31/ The Secretary-General's letter to the President of the Council 
transmitting his proposals for the Expanded Programme included the following 
observation: "It was - and remains - my view that in the interest of 
co-ordinated action the most appropriate way of financing the programme would be 
through the establishment of a single common fund into which all special 
contributions from Governments would be paid and out of which allocations would 
be made to the several international organizations to meet, subject to such broad 
policies as might be laid down by the Economic and Social Council and the Genera1 
Assembly, the varying needs of Governments for technical assistance as they 
arose. The majority of my colleagues from the specialized agencies were not able 
to subscribe to this position.a (Official Records of the General Assembly, Fourth 
Session, Supplement No. 3 (A/972), para. 61). 
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Europe (ECE) and the Economic Commission for Asia and the Far East (ECAFE). 32/ 
The regional economic commissions, like the General Assembly and the Council°1i'ave 
a broad responsibility for economic and (since the 1950s) social development, 
and this responsibility covers the sectoral areas of the specialized agencies, 
to which, as well as to Governments, they are authorized to make recommendations 
direct . From the outset, the attitude of some of the agencies, with their 
global responsibilities in specific sectoral fields, towards the regional 
commissions has been somewhat guarded because of the danger of overlapping and 
conflict. The attitude has tended to be reciprocated by the regional 
commissions, which have often been critical of the agencies' sectoral approach 
to the problems of their region and its individual countries. Nor has the work 
of the commissions' staffs and of the Department of Economic and Social Affairs 
(ESA) at Headquarters, which is concerned with so many common issues, always 
been easy to co-ordinate, despite the special arrangements for liaison and 
consultation referred to below. 

In 1948 , ACC made clear its view that effective co-ordination of regional 
activities depends upon adherence to the principle that the agreements between 
the United Nations and the specialized agencies apply fully to such 
activities. 33/ Some years later, the Council confirmed its acceptance of that 
position, which implied, among other things, that the United Nations regional 
economic commissions recognize the competence and responsibilities of the 
agencies within their respective fields, and vice versa. 34/ Elaborate 
measures - including the establishment of joint divisions of certain agencies 
and the commissions, the posting of agency representatives at the commissions' 
headquarters, and frequent arrangements for jointly sponsored meetings and 
conferences - have been taken to forestall difficulties between the commissions 
and the agencies and promote co-operation.~ Such measures have proved useful 
though by no means fully effective, and the price may, in some cases, have been 
rather high in terms of staff and budget. 

The commissions have no explicit co-ordinating authority, but their broad 
terms of reference have tended to give them a position of considerable influence 
vis-a-vis the agencies. This has not often been stated, since the subject is a 
delicate one, but the Council at its fif'ty-fourth session in the spring of 1973 
reaffirmed that "the regional economic commissions, in their respective regions, 
are the main general economic and social development centres within the United 
Nations system", and called upon "all the organizations and agencies in the 

32/ A third, the Economic Commission for Latin America (ECLA) , was created 
in 1948, a fourth, the Economic Commission for Af'rica (ECA), in 1958, and a 
firth, the Economic Commission for West Asia (ECWA), in 1973. Prior to the 
establishment of ECWA, a United Nations Economic and Social Office in Beirut 
(UNESOB) had been built of by stages to serve the area and perform some of the 
:f'ucntions of a commission. 

33/ "Fourth report of the Administrative Committee on Co-ordination to the 
Economic and Social Col.lllcil" (E/1076). 

34/ See Council resolution 823 (XXXII). 

'J2J Forthcoming studies of the United Nations Institute for Training and 
Research will deal with the measures taken for the same purpose by certain regional 
economic commissions and non-United Nations bodies. 
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system to work closely with /them/ to achieve the over-all economic and social 
development objectives at the regional level". 36/ 

In accordance with its Constitution, WHO quickly established a highly 
deeentralized regional structure. UNICEF, working closely with WHO, followed 
suit. Some years later, FAO and UNESCO developed extensive regional activities 
and still later the !LO initiated the same process . While the seats of the 
regional economic commissions have attracted a number of agency offices, the 
agency centres and subcentres are spread over every region; and in the case of 
each agency the powers and functions of these offices differ. The resultant 
11 jungle11 

- in the words of the Capacity Study - has naturally been a :further 
cause of co-ordination difficulties both for international 01·ganizations and for 
Governments. 

New members and new interests 

Fourthly , one must never lose sight of the effect on the structure, 
efficiency and co-ordination of international organizations of the increase in 
their membership and the determination of the new members, mostly poor 
developing countries, to maximize the development assistance provided to them by 
those organizations. The new members, furthermore, wished to exercise maximum 
influence in, and control over, the central policy organs concerned with 
economic and social development. Until quite recently, when it began to be 
realized that good co-ordination might mean more, and more effective, assistance 
and that the lack of it might contribute to drying up the source of funds, 
co-ordination had little appeal for such countries. This attitude was 
strengthened by the attempt which appeared to be made by a number of donor 
countries, especially as the financial stringency in the United Nations became 
acute following the Congo intervention, to use the organs concerned with 
administrative and budgetary co-ordination to check or delay the expansion of 
United Nations and agency budgets for economic and social programmes. 

The absence of a clear mandate for the Council vis-a-vis the General 
Assembly also became a factor of importance. It was natural and fully 
understood that the General Assembly should take the lead in securing action or 
consideration by the different organizations in respect of questions of a 
political character such as decolonization, or on questions extending beyond the 
Council's normal sphere, such as the establishment in 1966 of the Enlarged 
Committee for Programme and Co-ordination for the purpose of enhancing the 
contribution of the United Nations system to economic and social development. 
But it became more and more common for the Council to be bypassed in respect of 
initiatives which the developing countries wanted to be launched or supported by 
the superior ~nd more prestigious body, and - the Council's membership no longer 
reflecting the political balance in the Organization 37/ - for developing 
countries to appeal to the General Assembly , and to appeal successfully, from 
decisions taken in the Council. 

36/ Council resolution 1756 (LIV), para. 2. 

37/ The Council was first enlarged from 18 to 27 members in 1963, and then 
to 54-;embers in 1973. 
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Fragmentation 

The change in the political balance in the General Assembly was mainly 
responsible for a great fragmentation of the United Nations economic machinery -
an amputation from the viewpoint of the Council and the Department of Economic 
and Social Affairs, or even a revision of the Charter system of international 
organization - that occurred in the mid-1960s: namely, the establishment by the 
General Assembly, under strong pressure from the developing countries, of 
important new organizations within the United Nations in the fields of trade and 
development (UNCTAD) 38/ and industrial development (UNIDO). The form they were 
given - that of "an organ of the General Assembly" (UNCTAD) or an il autonomous 
organization within the United Nations .i (UNIDO), and not of specialized 
agencies - was influenced by other considerations: first, the urgent search for 
economy on the part of the major contributors, and, secondly, doubts, largely in 
the same quarters, as to the efficacy of the arrangements between the United 
Nations and the specialized agencies in enabling the Council and the General 
Assembly to exercise their responsibilities under the Charter for co-ordination. 
It was hoped that, under the direct authority of the General Assembly, their 
expenditures could be better held in check and their activities better 
co-ordinated. 

The new organizations, whose creation represented a significant widening 
and enrichment of United Nations action, were given certain co-ordinating 
functions in their respective fields; UNCTAD was 11to review and facilitate the 
co-ordination of activities of other institutions within the United Nations 
system", but to "co-operate with the General Assembly and the Economic and . 
Social Council with respect to the performance of their responsibilities for 
co-ordination under the Charter of the United Nations". 39/ UNIDO was to "play 
the central role in and be responsible for reviewing and~romoting the 
co-ordination of all activities of the United Nations system in the field of 
industrial development " . 40/ Both organizations were to report to the 
General Assembly through the Council, which means in effect that the Council 
could comment but that action could only be taken by the General Assembly. As 
in the case of UNDP, the Council has so far made no significant comments on 
their reports. Given the circumstances in which they were established, 
considerations of good administrative order were perhaps bound to be secondary. 
But the then Secretary-General felt it necessary to observe that 

"The creation of autonomous units within the Secretariat, and therefore 
under my jurisdiction as Chief Administrative Officer, raises serious 
questions of organizational authority arid responsibility. Moreover, such a 

38/ For a comprehensive account of the negotiations leading to the 
establishment of UNCTAD, see Diego Cordovez, "The making of UNCTAD" in Journal 
of World Trade Law (London), vol. 1, No. 3, May-June 1967, pp. 243-328. His 
book.entitled UNCTAD and Development Diplomacy: From Confrontation to Str~~, 
published by the same Journal in 1971 contains, inter alia, an exhaustive 
analysis of the relations between UNCTAD and GATT. 

'J2/ General Assembly resolution 1995 (XIX), para. 3 (d). 

40/ General Assembly resolution 2152 (:XXI), para. 27. 
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trend is not altogether consistent with the concept of a unified secretariat 
working as a team towards the accomplishment of the main goals of the 
Organization. On the contrary, it may tend to have the adverse effect of 
pitting one segment of the Secretariat against another in competition ror 
the necessary financial and political support for its own work programmes." 41/ 

The creation of UNCTAD and UNIDO, as was predicted, involved considerable 
overlapping with ESA, the agencies and the regional commissions; and despite much 
expenditure of time and effort, agreement on respective responsibilities has not 
yet in all cases been achieved. To cite a few examples: a clear division of 
responsibilities has still to be worked out at the intergovernmental level between 
UNCTAD and the Council, with ESA, on the transfer of technology and on financing 
for development; between UNCTAD and FAO, as regards agricultural commodities; 
and between UNCTAD and IMCO there are "grey areas" in regard to certain shipping 
matters; between UNIDO and FAO, there is still no firm agreement concerning 
responsibilities · in regard to the pulp and paper industry with which FAO continues 
to deal. 42/ Efforts are of course made between the secretariats to co-ordinate 
work and avoid duplication or conflict. 

One early case of duplication is particularly interesting in relation to 
the respective roles of governmental bodies and secretariats: the case of UNCTAD 
and GATT, the latter regarded in most of the "third world" as a bastion of the 
great trading countries. UNCTAD represented a direct challenge to GATT, which, 
apart from its traditional work on tariffs, had already embarked on a number 
of the activities which had been assigned to UNCTAD by the General Assembly after 
the first Conference on Trade and Development, in December 1964. In response 
to the challenge, in February 1965, the Contracting Parties to GATT added a 
Fourth Part, on Trade and Development, to the General Agreement, giving GATT 
a mandate - as well as subsidiary bodies - on subjects falling directly within 
UNCTAD's domain. Two great intergovernmental institutions with largely overlapping 
membership were thus, by deliberate decision of their governing organs, engaged 
in open duplication. Despite representations by their chief executive officers -
Mr. Raul Prebisch for UNCTAD and Mr. (later Sir) Eric Wyndham White of GATT -
neither the new GATI' Committee nor the Trade and Development Board (37 of whose 
55 members were also Parties to, or associated with, GATT), nor even the 
New Delhi Conference of UNCTAD in 1967, would discuss the overlap let alone take 
any decision to correct it, but confined themselves to calling for intersecretariat 
co-ordination and for the Governments to be kept informed "so that they may give 
such directives as may appear necessary". Co-operation in several areas (for 
example, the establishment in 1967 of the Joint UNCTAD-GATT Trade Information 
Centre) and a reasonable modus vivendi have been worked out between the staffs 
of the two organizations. 

41/ Official Records of the General Assembl, Twenty-first Session 
Supplement No. 5 A 305, Foreword by the Secretary-General, para. 20. 

42/ Note, for example, the reports of the Industrial Development Board on the 
work of its sixth and seventh session (1972 and 1973), regarding differences 
between UNIDO and UNDP, and the absence, still, of a formal UNIDO-ILO agreement, 
(Official Records of the General Assembl Twent -seventh Session, Supplement 
No. 1 A 71 and ibid., Twenty-eighth Session, Supplement po. 16 (A/9016)). 
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The process of institutional fragmentation, including in some cases the 
assignment of co-ordinating authority to new organs did not, of course, stop 
with the creation of UNCTAD and UNIDO. In 1965, the General Assembly created a 
United Nations Capital Development Fund under the General Assembly, which, for 
lack of adequate financial support, has until recently been inactive. In 1967 , 
a highly independent United Nations Fund for Population Activities (UNFPA), was 
set up by the Secretary-General, to co-ordinate and finance population 
programmes of Governments and agencies of the United Nations system. It began 
as a Trust Fund, but in 1969 its administration was vested in the Governing 
Council of UNDP. There has been constant pressure to give UNIDO greater 
administrative and financial autonomy as well as some of the responsibilities -
especially in the field of natural resources - which the Council and ESA now 
exercise. 43/ The most important new institutional development, however, was 
the establishment of the United Nations Environment Programme (UNEP) set up by 
the General Assembly in 1972, following the Stockholm Conference. Great 
emphasis is placed on UNEP's promotional role, in addition to co-ordination, 
which is in the forefront of its mandate. General Assembly resolution 
2997 (XXVII) provides, among other things, that the Executive Director shall 
"co-ordinate, under the guidance of the Governing Council, environmental 
programmes within the United Nations system, ••• keep their implementation under 
review and ••• assess their effectiveness", that an Environment Co-ordination 
Board under the chairmanship of the Executive Director of the United Nations 
Environment Programme shall be established under the auspices and within the 
framework of the Administrative Committee on Co-ordination. The language used 
to protect the over-all co-ordinating role of the Council is more specific than 
in the case of UNCTAD and UNIDO. The Governing Council "shall report annually 
to the General Assembly through the Economic and Social Council, which will 
transmit to the Assembly such comments on the report as it may deem necessary, 
particularly with regard to questions of co-ordination and to the relationship 
of environment policies and programmes within the United Nations system to over
all economic and social policies and priorities". While it is too early to 
judge how these arrangements are working, many organizations have direct 
responsibilities relating to the environment, and the dangers of overlaps and 
costly additional procedures for co-ordination could be considerable. One 
development affecting organs of the United Nations is represented by the 
decision of the General Assembly at its twenty-eighth session to call a 
Conference-Exposition on Human Settlements in 1976 and to set up, in addition to 
a large intergovernmental preparatory committee, a special secretariat under a 
Conference Secretary-General. This tends to repeat the earlier pattern of 
administrative fragmentation exemplified, for example, by the Council's 
arrangements in regard to the World Population Conference. 

Until recently, the new organizations created within the United Nations 
itself largely escaped not only programme scrutiny by the Council and its 
co-ordinating committees, a scrutiny the General Assembly itself could never 
provide, but also the influence of ACC and its consultative mechanisms, and even 
(because of uncertainty regarding the location of responsibility in such 
matters) of the central co-ordinating staff of the United Nations. On each of 

43/ See especially the request of the International Development Board to 
the General Assembly at its twenty-eighth session, contained in the Board's 
report on the work of its seventh session (ibid., paras. 127-133), 
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these counts, the situation has improved, the novel provisions regarding the 
Environment Co-ordination Board being especially welcome. The programme control 
over such organizations remains, however, much weaker than over the organs of 
the Council, and so does the administrative and budgetary control, although the 
Advisory Committee on Administrative and Budgetary Questions (ACABQ) now has the 
duty of reporting on the administrative uudgets of UNFPA, UNEP and the United 
Nations University. So far as trust funds are concerned, ACABQ exercises no 
control whatever ! 

The impact of UNDP 

The United Nations Development Programme is a potent unifying force in the 
United Nations system, since it carries out the key task of co-ordinating 
operational activities not only through the headquarters of the agencies 
concerned but also at the country level. It has the means, and it has been able 
to achieve a degree of interorganizational co-ordination in such activities far 
greater than is normally possible through ACC procedures. Its network of 
resident representatives, of which there are now about 100, many of them with 
deputies and sizable offices, is among the greatest assets of the system . It is 
responsible for the administration not only of its own funds, amounting to 
approximately $400 million per year, but also of UNFPA, the Capital Development 
Fund and the funds for the United Nations Volunteers programme. It has 
developed co-operative relations with UNICEF and very close relations of a 
different order wi th IBRD , as will be discussed in the next section. 

At the same time, UNDP has presented some special problems in the total 
co-ordination picture, reflecting in part the differences in respect of 
membership and (in the case of some common members) representatives between the 
Governing Council and the Economic and Social Council, in part a lack of contact 
that prevailed for many years between the headquarters staff of UNDP and both 
ESA and ACC, but also in part UNDP's special needs and circumstances. UNDP has, 
quite independently of ACC, built up its own cont acts and co-ordination 
arrangements with the agencies, including the annual review of projects with 
each of them, and has its interagency Programme Working Group and the Working 
Group on Administration and Finance Matters . It is able, even after the 
introduction of country programming, to exerci se cons iderable influen~e as to 
which organization undertakes a particular pro j ect. There have in the past been 
dangers, and cases, of i ts thwarting the efforts made at the global level 
through the ACC machinery, to promote an agreed di vision of tasks among 
different organizations. There was for years little contact between the 
management of UNDP and ACC, and a certain reluctance on the part of the former 
to have discussion in ACC of matters affecting the development programme. The 
decision of ACC in 1969, endorsed by the Council, that the executive heads of 
the main United Nations programmes, who were previously "observers", should be 
full participants in ACC, was motivated largely by the widely felt need to bring 
the UNDP Administration and ACC more closely together . 

Such a rapprochement has begun. UNDP officials now attend meetings of the 
consultative ACC machinery more frequently, and the Council staff as well as the 
Office for Inter-Agency Affairs and Co-ordination attend the meetings of the 
Governing Council and the Inter-Agency Consultat ive Board (IACB). If the process of 
developing co-·operation is by no means complete, country programming seems to be 
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exerting a twofold influence in the desired direction. First, since the colUltry 
programme is now determined at the country level, the Administrator need no longer 
fear pressure from the high-powered members of ACC in a forum where he is not in 
control and where consensus is so highly prized. Secondly, sinc e the position of 
the resident representative has been so much strengthened, interagency co-ordination 
at the country level has been facilitated; and the advantages have been widely 
recognized of using more fully the ACC consultative machinery for purposes of 
operational co-ordination. 

There remain, however, some anomalies. One of these concerns the resident 
representatives of UNDP, about whose functions a few general observations may 
first be useful. 44/ The resident representatives are expected to exercise 
over-all responsibility for the United Nations development programme in their 
respective country or countries and, in relation to the representatives of other 
United Nations organizations, to act as team leaders and co-ordinators; they 
constitute a natural. link and harmonizing influence between those programmes 
and the policies enunciated in the intergovernmental organs of the United Nations 
and the agencies. They act, furthermore, as country representatives of the United 
Nations itself, including UNCTAD and UNIDO, and of some of the smaller specialized 
agencies; they are country agents for WFP and act as local co-ordinators for 
United Nations action and as contact points with the government authorities in 
connexion with natural disasters. Very close relations have been established 
between them and the UNICEF representatives in the field. FAO and UNIDO have in 
a number of countries appointed advisers to them, UNDP paying for the advisers in 
f'ull (UNIDO) or in part (FAO), while the question of other ways in which sectoral 
support to the resident representatives by these and other agencies can be 
maximized is under constant discussion. The anomaly lies in the fact that despite 
their heavy responsibilities for co-ordination at the country level and their 
unique contacts with the planning and other central authorities of Governments, 
the resident representatives are largely outside the system-wid~ co-ordinating 
arrangements; they do not take part in the work of the Council's co-ordinating 
organs or the mechanism of ACC, and they have little or no direct contact with the 
Office of Inter-Agency Affairs and Co-ordination. Above all, their only 
indoctrination in the International. Development Strategy, and the processes of 
Review and Appraisal that are central to it, is through such documents as they 
may be sent from Headquarters. 

Much is being done to ensure that there is adequate feedback . between the 
field and headquarters; 45/ indeed difficulty has been encountered in coping with 
the flow of documents both ways. Furthermore, UNDP headquarters and the Office 
of Inter-Agency Affairs and Co-ordination, through newsletters and the use of 
opportunities for contact that may arise, for example at the Administrator's 
periodic meetings of resident representatives, have been trying to keep the letter 
abreast of Headquarters developments and thinking. While such measures ease, they 
do not solve the problem. 

44/ For a recent authoritative statement regarding the relationship between 
UNDP and the participating organizations, and between the resident representatives 
and the organizations' country representatives, see "Sectoral support and advice 
for resident representatives; report of the Administrator" ( DP/19, September 1973). 

45/ See Mahdi Elmandjra, op. cit., pp. 194-202. 
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The second anomaly concerns the top-level co-ordination arran~ement s, and in 
particular the complete separation from ACC of the Inter-Agency Consultative 
Board, chaired by the Administrator. According to the decision establishing UNDP, 
in order that the participating organizations may be provided with the opportunity 
to take part fully in the process of decision- and policy-making in a consultative 
capacity, IACB is to be "consulted on all significant aspects" of the programme 
and among other specific tasks , it is to "advise the management on the programmes 
and projects ... with a view to ensuring more effective co-ordination". 46/ 
Owing to the fundamental changes in UNDP ' s approach to and procedures for 
programming and project approval, IACB is no longer concerned with the review of 
programmes and projects and emphasis is placed instead on "broad policy issues and 
on operational. matters of system-wide interest" . 4 7 / Broad policy i ssues used 
to be considered in ACC, with which IACB has no organi c relationship although its 
membership is practically the same (except that the Secretary-General. himself 
does not attend meetings of IACB) and for reasons of convenience the two bodies 
synchronize their meetings. The Capacity Study proposed that IACB should be 
discontinued and its functions divided, consultations about over-all interagency 
co-ordination and development policy to revert to ACC while a new Technical 
Advisory Panel would provide "sectoral advice on the various aspects of operational 
programmes and proj ects". The IACB, which at its twice-yearly sessions has 
recently met quite briefly, does not, in fact duplicate ACC's work. But the 
Capacity Study proposal. had much to commend it from the angle of good organization 
and the streamlining of work. That proposal. was, not unexpectedly, opposed by 
the Administrator and by the majority of the agency heads, who attached importance 
to their statutory role in the UNDP structure, nor was it supported by the then 
Secretary-General who felt it desirable to leave as much as possible in the 
Administrator's hands. In the light of these attitudes, the Governing Council, 
followed by the Council and the General Assembly, confirmed IACB in its existing 
role. 

Another Capacity Study proposal for UNDP was that a United Nations development 
service should be established on a career basis, with its own salary structure and 
conditions of service, more favourable than those prevailing for the regular staff' 
of the United Nations and the specialized agencies . This proposal has for some 
time been under consideration in UNDP . Obj ections have been raised that , if 
adopted, it would cause a damaging breach in the common system of salaries and 
allowances ; it has also been observed that UNDP's top staff structure is already 
out of line with that of other United Nations programmes as well as of ESA. 48/ 

46/ General Assembly resolution 2029 (XX), para. 6. 
47 / See "Draft statute of the UNDP for consideration by the Governinr Council" 

(DP/22) and "Sectoral support and advice for resident representatives; report . 
by the Administrator11 (DP/19). 

48/ The current UNDP administrative budget provides for an Administrator 
at th-;-level equivalent to the head of a major spec ialized agency, three Deputy 
Administrators ( including the Executive Director of UNFPA) with the rank of Under
Secretary-General of the United Nations (USG) ·; and seven Assistant Administrators 
with the rank of Assistant-Secretary-General (ASG). UNICEF has only one official. 
of USG level, its Executive Director, and none at all at the ASG level. The same 
modest structure prevails in UNCTAD and UNIDO as well as in the Office of the Hi gh 
Commissioner for Refugees. ~SA has in addition to one USG, two ASG posts . 
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On the other hand, UNDP must be enabled to attract top-level people for service 
under conditions that often involve considerable hardship. It is to be hoped that 
some means of reconciling these considerations will be found. 

The Council and the Committee on Programme and Co-ordination, as well as 
the General Assembly's Fifth Committee and ACABQ, have traditionally avoided 
any thorough consideration of UNDP and other United Nations activities financed 
by voluntary f'unds. J'.breover, one searches in vain for a dis cuss ion of the 
co-ordination of those activities with those of the regular programmes of the 
United Nations and the specialized agencies, or of the effects of organizational 
arrangements for the voluntary programmes on those of the United Nations as 
a whole. The General Assembly's decision in principle to establish an International 
Civil Service Commission (resolution 3042 (XXVII)) seemed to prove the General 
Assembly's desire to ensure as much consistency as possible - or at least 
coherence - in the emoluments and other conditions of service of staff in the 
organizations subscribing to the common United Nations system ; and its later 
decision to postpone action to the twenty-ninth session was disappointing. One 
has the impression that discrepancies such as those just alluded to are growing. 49/ 

The impact of IBRD 

The economic and social activities of the United Nations and those o:f the 
major programme agencies (the ILO, FAO, UNESCO and WHO) have been expanding at 
a roughly comparable rate and the percentage allocations of UNDP f'unds to those 
organizations, despite annual variations, has not shown striking changes. On the 
other hand, there has been a dramatic increase in the activities of, and the 
funds available to, the World Bank, with its affiliates the International Finance 
Corporation (IFC) and the International Development Association (IDA). The Bank 
Group has become a great international development agency, enjoying the immense 
advantage over the other members of the United Nations family of being able to 
provide funds for investment, not just for expertise and advice. It lent or 
granted upwards of $3.5 billion in the past financial year for development 
programmes or projects in the third world and vastly expanded its technical 
assistance for the purpose; it orr,enizes consortia and consultative groups of 
major donors and particular recipients o:f Bank or IDA aid to review those countries' 
development progress, policies and problems ; it sent economic survey missions for 
much the same purpose to 58 of its developing member countries and 26 major sector 
survey missions to 26 developing countries in the course of the past financial year. 
It has established co-operative agreements with United Nations specialized agencies 

49/ In 1973, :for example, while AC.ABQ found itself unable to recommend the 
creation o:f four new ASG posts on the United Nations budget ( for the Head of the 
Centre for Development Planning, Projections and Policies, end the Deputies to the 
Executive Heads of UNCTAD, UNIDO and UNHCR) , the Governing Council of UNDP approved 
a proposal that the post of Executive Director of the United Nations Fund for 
Population Activities be raised to the Under-Secretary-General level. ACABQ has 
also reported that the Executive Director of UNFPA did not take up the offer of the 
United Nations Secretariat to help prepare the draft financial rules and regulations 
for that Fund, and has recommended that the Governing Council defer consideration of 
those draft rules and regulations "until the Secretary-General has been given an 
opportunity to state his views thereon" (DP/18, 25 September 1973). 
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and programmes such as FAO, UNESCO , WHO and UNIDO, to help identify, plan and 
execute certain projects in their fields to be financed by the Bank. In Washington 
and through its participation in training courses in the field, for example, in 
Belgrade, Ibadan, Bombay or Brasilia , the Bank's Economic Development Institute 
trained a total of some 600 participants in the past year. 

These growing activities of the Eank Group, which is not, as other specialized 
agencies are, limited to particular sectors, represent an incalculable contribution 
to the work of the United Nations as a whole. They naturally have an important 
bearing on the responsibilities of the UNDP and the central organs of the United 
Nations, for which the promotion of the economic and social development of the 
developing world is an "overriding priority 11 and the Development Decade and the 
International Development Strategy are of such major concern. The Centre for 
Development Planning, Projections and Policies at United Nations Headquarters, in 
most cases with UNDP financi al support, has some 350 experts on development 
programming in some 70 developing countri es~ and, in association with the regional 
commissions and individual agencies, has organized multinational interdisciplinary 
development advisory teams (UNDAT) in certain subregions . 50/ 

The UNDP's principal role in the "pre-investment 11 field is recognized by the 
Bank, which o~en recommends to it such projects in areas it feels may eventually 
qualify for financing. But the process leading to financing is essentially 
continuous and the Bank necessarily does a great deal of its own preparatory work 
and feasibility studies; it is, moreover, an executing agency, like other 
specialized agencies, for UNDP "pre-investment" projects, and it can show an 
impressive record of financing such projects as it has undertaken. It enjoys 
the great advantage of being able to offer higher emoluments to its experts than 
other members of the United Nations system, and it thus can more easily obtain 
top-level assistance and undertake tasks that others cannot, because of United 
Nations scales and conditions of service. 

The Bank Group represents a vehicle for development aid distinct from the 
United Nations and UNDP, and not necessarily inspired by i dentical priorities; 
it is another source within the "United Nations family;' from which Governments 
can obtain advice and assistance in the programming and execution of development 
plans. Its distinctness reflects at once the line that customarily divides 
ministries of finance and economic development and the constraint imposed on the Bank, 
in its relations with the United Nations, so o~en expressed during the negotiations 
of the Relationship Agreement in 1947, namely, that, if the Bank is to be able to 
carry out its essential task of development assistance, it must be able to raise 
funds for the developing world from the world's money markets at the lowest 
possible terms. 

Every effort is of course made to forestall or overcome as far as possible 
overlaps or conflicts. The related development of Bank and United Nations 
activities has been accompanied by extensive consultation and exchange of 
information. The President of the Bank has been assiduous in maintaining contacts 

50/ So far, Central Africa, West Africa, East Africa and southern Africa, 
the Caribbean and the South Pacific. A note on the purpose and character of 
these t eams was submitted by ACC to the Council in the thirty-sixth report 
(E/4840 and Add.l). 
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with the Sec retary-General personally on matters of policy and common interest ; 
he has participated in ACC and IACB and attends meetings of the Council at least 
once a year in person for the presentation and discussion of the Bank's annual 
report to the United Nations. There are permanent liaison officers of the Bank 
(and IMF) with the United Nations and fairly frequent exchanges of visits between 
Washington and New York by United Nations and Bank officials. The resident 
representatives of UNDP sit on each of the Bank's consortia and consultative 
groups, and the Bank's missions are under instruction to consult them. 

As part of the 1961 relationship agreement between the United Nations and IDA, 
a Liaison Committee was created, to meet not less than four times a year, 
"composed of the Secretary-General of the United Nations and the President of the 
Bank and of the /International Development/ Association, or their representatives, 
which the Executive Chairman of the United Uaticns Technical Assistance Board 
(UNTAB ) , the Managing Director of the United Nations Special Fund or their 
representatives, shall be invited to join as full participants 11

• This Committee 
has not met for some time but there are strong reasons for its being used more 
regularly for the purpose of ensuring maximum agreement on broad priorities and 
issues of development policy - or for establishing some similar arrangement, at 
the working level, as well as at the level of the principals themselves (see 
part two, chapter XIV). 
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Chapter III 

THE CONTENT OF CO-ORDINATION ACTIVITIES 

It is a tribute to the resilience of the United Nations system that it has 
continued to function reasonably smoothly despite the drastic transformations that 
have occurred in its whole context. Without dealing historically with the 
corresponding changes that have occurred in co-ordination activities, it may be 
well at thi s point to outline very briefly the content and nature of those 
activities in the administrative as well as the programme and other fields. The 
next chapters will discuss the instrumentalities and procedures, intergovernmental 
and intersecretariat, that have been developed to deal with co-ordination and to 
facilitate the functioning of the system. 

Let it be stressed at the outset that only a part - and probably a minor part -
of the total activities of the system need co-ordination, because the remainder are 
self-contained and do not impinge on the activity of other agencies. This is 
especially true of the programmes of WHO and some of the highly technical agencies 
such as ITU and UPU ; it is least true of the United Nations itself, almost all of 
whose activities have a bearing on, or require support from the agencies. 
Furthermore , the greater part of the co-ordination undertaken is informal and 
bilateral among pairs of officials directly concerned. What remains and constitutes 
the substance of the arrangements for programme co-ordination is, of course, still 
sizable. Because of the common system of salaries and allowances, the General 
Assembly's concern to have comparable financial data for all United Nations 
organizations, and the tendency of all intergovernmental organs over a long period 
to stress the administrative and budgetary aspects of co-ordination, a much larger 
proportion of those aspects in each agency comes within interagency discussion and 
international scrutiny. 

Administrative and budgetary co-ordination 

For the discharge of its duty, under Article 17 (3) of the Charter, to examine 
the administrative budgets of the specialized agencies with a view to making 
recommendations to the agencies concerned, the General Assembly has always relied 
first and foremost on the Advisory Committee on Administrative and Budgetary 
Questions. The ACABQ has sought to help the agencies rather than to impose views 
on them, and its procedures are designed with this end in view. On the basis of 
the agencies' draft estimates {or in the case of agencies such as the ILO and WHO, 
whose Conferences meet in early summer before ACABQ can examine the estimates, 
their approved budgets),ACABQ consults personally each executive head, or his head 
of administration, before formulating its draft comments {or dra~ recommendations 
for adoption by the General Assembly), which are then sent to him for scrutiny and 
possible suggestions for revision. Its consolidated report on agency budgets is 
issued during the session of the General Assembly, usually in November; the gist of 
its contents will be made known by the executive head, with his own comments, to 
the agency organs which meet at that time of the year . The degree of thoroughness 
with which the agency budgets are examined varies greatly. Generally, however, 
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there has been little attempt by ACABQ to discuss the details of the agency's own 
activities . A few years ago, the General Assembly asked ACABQ to undertake 
on-the-spot "in-depth" studies each year of two or three agencies, but it seems 
doubtful that the results of these exercises justified the special effort and 
expense involved. 

In the United Nations system, co-ordination in administrative and budgetary 
matters has generally been different in purpose and nature from co-ordination or 
integration of work programmes. While it does include efforts to ensure a pooling 
of resources and other direct economies, the task is largely, indeed mainly, the 
tedious and extremely time-consuming one of securing agreement on common methods 
and standards or promoting an assimilation of methods and standards. Such, at any 
rate, has been the main concern of the General Assembly , ACABQ and the Consultative 
Committee on Administrative Questions (CCAQ), whose biggest achievement in this 
field has been the common system of salaries and allowances for the professional 
grades and above. Since 1956, the common system has been in force in the United 
Nations, the ILO, FAQ, UNESCO, ICAO , WMO, ITU, UPU, IMCO and IAEA, as well as other 
agencies such as GATT and WIPO. It has not necessarily been a means of securing 
economies, but it would be difficult to imagine that the concept of the United 
Nations family , and still less, the United Nations Development Programme, as a 
combined undertaking of the United Nations system, could have thrived or even 
survived without it. 

Complementing the common system has been the work of encouraging the adoption 
of common standards and methods of recruitment end comm.on conditions of employment, 
in the interest of developing something approaching an international civil service. 
The role of the International Civil Service Advi sory Board (ICSAB), an organ created 
by ACC at the behest of the General Assembly , in thi s endeavour was originally 
limited in effect to responding to specific requests of ACC or one of the 
participating agencies for advice on methods and standards. But in the early 1960s, 
following a crisis regarding remuneration of general service staff which the heads 
of the Geneva-based agencies were unable to resolve, ACC agreed to broaden ICSAB's 
terms of reference so that it was allowed, on its own initiative, to review and 
advise on conditions of service and divergencies between organizations in the 
application of the common system; it was furthermore provided with a small permanent 
staff. The question i s now under consideration by the General Assembly of replacing 
i t by an International Civil Service Commission, a body with much wider powers, 
reporting to the General Assembly, which would appoint the chairman and members 
on the proposal of the Secretary-General, as Chairman of ACC, acting in consultation 
with ACABQ. This action, which has been supported by the specialized agencies 
concerned, would represent an important step towards fulfilling one of the 
objectives incorporated in most of the United Nations-agency agreements, namely, 
"the eventual development of a single unified international civil service"; at the 
same time, it appears to reflect a desire on the part of Governments to diminish 
somewhat the role of intersecretariat bodies in matters relating to personnel and 
conditions of service. Furthermore, in so far as it assigns to the Commission 
certain powers that the General Assembly itself has exercised hitherto , it also 
ref'l.ects the long-standing tendency of the General Assembly to devolve 
responsibilities in administrative matters wherever possible to subordinate expert 
bodies. Indeed, the General Assembly itself has tended to devote little time to 
administrative and budgetary co-ordination of the United Nations with the 
specialized agencies and IAEA, and the annual agenda i tem under this heading has 
usually been dealt with in a few moments . 
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A major exception to this rule was the setting up by the General Assembly in 
1965 of the Ad Hoe Committee of Experts to Examine the Finances of the United 
Nations and the Specialized Agencies, generally known as the Committee of 14. 
This high-powered Committee, which owed its origin largely to the financial 
stringencies in the years following the Congo operation, produced a massive series 
of recommendations covering such questions as the budget cycle, the methods of 
budget preparation and budget presentation and performance, which were adopted by 
the General Assembly and laid the basis for interagency work in these fields for 
many years. Furthermore, on the recommendation of the Ad Hoe Committee, the 
General Assembly , in resolution 2150 (XXI), established the Joint Inspection Unit 
(JIU), and enlarged the terms of reference of the Joint Panel of Auditors to 
include consideration of methods of administration and management. The JIU, set 
up in agreement with the specialized agencies, other than the Fund and Bank Group, 
was given "the broadest powers of investigation in all matters having a bearing 
on the efficiency of the services and the proper use of funds". 

The Council, with its Committee for Programme and Co-ordination, has devoted 
much time to supporting the General Assembly and ACABQ in regard to administrative 
and budgetary co-ordination and to implementing the recommendations of the 
Committee of 14. It was, for example, the Council that arranged for the common 
classification of act iviti es and the annual presentation by ACC of a consolidated 
statement of expenditures by the United Nations and the agencies on the basis of 
that classification; it is the Council and CPC which are now taking the lead in 
regard to medium-term planning and programme budgeting. Interorganizational 
co-ordination in regard to public information, particularly on economic and social 
activities and problems, has always been a close concern of the Council; and the 
Council is at least as much concerned as ACABQ with the question of information 
systems and computers and with the reports of JIU, so many of which deal with 
general matters affecting all or most organizations, such as publications and 
documentation, conference schedules, official travel and trust funds. 

The recent measures taken in the United Nations itself and several of the 
agencies towards medium-term planning and programme budgeting owe their origin to 
the Committee of 14 but they have also been much influenced by the Joint Inspection 
Unit, 51/ and the secretariats themselves, as well as by the Council and CPC. 
These steps are likely to prove of importance in facilitating programme 
co-ordination among the United Nations organizations and in enabling the Governments 
to exercise greater control over programmes from the earliest stages of planning. 
It must be borne in mind, of course, that control over programmes, in so far as 
it means an attempt to curtail, is more difficult to exercise than control over 
budgets, since every programme and every project has its supporters, and usually 
its ardent supporters. Furthermore, some flexibility will inevitably be lost - a 
point not to be overlooked in the case of the United Nations, which should be in a 
position to respond at short notice to changing and emergency needs . A warning to 
the effect that sufficient flexibility must be consciously safeguarded has been 
given by ACABQ in 1971. 52/ - Flexibility has also been lost in the United Nations 

51/ See especially the report by Mr. Maurice Bertrand, of the Joint Inspection 
Unit ,"Programming and budgets in the United Nations family of organizations" 
(A/7968, April 1970). 

52/ See "Form of presentation of the United Nations budget and the duration of 
the budget cycle; report of ACABQ to the General Assembly at its twenty-seventh 
ses sion" (A/8739), para. 57 . 
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itself as a result of the recent abandonment of the "consolidated manning table" 
in connexion with the introduction of programme budgeting. It may be added that 
the Administrative Management Service, a Secretariat unit created in 1968 has made 
a useful contribution not only towards improving internal organization and methods 
but also towards uncovering areas of duplication and overlap in the programmes 
being carried out by ESA, UNCTAD and UNIDO, as well as the regional economic 
commissions. 

In co-ordination matters, the General Assembly with its subsidiaries and the 
Council thus normally complement and support one another. Sometimes the General 
Assembly duplicates and even contradicts the Council, but actual contradictions 
(e.g., restoration of meetings disallowed by the Council) are rare on administrative 
and economic issues. The blurring - and indeed the overlapping - or the functions 
of the two principal organs of the United Nations has however presented less of a 
problem than the demarcation itself. Programmes and budgets cannot be considered 
and determined in isolation from one another: they are two sides of the same coin 
and some form of joint consideration is essential. In the early years of the 
United Nations, from 1947 to 1952, an attempt was made to meet the problem witnin 
the General Assembly itself by organizing joint meetings of the Second (Economic 
Questions), Third (Social Questions, including Human Rights) and Fifth (Budget and 
Finance) Committees to consider the report of the Council on co-ordination and 
relations with the specialized agencies. This procedure was abandoned because it 
was unsatisfactory on several counts: the joint meetings suffered from the absence 
of any preparatory body; they were marked by diffuse discussions, great differences 
of approach and opinion, and consequent difficulty in reaching a consensus; they 
presented a problem of internal. co-ordination for many delegations in deciding which 
of their members should sit and what line should be followed; and , by immobilizing 
three committees, they made heavy demands on the time of the General Assembly. In 
recent years, a number of alternative methods of meeting the problem, at least in 
part, have been developed. These include referral by the General Assembly of 
Council programme proposals - many of which involve the agencies - and the Council 
report on interagency co-ordination matters, simultaneously to its Fi~h Committee 
for comments, and to the Second and Third Committees; and the closer association of 
ACABQ with the programme-formulating process, mainly on an informal basis and 
through its Chainnan and Secretary. There have been signs of progress towards 
greater coherence, stability and soundness of programmes and closer conformity of 
programmes to budgetary possibilities, resulting from the efforts of the United 
Nations and other organizations to achieve an integrated programme and budget on a 
long-term basis. The main hopes of overcoming the inherent difficulty of bringir.~ 
together the Council and ACABQ, which reports to the General Assembly, has centred 
around CPC, which has been enjoined to work in close contact with ACABQ and which 
in fact (like ACC) invites the Chairman of ACABQ to take part in some of its 
meetings. 

It may reasonably be claimed that the balance-sheet in respect of 
administrative and budgetary co-ordination of the United Nations, the specialized 
agencies and IAEA is on the whole positive. This is true especially of recent 
years, the co-operation of the agencies in the various General Assembly initiatives -
some of which, like the establishment of an International Civil Service Commission, 
have been resisted in an earlier period - being quite noteworthy. There have also 
been noteworthy failures. One has been the failure to apply to the United Nations 
programmes financed by voluntary contributions, and the budgets and administration 
of those programmes, the same criteria and standards as are applicable to the 
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progro.rnmes financed from the regular budget . This omission - which efforts are 
being made to overcome 53/ - has been an element in the lack of co-ordination. 
So has been the disparity in the grading of professional posts from one to another. 
There )lave long been difficulties in the way of reaching interagency agreement 
regarding information systems. The question of the top staff structures of the 
major agencies and the United Nations, the striking differences in which have not 
been without effect on United Nations-agency relationships, has never been accepted 
as appropriate .for interagency discussion. 54/ No success can be claimed as 
regards.administrative arrangements of the different organizations and programmes 
"in the field". There is a long history of efforts by the United Nations to 
encourage the establishment of agency offices in the same cities and the same 
buildings, thus facilitating the establishment of common services and local 
co-ordination, and emphasizing the unity of the United Nations system. While some 
success has been registered, especially where Governments have put up special 
buildings for the United Nations family, much of this effort has been fruitless, 
among the reasons being that different ministries so o~en put accommodation at 
the disposal of the corresponding international organizat ions and that certain 
agencies (essentially the Bank Group}, while prepared to co-operate with others 
and the United Nations, have preferred to be separate. 

Other aspects of co-ordination in the field, likewise unsettled, have been 
curiously neglected. First, it is still standard practice in the capitals of 
developing countries for each agency office to have its own car, and for each 
car, when transporting the agency's chief of mission , to fly the United Nations 
flag. Secondly, while the pre-eminence of the resident representative of UNDP in 

,development matters has been established and confirmed by the Consensus, and a 
particular official - usually the resident representative but sometimes the 

53/ Note the presentation by some of the major agencies of expenditures from 
extrabudgetary funds so as to show their relationship with programmes funded by 
the regular budget ; also the emphasis laid by CPC and ACABQ in their reports on 
the proposed United Nations programme and budget for 1974-1975 on the importance 
of systematically presenting in future programme budgets, full information about 
the uses made as well as the sources of extrabudgetary funds. 

54/ On the other hand, understandings have been reached on a related matter. 
The Preparatory Commission of the United Nations reported to the first session of 
the General Assembly as follows: 

"The salary and allowances of the Secretary-General should be such as 
to enable a man of eminence and high attainment to accept and fulfil 
with dignity the high responsibility of the post. Similar considerations 
apply to the other principal higher officers. The Assistant Secretaries
General should be ensured a status at least equivalent to that of the 
heads of the specialized agencies." (PC/20, chap. VIII, sect. 2, para. 67) . 

The last sentence may have been unrealistic when it was written: in any 
event, it quickly became a dead letter. The assistant directors-general of the 
major agencies have been assimilated to assistant secretaries-general of the 
United Nations . The salaries of the under-secretaries-general - now the top level 
in the United Nat ions - are actually lower than those of the deputy executive heads 
of the major agencies . 
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director of the United Nations information centre - has on occasion been designated 
by the Secretary-General, in consultation with the heads of agencies and programmes, 
to represent the United Nations family in times of political emergency, not only 
is there no rule as to which official represents the United Nations family and 
takes precedence but no procedure has been laid down for making such a designation, 
case by case. Such authority could be - indeed, could only be - exercised by the 
Secretary-General, but the matter has never been raised at ACC or between the 
Secretary-General and the heads of individual agencies. 

There a.re wide variations in the privileges and immunities granted to staff of 
~he United Nations organizations by Governments. No blame in the matter is imputed 
to the organizations concerned, but the fact must be noted that such variations , 
especially between organizations at the same duty stations, are apt to have a 
divisive effect on staff and to affect the equitable application of the common 
salary system. 

Programme co-ordination 

Here we reach the area where the need for order, coherence, co-ordination and 
clarity has always been most conspicuous and which has from the earliest years of 
the United Nations been a principal concern of the Council as well as ACC and the 
staff of the different organizations. 

The first aim was negative: to avoid duplication and overlapping, sins 
which were fatally easy to commit because of the multiple aspects, each falling 
within the sphere of some agency, of so many economic and social prcblems. 
Proliferation of activities, also much complained of, was largely due to the same 
reesons. The General Assembly and the Council exhorted, but naturally could not 
deal with cases: that task fell to the secretariats and occupied - indeed still 
occupies - much of the time of ACC machinery. It has involved a search for 
agreement on concepts, a sorting out of functions, and the establishment of 
criteria and guidelines in respect of closely related activities of different 
agencies. The magnitude of the task can be judged by the extent and growth of the 
network of interdependent activities to be carried out by agencies with such broad 
and overlapping mandates, a network outlined in a 274-page United Nations document 
of 1969, usually referred to under the disarming title, "The clear and comprehensive 
picture". 55/ This document shows in detail how, on literally hundreds of subjects 
in each of"""several broad fields, 56/ divisions and bureaux of from six to ten 
agencies and the United Nations Department of Economic and Social Affairs , plus 

55/ E/4744 . So called because the General Assembly had asked for a "clear and 
comprehensive picture of the existing operational and research activities of the 
United Nations family of organizations ••• ". The actual title of the document 
however, is "An account of the operational and research activities of the United 
Nations system in the field of economic and social development" . 

56/ Including general development planning and policy; the strengthening of 
institutions and governmental services; the development of human resources, 
including education and training; social development, welfare and living conditions; 
development of natural resources; scientific resources and the application of 
science and technology to development; transport, communications and related 
services; statistics and other information data. 
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a varying number of United Nations progr8.I!JID.es and regional commissions, all have 
parts to play - parts that often need to be closely defined and interpreted in 
consultation with other agencies and programmes and then carefully orchestrated. 
An illustration is provided in the 1972/73 report of ACC to the Council (E/5289 
(part I)) , which contains a list of 48 separate activities within a single medium
sized subgroup, namely, marine science and its applications, in which two or more 
organizations are co-operating or co-ordinating their efforts. This list, it is 
stated, does not attempt to cite aJ.l such programmes . In other broad fields , 
including industriaJ.ization, development of international trade, heaJ.th protection 
and human rights, somewhat fewer organizations and programmes are involved but the 
pattern of co-operation is not necessarily simpler. 

As a general rule - indeed in the overwhelming majority of cases - reasonably 
satisfactory and economical working arrangements are worked out among the 
respective staffs (personalities sometimes playing a helpful, sometimes an 
unhelpful role) , aided, as necessary, by the intersecreta.riat consultative 
arrangements referred to earlier , and are eventually endorsed by the 
intergovernmental organs. But in a few cases in some areas , the problems of 
jurisdiction have been difficult to overcome. For example, the problem of how the 
three organizations concerned - UNESCO, FAQ and, to a less extent, the ILO -
should divide or co-ordinate their responsibilities in regard to agricultural 
education reappeared constantly on the agenda of ACC for years. It was eventually 
settled through ACC , under strong pressure from the Council, on the basis of a 
joint and complementary approach and the setting up of a joint advisory committee 
on policy. 

A still more intractable dispute has long existed between United Nations 
Headquarters and some agencies concerning aspects of the development and 
utilization of water resources . The United Nations position, put very briefly, 
has been that the United Nations itself, with its comprehensive outlook and broad 
responsibilities for development, rather than an agency whose interests are 
primarily scientific or related to some particular "end use" such as irrigation, 
pure drinking water or water for industrial purposes - should have the primary role 
in advising Government s on general water policy, on water management administration 
and law, and be the executing agency for relevant UNDP-financed projects . Without 
denying that the United Nations should have a say, the agencies have tended to 
reply that most water projects serve broader objectives, such as agriculturaJ. 
development, environmental, health or industriaJ. development, and would therefore 
be best carried out by the organizations having know-how and experti se in those 
fields. In any event, they recognize that the Governments and UNDP must decide 
which agency should execute each project. The controversy, which has accounted for 
weeks of interagency discussion and scores of documents over the years, was recently 
taken in hand by the United Nations Committee on Natural Resources . That Committee, 
which was suitably commended by the Council, has t aken no sweeping decisions of 
principle, preferring to look into individual cases , on a pragmatic basis, with the 
help of ACC, and there are good prospects that the issue will soon cease to be 
troublesome . 

From the earliest days, stress has been laid on two aspect s of early 
consultation as essential ingredients of programme co-ordination and co-operation. 
The first is prior consultation with other agencies before an intergovernmental 
organ takes a decision that might closely affect them. The obligation so to 
consult was, at the urging of ACC, accepted at an early stage by the Council and 
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incorporated in its rules of procedure (rule 80) and those of its functional 
commissions (rule 74); it was thereafter accepted by the governing organs of a 
number of agencies. It ~as not, however, been formally accepted by the General 
Assembly or, ryending such aGtion, by the International Labour Conference. The 
required cons .J.tations usu~lly take place in practice, but there have been cases 
in the Genere.l Assembly when this has not happened. 

The second aspect of consultation relates to the draft work programmes drawn 
up by the secretariats. For years such consu.ltatio~s, despite exhortations that 
they be undertaken at the earliest stage of planning, were undertaken too late to 
avoid a good deal of unnecessary duplication and even conflict; but recently, with 
the new emphasis referred to below on pr·ogramme budgeting and. medium-term planning, 
the problem has begun to be tackled more purposefully. · 

The search for priori tier.,, how best and in which ordep ,t:o ·¥Se the limited 
resources available, represents another aspect of progranµne ' 1e,o;ofdination which has 
long claimed much attention. The Colll}cil, in 1950, for exam.p,l.e'; laid down fairly 
elaborate criteria and procedures for the 'establishment of progr:amme priori ties and, 
in 1952, in the course of a very len· hy. 1;3ession, drew up six major programme 
priorities for the guidance of all Un _ted 'Nations organs concerned as well as the 
specialized agencies. These progr~c priorHies, which represent a rather 
different frame of thinking from that of today, were as follciws: irtcreased food 
production and distribution; increasrd production in fields other than food; 
measures for promoting domestic full- employment and economic stability within an 
expanding economy; acceleration of uelf&.re, social security and basic public health 
programmes; development of education ahd acience; promotion of wider observance of 
human rights. The difficulties in the way of establishing priorities between broad 
areas of work - for example, public health, agricultural development, education 
are, of course, enormous, and even within each group there are many different 
criteria that could be used - the activities most widely and authoritatively 
recommended, those ripe for positive action, those which the international 
organizations were best equipped to handle, those aimed at current major objectives 
such as the development of the least developed countries, the promotion of world 
food supplies, the protection of the environment. In the background lies the 
problem of the relationship between priorities centrally determined and those of 
individual Governments and the autonomous organs of the United Nations system. That 
the issue has still found no full solution can be inferred from the resolution 
adopted by the General Assemqly in 1973 (3199 (XXVII)), calling on the Council to 
indicate clearly the priorities that should govern the Secretary-General's medium.
term plan for 1976-1979 and his programme and b11dget for 1976-19~(7. 

From the viewpoint of the secretariats of the United Nations and the 
specialized agencies, much emphasis has been placed for many years past on the 
modalities of co-operation on programmes, which in most cases have been blessed by 
the Council but fashioned through processes of co-operative planning in response to 
questions such as: How in detail can the different organizations contribute most 
effectively? How should the programmes be adjusted or modified in the light of 
experience? How to face problems that arise in the course of executing a programme? 
Are special measures (e.g., budgetary) needed to enable one or more of the 
co-operating agencies to contribute more fully? This sort of positive co-ordination 
is not new; it began years ago with programmes on housing and on fundamental 
education, which were later merged with other initiatives under "rural and 
community development". But it has grown immensely in range and scope and now 
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includes such fields as the Development Strategy, the human environment, natural 
resources, the protein problem, marine science and its applications, statistics, 

·education and training, population activities, action against drug abuse, natural 
disasters. The success of such positive co-ordination depends , first, on the 
degree to which each programme has been planned in concert with the other 
organizations concerned and related from the earliest stage to the whole body of 
their work, and, secondly, on the adoption by each organization of work programmes 
and longer-term plans on a reasonably comparable basis . Programme budgeting and a 
biennial budget cycle have been developed in the big programme agencies over a 
period of many years and were adopted by the United Nations itself in 1972. A 
first biennial programme and budget for the United Nations, together with a medium.
term plan for 1973-1978, was submitted in 1973. To achieve really comparable plans 
and programmes among organizations with such varying traditions and interests 
bristles with difficulties but, without such comparability , the contribution of 
these programn1ing exercises to greater coherence and co-ordination of programmes 
may be disappointingly modest . Major efforts are therefore now being directed, in 
interagency discussion and with the help of the Joint Inspection Unit, 57/ to 
improve the presentation of, and bring about greater uniformity among, the 
programmes and budgets, and especially in respect of the medium-term plan. A 
first meeting of the Senior Programming Officers of the United Nations and the 
major programming agencies has just been held for the above purpose {March 1974). 

What are the prospects of success in this whole venture? There is little 
doubt that they depend above all on the willingness of all the organizations 
concerned to devote much staff time and effort to an exercise which, however 
rewarding it is likely to be in the end to the system as a whole, may not offer 
much early advantage to individual agencies. They will also depend in large 
measure on the ability of the Unit ed Nations Secretariat itself to develop some 
form of central decision-making in programme matters. There can only be 
interagency anarchy i f tbe United Nations Secretariat has not settled its own 
policy and distribution of work; and there are far too me.ny areas - for example , 
as between the regional commis sions and headquarters staff, between UNIDO and ESA, 
between UNEP and ESA on housing - in which this situation exists. What is required 
is a central programming group, of which there is already a nucleus, and an 
official in charge of sufficient authority throughout the Secretariat and with 
the intergovernmental organs concerned to make the group' s findings stick. 

Regional co-ordination 

Many questions of programme co-ordination, referred to so far in the global 
context of the Council and ACC, reappear at the regional level, sometimes 
complicated by factors such as the conflicting authority of regional organs, 
uncertainty as to the respective roles of Headquarters and regional staffs, 
ignorance of agreements reached at Headquarters and sometimes by arrangements 
relating to operations, made through the processes of the development programme, 
that cut across those agreements. 

57 I See "Report on medium-term planning in ·i.b~ :Triited Naticns system" by 
Maurice Bertrand, Joint Inspection Unit (,TIU/RE.'P/74 ; :i_ , 19'(4) .• 
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Such difficulties, usually soluble only on a pragmatic rather than a logical 
or constitutional basis, are likely to increase despite the helpful confirmation 
by the Council of the central role of the executive secretaries of the United 
Nations regional commissions, because of the continued trend towards regional 
devolution of programme responsibilities in many organizations .. One of the most 
intractable problems is that of the place of the regional commissions and regional 
arms of the agencies in the development system. If the commissions are mainly 
concerned with problems affecting the region as a whole or a number of countries, 
they also seek to provide development advice and as sistance to individual countries. 
But UNDP deals direct, through its resident representatives, with the development 
authorities of each country and until recently there was scarcely any contact - and 
no direct contact - between it and the commissions or their secretariats except in 
so far as "regional" projects were concerned. The Capacity Study called attention 
to the seriousness of this problem but felt unable to make recommende,tions 
regarding the best means of utilizing regional organs in the development process 
until greater order had been introduced in the regional structures of the United 
Nations system. An extensive inquiry requested by the Council in resolution 
1553 (XLIX), among Governments, specialized agencies and the commissions 
themselves, led to a report and recommendations on regional structures being 
submitted by the Secretary-General to the Council at its fif'ty-fourth session 
(E/5127). The Council then asked for a further report to be submitted at i ts 
fif'ty-eighth session "on regional structures of the United Nations system aimed at 
their gradual simplification and adjustment to the realities, needs and aspirations 
of each region"; 58/ which is where the matter stands. Meanwhile, UNDP has creat.ed 
at Headquarters four regional bureaux each under an Assistant Administrator which, 
although their "regions" do not all correspond ·to those of the United Nations 
regional commissions, are to maintain contact with the regionai commissions ' 
secretariats; and, as an experiment, a special resident representative of UNDP has 
been appointed at Addis Ababa for the purpose of co-ordination and co-operation with 
ECA. By various other means - for example, the United Nations development advisory 
teams (UNDAT) 59/ - the commissions' development expertise is being used 
increasingly.~ 

Most of the executive secretaries of the regional. commissions, men of mu.eh 
authority in their own right, have exercised an influence far beyond the letter of 
any texts. Some of them have made a practice of calling from time to time informal 
meetings at the commissions' headquarters of regional representatives of 
specialized agencies and United Nations programmes, such as Uf\TCTAD, UNIDO and UNDP, 
for purposes of mutual exchange of information end consultation on matters of 
common concern. In his recent study on regional structures, 60/ the Secretary
General recommended that he be authorized, in co-operation with the heads of other 
United Nations organizations, to arrange for such meetings on a regular basis. The 
discussion of this proposal in the Council raised some of the old questions: How 
would the agencies react to such a "leadership" role for the United Nations 
commissions? Should the commissions' staffs assume responsibilities for promoting 
co-ordination? How closely should the secretariats act under the supervision of 

58/ Council resolution 1756 (LIV), para. 3, 

59/ See chapter II above. 

60/ "Regional co-operation: study on regional structures; report of the 
Secretary-General" (E/5127, 1972). 
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their intergovernmental bodies? How could t he Council exerc ise due control? Some 
of these considerations found expression in the resolution adopted by the Council 
(1757 (LIV)j which, while basically accepting the proposal, both restricts and 
formalizes it by stipulating that the meetings should be "under the authority of 
the int ergovernmental bodies of the regional economic commiss ions", t hat the purpose 
should be to improve "at the regional level , co-operation and co-ordinat ion in the 
implementation of economic and social activities approved by the respective policy
making organs concerned" and that the Secretary-General should, the followinr; year, 
report on the effectiveness of the intersecretariat meetings envisaged . 

A strong tendency towards autonomy and fragmentation is to be found rather 
generally in the regional bodies of the various United Nations organizations. 
Illustrations are provided by the unanimous "commemorative" resolutions adopted by 
ECA in 1969 61/ and the recent decision of ECAFE (resolution 137 (XXIX)) , because 
of crop failur2s and other agricultural problems, to set up an Agricultural 
Committee that would tend to deal - if from a somewhat different angle - with much 
the same problems as the biennial FAO Regional Conference for Asia and the Far East. 
'rhe classical case~ however, has been provided by FAO. In 1968, its newly elected 
Director-General , Mr . Boerma, supported by the Secretary-General of the United 
Nations, was anxious to bring about closer integration between the regional policies 
and programmes of FAO and the United Nations regional economic commissions in 
matters relating to agriculture. Mr. Boerma proposed, as a first step, to appoint 
the Executive Secretary of ECA as FAO Regional Director for Africa and to transfer 
the FAO reg:i onal office from Accra to the seat of ECA at Addis Ababa. The proposal 
was dec isively rejected at the Kampala session of the African Regional Conference 
of FAO, consisting, of course, mainly of representatives of African ministries of 
agriculture, who inveighed against the danger of FAO losing its independence. In 
view of this reception , the whole initiative was dropped and other means had to be 
explored for im1Jroving co-ordinat ion in regional agricultural work of the United 
Nations system. 

The moral of that failure is certainly not that co-ordination on major issues 
within Gover:unents is impossible , but rather that it needs much staff work and time , 
case by case, since positions are usually left to the technical ministries (or their 
representatives) to determine , unless some particular issue is flagged for 
consideration at the top level . Had it been possible for Mr. Boerma's proposal to 
be first discussed fully with the missions at United Nations and FAO Headquarters 
and at Addis Ababa , and perhaps finally in the Council, the outcome might have been 
very different . 

The episode also brings out the degree to which co-operation has developed 
among the top officials of the United Nations organizations in the interest of 
greater order and coherence in the United Nations system. If it is no longer quite 
true to say, as the then Secretary-General said in a 1948 report, that good general 
co-ordinated action is the aggregate of hundreds of points of contact between the 
United Nations and the agencies and between the agencies themselves, such contacts, 
maintained informally by t elephone and mail, plus possibly an occasional visit , are 
in general - and certainly as regards co-ordination of programmes - more important 
than any formal arrangements. Co-ordination is not something to be pursued only in 

61/ On t he special difficulties of the Ec onomic Commission for Africa , see 
~TamesS . Mapee , ECA and the Paradox of African Co-operation (New York, Carnegie 
Endowment for International Peace, 1970). 
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and through co-ordinating units, which can do little more than help and stimulate; 
it is , on the one hand, a function and responsibility of all management, and, on 
the other , an obj ective which all senior officers should pursue and a disc ipline 
to which they should subject themselves. To help develop such attitudes and 
practices in the staff has been a major purpose of ACC and one whi ch it has gone 
some wa:y towards achieving. 

Co-ordination at the country level 

Allusions have been made earlier in this chapter to administrative situations 
that needed co-ordination among the staff of different organizations in individual 
countries; of even greater importance for the public image of the United Nations 
no less than in the interests of the developing countries themselves is 
co-ordination , country by country , among the various United Nations organizations 
concerned with technical co-operation . This has indeed always been given a high 
priority. It was a subject of constant concern to the Technical Assi stance Board 
in the 1950s because of the reluctance of some agencies to accept control over 
their representatives by non-specialists or restriction on their direct relations 
with the technical ministries concerned. But in 1961, in consultation with the 
Board, ACC drew up a list of 10 principles, agreed to by all organizations 
participating in the Expanded Programme of Technical Assistance D r;o-;,erning the 
status, powers and functions of the resident representatives, wh,J bad naturally 
become the key figures in interagency co-ordination in each developing country. 
These principles which were endorsed by the Economic and Social Council~ were 
elaborated by ACC in 1967. 62/ The missions to evaluate the impact and 
effectiveness of the technical co-operation programmes of the United Nations system, 
undertaken in several developing countries in 1967 and 1968 63/ and a report by 
the Joint Inspection Unit in 1968 on co-ordination and co-operation at ti.\e country 
level 64/ brought out the need to strengthen the position of the resident 
representatives vis-a-vis the country represent atives of the specialized agencies, 
and a resolution (14 53 (XLVII )) with this end in view was adopted by the Council 
in 1969. 

Co-ordination at the country level took on a new dimension with the 
introduction of "country programming" and the establishment of indicative planning 
figures (IPF) which, though not to be construed as representing a commitment, have 
in practice come close to being such. The Consensus adopted by the Governing 
Council of UNDP in thP. summer of 1970 and later in the year by the General Assembly 
enlarges and further strength,~ns the role of the resident representatives . Two 
sentences of the relevant provis:i.on deserve to be quoted in full : 

"The resident d.irei!tor /t/J// should have ultimate authority on behalf of the 
Administ:ra.to,· foJ:• all 3.'spect s of the programme at the country level and should , 

62/ The 1961 principles ancl 1967 revisions are contained in "Co-ordination at 
the country level; report of the Secretary-General" (E/4336, 1967). 

63/ These mi~sions were organized by the Secretary-General under Council 
resolutions 1042 {XXXVII) and 1092 (XXXIX). 

§!:/ J:UiR'EP/684 ; circulated to the Council in document E/4698 and Corr.l. 

65/ Temporarily s,.1 calledo 1.rhe old title was soon ref?umed. 
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subject to the agreement of the organizations concerned, be the central 
co-ordinating authority on their behalf for the other development assistance 
programmes of the United Nations system. In this connexion, the organizations 
in the United Nations system are requested to ensure that the resident 
directors of the Programme are consulted on the planning and formulation of 
development projects wi th which those organizations are concerned and that they 
are supplied with reports on the execution of those projects, as requested by 
the Economic and Social Council in resolution i453 (XLVII) of 8 Augu$t 1969." §§!. 

The nature of the whole issue has of course be~n · largely changed by country 
programming. 67/ I f new problems have been raised for the resident representatives, 
their local authority has been increased; new possibilities have been opened up 
for a constructive dialogue and co-operation between them, on behalf of the United 
Nations syste~, and the government planners; and a new aspect of co-ordination, 
namely, between the objectives and priorities determined by the United Nations 
intergo~ernmental organs and those of the individual countries, has asserted itself. 
Within the United Nations syst em, the main responsibility for co-ordination in this 
area lies with UNDP, and to discuss the subject in any depth would be outside the 
scope of this paper. It would, in any case, probabfy be too earfy to assess results. 

66/ General Assembly resolution 2688 (XXV), annex, para. 63. 

67/ See chapter II, Section on the impact of UNDP. 
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Chapter IV 

INTERGOVEPJIJMEi1lTAL ORGANS CONCERNED WITH CO-ORDINATION 

Co-ordination is spontaneously fostered by knowledge, and hampered by 
ignorance, of what others in the international field - Governments, organs and 
staff - are doing and thinking. The obligation to take account of what others are 
doing which rests on Governments and intergovernmental organs, as well as on 
individual staff members, has already been referred to. In a very real sense, 
co-ordination is also exercised, willy-nilly, by every expert group or person or 
organ whose views carry authority. ·There is certainly a need for international 
institutions and procedures especially concerned with "co-ordination 11 and we shall 
now discuss briefly the roles of the General Assembly and the Economic and Social 
Council in this connexion, while bearing in mind that the im~ortance of 
institutionalized co-ordination has tended to be exaggerated - with resultant loss 
of time and effort. It will also be well to bear in mind that in the past few 
years, but especially in 1973, both these "principal organs" of the United Nations 
took important steps forward as regards their approach to problems not only of 
efficiency but also of order, coherence and co-ordination in the United Nations 
system. 

The General Assembly 

For many years after it abandoned the attempt to deal with programme and 
administrative co-ordination as a whole through joint meetings of the Second, Third 
and Fifth Committees, the General Assembly le~ the specifics of co-ordination almost 
entirely to the Economic and Social Council and, as regards agency budgets and 
administrative matters, to its ACABQ. Those parts of the reports of the Council 
that dealt with co-ordination and relations with specialized agencies went not to 
any committee of the Assembly for consideration but direct to a plenary session, 
where it rarely evoked more than a passing comment; and discussion of ACABQ's 
reports on agency budgets and "general co-ordination matters" normally took up only 
a few minutes of the Fifth Committee's time. 

In recent years, there has been a notable change. Since 1971 the relevant 
chapter in the Council's annual report has been entitled "Programme and 
co-ordination", and even earlier, the General Assembly had decided that the chapter 
should be considered by the Second, Third and Fifth Committees. There has been 
considerable discussion of the formulation, review and approval of programmes and 
budgets, and their significance for co-ordination in the United Nations system, with 
special reference to the introduction of programme budgeting. At its last, 
twenty-eighth, session, the General Assembly went so far as to request the Economic 
and Social Council to indicate clearly "the order of priorities in the economic, 
social and human rights fields to be reflected by the Secretary-General in his 
medium-term plan for 1976-1979 and the proposed programme and budget for 
1976-1977" 68/ - a request that the Council has since referred to CFC for study and 

68/ General Assembly resolution 3199 (XXVIII), para. 4. 
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advice. 69/ The same year it was decided to hold a special session of the General 
Assembly in 1975 

"for the purpose of examining the political and other implications of the 
state of world development and international economic co-operation, expanding 
the dimensions and concepts of world economic and developmental co-operation, 
and giving the goal of development its rightful place in the United Nat ions 
system and on the international stage". 

The special session of the Ass embly should also , in the light of the implementation 
of the International Development Strategy: 

"(a) Consider new concepts and options with a view to promoting effectively 
the solution of world economic problems, in particular those of 
developing countries , and assi st in the evolution of a system of world 
economic relations based on the equality and common interests of all 
countries; 

"(b ) Initiate the necessary and appropriate structural changes to make the 
United Nations system a more effective instrument of world economic 
co-operation and for the implementation of the International 
Develcpment Strategy". 70/ 

The preparation of the special session, including the documentation for it was 
entrusted to the Economic and Social Council. 

The General Assembly is thus deeply ·engaged, and seeking the assistance of 
the Council, on the most basic issues affecting the organization and co-ordina.tion 
of the United Nations system. The turning-point as regards General Assembly 
involvement in such matters had, in fact, come in 1965 with the establishment by the 
General Assembly of the Committee of 14 . Jl/ At the same, twenty-first, session, 
the General Assembly requested the Council to enlarge the membership and terms of 
reference of CPC for three years for the purpose of carrying out a full review of 
the activities of the United Nations family and to make "recommendations on 
modifications in activities, procedures and administrative arrangements" in order 
to ensure: 

"(i) The maximum concentration of resources, at present and increasing levels, 
on programmes of direct relevance to Member States; 

"( ii ) 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; 

"(iii) The minimum burden on the administrative resources of Member States and of 
members of the United Nations family of organizations; 

"(iv) The evolution of an integrated system of long-term planning on a programme 
basis; 

69/ Council decisicn 1 (LVI), para. 2 (i). 

70/ General Assembly resolution 3172 (XXVIII), para. 1. 

71/ See chapter III. 
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11 (v) The institution of systematic procedures for evaluating the 
effectiveness of operational and research activities ; 11

• 72/ 

The admirable statement reflected views that were also preoccupying the 
Governing Council of UNDP. In 1968 arrangements were made for a study to be 
undertaken of the capacity of the United Nations development system; this study 
and the final report of the Enlarged Committee on Programme and Co-ordination 
appeared almost simultaneously in the autumn of 1969. The Capacity Study and its 
vicissitudes constitute an immense subject which has been much written about and 
discussed. It will not be referred to here except in so far as it is directly 
relevant. 

The report of ECPC (E/4748) represented in large measure an elaboration of 
and a follow-up to the recommendations of the Committee of 14. It recommended that 
the functions of CPC should be permanently expanded in order to allow it to carry 
out the broad reviewing functions given to the Enlarged Committee. More 
specifically, CFC was to have close working relationships with the United Nations 
Secretariat, especially the Office of Inter-Agency Affairs (OIAA) and ESA, as well 
as with ACC and ACABQ. The Inspectors were to participate in its work as 
appropriate. It was "to advise and assist the Council on discharging its 
co-ordinating functions" and "keep under review the activities of the United Nations 
and its related arencies and programmes, study the present procedures for 
co-ordination and co-operation and submit its conclusions to the Council on issues 
and problems arising thereon". It was also to be "concerned with the review of 
proGramme planning, implementation of programmes, their evaluation and the 
effectiveness of co-ordination machinery" . It shouJ.d develop, in consul tat ion with 
the Secretary-General, its own process for carrying out the system of long-term 
planning and programme formulation envisaged by the General Assembly and "consider 
further steps required to implement within the United Nations the recommendations 
Lof the Committee of l}±__/ concerning the development of an integrated system of 
long-term planning, programming and budgeting". The proposals in the chapter of 
the report of ECPC from which these provisions are taken were endorsed by the 
Council in resolution 1472 (XLVIII); together with the recommendations of the 
Committee of 14, they have constituted the framework since then for most of the 
intensive activities of the Council and CPC, ACABQ and ACC relating to co-ordination. 

The Economic and Social Council 

For the Council, unlike the General Assembly, "co-ordination" has from the 
outset been a constant and central preoccupation; and the Council's dissatisfaction 
with its own performance in this regard has been largely resnonsible for the 
repeated reviews it has undertaken of its functioning and machinery. It is true 
that the Council cannot claim great success for its efforts so far to deal with 
either the structural developments that have led to serious co-ordination problems 
or the practical co-ordination problems themselves. Reasons for its somewhat 
unimpressive record in t his regard are not hard to identify if one reflects on the 
structure of the system, the Council's lack of financial powers and the history 
both of the erosion of its authority and the narrowing of its areas of responsibility. 

72/ General Assembly resolution 2188 (XXI), para. 2. 
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But they also include failure fully to grasp two essent ial truths: first, that in 
international organization, co-ordination requires persuasion and cannot easily b~ 
imposed ; secondly, that, if intergovernmental bodies can lay down policies, give 
directions and evaluate performance, no such body - let along one meetinf, only for 
short periods from.time to time - ~ co-ordinate, in a transitive , active sense 
of the term, the actual substantive work and administration of the United Nations 
system which is planned and executed by the secretariats. It can only carry out 
its co-ordinating job if the secretariats of the United Nations and the specialized 
agencies do the spade-work. The Council's long-held doctrine that it must soTiehow 
do all the co-ordinating (ACC merely assisting and making suggestions) , ccmbined 
with its traditionally critical and defensive attitude towards ACC, has been a 
constant handicap , preventing it from more fully mobilizing the re sources of the 
United Nations system. The secretariats have had much experience in workin~ out -
usually through ACC but also bilaterally - reasonably satisfactory ir:;.stitutional 
a;;.·rangements within the framework of decisions taken by intergovernmental organs, 
and where those decisions are a source of confusion and disorder, the 
secretariats - if they wish - can likewise exert a powerful influence in having 
them adjusted or rescinded. If more coherent, purposeful and better co-ordinated 
arrangement s are ever to be achieved in the United Nations system, the secyetariats 
will have to play a far more active role than heretofore in providin~ guidance to 
their respective intergovernmental orf,ahs as well as to the Council itself. 

More about this will be said in the sections that follow . In part, however, 
the Council 's dissatis faction with its performance as co-ordinator has been 
exaggerated. It has done more than i s generally recognized in keepin~ the United 
Nations system in step. In some degree , to adapt an over-used quotation, it has 
been co-ordinating all its life without knowing it, its Charter status be ing a 
unique asset. By its very insistence on the need for co-operation, for advance 
consultation, for constant interagency consideration of priorities, it has kept the 
United Nations and the agencies - all of which wish to seem, and so far as possible 
to be, co-operative - up to the mark . It has focused the attention of ACC and 
individual agencies on measures that needed to be taken in the interest of 
co-ordination by launching broad progranunes involvin~ the competence of several 
organizations, it has made co-operation among those organizations essential ; and, 
as a world policy forum, it has clearly exercised an influence on the policies and 
activities of the entire United Nations system. 73/ 

Furthermore, not a few signs already point to a resurgence and. revitalization 
of the Council, including the forceful way in which it has been approaching the 
problem of rationalizing its procedures and structure, the closer relat ions it is 
seeking with the specialized agencies , the promising role that CPC has been 
developing, particularly in its approach to co-ordination problems in the context 
of the programmes and in connexion with medium-term plarmine; ; and ~he prospect of 
a strengthened body emerging, as the result of the discussions now being engaged in, 
to assist the Council in its programme and co-ordination work . Finally, many 
regard the three-fold increase in the membership of the Council in itself as an 
important source of' strength. 

73/ This is true even in the case of the World Bank whose decis ion to establi sh 
IDA i~l960 was largely influenced by General Assembly pressure for a SUNFED 
{Special United Nations Fund for Economic Development) . 
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As in the case of the General Assembly, one can identify turning-points in 
the history of the Council's handling of co-ordination. One occurred in 1973; 
another in 1957 when, despite reservations on the part of certain specialized 
agencies, .l~/ the Council arranged for appraisals to be made by a distinguished 
group of former officers of the scope, trend and costs of programmes of the United 
Nations, the ILO, FAQ, UNESCO, WHO, WMO and IAF.A. A consolidated report, entitled 
Five-year Perspective. 1960-1964 75/ was completed in 1960. 

The appraisals were regarded by the Council - and rightly so - as a step 
towards "the development of co-ordination, through which the respective programmes 
of the United Nations organizations have gained, over the years, in purpose, depth 
and strenr,th 11

• 76/ It wss also hoped that the consolidated report would bring 
into focus the reia.tionship between the work of the different organizations and 
thereby facilitate closer co-operation and, wherever feasible, concerted action. 
The Committee on Programme Appraisals found, among other things, that the Council 
needed much more help than the Co-ordination Committee of the whole, which it was 
wont to set u.p at each summer session, could provide . A small ad hoe working 
group was accordingly established 77/ to study before that session the reports of 
ACC and those of the agencies and co"me up with a statement of issues in the field 
of co-ordine.tion calling for special attention by the Council. In the following 
years thi s group went throug:h a series of reorganizations and reorientations. One 
year emphasis was laid on the contribution it could make to the United Nations 
Development Decade 78/ and an expansion of concerted action among United Mations 
organizations. In '1966, the group became a 16-member Committee for Programme and 
Co-ordination wh0se time was to be divided between co-ordination and examining the 
programmes of the United Nations itself . The same year, the Enlarged Committee for 
Programme and Co-ordination was formed, as mentioned above ; and when it reported 
in 1969, its functions, by and large, were duly passed on to CPC. 

One important series of co-ordinating steps taken by the Council has still to 
be mentioned. At its behest, a meeting between ACC and the officers of the Council, 
together with the Chairman of t:he Council's sessional Co-ordination Committee , was 
arranged in 1964, 11to discuss practical and effective means to bring about a 
closer relationship between the two bodies". 79/ It proved quite a success and a 
similar meeting was arranged for 1965. That summer, the Council asked that meetings 
be continued and that the two Committees should together: 

74-/ Although the proposal was fully considered in ACC before it was finally 
formulated, the Governing Body of the ILO sent a tripartite delegation to New York 
in order to ensure that the programme autonomy of the ILO would not be affected. 

~(5/ United Nations publication, Sales No. 60.rv.14. 

76/ Council resolution 694 (XXVI), annex, para. 14. 

77/ Council resolution 798 ( xxx). 

I'§/ Council resolution 920 (XXXIV). 

191 Council resolution 992 (XXXVI), para. 2. 
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"(~) Examine the provisional agenda of the Council's sessions, and draw 
attention whenever necessary or desirable to the major ouestions that 
require the Council' s urgent action : 

"(E,.) Keep under review the activities of the United Nat ions and its related 
agencies in the economic, social, human ri~hts and related fields, 
particularly in respect of the United Nations Development Decade ; 

11 (..£) Submit conclusions and recommendations to the Council on those questions 
as well as on problems in the field of co-ordination which call for 
special attention by the Council." 80/ 

For the joint meetings, which last two or three days, agendas are worked out 
by the Secretary-General and the Chairman of the CFC, who have presided in turn, 
usually on alternate days. The CFC countries have been encouraged to be 
represented by the heads of their delegations, but this has not always happened and 
there has sometimes been difficulty in ensuring reasonable equality in the level of 
representation. This has perhaps been one reason for what the Council in 
resolution 1771 (LIV) has called the formal group dialogue which has characterized 
the joint meetings and which the Council wishes to see developed into "a more active 
working discussion of questions currently on the agenda of the Council , particularly 
those with system-wide implications". · Some ·participants have tended to regard 
the past joint meetings as a. waste of time .since little, if any, enlightenment or 
agreement has emerged from the usually rather discursive discussions of broad 
items such as the Development Decade, the possible restructuring of the machinery 
for co-ordination , mult ilateral food aid or institutional arrangements in respect 
of science and technology; and underlying sources of tension have seldom been 
removed. For others, however, the procedure represents a not unimportant part of 
an essential educational process; it has provided the only regular and reasonably 
informal contacts that exist between the officers and some of the representatives 
on the Council and the heads of the agencies and U.nited -Nations programmes. The 
meet ings have probably contributed - · even · it, margina.1.iy' - 'to bringing the thinking 
of the Council and ACC closer together~ if.' it '<!id ,not; eµst, such an arrangement 
would, without doubt , have now -t;o b~·.:e~\abt{slied', as· part of a process that has 
still a long way· to go. · · . · ', · . · 

The historic resol~~ion of ~h~ fifty,fourth sessi9n 81/ on 
rationalization of the ,work of the° Cc;>titicii, .wj.tb · its emphasis on the implementation 
of the International De.velopment Strategy;, exemplifies th~ new approach to 
co-ordination and opens the way t9 a broaq. con.sideration of the issues affecting 
order and coherence in the system, including ' questions of structure. Three issues 
facing the Council of special relevance for this st\ldy are the streamlining of parts 
of the highly complex and partially overlapping structure of intergovernmental 
organs reporting to the Council, the future character arid functions of CFC or its 
successor ( referred to in the resolution as the ''Council organ delegated the 
functions of programming and co-ordina~ion") and t~e nature and scope of the 
Council's co-operation with the speciaiized agencies and the United Nations 
programmes not under its direct jurisdiction, including the improvement of the 
relationship between the Council and ACC. The first and second of these issues 
have already been discussed exhaustively in the Working Group on Rationalization 82/ 

80/ Council resolution 1090, G (XXXIX), para. 5. 
81/ Council resol 11t.:ion 1768 (LIV) • 

~y F./':>~'.)Y. 
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and in CPC 83/ and nothing can usefully be added to the discussion here. It should 
however be emphasized, first, that the proliferat ion and overlapping of 
intergovernmental ~achinery is one of the main problems in the search for greater 
order and coherence, and that the suggestions concerning staff and internal 
organization made in part two, chapters XI, XII and XIII are aimed at f acilitating 
and contributing to a simplification of that machinery in certain fields; 
secondly, that if CPC is to be transformed and strengthened along the lines 
suggested by the Working Group on Rationalization 84/ this would be justified not 
by the Committee's shortcomings but rather by its success in dealing with the first 
United Nations work programme and budget and the possibilities which the procedure 
revealed. The possible development of the Council's relations with ACC can only 
be cons idered in the light of the char acter and potentia.lities of that body, 
which will form the subject of chapter V. 

Other intergovernmental bodies 

The way the responsibilities of other bodies in regard to co- ordination 
relate to those of the Council depends to a peculiar extent upon perspective and 
context. Seen as competitive, as challenges to a Council striving against odds 
to carry out its responsibilities under the Charter, they pose a problem, in some 
cases· a serious one. But they can also be seen as complementary, as fulfilling ·. ', 
part of a task in which numbers of bodies must participate. This is the kind of 
relationship which is envisaged at the beginning of this chapter and which should 
become easier to develop as the Council regains its authority and self-confidence. 

The demarcation between the roles of the Governing Council of IUNDP and the 
Council should not be too difficult to observe, 85/ especially since many of the 
same delegat es are involved, a condition of coherent relationship being that the 
Charter authority of the Economic and Social Council is recognized and safeguarded. 

The steps taken to facilitate co-ordination among United Nations organizations 
at the regional level and the usefulness, as a complement to the Council' s actions 
and subject to Headquarters' general surveillance,- of the informal co-ordinating 
activities of the executive secretaries of the regional economic commissions in the 
regions has been brought out in chapter III. While the commissions themselves are 
natural co-ordinating centres, it would be premature at least to attribute to them 
any part of the formal co-ordinating authority vested exclusively in the Council 
and the General Assembly. 

83/ Offical Records of the Economic and Social Council. Fifty-fourth Session, 
SUl)plement No. 7 (E/5273). 

84/ E/5259, para. 18 (c). 

85/ Lapses have, of course, occurred. A recent example is provided by the 
terms of the decisions adopted by the Governing Council in January 1974 on 
"Assistance to the drought stricken area of Ethiopia" and on "Drought stricken area 
of Africa and adjacent areas". 
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Chapter V 

THE ADMIJIJISTRA'l'IVE COMMITTEE mr CO-ORDINATION 

Organizations get together for co-ordination pur~oses or joint action in many 
ways and not exclusively through the mechanisms of the Administrative Committee on 

Co-ordination. There are hundreds of arrangements for informal and occasional 
consultations among "opposite numbers" and quite a network of committees linking 
two, three or even more members of the United nations system (and in some cases 
outside agencies) on particular subjects, such as nutrition (FAQ, WHO, UNICEF), 
protein (FAO, WHO, UNICEF, IBRD and the United Nations) , the use of isotopes 
(IAEA, HHO and IAEA, FAO) and occupational health (the !LO, WHO). The World Food 
Programme works under the joint sponsorship of the United Nations and FAO, the 
International Centre for Theoretical Physics under that of UNESCO and IAEA. As 
mentioned earlier, joint divisions are maintained by some agencies with most of 
the regional economic commissions; there has also been considerable outposting of 
staff, as well as the establishment of liaison offices, between one organization 
and another. 

All such arrangements - and many more could be cited - function outside the 
direct purview of ACC , but in the context of the present study special importance 
attaches to the key role in system-wide co-ordination played by ACC and its 
mechanisms for intersecretariat consultation. It is through ACC and its subsidiary 
bodies that most co-operative arrangements involving more than three or four 
agencies, and all system-wide arrangements for such purposes - on subjects as 
diverse as the International Development Strategy, computer systems, population 
programmes, implementation of the General Assembly resolutions on decolonization, 
programme budgeting - are worked out and supervised. Its agenda cover the entire 
range of United Nations activity in which co-operation or assimilation among 
several organizations is needed. The importance has been underlined of full 
co-operation being established between ACC and the Council if the latter is to 
fulfil its task. It may be well to consider for a moment the character of ACC 
and of its relations with the Council hitherto, the kind of contribution it 
would be in a position to make should the Council so desire and the modifications 
in its structure and modus operandi that seem desirable and feasible. 

The paramount need for a standing committee of the executive heads of 
specialized agencies under the chairmanship of the Secretary-General of the United 
?Jations was brour,ht out in the 1945 Report of the Prep:ratory CcI!'riission of the United 
Kctions 86/ and a request l-.·e.s addi:essed to the Secretary-General by the Council 
at its third session in the autumn of 1946 to establish such a body "for the 
purpose of taking all appropriate steps, under the leadership of the Secretary
General, to ensure the fullest and most effective implementation of the agreements 
entered into between the United Nations and the specialized agencies 11

• 87 / The 

?6/ PC/20. Dee chapter III, foot-note 55, above. 

?7/ Council resolution 13 (III). 
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Council and the General Assembly, by innumerable resolutions, have since 
enormously expanded the mandate of ACC to participate in almost every aspect 
of the activities and organization of the United Nations system ; they have, 
however, never specifically assigned to ACC co-ordinating responsibilities as 
such, which they have, no doubt, felt belonged to themselves alone. On the other 
hand, many of the questions dealt with in ACC fall within the responsibilities 
of its members individually, as executive heads of organizations, who feel that 
by reaching decisions through ACC they are helping to carry out a share of the 
responsibilities for co-ordination laid on the United Nations central organs. The 
ACC has become indeed more than an organ of the United Nations. Its members 
participate in it under mandates from their respective governing organs, which 
receive and consider its reports. It constitutes a direct link between the 
organizations in the United Nations system and plays a big role in promoting 
coherent action by the system as a ·whole. 

Except as regards possible budgetary consolidation, the kind and degree of 
United Nations-agency co-operation that was develope~ in ACC from an early stage 
went far beyond what the agreements envisaged. The longest section of its first 
report { January 1948) wa.s devoted to co-operation on substantive questions, while 
its latest report (April 1973) is almost exclusively concerned with matters · 
ranging from concerted programmes to decolonization, from prior consultations on 
work programmes to information systems, matters to which the agreements are only 
indirectly relevant. 

When it first met in 1947, ACC was of quite manageable size, its meetings 
consisting of the Secretary-General , the heads or representatives of six or seven 
agencies or prospective agencies, together with two or three high-level United 
Nations officials and the secretary. It now includes, in addition to the 
Secretary-General, 12 executive heads of agencies, together with the Administrator 
of UNDP, the Secretary-General of UNCTAD, the Executive Directors of UNICEF, 
UNIDO, UNEP, the World Food Programme and UNITAR, the High Commissioner for Refugees, 
the Commissioner General of UNRWA and the Director-General of GATT {who has sat 
since 1948 as the Executive Secretary of the never-terminated Interim Committee 
for the World Trade Organization). The officials other than the heads of 
specialized agencies and IAEA used to attend and participate as observers, but 
ACC decided in 1969 that the executive heads of' UNDP, UNICEF, UNCTAD and UNIDO 
should henceforth be considered as full participants, and this was welcomed and 
endorsed by the Council . One result was that they became formally parties to 
consensuses reached in the Committee. -

The Under-Secretaries-General for Economic and Social Affairs and for 
Administration and Management always ta.~e part and handle the briefs on programme 
and administrative matters; while the Under-Secretary-General for Inter-Agency 
Affairs and Co-ordination, who is Chairman of ACC' s Preparatory Committee and 
ACC's Rapporteur to the Council, the General Assembly and their appropriate 
organs, always plays a leading role. As noted below, various other high officials -
including the Chairman of ACABQ, and representatives of JIU attend some sessions, 
as do senior United Nations officials concerned , e .g. , with legal questions, with 
public information, and with colonial questions, when items within their purview 
come up for discussion. The Council has recently asked that arrangements should 
also be made for the executive secretaries of the regional economic commissions 
to attend from time to time. At a regular closed meeting of ACC, some 50 to 60 
people, including advisers, are likely to be present, and at the strictly private 
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meetings without records with which the sessions begin and which are only for 
principals , together with the Rapporteur and the Under-Secretary-General for 
Economic and Social Affairs , at least 25. A major organizational problem facing 
the Committee is that it has become not only too heterogeneous but too large. 

At this point, a passage froi:n an earlier study by the present writer, bearing 
on the character of ACC is relevant: 

"An unwritten convention was established at the outset that meetings 
or the Committee would continue to be attended by the Secretary-General 
and the executive heads of the specialized agencies themselves, and that 
it would meet in private. These practices, which reflect primarily the 
importance attached by its members to having a centre for contacts and 
the confidential exchange of information and views at the highest level, 
have had a decisive influence in building up the authority of the 
Committee and in determining its character. In particular, it made it 
inevitable that the Committee would (a) take initiatives and propose 
solutions and not merely carry out the requests of the Council or other 
inter-governmental bodies; (b) concern itself with broad issues of policy, 
and any matters affecting the United Nations system as a whole, and (c) be 
able to meet at most two or three times a year and for very short periods, 
relying on subordinate bodies to dispose of routine matters and to prepare 
the ground for its consideration of other matters up to the point where 
policy decisions were needed. 11 88/ · 

In addition to the Preparatory Committee, the network of subsidiary bodies 
of ACC, in which only officials of organizations closely concerned participate, 
currently comprises the Consultative Committee on Administrative Questions (CCAQ) 
and the Consultative Committee on Public Information (CCPI)c the Inter-Organization 
Board ror Information Systems and Related Activities; Sub-Committees on Education 
and Training, Science and Technology, Water Resources Development, Marine Science 
and its Applications, Statistical Activities, the United Nations Development 
Decade, Population; then there is the CESI Programme Committee and "working groups II 

or study groups on Outer Space , on Youth and on Housing and Urbanization. 

Most of these bodies meet annually, two or three more frequently, and the 
last three irregularly, as required. Consultations on other subjects are, 
of course, arranged as necessary. 

"Functional Groups II consisting only of members of ACC directly interested 
in a particular problem area and chaired by the head of the agency most concerned, 
have in recent years been formed, and have reported through ACC. The subjects 
covered have been the 11green revolution" (FAO taking the lead), the human 
environment (WMO) and the world employment pro~rarnme (the !LO), emphasis being 
laid on the implications for the work of different members of the United Nations 
system. One aim of this experiment, which, for different reasons in each case, 
has not so far been completely successful, has been to contribute to government 
thinking about emerging problems. 

88/ Martin Hill, "The Administrative Committee on Co-ordination", op. cit., 
pp. 107-108. 
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The Environment Co-ordination Bo(:',rd, which reports to the Governing Council 
of UN~ and has been set up to promote the co--ordination of environmental programmes 
at the secretariat level, is the latest, and certainly a significant, innovation. 
This body operates "within the framework of ACC", to which it also reports~ it is 
advisory to the Executive Director of the United Nations Environment Programme 
and is chaired by him. 

On the Preparatory Committee, which dates from early 1948, ACC depends very 
greatly, especially because of the short time the executive heads themselves are 
able to meet. There have been frequent and usue.lly inconclusive discussions in 
ACC of its composition and functioninp:. Some me:r,1ber.s have felt that their actual 
deputies, others that a senior official en,:Toying the:,ir full confidence and dealinr, 
with interage1"!cy affairs, should serve. Its membership has indeed been uneven, 
but among those who have served for long periods on it may be mentioned the late 
Mr. Wilfred Jenks (later Director-General of the ILO, who served regularly for 
20 years), Mr. Addeke Boerma and Mr. Rene Maheu, the present Directors-General 
of FAO and UNESCO, respectively. There have been complaints that its work takes 
up too much of high officials' time and effort. There have also been complaints 
from high-level administrative and financial members of the ACC's Consultative 
Committee on Administrative Questions (CCAQ) - complaints echoed by the staff 
office CCAQ still maintains at Geneva as a strictly interagency institution not 
directly related to the Office for Inter-Agency Affairs and Co--ordination - that 
the "generalists" in the Preparatory Committee should not touch or comment on 
CCAQ's findings. A recent attempt to decide some of these questions was made in 
ACC's thirty-fifth report of May 1969, 89/ which caused such repercussions in other 
areas. 

But arrangements in regard to such matters are based on realities which are 
difficult to alter. It has not, in fact, proved possible to reduce significantly 
the length of the Preparatory Committee's sessions ~ CCAQ has remained almost as 
independent as before; nor has there been much chanRe in the level of 
representation on the Preparatory Committee in the five years that have intervened. 

In order to keep the picture in perspective, three factors may usefully be 
borne in mind: first, that the work of the Preparatory Committee is in turn 
carefully prepared by the Office for Inter-Agency Affairs and Co-ordination and 
is complemented by continuing efforts of its Chairman and staff throughout the 
year; the evolution and functioning of this central interagency staff are 
discussed below. Secondly, several members have served the Preparatory Committee 
for 10 years or more and the continuity of membership in some subsidiary bodies 
like CCAQ is comparable. While this makes for conservatism, it is also a source 
of strength. Thirdly, it is quite clear that so long as the constitutions of the 
specialized agencies and IAEA are not radically changed and so long as it is desired 
that these organizations should co-operate and concert their efforts with the 
United Nations i tself, something very like ACC in composition and character - though 
not necessarily without important innovations in procedures and organization - will 
be essential. This is so because, through such an instrumentality, the central 
United Nations organs can obtain most easily the co-operation needed from the 
agencies, and the agencies can maintain, without compromising their independence, 
the co-operation with the United Nations and with one another which is required 
for the achievement of their own purposes. 

89/ E/4668. See below. 
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The relationship between ACC and the Council has been ambivalent ; each body 
relying on the other, but jealously maintaining its own prerogat ives. The Council 
has more than once complained of ACC's bland reporting which tends to conceal 
interorganizational differences of which the Council should be aware. The ACC's 
reports have been considerably modified to meet this and other criticism, but 
there i s no doubt that most of its members still feel that 11there would not be 
advantage in making public ••• differences of views that might arise in the course 
of interagency discussion leading ultimately to agreements in ACC" . 90/ 

The relationship between the Council and ACC has also varied ~reatly, being 
sometimes reasonably harmonious, sometimes tense, depending largely on the state 
of relationships between the major programme agencies and the Department of 
Economic and Social Affairs. In the spring of 1969, there was considerable tension 
in ACC, the culmination of resentment felt in those agencies, and others including 
WMO and IAEA, at what they considered to be unj ustified encroachments, especially 
by the Advisory Committee on the Anplication of Science and Technology to 
Development and the failure by the~United Nations Secretariat Office serving that 
ComDittee to consult duly with them. At the same session~ the following statement 
on the functioning of intersecretariat machinery for co-ordination was included 
in ACC's thirty-fi~h report to the Council: 

:iThe main task of the ACC is to identify, for the benefit of the Council 
and the governing bodies of the organizations concerned, the major problems 
that confront the United Nations system of organizations, and collectively 
to tender advice on the manner in which its resources should be used to 
resolve such problems in a constructive manner. n 91/ 

This statement, which was followed by another to the effect that 11the 
secretariat of ACC should function under the direct authority of the Secretary
General, reporting directly to him 11

, produced a lively reaction in CPC. That 
reaction seems to have been based partly on misunderstanding, 92/ but members 
also asked why ACC 's other tasks, including that of helping the Council to 
co-ordinate, were not mentioned and how ACC could "agree" on structural changes 
in the United Nations Secretariat? 

At a joint meeting of CPC and ACC later in the year, the Secretary-General 
defended the ACC position, explaining that 

,;By 'policy issues' it naturally did not mean ' political issues' nor did 
it mean to impinge in any way on the authority of Governments - which would 
not only be contrary to the duty of the members of ACC, but clearly 
impossible. 'What the ACC was referring to were the factors within the 
Dur view of member organizations that all Governments had to take into 
account in order to devise feasible solutions. That was the essential 
staff-·work which was expected of the ACC and which it was attempting to 
provide." 93/ 

90/ "Report on the meeting of the Council's officers and Chairman of the 
Co-ordination Committee with the Administrative Committee on Co-ordination, held 
on 20 July 1964" (E/3957), para. 6. 

91/ E/4668 , para. 16. 

92/ For example, the words "key policy issues " becaI!le "key political issues" 
in th-;-Russian translation of the report. 

93/ E/4755, para. 7. 
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The organizational changes ACC had asked for were approved and were brought 
into force at the beginning of 1970, but the clock was set back, the 11inner unity" on 
which ACC' s strength is based was temporarily shaken and suspicions of ACC on the 
part of the United Nations governmental organs were rekindled . 

Next summer the Council somewhat stiffly reaffirmed that the policy-making 
role in the United Nations system is the prerogative of Member States in the 
competent organs of the system, and instructed CPC to review the sphere of 
activities and competence of ACC. 94/ That review led to a lengthy Council 
resolution the following year, which, while requesting ACC to undertake a number 
of specific tasks and its assistance in others, decided "that all members of the 
Council and of the Committee on Programme and Co-ordination should receive 
notification of the meetings of the Administrative Committee on Co-ordination , its 
Preparatory Committee and other subsidiary bodies, together with an indication 
of the agendas of those meetings 11

• 95/ It was the clear intention to relegate 
ACC to a more subordinate position.~ 

The inherent limitations of ACC are, of course, important and must be well 
understood. Some of them have been summarized elsewhere by this writer: 

"Because of its composition, it cannot easily take a position 
detrimental to the interests of any agency or in opposit ion to the wishes 
of its executive head; it can be used as an instrument for economizing 
staff and other resources but not as an instrument of budgetary stabilization; 
it has no authority to decide on the distribution of international 
resources as between different purposes, or to settle jurisdictional 
disputes (though it has usually been able to find practical solutions in 
cases of overlapping competences). It cannot establish, though it may 
influence, the policy decisions which are fashioned through the 
inter-governmental organs of the United Nations , the specialized agencies 
and the IAEA •. • Towards the co-ordination of overall policy, indeed, it 
cannot be claimed that the ACC has made more than a mil.lor and intermittent 
contribution." 96/ 

One of ACC's great sources of strength - which has been of enormous value to 
the Council and the General Assembly - lies in preparing the ground for, and 
ensuring smooth implementation by the agencies of, almost the entire range of 
concerteJ programmes as well as system-wide administrative decisions: but also 
it implies a significant limitation . To quote again Mr. Jenks: 

"The ACC is simply a device, but an immensely valuable one, enabling its 
members to exercise their executive authority more responsibly , a~er 
consultation with each other and in the light of a wider range of 
considerations than they are in a position to assess individually . They are 
enabled to take uniform action in matters calling for uniformity, synchronize 
parallel action, avoid conflicting action, and take mutually complementary 
action whenever appropriate and possible." 97/ 

94/ Council resolution 1547 (XLIX). 

95/ Council resolution 1643 (LI), para . 9. 

96/ Martin Hill, "The Administrative Committee on Co-ordination", op. cit. , 
p. 12~ 

97/ Both quotations a.re from C. Wilfred Jenks, The International Labour 
Organisation in the u.n. Family, UNITAR Lecture Series 3 (1971), pp. 40 and 41. 
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This ie, of course, only one of ACC's principal tasks, another being to 
act as a mechanism for tendering collective advice to the Council and other 
governing organs. Mr. Jenks also wrote that ACC "is one of the real political 
inventions of the present pattern of world organisation and that its potentialities 
are only beginning to be tapped". 97 I How can these potentialities be further 
exploited? Can a purely consultative organ be an effective counterpart to the 
Council? A threefold answer is suggested: first, that, despite its consultative 
form~ ACC must also be considered an executive organ because of the actions -
increasingly far-reaching - taken by its members in the light of decisions reached 
by consensus within it ; secondly, that ACC itself suggested as long as five years 
ago a much more positive role for itself - the suggestion noted above, which 
partly because of misunderstanding and partly because of the manner and 
.;.:.;..·l~u:.nsta.nces in which it was made, was rebuffed : and, thirdly, that the agencies' 
intergovernmental organs have sho'W?l no disposition to question an enlarged and 
quasi-executive role for their executive heads through ACC in support of the 
Economic and Social Council. After a lapse of some years, and in the context 
of the serious need to strengthen the Council's means of action, it might be 
useful for the Council to re-examine, with ACC and the intergovernmental organs 
of the agencies, the possibilities which were envisaged by ACC of more active 
co-operation with the Council in its tremendous task. 
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Chapter VI 

THE SECRETARY-GENERAL AND THE SECRETARIATS OF THE 
UNITED NATIONS AND THE AGENCIES 

Two crucial factors in any consideration of improvement in the internal 
functioning of the United Nations system have still to be mentioned. The first is 
the immense influence exercised by most heads of agencies and their close 
associates, all of whom are likely to be involved in one capacity or another in 
the work of ACC, on their respective intergovernmental organs . The basis of this 
influence is not only personal but constitutional, since, in most agencies, the 
executive head is responsible for preparing, submitting and executing the programme, 
as well as submitting the budget and administering the funds. Because of this 
factor, it is no exaggeration to say that the hopes of strengthening the relations 
between the agencies and the Council and of revitalizing ACC cannot be realized 
without the active support and participation of the heads of agencies and their 
senior staff. Such support and participation , it is true , are being given fully 
in numerous programmes, but it is needed intensively on a broader scale; and a 
sense of urgency and responsibility for action is needed throughout the membership 
of ACC. 

A similar influence is enjoyed by the top staff of most of the United Nations 
programmes and, even though the constitutional position differs somewhat, the 
influence of the United Nations Secretariat on programme formulation and policy is 
certainly very considerable. With the extension and development in the United 
Nations of programme planning and budgeting in consultation with ACABQ and such a 
body as CPC, this influence should be enhanced. As it is, the claim could easily 
be sustained that the great majority of successful United Nations projects have 
been launched, or recast in acceptable form, by the Secretariat, supported by the 
agencies and in close contact with interested national delegations as well as the 
various intergovernmental voting groups. Such a claim would not apply to proposals 
whether of a programme or organizational character , having strong political 
implications or directly affecting some country or group of countries. A warning 
is provided by the fate of the 1968 initiative by the Director-General of FAQ 
already referred to (chap. III). 

The second factor, complementing the one just mentioned , is the necessity for 
active United Nations leadership and organization. This is indeed a condition for 
the functioning of the whole ACC system. At least 90 per cent of the ACC's business 
arises out of United Nations decisions, for the implementation of which the 
Secretary-General is responsible; so , however important may be the discussions with 
and among the agencies, the adjustments to which such discussions lead, and the 
contribution the agencies may furnish, it is in most cases true that the United 
Nations Secretariat alone can "carry the ball" and make this interagency 
co-operation meaningful. 

Such responsibilities obviously could only be exercised with strong staff 
support . How to organize that support was in the early years the subject of 
considerable debate, partly because the views held by the then heads of the two 
United Nations departments mainly concerned regarding the desirable relationships 
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between the United Nations and the agencies were sharply contrasted, the Assistant 
Secretary-General for Economic Affairs, Mr. Da.vid Owen, being a strong partisan 
of what may be calied the ACC approach, the Assistant Secretary-General for Social 
Affairs, Professor Henri Laugier, insisting that the central organs of the United 
Nations, and in particular the Economic a.nd Social Council, assisted by the 
Secretary-General, must assert their co-ordinating authority and make 
recommendations concerning priorities for each organization. 98/ 

Responsibility was eventually placed in a special office directly under the 
Secretary-General but working in consultation with the heads and senior officials 
of all. interested departments, including those dealing with public information and 
administration and finance, as well as with the appropriate senior officers of the 
agencies. A~er the creation of a Technical Assistance Board under an Executive 
Chairman and the merger of the Departments of Economic and Social Affairs, there 
was much to be said for combining the post dealing with interagency co-ordination 
and relations with that of deputy head of ESA. Such a reorganization was carried 
out by Ha.mmarskjold in 1955, the functions of the first kind to be performed as 
heretofore under the Secretary-General's direct authority and not as part of the 
functions of ESA, but in close consultation with the head of that Department. 

This arrangement gave the Secretary-General's Personal Representative to the 
specialized agencies not only considerable authority vis-a-vis the agencies but 
also a wide measure of control over the relevant activities of the Department as 
well as influence on the co-ordination activities carried out under ACC. There were 
always some on the United Nations side who resented the obligation - and the time 
needed - to consult with the agencies on the discharge of their responsibilities, 
and some in the agencies who felt that the United Nations Department of Economic 
and Social Affairs wielded an excessive influence. By and large, however, the 
system worked smoothly for almost 15 years. It was helpful to the United Nations · 
Secretariat, since it made it easy to consult the agencies and ~eek their support 
if necessary in the carrying out of United Nations responsibilities of concern to 
them and United Nations-sponsored initiatives. Examples run literally into the 
scores: to confine oneself to institution-building and a period of four or 
five years, they would include the establishment of the World Food Programme in 
1961, the United Nations Research Institute for Social Development in 1964, UNITAR 
in 1963, the merger of EPTA and the Special Fund in 1965, and the creation of the 
Joint Inspection Unit and the Centre for Economic and Social Information (CESI) 
in 1966. The arrangement also presented advantages for the agencies, facilitating, 
as it did, adjustment that might be necessary to secure general, but in particular 
United Nations, understanding and support for their positions and initiatives. 
It may be noted that, in a special unpublished study on possible improvements in 
the functioning of ACC which he made at ACC's request in 1958, Mr. Rene Maheu, then 
UNESCO representative at United Nations Headquarters and on the ACC Preparatory 
Committee, proposed that the Preparatory Committee should be abolished and its 
task of preparing, through consultation with organizations concerned, the background 
material and dra~ reports and decisions of ACC should be transferred to an Under
Secretary-General working directly with the Secretary-General as Chairman of ACC 
and supported by an adequate staff. The heads of agencies were, however, not 
anxious to give up the Preparatory Committee - their watchdog in the case of any 
United Nations initiative that might tend to be at their expense - and the upshot 

98/ See his article entitled, "Pour une reforme du Conseil economique et 
social" in Politique etra.ngere (Paris), August-December 1951. 
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was a decision that the Preparatory Committee would be maintained, but at a high 
level, and a request that the Secretary-General's representative, as its Chairman, 
should exercise a good deal of initiative. 

Initiative has indeed always been a necessary element in the work of what is 
now called the Office for Inter-Agency Affairs and Co-ordination. For many years, 
the Office was a shoe-string operation, the Secretary-General's Representative to 
the specialized agencies having not more than one or two assistants permanently 
assigned to this work, though additional assistance was usually available from 
within the Department, if needed, and there were one or two senior professionals 
at the Geneva Office who maintained liaison with European-based agencies and 
followed their work, under his general direction. Working mainly through, or with 
the help of, other senior officials of the United Nations and the agencies, it was 
his task to organize interagency action to give effect to Council and General 
Assembly decisions, arrange for interagency consultations, help find solutions 
where problems existed, and ensure adequate reporting and follow-up. It has always 
been his duty to arrange, where appropriate, for United Nations representation at 
meetings of other organizations, whether of the United Nations family or not, and 
ensure consultation and briefing on subjects under consideration with which the 
United Nations is concerned. It has fallen to him also to handle subjects of 
system-wide interest for which the United Nations had to assume central 
responsibility but with which no existing unit was equipped to deal; some of these 
were long-term subjects such as the co-ordination of action on natural disasters, 
others were temporary such as the negotiations for the establishment of new organs 
and institutes. 

Finally, and most important, it has been part of his task to ensure so far as 
possible that there was proper United Nations leadership in ACC, its Preparatory 
Committee and its other subsidiary bodies on which, as emphasized at the beginning 
of this section, the functioning of the ACC system so much depends. Such leadership 
was a relatively easy matter to supply when the head of the Department of ESA (or 
he himself as its deputy head) could brief the Secretary-General (or speak) on 
behalf of almost the whole range of the United Nations economic and social work; 
it became more difficult with the creation of UNCTAD, UNDP and UNIDO; and it 
becomes more difficult year by year because of the growing dispersal of authority 
within the United Nations itself, and the growing difficulty of harmonizing the 
actions of key units concerned with economic and social affairs. This trend, 
which the Secretary-General has deplored, 2!i.f affects not only the great · 
administrative units just referred to but also numerous trust funds and other units, 
including UNFPA, and has serious effects on the whole state of ordert coherence 
and co-ordination in the United Nations system. As regards interagency co-operation 
and particularly ACC, it means that the United Nations cannot always speak with 
one voice, that - time and again - there is no United Nations position, that neither 
the Secretary-General nor any of his top staff can give the leadership needed; 

The idea has sometimes been entertained that the secretariat of ACC should 
be placed on a fully interagency basis, like the staffs of CCAQ and !CSAB. Ail 
agencies would share the expenses of the staff which would report to the Secretary-
General not as chief administrative officer of the United Nations but as Chairman 
of ACC. In 1966, when the future staffing arrangements for ACC were being 
considered, the latter's views on this idea were asked for by the Council. 100/ 

99/ See chapter I • 

. 100/ Council resolution 1174 (XLI). 
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The ACC commented negatively, saying that the officials of CCAQ and ICSAB were 
engaged exclusively on servicing those bodies, while the staff of ACC and 
Inter-Agency Affairs would serve not only ACC but also the Council, the General 
Assembly and the Secretary-General. 101/ In fact, successive Secretaries-General 
have had reservations about this idea on both constitutional and practical grounds; 
gounds; nor has it been widely espoused by heads of agencies, presumably because 
of fears that the position of the staff dealing with interagency affairs within 
the United Nations Secretariat, and consequently of the agencies vis-a-vis the 
United Nations, would be weakened. 

As from January 1967, the post of Secretary-General's Representative to the 
specialized agencies and Deputy Under-Secretary for the Department of Economic 
and Social Affairs was separated into two, the first of which, now on a full-time 
basis, carried the title of Under-Secretary (later Assistant Secretary-General) 
for Inter-Agency Affairs~. and it remained within the framework of ESA. At the 
ACC session in the spring of 1969, the Secretary-General acceded to the request 
of the heads of a 11u_~ber of agencies that the Office for Inter-Agency Affairs 
should be made responsible directly to him. Later in the year, he justified this 
decision in the following terms: 

"In addition to matters of direct concern to the Department of Economic and 
Social Affairs, an increasing part of ACC's work was concerned with matters 
relating, for example, to budget administration, public information, 
decolonization and human rights which were dealt with in other departments 
of the United Nations Secretariat. Furthermore, there were now a number of 
United Nations organs, including UNCTAD, UNIDO, UNICEF, UNHCR, UNIT.AR, and 
WFP, whose executive heads participated fully in ACC and in the arrangements 
for inter-agency co-ordination. At the same time, in changing the location 
of the Office for Inter-Agency Affairs, the Secretary-General was mindful of 
the continuing need for its special links with the Department of Economic 
and Social Affairs. 11 102/ 

The proposal was generally endorsed, but one reservation by a government 
,representative was recorded to the effect that the separation of the Office of 
Inter-Agency Affairs 

"might adversely affect the co-ordinating role of the Economic and Social 
Council: since the Office was concerned with co-ordinating matters of 
substance, he felt that it was essential that its activities should be 
supervised by the Department of Economic and Social Affairs." 103/ 

The old practice of the head of the Office attending or being represented at 
meetings of directors of the Department of Economic and Social Affairs has been 
continued and members of the Office continue to be involved in departmental 
discussions affecting specialized agencies or programmes. The Office has thus 
conserved some at least of the advantages of being part of ESA, while it has 

101/ "Thirty-third report of the Administrative Committee on Co-ordination" 
(~/433'fr:-para. 24. 

102/ E/4755, para. 8. For other aspects of this discussion, see chapter V. 

103/ Ibid., para. 15. 
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undoubtedly gained standing and enhanced means of action in respect ~f other 
parts of the United Nations Secretaxiat and the United Nations system. 

Its separation from ESA does, however, raise the question whether .the 
traditional arrangement whereby the same unit serves ACC and the Council in regard 

to interagency co-ordination and relationships will always be feasible. So far, 
the Secretary-General's positions in such matters have been reached as a result of 
discussions with the agencies, usually through ACC or its Preparatory Committee, 
and it has not been difficult to avoid an adversary relationship between the 
Council and the agencies. But there have been signs - including the ·recent 
request for a report by the Secretary-General himself on the past and present 
relationship between the United Nations and the specialized agencies and IAEA -
that the Council wishes on occasion to have the Secretary-General's own, rather 
than agreed, views. The creation of a special unit, or the assignment of a 
particular official, within the Department of Economic and Social Affairs to deal 
with co-ordination matters for the Council without the constraints felt by the 
Office of Inter-Agency Affairs and Co-ordination would be, at best, uneconomical 
and an administrative anomaly. The solution would seem to lie rather in 
recognition by the agencies of the dual responsibilities of the Office and of the 
need for that Office to retain a degree of discretion in regard to the manner in 
which it carries out requests addressed to the Secretary-General. Consultation is 
an indispensable element in the maintenance of the mutual confidence on which ACC 
depends; but consultation implies only that the views of those consulted will be 
weighed, and, if found valid, incorporated. Clearance, on the other hand, implies 
that those consulted must agree on a final text. 

With an eye to the future, the subject of this chapter has been discussed in 
some detail because the factors bearing on the way interagency and ACC affairs can 
best be handled within the United Nations Secretariat are not likely to change 
greatly unless a major change occurs in the structure of the United Nations 
system. A great deal has, of course, always depended and will continue to depend 
on the personality, the modus operandi and the attitude of the Secretary-General 
himself, and the time he can devote to such matters. This time factor has now 
come to be decisive. The key role the Secretary-General himself must play in 
ACC has been emphasized, yet no Secretary-General, because of his constant and 
overwhelming political preoccupations, could now devote a significant part of his 
time to this or indeed to playing a consistently active role in the economic and 
social work of the United nations system. Arrangements must be devised, and 
backed by the Council's authority, which would at once ensure that the Secretary
General continues to take part in essential interagency activities and provide him 
w~th an alternate who can act for him, whenever necessary. This last suggestion is 

related to the problem of overcoming or mitigating the dispersal of authority in 
the United Nations itself, and will be further discussed in part two of this study. 
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Chanter VII 

OBSTACLES TO ORDER .AND COHERENCE IN THE SYSTEM 

The last four chapters have been concerned with the problem of co-ordination 
envisaged in the United Nations Charter, the sort of issues that have been faced, 
and the approaches aJ1d instrumentalities used to meet them. But co-ordination, at 
least in the rather narrow sense in which it is usually understood , is no guarantee 
of order and coherence, let alone of eff:i.ciency. It often represents an attempt 
to make the best of a structure or set of relationships between organs which defies 
logic and good sense. But one must be on guard against hasty judgements. A factor 
militating against order and coherence in the system may be justified by the 
dynamism it impart s • 

Other such factors may be intractable, such as the inevitable differences and 
even conflict between the interests of particular Governments or groups of 
Governments in aspects of the work of the United Nations and consequently in 
activities of different organs and organizations. Others are specifically related 
to the organization of operations under the United Nations Development Programme, 
which have been the subject of recent lengthy discussions on the basis of the 
Capacity Study. One very crucial factor is the proliferation of intergovernmental 
and expert organs , many with overlapping competences, which complicates the task 
and consumes the time of Governments and delegates. To this, too, the Council and 
its Working Group on Rationalization have already given preliminary consideration, 
and the Council has decided that a review shall be undertaken of the terms of 
reference of its mm subsidiary organs, on the basis of an assessment and 
reorientation of their role. The pity is that the Council cannot extend this review 
to the whole corpus of United Nations subsidiary bodies in the economic and social 
field. 

Two major factors, that have so far received little attention .in United Nations 
organs, have a major bearing on coherence in the United Nations system and nore 
especially the role of the Council, a.~d about which there should be opportunities 
for useful action, are the impact of' UNDP and IBRD on the United Nations as a whole, 
which have been discussed in chapter II. In part two, a number of suggestions are 
made for the specific purpose of strengthening the relations between UNDP, on the 
one hand, and the Council and the United Nations Secretariat on the other. The · 
question of relations with the World Bank, which will also surely be of great 
importance in connexion with the special session of the General Assembly in 1975, is 
underlined without any action being recommended at this stage apart from the sort 
of consultations between the Secretary-General, the President of the Bank and the 
Administrator of UNDP that were foreseen when the relationship agreement between 
the United Nations and the International Development Association was concluded in 
1961. 

There remain two phenomena pervasively disturbing to order and coherence in 
the United Nations system about which still less has been heard so far in United 
Nations intergovernmental organs: first, the dispersal of authority among, and 
the difficulty of harmonizing the actions of key units of the United Nations itself 
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concerned with economic and social action, and, secondly, the shortcoming of the 
staff structure within the United Nations itself. The dispersal of authority is 
not an entirely new phenomenon. In the area of narcotic drug control , for example , 
divided authority was a cause of constant friction for many years, 104/ but it 
has become much more comm.on with the development of trust funds, the natural desire 
to meet the views of generous donors and the equally natural desire to enlist the 
services of prestigious persons of the right nationalities to help ensure the 
success of the enterprise concerned. Year by year , units and posts are being set 
up for special tasks, probably for sound reasons but with little regard to their 
relationship to units that exist. An example is provided by the arrangements to 
deal with population questions. For administrative reasons, the United Nations 
Fund for Population Activities was set up in 1967 entirely independent of the 
existing Population Division of ESA. It was officially placed under the supervision 
of the Governing Council of UNDP in 1969 but it has its own funds and has engaged 
in an active and independent programme throughout the world with its own 
co-ordinators in different countries in which projects are being undertaken. It 
was given main responsibility for preparations for World Population Year, 1974 , of 
which the World Population Conference is the highlight. An independent Secretary
General and staff for the Conference were, however, appointed whose relationships 
with the Fund - or indeed with the Population Division - are quite tenuous, 
although the Director of that Division was named one of the Assistant Secretaries
General of the Conference. 

Another example can be found in the arrangements made for the 1975 Conference
Exposition on Human Settlements - an enterprise of direct concern to UNEP, from 
which much of the financing is expected to come, as well as to the United Nations 
Centre for Housing, Building and Planning, but which has its own E.ecretariat and 
Secretary-General. Another example, again, relates to narcotic drug control, 
mentioned above where a voluntary fund to assist Governments in carrying out drug 
control policies was established in 1971 under a personal representative of the 
Secretary-General who was to have "over-all responsibility for the Fund". This 
senior official was to be independent of, but " expected to work in close harmony 
with other senior Secretariat officials having responsibilities for the 
administration and opere,tion of the Fund". Such an unpromising arrangement usually 
has great powers of survival, but this one may be an exception: it has already 
been revised (1973) and the new Director of the United Nations Division of Narcotic 
Drugs has been appointed as Acting Executive Director of the Fund. 

Cases of such fragmentation of authority in specifi c areas are indeed very 
numerous but much more important for the system as a whole has been the effect of' 
the fragmentation from the Council and from ESA of the great administrative units 
already referred to: UNDP, IDTCTAD, UNIDO and now UNEP which, more than any other 
United Nations programmes, could cut across the responsibilities of existing 
organizations. A geographical separation, which always compounds co-ordination 
problems, is added to the political and administrative, except in the case of UNDP 

104/ The League of Nations Assembly, in order to ensure the participation of' 
the United States of America in the narcotics control activities arising from the 
Limitation Convention of 1931, set up a Permanent Central Opium Board with its 
own staff, independent of the League's Committee and Section on Narcotic Drugs. 
The separation was maintained after the United Nations took over. 
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and ESA, but, judging from the small advantage taken of propinquity in the latter 
case , the influence of the administrative separation should not be underestimated. 

Intergovernmental bodies, which have no means of co-operating with one another 
except through their staffs, are traditionally loath to interfere with one another, 
and those with a smaller membership seem to feel inhibited vis-a-vis larger ones; 
the Council's silence on matters of concern to it discussed in the UNDP Governing 
Council, the Industrial Development Board or the Trade and Development Board has 
been no doubt partly due to these factors - the second of which regarding 
membership has, however, now been overcome. At the Secretariat level, apart from 
a routine exchange of documents, routine clearance of information papers, covering 
more than one of these units, an occasional document which must be prepared "in 
consultation" and of course the normal contacts between UNDP and any executing 
agency, the units work in watertight compartments. Recognizing this as a fact, 
the Council welcomed and endorsed-ACC's decision in 1969 that the chief executives 
of the United Nations programmes should henceforth be considered as full 
participants in ACC, one aim being to maximize the opportunities for consultation 
and strengthen the disciplines which membership entails. Whether or not such 
results can yet be claimed, it cannot be said that an integrated United Nations 
position has emerged in many crucial questions of policy and programme. 

The degree of co-operation among administrative units always depends a great 
· deal on the relations between the top officials con~erned, and these relations are 
inevitably influenced not only be personal factors but also by status in the 
administrative hierarchy. Here we encounter one of the fundamental weaknesses in 
United Nations structure. The executive heads of UNCTAD and UNIDO were given the 
same status (that of under-secretary-general) as the head of the Department of 
Economic and Social Affairs - the Secretary-General's representative on the 
Economic and Social Council, the official expected to have the most comprehensive 
view, and the logical policy co-ordinator at the secretariat level. As a 
consequence , each, naturally, has avoided interfering with the others; and the 
task of policy co-ordination has gone by default. 

The Executive Director of UNEP and three top officials of UNDP have since 
been given under-secretary-general rank. The Administrator of UNDP has still 
higher status and it was to the then Administrator that U Thant, as Secretary
General, entrusted the chairmanship of the first United Nations Secretariat 
Economic Policy Board, of which more in a moment. The absence of any special 
status for the head of ESA is reflected in the status of ESA as a whole - not, it 
is true, vis-a-vis UNCTAD or UNI DO , whose staff, being paid from the regular 
budget, suffer the same constraints, but vis-a-vis the major specialized 
agencies 105/ and UNDP. Given not only ESA' s need for a top staff of rare ability 
and prestige but also the unwritten convention that the chairman of an interagency 
committee or task force should be at a level not lower than that of his colleagues, 
the present position regarding the top staff of ESA - the result partly of 
budgetary parsimony and partly of prolonged bureaucratic efforts to treat ESA as 

105/ The discrepancy between the top structure of UNDP and ESA has already 
been noted in chapter II. The discrepancy between ESA and the ILO (whose 
Director-General is flanked by two deputy directors-general and six assistant 
directors-general), or FAO (with one deputy director-general and six assistant 
directors-general) is no less striking. 
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just one United Nations department among the rest - has become little stort of 
disastrous. It definitely hampers the Department in playing the central role it 
alone can play in the International Development Strategy and other broad programmes 
under the aegis of the Council. 

Efforts have, of course, been made to bring the top officials together from 
time to time for purposes of co-ordination. The first Unit ed Nations Secretariat 

iEconomic Policy Board set up in the early 1960s included, for reasons of 
geographical and ideological distribution, a number of high officials unconnected 
with economic policy or programmes; in the few meetings it held , it never discussed 
economic policy at all and indeed never got off the ground. Nor has the successor 
arrangement, the so-called Top Echelon meetings, started in 1968, which take place 
twice a year under the Secretary-General, added much of substance to the meetings, 
with which they are synchronized, of the executive secretaries of the regional 
economic commissions under -the chairmanship of the Under-Secretary-General for ESA. 
These latter meetings are carefully organized and are run by a Chairman who is the 
hierarchical superior of the executive secretaries and is well versed in the policy 
and other issues to be discussed; they are usually attended also by the executive 
heads or other high officials of UNCTAD, UNIDO, UNICEF and UNDP. They have proved 
to be an important supplement to the regular contacts between ESA and the regional 
commission staffs - not least because they bring in the other organizations without 
raising questions of hierarchy or formal relationship. 

Another series of arrangements for co-ordination within the United Nations 
from which a great deal is hoped has recently been launched for the purpose of 
helping to determine general policy regarding programme and budget proposals and 
medium-term plans. 106/ A Senior Budget and Policy Review Group, composed of the 
heads of all departments and offices of the United Nations Secretariat, meets from 
time to time under the chairmanship of the Under-Secretary-General for 
Administration and Management, one of its functions being "to formulate a balanced 
and well-co-ordinated programme of activities expressed in terms of specific 
objectives" capable of being funded within the expected level of United Nations 
resources. Regular meetings between the United Nations and specialized agency 
planning officials have also begun in order to improve, and achieve greater 
comparability among , planning and programming techniques in the whole system. 

It may be noted finally that ACC consultative arrangements are a not 
insignificant element in co-ordination "within the house". Responsible working
level officials from most if not all United Nations units concerned 107/ sit in 
the ACC sub-committees and working groups, the purpose being often to adjust their 
work programmes to one another as much as to those of other members of the "United 
Nations family". 

The various co-ordinating devices that have been referred to are, however, 
far from adequate for purposes of high-level policy consultations among the various 
United Nations units concerned with economic and social affairs. As a result of 

106/ See Proposed Programme Budget for the Biennium 1974-1975 (Official 
Recor~of the General Assembly, Twenty-eighth Session, Supplement No. 6 (A/9006)), 
"Foreword of the Secretary-General". 

107/ Budgetary difficulties often prevent the regional commissions from 
participating. 
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the dispersal of authority among these units and the fact that no top official is 
entrusted with organizing such consultations, there exists no means of harmonizing 
the t hinking of executive heads and the senior staff of organs concerned with 
central policy issues such as ESA, UNCTAD, UNIDO, UNDP and UNEP, and directing it 
towards problems facing the international community and towards possible 
initiatives that the United Nations might usefully take. This represents a serious 
weakness in the whole United Nations system. 
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PART TWO 

CONCLUSIONS AND SUGGESTIONS 
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Chapter VIII 

THE COlJTEXT AND THE 'PERSPECTIVES 

Any discussion on how best to further coherence and co-ordination in the 
United Nations system and to overcome some of the short-comings and difficulties 
referred to in part one of this study should begin by a reminder that we are 
dealing with a working mechanism that has shown its capacity to adapt itself to 
changing circumstances and needs and has to its credit a body of accomplishment of 

which the Member States and everyone who has taken part in producing it may be 
justly proud. It is a mechanism that has gro~m up very rapidly ) to a considerable 
extent haphazardly, and in contexts that have been constantly changing both in 
nature and dimension. Inevitably, it contains anomalies and flaws, and will need 
further adaptation if it is to meet the new demands - of which the highly 
integrated action required under the International Development Strategy is the 
outstanding example - that are being made of i t. 

This is the perspective that must be kept in mind. While several aspects of 
the broad problem of order, coherence and co-ordination in the system have been 
discussed in part one and will now be the subject of comments and suggestions, no 
comprehensive discussion of the problem is being attempted; indeed emphasis will be 
laid on a few central issues only: the Economic and Social Council's role of 
leadership and co-ordination; how to develop both unity of purpose and concerted 
action within the system; how to curb the trend towards fragmentation, proliferation 
and dispersal of authority; and how to enhance the contribution that can be made by 
the United Nations Secretariat and the Administrative Committ~e on Co-ordination . 
More will be said about organization within the United Nations itself than about 
the relations . of the Unit ed Nations with the specialized agencies, or interagency 
problems of substantive and administrative co-ordination which, by and large, are 
being actively worked on and which are dependent at least in part on the solution 
of fundamental issues such as those just mentioned. The handling of political 
issues will not be referred to, nor will there be further discussion here of the 
organization of development assistance . 

Apart from the Capacity Study, two comprehensive documents bearing on aspects 

of the general problem with which we are concerned are still relatively recent, 
namely, the second report of the Ad Hoe Committee of Experts to Examine the Finances 
of the United Nations and the Special:i.zed Agencies, 108/ issued in 1966, and the 
final report of the Enlarged Committee for Programme and Co-ordination (E/4748), 
issued in 1969, are still highly relevant and several of the suggestions contained 
in the present paper can be found, explicitly or implicitly, in one or both of them. 
The report of the ECPC, which was welcomed and followed up in some detail by the 
General Assembly in resolution 2579 (XXIV) , called attention at an early stage to 

"the extent of the legal, constitutional and administrative obstacles to 
altering the framework of relationships in the United Nations system towards 
central control under the General AssemblY, e .g . by way of a unified programme 

108/ A/6343; approved by the General Assembly in resolution 2150 (XXI). 
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and budget : and short of a unified budget it is difficult to envisage how 
central control (in the sense of central allocation of resources) could be 
effectively exercised in practice. In general, therefore, there appears no 
practical choice but, for purposes of the present exercise, to work within 
the present distribution of responsibility among the governing bodies and 
conferences of the various agencies in respect of their own programmes and 
budget. This does not, however, preclude a continued effort to achieve a 
greater uniformity of principles, practices and standards in the programmes 
of the United Nations system. 17 ±-09/ 

In the present paper, the functionally decentralized pattern of international 
organization is accepted as a basis not only because of the legal, constitutional 
and administrative obstacles to altering it but also for three quite other reasons: 
first, because one must avoid any action that might place in jeopardy what everyone 
wants to protect and develop, namely, the effective and active co-operation of 
national ministries, professional groups and international agencies in different 
fields which has been developed under a great body of arrangements and 
understandings built up among .the United Nations organizations ; secondly, because 
there is little prospect that such co-operation could be quickly or fully restored 
on some other basis, or that activities so infinitely complex and so wide-ranging 
as those of the United Nations system could be centrally controlled, except 
possibly in a very general way and in certain specific areas; thirdly, because 
there are reasonable prospects, within the existing pattern, not merely for 
achieving a greater uniformity of principles, practices and standards in programmes 
but also for strengthening the leadership of the United Nations and the coherence 
of the United Nations system. 

If the maintenance of the basic existing structure consecrates parameters 
which make dramatic change unlikely, it must be borne in mind that such change 
would be difficult to reconcile with the preservation either of the mutual 
confidence or of the institutional infrastructure essential for efficient 
co-operation. 

An assumption must also be stated at this stage, namely, that, despite the 
reorientation of its priorities implicit in its resolution 1768 (LIV) of May 1973 
on rationalization of the work of the Council, the Council will continue to act 
not only as the co-ordinator of the system, under the authority of the General 
Assembly but, at least for the time being, also as the governing organ for a 
number of sectoral activities, in some cases in the context of its general 
co-ordinating role. It has often been argued that there is a basic incompatibility 
between these two roles played not only by the Council itself but by the 
Secretariat, and to some extent by the Council's commissions and committees on its 
behalf. One reason why central interagency co-ordinating :functions in the 
Secretariat have always been exercised under the Secretary-General himself has been 
the fact that co-ordination covers many activities - public information, 
administration and finance, legal and political questions - in addition to those 
in the economic and social fields. But another reason, no less important, has 
been the belief of the agencies and the Council itself that ESA, so many of whose 
activities impinge on or: compete with those of other bodies, could not always be 
an impartial and objective co-ordinator. On the other hand, there has always been 
a minority view that ESA, as the secretariat of the Council, ought to be responsible 

109/ E/4748, para. 6. 
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for aJ.l its staff work, including 11co-ordination:1 undertaken on its behalf. If 
the Council and ESA were to transfer a substantiaJ. proportion of their sectoral 
activities to agencies, regional commissions or programmes and concentrate on 
broad leadership and co-ordination, this point of view would naturally be 
strengthened, with important implications for the organizational arrangements for 
interagency co~-ordination in the United Nations Secretariat, discussed in 
chapter XIII below. 
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Chapter IX 

LEADERSHIP AND CO-ORDINATION BY THE ECONOMIC AND SOCIAL COUNCIL 

The Charter assigns to the Economic and Social Council, under the authority 
of the General Assembly, the central promotional and co-ordinating role in respect 
of the whole United Nations system: that is to -say, the United Nations per se, 
including UNCTAD, UNIDO , UNDP, DNEP; UNICEF and other United Nations organs, as 
well as the specialized agencies and IAEA. The co-ordinating responsibilities of 
certain programmes and organs in specific sectors are subject to the proviso, 
usually explicit, that they do not impair those of the Council. How these 
responsibilities are differentiated is discussed further in the next chapter: 
here it will suffice to recall that only the Council and the General Assembly can, 
first provide policy co-ordination for the entire United Nations system - a 
framework within which each part of the system can play its due role; and, secondly, 
develop the political will and take the political decisions necessary to launch and 
maintain broad international actions in which the co-operation of many parts of 
the system is required. These are functions that can only be exercised at a high 
level, 

If, over a long period, the Council has not fully asserted its authority under 
the Charter, the question arises whether it is capable of doing so. One could be 
defeatist in the light of the record and the increasingly difficult circumstances 
in which its authority has now to be exercised. But such defeatism would surely 
be unjustified as well as di sastrous. It would oe disastrous because the Council , 
a principal organ of the United Nations, provide~ the only constitutional basis 
on which to build orderly and coherent relationships within the United Nations 
system, and unjustified because there are many signs of a revival of the Council 
and many promising possibilities for improvement that have not been explored. The 
answer to the question posed above must therefore be affirmative, subject, however, 
to a number of important conditions being fulfilled. 

The support of the General Assembly itself will be crucial. This is the 
first condition, the second being that a strong and balanced group of Governments 
wants the Council to assert its leadership and is prepared to work steadfastly 
for this - and against the inertia and even vested interest in the status quo they 
are likely to encounter - 5-n the organs of the United Nations and the specialized 
agencies. 

Another condition is that the Council's leadership , if it is to be real and 
effective , must be exercised flexibly ancl through intellectual persuasion. Only 
the product and synthesis of many authoritative views can be persuasive. The 
International Development Strategy - the synthesized product of much thinking by 
many ei-pert bodies - is an outstanding example and model of such leadership, though 
several other initiatives taken in recent years, in which agencies have played a 
part, would also qualify. Co-ordination, likewise, cannot be imposed. It does 
not mean giving orders or even general directives; it does ,mean seeking consensuses 
on how to meet economic and social issues through international action and 
initiating such action; it means providing a global perspective and encouraging 
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interagency co-operation within that perspective, as well as sectoral adjustments 
needed to conform to it; it means a readiness on the part of the major agencies 
not just to co-operate in programmes that have been jointly considered but to adjust 
their own programmes and priorities in the light of such consideration and to 
avoid initiatives not so considered that might have important implications for the 
United Nations system as a whole. Leadership and co-ordination are closely linked; 
both are inoperative without agency acceptance; together they imply special concern 
on the part of the Council for planning, programming and evaluating the work of 
the system as a whole and ensuring by all practical means - and mainly by devolving 
responsibilities upon the Secretary-General and the Council's own subordinate 
bodies as well as the specialized agencies and programmes - that constraints on 
effective action are overcome. 110/ 

These considerations apply no less to the Council's role of leadership and 
co-ordination within the United Nations itself. Its role should not be considered 
as competitive with those of the Governing Councils of UNDP and UNEP, the Trade 
and Development Board and the Industrial Development Board, but as special and 
distinct. The Council has specific Charter duties vis-a-vis these and other organs 
and it should, in its co-ordinating role, address itself forcefully but exclusively 
to issues that affect the broad thrust of the work of the United Nations system or 
the relationship among the various programmes and organs of the United Nations, or 
relationships with non-United ~Tations organizations. 111/ 

· If initiatives in the Council itself and in other organs on its behalf must be 
assured by Governments (and personally by their representatives) that are really 
concerned that the system should work., an outstandin£ President of the Council :raa.y, 
a.uring his . year in office, make a real contribution; and ri.uch will always depend 
on the active support of the Secretary-General and his representatives, despite . 
the fact that he does not have a statutory power of initiative with rege.rd to 
progra';lI!les comparable to that · of the heads of several agencies vis-a-vis their 
Governing organs. 

110/ For an interesting discussion of how UNIDO has been exercising and should 
exercise its co-ordinating role in industrial development matters, see the report 
of the Industrial Development Board on the work of its sixth session (Official 
Records of the General Assemb~v, Twenty-seventh Session, Supplement No. 16 (A/8716)), 
paragraphs 104-110. 

111/ The following comment on a draft of this study made by the then 
Secreta!'y-General of UNCTAD, Mr. Manuel Perez-Guerrero, in February 1974 is of 
particular relevance: 

"Perhaps the experience gained with respect to UNCTAD and UNIDO might 
show how to ensure autonomy and co-ordination within a centralized political, 
organizational and budgetary setting. In this connexion, the case of UNCTAD 
may be worth particular attention since our competence is not of the sectoral 
type. We are concerned with so many of the major policy issues with which 
the Council is occupied and preoccupied that sometimes the Council and UNCTAD 
are presented as competing organs. In fact, the Council has too broad a 
horizon to scan to be able to devote to international economic relations the 
attention given to them by UNCTAD. In turn, however broad the terms of 
reference of UNCTAD might be, the scope of our activities cannot compare with 
the over-all perspective of the Council." 
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Another condition again is that the objective of order and coherence is 
pursued and leadership exercised in such a way as to be acceptable to all groups 
of Member States and, in particular, without impeding the realization of the 
political or economic and social aims of the developing countries. Furthermore, 
the Secretary-General and his principal aide for economic and social affairs, as 
well as the executive heads of the various agencies and programmes, must identify 
themselves personally and actively with the task and make sure that the officials 
working with them are likewise dedicated to it. 

Governments will also have to recognize that the persuasion which leadership 
implies requires much consultation, especially with the secretariats, that a main 
and certainly an indispensable instrument for effecting such fruitful consultation 
in the United Nations system is ACC. The establishment of real co-operation 
between the Council and ACC, though often publicly urged and an objective of the 
annual joint meetings between CPC, the officers of the Council and ACC, 112/ has 
proved very elusive, partly perhaps because of long-standing mutual suspicions, 
partly because of the restrictive view regarding ACC's proper role held by a number 
of Governments. It is to be hoped that such differences will not preclude broader 
and more active co-operation, implying willing participation of the agencies in 
system-wide programmes led and co-ordinated by the Council in the manner which has 
been indicated. 

None of the above conditions will be easy to fulfil, but none should pose 
insuperable difficulties; and if they can be fulfilled at least in part, 
considerable progress will have been made. 

The cardinal importance of General Assembly support has been emphasized. The 
Council may act on its own if generally assured of such support, or it may assist 
and advise the General Assembly in taking action, whichever is most appropriate in 
the circumstances. The old problem of the Council's relations with the General 
Assembly, 113/ which has often proved frustrating and embarrassing in the past, 
should be favourably affected by the Council's growth both in prestige and 
membership. While experience has shown the difficulty of getting formal General 
Assembly acceptance of any code limiting its discretion, attention might be given 
in due course to workinP, out informal understandings regarding a sensible 
distribution of tasks between the Council and the Assembly, and co-operation in 
matters with which both organs must be concerned. 

112/ The Council has recently recommended {resolution 1771 (LIV) of May 1973) 
that tiie' dialogue at these annual joint meetings "should develop into a more active 
working discussion of questions currently on the agenda of the Council, particularly 
those with system-wide implications and those where problems of co-ordination 
between the agencies and organs of the United Nations system have arisen or appear 
likely to arise in future". The same resolution called for more active 
participation of the agencies and organizations in policy-determining discussions 
in the intergovernmental organs of the .United Nations, stressing the need for the 
agencies' contributions to be action-oriented and made at a sufficiently early stage 
in the policy elaboration process. 

113/ On this and many other asnects of the Council's difficulties, see 
Walterlfice Sharp, The United Natio~s Economic and Social Council {New York, 
Columbia University Press, 1969). 
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Chapter X 

OTHER MEANS OF ACHIEVING MORE ORDER , COHERENCE AND CO-ORDINATION 
IN THE SYSTEM 

A considerable body of suggestions which bear on - and in some cases may be 
indispensable conditions of - r,reater order, coherence and co-ordination in the 
system, remains to be put forward. Most of them fall into three broad categories: 
first, the continuation and intensification of useful measures already initiated; 
secondly, changes needed in the attitudes and policies of Governments, 
intergovernmental bodies and secretariats; and thirdly, certain organizational 
measures affecting primarily the United Natio~s itself. Each of these groups will 
be discussed in turn. 

Prosecution of existin~ decisions 

The 11rationalization 11 of the procedures of the Council 

In the first group, one cannot but underline the importance, for the purposes 
under consideration, of the current efforts to r ationali ze the functioning of the 
Council; on th:i.s subject there exists a body of suggestions brought forward in the 
course of the 1972-73 meetings of the Working Group on Rationalization, and there 
are many additional ideas in earlier and later documents on the same subject. 114/ 
Four suggestions seem to des erve special attention in the context of this study: 
first, the Council should conserve the very limited time at its disposal by 
refraining from the discus sion and consideration of report s coming before i t which 
are intended essentially as background information , and by confining any discussion 
that may be needed to aspects relating to policy planning and co-ordination. · As 
regards the regular reports of specialized agencies and IAEA, the Council 's recent 
practice of considering two or three each year in depth has at least been more 
satisfactory than the old procedure of attempting to review them all. It is possible 
that even this procedure might be further streamlined, (a) as the heads of the 
agencies participate more actively in 11policy-determining" discussions of the 
Council and its subsidiary bodies 115/ and (b) if the procedure envisaged in 
paragraph 14 (f.) of the aBasic progra.rnne of work for 1974" (E/5437), is adopted. 
That paragraph reads , in part , 

"now that the Council is required to examine, in alternate years, 'problems 
and areas of present or potential significance for development and international 
co-operation', it could select a subject which conforms to such characteristics 
and then decide to consider under the same item ••• the relevant reports of its 
subsidiary bodies and of related agencies, organizations and programmes;,. 

114/ See especially "Basic programme of work of the Council for 1974; note by 
the Secretariat" (E/5437). 

115/ Council resolution 1771 (LIV), para . 2 . 
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Secondly, the practice should be developed of the Council asking the Secretary
General - in consultation, where appropriate, with the agency heads - rather than · 
ad hoe intergovernmental committees or groups of experts, to study, advise on and, 
if necessary, recast , proposals which involve or affect other parts of the United 
Nations system. 

Thirdly, the Council's recent decision 116/ and efforts to concentrate on major 
issues and initiatives and to devote less time to secondary items , as well as 
items that may be intrinsically important but can be dealt with at a lower level, 
have been encouraging. They should be steadfastly pursued in spite of inevitable 
demands that pet items be fully aired or reviewed in the Council i tself. Such 
efforts could usefully be supplemented by informal understandings and unwritten 
conventions, which a. skilful President or committee chairman can apply without 
causing rancour, to limit the time spent on questions of procedure and unnecessary 
oratory. The acceptance of such disciplines, including greater recourse to 
informal consultations, is a matter of considerable importance, in view especially 
of the Council's enlargement and additional responsibilities. 

Fourthly, the Council, if only in the interest of its own leadership, will 
surely wish to follow up the recent decisions to develop active co-operation with 
non-United Nations global organizations and, in conjunction with the regional 
commissions, to extend consultative relations, and perhaps (especially if 
duplication exists) consider programme adjustments with major non-United Nations 
regional organizations, including the Organisation for Economic Co-operation and 
Development {OECD), the Council of Europe, the Council for Mutual Economic 
Assistance (CMEA), the Organization of American States {OAS) and the Organization of 
African Unity {OAU). 117/ While the wide and vital questions of relations between 
the United Nations system and non-United Nations organizations has had to be 
excluded from this study , the point must at least be made that the Council's 
effectiveness will always be directly related to the degree of influence i t brings 
to bear on national policies and international economic and social co-operation, 
as a whole. 

Needless to say, the Council's effectiveness is also influenced by the degree 
to which .it is responsive to, and has the support of public opinion. It has nev,er 
enjoyed much publicity and is indeed, like most of the United Nations economic 
and social work, largely ignored by the news media. The establishment a few years 
ago of a Centre for Economic and Social Information , closely linked to the public 
information services of all United Nations organizations, has contributed to 
improving the situation , as has the Council's conscious efforts to involve 
non-governmental organizations .from the early stages in some of its major recent 
enterprises, including the International Development Strategy and the World 
Population and World Food Conferences. The non-governmental organizations in 
consultative status with the Council under Article 71 of the Charter represent~ 
however , a largely untapped source of information and support to the Council, and 
there is no doubt that further efforts of the kind j ust referred to would be 

116/ Council resolution 1768 (LIV). 

117/ See Sir Peter Smithers, op, cit. 
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rewarding. The. public hear~ngs before the "Study Group of Eminent Persons ii, set up 
under the Council's resolution 1721 (LIII), on the role of multinational 
corporations and their impact on the process of development have marked a valuable 
procedural innovation that might be used in connexion with the United Nations 
consideration of other world economic problems. 

One nay ask whether the Council's commissions and committees could give the 
Council more help in its leadership and co-ordinating tasks. It is hard to 
generalize. Some of these bodies, including the Co!ilillittee on Development Planning, 
the Statistical Commission and the Committee on Natural Resources, have taken 
co-ordination problems in hand with determination and success. Others have tended 
to avoid such difficulties. There is a legalistic - and strictly correct - view 
that the agencies are not subject to co-ordination by bodies subsidiary to the 
Council; but this position reflects the old conception of co-ordination as 
something imposed by a superior. Under the new conception, these commissions and 
committees should, by and large, play a bigger role than hitherto ~ot just as 
technical advisers but as instruments of the Council in a continuing consultation 
aimed· at bringinp.; about g;eater unity of purpose and co-ordination. 

How far would the Council I s· revitalized role affect its schedule? Might i t 
even be desirable, as has sometimes been suggested, 118/ for it to be like the 
Security Council, in permanent session, that is to say, meeting frequently 
throughout the year and subject to call at any time? To the broader question, the 
answer must, of course, depend largely on what the Council is to do and how it 
organizes its subsidiary mechanisms. Some proponents of a Council in constant 
session envisage it as takine up all existing or emerging economic and social 
problems of importance which might be helped by international action, and as 
pressing constantly for their solution; others want it to have the time to carry 
out more thoroughly its pronotional programming evaluating and co-ordinati~g roles. 
On the basis of the present scope of its work, one wonders whether a Council in 
permanent session could avoid impinging on the proper functions of the 
intergovernmental organs of the programmes and agencies, as well as on those of the 
Secretariat. Furthermore, the Council's authority must always be affected by the 
personal standing of the representatives and their influence in their Governments; 
and it has o~en been said that the Council meets too long at a stretch, especially 
in summer, to permit many people of the calibre needed to serve on it. The whole 
situation could, however, be changed if the Council's mandate were substantially 
enlarged and the importance of its work significantly increased. Even now, a case 
could be made for it to meet more frequently but for shorter periods, possibly 
holding meetings at the ministerial level when the time is ripe for policy 
decisions, and delegating more to its subsidiary bodies or the agencies and 
programmes , on the one hand, and to the Secretariat, on the other. 

Finally, there is the question of the role of CFC or some alternative body 

118/ One of the earliest such suggestions came from Professor Henri Laugier, 
the first United Nations Assistant Secretary-General for Social Affairs, in his 
article "Pour une refome du Conseil economique et sociala, in Politique etrangere 
(Paris) , August-December 1951. A recent one can be found in The United Nations in 
the 197:0s~ A Report of a National Policy Panel established by the United Nations 
Association of the United States of America (New York, 1971). 
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to assist the Council in its co-ordinating task - a question, like many of the 
others mentioned above, which is under active study by the Council's membership . 
Especially in regard to the United Nations own programme, 119/ CPC has lately been 
doing a commendable job, providing, among other things, a critical look at the 
programme, thus facilitating not only the Council's task but also ACABQ's task of 
recommending an appropriate level of resources. 120/ That some such small body to 
help the Council and ACABQ is more necessary tha~ver cannot be questioned, but 
there is ground for the widespread feeling, in the light of the introduction of 
medium-term planning and programme budgeting, that CPC, as constituted hitherto , 
is no longer adequate ; that a body is needed whose members would devote at least 
several months a year to their task and be elected for a period of years in their 
personal capacities - presumably on the nomination of their respective Governments 
as in the case of ACABQ; also, that on co-ordination matters there has been a good 
deal of unnecessary duplication of debate as between CPC and the Council's 
sessional Co-ordination Committee, as well as other bodies. 

The idea, adumbrated in the report of the Council's Working Group on 
Rationalization , 121/ of constituting a new Advisory Committee on Programme and 
Co-ordination, to be the counterpart of ACABQ and working in close co-operation with 
it, is prima facie an attractive one. So is the idea of an eventual merger of the 
two bodies to constitute in effect a United Nations programme and budget committee 
comparable to those of some of the agencies. This would, however, raise a number 
of difficulties. One such difficulty relates to the sheer time and work involved 
for the already overburdened ACABQ. It would mean changing its present schedule 
of meetings which cover about six months in the year to being in permanent, or 
almost permanent session. Another series of difficulties in the wa:y of establishing 
a single programme and budget committee is constitutional. Would the new committee 
be a subsidiary of the General Assembly or of the Council, or of both and 
reporting to both? Would some of its members be appointed by the first and others 
by the second of these organs, as happened in the case of the Enlarged Committee 
for Programme and Co-ordination? Yet other problems relate to size and composition. 
The CPC has at present 21 members and ACABQ, 13, a number considered about the 
maximum for effective review of budget, finance and administration. Could the new 
body be kept to approximately that size? This would seem doubtful, not only because 
of the trend towards large and delicately balanced committees in the United Nations 
but also because of the many different kinds of expertise members of CPC and ACABQ 
would need to provide. It seems best in the light of all these considerations to 
suspend judgement on the idea, pending further reflection and discussion. There is 
no easy solution to an issue that has perplexed the United Nations from its earliest 
years. 122/ 

119/ On which, because of delays in transmission, it had to concentrate 
exclusively in 1973. 

120/ See ACABQ's first report on the proposed programme budget for 1974-1975 
{Official Records of the General Assembly 2 Twenty-eighth Session, Supplement No. 8 
(A/9008)). 

121/ E/5259; the proposal was advanced by the Netherlands. 

122/ See, in part one, chapter III , references to the joint meetings of the 
Second, Third and Fifth Committees of the General Assembly. 
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Other ongoing work 

Many other measures which have been initiated in the interests of 
co-ordination need to be actively pursued. One group of these aims at making 
greater use of the United Nations regional economic cc=missions in the United 
Nations development system; at streamlining and improving the bases of work with 
and among the regional structures of the United Nations system; and at establishing 
a stronger role for the executive secretaries of the regional commissions in 
regional co-ordination, at the staff level, regarding matters of system-wide 
concern. 

Another series of measures likely to improve system-wide administrative 
co-ordination concerns the establishment and development of the International 
Civil Service Commission, and the work of the United Nations Administrative 
Management Service, which studies and advises the Secretary-General on internal 
organization and possible improvements in the management and distribution of tasks 
in the United Nations Secretariat as well as in arrangement s for co-operation among 
its different parts. Nor must one overlook the possibilities of improving 
management and co-ordination in the wider interagency field offered by the Joint 
Inspection Unit. 

~et another set of such ongoing measures is aimed at bringing about 
accommodations between the United Nations and other organizations in substantive 
problem areas. Some of this work has been in hand for years, at the 
intergovernmental and intersecretariat levels, in certain areas - e.g., statistics -
very successfully, in others without much positive result, and a new determination 
to reach solutions quickly in those areas must be part of the programme. Early 
candidates for such consideration would include the transfer of science and 
technology; natural resources, including water use and conservation; as well as 
marine science, 123/ and there is much still to be adjusted among different 
organizations in-respect of work on industry and the human environment. At least 
as important are the long-term potentialities for improved substantive co-ordination 
in the current United Nations work on programme budgeting, and •OR medium-term 
planning combined with the early interagency consultations on such plans that are 
beginning to be organized. Here a laborious process lies ahead of securing 
general acceptance of uniform terms, concepts and methods, on which there are still 
wide discrepancies, quite apart from that of reorienting the traditional United 
N'ations approach to budget-ma.king, and no sensational results in the short :nm 
should be expected. As brought out in chapter III, much is likely to depend on 
whether the United Nations develops some form of central decision-ma.king in internal 
programme matters. This would imply that the present embryonic central programming 
machinery would be reinforced and some high official made responsible for ensuring, 
in due consultation with the intergovernmental organs as well ·as the top officials, 
implementation of decisions in the various United Nations organs concerned. The 
establishment of the Senior Budget and Policy Review Group under the 
Under-Secretary-General for Administrative and Management represents an important 
step in the direction indicated. 

Finally, this chapter must include a reference to the undramatic work expected 
of the Office for Inter-Agency Affairs and Co-ordination at United Nations 
Headquarters and the Co-ordination Unit at Geneva, as the parts of the Secretariat 
responsible for keeping in regular contact with agency representatives, and, so far 

123/ For the complexity ,and interdependence of activities of the Unitea Nati,ons 
family in this area, see "Annual report of the Administrative Committee on 
Co-ordination for 1972-1973" (E/5289 Ci:art I)), paras. 94-102 nnd annex. 
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as feasible, briefing them on government attitudes , dra~ resolutions or other 
initiatives under consideration in United Nations organs, and assisting them in 
making their agencies' points of view known and taken into account. This function 
means much to the agencies - especially the smaller ones which have no regular 
representation at United Nations Headquarters or at Geneva - and should be 
fostered. 

Review of attitudes, practices and policies 

If, as emphasized earlier, no new measures, or intensification of existing 
policies , will be of much avail unless Governments actively support the assumption 
by the Council of its Charter role in programmes and policy for the entire United 
Nations system, certain consequences follow: First, the level and competence of 
the delegations to the Council and the government arrangements for supporting them 
will have to be such as to enable the responsibilities to be properly exercised, 
Secondly, Governments will have to reflect seriously before pressing for any 
unnecessary creation of further organs, with all that that implies by way of 
staff , administration, representat i on, and the other tra~pings of independent 
existence , particularly where the responsibilities of those new organs might 
conflict or overlap with those of organs that exist. Thirdly, it may be hoped 
that the Governments and the intergovernmental organs of the United Nations will 
be ready to consult with the Secretary-General and, as appropriate, ACC , on all 
proposals concerning international institutional arrangements. Finally, a new 
effort is needed on the part of Governments (which, as indicated below, the 
Secretariat should be ready to assist, if so desired) to assimilate the positions 
they take in different international bodies, at least on matters of consequence 
(including matters relating to programme co-ordination , structure and organization). 
While this may, in some cases, require a review of national co-ordinating 
arrangements, it should be facilitated by every improvement in co-ordination among 
international organs. · 

It will be observed that the creation of no additional standing machinery for 
co-ordination i s being recommended; on the contrary, every possibility of 
simplifying such machinery should be welcomed and emphasis laid on the development 
of consultations, and the opening up of channels of direct communication , among 
"opposite numbers", as well as on the discipline that should be observed by all 
officials to ensure that their work is well co-ordinated with related work in 
other agencies and programmes. The better enforcement of this discipline, which 
has been repeatedly commended by the Council and the General Assembly but is far 
from being universally observed or even encouraged in practice, deserves early 
attention by the Secretary-General and the heads of agencies and programmes, as 
well as by ACC. 

Thi s suggestion is linked to a · change required in the attitude of the Council 
itself in the interest of its own effectiveness and authority, namely, to devote 
less time and effort to "co-ordination" and to concentrate under that heading 
largely on planning a programme and organization between the United Nations and the 
agencies as well as within the United Nations itself. The silence about the many 
critical issues ·of organization and structure which affect co-ordination, and have 
been discussed in part one, must be broken: these issues should also be aired and 
considered by the Council in preparation, if need be, for General Assembly action . 
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Questions of co-ordination and co-operation of the traditional kind arising within 
the established institutional framework - and especially questions regarding the 
co-ordination of activities - should normally be referred by the Council to the 
Secretary-General, in consultation with ACC, not just for advice and rerort, but 
for action, and for immediate and decisive action, if this is required. He should 
be held responsible and accountable to the Council for good co-ordination and 
co-operation at the staff level and he should report to the Council, CPC, or its 
successor, on any difficulties he encounters either from intergovernmental 
organs or from agencies . 

Such a change in the Council's attitude and practice should represent a 
financial savings for Governments and for the United Nations budget if only because 
of the fewer meetings required. It might involve some minor increase in respect 
of Secretariat . time and travel for the purpose of negotiations with the agencies and 
programmes which have their Headquarter~ o~erseas; and it would call for more time, 
attention and personal involvement on the part of the top officials of the United 
Nations and the heads of the agencies and programmes. If the Secretary-General 
is to be, as suggested earlier, formally and regularly consulted by the Council and 
the General Assembly on any institutional or organizational proposals (as the 
executive heads of all major agencies are by their governing bodies) he should be 
ready to respond frankly and without delay and to take the initiative in 
pointing out, as early as possible, an.v dangers that such proposals might represent, 
or in suggesting preferable alternatives. He is the primary spokesman for the 
system as a whole, and bears a special responsibility both to warn against proposals 
that might be potentially damaging from a system-wide organizational or 
administrative point of view, and to ensure that the fullest use is made of the 
capacities of the system. 

The Council's attitude towards the specialized agencies themselves - which 
has been sometimes positive, sometimes defensive - is of course as important as 
its attitude towards ACC, which was discussed in chapter V, above. Full recognition 
by the General Assembly also 124/ that the agencies are integral parts of the 
United Nations syst em and that, by bringing forward their different points of view 
and expertise, have a major and often decisive contribution to make to the 
deliberations and work of United Nations organs is likewise a condition of 
achieving good co-ordination as well as sound policy formulation. One helpful 
gesture iri this connexion would be reconsideration by the General Assembly of its 
oft-repeated refusal formally to accept the obligation - long since accepted by 
the Council 125/ to consult the specialized agencies and IAEA, through the 
Secretary-General, before taking decisions that might affect them. 

At the same time - and there are notable exceptions - the attitude of the 
intergovernmental organs of some agencies towards the United Nations and their part 
in the system-wide efforts could often be more positive. Nor is a certain 
parochialism the monopoly of those organs with the most narrowly technical fields. 
While the ~ost certain cure for such parochialism is the i~portance of the global 
task, the responsibility for countering it rests primarily on the Governments. 

124/ For an analusis of these attitudes, see Martin Hill, op. cit., 
pages 123-126. 

125/ Rule 80 of the rules of procedure of the Council. 
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It is hoped that the General Assembly itself, as well as the programmes that 
report to it, will decide, as the Council has done, to scrutinize the performance 
of their subsidiary organs with a view to reducing and simplifying their 
machinery where possible. But one can only see prospects of increase in the 
workload and extent of responsibilities of ACABQ in the interest of the system as 
a whole. Furthermore, granted that the General Assembly feels it necessary to 
have an independent system-wide inspection unit, is there much possibility of 
finding countervailing economies in the activities of the Joint Inspection Unit. 
It may be asked, however, whether the very time-consuming efforts to bring 
about uniformity among all organizations, and at all duty stations, on relatively 
minor administrative matters, have not been pushed too far. 

The role of the Secretary-General, and of the United Nations Secretariat, 
needs to be enhanced in ACC, which has often been regarded - and not without 
occasional justification - as the mouthpiece of the specialized agencies. A 
leading role for the Secretary-General and the United Nations Secretariat - not only 
in ACC itself but also in the Preparatory Committee and its other subsidiary 
bodies - i s indeed essential if ACC i s to operate successfully and if the Council's 
innate suspicion of ACC is to be kept at bay and a partnership between the two 
organs is to be come a reality. 

The new approach to co-ordination questions and the role of the secretariats 
· implies a change.also in the attitudes and practices of the heads of agencies and 
programmes as well as of the Secretary-General and his staff. Some of the 
implications for the organization of tCC's work will be discussed separately. 
Here it will suffice to make a few quick points: first, that because of the number 
and importance of the many broad and multisectoral tasks that have to be dealt with, 
including the International Development Strategy, membership in ACC , meetings of 
ACC and the standing relationships maintained between the Secretary-General and 
the heads of agencies have acquired additional importance. Much thought, discussion 
and acceptance of responsibility is required on the part of the members themselves 
in regard to their own organization's performance no less than the concerted 
contribution of the United Nations system can make. Secondly, the agencies should 
be careful to avoid giving the impression, at any time, of "ganging up" against 
the United Nations in ACC; conversely, the United Nations Secretariat should be 
careful to consult, and seek accommodation with the specialized agencies and 
refrain from exploiting its position as the arm of the Council and the General 
Assembly to impinge unnecessarily on agencies' responsibilities. Thirdly, ACC 
ought to pursue an active programme of review and reform on its own. Part of this 
programme should concern its own functioning, but a major part must relate to the 
tasks it decides to undertake. In this respect, .. the first thrust of its efforts 
in the area of general policy, where its somewhat imprudent claims in 1969 to 
competence were rebuffed by CPC and the Council, 126/ will no doubt be guided by the 
Council's request, "when it submits suggestions and studies, to state options and 
alternative courses of action in order to facilitate the decision-making role 
of the appropriate legislative organs". 127 / It will also have to address itself 
to some of the difficult tasks relating to the processes of review and appraisal 
called for by the International Development Strategy and to correcting 
miscellaneous situations that have been causing trouble. These could include 
programme difficulties but also administrative situations that have been under 
criticism, such as the failure so far to achieve full interorganizational 
co-operation on data systems. They must also include difficulties even of a minor 
character which have tended to be neglected or "swept under the carpet". It would, 

126/ See part one, ch~nter V. 

127/ Council resolution 1643 (LI), para. 7, 
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for example, be inexcusable if an end were not quickly put to unedifying disputes 
on such petty matters as precedence and the use of the United Nations flag in 
field posts. It is no less essential that progress be made in regard to the 
pooling of services in the field (including official cars as well as offices). 
The ground could be prepared for the further report the Council has asked the 
Secretary-General to submit, taking into account, inter alia, the points of view 
of the specialized agencies, aimed at the gradual simplification of the regional 
structures of the United Nations system, 128/ and ACC should look carefully into 
the possibilities of cutting down time and money spent on agency (and United 
Nations) representation of intergovernmental and non-governmental meetings as 
well as on certain interagency discussions. 

Some ideas for developing and adapting the ACC machinery for such purposes, 
as well as for strengthening it generally, are discussed later. In any event, 
work by and in preparation for ACC, especially by OIACC as the contact point with 
all agencies and programmes, will certainly have to be intensified. What is 
essential, above all, is a determination by the Secretary-General and the heads of 
agencies and programmes to ensure, so far as this lies within their power, more 
coherence and better co-ordination, within their organizations and among members 
of the system. Improvement of internal organization should be sought not only at 
Headquarters and in respect of global activities but also at the regional level 
and in the field, where the possibilities of cutting down on personnel and 
streamlining activities seem at least as great in the case of some agencies as in 
that of the United Nations and its programmes. Progress in respect of 
interorganizational co-ordination will no doubt involve difficult decisions, not 
least in the field, where centrifugal tendencies are particularly marked, and many 
compromises, including compromises on administrative matters, on some of which 
rigid positions may have been taken in the past. 

Review of United Nations-agency relationships 

The sort of measures so far proposed would require no revision of the 
United Nations-agency relationship agreements but would represent, in part, a 
fuller and more active implementation of them. The measures might be taken 
spontaneously without intervention of th; General Assembly o:c the Council, but, 
in any case, given the desire of so many Governments to "strengthen the coherence 
of the system" and judging from the record of agency compliance with requests of 
the General Assembly and the Council over many years, it should require no more 
than such a request in order to secure wide concurrence. How far could other 
measures needed to achieve the purposes of the Council be brought about within the 
existing agreements? A quick answer is, just as far as the proposed measures are 
not incompatible with the agencies' constitutions which are reflected in the 
agreements - as would be, for example, an attempt to remove from the 
intergovernmental organs of the agencies the formal control of their programme and 
budget. Any such attempt, as brought out in successive discussions of the 
possibility of the General Assembly approving the budget of the specialized agencies 
or of incorporating agency budgets in a consolidated budget of the United 
Nations, 129/ would require the revision of the agency constitutions - inevitably 

128/ Council resolution 1756 (LIV). 

129/ See "Report of the Secretary-General on action taken in pursuance of the 
agreements between the United Nations and the specialized agencies" (Official 
Records of the Economic and Social Council, Fourth Year, Ninth Session, 
Supplement No. 17 (E/1317). 
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a long and hazardous undertaking, and probably unnecessary and futile. Probably 
futile because one can scarcely imagine that the United Nations organs could wish 
to reopen the "programme and budget" discussions of other intergovernmental organs 
having the technical competence or that the Governments would tolerate an 
aggravation of what is already so much coml)lained of, namely, du,.,lication of 
discussions and loss of time. Probably unnecessary, because so much could be done, 
and so much more easily, if desired and pressed for by Governments in the General 
Assembly and the Council and in the organs of the agencies themselves, without 
affecting the existing agreements. Some far-reaching measures in the direction not 
only of budgetary assimilation but of building up system-wide institutions have 
already been accepted by the agencies on the basis of General Assembly action. 
Examples include the creation of the Joint Inspection Unit, recommended by the 
Committee of 14, and the proposal - alas! not yet finally implemented - for the 
establishment of an International Civil Service Commission. 

The agreements are, in many respects, out of date, especially because so many 
new and additional elements having been introduced over the years as .a result of 
United Nations request and the spontaneous development of co-operation, 
particularly through the secretariats. They have served their purpose; they are 
rarely referred to and still more rarely consulted, and it is difficult to see 
that any advantage would be gained by seeking to expand and revise them. The 
revision procedure would be lengthy and likely to produce a maximum of opposition 
and a minimum of agreed change. The recommended alternative - namely resolutions 
by the Council or the General Assembly, or both, to which the agencies could 
subscribe - would naturally also involve discussions and must conform to the 
Charter rule that co-ordination is to be exercised "through consultation and 
recommendations a. After a, general indication of desiderata by the Council and the 
General Assembly, any action required of the agencies might first be the subject of 
consultations arranged by the Secretary-General. The result could then go to the 
Council and the agencies' governing organs. 

Two examples of measures that might be requested. of the agencies are as 
follows: first, all initiatives of the General Assembly and the Council end not 
merely "formal recommendations 11

, as provided in the agreements, should be brought 
to the immediate attention of the agencies' governing organs so that complementary 
or supporting action can be considered. Such an undertaking should present no 
difficulty, since most agencies do this already. Secondly, it may be considered 
desirable to give fuller effect to the provision in the agreements with the major 
agencies (apart from IMF and the Bank Group) that the agencies will consult the 
United Nations in the preparation of their budgets. This might be more difficult to 
bring about. So far, consultations when they have been held, have been mainly 
concerned with form, terminology and presentation. How far would it be possible to 
extend their scope to content? An answer can be attempted at two levels. First, at 
the staff level, emphasis is being laid on the need to make the programming systems 
of different organizations more comparable with one another. As indicated earlier, 
this will inevitably be a long process, involving additional work and possible 
difficulties for individual organizations without necessarily offering much 
tangible advantage except to the system as a whole. But in so fnr as those efforts 
succeed, medium-term planning and plan harmonization would open up new 
possibilities for a clearer definition of objectives, a stricter ordering of 
priorities and more systematic thinking about the future. 
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At another level , one might envisage ACABQ and CPC, or its successor, 
commenting more fully than at present on agency programmes and budgets not in lieu, 
or duplicating the work, of the agencies' own comnetent organs, but to ensure that 
those organs are aware of the priorities as well as the stana.ards and criteria 
applied in the United Nations. Any suggestion to this effect must be quite 
tentative. Knowing how difficult it is for finance committees to get into proper 
focus the programme budget of a single agency, it i s uncertain that the acove 
suggestion would be useful even if it were practicable, and it might well be 
frowned upon by the overworked United Nations organs themselves. 

Apart from action that the United Nations might wish the agencies t9 
undertake, there are certain powers that the United Nations itself might wish to 
utilize more fully. One such power vested in the General Assembly under 
Article 17, para.graph 3, of the Charter is related to the point just di scussed. 
Hould the General Assembly, in connexion with its examination of the a~inistrative 
budgets of the specialized agencies, wish to do more than it has hitherto by wa:y 
of "making recommendations to the agencies concerned"? Would the Council likewise 
wish to make greater use of it s power to meke specific recommendations, after 
consultation, to specialized agencies and IAEA? Another group of powers so far 
little utilized by the United Nations concerns "reciprocal re~resentation;' and 
11liaison;1

• The Co-ordination Unit at Geneva and the Office for Inter-Agency 
Affairs and Co-ordination in New York, especially in the latter case, through the 
weekly meetings with the agency and programme representatives, fulfil some liaison 
functions with the agencies, but the United Nations has no liaison offices at the 
seats of the major agencies as the latter have at United Nations Headquarters. 
An exception existed in the case of IAEA, which was intended to have a closer 
relationship to the United Nations than the specialized agencies, and for many 
years a Permanent Representative of the Secretary-General to IAEA was stationed 
at Vienna. That post has, however, now been eliminated. Budgetary considerations 
have reinforced a once widely held doctrine that the agencies should maintain 
day-to-day contact with the United Nations, rather than vice versa. A related 
doctrine, strongly held by Hammarskjold, was that while the agencies should be 
represented at, and :out their views before, the United Nations organs, the main 
burden of ensuring that the agencies' intergovernmental organs are kept aware of 
United Nations views and encouraged to act accordingly should ·be· borne by 
Governments and agency heads. In the early years, it was the practice to send a 
strong United Nations delegation, led by a top official, to meetings of the major 
agencies' governing organs and conferences to put forward, in consultation with 
agency heads, United Nations' views on important issues. United Nations officials 
still follow major meetings and a high official ma:y briefly attend and make a 
forme.l statement, but the practice of active participation by the United Ne.tions 
has, at least partially, lapsed. It is worth considering whether it should not, 
at least in some degree and circumstances, be revived. 

One set of conclusions to which this discussion leads, is that there are me.ny 
possible approaches to an updating of United Nations-agency relationships and 
practi~es, that such approaches need not involve confrontations and that it would be 
useful to explore, as informally as possible, the points requiring agency action on 
which agreement could quickly be reached. 
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A second conclusion is that much of this possible updating depends upon 
decisions of the United Nations itself to give fuller effect to existing 
provisions and to plfcy' a more active role in furnishing guidance and in 
contributing from the centre of the system to the obj ectives and purposes of the 
agencies. 130/ How far it will be possible to ensure that the priorities of the 
agencies reflect the Council's over-all view of what they should be depends on the 
other factors that have been mentioned, including the .manner in which the Council 
conceives and carries out its co-ordinating role and the support given to 
United Nations' positions by Governments in the agencies ' governing organs. 

130/ See Introduction. 
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Chapter XI 

THE STRUCTURE AND FUNCTIONING OF ACC 

Suggestions involving changes in top-level administrative and organizational 
arrangements in the United Nations system must always be very tentative because of 
tpe imponderable factor of the personalities , capacities and nationalities of those 
who occupy or would occupy the positions of responsibility. How many excellent 
paper schemes have been rejected - and rightly rejected - because of the 
unsuitability of the key candidate or candidates, or nullified by the appointment 
of the wrong man or woman to administer them! The converse - poorly conceived 
schemes being made to work well by the right people - is, alas! less common, 
though not unknown. Again, all senior appointments and all institutional changes 
in the United Nations, and, to a less extent, in the specialized agencies, have 
political as well as administrative implications; a measure that might seem 
prima facie desirable may be found quite unacceptable because of political 
considerations or because of its· potentially undesirable administrative 
repercussions elsewhere. 

Bearing in mind such qualifications, one may turn to consider possible 
modifications in the functioning of ACC and the United Nations Secretariat in the 
interests of system-wide coherence, co-operation and co-ordination. It has been 
proposed above that the Council should endeavour to use both the Secretary-General 
and the ACC much more than in the past, assigning to them responsibility for 
solving, wherever the solution lies within their power or otherwise for proposing 
practical solutions to interagency co-ordination problems affecting activities in 
administration. This would mean that greater responsibilities would need to be 
assumed, and more time devoted to the task , by ACC's members and the United Nations 
officials concerned. 

That is one factor to be taken into account. Another is this: the ACC's 
biggest achievement, one of vital importance, has been to develop mutual confidence, 
a sense of common purpose, an esprit de corps, a desire to co-operate, among the 
executive heads of the organizations of the United Nations system, and through 
them-· if only partially and imperfectly - among their staffs. This is a source 
of strength, unforeseen and unsought in 1945, without which it is difficult to 
imagine that the United Nations system could now function; and it must be preserved. 
This implies the preservation of ACC ' s fundamental characteristics - especially the 
personal participation of the Secretary-General and heads of agencies, and its 
essentially consultative character. Its consultative character has, however, not 
prevented it, and should not prevent it in future, from acting also as an 
executive organ, each member voluntarily implementing or sponsoring within his own 
governing organs the measures or policies generally agreed upon. 

Further factors are that the Secretary-General and some of the agency heads 
will find it impossible personally to devote much, if any, ad.ditional time to ACC 
matters of meetings; and it is no less clear that there are limits to the role of 
the Preparatory Committee of ACC, as presently constituted. 
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In these circumstances, hou can one enable ACC, the Secretary-General .and the 
Secretariat serving the ACC to deal effectively with a larger volume of work of 
co-ordination and initiation, while at the same time, strengthening the role of the 
United Nations in ACC? The sort of changes in internal organization and practice 
that suggest themselves include the following: 

First, ACC should endeavour to work increasingly through groups consisting only 
of members closely concerned with the subject under consideration, or their 
immediate assistants. Its meetings have long suffered, especially when attempting 
to deal with economic and social policy matters of central importance, from the 
excessive number of participants and the extreme disparity between the interests 
and potential contributions of its members. Satisfactory arrangement s on an open
ended basis have been found in some cases through the established machinery of 
sub--committees and workin~ groups. One example is provided by the ACC Sub-Committee 
on the Development Decade, which is chaired by the Under--Secretary--General for ESA 
and serviced by the Centre for Development Planning, Projections and Policies . 
.i.\lternative models have been nrovided by ad hoe panels for specific subjects, 
e.g., the so-called Functional Groups as well as by the Environment Co-ordination 
Board (ECB), recently established by virtue of a decision by the General 
Assembly, 131/ both having great latitude in working as they think best. One might 
envisage some extension of such flexible arrangements -· preferably at a level just 
below that of the executive heads - to deal with general organization and policy 
questions or to be helpful in solving intractable problems affecting a group of 
agencies in particular fields. They would not necessarily remove the need for the 
existing consultat ive arrangements under ACC among the responsible divisions in 
particular substantive fields, but they might make such consultations more fruitful. 
The ECB pattern, 132/ which provides maximum autonony within the ACC framework, 
would seem well suited for regular high-level consultations on the development 
programme, under the chairmanship of the Administrator of UNDP, should an attempt 
ever be made to bring ACC and IACB together. 133/ It could also provide a model 
for regular consultations, under the chairmanship of the President of the Bank 
Group, should it be decided to broaden the liaison arrangements contained in the 
agreement between the United Nations and IDA to cover the major agencies and such 
United Nations organs as UNCTAD, UJITIDO and UNEP. 

Secondly, should the responsibilities of the Secretary-General and ACC be 
increased in the many significant ways that have been suggested, arrangements will 
have to be made to relieve him of part of the additional burden and more 
particularly to limit the time he would be required to spend at ACC meetings. It 
may prove indispensable to have an alternate to the Secretary--General designated 
for the purpose of chairing ACC meetings when he has to be absent and occasionally 
acting for him at other times. Except as a momentary replacement at a meeting, 
this alternate cannot well be the head of an agency, because ACC is still 
essentially an instrument for consultation and action between the United Nations 
and the agencies, under the Secretary-General. It can only be a top official of 
the United Nations, preferably of a rank comparable to that of head of a major 
agency, and fully versed in the issues facing ACC. Neither the Administrator of 
Ul'IDP nor, under present arrangements, the head of ESA, would fully qualify. 

!31/ See chapter II, above. 

132/ See "Report of the Environment Co-ordination Board on its first session -
Geneva, 9 April 1973i: (UNEP/GC/7). 

133/ See chapter II. 
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The Council and the governing organs of the specialized agencies have always 
attached great importance to the personal participation of the Secretary-General 
and the executive heads of the agencies in ACC. If an alternate were designated, 
it would therefore be important that the Secretary-General should announce his 
intention to continue to participate in ACC, and to concern himself with the common 
problems of the United Nations system~ as fully and actively as his other duties 
permit. 

In some degree -· and in the case of, for example, the President of the World 
Bank and the Managing Director of IMF, in very high degree ·· the increased workload 
will naturally also be felt by other members of ACC, who already , in fact, are not 
infrequently represented by alternates at ACC meetings. But one sho"uld strive to 
maintain at least the present standard of attendance and the tradition that all 
executive heads are present at the spring session when the regular annual report 
to the Council, and consequently most major policy issues, are under consideration. 

Thirdly, P..CC may feel that the time has come to carry out its oft-repeated 
decisions in principle that, in the case of all organizations, the level of the 
representation on ACC's Preparatory Committee should be raised to that of deputy 
or assistant directors· -general; alternatively , it might abolish the Preparatory 
Committee as such and arrange for its own meetings to be held at different levels 
for different purposes. The first measure -would seem likely to strengthen ACC 
considerably and it might be possible to meet, through increased initiative, 
preparatory negotiation and drafting by the Office for Inter-Agency Affairs and 
Co·-ordination, the difficulty encountered in the past that the deputies' time-
schedule is sometimes almost as exacting as that of their principals. But the 
second alternative also has much to commend it, provided ACC also meets regularly 
two or three times a year, as heretofore, at the top level and under the Secretary
General's personal chairmanship. 

Either measure would help solve the problem of the Preparatory Committee 
standing , both internally and vis-a-vis the intergovernmental organs. There has 
long been a reluctance on the part of CCAQ, which brings together most of the heads 
of administration and finance, to report through the Preparatory Committee . A 
second issue relating to CCAQ is whether it should remain, as it has been since 
1961, a fully interagency body, with its independent interagency Staff Office at 
Geneva, jointly financed , like KIU and certain other institutions, by the United 
Nations and the agencies. It has sometimes been suggested 134/ that similar 
arrangements regarding staffing and financing might be applied to the Office of 
Inter-Agency Affairs and Co-ordination and the Co-ordination Unit at Geneva, which 
would report to the Secretary-General as Chairman of A.CC rather than as chief 
administrative officer of the United Nations. But this would raise a question of 
principle relating to the Charter role of the United Nations and a practical 
question regarding the status of OIAAC in the United Nations Secretariat; and such 
a change is not recommended. The arrangements in regard to CCAQ are already under 
review in the light of the new situation that would be created by'the establishment 
of ICSC. In so far as the CCAQ, staff office continues .to provide the groundwork 
for interagency co-ordination and co-operation on administrative and budgetary 
matters under ACC, it should surely - like the Co-ordination Unit at Geneva. -
be brought under the general substantive direction of the head of the Office for 
Inter-Agency Affairs and Co-ordination. 

134._/ See part one, chap VI. 
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Fourthly, in so far as he act s as chairman of ACC, the Secretary-General is 
normaJ.ly precluded from advancing actively his own aims and interests or those of 
the United Nations. So is the head of OIAAC in ACC and in the Preparatory · 
Committee. That task must faJ.l upon the Under-Secretary-General for ESA or the 
executive heads of one of the programmes in respect of United Nations economic and 
social work or upon the top official of other departments on political, 
administrative and legal matters. But these officials are inferior in rank, as in 
status in ACC, to the heads of the big agencies. This anomaly, which may on 
occasion weaken the leadership of the United Nations in ACC, is compounded by 
another, namely, that, as between the Secretary-GeneraJ. and the senior Headquarters 
officials, on the one hand, and the executive heads of UNCTAD, UNIDO, UNDP, UNICEF 
and UNEP, 135/ on the other, there are no arrangements for prior consultation 
regarding United Nations positions or possible United Nations initiatives in ACC. 
It is only too understandable that without such consultations, the Secretary- ' 
General himself is often hesitant to take positions. 

Two steps would help, namely, the institution of regular consultations among 
the United Nations departments and programmes in preparation for ACC meetings, and 
formal recognition of the position of the Under-Secretary-General for ESA and 
A and Mas full participants in ACC - a position already assured to the 
Administrator of UNDP and other heads of United Nations programmes. 

Attention has been called to the absence of arrangements in the United Nations 
itself for high-level consultations relating to economic and sociaJ. policy. The 
ACC provides opportunities the United Nations itself lacks ; yet ACC - whose members 
have so many pressing interests and preoccupations - has not been noteworthy in 
proposing new lines of action requiring the resources of several agencies. It has 
indeed initiated little, and yet such initiatives have frequently been invited of 
it by the Council and the GeneraJ. Assembly and are implicit in the role that has 
been outlined for it. How it best increases its contribution substantially and 
effectively is a major and urgent problem for ACC to consider. Through OIAAC, as 
the secretariat for ACC, and perhaps with the aid of UNITAR, the agencies and 
United Nations programmes should be able to develop informally, with individuaJ. 
officiaJ.s of the United Nations, ideas to assist ACC in this aspect of its task. 
Matters currently outside the scope of the United Nations system or affecting 
relations with non-United Nations internationaJ. organizations like the Red Cross, 
should not be excluded. 

This leads to two final points to be made in this chapter: one has been made 
before but bears repeating, namely, that a large proportion of the total work of 
the United Nations system is self-contained and does not need to be co-ordinated 
with that of the other organizations. This is particularly true of WHO and highly 
technical organizations such as ITU and UPU, and it applies least to the United 
Nations itself. The second point is that the mechanisms of ACC, however convenient, 
flexible and generally acceptable, should enjoy no monopoly, and that, for questions 
of overwhelming concern to say two or three organizations only, it is often 
preferable to make ad hoe arrangements for co-ordination and co-operation. 

135/ In its 1969 report to the GeneraJ. Assembly, the Council wrote that its 
Co-ordination Committee 11welcomed and endorsed the assurance given on behalf of the 
Secretary-General that the executive heads of UNCTAD, UNIDO, the UNDP and UNICEF 
participated in the ACC on equal terms with those of the specialized agencies and 
IAEA." { Official Recorq_s of the General Assembly..?-.Ji.enty-fourth Session, Supplement 
No. 3 (A/7603), para. 582.) 
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Chapter XII 

THE PLACE OF UNDP IN THE SYSTEM 

A critical problem of organization affecting coherence and co-ordination in 
the system is how to ensure the fuller integration of UNDP into the United Nations 
structure , maximum mutual support as between it and the regular United Nations 
services, and avoidance of further fragmentation and administrative disparities. 
These goals, which should be pursued with the aim of strengthening UNDP 's 
contribution to development always in view, were not considered in the Consensus 
or subsequently in any organ of the United Nations. They, and th~ Gonnected issues 
mentioned below, deserve early consideration first by the Secretary~General , the · 
Administrator and other top United Nations officials, and then by ACC, prior to 
being su,bmitted with appropriate advice to. the Council and the Governing Council. 
It would seem very desirable and important that the statute of UNDP nqw ·being 
drafted should not be approved in final form until such studies have been · · 
undertaken and acted upon. 

One change that should be sought is purely one of attitude - the strengthening 
of the idea among the staff that UNDP is an integral part of the United Nations, 
under the Secretary-General whatever the special needs and circumstances that call 
for special administrative arrangements. It i s an attitude that should not be 
difficult to induce - indeed the change may have started already; it would affect 
the haJ.lowed tradition that, for UNDP, the United Nations organization is - in 
respect of development work - just one participating and executing agency similar 
to the specialized agencies. This view overlooks not only the fact that the 
United Nations is indivisible but also the special need and potentialities for 
collaboration between UNDP and ESA. The failure to arrange for UNDP to use ESA 's 
extensive know-how and network of experts in development planning and programming, 
indeed the virtual absence of any intellectual contacts between it and CDPPP, has 
become increasingly indefensible, as the emphasis in UNDP assistance has shifted 
from projects to assistance in the preparation, support and implementation of 
country development programmes. At the same time, there is surely room and need 
for UNDP's closer association with the International Development Strategy 136/ and, 
more particularly through the network of resident representatives, with the 
processes of review and appraisal in which so much emphasis is being laid on 
country appraisals . 

Other aspects of UNDP staff arrangements affecting co-ordination include, 
first and foremost , the fact that the resident representatives, who play a key 

136/ The Council's decision 3 (LVI) of 10 January 1974 marks a significant 
step forward. The Council invited the Governing Council of UNDP to submit to its 
fifty-seventh (summer 1974) session a "report on the manner in which the 
operational activities undertaken by the Programme can further promote the 
objectives of the International Development Strategy , including , as appropriate , 
proposaJ..s to improve policies and procedures to this end". 
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co-ordinating role at the country level, have no direct contact with the system
wide co-ordinating arrangements under the Economic and Social Council and ACC. 
The situation is all the more unfortunate in that , quite apart from their role in 
the Strategy, one looks to the resident representatives to help the Governments 
to which they are accredited in reconciling country programmes with global 
programmes and priorities worked out in the intergovernmental organs of the 
United Nations and the agencies. As noted in chapter II, there is no easy solution 
and one must rely mainly at this stage on a variety of partial measures, such as 
discussions with Headquarters officials during the periodic meetings of resident 
representatives and keeping the resident representatives regularly informed from 
Headquarters about developments and problems affecting co-ordination. 

This writer i s no devotee of uniformity and rigidity and accepts the need for 
exceptional arrangements regarding emoluments and even such factors as housing and 
home leave, to meet hardship cases in the field and make it possible to recruit 
top-quality experts. But, given the crucial importance of the ';common system17 

as an element binding together most of the United N~tions system, he feels that 
before the proposal for a United Nations development service, with more favourable 
salary and other conditions is adopted, its full implications for the United . 
Nations as a whole should be very carefully studied. He likewise feels i t 
important to reduce the striking discrepancies, which are a subject of common 
knowledge and difficult to justify, between the top structure of UNDP and those of 
UNICEF ~ UNHCR, UNRWA, UNCTAD, UNIDO and the Department of Economic and Social 
Affairs. 

The fact that such discrepancies have arisen calls attention to the 
differences that exist in the nature and degree of administrative and financial 
control exercised by ACABQ in regard to activities financed from the regular budget 
and those financed from funds voluntarily contributed. It seems important to 
pursue the efforts now being made to rectify this situation , 137/ which affects, 
of course, many aspects of United Nations and agency activity and remains a serious 
obstacle to coherence and co-ordination in the system . The relations between 
UNFPA and UNDP, on the one hand, and the central organs of the United Nations, 
on the other, deserve particular scrutiny from the point of view both of staff 
co-operation and of administration and finance. The same applies to some of the 
trust funds, where "centrifugal trends" are often appare.nt. 

137/ See chapter III. 
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Chapter XIII 

ORGANIZATIONAL MEASURES IN THE UNITED NATIONS ITSELF 

UNiDP and ESA 

The need has been emphasized for the designation of a top-level official who 
could bring together effectively, for purposes of policy formulation, planning and 
coherence of action, the executive heads of the various United Nations organs and 
programmes in the economic and social field. The need is no less urgent to 
integrate UNDP more closely with the United Nations itself, to develop mutual 
support between UNDP and ESA and to bring UNDP more fully within the system-wide 
framework of co-ordination under ACC. 

Among other desiderata , it is important to avoid , so far a:s possible, further 
fragmentation of United Nations machinery, to take the first steps at least towards 
a simplification of the structure of international development assistance and to 
devise some means to avoid placing an impossible additional burden on the Secretary
General personally, as hi s responsibilities for co-ordination and the work of ACC 
increase . It should be possible to achieve these desiderata without affecting the 
constitution or the basic conditions essential for the effective operation of UNDP. 
FinaJ.ly, no opportunity should be lost to reinforce the Council ' s role in 
co-ordination and over-all planning , under the authority of the General Assembly, 
vis-a-vis the other intergovernmental councils and boards in charge of sectors of 
the economic and social activities of the United Nations. 

Some of these desiderata require action at the governmental level - action 
which , on the last-mentioned point , has begun and will be reinforced by the 
comprehensive policy review of operational activities throughout the system which 
the Council has decided to ·undertake in alternate years. But others call for 
Secretariat decisions, both within the United Nations itself and among the executive 
heads of the different organizations. Such administrative decisions could, in 
part, be taken piecemeal and independently of wider intergovernmental decisions -
those, for instance, providing for one top official to exercise leadership and 
co-ordination under the Secretary-General in respect of the United Nations 
Secretariat' s economic activities and those providing for enhanced feed-back and 
mutual support between UNDP and ESA. But , even if taken piecemeal, such decisions 
would depend at least in part on others affecting relationships in this area, and 
in any case there are only limited possibilities of adjustment within a particular 
organizational framework. One ma;y ask therefore whether any broad organizational 
tneasures are feasible that would contribute to the purposes in view , preferably to 
several at the same time. To make any firm suggestions would be foolhardy, since 
the implications of each would be far-ranging and largely unpredictable; but two 
broad types of me.asures may be indicated, merely as a stimulus to thinking. 

The first has appeared in several contexts including the Capacity Study and 
has been much discussed unofficially. In order to enable the Department of ESA. to 
contribute as effectively as possible, and without dissipating its energies, as a 
"brain" both for the United Nations development system and for the General Assembly 
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and the Council ~enerally in the other aspects of their task, it is suggested that 
ESA should divest itself gradually of operational responsibilities in such fields 
as housing, transport and perhaps natural resources, 138/ as and when they could 
be taken over by other components of the system, including the regional commissions ; 
ESA would, however, retain those responsibilities in regard to economic and social 
planning, public administration, statistics and probably population, which have a 
general, non-sectoral bearing on development. 139/ 

Such a measure might also facilitate acceptance by the specialized agencies 
and their corresponding ministries in national Governments of a second type of 
action that should help to bring UNDP and ESA more closely together in some form of 
organic relationship. Of the various means to this end that could be devised, a 
simple one, which should lead to a mutual strengthening of resources and a 
unity of philosophy and general policy direction at the top, would be to place 
UNDP and the restructured ESA under a single top official who would be both 
Administrator of UNDP and Under-Secretary-General or Director-General for Economic 
and Social Affairs. 140/ His position in the United Nations itself and. vis-a-vis 
the agencies would be"°second o~ly to that of the Secretary-General himself and his 
task would be no less many-sided, exacting and important. No merger such as 
occurred in 1966 between EPTA and the Special Fund would be involved and UNDP and 
ESA would retain their separate identities under their respective governing organs 
and their separate senior staffs. The constitutional position of other United 
Nations organs, such as UNCTAD, UNIDO and UNEP, would not be affected, though 
they should derive benefit from the regular and close consultations on policy 
which it would be one of the tasks of the Administrator-Director-General to 
organize among the heads of the United Nations programmes and organs concerned. 

Such a step would open up the possibilities , in due course, of reforms of 
some magnitude, and would naturally raise certain objections and problems. Would 
it tend to affect adversely UNDP's capacity to raise funds? Would it undermine 
the degree of administrative independence which UNDP finds essential? Would it 
tend to subordinate the management of UNDP to the political constraints to which 
the Secretary-General is subject? Would it, despite the elimination of ESA' s 
operational activities that may be competitive, be unacceptable to the 
specialized agencies? Would there be justification in this case for abandoning 
the principle of the separation between operations, on the one hand, and research 
and general policy, on the other, which underlies the relationship between UNDP 
and its executing and participating agencies in their respective technical fields? 
On the last point, one might comment that the separation has been due to the 
decentralized pattern of international organization rather than to administrative 
principle. While it works to the advantage of the. parts rather than the whole, 

138/ Operations and substantive responsibilities should normally remain 
together, but questions relating to natural resources are now so close to the 
centre of national and international economic policy that it might seem desirable 
for the Council and ESA to retain policy responsibilities in that area if they 
should relinquish their control over operations. 

139/ A Study of the Ca acity of the United Nations Develo ment System, 
(United Nations publication, Sales No. E.70.I.10 , vol. II, pp. 301-328. 

140/ There used to be a United Nations Director-General in this area, namely, 
the Director-General of the United Nations Technical Assistance Administration, 
whose functions were taken over by the Under-Secretary-General for Economic and 
Social Affairs in 1958. 
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the essential problem here is precisely to reinforce the system as a whole and 
bring together thinking and action - e.g., in respect of the International 
Development Strategy. It should be noted, too, that as an administrative 
principle, the separation of policy and operations has in certain cases been called 
in question. For example, the administration of the United Nations Fund for Drug 
Abuse Control was first (1971) kept separate from the Division of Narcotic Drugs, 
but a~er two years' experience, it has now been vested in the Director of the 
Division. Still more significant, perhaps, the Executive Director of UNEP has 
been made responsible for the administration of the Environment Fund as well as 
for the intellectual leadership and general co-ordination of the Programme. 

Another type of problem concerns the balance of nationalities in what may be 
called the top political structure of the United Nations Secretariat. Yet another 
would be the difficulty of getting for the new job one of the mere handful of very 
exceptional people in the world with the necessary drive, ability, vision, 
objectivity and personal authority. It would be necessary also to consider in the 
new context what should be the status and location of the key unit in interagency 
relations, namely, the Office of Inter-Agency Affairs and Co-ordination. 

Possible problems, such as those indicated, would have to be carefully weighed 
and the measures envisaged might need to be considerably adapted or even abandoned 
in the light of such scrutiny. In any case, no major organizational change should 
be attempted without a strong consensus, as well as circumstances, in its favour. 
In the meantime, it would be well to proceed with less far-reaching measures such 
as those mentioned earlier, which, even if likely individually to contribute only 
modestly towards a solution of the major issues, seem to offer definite advantages. 
A few additional suggestions and comments are offered below. 

Other aspects 

Apart from UNDP-ESA relationships, there are four aspects of organization 
within the United Nations itself which seem to bear with special force on order, 
coherence and co-ordination in the United Nations system. 

The first of these concerns the structure and 11level" of ESA, a matter 
discussed in chapter VII, on which action is long overdue. The ESA, whether with 
its present scope of duties or "streamlined" in the manner envisaged, should 
surely be provided with a senior structure comparable to - or at least 
approaching - that of the substantive services of a major specialized agency. 
The need for a modest "upgrading" of ESA such as that proposed is sui generis, and 
the argument that it would set a precedent for other departments of the United 
Nations Secretariat would be difficult to sustain. Nor can one accept objections 
on the grounds of finance, since the costs involved would be extremely small. 141/ 

Financial considerations are, likewise, scarcely relevant in connexion with a 
second suggestion, namely that funds be earmarked for travel for co-ordination 
purposes. The question of strengthening United Nations participation in 

·, 
141/ See the reports of the Secretary-General concerning the organization of 

the Department of Economic and Social Affairs contained in documents A/C.5/1380 and 
Corr.1, A/C.5/1430 and A/C.5/1506. 
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important agency meetings was raised in the review of United Nations agency 
relationships in chapter X. Since travel funds are allocated to individual 
departments and divisions, earmarking of some funds would be required to finance 
travel for such purposes. The same consideration applies in the case of travel 
from Headquarters to the regions and vice versa. For the travel credits of ESA 
and the regional commissions, there are always pressing claims, in respect of 
representation and the prosecution of substantive work required by the 
intergovernmental organs, which tend to be given priority, and the executive 
secretaries must come to the summer sessions of the Council and the winter staff 
meetings at United Nations Headquarters. Small wonder that there are rarely funds 
available for the regional programme staff to meet their colleagues from United 
Nations Headquarters and from the agencies and programmes at consultations 
arranged by ACC, or for the appropriate Headquarters staff (including the 
Regional Commissions Section) to visit regional headquarters for purposes of 
ensuring co-ordination. An effective and inexpensive means of checking 
centrifugal tendencies in the regional commissions themselves is surely missed 
when - as is o~en the case - there is no official present from Headquarters at 
one of the regular high-level meetings of a regional economic commission with an 
interest in informing the delegates of the positions taken by the General 
Assembly, the Council and their own Governments on organizational matters at the 
global level and of the bearing their decisions will have on the United Nations 
system as a whole. It may be added that there is not enough in the exiguous 
budget of OIAAC to cover more than a single trip to Bangkok, Santiago, Addis Ababa 
or Beirut in any one year. 

A third aspect of staff organization on which some comment may be useful 
concerns "internal" co-ordination - the importance of which has been underlined 
by the Secretary-General - and the role in this regard of the now enlarged but 
still quite small Office for Inter-Agency Affairs and Co-ordination. The words 
"and Co-ordination 11 were added to the title of the Office as a result of a 
reorganization in August 1973. The 1970 terms of reference of the Office 142/ had 
required it "To maintain contacts, for purposes of co-ordination, with the-
Programmes and organizations established by the General Assembly (including UNDP, 
UNICEF, WFP, UNHCR, UNRWA, UNCTAD, UNIDO, UNITAR)". While something more 
positive than maintaining contacts for purposes of co-ordination is now envisaged, 
the Under-Secretaries-General for Administration and Management and for Economic 
and Social Affairs also have responsibilities in this area. Since one cannot 
neatly divide institutional, budgetary and progrrumne co-ordination, these 
responsibilities naturally have to be exercised in co-operation. 

One may ask whether the top post for interagency affairs should for all time 
and under all circumstances be kept separate from the Under-Secretary-Generalship 
for Economic and Social Affairs. Circumstances relating primarily to the functions 
exercised by the Council and ESA might one da;y make a union workable and acceptable 
to the specialized agencies and the United Nations programmes; but that time has 
clearly not yet come. 

Fourthly, there are the remaining cases or dangers of overlap or disputed 
"jurisdiction", on the one hand, and of time-wasting co-ordination procedures, on 

142/ "Organization of the Secretariat - Office for Inter-Agency Affairs" 
(ST/SGB/131/Amend.21). 
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the other, between some of the programmes, created by the General Assembly and the 
Council, and certain agencies. At the moment, one is perhaps most keenly aware of 
such dangers in connexion with the expanding work of the United Nations Environment 
Programme. As regards the relations of UNCTAD and UNIDO with the Council and 
some of the agencies, no one would wish to press for immediate decisions in areas 
where opinions and loyalties have been sharply divided and efforts to find 
pragmatic solutions conscientiously sought. But the situation, however much 
improved, is still partially confused and not fully satisfactory .• 143/ When the 
attention of the world is being concentrated on the means of increasing the 
effectiveness of the United Nations system in promoting international economic 
co-operation for development, it would seem timely to reflect and, if possible, to 
reach closer agreement on the best structural arrangements for achieving that 
objective. 

143/ A recent example being the acceptance by UNCTAD, at its third session, 
of a proposal that UNCTAD should draft a charter of the economic rights and 
duties of States. 

-107-





Chapter XIV 

ADAPTATION AND THE EMERGENCE OF NEW PROBLEMS 

If an institution is to adapt itself to constantly changing calls upon it, 
frequent reorganization is inevitable, and prior to each reorganization - which 
may be delayed or even impossible to realize for political or personal reasons -
there are likely t.o be periods of uncertainty and even confusion regarding the 
assignment of responsibilities. All this is true of the United Nations system 
as a whole, and more particularly of the United Nations Secretariat, in which, 
furthermore, the most rational organization of work is o~en hampered by 
geographical, political and budgetary factors. .An example is provided by the 
situation in regard to work on the application of science and technology, where 
there is considerable overlapping of authority by different organs - a situation 
which is in process of being sorted out by the Council. 

Another example can be found in the area of disaster relief and 
preparedness. Here the problem has long been how best to co-ordinate the 
efforts of the United Nations family - so many members of which have an 
essential contribution to make - and to provide a focal point, under the 
Secretary-General, for the purpose of assisting disaster-prone and disaster
stricken countries, as well as private organizations like the Red Cross which 
are working in the same field. To help meet the problem, in 1971 the General 
Assembly, by resolution 2816 {XXVI), created the Office of the United Nations 
Disaster Relief Co-ordinator which was set up at Geneva with a small staff of 
three {now five) at the professional level and above. Good and devoted work has 
since been done by officials of this and other offices in the face of an almost 
unprecedented incidence of major disasters. But there remains a notable 
dispersal of responsibilities in this whole area and renewed attention to 
questions of organization is urgently needed. 

Under the heading of interagency co-ordination problems, a number of other 
subjects, such as natural resources end marine science, have been mentioned as 
deserving early attention and solution. There are also broader aspects of the 
whole problem o:f order in the system to which thought should be given. One 
relates to administrative proliferation. How can one check the tendency to set 
up some new administrative entity to deal with each important new activity to be 
undertaken? Governments still seem to be insufficiently aware of the 
administrative complications and the waste of resources to which such 
proliferation leads. The secretariats would do well to warn of such dangers and 
be ready, wherever possible, to suggest means whereby new activities can be 
absorbed satisfactorily by existing institutions. 

A second broad issue came to the fore several years ago when, as indicated 
earlier, a first step was attempted towards integrating the agricultural work of 
FAO and the United Nations regional economic commissions. Is a real integration 
of the work of the United Nations family ever to be possible in that or other 
fields? Is "co-operation" among separate autonomous entities the most one can 
hope for? Can there never - except perhaps in cases of real emergency - be 
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genuine, unified United Nations action? As in the case cited, 144/ a good 
measure of integration could be achieved by simple decisions of intergovernmental 
organs, without affecting constitutions. Here is an area in which ACC would be 
uniquely equipped to advise and make suggestions. 

Another set of issues of great long-term importance are the independent 
role of the Bank Group, with its close mutual support relations in certain 
fields with FAO, UNESCO, WHO and now UNIDO, and the relationships between the 
Group, on the one hand, and ESA, with the regional commissions, and UNDP, on the 
other. In part, the problems here are practical and should be possible to 
correct rather easily. So should any problems concerned with the carrying out 
of the understandings that exist between the Bank and UNDP regarding the 
division of functions between them, and between the Bank and ESA regarding 
economic development planning and the relationships between the UNDAT and the 
Bank's country missions. For such consu1tations, a formal procedure, endorsed 
by the Council and the General Assembly, already exists in the Liaison Committee 
established under the relationship agreement of 1961 between the United Nations 
and IDA. This procedure, seldom used in recent years, could be revitalized, 
subject to any needed adjustment. In addition to the special arrangements for 
liaison and consultation required between the President of the Bank Group, the 
Administrator of UNDP and the Secretary-General, it might be desirable to 
provide for some form of participation in such arrangements by the main 
programme agencies and United Nations organs such as UNCTAD, UNIDO and UNEP. If 
so, as suggested in chapter XI, a standing arrangement, within the .ACC 
framework, for consultations under the chairmanship of the President of the Bank 
Group, along the lines of the Environment Co-ordination Board, might be 
considered. 

In part, however, the issues go deeper and relate to a possible evolution 
in the whole structure of international development assistance - an evolution 
hinted at in the Capacity Study 145/ but not yet publicly discussed in any 
United Nations forum. Such problems - as well as the international monetary 
problem - were no doubt among those lying behind the resolution adopted by the 
Fourth Conference of the Heads of State or Government of the Non-Aligned 
Countries, held at Algiers in 1973, to press for a general review of 
international economic co-operation for development by the General Assembly in 
1975, 146/ and the subsequent decision by the General Assembly to meet in 
special session for this purpose Just prior to its thirtieth regular 
session. 147/ They have since been intensified and further complicated. Urgent 
and earnest attention is being given to them by concerned Governments (and what 
Governments are not concerned?) as well as by international officials. Debate 
is likely to be engaged in at the (April 1974) special session of the General 
Assembly on the problems of .raw materials and development, which may herald a 
period of considerable reorientation and reorganization of the activities and 
responsibilities of the United Nations system in the economic and social field. 

144/ See chapter III, section on regional co-ordination. 

145/ A Stu of the Ca acit of the United Nations Development System 
(United Nations publication, Sales No. E,70.I.10), vol. II, pp. 330-33. 

146/ See A/9330, p. 99, 

147/ General Assembly resolution 3172 (XXVIII). 
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In the years 1974-1975, when such a welter of world issues are coming up for 
consideration and action in the United Nations, the objectives of order, 
coherence and co-ordination (with much emphapis on the added dimension of 
co-operation) must, more than ever before, be steadfastly pursued if the United 
Nations system is to adapt and equip itself at all adequately to meet the 
challenge. 
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Chapter XV 

AN AGENDA AND THE ROLE OF THE GENERAL ASSEMBLY 

The foregoing chapters of this introductory study constitute, in effect, a 
rather extensive notional agenda, which, it is hoped, might first be looked at as 
a whole by the Economic and Social Council, the Secretary-General and ACC. 148/ 
Different items might then be considered by Member Governments, the central 
organs of the United Nations and the specialized agencies and IAEA. It is an 
agenda f'or several years : a beginning might be made almost immediately on 
carrying out certain parts of it, especially items within the competence of 
individual Governments, ACC and the secretariats; other parts, calling for 
intergovernmental decisions and more far-reaching adjustments, might need a 
period· of' gestation; others ag~in represent ideas for longer-term study and 
reflection. It is believed that the United Nations system, basically sound, 
needs the care of the physician rather than the knife of the surgeon; and the 
structural. changes envisaged are modest. Most of the prescriptions concern 
adjustments in attitudes and practices already accepted in principle, not a few 
of them being implicit in the ideas put forward by the Council in its resolution 
1768 (LIV). The results would depend, above all, on the degree to which the 
Governments wished to see such a programme as a whole carried out, stage by 
stage. 

If few items have been directly imputed to the General Assembly, this is 
mainly because so many must first go to one of the other organs, the General 
Assembly coming in at the end of the process. Nevertheless, the omission might 
be misleading and should be rectified, since the General Assembly has such an 
essential part to play from the outset. The whole programme requires the General 
Assembly's broad endorsement and steadfast support if it is to generate and 
maintain the momentum essential to its success. More than that, it is to the 
General Assembly, drawing on the Council, the United Nations programmes, the 
specialized -agencies and IAEA, as well as the Governments direct and the United 
Nations Secretariat, that one must look for the flow of ideas and initiatives 
that is the life-blood of the United Nations system; it is also the forum for 
review and consideration by the Governments of the world of the performance of 
the United Nations system, as well as of the nature and shape of desirable change 
in its institutional arrangements for economic and social co-operation. It is 
only the General Assembly, as the highest international forum advised by the 
Council, or the Council acting under its authority, that can formulate guidelines 
as to programmes and priorities in the United Nations system as a whole over a 
period of time; and it should be possible for the General Assembly to establish 
not only a full integration of the budgets of United Nations organs, whatever the 
source of their financing, but also a high degree of coherence and 
complementarity among the United Nations budgets and those of the specialized 
agencies. 

148/ This procedure represents a more flexible version of a recommendation 
contained in the report of the Pearson Commission, Partners in Development 
(New York, Praeger, 1969) , chapter XI , section entitled, "Towards improved 
international co-ordination", p. 227. 
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At the same time, on many of the specific issues which have been mentioned, 
the General Assembly's contribution at some stage would be vital. It has already 
in hand important immediate work bearing on the functioning of the United Nations 
system, ranging from such specific reforms as the establishment of an 
International Civil Service Commission, to consideration of the very bases of 
international economic relations; it must bear the responsibility for resisting a 
further fragmentation of the system and any further undercutting of the Council; 
it will also be responsible for ensuring an appropriate division of functions 
between itself and the Council, and generally for supporting an active 
co-ordinating role of the Council. It will be directly concerned with reviewing 
the mechanisms for administrative and budgetary co-ordination, including the 
possibilities of an enlarged role for ACABQ, closer control over trust funds and 
other specific financial and administrative issues; and the Assembly alone can 
decide on the crucial problem of UNDP's place in the system and its relations 
with the Secretary-General and ESA in particular. While much of what emerges 
from the deliberations of other United Nations bodies concerning items on the 
notional agenda can be implemented under their own authority, a considerable part 
of it will come one day to the General Assembly for endorsement and action. 

The Fifth Committee of the General Assembly will no doubt continue to rely 
on ACABQ and the Under-Secretary-General for Administration and Management, as 
well as the Inspectors, in planning for, and in carrying out, the tasks that fall 
within its purview. The development of much closer relations between the 
"administrative" and the "programme" aspects of co-ordination is therefore a 
matter of real importance • The attendance of the Chairman of ACABQ at an ACC or 
CPC meeting once or twice a year has not proved adequate; nor has the brief 
appearance of a JIU delegation at the ACC spring session. Such arrangements must 
be complemented by more frequent contacts at the staff level, which it would be 
one of the tasks of OIAAC to ensure. But the best prospect for attaining the end 
in view lies at once in the measures now being taken to improve and render more 
comparable programme budgeting and the elaboration of medium-term plans and in 
the arrangements under consideration for a strengthening of CPC. 

Even without the organizational measures mentioned in chapter XIII above, 
the difficulties in the way of carrying through to success a programme such as 
has been outlined should not be underestimated. To seek drastic solutions and 
root and branch reforms, to abolish constitutions and impose compliance with 
decisions ta.ken at the centre would serve no good purpose, but it would be, in 
some ways, an easier course to pursue than merely to encourage and cultivate new 
approaches and attitudes in the hope of obtaining gradual improvements. And in 
this case, however successful the programme, some of the features would remain 
which have been a source of complaint by Governments and individuals who seek the 
orderliness of a centralized system. There would still be separate agencies 
located in a number of different capitals, each with its own programme, budget 
and staff and its own network of regional and subregional offices. But one may 
hope that there would be a difference, and a major one, that the Council's role 
of co-ordination and leadership, under the authority of the General Assembly, 
would be further consolidated and its work and that of the United Nations 
programmes rendered more coherent; that the United Nations regular Charter 
responsibilites and its operational activities would have begun, at least, to be 
more closely integrated and a first step would have been ta.ken towards structural 
simplification; that the United Nations and the agencies, each providing its 
expertise and the special points of view of its constituents, and mobilizing the 
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technical support of national administrations, would be working in fuller 
understanding; that the General Assembly and the Council, in carrying out more 
purposefully their co-ordinating and promotional functions, would be aided and 
advised by a more highly developed and active intersecretariat mechanism, under 
the leadership of the Secretary-General. The possibility that such improvements 
may be attainable has inspired and encouraged the preparation of this study. 
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