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BY THE COMPIROLLER GENERAL

Report To The Committee On Foreign Affairs
And Committee On Science And Technology

House Of Representatives
OF THE UNITED STATES

Improvements Needed In UNESCO'’s
Management, Personnel, Financial,

And Budgeting Practices

In December 1983, the United States announced that it
was withdrawing from the United Nations Educational,
Scientific, and Cultural Organization (UNESCQ) effective
December 31, 1984, because the Organization had be-
come politicized, had allowed its budget to grow un-
restrained, and had not properly managed its personnel,
programs and financial activities. On February 29, 1984,
the House Committees on Foreign Affairs and on Science
and Technology requested that GAO review UNESCO’s
personnel, program, budget, and financial management.

GAQO does not make specific recommendations to
UNESCO, an international organization, but has obser-
vations on certain management areas it believes need
attention. These include increasing oversight of the
Secretariat’s day-to-day activities by the governing bodies
(the General Conference and Executive Board}, re-
examining the personnel system to identify ways of
reducing recruiting delays and the heavy reliance on
supplementary staff, improving program evaluation and
budget formulation and presentation, improving certain
financial controls, and improving the Secretariat's re-
sponsiveness to external auditor recommendations.
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Request for copies of GAO reports should be
sent to:

U.S. General Accounting Office

Document Handling and Information
Services Facility

P.O. Box 6015

Gaithershurg, Md. 20760

Telephone (202} 275-6241

The first five copies of individual reports are
free of charge. Additional copies of bound
audit reports are $3.25 each. Additional
copies of unbound report {i.e., letter reports)
and most other publications are $1.00 each.
There will be a 25% discount on all orders for
100 or more copies mailed to a single address.
Sales orders must be prepaid on a cash, check,
or maney order basis. Check should be made
out to the “Superintendent of Documents”.
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The Honorable Dante B. Fascell, Chairman

The Honorable Daniel Mica, Chairman

Subcommittee on International Operations

The Honorable Gus Yatron, Chairman

Subcommittee on Human Rights and
International Organizations

Committee on Foreign Affairs

House of Representatives

The Honorable Don Fugqua, Chairman

The Honorable James H. Scheuer, Chairman

Subcommittee on Natural Resources,
Agriculture Research and Environment

Committee on Science and Technology

House of Representatives

As requested by vyour letters of February 29, 1984 and
March 23, 1984, we have reviewed the United Nations Educational,
Scientific, and Cultural Organization's (UNESCO) management,
budgeting and personnel practices,

This report analyzes UNESCO policies and practices and con-
tains observations on how the Organization's management could be

improved.

Copies of this report are being provided to the Department
of State, UNESCO, and other interested parties.

Comptroller General ;

of the United States






COMPTROLLER GENERAL'S IMPROVEMENTS NEEDED IN

REPORT TO THE COMMITTEE ON UNESCO'S MANAGEMENT,
FOREIGN AFFAIRS AND COMMITTEE PERSONNEL, FINANCIAL,
ON SCIENCE AND TECHNOLOGY AND BUDGETING PRACTICES

HOUSE OF REPRESENTATIVES

The United States helped to found the United
Nations Educational, Scientific, and Cultural
Organization (UNESCO) in 1945 to advance the
objectives of international peace and the com-
mon welfare of mankind through education,
science, and culture.

In December 1983, the United States announced
that it was withdrawing from UNESCO effective
December 31, 1984, because UNESCO had

-—-become involved in political issues beyond
the scope of its constitution;

-—introduced statist concepts emphasizing
rights of states rather than individuals
into some of its prograns;

--allowed its budget to grow unrestrainedly;
and

—--not properly managed its personnel, pro-
grams, and financial activities.

As a result of the announced withdrawal, the
House Committees on Foreign Affairs and Science
and Technology requested that GAQ review five
broad management areas of UNESCO.

1. Overall management structure, with an empha-
sis on how decisions are made.

2. Personnel system, focusing on the employee
profile and recruiting procedures.

3. Program management, to determine how the
Organization plans, coordinates, and evalu-
ates its activities,

4. Budget development and presentation.

5. Expenditure controls and specific financial
transactions of interest to the Committees.
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The Director-General, UNESCO's chief adminis-
trative officer, promised cooperation by the
UNESCO Secretariat but stated that such an ef-
fort was not to be construed as an audit and
should not duplicate the work of the Organiza-
tion's external auditor. (See pp. 1 to 4.)

GAO does not make specific recommendations in
the report in the same sense it would to a U.S.
government organization, but it has observa-
tions on certain management areas it believes
need improvement.

UNESCO MEMBERSHIP AND ACTIVITIES

Today UNESCO has 161 member states ranging in
size and population from the islands of Saint
Vincent and Fiji to the United States, the
Soviet Union, anhd China. (See pp. 8 and 9.)

UNESCO describes its two types of activities
as "substantive" and "operational." Substan-
tive activities are associated with promoting
general advancement of knowledge and its ex-
change among nations. They consist primarily
of studies, conferences, training, and grants
to nongovernmental organizations.

Operational activities consist primarily of
education projects in developing countries
where, among other things, UNESCO develops
strategies to combat illiteracy, sets overall
education goals, provides a wide variety of
training, develops pilot education projects,
and promotes regional cooperation. It is also
involved in other activities, such as coordi-
nating a worldwide study of environmental prob-
lems.

UNESCO, with a 1984-85 budget of over $600 mil-
lion, has two primary funding sources: (1) reg-
ular program funds and (2) extrabudgetary pro-
gram funds. 1In general, regular funds support
substantive activities and extrabudgetary funds
support operational activities. The former are
obtained through assessed contributions on mem-
ber states and constitute about 62 percent
($374.4 million) of the 1984-85 budget. The
United States assessment for this period is
$86.2 million, 25 percent of the total member
state contribution. Extrabudgetary funds are
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derived from other U.N. agencies which use
UNESCO as an executing agency and from member
states which contribute funds above and beyond
their assessed contributions for specific proj-
ects in elther their own country or in other
member states. UNESCO is also authorized to
receive extrabudgetary funds from the World
Bank, regional development  banks, private
institutions, firms assisting with development
activities, and other nongovernmental sources.
Extrabudgetary funds constitute the remaining
38 percent of the 1984-85 budget or $233.9
million. (See pp. 15 to 19.)

ORGANIZATION AND GENERAL MANAGEMENT

UNESCO has two governing bodies, the General
Conference and an Executive Board. The General
Conference, which normally meets once every 2
years, is the main policy-making body and con-
sists of delegates from each of the 161 member
states. Among other things, it establishes
policies and approves proygrams and the budget.

The Executive Board, the Organization's "Board
of Directors," consists of 51 members elected
by the General Conference from among the dele-
gates appointed by the member states. The
Board meets twice a year and its responsibili-
ties include supervising program execution and
reviewing UNESCO's work program and budget
estimates. (See pp. 11 to 13.)

UNESCO's constitution designates the Director-
General as chief executive officer without
spelling out the scope of his authority and
responsibilities. The Director-General and his
staff carry out a wide range of activities.
Among other things, they formulate proposals
for General Conference and Executive Board
actions; prepare the draft work program and
corresponding budget estimates for Board
consideration; and execute the program and
budget adopted by the General Conference.

Although supporting staff in the Secretariat
carry out the detailed reviews and analyses of
issues and make proposals on actions to be
taken, the Director-General makes most of the
substantive and many routine decisions concern-
ing operations. For exanple, he
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--appoints the Deputy Director-General, the
Assistant Directors—-General, and Division
Directors;

~-approves all requests for funds from member
states under the Participation Program ($15
million in calendar years 1981-83) and the
Special Account for Increased Aid to Develop-
ing Countries ($7.6 million since 1979);

--approves the extensions of all employee con-
tracts (480-600 each vyear) and determines
which employees will receivz long-term con-
tracts (164 in 1984); and

--grants promotions (359 in 1983).

Discussions with Secretariat officials and
staff, ranging from senior managers to indivi-
dual project officers, provided differing per-
spectives on the reasons for the extent of the
Director-General's personal involvement in
decision-making. In a meeting with GAO manage-
ment officials, the Director-General noted that
many Secretariat staff avoided decision-making
and wanted him to make the decisions. Other
officials also commented that the Director-
General has to make many decisions because
lower level officials refuse to accept such
responsibility. Others said that officials do
not try to make decisions because they perceive
that the Director-General wants to retain all
decision-making authority.

In mid-1984, the Director-General filled the
post of Deputy Director-General, which had been
vacant for nearly 3 years. 1In September 1984,
he assigned his new deputy responsibility for,
among other things, overseeing the application
of the Director-General's directives, supervis-
ing budget planning and programming, supervis-
ing program evaluation, ensuring that the
Secretariat functions normally during the
Director-General's absence, and appointing pro-
fessional staff below the senior level, The
Director-General alsco assigned the Assistant
Director-General for Administration responsi-
bility for making certain lower level profes-
sional staff appointments.
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While the Director-General exercises broad man-
agement authority, the Organization's constitu-
tion assigns important oversight responsibili-
ties to the governing bodies.

In each of the major management areas reviewed,
GAO found indications of a need for nore effec-
tive oversight by the governing bodies. For
example, the external auditors have repeated
recommendations to the Secretariat in succes-
sive years but the Executive Board has not fol-
lowed up to help ensure an adequate response by
the Secretariat.

In addition, outside observers familiar with
UNESCO's operations, including former senior
UNESCO officials, members of permanent delega-
tions to UNESCO, and qualified academic observ-
ers, believe there is a need for greater over-
sight by the governing bodies. According to
them, the General Conference has become too
dependent upon the Secretariat, which influ-
ences its agenda and drafts many of its resolu-
tions. The Executive Board 1is viewed as
accepting the program and budget provided by
the Secretariat without obtaining information
necessary for effective oversight and as not
playing an adequate role in overseeing the ex-
ecution of the program. (See pp. 20 to 28.)

PERSONNEL MANAGEMENT

UNESCO has 4,115 established posts (positions)
and, as of December 31, 1983, had 3,316 regqular
employees on board and 799 vacancies. Of the
total vacancies, 348 were funded under the reg-
ular program and the remaining 451 under the
extrabudgetary oprogram. The total number of
regular staff has stayed about the same over
the past 10 years but the ratio of general
service to professional staff has increased
from 1:1 to more than 1.5:1. (See pp. 30 to
31.)

UNESCO has developed a systematic approach for
recruiting, evaluating, and selecting candi-
dates for its regular staff posts.,. However,
according to the Secretariat, it takes an
average of almost 1 year to fill a vacant pro-
fessional post. Delays occur due to UNESCO's
internal process and, 1in some cases, because
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member states are slow in nominating candidates
or in providing proper documentation for their
candidates. aAs of December 31, 1983, 226 rey-
ular program professional posts were vacant.
(See pp. 35 to 40.)

UNESCO, in essence, has dual personnel systems.
One system is composed of regular staff members
and the other of supplementary staff who are
not subject to the same recruiting procedures.
Recruiting delays for regular staff positions
may, in part, have contributed to an increase
in the use of supplementary staff, some of whom
have been used to fill vacant posts and perform
duties of regular employees. In 1983 UNESCO
hired a total of 2,362 supernumeraries ({short-
term temporary employees) and consultants as
supplementary staff for periods from a few days
to a full year. Altogether, the supplementary
employees worked an equivalent of about 663
staff years in 1983, (See pp. 40 to 44.,)

PROGRAM PLANNING, EVALUATION,
AND COORDINATION

UNESCO has no effective system for evaluating
the effectiveness of its program activities
nor adequate means for coordinating activities
among its programs to avoid unnecessary dupli-
cation. Consequently, new program activities
are developed without identifying ineffective
or duplicative existing programs.

Improving the evaluation process would require
improvements in program planning, since program
objectives are often vague and do not specifi-
cally identify what UNESCO will provide, when
it will complete its actions and who will bene-
fit from what it does. GAC recognizes that
some objectives are difficult to quantify in
specific terms given the broad concepts of many
UNESCO programs. Even so, it appears that more
can be done to develop the type of information
needed to effectively evaluate program activi-
ties. For example, UNESCO should be able to
establish milestones for most of its activi-
ties. (See pp. 50 to 53.)

UNESCO does not have a central unit to coordi-
nate program activities and help avoid overlap
and duplication. In May 1984, the Director-
General established a special working group
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made up of current and former UNESCO officials
to examine the programs and identify related or
identical activities which could lead to dupli-
cation of effort. The group found that of the
186 subprograms which make up UNESCO's major
activities, 57 contained duplicative activities
which could be combined within subprograms,
with activities in other subprograms, or with
those of other international organizations.
Data was not available to determine how much
UNESCO could save by combining the duplicative
activities as suggested by the working group.
However, the total estimated c¢ost of these
activities for the 1984-85 budget period was
$11.5 million. (See pp. 49 to 50.)

BUDGET AND FINANCIAL MANAGEMENT

Every 2 years the Director-General prepares a
draft program and budget which describes the
programs UNESCO plans to carry out in the next
2 years together with their expected costs. He
submits it to the Executive Board which, in
turn, submits 1it, along with its recommenda-
tions, to the General Conference for considera-
tion and approval, The draft program and
budget 1is also sent to member states for com-
ment. (See pp. 63 to 66.)

Better presentation of the budget
would help the governing bodies

GAO noted that UNESCO had departed from its
application of certain established budget tech-
nigques in calculating the 1984-85 budget. 1In
addition, the presentation of the current
oudget did not clearly show how and why it had
changed from the preceding budget. As a re-
sult, it was difficult for member states to
determine in what areas and by how much the

budget had actually grown from the previous
period.

GAO believes that UNESCU's budget presentation
could be improved by including tables which
clearly show changes from the previous budget
period and that budget technigues need to be
applied more consistently. In particular, a
budget base needs to e established against
which future budget changes can be measured
and a policy established on applying exchange
rates used in calculating the budget.
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As a result of efforts by a group of major con-
tributing member states and recommendations of
a working group set up by the Director General,
some progress has been made toward solving
these problems subsequent to the approval of
the 1984-85 budget. (See pp. 66 to 77.)

Budget surplus

UNESCO calculates 1its budget 1in dollars but
spends a large portion of its funds in French
francs. Therefore, the budget includes an ac-
count to adjust expenditures for fluctuation in
the exchange rate between the dollar and franc.
The 1981-83 budget included $70.8 million to be
used in case the dollar depreciated against the
franc; however, instead of depreciating, the
dollar appreciated greatly. The $70.8 million
was not needed to cover currency fluctuations,
and an additional $79.6 million surplus devel-
oped.

As 1its financial regulations allow, UNESCO
plans to hold the funds until all obligations
for the 1981-83 budget pericd are paid. For
example, a contract entered into in late 1983
probably would not be completed and paid for
until sometime in 1984, At the end of 1983,
outstanding obligations totaled $22.6 million
and, under its regulations, UNESCO must
liguidate these obligations by the end of 1984,
Although the financial regulations allow the
budget surplus to be held until all 1981-83
budget obligations are liquidated, they do not
preclude the return of an unobligated surplus
at the end of a financial period.

UNESCO has stated that it would return the sur-
plus portion of the $79.6 =illion to member
states in 1985, According to UNESCQ, the
United States will receive 1its share of the
surplus even if it is not a member of the Orga-
nization. Under normal circumstances, interest
UNESCO earned by investing the $79.6 million
surplus would be credited to member states'
assessments for the subsequent budget period.
However, the Executive Board has requested that
the Secretariat examine the disposition of
interest earned on this surplus in the context
of the U.S. intent to withdraw. (See pp. 61 to
63.)
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Financial management system

UNESCO's external auditors have certified that
the Organization's financial reports accurately
reflect the results of operations. Overall,
UNESCO's financial rules, regulations, and de-
tailed procedures include a variety of internal
controls which generally appear to provide a
reasonable framework for UNESCO's financial
control system. GAO believes, however, that
controls over payroll, which constitutes about
60 percent of UNESCO's costs, could be im-
proved. The system has no positive means of
confirming regular or temporary employee
attendance. GAO believes UNESCO's payroll sys-
tem should require a supervisor's positive con-
firmation of employee work attendance. {See
pp. 86 to 88.)

Control over and use
of selected funds

To respond to specific issues raised by the
Committees, GAO reviewed policies and controls
applicable to several areas of expenditure.
Two of these areas were the Participation
Program, which 1is funded by menmber states'
assessed contributions, and the Special Account
for Increased Aid to Developing Countries,
which is funded from extrabudgetary sources.

The General Conference established both the
Participation Program and the Special Account,
which have a similar purpose--to fund specific
projects proposed by member states, which were
not included in the approved budget.

About $9.9 million of the $15.8 million in
Participation Program projects approved during
the 1981-83 budget period were grants for which
UNESCO requires only a minimal assurance from
recipients that the funds were used for the
intended purposes. GAO believes UNESCO should
consider obtaining additional information from
recipients as to exactly how the money was
used; for example, a university transcript to
document educational training. This would pro-
vide UNESCO with greater assurance tnat funds

are being spent in accordance with UNESCO pur-
poses.
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As of December 31, 1983, the Director-General
had approved about $7.6 million in Special
Account projects since the Account was estab-
lished in 1979. As in the Participation
Program, over half of the payments have been
made in cash with little accountability. GAO
believes controls should be strengthened to
ensure that payments made from the Special
Account are 1in accordance with the purposes of
UNESCO.

GAQ also found that a payment of $17,800 was
made from the Special Account to a member of
UNESCQ's Executive Board, which appeared to be
inconsistent with Executive Board rules and was
initially disapproved by the Director-General.,
The Director-General subseguently approved the
payment at the urging of the Secretary of the
Executive Board, who indicated that the Board
chairman favored the request and that UNESCO's
Counselor saw no incompatibility between the
Executive Board rules and the award of the fel-
lowship.

In addition, GAQO found that more than $166,000
in payments for travel expenses have been made
from the Special Account to General Conference
delegates without a clear policy having been
established on the conditions under which
member states should receive such assistance.
(See pp. 95 to 102.,)

GAO also examined how UNESCO budgets for staff
costs and specifically how savings from 1981-83
staff vacancies have been used. Total budget
for staff, after additions for inflation, was
about $345 million for the period, but only
about $328 million was actually spent on staff
costs. The approximately $17 million differ-
ence, was used as follows.

--$10.1 million to hire temporary personnel.

~-$4.4 million to cover additional costs of the
General Conference and related services.

--$0.5 million for two programs approved but
not funded by the General Confearence.



--$1.8 million to cover cost overruns in pro-
grams included in the budget and to finance
some activities originally not in the budget.
(See pp. 72 to 74.)

Action on audit
recommendations

A well designed financial control system in-
cludes provisions for regular audits. GAO
found that UNESCQO appears to have appropriate
arrangements for audits and that financial
records are reviewed and approved reqgularly.
However, UNESCO sometimes moves slowly in im-
plementing the auditors' recommendations. For
example, each year over a 3-year period the
auditors recommended that UNESCO improve 1its
computer system documentation but the Secre-
tariat took no action. Furthermore, the gov-
erning bodies have not actively followed up on
the progress being made by the Director-General
in making suggested improvements.

GAO believes greater oversight is needed by the
governing bodies to insure that the audit rec-
ommendations are being promptly implemented.
Currently, the Executive Board has a Finance
and Administration Commission composed of all
51 Board members. GAO believes an audit com-
mittee composed of a small number of member
states could more effectively monitor on a reg-
ular basis the Secretariat's actions on audit
recommendations. (See pp. 89 to 93.)

GAO'S OVERALL OBSERVATIONS

On the basis of its review, GAO believes there
are several steps which the Secretariat and
member states should take to improve the man-
agement of UNESCO. Specifically, GAQO believes
the following areas need management attention.

—-—Increasing governing bodies' oversight of
Secretariat activities.

--Re—-examining the implementation of recruit-
ing procedures to identify ways of reducing
recruiting delays and the heavy reliance on
supplementary staff.
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--Providing more specific information on objec-
tives and milestones in program documents to
allow for a means to evaluate UNESCO activi-

ties.

--Establishing a mechanism for coordinating
program activities to aveoid unnecessary dup-
lication.

--Developing a budget presentation that clearly
shows changes between successive budget peri-
ods.

--Assuring that established budget techniques
are applied to the budget consistentliy from

year—-to-year.

--Improving financial controls for the payroll
system and certain expenditures from the
Participation Account and Special Account for
Increased Aid to Developing Countries.

--Improving the Secretariat's responsiveness to
external auditor recommendations.

UNESCO'S REFORM EFFORTS

In July 1984, the Director-General convened
five working groups made up of Secretariat
staff and outside experts to recommend manage-
ment improvements. Four of the working groups
looked at several areas also covered in GAO's
review. (The fifth group reviewed public in-
formation activities.) The working groups,
among other things, recommended improvements to
UNESCO's recruiting procedures, program
evaluation, and budget presentation. The
Director-General released all but one of the
working group reports to the Executive Board
on August 27, 1984 and indicated that he plan-
ned to implement many of the recommendations.
He did not release the findings of the working
group which identified duplication in programs
(see p. vii) because, in his view, they were of
an internal nature.,

At its 119th session in May 1984, the Executive
Board established a Temporary Committee made
up of 13 Board members "to present to the Board
recommendations and concrete measures designed
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to improve the functioning of the Organiza-

tion." The Committee made its report to the
Executive Board on October 3, 1984. Among
other things, the Committee recommended

improvements in recruiting procedures, program
evaluation, budget presentation, and the gov-
erning bodies' oversight of Secretariat activi-
ties. By consensus, the Board adopted the Com-
mittee's report.

GAO discusses the recommendations of the
working groups and the Temporary Committee
throughout 1its report and believes that the
fact that UNESCO now recognizes that problems
exist in the way it manages its activities is,
in itself, an important step toward solving the
problems. GAQO also believes that implementa-
tion of the working group and Temporary Commit-
tee recommendations could improve the manage-
ment of the Organization but notes that it is
too early to tell the extent to which these
recommendations will actually be translated
into concrete actions. (See pp. 5 and 6.)

AGENCY COMMENTS

The Department of State in its comments on the
report stated that it provides helpful informa-
tion about problems in UNESCO and noted that
the "report 1is 1likely to become an important
reference document," not only for the United
States but also for UNESCO. 1In a similar vein,
the Secretariat commented that it considered
the GAO review "as a constructive endeavor
designed to improve the overall functioning of
UNESCO in several important areas" and stated
that it believes the report will make an
important contribution.

The Secretariat, however, noted that we 4id not
always identify the people with whom its staff
spoke and guestioned whether, in all instances,
they spoke with the proper Secretariat offi-
cials responsible for the subject under consid-
eration. The Secretariat alsc inferred that
some of the references to factual material,
texts, rules, or documents were imprecise.

In interviewing officials, GAO considered the
position, experience, and knowledge of each
individual. The testimonial evidence used in
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this report came from UNESCO officials who had
been identified by the Secretariat as qualified
spokespersons on the subjects being addressed
or from outside individuals generally recog-
nized as experts on the Organization's opera-
tions. GAO identified the individuals with
whom 1t spoke in the report whenever possible;
however, in some instances individuals request-
ed that GAC not identify them. Based on the
Secretariat's comments, GAO has, to the extent
possible, more specifically identified the
offices the individuals it spoke with repre-
sented. GAO's auditing procedures provided for
corroborating testimonial evidence through
review of manuals, reports, and files and by
obtaining and developing statistical data. 1In
some instances, however, GAO did not have com-
plete access to files and the BSecretariat was
unable to provide GAO with the requested data.
Throughout the report, GAO makes specific
references to its use of and attempts to obtain
documentary evidence. GAO believes the proce-
dures it followed are in accordance with gener-
ally accepted auditing standards. GAO also
notes, that the Executive Board's Temporary
Committee and the Director-General's working
groups independently identified many of the
same problems that GAO found during its review.

In commenting on a draft of this report, the
Secretariat in some instances provided data
different from that GAO used but did not pro-
vide support for the data. GAO did not have
the opportunity to discuss these differences
with the Secretariat due to time limitations.
GAO accepted the minor changes, but in the more
substantive instances relied on the figures
for which it had developed support. As part of
its normal procedure, specific factual refer-
ences in the report were double checked by GAO
for accuracy against the supporting evidence.

The Department of State commented that, over-
all, it found the report to be based on sound
research and analysis and provided detailed
technical comments suggesting certain clarifi-
cations and other minor changes. These sug-
gestions were incorporated as appropriate.
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Decision-making

The Secretariat commented that, on the whole,
the report contains a comprehensive description
of some aspects of administrative procedures
and practices plus a clear description of the
Secretariat. However, the Secretariat believes
the report gives a false impression that the
Director-General has  unrestricted decision-
making power. The more correct or real situa-
tion, according to the Secretariat, is that the
supporting staff 1in the Secretariat carrying
out the detailed reviews of issues and develop
the logical decisions permissible under UNESCO
regulations, rules, and procedures. The staff
analyses are then submitted to the Director-
General for final decision. GAO recognizes the
staff work which forms the basis for many deci-
sions. Nevertheless, a broad range of senior
and other UNESCO officials perceive the Secre-
tariat's decision-making as highly centralized.
GAO's review of the management areas covered in
this report, which involved discussions with
UNESCO officials and examination of documents,
confirmed this perception.

Personnel Management

The Secretariat emphasized, and GAO agrees,
that there are legitimate reasons for using
temporary staff, GAO's concern is that, in
addition to the traditional reasons for hiring
such employees, temporary staff are hired to do
work that would normally be done by reqular
employees becaugse UNESCO managers find it
easier and faster than going through the normal
recruiting process. During 1983, while there
was active recruiting underway for 145 vacant
professional posts only 64 professional staff
were hired through the regular recruitment
process. buring the same period, about 1,500
professional supplementary staff were employed,

some of them actually filling regular profes-
sional posts.

Program evaluation

The Secretariat stated that GAO failed to cite
a Jlarge number and variety of evaluation
activities such as the Director-General's
reports to the governing bodies, Bureau of the
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Budget guarterly reports, and Secretariat-wide
reporting by exception. GAO believes UNESCO
has tended to incorrectly label reporting and
monitoring activities as evaluation when, in
fact, the activities do not represent a true
evaluation process. For example, the reports
to the governing bodies cited by the Secre-
tariat describe meetings held, reports pub-
lished, and training provided during a given
period. The quarterly budget reports are used
only to monitor expenditures. Likewise,
reporting by exception 1s a process whereby
employees inform their supervisors about pro-
gram implementation problems. In GAO's view,
the activities the Secretariat cited provide
information but do not represent a systematic
and objective evaluation of UNESCO programs.

Program coordination

The Secretariat cited the Coordinating Commit-
tee for Intersectoral Activities as an effec-
tive internal coordinating mechanism. GAO
notes that the Committee did not identify any
of the areas of duplication identified by the
Internal Working Group on the Critical Analysis
of the Program. In its July 1984 report, the
Working Group identified duplicative UNESCO
activities and suggested that subprogram objec-
tives be better defined. GAO believes that the
Working Group's mandate should become a perma-
nent responsibility of an internal unit within
the Secretariat.

Budget

In commenting on GAO's observation that a
budget presentation clearly showing c¢hanges
between successive budget periods was needed,
the Secretariat stated that it must present
budgets to the governing bodies in the manner
and containing the detail requested by these
oodies. GAO notes that the Secretariat has
taken initiatives in this regard in the past
and believes the Secretariat's support for
budget presentation improvements could be an
important factor in their implementation.
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Payroll system

The Secretariat disagreed that UNESCO's payroll
control system could be improved by requiring a
positive confirmation of actual hours worked by
employees, The Secretariat commented that
UNESCO's present system is similar to that used
by other U.N. organizations and many member
state governments and allows an adequate check
on employee attendance without installing time
recording devices. Presently, paychecks are
issued automatically to UNESCO employees unless
the payroll section is notified of an unauthor-
ized absence. While GAO is not suggesting that
UNESCO install time clocks, it does believe a
supervisor's positive confirmation of employee
attendance for each pay period would provide
better internal <control than the present
approach.

External audit
recommendations

According to the Secretariat, it endeavors to
respond to all external audit recommendations;:
the only constraint being the resources neces-
sary to carry them out. GAO recognizes the
impact of resource constraints but believes
that management commitment of resources to
implement auditor recommendations could gen-

erate a payback through more efficient and
economical operations.

Reimbursement of
travel expenses

The Secretariat commented that reimbursing
travel expenses for least developed country
delegates to attend UNESCO's General Conference
was in accordance with the U.N. General Assem-
bly's request that U.N. organizations provide
special assistance to such countries. GA0's
observation is that UNESCO has taken an ad hoc
approach to dealing with situations where coun-
tries have insufficient hard currency to send
delegates to the General Conference. GAO be-
lieves it would be good management practice to
develop a formal and consistent policy for
dealing with such situations.
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Participation Program and
Special Account projects

The Secretariat expressed concern that the
report implies that the Director-General de-
cides what Participation Program projects to
undertake without referring to established
review procedures or the Secretariat staff role
in the process. The Secretariat also believes
GAO 1ignored the role played by Secretariat
staff and their recommendations in the
Director-General's approval of Special Account
projects.

GAO recognizes that others are involved in the
process of recommending Participation Program
and Special Account projects and has incorpo-
rated greater detail in its report on how the
process works. Based on its review of docu-
mentation, GAO believes that the Director-
General has a great deal of latitude in approv-
ing Participation Program and Special Account
projects.

The Department of 3State and Secretariat com-
ments are in appendixes III and IV.
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CHAPTER 1

INTRODUC'TION

In December 1983, the United States announced that it was
withdrawing from the United Nations Educational, Scientific, and
Cultural Organization (UNESCO) effective December 31, 1984. One
of the largest agencies in the U.N. system, UNESCO has 161 mem-
bers, a 1984-85 budget of over 3600 million, and a staff of more
than 3,300 employees. (See chapter 2 for more details.)

The United States helped found UNESCO in 1945. Since that
time, the Department of State has had primary executive branch
responsibility for U.S. participation in UNESCO. The Department
of State's Bureau of International Organization Affairs manages
the day-to-day U.S. relationsg with UNESCO and formulates policy
which is executed by a U.S. mission, or permanent delegation, to
the Organization.

The United States based its decision to withdraw on the
following reasons.

—--UNESCO has become involved in political issues beyond the
scope of its constitution.

~-UNESCO has introduced statist concepts emphasizing rights
of states rather than individuals into some of its pro-
grams.

-~UNESCO has allowed its budget to grow unrestrainedly and
has not managed its personnel, program, and financial
activities well.

On February 29, 1984, the House Committee on Foreign Af-
fairs and the House Committee on Science and Technology re-
guested us to ". . . review all allegations pertaining to per-
sonnel, program administration, budgeting and finance." We
discussed specific questions and areas of interest regarding
UNESCO's management with the committees and in a March 23, 1984,
letter, they specified that, rather than focus on specific alle-
gations, our review was to cover five broad management areas.

-—General manayement: What is the overall management
structure of UNESCO and how does it operate?

—--Program management: How are programs authorized, devel-

oped, and managed on a day-to-day basis and evaluated for
effectiveness.

--Financial management: What mechanisms exist for evalu-
ating the UNESCO budget and how are expenditures con-
trolled?



--Personnel management: How are vacancies in UNESCO filled
and what controls exist to assure that gualified candi-
dates are hired?

--Contract management: What are UNESCO's contracting pro-
cedures and how are contracts managed?

In agreement with the committees, as work progressed we
modified the scope of the review. In particular, we did not
review the day-to-day management of UNESCO's programs and lim-
ited our work on contract management to a review of specific
issues of interest to the committees.

OBJECTIVE, SCOPE, AND METHODOLOGY

Our objective was to develop information on UNESCO's man-
agement processes, emphasizing those areas of concern to the
committees. We did not address the overall issue of U.S. with-
drawal from UNESCO. We made our review at UNESCO headquarters
in Paris between April 1 and July 15, 1984,

We discussed UNESCO operations with knowledgeable observ-
ers outside the Organization, including former senior UNESCO
officials, members of permanent delegations, and qualified aca-
demic observers. We alsc interviewed more than 100 UNESCO per-
sonnel at all organizational levels, In addition, we reviewed
reports and studies on UNESCO's operations, including those of
its external auditors and the U.N., Joint Inspection Unit. Among
other things, the Joint Inspection Unit reviews the management
of U.N. agencies and makes recommendations for needed improve-
ments. We drew upon the analyses and recommendations in several
Joint Inspection Unit reports in our review.

We also reviewed UNESCO's constitution, various General
Conference resolutions, the UNESCO manual, administrative circu-
lars, and other documents which establish UNESCO's policies and
procedures. The UNESCO manual contains the regqulations and
rules governing administrative, financial, and personnel manage-
ment. The regulations are established by the main governing
body, the General Conference; rules are established by the Orga-
nization's Director-General. Besides reviewing policies and
procedures, we reviewed internal agency documents related to the
specific operations under review such as program activity de-
tails, program funding requests, and selected vouchers related
to financial transactions. Whenever possible, we also obtained
information on the practices of other international organiza-
tions and, as appropriate, drew on past GAO work.

General management

We focused on UNESCO's overall management structure and
examined selected substantive and routine decisions to identify
the roles of the Director-General, his Cabinet, and the Assist-~
ant Directors-General in the decision-making process.



Program management

Our review of program managenent centered on determining
how UNESCO develops its mid-term and short-term program plans
and whether the plans contain the type of detail needed for
future evaluations of program effectiveness. In addition, we
reviewed UNESCO's past and current program evaluation efforts.

Financial management

In financial management, we developed information on the
disagreement between the Secretariat and certain major contrib-
uting member states concerning the 1984-85 UNESCO budget. We
also obtained information on UNESCO's methods for formulating
its budget and estimating staff costs. As part of this work, we
reviewed the format and presentation of the budget document
to identify possible improvements in the way it is presented.

We also reviewed the audit reports prepared by the United
Kingdom's National Audit Office, which UNESCO's General Confer-
ence has designated as the Organization's official external
auditor. Except for minor technical exceptions in 1976 and
1977, this Office has certified to the accuracy of UNESCO's
financial reports for each budget period. Our work did not
duplicate the external auditors' work and did not constitute an
audit of UNESCO accounts and financial reports. We also dis-
cussed with UNESCO's Inspector General the work he had done in
the areas we reviewed but did not have complete access to in-
ternal audit reports.

We focused on selected transactions in the specific ac-
counts of concern to the committees--the Participation Program
Account and the Special Account for Increased Aid to Developing
Countries. We also examined selected reprogramming transactions
involving funds originally budgeted to fill vacant posts. In
addition, we reviewed the types of internal control systems the
agency uses and tracked selected transactions to gain an under-
standing of how UNESCO applied the systems.

Personnel management

In the personnel management area, we developed a profile
of UNESCO's personnel, including types of appointments, geo-
graphical distribution of appointees, and turnover rates. We
also developed information on UNESCO's procedures for selecting
and promoting its employees. In this regard, we were provided
summary data by UNESCO but not given access to agency personnel
files, and therefore could not determine fully the extent to
which established procedures were actually followed. We veri-
fied summary personnel recruitment and promotion data, whenever
possible, by comparing it to other sources of available informa-
tion., 1In addition, we obtained information on the processes for
handling employee grievances. Wwe focused our review on the
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management of the personnel system, and did not attempt to
evaluate the qualifications or competency of Secretariat staff.

Contract management

In the area of contract management, we addressed a spe-
cific committee question concerning overhead rates charged by
UNESCO for certain types of contracts with member states and
reviewed UNESCO's use of personal services contracts.

Except for the limitations discussed above, our review was
performed in accordance with generally accepted audit standards.

DIRECTOR-GENERAL'S WORKING GROUPS
REVIEW ORGANIZATION ACTIVITIES

As a result of the U.S. withdrawal announcement and con-
cerns about the Organization's management expressed by some
member states, the Director-General announced at the 119th Exec-
utive Board session in May 1984 that he intended to set up five
consultative working groups to study (1) recruitment procedures
and staff management methods (2) budgeting technigues and budget
presentation; (3) program evaluation methods and technigues; (4)
public information activities; and (5) potential program dupli-
cation. The five working groups, convened in July 1984, were
made up of Secretariat staff and outside experts and met for
periods from 5 to 10 days. They submitted their reports to the
Director-General in July 1984.

On August 27, 1984, the Director-General released four of
the working group reports to the Executive Board and indicated
that he supported and planned to implement many of the working
groups' recommendations. He did not release the working group
report on duplication in UNESCO's programs because he viewed it
to be of an internal nature.

Because of the U.S. intent to withdraw and member state
concerns, the Executive Board, at its HMay 1984 meeting, estab-
lished a Temporary Committee composed of 13 Board members !
". . .to present to the Board recommendations and concrete meas-—
ures designed to improve the functioning of the Organization."
The Committee held sessions in May, July, September 1984 and
also met informally between sessions to exchange views.

'The member states represented on the Committee were Algeria,
Brazil, France, Guinea, Iceland, Jamaica, Japan, Nigeria, the
Soviet Union, Tunisia, the United Kingdom, and Yugoslavia.



The Committee examined a wide range of Organization activ-
ities and functions, including the working procedures of the
Executive Board and General Conference, program evaluation, per-
sonnel management, and budgetary and financial matters. Its
report, released to the Executive Board on October 3, 1984, con-
tained numerous recommendaticns for improvements in the areas it
reviewed which the Board adopted by consensus.

Throughout this report we discuss the working group and
Temporary Committee recommendations as they pertain to the man-
agement areas we reviewed. The fact that UNESCO now recognizes
that management problems exist constitutes an important and
major step in solving them and implementing the recommendations
could improve UNESCO's management. It is, however, too early to
tell whether the recommendations will actually be translated
into concrete actions.

UNESCO AND DEPARTMENT
OF STATE COMMENTS

We obtained comments on the draft of this report from the
UNESCO Secretariat and the Department of State. The Department
of State stated that the report provides helpful information
about problems in UNESCO and that the "report is likely to be-
come an important reference document," not only for the United
States but also for UNESCO. 1In a similar vein, the Secretariat
commented that it considered the GAO review "as a constructive
endeavor designed to improve the overall functioning of UNESCO
in several important areas" and stated that it believes the re-
port will make an important contribution. The comments are dis-
cussed, as appropriate, in the chapters of the report.

The Secretariat noted that we did not always identify the
people with whom we spoke and raised a question as to whether,
in all instances, we spoke with the proper Secretariat officials
responsible for the subject under consideration. The Secre-
tariat also inferred that some of the references to factual
material, texts, rules, or documents were imprecise. The Secre-
tariat questioned whether our review was performed in accordance
with generally accepted auditing standards.

In interviewing officials, we considered the position,
experience, and knowledge of each individual. The testimonial
evidence used in this report came from UNESCO officials who had
been identified by the Secretariat as qualified spokespersons
on the subjects being addressed or from outside individuals gen-
erally recognized as experts on the Organization's operations.
We identified the individuals with whom we spoke in the report
whenever possible; however, in some 1instances individuals
requested that we not identify them. Based on the Secretariat's
comments, we have, to the extent possible, more specifically
identified the offices the individuals we spoke with repre-
sented. Our auditing procedures provided for corroborating
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testimonial evidence through review of manuals, reports, and
files and by obtaining and developing statistical data. In some
instances, however, we did not have complete access to files and
the Secretariat was unable to provide us with the requested
data. Throughout the report, we make specific references to our
use of and attempts to obtain documentary evidence. We believe
the procedures we followed are in accordance with generally
accepted auditing standards. We also note, that the Executive
Board's Temporary Committee and the Director-General's working
groups independently identified many of the same problems that
we found during our review.

Throughout the report, we have made the appropriate changes
in response to the Secretariat's technical comments. We incor-
porated new or updated information provided by the Secretariat.
However, in some instances, the Secretariat provided data dif-
ferent from that used in our report but did not provide support
for the data. We did not have the opportunity to discuss these
differences with the Secretariat due to time limitations. We
accepted the minor changes, but in the more substantive in-
stances, we relied on the figures for which we had developed
support. As part of our normal procedure, specific factual ref-
erences in the report were double~checked for accuracy against
the supporting evidence.

In its comments, the Department of State said that, over-
all, it found the report to be based on sound research and anal-
ysis but also provided detailed technical comments suggesting
certain clarifications and other minor changes. We incorporated
these suggestions as appropriate.



CHAPTER 2

UNESCO--PURPOSES, MEMBERSHIP,

ORGANIZATION, AND ACTIVITIES

UNESCO was founded in 1945 to advance the objectives of
international peace and the common welfare of mankind through
the educational, scientific, and cultural relations of the

peoples of the world.

UNESCO's constitution establisned the means by which UNESCO
would attempt to accomplish its objectives. specifically, it

would

"Collaborate in the work of advancing the
mutual knowledge and understanding of all
people, through all means of mass communica-
tion, and promote the free flow of ideas by

word and 1image.

"Give fresh impulse to popular education and
to the spread of culture.

"Maintain, increase and diffuse knowledge:
By assuring the conservation and protection
of the world's inheritance of books, works of
art and monuments of history and science,

Encourage ". . . cooperation amcng the na-~
tions in all branches of intellectual activ-~
ity, including the international exchange of
persons active in the fields of education,

science and culture."

UNESCC differs from other U.N. agencies in that its activi-
ties relate to several broad issues—-~education, natural science,
social science, culture, and communication--whereas the other
UJ.N. agencies tend to focus on one area: the World Health Orga-
nization, the Food and Agriculture Organization, the Interna-

tional Atomic Energy Administration, and the International Labor

Organization. UNESCO's activities are embodied in 14 major pro-

grams and a number of inter-sectoral programs, including copy-~

right and statistics. The major programs are

-~-reflection on world problems and future-oriented studies;
--education for all;
—-—communication in the service of man;

-—the formulation and application of education policies;



-~education, training, and society;
-—-the sciences and their application to development;
--information systems and access to knowledge;

--principles, methods, and strategies of action for devel-
opment;

--science, technology, and society;
—-—the human environment and terrestrial and marine sources,
~-culture and the future,

-—the elimination of prejudice, intolerance, racism, and
apartheid;

~--peace, international understanding, human rights and the
rights of people; and

--the status of women,

MEMBERSHIP

The 151 U.N. members are automatically eligible to join
UNESCO, while a two-thirds majority must approve membership for
non-memoers of the United Nations. As of March 1, 1984, UNESCO
had 161 member states ranging in size and population from the
islands of Saint Vincent and Fiji to the United States, the
Soviet Union, and China.

For purposes of representation on the Executive Board,
UNESCO subdivides its membership into five regional groups.
Group I consists primarily of western democracies from Europe
and North America plus Israel, Australia, and New Zealand. The
Soviet Union, its Eastern European allies, and Albania and Yugo-
slavia comprise group II. Latin American and Caribbean coun-
tries are in group III, while group IV includes Asian and Pacif-
ic countries. All the Arab and African countries are included
in group V. As shown in the following table, the composition of
UNESCO's membership has changed considerably since UNESCO was
founded.



Changes in UNESCO Membership, 1946-1984

1946 1966 1984
Group Region Countries Percent Countries Percent Countries Percent

I Western Eurcpe/

North America 11 39 27 23 28 17
1T Eastern Eurcpe 2 7 10 B8 11 7
IIX Latin america/

Caribbean 7 25 22 18 33 20
v Asia/Pacific 3 11 19 16 27 17
v Africa/Arab 5 18 42 35 62 39

28 120 161

The first major change in UNESCO's composition occurred in
the mid-1950s when Eastern European nations joined or rejoined
UNESCO. 1In 1954, the Soviet Union joined UNESCO along with the
Ukraine and Byelorussia, which received separate representa-
tion. After previously withdrawing from UNESCO, Czechoslovakia,
Poland, and Hungary resumed their membership in 1954. Romania
and Bulgaria became members in 1956.

The second major change in UNESCO's membership began in
the late 1950s as newly independent nations began joining
UNESCO. When 17 new African members were admitted to UNESCO
in 1960 alone, the western domination of UNESCO ended. By the
later 1960s, the new African members had added a north-south
dimension to the existing east-west dimension that the Eastern
Europeans had brought to UNESCO in the mid-1950s. As the mem-
bership of African, Arab, and Asian countries increased, UNESCO
became an organization with a clear Third World majority.

ORGANIZATIONAL
STRUCTURE

UNESCO's constitution established three primary organs--the
General Conference, an Executive Board, and a Secretariat--and
assigned certain responsibilities to each.
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The General Conference

The General Conference, as the main policy-making body
of UNESCO, consists of delegates from each of the 1671 member
states. It determines UNESCO's "policies and main 1lines of
work"” and has a mandate to make decisions on programs submitted
to it by the Executive Board. 1Its other main functions are to

--convene international governmental and nongovernmental
conferences on education, the sciences, and humanities,
or the dissemination of knowledge;

~-adopt international conventions and recommendations;

~—advise the United Nations on educational, scientific, and
cultural matters;

--receive and consider reports from member states;
~—elect the members of the Executive Board; and

-—appoint the Director-General on the recommendation of the
Executive Board.

The General Conference meets in ordinary session every 2
years. The constitution also provides for extraordinary ses-
sions as required--four such sessions have been held since the
Organization's founding.

Bach member state has one vote in the General Conference.
A simple majority rules except in certain matters, such as con-
stitutional amendments and budget adopticn, which require a
two-thirds majority. Voting can be by a show of hands, stand-
ing, roll-call, or secret ballot. However, 1in recent vyears
there has been an increasing tendency in UNESCO, as in other
organizations of the U.N. system, to reach decisions by consen-
sus rather than by voting. 1In other words, the General Confer-
ence achieves general agreement on issues by agreeing not to
disagree.

Consensus is not the same as unanimous agreement. Individ-
ual member states may disagree with a specific proposal, but the
entire body may act to adopt the proposal by consensus. The
21st (1980) sSession of the General Conference adopted most of
its 150 resolutions by consensus. Nonconsensus resolutions
still remain, such as those on the budget, Israeli-occupied ter-
ritories, and other contentious matters on which member states
consider it important to have a recorded or visible vote.

The Executive Board

The Executive Board consists of 51 members elected by the
General Conference from among the delegates appointed by the
member states, The UNESCO constitution stipulates that the
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General Conference, when electing Board members, "shall endeavor
to include persons competent in the arts, the humanities, the
sciences, education and the diffusion of ideas, and qualified by
their experiences and capacity to fulfill the administrative and
executive duties of the Board."

The member states in UNESCO's five regional groups submit
candidates to the General Conference for representation on the
Executive Board. The table below shows the 1984-85 Executive
Board membership and the number of seats allocated by the
General Conference to each regional group. Originally, the
board had 18 members, each serving for 3 years; today, Board
members number 51 and serve for 4 years.

1984-85
Regional Number
aAronn Aan haarAd Canintriac ranvreacantad
Ibvu: b E AU AT B Y LT A S g = ) L\-EL\-—O\—IA\—\—\J
I 10 Belgium, Canada, France, Greece,
Iceland, Italy, Spain, United
TZ 4 e v A TTem 3 FmA N de e~ | 7 P
NL UL Ullila Ty oLtalLcoy woo o
Germany
II 4 Czechoslovakia, Ukraine, USSR,
Yugoslavia
I1I 9 Brazil, Colombia, Costa Rica,
Cuba, Guyana, Haiti, Jamaica,
Mexico, Venezuela

Bangladesh, China, India, Japan,
Mongolia, Pakistan, Philippines,
Thailand

H
Qo

[\
[

Algeria, Central African Republic,
Gabon, Ghana, Guinea, Guinea-
Bissau, Kuwait, Libya, Madagascar,
Niger, Nigeria, Sudan, Swaziland,
Syria, Tunisia, United Arab
Emirates, United Republic of
Cameroon, United Republic of
Tanzania, Zaire, Zimbabwe

The Board has two commissions--Finance and Administrative,
and Program and External Relations--and a special committee to
assist it in the execution of its tasks. The twe commissions
are composed of all 51 Executive Board members.
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According to UNESCO's constitution, the Executive Board's
responsibilities are to

~-prepare the agenda for the General Conference;

--examine UNESCO's work program and budget estimates pre-
pared by the Director-General and submit them with such
recommendations as it considers desirable to the General
Conference;

--supervise the execution of the program adopted by the
General Conference;

~--take all necessary measures to ensure the effective and
rational execution of the program by the Director-
General;

-~nominate candidates to the General Conference for the
post of Director-General;

--act, if necessary, as an advisor to the United Nations
when the General Conference is not in session;

--recommend new member states to the General Conference;
and

—-—comment on the activities of the Organization as pre-
sented in the reports of the Director-General and trans-
mit them to the General Conference.

The Board has its own rules of procedure, meets at least
twice a year in regular session, and may convene a special
session when required. Between 1946 and mid-1984, the Board
held 119 sessions. With a few exceptions, voting is by simple
majority. Each member has one vote, which normally occurs by
show of hands but also can be by roll call or secret ballot.

The Secretariat

The Secretariat is headed by the Director—-General, who as
UNESCO's chief administrative officer, is responsible for carry-
ing out the Organization's program activities. As of December
31, 1983, the Secretariat had a staff of 2,446 people at its
headquarters office in Paris and 870 people in its 33 field
offices. The Director-General is nominated by the Executive
Board, which considers in a private meeting the names of candi-
dates suggested by member states and chooses the nominee by
secret ballot. The nomination then is submitted for approval to
the General Conference, which considers the candidate at a pri-
vate meeting and votes by secret ballot. The current Director-
General, from Senegal, was appointed in 1974 for a term of 6
vears and was reappointed in 1980 for a 7-year term.
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The Secretariat c¢onsists of eight major organizational
units called sectors. The five "program" sectors--gEducation,
Natural Science, Culture, Social and Human Sciences, and
Communication-—-implement the Organization's programs., The three
"support" sectors--Cooperation for Development and External Re-
lations, General Administration, and Program Support =-provide
such diverse services as translation, accounting, maintenance,
and coordination with member states and other organizations. 1In
addition, there are three other major Secretariat units--the
Bureau of Studies and Programming, the Bureau of the Budget, and
the Executive Office, or Cabinet, of the Director-General, An
Assistant Director-General heads each sector and major unit.

Other UNESCO bodies

Besides the three major organs of UNESCO, other groups or
bodies support member states or the Secretariat through advice
and consultation on UNESCO activities. They include national
commissions, permanent delegations, intergovernmental and non-
governmental organizations, and experts and consultants.

National commissions

UNESCO's constitution states that

"Each member state shall make such arrange-
ments as suit its particular conditions for
the purpose of associating 1its principal
bocdies interested in educational, scientific
and cultural matters with the work of the
Organization, preferably by the formation of
a National Commission broadly representative
of the Government and such bodies. National
Commissions or national cooperating bodies,
where they exist, shall act in an advisory
capacity to their respective delegations to
the General Conference and to their Govern-
ments in matters relating to the Organization
and shall function as agencies of liaison in
all matters of interest to it."

among UNESCO's 161 members, 149 have established national com-
missions.,

The United States established a national commission for
UNESCO in 1946 to advise the U.S. government in matters relating
to UNESCO, with special emphasis on reviewing UNESCO's program
areas and "promoting UNESCO's general objectives among the Amer-
ican people." As of November 1983, the Commission consisted of
100 commissioners: 60 from nongovernmental organizations; 25
from federal, state, and local governments; and 15 at large,
Recent budget cuts have curtailed functions of the Commission
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and its staff has been absorbed into the Department of State's
Bureau of International Organization Affairs.

Permanent delegations

Although they are not mentioned in UNESCO's constitution,
150 countries maintain permanent delegations in Paris. They
serve as mechanisms for monitoring UNESCO's performance and
serve as a link to member states.

Specialized organizations

UNESCO's constitution permits the Organization to cooperate
with other specialized intergovernmental and nongovernmental
organizations whose interests and activities are related to
UNESCO's purpose. The Director-General, acting under dgeneral
authority of the Executive Board, may establish working rela-
tionships with these organizations. UNESCO has established
relations with 47 intergovernmental and 527 nongovernmental

organizations for cooperation in matters related to education,
science, and culture,

UNESCO AND THE UNITED NATIONS

Specialized agencies such as UNESCO are connected with the
United Nations in a variety of ways, including the U.N. Economic
and Social Council, The U.N. charter designates the Council as

the body responsible for coordinating the activities of the spe-
cialized agencies.

While the Economic and Social Council is charged with coor-
dinating interagency programs, another U.N. unit--the Joint
Inspection Unit--is responsible for improving management and
coordination in the U.N. system. The Joint Inspection Unit also

~-reviews whether participating organizations use their
available resources economically and efficiently and

-—proposes reforms or other recommendations deemed neces-

sary to the responsible bodies of the participating
organizations.

ACTIVITIES

UNESCO's activities reflect its two primary funding
sources: (1) regular program funds and (2) extrabudgetary
program funds. The former are obtained through assessed con-
tributions on member states and constitute 62 percent ($374.4
million) of UNESCO's budget for 1984-85, The extrabudgetary
sources are derived from other U.N. agencies which use UNESCO
as an executing agency and from member states which contribute
funds above and beyond their assessed contributions for specific
projects in either their own country or other member states.

15



UNESCO is also authorized to receive extrabudgetary funds from
the World Bank, regional development banks

nks, private institu~
tions, firms assisting with development activities, and other
nongovernmental sources., These extrabudgetary sources consti-
tute the remaining 38 percent of the 1984-85 budget ($233.9 mil-

lion).

In general, regular program funds support what UNESCQO calls

the "substantive" activities of the Organization--the activities
which are associated with promoting advancement of knowledge in
general and its exchange among nations. Extrabudgetary program
funds support UNESCO's "operational" activities--those associ-
ated with developmental projects in Third World countries.

The regular program

As sgpecified in UNESCO's 1984-85 program and budget, the
regular budget represents the Organization's plan to attain
its 14 major program objectives. The program and budget pre-
sents a hierarchy of detail in which the 14 major programs are
divided 1into 54 programs, which are divided into 186 subpro-
grams, which are divided further into 478 program actions or
activities. UNESCO officials described the smallest unit in
a preogram action as primarily including one of the following:
studies, conferences (meetings, seminars, symposiums, round
table), training (fellowships and study grants), publishing, and
grants to nongovernmental organizations. For example, during
the 1984-85 budget period, UNESCO proposes to publish 128 books,
27 periodicals, and 7 abstracts; convene 244 conferences and
specialist meetings, ranging in attendance from 8 to 550 people
and lasting from 2 to 20 days; and provide training to approxi-
mately 1,000 nationals, primarily from developing countries.

The 90,000 pages of text that UNESCO will publish will
include such topics as

-—the image of women 1in school textbooks and children's
literature;

-—-a teacher's guide to preventive education concerning the
use of drugs;

-—-apartheid: its effects on education, science, culture,
and information:

-—-a general history of Africa;
-—innovations in teaching science and technology;

--copyright laws and the treaties of the world;
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~-guide for developing national data bases re}ated to the
national scientific and technological potential;

~—monographs on oceanographic methodology;

~--education for peace, disarmament, and human rights; and

-—a guide for students studying abroad.

Approximately one-half of UNESCO's conferences, meetipgs,
and seminars will be held in Paris and the other half in various
cities around the world. These conferences will include discus-

sion of such diverse topics as
—~the democratization of education;

--a critical and philosophical examination of neurophysi-
ology and neuroscience;

-—the ethical responsibilities of scientists in support of
disarmament and peace:

--the traditional management of coastal systems in Africa;
and

--youth, education, and work.

UNESCO provides training, among other things, through fel-
lowships and grants primarily to individuals from developing and
least developed countries. 1In 1983, for example, UNESCO awarded
1,049 fellowships and study grants to representatives of 104
countries so they could attend short-term seminars or confer-
ences or pursue a longer-term college degree. Funds for train-
ing also are provided under UNESCO's extrabudgetary program,

UNESCO officials describe the regular program activities
as the catalysts or seed money for further action that can be
funded completely through a developmental program. For example,
UNESCO funds missions to developing countries out of the regular
program to assess the needs of developing countries in its
fields of competence and assist them in identifying and obtain-
ing funds from international development agencies. Accordingly,
the objectives of many UNESCO regular programs use such words as
"to contribute to," "to help to establish," or "to stimulate and

encourage."

The extrabudgetary programs

In a 1972 UNESCO publication celebrating the Organization's
25th anniversary, the developmental aspects of UNESCO were dis-

cussed as follows.
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"The concept of Development, which evolved
over the years to its present central posi-
tion in the policies and programs of UNESCO,
is only marginally and indirectly reflected
in the Constitution, The overriding concern
of the founding fathers was to construct the
defenses of peace in the minds of men and to
build a lasting peace by working for the in-
tellectual and moral solidarity of mankind."

Nevertheless, UNESCO believed that development work was
implicit in its constitution and began such work in 1949. How-
ever, it began putting more emphasis on development work in the
early 1960s when newly independent African and Asian countries
sought development assistance. A Jnited Kingdom resolution at
the 1960 General Conference meeting called on UNESCO to set its
course more firmly toward development aid, especially in educa-
tion. UNESCO's main development work remains in education
where, among other things, it develops strategies to combat
illiteracy, sets overall education goals, provides a wide vari-
ety of training, develops pilot education projects, and promotes
regional cooperation.

The largest U.N. contributor to the extrabudgetary program
is the United Nations Development Program. Established in 1965
as the successor to the U.N. Special Fund and the U.N. Expanded
Program of Technical Assistance, it supports developing coun-
tries in solving their most important economic and social prob-
lems, United Nations Development Program resources are derived
from voluntary contributions by member states over and above
their assessed contributions to the regular U.N. budget and non-
governmental sources, UNESCO has an agreement to serve as the
executing agency for the Development Program's projects as well
as projects funded by the World Bank, U.N. Children's Fund, the
World Food Program, and U.N. Relief and Works Agency for Pales-
tine Refugees in the Near East,

In addition to their assessed contributions under the regu-
lar program, some member states have established funds-in-trust
with UNESCO for development projects. These projects can be for
the development of the donor nation itself or for the benefit of
another member state or organization.

Libya, for example, has established seven self-benefiting
funds-in-trust totalling $66.45 million since 1977. UNESCO has
used these funds in Libya to develop a marine fisheries research
center, to provide university services, and to construct a na-
tional museum. Some European countries have established funds-
in-trust for the benefit of specific developing countries. For
example, Norway established a fund-in-trust to construct a
National 1Institute of Education in Bhutan and West Germany
has a UNESCO fund to aid schools in Peru. The United States
does not use UNESCO to administer 1its bilateral development
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assistance program--it administers 1its program through the

Agency for International Development.

The fund-in-trust projects, as well as the other extrabud-
getary projects, are administered but not funded by UNESCO,
whereas regular program activities are funded and administered

by UNESCO.
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CHAPTER 3

GENERAL MANAGEMENT

The Secretariat has the primary management responsibility
for UNESCO's activities., It is charged with drafting UNESCO's
medium-term plan, drafting the biennial program and budget, im-
plementing the program activities approved by the General Con-
ference, and evaluating whether activity objectives are being
met, As noted in chapter 2, the Secretariat is headed by the
Director-General and consists of over 3,000 regular staff who
carry out UNESCO's activities and provide staff support for the
Executive Board and the General Conference, which are to oversee
the Secretariat's work.

SECRETARIAT'S DECISION-MAKING STRUCTURE

UNESCO's constitution designates the Director-General as
chief executive officer without spelling out the scope of his
authority and responsibilities. UNESCO's top management also
includes the Deputy Director-General, the Assistant Directors-
General, the Executive Office (or Cabinet) and, to some extent,
the Inspector General. The Director-General and his staff carry
out a wide range of activities. Among other things, they formu-
late proposals for appropriate General Conference and Executive
Board actions, prepare the draft work program and corresponding
budget estimates for Board consideration, and execute the pro-
gram and budget adopted by the General Conference.

Based on discussions with senior UNESCO officials, we found
that management in the Secretariat is highly centralized with
the Director-General making most substantive and many routine
decisions. For example, he

-~appoints the Deputy Director-General, the Assistant
Directors—General, and the Division Directors:

--hires all senior UNESCO professional staff;!
—-—approves extensions of all employee contracts (480-600

each year) and determines which employees will receive
long~-term contracts (164 in 1984);

Tuntil recently, the Director-General appointed all UNESCO pro-
fessional staff. However, on September 13, 1984, he delegated
authority for appointing staff below the senior level to the
Deputy Director-General and Assistant Director-General for Ad-
ministration.



--approves contract extensions beyond the mandatory re-
tirement age; decides which posts will be created (5 ;n
1983), abolished (11 in 1983), or reclassified (236 1in
1983);

--grants promotions (320 in 1983);
-—-approves all reorganizations of the Secretariat;

--reviews all comments received from member states and
others on the development of the medium-term plan (207
comments received on the 1984-89 plan); and,

—-—-approves all projects funded from the Partipation Program
($15 million between 1981 and 1983) and the Special Ac-
count for Increased Aid to Developing Countries ($8.6
million deposited since 1979).

In commenting on the draft of this report, the Secretariat
noted that the Director-General is supported by a great deal of
staff work in making his decisions. We recognize that Secre-
tariat staff contributes to the decision-making process in vary-
ing degrees. For example, UNESCO's Bureau of Personnel, sec-
tors, and advisory boards review applicants for professional
staff positions and provide the Director-General with a list of
recommended candidates. As another example, applications for
funding under the Participation Program and Special Account for
Increased Aid to Developing Countries are screened by the appro-
priate sector and the Bureau of the Budget before being sub-
mitted to the Director-General for final review and approval.
The decision—-making process for these and other activities are
discussed in more detail in later chapters, Although support-
ing staff in the Secretariat carry out the detailed reviews and
analysis of issues and make proposals on actions to be taken,
in our review of documentation and discussions with UNESCO offi-
cials concerning the day-to-day operations of the Secretariat,
we found that the decision-making was highly centralized.

Discussions with Secretariat officials and staff, ranging
from senior managers to individual project officers, provided
different perspectives on the reasons for the extent of the
Director-~General's personal involvement in decision-making. In
a meeting with GAO management officials, the Director-General
noted that many Secretariat staff avoided decision-making and
wanted him to make the decisions. Other officials also com—
mented that the Director-General has assumed so much decision-
making because lower-level officials have refused the responsi-
bility. However, others noted that the lower-level staff's
perception 1is that the Director-General wishes to retain all
decision-making authority. A high-level official observed that
the degree of centralized decision-making in the Organization
has become untenable and will have to be reversed. Some



officials said that because decision-making ha become SO
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centralized, a degree of inflexibility has been created in the
Organization's management and c¢reativity and innovation have
been stifled.

The Deputy and Assistant
Directors-General

The Director-General announced the appointment of the
Assistant Director-General for Studies and Programing to the
post of Deputy Director-General effective June 1, 1984. On
September 13, 1984, the Director-General issued a memorandum
outlining the responsibilities of his deputy, which include:

--overseeing the application of the Director-General's
directives;

--supervising implementation of General Conference and
Executive Board decisions:

--gupervising the budget planning and programing;

--gupervising regular and extrabudgetary program evalua-
tion;

-—ensuring that appropriate Secretariat coordination is
established and functioning properly;

—-—ensuring that the Secretariat functions normally during
the Director~General's absence; and

-—appointing professional staff below the senior level.

The Assistant Directors-General are responsible for imple-
menting their sector programs and administering their sectors in
accordance with the Director-General's guidance and the poli-
cies, rules, and procedures contained in UNESCO's manual. They
report to the Director-General or his deputy according to spe-
cific instructions.

The Director-General, until the recent appointment of his
present deputy, had no Deputy Director-General for nearly 3
years. During this period, the Assistant Directors-General
acted for the Director-General when he was absent from Head-
quarters, but under the UNESCO manual, their responsibilities
were limited to "routine matters," such as signing correspond-
ence to member states. According to UNESCO employees respon-
sible for various aspects of the management areas we reviewed,
the lack of delegation of substantive authority during the
Director-General's absence resulted in routine decisions--
especially those related to personnel matters--being delayed on
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numerous occasions. UNESCO staft nold us that the Director-
General is frequently away from Headgyuarters on visits to member
states but the Secretariat was unabie to provide us with infor-
mation on the frequency of his absences.

The number of Assistant Diie:tor—-General posts has in-
creased from six in 1973 to nine wn 1984 of whicih only six
were filled by Assistant Directors-General as of November 1984,
In addition, as of that date, thers were three director-level
posts——the next management leve! bhelow Assistant Director-
General--being filled by Assistant Directors-Gensral., Thus,
the total number of Assistant Directors-General at UNESCO as of
November 1984 was 9. As shown below, the increase iz due to
(1) the addition of two sectors (proygram support and cooperation
for development and external relations), (2) the division of a
former sector, and (3) the promotion of the heads of the Bureau
of the Budget, the Executive Office of the Director-General, and
the Asian Regional Office for Educat:on to Assistant Directors-
General.

UNESCO Organizational Units
Headed By an Assistant Uirector-General

1973 and 1984

1973 1984
1. tducation sector i« Fducation sector
2. Science sector + Science sector
3. Social sclence, humanities, and culture sector -, nlture sector
4, Communication sector +, Commmication sector?d
5. General administration sector 4. General administration sector
6. Office of Pre-Programming 7. Burean of Studies «nd Proqrdmmlngb

. Steial science sectar®
. Horedan of the Budgel“i
. Program support sectoy

i. Cnoperation for development and external
relations sector

Pl txeontive Gffice of the Director-Generald

Regional Office for Ffducation in Asia and

the Pacific

9As of November 1984, the Assistant Director-Genera. fir Communicatiocus was holding a temporary

Deputy Director-General appointment while in charyr o the working groups established by the
Director-General to recommend improvements in vari. :. Secretariat operations.

bIncumbent was promoted to Deputy Director-General ..+ ane 1984,

CAssistant Director-General post currently filled by u rsen at a lower grade level.
Director-level post currently filled by an Assistain irector-General.
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The Cabinet

The Director-General's Executive Office, commonly called
the Cabinet, advises him in the decision-making process and
assists him in discharging his executive responsibilities. It
is headed by an Assistant Director-General and, as of September
1984, included 2 directors, 11 professionals, and 23 general
service staff, This represents an increase from its 1970 staff
when it was headed by a director and included 5 professionals
and 12 general service staff.

The Cabinet has no formal decision-making power but plays
an important role by reviewing sector proposals and recommenda-
tions for actions and presenting them to the Director-General
for action, According to Cabinet officials, they are respon-
sible for making sure that the Director-General has complete
information on issues before making a decision., 1In this regard,
the Cabinet frequently seeks comments on proposals and recommen-
dations for actions from interested parties within the Secre-
tariat., For example, if a sector proposes an action with budg-
etary implications, the Cabinet solicits comments from the
Bureau of the Budget.

The Inspector General

The Inspector General monitors Secretariat activities
through audits, inspections, and studies requested by the Direc-
tor-General. It is headed by a Director and divided into two
units--management and audit--which altogether, as of March 1984,
had six professional and three general service staff,

The management unit 1s charged with studying ways to in-
crease the Organization's effectiveness and efficiency. Accord-
ing to the Joint Inspection Unit, the management unit should,
among other things, (1) prepare the Organization's policies and
procedures manual, {2) establish participative management in the
Organization, (3) review organizational structures, and (4) con-
trol forms and computerization.

We found that the management unit's responsibilities
are limited. It does control form standardization and computer-
ization but is not responsible for UNESCO's manual. The Joint
Inspection Unit has recommended that the management unit assume
this responsibility, which is presently held by the Bureau of
Personnel. Since the manual conveys the Secretariat's admin-
istrative and personnel policies and procedures, it would be
more appropriately prepared and updated by individuals who have
management backgrounds and more objectivity in reviewing person-
nel issues.

Establishing participative management has not been a man-
agement unit responsibility either. While the Secretariat views
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participative management as inherent in the Organization's over-
all functioning, many Secretariat staff believe they are not
given enough opportunity to participate in the Organization's
management. According to a 1983 UNESCO staff association poll,
only about 13 percent of the 1,151 staff members responding be-
lieved that their employer allowed them to participate satsfac-
torily in the management of the Organization. The Secretariat
has attempted to implement a management-by-objectives approach
to carrying out its activities but has not been successful. The
Joint Inspection Unit has cited the lack of a unit to coordinate
participative management as one reason for the Secretariat’'s
failure to successfully implement management-by-objectives.

Finally, we found that the management unit has not been
given the responsibility to review and concur in the establish-
ment of new organization units before they are approved. The
U.N. headquarters management unit, in contrast, reviews the
establishment of new units and divisions to avoid fragmentation,
requires functional statements for all units, and concurs in all
reorganizations.

An official in the Inspector General's office told us that
the Secretariat does not require functional statements for each
organizational wunit. We reviewed the approved program and
budget and its administrative annex where the Secretariat said
such functional statements should appear. We found these docu-
ments contained limited information on only a few organizational
units such as the Bureau of the Budget and the Cabinet and did
not describe the responsibilities of the various organizations
within the sectors.

GOVERNING BODY OVERSIGHT

Outside observers familiar with UNESCO's operations, in-
cluding former senior UNESCO officials, members of permanent
delegations to the Organization, and gqualified academic observ-
ers, believe there is a need for greater oversight by governing
bodies. According to them, the General Conference has become
very dependent upon the Secretariat, which influences its agenda
and drafts many of its resolutions, The Executive Board is
viewed as accepting the program and budget provided by the
Secretariat without obtaining information necessary for effec-
tive oversight.

The Director-General has the authority and responsibility
for day-to—-day management of UNESCO. Nevertheless, as discussed
in chapter 2, the governing bodies retain important responsibil-
ities for overseeing the Secretariat's activities. In each of
the areas we reviewed, there were indications of a need for
more effective governing body oversight.

For example, in 1977 the Executive Board encouraged the
Secretariat to establish a central evaluation unit. Such a unit
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was established in 1978, but 7 years later little progress has
been made to implement evaluation at UNESCO., The need for more
effective program evaluation is discussed in chapter 5. In 1978
the Executive Board commissioned a study to identify ways the
UNESCO program and budget document could be improved. The study
contained recommendations for improving the presentation of the
Organization's program and budget, but the Board did not act
on the recommendations. We found that a number of problems

addressed in the study still exist. UNESCO's budget presenta-
tion is discussed in chapter 6.

With respect to financial management, the external auditors
are appointed by and report to the General Conference. Even so,
there appears to be limited interest on the part c¢f the gov-
erning bodies in the external auditors' findings. The Secre-
tariat has been slow in implementing some audit recommendations,
and the governing bodies do not appear to have followed up on
implementation of these recommendations. These and other finan-
cial matters are discussed in chapters 7 and 8.

Temporary Committee
recommendations on
governing body oversight

As mentioned in chapter 1, the Executive Board recognized
the need for strengthening governing body oversight of UNESCO
activities and established a Temporary Committee to recommend
improvements in the functioning of the Organization. Among
other things, the Temporary Committee examined ways in which the
Executive Board and General Conference could more effectively
carry out their constitutional responsibilities and recommended
improvements in the governing bodies' working procedures.

Executive Board

The Committee noted that some of its members believed that
the Executive Board was not fully carrying out its assigned
functions and responsibilities. Accordingly, the Committee rec-
ommended the board reaffirm its policy-making role and noted
that the Board is the depository of member states' will and the
body responsible for interpreting this will between General Con-
ference sessions. The Committee pointed out that the Board can-
not effectively serve member states or provide proper guidance
to the Secretariat if it does not assume its intended policy-
making character and that, in order to properly perform its
duties, the Board required

~—a budget that would enable it to set up the necessary
working groups to examine issues in depth;
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—-—appropriate procedures for indepth exchanges of views
and substantive discussions; and

--members who could give freely enough of their time to
attend Board sessions regularly-—-absenteeism among Board
members was referred to several times during the Commit-
tee's deliberations as a factor detracting from its
authority.

The Committee concluded that it was important for member states
and, hence, their representatives on the Executive Board, to be
more vigilant in exercising their responsibilities and availing
themselves of the means they needed to do so.

The Temporary Committee also noted that most of the docu-
ments submitted for the Board's consideration were drafted from
the Secretariat's standpoint; that is to say, the documents pro-
vided technical analysis concerning the practical execution of
UNESCO's activities rather than policy options—--choices between
various policy lines or courses of action. The Committee recom-
mended the Executive Board initiate a study to determine the
exact nature of the particular documents needed to carry out the
Board's policy-making responsibilities.

Other Committee recommendations dealt with such issues as
the need for

--more indepth Board examination of UNESCO's draft program

and budget document, with more useful recommendations to
the General Conference;

~-gubmission of the Director-General's statement on major
achievements, impacts, difficulties, and shortfalls for
each continuing program activity early enough for full
Board consideration before General Conference sessions;

—-—-enhancing the program evaluation component of the above
statement; and

--a more selective Board agenda focusing discussion on a
limited number of important topics.

General Conference

With regard to the General Conference's oversight role,
some Committee members believed the Conference was not able to
perform its main statutory functions because delegates spent too
much time on peripheral questions and were not able to come to
grips with the essential issues. Others disagreed, referring to
improvements in the General Conference's working methods over
the vyears. However, all Committee members agreed that the
General Conference's policy-making role should be strengthened.
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The Committee concluded that the Executive Board could
assist the Gereral Conference to become more effective in ful-
filling its <constitutional responsibilities in several ways.
Among other things, the Committee recommended the Executive
Board consult and negotiate with member states to help focus the
General Conference agenda on the most important issues, assist
the General Conference in choosing debate topics that allow the
Conference to fully exercise its policy-making authority, and
encourage delegates to exercise self-restraint in the length of
their statements at General Conference sessions.

OBSERVATIONS

The Director-General exercises broad authority in managing
UNESCO's affairs. He and his staff carry out a wide range of
activities. Although Secretariat staff review and analyze
issues and make proposals on actions to be taken, the Director-
General makes most substantive and many routine decisions.
However, he has recently delegated some of his decision-making
authority to the Deputy Director-General and Assistant Director-
General for Administration.

UNESCO's constitution gives the Organization's governing
bodies--the General Conference and the Executive Board-—-—
important responsibilities for overseeing the Secretariat's
activities. Among other things, the General Conference must
approve UNESCO's program and budget. The Executive Board is
specifically charged with ensuring that the program is effec-
tively executed. Persons familiar with UNESCO, however, believe
the governing bodies have not been effectively executing their
oversight roles. This wview was confirmed by the Executive
Board's Temporary Committee which identified needed improvements
in the governing bodies® oversight of Secretariat activities and
made recommendations accordingly.

SECRETARIAT COMMENTS

AND OUR EVALUATION

The Secretariat commented that, on the whole, the re
contains a comprehen51ve descrlptlon of some aspects of ad
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to him in our report. The more correct or real situation, ac-
cording to the Secretariat, is that the supporting staff in the
Secretariat carry out the detailed review and analysis of such
issues and develop the logical decision permissible under the

regulations, rules, and procedures for submission to the
Director-General.

A breoad range of senior and other professional staff, as
well as qualified outside observers, perceive the decision-
making process within the Organization to be highly centralized.
Our observations on how personnel, program, and budget decisions
are made--~described in detail in subsequent chapters--tended to
confirm the views of Secretariat staff and others, on the cen-
tralized nature of the decision-making process. We also note
that there appears to be some consciousness of the need for
greater delegation of responsibility in the Secretariat. For
example, subsequent to the completion of our review, the
Director-General delegated some staff appointment responsibili-

ties to the Deputy Director-General and the Assistant Director-
General for Administration.

In the Secretariat comments, the Director-General
questioned a statement we attributed to him since we had not
interviewed him during the review. We note that the Director-
General's statement we cited in the report was made by him
during a meeting with senior GAO officials at UNESCO Headquart-

ers on May 7, 1984. We have revised the citation to more pre-
cisely reflect the Director-General's statement.
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CHAPTER 4

PERSONNEL MANAGEMENT

UNESCO has a post classification personnel system whereby
posts, positions with specific job descripticns, are established
and filled by candidates who meet the gqualifications of the par-
ticular post. Appointments to posts are dgenerally made for a
specific period, typically 2 years. This is in contrast to a
career system which generally recruits individuals at the start-
ing levels and provides advancement opportunities through estab-
lished career paths often in defined occupational groups.

The committees requesting our review were concerned whether
UNESCO's "existing personnel practices are in conformity with
regulations to insure high performance in carrying out UNESCO's
program mandate." In this chapter we describe how the greater
use of suplementary staff--short-term temporary employees and
consultants~-along with the high number of regular post vacan-
cies and the long delays in recruiting regular employees combine
to provide a picture of what has, in effect, become a dual per-
sonnel system at UNESCO. Other aspects of personnel, including
staff geographical distribution, promotions, and staff associa-
tions are dicussed in appendix I.

UNESCC STAFF TRENDS

The total number of regular UNESCO staff has not changed
significantly since 1970, as shown below.

Trend in Professional and General Service Staff
and Thelr Ratlos From 1570 to 1983

Ratio of
general service
Year? Total staffb to professionals
1970 3, 303 1.0
1971 3, 491 0.9
1972 3, 593 0.9
1973 3,524 0.9
1974 3, 541 1.0
1975 3, b6h 1.1
1976 3,133 1.2
1977 3, 142 1.3
1978 3, 243 1.3
1979 3,225 1.3
1980 3, 384 1.3
1981 3, 448 1.4
1982 3, 461 1.4
1983 3,393 1.5

3Figures are as of December 31 for each year.
DThese figures Include certain staff such as employees filling

temporary posts and thus do not exactly coincide with UNESCO
post summary statistics.
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Some definite trends in staff composition have emerged
since 1970.

~-Professional staff, who in 1973 about equaled the number
of general service staff, is now outnumbered by 50 per-
cent.

--Presently, more than 70 percent of all staff members work
at UNESCO headquarters, compared with an egqual split be-
tween headquarters and the field 10 years ago.

--The use of supplemental staff has grown.

UNESCO officials responsible for personnel management
told us that the changes in staff composition and location are
attributable, in part, to growth in the proportion of high-level
posts, such as for program specialists, which require more
administrative support.

In commenting on a draft of this report, the Secretariat
provided further explanation for the increasing ratio of general
service to professional staff. According to the Secretariat,
between 1973 and 1983 the number of professionals working on
operational projects diminished considerably in the field, from
863 to 250 with a corresponding increase in the number of short-
term consultants hired for such projects. The Secretariat said
that the increased use of consultants in the field was in ac-
cordance with the needs of recipient member states. During the
same period, the number of professionals at headquarters and in
the regional offices increased appreciably from 764 to 1,094.
The decrease in the number of field professionals did not result
in a corresponding reduction in the number of field general
gservice staff. However, the increased number of professionals
at headqguarters and at established offices away from head-
quarters did result in a corresponding increase in the number
of general service staff at those locations.

ESTABLISHED POSTS AND
REGULAR STAFF APPOINTMENTS

As of December 31, 1983, UNESCO had 4,115 established
posts, of which 78 percent (2,768) were located at its Paris
neadquarters and the remainder divided almost equally between
established offices away from headquarters and field project
sites. The regular program finances 70 percent (2,879) of the

posts, and 30 percent (1,236) are financed with extrabudgetary
funds.
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UNESCO Post Summaré
as of December 3T, 83

Regular Extrabudgetary

Location _program program Total
Posts Staff Posts  Staff Posts  Staff Vacancies

Headguarters 2,392 2,129 376 317 2,768 2,446 322
Established offices

away from headquarters 487 402 179 77 666 479 187
Field projects 0 0 681 39 681 391 290
Total established posts
and staff 2,8799 2,531 1,236 785 4,115 3,316 799

4This category includes 155 maintenance and security guard posts which are not
included in UNESCO's regular program ceiling of 2,724 posts.

As of December 31, 1983, 3,316, or 80 percent, of the 4,115
established posts were filled by three types of regular staff,
indeterminate, fixed-~term, and temporary. A special type of
regular employee, called a field expert, 1is hired for 1 year or
more for projects away from headquarters. As shown above, the
remaining 20 percent, 799 posts, were vacant, including 348
funded under the regular program. The remaining 451 wvacant
posts were funded under the extrabudgetary program. In comment-
ing on a draft of this report, the Secretariat said that many of
the extrabudgetary posts were vacant due to lack of funding and
that the Secretariat planned to cancel 113 of them.

UNESCO grants appointments on the following basis:
--Indeterminate appointment: without a time limit,

~-Fixed-~-term appointment: for a specific period, normally
2 years.

—-Temporary appointment: normally for less than 1 year.

Permanent, fixed term, and temporary staff fall into three
categories and 13 grades based on standards related to their
duties and level of responsibility. The three categories are
(1) general service--GS-1 through GS-6, (2) professional--P~1
through P~5, and (3) principal officer and directors--D-1 and
D-2., The 2,014 general service employees fill positions ranging
from clerks and secretaries to senior administrative assistants,
while the 1,237 professional staff include program specialists
and section chiefs. Fifty-four principal officers and directors
hold posts such as division chiefs and bureau directors. In
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addition, there are two Deputy Directors-General and eight
Assistant Directors-General. (See chart on page 23.)

Fixed-term appointments

Fixed-term contracts may specify varying lengths of time,
but are usually for a 2-year period. There are no restrictions
on the number of contract extensions that can be granted before
an employee reaches the mandatory retirement age of 60.

The Director-~General and governing bodies have expressed
preference for fixed-term over indeterminate appointments to
enable staff turnover, which is an important factor in trying to
achieve equitable geographical distribution of staff among mem-
ber states! and in being able to recruit appropriate program
specialists as program priorities change. Their preference
appears toc be reflected in the number of professional staff on
fixed-term contracts, which steadily increased from 67 percent
in 1975 to 90 percent in 1983--one of the highest ratios among
U.N. organizations. Staff turnover, however, has remained
low--7.5 percent of professional and 4.8 percent of general
service employees. The predominant reason appears to be the

high number and almost automatic nature of fixed-term appoint-
ment extensions.

As of December 31, 1983, 77 percent of UNESCO employees
had received at least one contract extension and over 20 percent
had worked more than 10 years on the basis of repeated contract
extensions. Fixed-term employees can make UNESCO a career with-
out receiving indeterminate appointments. According to a 1982
Joint Inspection Unit report, 134 professional staff members had
served UNESCO for more than 20 years through a succession of
fixed-term contracts. UNESCO's fixed-term appointments, broken
down by years of service, are shown below.

Fixed-term Appointments as of December 31, 19832

Years of service Total

0-2 35 & 1I0 10+ -

Professional staff 254 288 268 329 1,139

General service staff 267 370 329 132 1,098

Total 521 658 597 461 2,237
Percent of total
staff by years

of service 23 29 27 21 100

dFigures exclude 31 employees beyond the retirement age of &0 whom

UNESCO considers to be temporary employees for purposes of compiling
these statistics.

235ece appendix I for a discussion of geographical distribution.
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UNESCO officials told us that fixed-term contracts are
extended almost automatically. The sector and advisory board,
discussed on page 36, review an employee's file and forward
their recommendation, which is almost always favorable, to the
Bureau of Personnel. The Bureau, which receives 40 to 50 such
recommendations each month, forwards them to the Director-
General, who personally decides on each case. According to the
Secretariat, the Director-General usually follows sector recom-
mendations but occasionally he denies an extension and, accord-
ing to UNESCO staff rules, is not required to provide any reason
for doing so. Secretariat officials told us that statistics on
the number of extensions denied were not available.

Indeterminate appointments

Both professional and general service fixed-term appoint-
ments may be converted to indeterminate status after 5 years.
The General Conference established ceilings in 1974 on the per-
cent of indeterminate appointments, generally 25 percent of the
professionals and 75 percent of general service staff. Using
December 1983 staff figures, up to 330 professional staff and
1,498 general service staff members could have held indetermi-
nate appointments under General Conference criteria. As of
December 31, 1983, 132 professionals, or 10 percent of total
professionals, and 916, or 46 percent of the general service
employees, had indeterminate appointments.

Of the 1,048 indeterminate appointments as of December 31,
1983, 70 percent had been granted before 1974 when the ceilings
were first established and 30 percent from 1974 through 1979,
None were granted between 1979 and 1983. In commenting on a
draft of this report, the Secretariat noted that, in February
1979, the Assistant Director-General for Administration
suspended granting indeterminate appointments pending a policy
review in that area.

In 1982, the Director-General established new criteria
for evaluating candidates and named a Special Consultative Com-
mittee for recommending candidates for indeterminate appoint-
ments. Late in 1983, the committee recommended to the Director-
General that about 80 professional and 200 general service staff
be granted indeterminate appointments. In April 1984, he ap-
proved 53 and 111, respectively-—-about half of the committee's
recommendations. According to the Secretariat, indeterminate
appointments will be granted once a year in the future.

Temporary appointments

According to UNESCO's rules, temporary employees are gener-—
ally hired to meet peak work loads or to perform specific short-
term activities which cannot be carried out by regular staff.
Of UNESCO's 70 temporary employees in 1983, 41 filled temporary
posts and 29 filled vacant regular established posts.
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THE RECRUITMENT PROCESS
FOR REGULAR STAFF

Under the UNESCO constitution, the Director-General is
responsible for appointing staff to the Secretariat to execute
UNESCO's regular and extrabudgetary activities. The General
Conference has provided broad guidance and criteria for recruit-
ing staff. The three major criteria are competence, competitive
appointment to the extent possible, and equitable geographical
distribution among member states. Personnel procedures are con-
tained in the UNESCO manual and in internal instructions origi-
nating from different central services involved in the process,
which differs somewhat depending upon the category of position.

Principal officer and
director category

Principal officer and director category (D-1 to D-2)
vacancy notices are sent to all member states, UNESCO offices,
and U,N. specialized agencies. Vacancies are advertised for 3
months, The appropriate sector evaluates the candidate, based
on the post description and such criteria as educational back-
ground, work experience within the U.N. system and elsewhere,
and language capability, and prepares a "short list" of the best
qualified candidates, typically ranging from three to eight.
The Director-General submits the sector's short list in alpha-
betical order, or in order of his preference, to the Executive
Board, which has one month to comment on the candidates. The
Board, itself, does not make official recommendations on the
candidates but individual Board members with particular inter-
est in, or concern about, a candidate may convey this to the
Director—~General either in writing or orally, The Board's role
is advisory and, after a J1-month period, the Director-General
makes his selection and informs the Board of his choice. UNESCO

data shows that three Director category personnel were appointed
in 1983.

Professional category

Professional category (P-1 to P-5) vacancy announcements
are sent to all member states that are not over-represented,
UNESCO offices, the United Nations, and U.N. specialized agen-
cies. These posts are normally advertised for 3 months. Candi-
dates may apply for professional posts directly or through their
government; however, all applicants not already employees within
the U.N. system must be endorsed by their governments. The ap-
propriate sector evaluates the applicants—-—-often as many as 100
applicants—--and prepares a "short 1list" of the three to five
best gualified candidates 1listed in order of preference and
includes a justification for each. The sector also justifies
its decisions for not including candidates on the list. After
evaluating the 1list, the sector Assistant Director-General
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submits it to the Bureau of Personnel, which convenes an
advisory board to further review the candidates' files. (See
below for further discussion.) The board's recommendation
is part of the Bureau of Personnel's recommendation to the
Director-General, who makes the final selection. According to
data provided by UNESCO, 61 professional staff were appointed
through this process in 1983, The Secretariat told us that the
Director-General selected all but four of these staff members
from the sector short lists.

General service category

Vacancies 1in the general service category are usually
advertised in the 1local office region, but can be advertised
outside UNESCO. Further, GS-4 through GS-6 vacancies are often
filled by promotion within UNESCO. Outside candidates applying
for secretarial positions are required to take four skill tests
administered by the Bureau of Personnel. Candidates are given
credit for the tests passed and may take the tests a maximum of
three times in 1 vyear. Failing that, the candidate must wait
1 year before attempting the tests again.

Sectors evaluate general service applicants in basically
the same manner as they do applicants in other categories, pre-
pare a short 1list of the best gqualified candidates, and may
interview the candidates. The Bureau of Personnel convenes
an advisory board (see page 37) which further evaluates the
candidates, and makes a recommendation to the Personnel
Director, who makes the final selection.

Field experts

Recruitment for field experts 1is about the same as for
the other categories of regular staff. However, these posts
are funded from extrabudgetary sources and are not subject to
geographical quotas. The project host government makes the
final selection for these posts.

Temporary staff

According to UNESCO's rules, the Bureau of Personnel is
also responsible for recruiting and appointing temporary staff.
However, UNESCO personnel officials told us that, in actual
practice, the sectors generally recruit temporary staff, with
the Director-General making the appointment.

The Senior Personnel
Advisory Board

The Senior Personnel Advisory Board evaluates candidates
for vacancies in the professional category to make sure their

qualifications are in line with the post description and that
the best qualified candidates are being recommended for the
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post. Each board is composed of three voting members plus a
chairman who is either the Director or Deputy Director of the
Bureau of Personnel, a secretary £from Personnel, a repre-
sentative from the sector involved, and a representative from
each UNESCO staff association. (See app. I.) Based on the
Director of Personnel's suggestions, the Director-General draws
up a list of 50 staff members at the beginning of each budgetary
period. The Board secretary selects the three voting members
required for each panel from this list. The chairman, or his
alternate, presides over the board and pulls together the rec-
ommendations of the three voting members when the session is
concluded. The secretary records the proceedings, the sector
representative justifies the sector's selection, and the staff
associations' representatives, as observers, are allowed to
raise questions about the sector's short list selections.

The Director of Personnel may convene a board as often as
he deems necessary, and boards typically consider candidates for
more than one post at each meeting. Two days before the board
convenes, the files of each post's applicants are made available
to board members at the Bureau of Personnel. It is not uncommon
to have 90 or 100 applicants for a single post.

The Bureau of Personnel does not provide criteria for the
Board to use in evaluating candidates; however, the UNESCO man-
ual contains rules of procedure which state what documents
should be present and how the meeting should be conducted. When
initial discussions are concluded, the sector and staff associa-
tion representatives are asked to leave, and the three voting
members write their recommendation, which may either support or
modify the sector's short list. The Director of Personnel inte-
grates the Board's recommendation with that of the sector and
adds his own recommendation before submitting the package to the
Assistant Director-General for Administration. The Assistant
Director-General for Administration may or may not add his own
recommendation before forwarding the recommendations to the
Director-General for a final selection. (See footnote on p. 20
for recent delegation of selection authority.)

The Junior Personnel
Advisory Board

The Junior Personnel Advisory Board evaluates candidates in
the general service category and functions in a manner similar
to the Senior Personnel Advisory Board. However, the three vot-
ing members include employees from the professional and general
service categories, and the Director of the Bureau of Personnel
makes the final selection.
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RECRUITMENT DELAYS
FOR PROFESSIONAL PQOSTS

We analyzed regular program professional post vacancies
at headquarters and at offices away from headquarters as of
December 31, 1983 and identified 226 vacant posts. Of the 226
nosts, active recruitment was underway for 145 which means that,
at a minimum, the sector concerned had submitted a post descrip-
tion to the Bureau of Personnel. The remaining 81 posts were
10t under active recruitment. For 58 of these posts, sectors
rad not requested any action for such reasons as they were con-
sidering the post for upgrade or perhaps not filling it at all.
In another 16 1instances the Secretariat suspended recruitment
action due to uncertainty about the situation in Lebanon (UNESCO
>losed its Beirut office) or because extrabudgetary funds which
vere to pay for a portion of the staff costs of the posts were
10t available as expected. Information was not available on the
status of the remaining seven posts.

According to a 1984 UNESCO report to the Executive Board,
the time elapsing between the closing date of the announcement
or a professional category and the candidate's selection aver-
iges 11-1/2 months. Delays can be deliberate, such as when a
ost 1is frozen for budgetary purposes, or arise unexpectedly,
sjuch as when a member state is late submitting candidates. Some
:xamples cited by UNESCO officials illustrate the type of situa-
:ions which develop during recruitment and lead to long delays.

--The sector completed its candidate evaluation in July
1983 for a post initially advertised in February 1982.
The short list was presented to the Director-General for
selection in 1984. He made his selection, but the candi-
date was subsequently found medically unfit for the post.

--A post was advertised in October 1981 and the sector
reviewed applicants in March 1982. The post was subse-
guently reclassified to a higher level and readvertised
in February 1983, The sector submitted its short 1list
in March 1984, and the selection was pending as of
June 30, 1984,

--A sector submitted its short list to the Bureau of Per-
sonnel in July 1981. In February 1984, the Director-
General appointed a person who was not on the short list
and who had not applied for the post.

--As of July 1984, the sector had prepared at least three
short lists for a post advertised in December 1981. We
were not able to determine why the post remains unfilled.

--The sector began its review of applicants for a post in
December 1981 and in January 1982 regquested the post be
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filled by a specific, temporary employee. The short list
was prepared in March 1982, but the sector wanted to ap-
point the temporary employee already filling the post.
The employee lacked sufficient experience to be included
on the short list but was given a succession of exten-
sions in the post. By September 1983, the temporary
employee had acquired sufficient experience to be added
to the short list and in March 1984 was appointed to this
post.

UNESCO officials have identified delays due to their
internal process--institutional-—-as well as noninstitutional.
It appears institutional delays can occur in many units involved
in the process. For example, sector evaluations of applicants
can cause delays as the Bureau of Personnel has not established
a time limit for this phase--sector officials told us they often
have up to 100 applicants and only one employee performing eval-
uations. A sector may also, in some instances, have to wait for
an applicant's file if the applicant has applied for a post in
more than one sector.

Delays may also occur when the sector and the Bureau of
Personnel disagree on who should be on the short list. For
example, the Bureau of Personnel may put more emphasis on geo-
graphical distribution while the sector may give more weight
to professional qualifications.

UNESCO officials involved in the recruitment process be-
lieve a reduction in recruitment delays is possible. For exam-
ple, they pointed out that the UNESCO computer can produce a
printout of applicants' files, but to date only one sector has
taken advantage of this capability. Making greater use of com-
puterized files could prevent sectors from waiting for files
of candidates who have applied for more than one post. The
officials alsc believe that the Bureau of Personnel should
establish a time limit for sector evaluations, after which time

the process would proceed even if the sector had not completed
its evaluation of candidates.

Noninstitutional delays appear to be most often related
to the member states' role in the recruitment process. In some
instances, a member state contributes to delays in obtaining the
proper documents. Bureau of Personnel officials and sector ad-
ministrative officers told us that applicants usually are not
appointed without their governments' endorsement. Thus, delays
can occur if an applicant is filling an important position at
home and the member state hesitates to endorse the individual.
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Delays due to extensions beyond
mandatory retirement age

UNESCO has a mandatory retirement age of 60, and each year
at the beginning of June and December, the Bureau of Personnel
sends each sector a list of all staff members who have reached
or will reach retirement age within the next 6 months. Sectors
are asked to recommend any extensions based on the employee's
indispensability to UNESCO or possibly on personal hardship.
The Director-General then decides each case 1individually.
Bureau of Personnel officials and sector administrative officers
told us that retirement age extensions affect UNESCO's recruit-
ment process because sectors are often slow about recruiting for
posts held by retirees they want to extend.

As of December 31, 1983, UNESCO had 31 staff members beyond
the mandatory retirement age. Sectors had provided a variety of
reasons for extension, such as the employee remaining in his or
her post until a replacement arrived, or his or her expertise
was needed, or he or she was working on preparations for the
General Conference.

SUPPLEMENTARY STAFF

UNESCO supplemented its 3,316 regular staff in 1983 by hir-
ing 2,362 employees on a short-term basis who worked an equiva-
lent of about 663 staff years. The two supplemental staff
categories--consultants and supernumeraries--, according to
UNESCO rules, are intended to provide, respectively, short-term
technical expertise and support services during peak work peri-
ods or emergencies. The rules say that these employees should
not perform functions normally undertaken by regular staff.
However, Secretariat officials told us that there is a growing
tendency to hire temporary staff, such as supernumeraries and
consultants, to do the work normally done by regular staff.

According to Bureau of the Budget records, as of December
31, 1983, 88 regular program posts were being filled by regular
temporary and supernumerary personnel and 18 by consultants.
The Bureau of the Budget did not have information on the number
of posts filled by supernumerary versus regular temporary em—
ployees. However, according to information from the Bureau of
Personnel, 29 regular temporary staff filled vacant posts during
1983. This would indicate that at least 49 supernumeraries
filled vacant posts as of December 31, 1983. Discussions with
Secretariat officials from various sectors indicated that this
was a reasonable estimate. Although they have become an impor-
tant part of UNESCO's work force, these employees are not hired
under the same criteria and procedures as regular staff.
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Supernumeraries

During 1983, UNESCO employed 1,426 supernumeraries, of
which about 60 percent were hired at the general service level
and about 40 percent as professionals. Such appointments in
the professional category are typically for translators, inter-
preters, and editors, and in the general service category for
clerical and administrative services. The supernumeraries

worked an egquivalent of about 532 staff years in 1983 and
cost UNESCO $7.5 million.

The employment of supernumeraries was originally confined
chiefly to meet the temporary needs of the Bureau of Personnel,
the Bureau of Conferences, Languages, and Documents, and the
Maintenance Service. However, since 1978 the use of supernumer-
aries has spread widely throughout the Organization. During
1983, 64 percent of all supernumeraries worked within the Bureau
of Personnel, Conference and Documentation Service, or Mainte-
nance Service. The rest, 36 percent, worked in 24 other divi-
sions, sectors, bureaus, and offices. According to the Secre-
tariat, about 16 percent of the time worked by supernumeraries
can be attributed to their filling in for regular staff on
extended leave.

Requests for supernumeraries are initiated by the sector
Assistant Director-General and they are recruited either
directly by the sector or with the assistance of the Bureau of
Personnel. According to a Bureau of Personnel official, super-
numeraries must meet minimum requirements for the post they will
be filling, and the Bureau of Personnel checks candidates' qual-~
ifications. However, the process is largely controlled by the
sectors, which make the selections, with the Director-General
approving candidates only in special cases, such as when they
are to fill a wvacant post. The Bureau of the Budget reviews
the contracts to make sure there is enough money to cover the
appointment, which is typically financed from the "savings" a

sector is entitled to for not filling a post and the sector's
temporary assistance account.

UNESCO rules at the time of our review stated that profes-
sional supernumerary appointments should normally not exceed 3
months, including extensions, with general service appointments
limited to 1 month, including extensions. Sectors often avoid
the limits by laying individuals off for a few days at the end
of a contract period and then rehiring them. In 1983, 57 per-
cent of all supernumeraries worked beyond their initial contract
for periods ranging from a few days to as long as 8 months.

According to Bureau of Personnel and sector officials,
there has been substantial growth in the use of supernumeraries

in recent years because they can be hired easily and quickly
without the usual recruitment constraints. Supernumeraries

allow "flexibility" since they can be tested in a post before
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possible appointment to an established post. These officials
told us one reason is that people with specialized skills, such
as interpreters and translators, are hard to find. This ration-
ale, however, does not explain the fact that nearly 70 percent
of the extended employees were general service supernumeraries
who fill clerical and secretarial positions. In this respect,
one official told us that a good secretary will often £fill a
succession of temporary needs in various sectors.

According to an analysis prepared by Secretariat staff for
use by the Director-General's working group examining recruit-
ment and other personnel management issues:

"The prevailing situation with regard to super-
numerary appointments gives rise, roughly
speaking, to the following main problems: gen-
eral recourse to supernumeraries by all Secre-
tariat services, even if certain services re-
main the largest users of this category of
staff; continuous recourse over long periods to
supernumeraries, who finally become quasi-
permanent employees; often a lack of care in
the selection and management of the persons
concerned. While the selection and management
of supernumeraries should be improved, it seems
desirable to avoid the 'proliferation' of this
category of essentially temporary staff.”

Consultants

UNESCO employed 936 consultants in a professional staff
capacity in 1983, These c¢onsultants worked an equivalent of
about 131 staff years. Secretariat officials were unable to
provide consultant costs for 1983 but told us that for the
period 1981-83, regular budget consultant costs were $8.4 mil-
lion. UNESCO officials told us they could not estimate extra-
budgetary consultant costs because such costs are not treated
separately from total extrabudgetary project costs.

Sectors recruit and evaluate consultants using such crite-
ria as education, language capability, work experience, and
knowledge of the specific areas of specialization. Selection
is made by the sector in consultation with the Bureau of Person-
nel. Although criteria are not formally established, UNESCO
officials stated that the maximum duration of consulting con-
tracts, including extensions, is generally to be 6 months to 1
year full-time work for extrabudgetary projects away from head-
quarters. In commenting on a draft of this report, the Secreta-
riat noted that almost 75 percent of the consultants hired in
1983 were engaged to advise member states on operational
projects.
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Consultants working intermittently or part—-time are limited
to the equivalent of 6 months full-time work during 12 months.
UNESCO appears to generally follow its consultant policies with
regard to time limits. However, we found that in 36 instances
during 1983 consultants worked longer than the normal time limit
for periods ranging from 1 to 18 months.

Consultants are sometimes employed under a series of con-
tracts, and 20 of the 36 consultants above had had more than one
contract. For example, one consultant had signed one contract
plus six extensions, totaling an 18-month period. Another con-
sultant had received two contracts and three extensions over a
l4-month period.

WORKING GROUP AND TEMPORARY
COMMITTEE RECOMMENDATIONS
ON PERSONNEIL MANAGEMENT

In July 1984, the Director-General established a working
group composed of Secretariat officials and outside perscnnel
experts to recommend improvements in the Secretariat's recruit-
ment and staff management procedures. In May 1984, the Execu-
tive Board established a Temporary Committee to review various
UNESCO operations, including personnel management. Both the
working group and the Temporary Committee recommended that
further efforts be made to expedite the recruitment procedures,
involve the various sectors more closely in staff recruitment
and management, strengthen staff training, and improve communi-
cation between management and staff. The Temporary Committee's
recommendations were general in nature whereas the working group
recommended many specific actions to be taken. For example, the
group recommended that the Organization develop short-, medium-,
and long-term recruitment plans; improve periodic computerized
reporting on vacancies; and check the references of all quali-
fied candidates. On August 27, 1984, the Director-General
transmitted the working group's report to the Executive Board,
commenting that most of the actions recommended were within his
authority and that he planned to implement them progressively
within the Organization's human and financial resources.

OBSERVATIONS

UNESCO, 1in essence, has dual personnel systems. One
system is composed of regular staff members and the other of
supplementary staff who are not subject to the same recruiting
procedures that apply to regular employees. Recruiting delays
for regular staff positions may, in part, have contributed to an
increase in the use of supplementary staff, some of whom have
been used to fill vacant posts and perform duties of regular
employees. In 1983, UNESCC employed a total of 2,362 supple-
mentary staff who worked a total of 663 staff years.
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SECRETARIAT COMMENTS
AND OUR EVALUATION

The Secretariat stated that UNESCO's use of temporary staff
and supernumeraries has not increased sharply in recent years
and emphasized that these employees are used primarily
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--to handle seasonal workload variations in some offices;

--to replace regular employees who are ill or on extended
.
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-—to fill posts vacant due to recruitment difficulties; and

-=to help achieve rapid program implementation where spe-
cialized talent is required for a limited period.

We asked the Secretariat to provide us with statistics on
the extent to which the use of supernumeraries has grown since
1973. The Secretariat was able to provide statistics only for
1983; thus comparative statistics were not available. However,
in discussions with Secretariat staff, we were told that UNESCO
had increased its use of supernumeraries substantially over the
last 10 years. Further, the Director-General's Consultative
Working Group on Recruitment Procedures and Staff Management
Methods noted in its July 1984 report that auxiliary staff, such
as supernumeraries and consultants, represented a growing pro-
portion of total Secretariat staff.

We agree that there are a variety of legitimate reasons for
using temporary staff. Our concern is that, in addition to the
traditional reasons for hiring such employees, it appears that
temporary staff are being hired to do work that would normally
be done by regular employees because UNESCO's managers find it
easier and faster than going through the normal recruitment
process. In fact, some senior Secretariat management officials
expressed concern to us that the situation was getting out of
hand. In this regard, while about 64 percent of all super-
numeraries worked within the Bureau of Personnel, Bureau of Con-
ferences, Languages and Documents, and Maintenance Service--
areas where they have traditionally been used to handle peak
workloads—--the other 36 percent worked in 24 different divi-
sions, sectors, and offices.

The Secretariat emphasized the temporary nature of these
employees; however, we note that even in the three offices that
traditionally use supernumeraries for peak workloads, more than
100 of them worked 180 days or longer during 1983.
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The Secretariat disagreed with our statement that UNESCO
has not established comprehensive procedures for recruiting per-
sonnel and stated that "...detailed personnel procedures are
contained in the UNESCO manual and in a large number of internal
instructions, originating from different central services in-
volved 1in the process." We revised the report to reflect the

vided by the Secretariat.
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CHAPTER 5

UNESCO'S PROGRAM PLANNING,

COORDINATION, AND EVALUATION

Planning, coordinating and evaluating UNESCO's program

activities have been the subject of U.S. criticism. The State
Department noted in a policy review of UNESCO that "UNESCO
cnfFFare Fram carimiic manacdamant nrnahlame at osvery laval and in
DUl LT L O L LAl ST L LUV UD HaliaMTiucii v MLV LTS (= L voL ¥ AT VT oL dAliva L1

almost every aspect of its work, including reluctance to dele-
gate real authority, especially at the top:; lack of rigorous
criteria for program formulation and evaluation; and ineffec-
tive intersectoral coordination.”

We reviewed the Secretariat's procedures for planning,
coordinating, and evaluating program activities to determine (1)
how programs are formulated and coordinated among the sectors,
(2) how program planning facilitates or impedes program evalua-

tion, and (3) how far program evaluation efforts have pro-
gressed.

PROGRAM PLANNING: THE MEDIUM-TERM
PLAN AND PROGRAM AND BUDGET

UNESCO's program planning is sequential; it begins with the
specification of medium-range goals (a é-year Medium-Term Plan)}
that are used to develop short-term objectives (a 2-year Program
and Budget). We analyzed the procedures UNESCO uses to develop

its medium—-term plan and biennial program and budget., We found
that

--the development of the medium-term plan is a difficult
task for the Secretariat since it must try to reconcile
the diverse and often conflicting comments of 161 member
states, and

--the development ©of the program and budget occurs without
adequate means of identifying marginally useful programs
and without avoiding program overlap and duplication,

The medium—-term plan:
a statement of general goals

The medium-term plan is the first level in UNESCO's program
planning process, and once approved by the General Conference,
it guides the Organization's actions through its 6-year period.
These guidelines reflect the Organization's general goals as de-

fined in the constitution and are based on an analysis of world
problems as they relate to UNESCO's fields of competence.
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UNESCO's medium-term plan specifies 14 major programs,
54 programs, and 183 subprograms of the Organization. The
Secretariat prepares the plan based on directives adopted by the
General Conference and after consultation with the Executive
Board, member states, other U.N. organizations, as well as
intergovernmental and nongovernmental organizations. Preparing
the draft medium-term plan is a Secretariat-wide activity with
each sector drafting the appropriate parts. The Assistant
Director-General for Studies and Programming coordinates the
sectors' work and requests and summarizes the comments received
from the groups mentioned above. The Director-General then sub-
mits the draft for Executive Board review and General Conference
approval.

Member state consultation
igs a difficult process

The medium—-term plan represents the Secretariat's attempt
to combine the diverse comments received from numerous member
states and international organizations into an overall state-
ment of the Organization's objectives. According to the Secre-
tariat, the medium~term plan 1is designed to maximize member
state support. However, developing the medium~term plan is dif-
ficult because member states often disagree on UNESCO's goals
and objectives, Therefore, according to the Secretariat, the
medium-term plan is prepared so as to meet with the largest
possible support from member states.

The General Conference, at its 21st Session in Belgrade in
late 1980, called for extensive consultation with member states
on the development of the 1984-89 medium-term plan. According-
ly, in December 1980, the Secretariat sent all member states and
intergovernmental and nongovernmental organizations a question-
naire asking them to (1) define global problems and (2) outline
actions UNESCO should take to solve them.

The Secretariat received replies from 105 member states, 19
intergovernmental organizations, and 83 nongovernmental organi-
zations. UNESCO officials told us that some replies showed that
member states were sensitive to UNESCO's contribution to solving
world problems while others reflected a lack of understanding of
UNESCO's constitutional goals and objectives. Our review of
comments from member states representing UNESCO's regional
groupings tended to confirm these officials' views. For exam-
ple, some member states commented that a UNESCO goal should in-
clude the fight against world hunger or strengthening developing
countries' industrial bases-goals more appropriately the work of
other U.N. organizations.

The comments varied on the extent to which UNESCO should
address global problems. Some member states believed UNESCO's
activities should be 1limited to 1its fields of competence--
education, science, and culture--while others believed that

47



no global issue was beyond UNESCO's purview. A north-south
orientation also was evident among the replies. For example,
some member states believed that UNESCO's priority to help
least developed countries should not cause it to ignore devel-
oped countries; the Organization should act as a mediator among
developed countries "by striving to promote their solidarity."
Others emphasized UNESCO's role in helping the developing coun-
tries "find endogenous paths of development."

According to Bureau of Studies and Programming officials,
it was difficult to synthesize so many different comments, and
the Secretariat has abandoned its attempts to summarize them in
a planned publication, Objective 1990, The publication was to
have been submitted for member state's review, but, according to
these officials, it proved too difficult to develop.

The program and budget
development process

The UNESCO manual states that the Director-General will
prepare the draft program and budget after consulting with
member states, the Executive Board, the United Nations, other
specialized agencies, and international intergovernmental and
nongovernmental organizations. (See c¢ch. 6 for details on
UNESCO's budget formulation.) Due to a lack of time, a separate
consultation process was not conducted for the 1984-85 program
and budget; the Secretariat used the comments received on the
1984-89 medium-term plan to develop the program and budget.

In a December 1982 memo, the Director-General directed his
Assistant Directors-General to prepare their parts of the pro-
gram and budget using the member state and other comments on the
medium-term plan, previous General Conference resolutions, in-
tergovernmental conference recommendations, and in-depth Execu-
tive Board studies.

The Bureau of the Budget in cooperation with the Bureau
of Studies and Programming coordinated the draft program and
budget, which was then submitted to member states for their re-
view. Member states were also afforded an opportunity to amend
the draft program and budget by submitting draft resolutions.
These resolutions, along with the Director-General's comments,
were submitted to the General Conference for acceptance or re-
jection. The final program and budget for 1984-85 was adopted
by the General Conference in November 1983.

The Secretariat's program planning efforts provide no sys-

tematic control over program growth. New programs are developed
without identifying ineffective, obsolete, or marginally useful
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programs that could be eliminated or combining existing programs
that overlap and duplicate each other.

Bureau of the Budget officials said that UNESCO activities
representing $1,135,400 in the 1982-83 budget base were discon-
tinued in the 1984-85 budget. However, the 1984-85 budget for
major program activities increased by $14.8 million over the
previous budget. In other words, for every $1 cut in old activ-
ities, $13 in new activities was added to the 1984-85 budget.
According to officials in UNESCO's Bureau of Studies and Pro-
gramming, the Secretariat does not have an effective means of
identifying marginally useful or obsoclete programs. As a
result, program planning becomes an additive process—-more
activities are added than are discontinued.

In our 1981 report on controlling growing U.N. costs,1 we
stated that not many U.N. activities had been identified as mar-
ginal. We noted that this was due to the fact that program man-
agers who are responsible for implementing program activities
and insuring program objectives are met are unable to objec-
tively evaluate their own activities. This conclusion would
also appear to apply to UNESCO's evaluation system, which relies
on program managers to evaluate their own work (see p. 52).

Coordination of program activities

UNESCO has no central unit to coordinate program activities
and help avoid overlap and duplication. Although UNESCO's in-
ternal Committee on Intersectoral Cooperation is responsible for
coordinating the sectors' program activities, UNESCO officials
familiar with its operation stated it concentrates on broad
policy issues and does not attempt to identify program overlap
or duplication. A Bureau of Studies and Programming official
told us that the Bureau only responds when intersectoral
coordination problems are brought to its attention., The Bureau
generally deals with policy issues, such as coordinating a
UNESCUO-wide response to member state requests.

In May 1984, the Director-General announced he would estab-
lish an internal working group made up of current and former
UNESCO employees to identify program elements that are identical
or related and which could lead to duplication of effort. In
its July 1984 report, the Internal Working Group on the Critical
Analysis of the Program reported that of the 186 UNESCO subpro-
grams, all or part of 57 subprograms contained duplicative ac-
tivities that could be combined with activities in other sub-
programs or with those of other international organizations.
Data was not available to determine how much UNESCO could
save by combining duplicative activities as the working group
suggested. However, the total estimated cost of those

1Identifying Marginal Activities Could Help Control Growing U.N.

Costs (ID-81-61), Sept. 30, 1981.
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activities for the 1984-85 budget period was about $11.5
million.

The working group noted that concentrating duplicative
activities in a single program leads to economy in the use of
resources and effectiveness 1in their implementation. The
group further cited the need for better intersectoral coordi-
nation during program planning and better scrutiny of continu-
ing actions to assess justification for their continuation,

OBSERVATIONS

Developing a mechanism to eliminate 1ineffective programs
and duplication would help UNESCO to manage programs better,
UNESCO does not have an effective means of 1identifying mar-
ginal programs, thereby making its program planning an addi-
tive process.

PROGRAM EVALUATION

Planning and evaluation are complementary tools for achiev-
ing effective programs, since effective program planning helps
an organization to evaluate program effectiveness--the impact
and relevancy of a program in light of its objectives. However,
UNESCO's program planning process does not facilitate program
evaluation, because UNESCO's program and budget does not provide
precise identifiable objectives stating what UNESCO intends to
produce, when it will complete its actions, or who will benefit
from what it does. As a result, UNESCO does not have an effec-
tive evaluation system, and the Secretariat cannot provide mem-
ber states with information that would allow them to fully
understand what and how well UNESCO is doing.

The program and budget does
not establish a framework
for evaluation

We randomly selected 18, or about 10 percent, of the 186
subprograms in UNESCO's 1984-85 program and budget and analyzed
their presentations. We included one additional subprogram in
our sample because it contained proposals for the New World
Information and Communication Order, about which the United
States has expressed specific concerns, 2 We analyzed the 19
subprograms, which represented 11 of the 14 major programs, to
determine whether they provided sufficient detail on objectives
to allow later evaluation of their results. We used criteria
established by the Joint Inspection Unit, which has been given
responsibility for developing such criteria by the U.N. General

2The United States views UNESCO's New World Information and
Communication Order as an attempt to impose government cen-
sorship and other curbs on freedom of the press,
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Assembly. Among other things, the Unit believes that the sub-
programs of U.N., organizations should specify completion dates
to help determine their continued usefulness, The Unit also
believes that subprogram descriptions should clearly specify
outputs (products), the date that the output would be produced,
and the intended user of each output. Examples of UNESCO pro-
gram outputs would include studies, publications, catalogues,
guides, and meetings. Qur analysis showed that UNESCO subpro-
grams did not meet all the above Joint Inspection Unit criteria.
Although they specified outputs, none of them specified overall
subprogram completion dates, the dates specific outputs would be
produced, or who would be expected to use them.

The expected results
of subprograms are vague

The Secretariat may not have established subprogram comple-
tion dates, because overall results expected from the various
activities of the subprograms oftem are not gquantifiable and
hence not readily identifiable. The Director General's Internal
Working on the Critical Analysis of the Program, stated that
targets and expected results should provide a statement, as far
as possible in gquantifiable terms, against which the various
outputs of the subprogram can be evaluated and noted that target
and expected results formulation is currently unsatisfactory.

The overall results expected for each of the 19 subprograms
included in our analysis were vaguely stated and were not guan-—
tified to allow determining objectively whether they were suc-
cessfully met, The 19 subprograms listed 61 expected results:
however, 57 of these provided little or no basis for evaluating
whether or not UNESCO succeeded in meeting its subprogram
objectives. Some examples of expected results that would be
difficult, if not impossible, to quantify were:

". . .linculcating communication workers and
users alike with a more active and critical

attitude to communication and to the message
it conveys."

. « slaying down basic principles that will
govern the relationship between future gen-
erations and their environment and habitat.”

For the other four,

expected results contained measurable
objectives such as:

. + 19,000 bibliographical items will be
indexed in machine readable format bringing

the total number of records to approximately
70,000."
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. . »ratification and acceptance of the Pro-
tection of the World Cultural and Natural
Heritage Convention by at least 15 more coun-
tries."”

Overall, the lack of measurable expected results in UNESCO
subprograms may be partly because the Bureau of Studies and Pro-
graming, which is supposed to provide sector program specialists
guidance on how to develop expected results, has done an inade-
guate job of providing the regquired guidance. UNESCO program
specialists described program results descriptions for their
subprograms as "too general” and "cosmetic". They told us that
a major reason was that the Bureau of Program and Studies pro-
vides sectors with very general guidance of expected results
which is subject to a variety of interpretations.

U.N. program evaluation
and guidance

In 1977, the Joint Inspection Unit made its initial report
on the status of U.N. evaluation activities.3 The report noted
that little real evaluation work was being done but interest in
evaluation was at a "take off point." The Joint Inspection Unit
defines evaluation as ". . .a process which attempts to deter-
mine as systematically and objectively as possible the rele-
vance, effectiveness and impact of activities in light of their
objectives."

UNESCO program
evaluation activities

applying Joint Inspection Unit definitions, UNESCO does not
effectively evaluate its reqular program activities. UNESCO's
efforts have yet to reach the first level of a complete internal
evaluation system as defined by the Joint Inspection Unit.
UNESCO's progress has been hindered because subprogram objec-
tives, completion dates, and users are not precisely defined and
because it relies solely on program managers to monitor and
evaluate their programs. The table on the following page shows
the progress UNESCO has made in achieving the six levels of
evaluation that the Joint Inspection Unit believes make up a
complete evaluation system.

UNESCO's attempts at
program evaluation

In August 1977, UNESCO's Director-General submitted to the
Executive Board a proposal to integrate planning, programming,

3Report on Evaluation in the U.N. System, United Nations Joint
Inspection Unit , March 1977.




Status of UNESCO Program

Evaluation as of July 1, 1984

Joint Inspection Unit
statement of
evaluation levels

|+« Determining the nature and ex-
tent of inputs provided and
outputs produced in |ight of
the objectives.

[l. Obtaining the views of infended
users of the activitye.

11l. Assessing the direct impact of
the activity.

i¥. Assessing the effectiveness and
sfficiency of the activity.

Ve Critically examining the over-
all design and relevance of the

activity.

VI. Assessing the broader impact of
the activity.

Example

Processing and sales of

a publication or instruc-
tion and the number of
students trained.

Satisfaction with the
quality of the publica-
tion produced or the
students trained.

The ways in which the
publication or fraining
activity have actually
produced changes in the
problem situation.

Extent to which the pub-
lication or training ac-
tivities have achieved
their objectives and the
productivity of their im-
plementation processes.

Reassessing the ration-
ale, objectives, and
strategy of the publica~
tion and its importance
relative to long-range
objectives.

Ways in which the pub-
lication has produced
changes which contribute
to achievement of the
breader, long~range

goals.
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UNESCO status

Experiment with the Performance
Evaluation Monitoring System
1981-83, discontinued in 1984,

Limited but not systematic.

Not a UNESCO activity.

Limited Inspector General re-
ports on an organization-wlide
scale but no analyses of spe~
cific program activities.

Not a UNESCO activity.

Not a UNESCO activity.



budgeting, and evaluation. At its 104th session in 1977, the
Executive Board approved the proposal but recommended that
such evaluation should be decentralized and based on "self-
evaluation.” The Board also decided that organizing and
systematizing the initial self-evaluations undertaken by the
program sectors should be done centrally.

In 1978, UNESCO established a central evaluation unit which
developed a Performance Evaluation Monitoring System for sectors
to use in evaluating their programs.

The Performance Evaluation Monitoring System was designed
to serve as a widely applicable instrument of decentralized
self-evaluation. In other words, those implementing the program
activity evaluated the effectiveness of their own actions. The
system used a six—-page worksheet whereby program specialists
described all planned and actual outputs in a given budgetary
period. Forty—-four of 172 subprograms in the 1981-83 budget
were selected for the self-evaluation experiment. Program spe-
cialists for these subprograms completed worksheets which
allowed them to monitor planned and actual activities and at-
tempt to 1link inputs, activities, and outputs. The system, in
essence, was geared toward monitoring progress in meeting objec-—
tives rather than evaluating subprogram effectiveness. The pro-
gram specialists who participated in the experiment were not
required to return the completed worksheet to the central evalu-
ation unit since, under the decentralized approach, the program
specialist both implemented and reviewed program actions.

According to a Bureau of Studies and Programming official,
only 10 percent of program specialists using the system stated
that it was a useful tool for monitoring program activities. 1In
addition, it was not perceived as an effective reference tool
for preparing the program and budget or the Director-General's
report on program activities., The program specialists cited the
following difficulties with the system.

1. It required supplementary administrative work; forms
were too large and cumbersome to monitor activities.

2. It could not respond to themes implemented by more than
one sector or when field office input was required.

3. It duplicated other reporting documents.

4. TIts procedures and purpose were unclear because the
central evaluation unit provided insufficient guidance.

In May 1984 the Assistant Director-General for Studies and

Programming decided to discontinue using the evaluation system
for the 1984-85 subprograms. In commenting on a draft of this
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report, the Secretariat stated that the system had been discon-
tinued in order to study its shortcomings and identify ways in
which to improve the system and apply it to a larger number of
program activities. We believe that even though the system had
some shortcomings, it was a beginning attempt at evaluation, and
its elimination has left the Secretariat with no systematic
means of evaluating UNESCO's activities. Establishing a program
monitoring system is the first step in developing effective pro-
gram evaluation. Once the needed improvements have been identi-
fied, it is important that UNESCO develop an acceptable replace-
ment for the performance evaluation monitoring system.

Reports provided to member
states provide little infor-
mation on program activities

An effective program evaluation system would give member
states comprehensive information on the results achieved through
the budget appropriations they had approved. The Secretariat
provides evaluation information to UNESCO's governing bodies
through two principal documents: (1) the statement of major im~-
pacts, achievements, difficulties, and shortfalls for each con-
tinuing program activity and (2) the Director-General's report.
However, these documents are only descriptive; they do not pro-
vide member states with information on what the Secretariat is
trying to accomplish and how well it is doing it. For example,
the statement of major impacts describes what activities were
completed and, if not completed, the reasons for delay. The
Director-General's report contains less detail. It describes
what UNESCO did but not how well it was done or the impact of

its activities. Thus, the ability of member states to oversee
UNESCO's activities is limited.

WORKING GROUP AND TEMPORARY
COMMITTEE RECOMMENDATIONS
ON EVALUATION

In May 1984, the Director-General also set up a working
group to identify ways that the Organization could improve its
program evaluation. The Consultative Working Group on Evalua-
tion Methods and Techniques issued a report in July 1984 in

which it concluded that ". . .all UNESCO's programs and proc-

esses are evaluable. . ." and that they should be evaluated
whenever appropriate.

It also noted in its report that the
program and budget document needed more concise program targets
and needed to be more consistent from one period to the next.
The Group recommended, among other things, that the Organization
establish a central unit of evaluation of about five full-time
specialists reporting to the Director-General.

The Group recom-
mended that the unit be given responsibility for
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--coordinating and guiding assessments of activity imple-
mentation, in order to improve detailed programming and
program execution methods;

-~-bringing together the resources for assessing activity
relevance and success to contribute to UNESCO's future
program; and

--assessing the impact of UNESCO's activities through
in-depth studies.

In its October 4, 1984 report, the Executive Board's
Temporary Committee stressed the importance of evaluation in
determining UNESCO activity effectiveness and impact and as an
integral part of planning, programming, budgeting, and imple-
mentation. It also endorsed the central evaluation unit con-
cept, which the Committee believed should have clearly defined
functions. The Committee recommended, among other things, that
", . .increased efforts should be made to have c¢lear targets and
indicators at the level of subprograms, where possible, in order
to facilitate evaluation, and also to ensure that the evaluation
machinery is, in so far as possible, simple and inexpensive."

In transmitting the Working Group's report to the Execu-
tive Board on August 27, 1984, the Director-General informed
the Board that he had decided to add two more professional or
director-level posts and two general service posts to the cur-
rent central evaluation unit in the Bureau of Studies and Pro-
gramming by the end of 1984, (Currentiy, the unit has two pro-
fessional posts and one general service post.) He alsoc advised
the Board that an officer in each program sector would be made
responsible for evaluation work within the sector. The
Director—-General alsoc noted that the evaluation unit's staff
might be increased in 1986-87 to seven or eight posts ({(four
professional and three or four general service category).
The Director-General said that he would consider the most appro-
priate location for the central evaluation unit whose activi-

ties, he noted, should be closely connected both with short- and
medium—-term program execution.

OBSERVATIONS

Improving UNESCO's program and evaluation process would
require better identification of program objectives, users,
and completion dates so that member states can understand what
UNESCO will attempt to accomplish, when UNESCO will achieve
its goals, and who will benefit from actions. Since evaluation
builds on effective program planning, the Secretariat would need
to develop a system to monitor program progress and ultimately
evaluate program results. Evaluation results would feed back
into program planning, enabling the Secretariat to identify and
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eliminate ineffective programs and allowing UNESCO's governing
bodies to better oversee the Secretariat's work.

We recognize that some program objectives are difficult
to quantify in specific terms, given the broad concepts of many
UNESCO programs. Even so, we believe that more can be done to
develop the type of information needed to effectively evaluate
programs. For example, UNESCO should be able to establish mile-
stones for most of its activities.

Secretariat officials have noted that the program and bud-
get is very detailed and told us that by including information
on outputs, users, and completion dates, a voluminous document
would result. Member states want less, not more, detail accord-
ing to the Secretariat. In our view, UNESCO does not need more
detailed information on its program and budget but greater clar-
ity to provide a clear picture of expected program achievements,

a key factor which would permit more effective oversight by mem-
ber states.

SECRETARIAT COMMENTS
AND OUR EVALUATION

In commenting on a draft of this report, the Secretariat
stated that we failed to cite the ". . .large number and variety
of evaluation activities [that] have always been carried out at
UNESCO." As examples of its evaluation efforts, the Secretariat
cited the Director-General's periodic reports to the governing
bodies on such things as major impacts, achievements, difficul-
ties and shortfalls; the Bureau of the Budget quarterly reports;
the Secretariat-wide reporting by exception; the Inspector Gen-
eral efficiency reports; thematic evaluations; and the external
auditor's work. The Secretariat further noted that it estab-
lished a three-category evaluation framework that exemplifies
its numerous activities in program evaluation. The first cate-
gory includes information on the implementation of program
activities while the remaining categories deal with assessments
of program relevance, success and impact.

In its evaluation glossary UNESCO defines evaluation as a

+ . .process which attempts to determine as systematically and
objectively as possible, the relevance, effectiveness and impact
of activities in light of their objectives." Using this defini-

tion, we do not believe the activities described by the Secre-
tariat represent a true evaluative process. For example, the
reports to the governing bodies cited by the Secretariat merely
describe what meetings were held, what reports were published,
and what training was provided during a given period. The re-
ports do not evaluate the success or relevance of these activi-
ties in order to judge whether they should be continued or ter-
minated. The quarterly budget reports are used only to monitor
expenditures; they are not evaluative reports. Likewise the



reporting by exception process is a process whereby employees
inform their supervisors whenever program implementation prob-
lems arise. These types of activities are sources of informa-
tion but do not represent a systematic and objective evaluation
of UNESCO programs. The Performance Evaluation Monitoring Sys-
tem was an attempt to systematize the monitoring of program
implementation--a first step toward system-wide  program
evaluation—-but it was discontinued by the Secretariat.

The Secretariat stated in its comments that ". . .it is not
the Secretariat that can determine which activities are obsolete
or of marginal usefulness. . ." but the General Conference.
However, the Secretariat also said that we failed to recognize
its extensive internal process used to eliminate ineffective
programs. The Secretariat did not elaborate on this process and
in our discussions with the Assistant Director-General in charge
of evaluation, he could identify only one minor publication that
had been eliminated as a result of an internal review.

The Secretariat disagreed with our observation that the
lack of an effective program coordination mechanism within the
Secretariat has hindered its ability to identify duplicative
prograis. The Secretariat cites the work of the Coordinating
Committee for Intersectoral Activities and its 15 subcommittees
as an effective internal coordinating mechanism.

If the Committee had been effectively coordinating program
activities, it should have isolated some of the areas of dupli-
cation that the internal working group on the c¢ritical analysis
of the program identified in its July 1984 report to the
Director-General. The group, consisting of current and former
UNESCO program specialists, none of whom were members of the
Coordinating Committee, reported that of the 186 UNESCO sub-
programs, all or part of 57 subprograms contained duplicative
activities that could be combined with activities in other sub-
programs or with other international organizations. The working
group identified duplicative UNESCO activities and suggested
that subprogram objectives be defined better. We believe the
group's mandate should become a permanent responsibility of an
internal unit within the Secretriat.

58



CHAPTER 6

THE PROGRAM AND BUDGET

Like other U.N. organizations, UNESCO's activities are
financed by

-—-assessed contributions to the regular budget which mem-
ber states, through treaty or other arrangement, have an
obligation to pay and

-~voluntary contributions, sometimes earmarked for specific
programs, from member states, individuals, and organiza-
tions such as the United Nations Development Program.

In recent years, the United States has become more and more
concerned about the growth in U.N, agencies' regular budgets—-
those financed from member state assessments--because the con-
tributions are mandatory in nature and because the organizations
have regularly proposed budget increases. J.S5. policy toward
the assessed budgets of these organizations has been to maintain
zero net program growth and significant absorption of nondiscre-
tionary cost increases. As recently as 1983, the United States
stated in meetings with Directors-General of U.N. agencies that
it would support only those agencies' budgets that adhered to
this policy.

When the U.N. agencies introduced their 1984-85 budget pro-
posals, UNESCO's proposed regular budget contained the highest
real program growth--6.1 percent, which the United States viewed
as unacceptable. Although real growth in the 1984-85 regular
budget was later reduced to about 3.6 percent when UNESCO's Gen-
eral Conference cut $10.5 million from the budget proposed by
the Director-General, the United States still viewed it as too
high, and gave budget growth as one of the reasons for its deci-
sion to withdraw from UNESCO.

The congressional committees asked us to review issues sur-
rounding budget growth and specifically the mechanisms for eval-
uating the budget. Consequently, our review focused on

--the extent of budget growth over the past 10 years,

--the major steps in UNESCO's budget review and approval
process,

-—-the controversy over UNESCO 1984-85 budget,
--the overall budget presentation and techniques, and

—-—the procedures used to develop staff costs.
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Growth in UNESCO Regular Budget and Extrabudgetary Expenditures
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GROWTH OF UNESCO's
BUDGET, 1974-1984

As shown in the chart on the previous page, the regular
budget approved by UNESCO's General Conference during the past
10 years has grown from §130.5 million, approved for the 1973-74
biennium,! to the $374.4 million budget approved for 1984-85.2
During this period, the funds UNESCO received from extrabud-
getary sources also grew-—-from $98.0 million in 1973-74 to an
estimated $233.9 million for 1984-85. The portion of UNESCO's
expenditures coming from its regular budget increased from 57
percent in 1973-74 to 63 percent in 1981-83.

Extrabudgetary
funding sources

From 1973~74 to 1981-83, the amount of extrabudgetary funds
received from the United Nations Development Program declined
from 31 percent of the total to 18 percent. According to the
Secretariat, this difference was offset, to a large degree, by
an increase in financing from other sources which grew from
$27.2 million, or 12 percent of the total in 1973-74, to $138.8
million, or 19 percent of the total in 1981-83. UNESCO received
over $44 million in 1981 and 1982 from Libya, Qatar, and Saudi
Arabia for funds—-in-trust projects which accounts for much of
the increase. According to a UNESCO official, the extrabud-
getary element of the budget will not grow as much in the future
because these countries are no longer expected to provide large
amounts of funds for these projects. Also, UNESCO expects
spending from United Nations Development Program resources in
1984-~-85 to remain at about the same level it has been in the

last 2 years.

Effect of the dollar's
strength on UNESCQ's budget

Through the 1979-80 budget period, UNESCO's expenditures
coincided very closely with the amount of the regular budget
approved by the General Conference; but during 1981-83, UNESCO
actually spent about $151 million less than the $625.4 million
budgeted. The reason for the difference wasgs the strength of
the U.S. dollar against other currencies. Like most other U.N.
specialized agencies, UNESCO calculates its budget in dollars,
but spends a large part of its budget in other currencies. For
example, over 60 percent of UNESCO's expenditures are in French

TThe total approved budget, including supplementary appropria-
tions, was $134.2 million but $3.6 million of the supplementary
appropriations was not assessed to member states.

2p11  budget figures are in nominal terms--current year's
dollars. We were unable to develop price deflators for the
10~year period because the data required to do so was not
readily available.
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francs; thus, as the dollar rises expenses decrease, since a
given expenditure in francs costs relatively fewer dollars.

The strong dollar also affected UNESCO's 1984-85 budget.
Because the 1984-85 budget was calculated at a higher exchange
rate than was used in the previous budget period, the total nom-
inal budget increase is less than it would have been otherwise.
When UNESCO introduced its 1984-85 budget, it pointed this out
to member states, noting that although program growth exceeded 6
percent, the budget's dollar growth was only 0.5 percent, See
page 66 for a discussion of the 1984-85 budget formulation.

Disagreement regarding timing of
return of budget surplus

A disagreement arose between the United States and UNESCO
concerning the timing of the return of the $151 million 1981-83
budget surplus to member states. When the 1981-83 budget was
prepared, it included $70.8 million in the currency fluctuation
account to be used in case the dollar depreciated in relation to
the French franc. Because of the dollar's strength, not only
was the $70.8 million not needed, an additional $79.6 million
surplus developed. At the 22nd General Conference in November
1983, the Director General proposed that the $70.8 million be
credited toward reducing member states' 1984 assessments but
no mention was made of returning the remaining $79.6 million,

In a May 2, 1984, 1letter to UNESCO's Comptroller, the
U.S. Ambassador to UNESCO stated that the accumulated savings
of $79.6 million should also be returned to member states in
1984, since the savings relate to obligations which have been
fully discharged. The Ambassador further stated that the United
States would not make its 1984 contribution until it received a
billing reflecting a return of all currency fluctuation savings.
In a reply dated May 9, 1984, the Comptroller stated that "all
budgetary surpluses remaining at the end of the 1981-83 budget
period will definitely be returned to member states in due
course," but did not specifically address when the $79.6 mil-
lion would be returned.

The Comptroller stated that the main reason for not return-
ing the $79.6 million to member states immediately is that it
might be needed to cover additional currency fluctuations that
might occur on 1981-83 obligations which will not be ligquidated
until 1984. For example, a contract for equipment entered into
late in 1983 probably would not be delivered and paid for until
1984. Under UNESCO's regulations, the organization has 12
months to liquidate obligations. UNESCO's financial regulations
allow it to hold the budget surplus until all its 1981-83 budget
obligations are liquidated; however, the regulations do not pre-
clude the return of an unobligated surplus at the end of a
financial period.
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As of December 31, 1983, UNESCO had only $22.6 million in
unliquidated obligations from 1983 against which it was holding
the $79.6 million surplus. In August 1984, we discussed this
igsue with UNESCO officials. They reiterated that there was no
gquestion that the remaining $79.6 million would be returned to
member states in accordance with financial regulations. Since
then UNESCO has stated that they would return the $79.6 million
in 1985. According to UNESCO, the United States will receive

its share of the surplus even 1if it is not a member of the
Organization.

Interest UNESCO earns by investing its assets, such as the
$79.6 million, is credited to member states under the miscellan-
eous income budget category and is offset against member states'
assessments for the subsequent budget period. According to the
Assistant Director-General for Administration this practice 1is
in accordance with UNESCO's financial regulations and is also
followed by other U.N,. organizations. The Executive Board has
requested the Secretariat to examine the disposition of interest
earned on budgetary surpluses in the context of the U.S. intent
to withdraw.

HOW UNESCO's BUDGET IS
APPROVED AND REVISED

Farly in the second year of the biennium, UNESCO's
Director-General prepares a draft program and budget for the
next 2 years based on the medium-term plan and any other direc-
tives adopted by the General Conference. He submits the draft
program and budget to the Executive Board which, in turn, sub-
mits it, along with its recommendations, to the General Confer-
ence for consideration and approval. The draft program and
budget 1is also sent to UNESCO's member states, other organi-
zations 1in the U.N. system, and certain other international
organizations for comment.

If a member state wants to propose an amendment to the
draft program and budget, it has to submit a draft resolution
for General Conference approval. If the draft resclution in-
volves undertaking new activities or a substantial increase in
the budget for specific items, it has to be submitted for the
Director-General's consideration at least 11 weeks before the
General Conference session opens, and any proposal involving an
increase or decrease in the overall budget ceiling must be sub-
mitted 6 weeks before the session opens. The draft resolutions,
along with the Director-General's comments, are issued as docu-
ments of the General Conference. The Bureau of the Budget sum-
marizes comments from organizations in the U.N. system and
issues them as a General Conference document, while comments

from nongovernment organizations are considered within the
Secretariat.
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The General Conference makes
final appropriation decisions

The General Conference examines the draft program and
budget at its Dbiennial meeting and determines UNESCO's
policies, program, and budget for the next 2 years. The General
Conference adopts a program and budget at a plenary meeting on
the basis of program and appropriation resolutions recommended
by its Program and Administrative Commissions. These two com-
missions are responsible for the actual review of the program
and budget document.

Secretariat develops
detailed plans

After the General Conference adopts a program and budget,
the Secretariat prepares an approved program and budget document
which serves as a working tool for UNESCO's detailed planning,
coordinating, and executing the program and budget. For exam-
ple, the sectors prepare annual detailed plans, called Program
Activity Details, for all activities of the Organization. The
plans break down activities by task and identify the employees
responsible for each task. These plans also include detailed
estimates of wvarious costs, such as travel, associated with
the activities. The Program Activity Details are reviewed by
UNESCO's Bureau of the Budget and Bureau of Studies and Program-
ming as well as the Assistant Director-General of the sector.
According to the Secretariat, the sector Assistant Director-
General can approve the Program Activity Details and only unre-
solved issues are submitted to the Director-General for a deci-
sion.

Budget includes all
sources of funds

UNESCO's planned activities are grouped by program area
in the budget presentation regardless of whether funded by the
regular budget or extrabudgetary sources. The estimated cost of
each program area 1s shown with funding broken out by source.
However, because extrabudgetary programs funds are controlled by
sources outside of UNESCO, amounts shown for extrabudgetary pro-
gram activities can only be estimates of what UNESCO expects to
receive from these sources. Consequently, the General Confer-
ence's budget resolution authorizes the Director-General to
receive and spend funds from such sources without reference to

specific amounts.
Deviations
The Program Activity Details may vary from the program

and budget approved by the General Conference. If the detailed
plan calls for a minor deviation, the responsible Assistant
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Director-General can approve the change and report it to the
General Conference in the Director-General's activity report,
which is delivered after the close of the biennium, If the
Assistant Director-General determines that it is an important
deviation, he must bring it to the attention of the Director-
General, who then decides whether prior approval of the Execu-
tive Board is required. Prior Board approval is required for

deviations from a program established by a specific General
Conference resolution.

If Program Activity Details need to be modified during the
year, an amendment ig prepared and, again, the level of approval
depends on the degree of change. For example, amendments in-
volving the transfer of funds within a project can be approved
by the responsible Assistant Director-General.

Funds are allotted
to sector level

Based on the estimates in Program Activity Details for the
regular program and in agreements and project documents for
extrabudgetary programs, the Bureau of the Budget issues budget
allotments to the various sectors and bureaus. Allotments
auathorize sectors and bureaus to incur obligations and expend
funds up to the limit specified for each particular activity.
UNESCO's Comptroller is responsible for ensuring that the obli-
gations 1incurred do not exceed allotments. In addition, the

Bureau of the Budget monitors budget execution by the sectors
and bureaus.

Reprogramming actions

UNESCO's procedures provide that funds may be transferred
after the budget has been approved. For the regular program
budget, transfers of funds within major programs are made on
the basis of approved Program Activity Details, amendments
thereto, and General Conference appropriation resolutions.
Transfers within major programs do not require Executive Board
or General Conference approval. The Director-~General or his
Assistant Directors—-General made 314 such transfers in the
1981-83 budget period. Transfers of funds between major pro-
grams, on the other hand, can be made by the Director-General
only with the approval of the Executive Board. When the trans-
fer involves common staff costs or "urgent and special circum-
stances," the Director-General is authorized to make transfers
on his own, provided the Executive Board is informed at its
next session. Funds may not be transferred between the reqular

budget and extrabudgetary programs or between one extrabudgetary
program and another.
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buring the 1981-83 budget pericd, the Executive Board
approved seven transfers between program activities totaling
$59,2 million. Examples follow.

~--Transfers totaling $52.2 million were made from the
appropriation reserve to the program areas primarily to
cover increases in staff costs and costs of goods and
services due to inflation,

--A total of $1.2 million was transferred £from other
UNESCO activities to finance (1) an $889,100 deficit
incurred in holding the 4th Extraordinary Session of the
General Conference in November 1982 and (2) costs total-
ing $320,000 to remodel the Executive Board room to
accommodate six additional Board members. According to
UNESCO, neither of these expenses was foreseen when the
budget was approved. UNESCO's financial report shows
that these additional costs were financed from austerity
measures, including delaying recruitment for wvacant
posts.

--Adjustments were made when closing accounts at the end
of the triennium to align budget provisions and actual
expenditures under various appropriation lines. These
transfers totaled about $1.6 million and were approved
by the Executive Board in May 1984,

FORMULATION AND APPROVAL
OF UNESCO'S 1984-85 BUDGET
WAS CONTROVERSIAL

In April 1983, the Director-General submitted the 1984-85
draft program and budget to member states for review. The pro-
posed budget for the regular program totaled slightly more than
$433 million, reflecting a nominal program growth of 6.1 per-
cent. However, UNESCO claimed that, after provisions for infla-
tion and currency fluctuations, nominal budget growth was only
0.5 percent.

Controversy over actual budget growth was one of the issues
leading to the United States notice of withdrawal from UNESCO,.
The controversy involved two specific aspects of the budget pro-
posal

~-the exchange rates which were used to formulate the
budget; and

~-—-the exclusion of certain items from the base amount used
to calculate budget growth.

The United States was also opposed to the program base growth
in the budget, It argued that because the dollar's strength
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against other currencies was the factor keeping total dollar
growth down, if the dollar weakens, the increased program base
could result in significant total dollar growth in future UNESCO

budgets.

Following is a summary of the Director-General's 1984-85
budget proposal compared to the 1982-83 base.

UNESCO's 1984-85 Draft Budget Compared to
1982-83 Program Base as Calculated by UNESCO

1982-83 1984-85
{at 4.90 French ({at 6.45 French
francs = $1) francs = $1)

Part I - General policy and
direction $ 21.6 $ 25.6
Part II - Program execution
Major prodrams 183.7 228.6
General program
activities 24.0 27.3
Part II1 - Program support 47.5 54.6
Part IV - General administrative
services 29.0 30.9
Part Vv - Common services 27.8 28.5
Part VI - Capital expenditure 5.8 4.8
Total $339.4 $399.9
Part VII - Appropriation reserve? 44.0 28.0
Part VITII- Currency fluctuation 47.2 4,2
Reserve for draft resolutions
submitted by member states = 1.0
Total $430.70 $432.7

dreserve for inflation.
Protal does not agree due to rounding.
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Budgetary technigues

UNESCO uses three major techniques in formulating the bud-
get: {1) use of a constant dollar value, (2) separate treatment
of inflation, and (3) separate treatment of currency fluctua-
tions.

Under the constant dollar value technique, UNESCO calcu-
lates its proposed budget at the same rate that was in effect
when the preceding budget was adopted. The purpose of the con-
stant dollar value is to identify budget differences caused by
program change before considering the effects of inflation and
currency fluctuation.

The second technique is to calculate the effect of infla-
tion. Since the constant dollar value technigque shows the pro-
posed budget costs as they would have been at the beginning of
the previous budget period, two calculations must be made: one
to account for the inflation that occurred in the prior budget
period, in this case, to inflate 1982-83 budget base costs to
January 1, 1984, and one to provide for inflation that is ex-
pected in the current veriod. The amount budgeted for current
period inflation is shown separately 1in the budget as Part
VIiI--Appropriation reserve.

The third major budgetary technique is a budget provision
for currency fluctuation, either positive or negative, to adjust
for the real exchange rate of the dollar during the course of
the budget period. If the actual exchange rate is lower than
the rate used for calculating the budget (that is, if the dollar
falls in value against the French franc), the additional expen-
ditures are charged against the currency fluctuation account.
(Part VIII of the budget.) However, if the dollar rises above
the rate used to calculate the budget, the resulting surplus
is transferred to the currency fluctuation account (Part VIII
of the budget}. UNESCO's financial regulations require that
any positive balance in this account at the end of the budget
period, after all obligations Eor the period have been liqui-
dated, bhe returned to member states.

U.S5. reaction to the
Director-General's draft
program and budget

In the introduction explaining the budget, the Director-
General stated that he had followed a General Conference reso-
lution, adopted in late 1982, calling on him to use a 4- to
6~percent growth rate in drawing up the budget. The United
States had opposed this resolution because it conflicted with
the zero net growth policy the United States advocated,
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The United States found the proposed 6.1 percent real
growth rate unacceptable, and at the Executive Board meeting
in June 1983 the United States, joined by several other major
contributors, objected to the budget and voted against recom-
mending its approval.

The United States objections related not only to the amount
of growth in the budget but also to how UNESCO had applied the
budget techniques, For example, UNESCO departed from the
constant dollar value technigque to formulate the 1984-85
budget. The United States and other major contributors noted
that in preparing its three previous budgets, UNESCO had used
the rate prevailing when the budget was prepared in January,
which for the 1984-85 budget would have been the January 1983
rate, or 6.70 francs to the dollar. However, UNESCO had actual-
ly used the average dollar/franc exchange rate for 1982--6.45
francs to the dollar--to calculate the budget, which resulted
in a higher dollar budget total.

There was a similar controversy about the rate UNESCO used
to calculate the currency fluctuation reserve. UNESCO used a
rate of 6.35 francs to the dollar, which resulted in $4.2 mil-
lion reserve being provided in the budget. The United States
and several other member states argued that the use of a 6.35
rate at a time when the dollar was rising steadily against the
franc was unrealistic and that there should, in fact, be a nega-
tive reserve for currency fluctuation. For example, by May
1983, the exchange rate was 7.30 francs to the dollar.

Another area of concern was UNESCC's method in calculating
the budget growth of 6.1 percent. The United States argued that
the real growth in the 1984-85 budget was closer to 10 percent
because

-~-a $1 million contingency reserve for draft resolutions
was not shown in the budget as program growth;

--an additional $7 millien, which will be available for
program execution during 1984-85 due to a change 1in
budgeting for inflation, should either be deducted Ffrom

the 1981-83 base or added to the 1984-85 program budget;
and

--$2.2 million for three programs was shown in the body of

the budget but was not included in the growth calcula-
tion.

Executive Board recommended
approval of the budget

In June 1983 the Executive Board's Finance and Administra-
tive Commission debated the issues concerning budget growth and
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the exchange rates used to calculate the budget. The Commis-
sion's report stated that a Commission majority believed the
Director-General had properly followed directives of the General
Conference and Executive Board and that his assumptions were
reasonable and estimates corrcect. The report noted that some
members disagreed with this conclusion, but the 116th Executive
Board recommended that the General Conference favorably consider
the draft program and budget.

Before the 117th Executive Board session and the 22nd
General Conference which met in October and November 1983,
respectively, the Director-General proposed two alternative
updated exchange rates for calculating the currency fluctuation
reserve, The two alternate rates reduced this overall budget
from the original $433.1 million to either $384.5 million or
$401.2 million, depending on the rate used. He did not, how-
ever, propose changing the 6.45 French franc rate used to calcu-
late the cost of the program portion of the budget, nor did he
propose reducing program growth.

In September 1983, the United Kingdom, the Federal Republic
of Germany, the Netherlands, the United States, and Switzerland
submitted a draft resolution for consideration by the General
Conference to 1limit the UNESCO budget for 1984-85 to 8$360.6
million, which, according to them, was a zero real budget growth
figure. The Director-General's note accompanying this resolu-
tion contained detailed comments opposing its adoption, and it
was not debated by the 117th Executive Board. 1Instead the Board
recommended that the General Conference approve the Director-
General's revised budget of $384.5 million reflecting an ex-
change rate of 7.80 francs to the dollar3 for calculating the
currency fluctuation reserve, plus an additional $2.2 million to
cover three activities which were shown in the body of the draft
program and budget but not included in the budget total. Thus,
the total budget recommended by the Executive Board was $386.7
million, The vote was 30 for, 6 against, including the United
States, and 7 abstentions.

For the General Conference, the Director-General proposed
another revision which deducted $1.8 million from the Executive
Beoard recommended budget due to a reduction in scheduled pension
contributions for a new budget total of $384.9 million. In
addition, five Nordic nations submitted a draft resolution to
limit the UNESCO budget to $374.4 million. As a result, the
General Conference had three major budget proposals before it:
the Director-General's proposal for a $384.9 million budget, the
Nordic countries' proposal for a $374.4 million budget, and the

3By August 1984, the dollar/French franc exchange rate was
approximately 8.84 French francs = $1.00.
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proposal co-sponsored by the United States for a $360.6 million
budget.

The final budget resolution

After initially strongly opposing the Nordic proposal, the
Director-General withdrew his $384.9 million proposal and sup-
ported their $374.4 million proposal. The U.S.-sponsored budget
was voted down by 101 against, and 11 for, with 19 abstentions,
The Nordic proposal was then accepted by 126 to 1, {(the United
States voted against the proposal) with 10 abstentions.

As a result of the adoption of the $374.4 million budget,
UNESCO estimates that program growth has been llmlted to approx-
imately 3.6 to 4.3 percent.

J.S. participation in
UNESCO's budget process

We are currently preparing a report on the results of a
separate GAO review of U.S. particip

OL Uaeaoe yaL\_L\,L,L_JaL.J_uu in U.N. ul.ganlzal_iuu
program and budget processes. The review focused on UNESCO and

the Food and Agriculture Organization. We found that the United
States needs to improve its participation in the budget process
to encourage budget restraint., Specifically, we found that U.S.
efforts have emphasized a broad policy calling for budget re-~
straint in U.N. agencies with less emphasis on specific means
to improve the program budget processes. We believe that more
active executive branch agency participation in the Department
of State's policy management process and more budget veview
capability at the mission level should help to improve U.S.
ability to contain costs and promote management efficiencies
in U.N. agencies. We also believe that program and budget
decisions may have a better chance of success if specific propo-
sals and suggestions are made informally to the Director-General

and Secretariat officials early--before and during formulation
of the program and budget.

OBSERVATIONS

The techniques UNESCO uses to present the budget are
designed to show the effects of (1) program changes and
(2) cost increases or decreases due to inflation and currency
fluctuation. However, 1in applying these techniques to the
1984~85 budget, UNESCO departed from past practice in selecting
the exchange rate, UNESCO's budget director agreed that UNESCO
had departed from past practice, but stated that the departure
was due to an unusually large fluctuation in the dollar/French
franc rate of exchange, which will not 1likely occur again. 1In

addition, the Secretariat did not include certain new program
costs as program growth.
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To a certain extent, these problems were rescolved when a
higher exchange rate was adopted for the currency fluctuation
reserve, and the new programs not originally shown as budget
growth were added. However, the controversy provoked by these
issues indicates a need for further definition as to how the
techniques are to be applied. As discussed on page 76, member
delegations have met with budget officials and a working group
has been formed to deal with these issues,

HOW UNESCO BUDGETS
FOR STAFF COSTS

The congressional committees asked us to review the proce-
dures UNESCO uses in budgeting for staff costs, which account
for nearly 60 percent of its regular budget expenditures, and
to determine specifically how vacant posts are accounted for in
the budget.

The Bureau of the Budget develops staff costs for the Orga-
nization and centrally controls costs during the budget period.
Program sectors submit their staff needs to the Bureau of the
Budget and the Bureau of Personnel for review,. The Bureau of
the Budget calculates staff salaries and allowances using a
variety of techniques to determine the standard costs of each
grade level and then reduces the standard costs by a certain
percent to account for staff vacancies. This budget technique,
used throughout the U.N. system, is known as a "lapse factor."

Use of a lapse factor means that not all of the posts
established in the budget are actually financed. For example,
a UNESCO budget officer told us that of the 2,620 posts to be
financed under the regqular 1983 budget, about 2,470 positions
were actually financed. The difference of 150 positions is
the assumed normal level of vacancies, or lapse factor.

However, because of delays 1in filling vacant posts,
UNESCO's actual vacancies have been greater than estimated in
the budget. Bureau of the Budget data showed that as of Decem-
ber 31, 1983, 305 regular program posts were wvacant, of which
88 were being filled by regular temporary and supernumerary
employees and 18 by consultants.4 1In December 1982, 322 posts
were vacant with 94 being filled by supernumeraries, regular
temporary staff, and consultants,

The General Conference had directed UNESCO to absorb infla-
tion costs occurring in the second half of the 1981-83 triennium
within its approved budget. UNESCO calls this "semi-full budg-
eting." The Assistant Director-General in charge of the budget

4ps of December 31, 1983, the Bureau of Personnel showed 348
regular program post vacancies whereas the Bureau of the Budget
showed 305. According to the Assistant Director-General for

Administration, the vacancy statistics differ due to the
different uses these bureaus have for the data.
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told us that because of semi-full budgeting, UNESCO was obliged
to keep a number of positions unfilled to stay within its bud-
get. These vacancies are in addition to the approximately 150
"lapse factor" vacancies built into the budget. The Budget
Director estimated that about 70 positions were unfilled because
of "semi~full" budgeting.

For the 1984-85 budget period, the General Conference voted
to switch from "semi-full" to "full" budgeting, in effect allow-
ing UNESCO to budget for the full effects of inflation expected
during the biennium. However, the Assistant Director-General in
charge of the budget told us UNESCO will continue to keep posts
vacant to help offset the anticipated financial impact of U.S.
withdrawal.

Reprogramming staff cost savings
in 1981-83

UNESCO uses the funds freed up from vacancies in excess of
those budgeted to cover cost overruns in other activities and to
hire temporary personnel and consultants. According to the Bud-
get Director, based on staffing projections, $46.3 million was
transferred from the Appropriation Reserve account to cover
additional staff costs of which $16.8 million was subsequently
transferred back out again to other activities. The following
table summarizes UNESCO's 1981-83 staff costs.

1981-83 Staff Costs

-—{millions)~—-

Approved budget provision $298.8
Transfers in:

From appropriation reserve

(for inflation) $46.3
From printing fund .2
Total 46.5
345.3
Transfers out:
To hire temporary personnel 10.1
To cover additional costs of General
Conference and for common services
activities. 4.4
To cover various program activities
approved by General Conference but
not financed .5
To cover various program activities 1.8
Total T -16.8
Adjusted staff cost budget $328.5
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As shown, over 60 percent of the $16.8 million, or $10.1
million, was used to hire temporary personnel to carry out pro-
grams. The $4.4 million was used to finance extra costs associ-
ated with the General Conference and for additional general sup-
port costs. This amount was approved by the Executive Board.
Another $0.5 million was used to partially cover the cost of two
programs—--the International Program for the Development of Com-
munication and the International Information System on New and
Renewable Sources of Energy~~-which the General Conference ap-~
proved but did not include in budget.

The remaining $1.8 million was used to finance a variety
of activities, including cost overruns of activities contained
in the approved budget and other activities not in the budget
but subsequently approved by the Director-General. Below are
examples of these reprogramming actions.

--$257,000 to finance a budget deficit on a higher educa-
tion center UNESCO cperates in Latin America. The defi-
cit was incurred because contributions made in the host
nation's currency were devalued as the U.S. dollar rose.

-~517,000 to cover additional c¢osts to purchase UNESCO
medals. The budget included $31,000 for medals, but
they actually cost $48,000.

--5$83,000 to finance a film on scientific research 1in
Senegal, which had not been included in the approved
budget,

--$500,000 to hire temporary personnel in UNESCO's Bureau
of Conferences, Languages, and Documents.

~-$52,491 to finance the budget deficit resulting from the
World Conference on Cultural Policies in Mexico in 1982,
{See p. 121.)

UNESCO BUDGET PRESENTATION

Member states have found it difficult to analyze changes
from one budget period to the next. We believe UNESCO could
improve its budget presentation by

—--providing summary tables which clearly show how the
budget has changed from the preceding budget and

--including clearer descriptions of the budgetary tech-
niques and assumptions used in preparing the budget.

UNESCO has recognized difficulties in its budget presentation

and in July 1984 formed a working group to examine its budget
formulation.
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Changes from prior
year not clear

Comparing the 1984-85 draft program and budget to the pre-
ceding budget is difficult because (1) UNESCO was returning to a
biennial budget after one 3-year budget period and (2} the pro-
gram organization changed from having objectives and themes as
in the 1981-83 budget to organization by major programs, =oro-
grams, and subprograms.

In addition to the one-time difficulties, we believe
there are systemic improvements UNESCO c¢ould make to improve
its budget presentation. For example, UNESCO does not include
summary tables which clearly and readily show to what extent
the budget has changed from the preceding period and why it has
changed. There is a summary table in the back of the budget,
but it is not accompanied by an explanation and contains so
many numbers the lay reader would likely be confused. To com~-
pare costs to the preceding budget period, one has to page

through the document and assemble information from various
places,

In contrast, the World Health Organization budget has sepa-
rate sections containing (1) a detailed narrative on the devel-
opment, presentation, and financing of the proposed program
budget and (2) an "analytical framework for budgetary analysis."
The latter is a step-by-step procedure which facilitates a
logical and comprehensive review of the budget proposals and is
supported by tables showing the "real" increase or decrease in
the program budgets; a summary of staff resources at established
offices; the "cost" increases due to inflation, including
factors taken into account and the assumptions made; currency
exchange rate adjustments; the total increases in the budget
estimates; and the determination of the program budget level.

UNESCO's presentation of subprogram costs can be difficult
to follow. A table comparing 1982~83 budget provisions to
1984-85 1is at the beginning of a program section, while staff
and direct program costs are shown at the end of the program
section, usually several pages away. Further, staff and in-

direct program costs are given by program, not subprogram, and
are not compared to the preceding biennium.

Techniques and assumptions
need to be more clearly presented

During the Executive Board and General Conference exami-
nation of the 1984-85 draft program and budget, delegates raised
a number of gquestions about UNESCO's budget technigues. The
questions centered on how UNESCO had applied the techniques
rather than on the techniques themselves. For example, ques-
tions raised about treatment of currency fluctuation concerned
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the exchange rate UNESCO was using to calculate currency fluc-
tuation rather than the calculation itself. Also, guestions on
the growth rate were concerned with what UNESCO was not includ-
ing in the base rather than the theory of having a base.

In April 1984, members of the Geneva Group5 met with
UNESCO's Budget Director to discuss budget techniques, includ-
ing establishing (1) a budget base to measure the 1986-87 budget
and (2) a formal arrangement to fix the timing of the rate of
exchange used for calculating currency fluctuation. According
to correspondence, the group and the Budget Director agreed to
use a base figure of $391.2 million® 1984-85 budget to make
comparisons with the 1986-87 budget and to ask the Director-
General to formally propose to the Executive Board using the
average U.N. rate of exchange applicable to the month immediate-
ly preceding the month in which the General Conference formally
approves the appropriation resolution.

Working group and Temporary
Committee recommendations
on the budget presentation

In 1980, an Executive Board special committee charged with
examining UNESCO's planning, programming, budgeting, and evalua-
tion techniques suggested streamlining the program and budget
document so that the Executive Board and General Conference
could more easily view the programs and other operations at a
strategic and policy level. The Executive Board took no spe-
cific action on this report, but "Invite[d] the Director-General
to bear in mind, when appropriate, the views expressed there-
in. . "

In July 1984, the Director-General formed a working group
to examine budget formulation issues. Specifically, the working
group's tasks included

--examining UNESCO's techniques in calculating and present-
ing the draft program and budget and making practical
proposals for improving the techniques,

--comparing UNESCO's budget presentation to other agencies
in the U.N. system and preparing a model budget presenta-
tion which would allow easier identification of proposed
activities and the funds and staff allocated to them, and

SThe Geneva Group 1is an informal coalition of major Western
donors to UNESCO.

6The $391.2 million is based on the first six parts of the

UNESCO budget and does not include factors for inflation and
currency fluctuations,
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--studying the nature and form of information the Director
General should provide to member states and the Executive
Board regarding program and budget execution.

The working group recommended that UNESCO continue with
its existing budgetary technigues—--constant dollar, separate
calculation for inflation and separate calculation for cur-
rency fluctuation--but with certain improvements to make the
calculations more clear, The group also recommended that the
exchange rate used in approving the budget should be the rate in
effect for the month preceding the General Conference and that
the 1986-87 budget be prepared on the existing budget base of
$391.2 million, The group recommended that the program and
budget be sgplit into two documents and more tables be included
to show budget changes. Finally, the working group recommended
that the Executive Board strengthen its budgetary review pro-
cedure by considering establishing a small committee of budget
experts. On August 27, 1984, the Director-General transmitted
the recommendations of the working group to the Executive board
along with his comments. The Director-General said that in gen-
eral terms the recommendations were acceptable to him. However,
with regard to the establishment «f a small committee of ex-
perts, the Director-General suggested the Secretariat study the
matter and submit a report to the Executive Board and General
Conference,

The Temporary Committee of the Executive Board in its Octo-
ber 3, 1984, report endorsed the Director-General's proposals on
budgeting techniques and budget presentations and invited him to
study whether there was a need to establish a group of experts
on budget and finance to assist the Board's Administrative Com-
mission. We believe that a small budget or finance committee of
experts would strengthen the Executive Board's budget review.

SECRETARIAT COMMENTS
AND OQUR EVALUATION

The Secretariat stated that the Director-General will pre-
sent budgets to the Executive Board and the General Conference
in the manner and containing the detail requested by these
bodies. The Secretariat noted that a large measure of Executive
Board support has developed for the recommendations for budget
presentation improvements made by the Director-General's working
group and the Board's Temporary Committee. We recognize that
the Secretariat prepares the budget 1in accordance with the
method approved by the General Conference, However, we note
that the Secretariat has taken initiatives and that the General
Conference has looked to it for guaidance in this regard in the
past. Thus, we believe the Secretariat's support for the work-
ing group's recommendations could be an important factor in
implementing the improvements.
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CHAPTER 7

FINANCIAL MANAGEMENT

The congressional committees asked us to review issues sur-
rounding the financial management of UNESCO and specifically how
the Organization controls expenditures. We reviewed UNESCO's
financial management for the 1981-83 budget period and focused on

--determining the sources of UNESCO's regular and extrabud-
getary funds,

-~determining the uses of UNESCO's regular budget funds,

--documenting the financial management structure in the
Organization and the overall system of internal controls,
and

--reviewing the role of UNESCO's external and internal audi-
tors in the financial management process,

The United Kingdom's National Audit Office audits the finan-
cial accounts of UNESCO each budget period and, except for minor
technical exceptions in 1976 and 1977, has concluded that the
financial reports accurately reflect the results of UNESCO's
operation.

SOURCES OF FUNDS

As noted in chapter 6, UNESCO's funds fall into two major
categories: regular funds and extrabudgetary funds. The General
Conference approves a specific amount for the regular program--
the basis for member state assessments. Since UNESCO has no
direct control over the amount of extrabudgetary funds it
receives, a specific budget amount cannot be approved--the budget
resolution simply authorizes the Director-General to receive and
spend money from U.N. and other sources. Specific extrabudgetary
projects and amounts are described in the budget, but the amounts
are considered purely indicative because the funding source may
modify the project.

Over the past decade, about 57 to 62 percent of UNESCO's
total funds have come from member states through assessed con-
tributions to the regular budget and other income and from about
43 to 38 percent has come from extrabudgetary sources. The fol-
lowing chart shows the sources of UNESCO's funds during the
1981-1983 budget period.
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SOURCES OF UNESCO FUNDS
1981-83

Regular Extrabudgetary

Budget Sources
Sources

United Nations Fund for
Population Activities
$15.4 million 1.6%

Other U.N. Sources
$13.3 million 1.3%

Assessments on
Member States

Non- U.N.Sources

$597.5 million $151.9 million 15.4%
(60.4%) '

About $151 million of the assessments on member states
shown in the figures above is expected to be refunded as re-
duced assessments for the 1984-85 budget, primarily because of
the budget surplus resulting from a strong dollar (see p. 6).

The table on the following page shows UNESCO's anticipated income
sources for the 1984-85 budget period.
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UNESCO's Anticipated Income Sources for 1984-85

Regular program

Assessments on member states $344.7
Miscellaneous income 29.7
Total regular budget $374.4

Extrabudgetary programs
United Nations Development

Program 83.0
United Nations fund for
population activities 11.5
Other U.N. sources 16.7
Other program sources 122.8
234.0

Total 5608.4

Contributions to the
reqular program budget

Member states' assessments are based on the amount of the
approved regular program budget reduced by expected miscellaneous
income. They are calculated by dividing the total assessment ac-
cording to a scale of contributions approved by the General Con-
ference, which is based on the scale adopted by the U.N. General
Assembly and adjusted for the difference in membership between
UNESCO and the United Nations. As shown in the table on the next
page, 10 member states contribute over 75 percent of UNESCO's
regular program budget.

Extrabudgetary funds

In general, extrabudgetary funds are provided to carry
out specific economic and social development programs oOr proj-
ects. UNESCO's largest single source of extrabudgetary funds is
the United Nations Development Program. In 1981-83, this Program
provided $161.7 million, and UNESCO estimates it will receive
$83.0 million for 1984-85. Another major source of UNESCO funds
is the U.N. Fund for Population Activities, which provided $15.4
million in 1981-83 and is expected to provide $711.5 million for
the 1984-85 budget period. Other TU.N. funding sources include
the Environment Program and the Financing System for Science and
Technology for Development.
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Contributions to UNESCO's 1984-85
Regular Program Budget

Percent Millions
United States 25.00 $ 86.2
Soviet Union 10.41 35.9
Japan 10.19 35.1
West Germany 8.44 29.1
France 6.43 22.2
United Kingdom 4.61 15.9
Italy 3.6% 12.7
Canada 3.04 10.5
Spain 1.91 6.6
Netherlands 1.76 6.1

75.48 260,22

71 member states con-
tributing amounts ranging
from ,02 percent to
1.55 percent 23.75 B1.8B
77 member states con-
tributing the minimum
amount--,01 percent 77 2.7

100.00 344.7

apjfferences are due to rounding.

UNESCO's other extrabudgetary funding sources include devel-
opment banks, such as the World Bank, and funds-in-trust, which
are monies received from member states or organizations (interna-
tional, regional, or national governmental or nongovernmental)
for carrying out, on the donor's behalf, specific activities in
UNESCO's field of competence. The two types of funds-in-trust
are:

--Self-benefitting funds-in-trust. A member state or
organization provides funds for activities to be carried
out for its own benefit. For example, UNESCO is estab-
lishing a cultural center in Saudi Arabia with Saudi
funds.

~--Donated funds-~in-trust. A member state or organization
provides funds for activities to be carried out for the
benefit of another member state or organization. For
example, Sweden has established a trust fund to finance
projects in other countries.
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Funds—-in-trust agreements, as described above, generally
include

--project funds to cover the cost of experts, equipment,
building components, fellowships, grants, and related
expenses, including travel, and

--overhead cost funds to defray UNESCO's expenses for
planning, supervising, servicing, and administering
projects.

UNESCO can also receive funds for cultural campaigns, volun-
tary contributions, and international appeals. Examples include
the Special Account for Increased Aid to the Developing Coun-
tries, the Special Account for the International Program for the
Development of Communication, and the Special Appeal for Safe-
guarding the Ancient Cities of Mauritania,

The table on the next page summarizes DNESCO's extrabudg-
etary funding sources during the 1981-83 budget period.

=2}
N



Extrabudgetary Funds Received by UNESCO,

1981-1983

Number of sources,

funds, or major
accounts as of

U.N. sources

December 31,

1983

United Nations Development
Program

United Nation fund for
population activities

Other U.N. organizations
Total U.N. sources

Other extrabudgetary sources

Cooperative programs with
development banks

Technical assistance projects
financed by loans/grants
from institutions

self-benefitting projects

Donated projects

Funds for cultural campaigns,
voluntary contributions, and
international appeals

Government contributions to
regional representatives
and coordinators' offices

Total other

Total

83

—
~J

-—
o

|

%]

27

37

Total

(millions)

$ 161.7

17.9
65.1

37.2

21.3




USE OF FUNDS

In the 1981-1983 budget period, about two-thirds of
UNESCO's regular budget was spent on program operations and
services and one-third was spent on general and administrative
expenses and capital expenditures, as shown below.

DISTRIBUTION OF UNESCO REGULAR BUDGET
EXPENDITURES BY ACTIVITY, 1981-1983

Program Operation

General and
Administrative and Services
Expenses 66.2%
33.8%
%
20
~23
[o,] =
225
<
o

%EG
S93usiag |enog
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UNESCO's largest expenditure is for salaries and staff costs.
The following chart shows the types of expenditures made by
UNESCO in carrying out its programs and activities.

DISTRIBUTION OF UNESCO REGULAR BUDGET EXPENDITURES
BY TYPE OF EXPENSE, 1981-1983 |

Other
Fellowships, Grants, & Contributions 0.8%

5.7% /

Buildings
2.2% Salaries & Commaon

Staff Costs
57.1%

85



UNESCO FINANCIAL
MANAGEMENT SYSTEM

UNESCO's financial management system is based on financial
regulations adopted by the General Conference and on implementing
financial rules made by the Director-General and approved by the
Executive Board. The regulations and rules apply to all offices
and financial transactions of UNESCO. The Director-General may
also establish special rules for extrabudgetary funds, which must
be reported to the Executive Board.

The Bureau of the Budget and the Bureau of the Comptroller
share responsibility for UNESCO's financial management. Accord-
ing to UNESCO's manual, the Bureau of the Budget 1is generally
responsible for budget preparation, allotment of funds, and main-
tenance of records pertaining to budget execution, while the
Bureau of the Comptroller 1is responsible for controlling fund
receipts, obligations, and expenditures and for maintaining the
official accounting records.

The official organization chart indicates that the Budget
Director reports to the Assistant Director-General, Bureau of
Studies and Programming. However, in some instances, he reports
directly to the Director-General. The Comptroller reports to the
Assistant Director-General for Administration,

Control over expenditures

The Bureau of the Budget continues to have a significant
role in advising how UNESCO spends its money in accordance with
the budget approved by the General Conference. The Bureau of the
Comptroller, on the other hand, is concerned primarily with the
technical aspects of accounting for UNESCO's receipts and expend-

itures.

The Bureau of the Budget reviews the annual Program Activity
Details which are prepared by the sectors and show exactly how
they plan to implement the budget. The Bureau, in comments pro-
vided to the Director-General, considers whether the plan has
been prepared in accordance with the approved budget and whether
other budgetary guidelines have been followed, It may raise
questions on whether specific activities should be undertaken.
In monitoring the execution of the budget, the Bureau reviews
obligations issued by sectors for compliance with approved bud-
getary documents. As part of its monitoring role, the Bureau
centrally controls staff costs and advises the Director-General
on how to reprogram savings from vacant positions.

While the Bureau of the Budget controls how money is
spent to the point of allotment, the Bureau of the Comptroller
controls expenditures from the time allotments are issued.
UNESCO's expenditures, with the exception of the payroll, are
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based on an "obligation" system under which commitments, such
as contracts, fellowship awards, and purchase and travel orders
are recorded against an allotment and subsequently liquidated
by payment.

Sector assistant directors-~general and bureau directors
may obligate funds for the purpose covered by and up to the
amount of the allotment. According to UNESCO's financial rules,
the Comptroller must approve all proposed obligations. However,
under the decentralized system in use, the Comptroller has desig-
nated about 100 certifying officers in the sectors who are re-
sponsible for assuring that the obligations entered into are in
accordance with the Program Activity Details and comply with
financial rules and regulations and that funds are availlable.
The certifying officers also certify payments once goods and
services have been satisfactorily received and forward payment
requests to the Bureau of the Comptroller for review and payment,

payments for personal services

The Bureau of Personnel exercises control over staff
appointments, 1including determining grades and salary rates,
and the Bureau of the Budget has responsibility for controlling
staff costs. However, the actual payments to employees are the
Comptroller's responsibility. UNESCO's permanent employees are
paid monthly. The computerized payroll system has been regularly
reviewed by UNESCO's external auditors. We noted, however, that
the system does not use time cards which could be reviewed by the
payroll section before processing employees' pay.

The current system, though computerized, does not directly
link the payroll system to confirm attendance other than on an
exception basis. Every 2 weeks, unit administrative officers are
responsible for completing a leave report which is to be certi-
fied correct by unit supervisors and employees who have taken
leave. The approved forms are sent to the Bureau of Personnel
where all leave records are maintained. Whenever a staff menber
takes unauthorized annual or sick leave, the Bureau of the Comp-
troller is to be informed so that a payroll deduction can be
made. According to the Secretariat, the system in effect at
UNESCO 1is similar to that used throughout the United Nations
and some national government services.

The Comptroller is also responsible for making payments to
others who render personal services to UNESCO, such as supernum—
erary employees and consultants, As 1s the case with regular
staff, the basis for payment of supernumeraries is an approved

personnel action form from the Bureau of Personnel. However,
these employees are paid twice a month, separate from other
employees, Again, the system does not require positive con-

firmation of work attendance.
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The system governing payment of consultants is the same as
for payment of other goods and services, When a decision is made
to hire a consultant, the sector executes a written contract and
prepares a document which obligates the required funds against a
particular budget allotment. The obligation document is signed
by the sector's certifying officer and forwarded to Data Process-
ing Services for entry in the automated financial records. A
copy is also forwarded to the Bureau of the Comptroller where
payment is made based on a written request from the sector certi-

fying officer.

UNESCQO's procedures require the certifying officer, when
requesting payment, to attest that the goods or services have
been properly received. In the case of consultants, the con-
tract states that final payment shall be made only after UNESCO
receives and approves any required reports and documents, includ-
ing the consultant's travel record with supporting documents.
Sector certifying officers confirm that the sector has received
required documents before requesting the Comptroller to process

payment.

The Inspector General's role

The Office of the Inspector General reports to and receives
instructions from the Director-General. The office, established
in 1975, has two divisions, a five-person Management Division

(see p. 24), and a six~-person Audit Division whose functions

include

--financial, operational, and management auditing;
--participating in evaluations or program execution;

—--liaison activities with the external auditor and the
Joint Inspection Unit.

--establishing standards and techniques for measuring work
done;

--participating in the use of new office automation systems;
and

-—-monitoring the forms control program.

At the time of our review, two of the audit positions were
vacant--one for more than a year.

The Inspector-General discussed hig activities with us and
gave us a list of the 52 reviews, audits, and studies his office
completed in 1983. He also went through 7 of his job files with
us and provided information on some of the management areas
covered 1n oOur review. However, citing his confidential
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relationship with the Director-General, he did not give us
complete access to his reports. Much of his work is specifically
requested by the Director-General and deals with matters such as
commenting on proposed changes to procedures or specific investi-
gations. For example, in 1983 he reviewed procedures for dealing
with reguests from permanent delegations and followed up on a
misappropriation of coupons used by TUNESCO to purchase tax-free
gasoline, which was discovered by the Bureau of the Comptroller.
In addition, the Inspector General's staff reviews the operation
of field projects and has done projects such as an analysis of
UNESCO's costs for translation and interpretation. They also
follow up on the external auditor's findings and perform finan-
cial audits, such as examinations of imprest funds, bank account
reconciliations, and reviews of payments and receipts, which are
relied on by the external auditor in his work.

We are not able to provide an overall opinion of the Inspec-
tor General's work because we did not have complete access to his
internal audit reports. We believe that the internal audit func-
tion is properly located in the Inspector General's office, but
with current vacancies and a small staff, its audit activities

are limited.

OBSERVATIONS

As noted earlier, we did not duplicate the work performed by
the external auditors and our review did not constitute an audit
of UNESCO accounts and financial reports. However, our review
showed that UNESCO's financial rules, regulations, and detailed
procedures include a variety of internal controls which generally
appear to provide a reasonable framework for UNESCO's financial

control system.

Nevertheless, we believe that payrell controls could be
improved. TUNESCO's payroll system does not have a positive means
of confirming regular or temporary employee attendance, which we
believe should be required more than on an exception basis.
Under such a system employees are reguired to report the number
of hours they worked each period, and a supervisor must certify

the report.

THE ROLE OF THE EXTERNAL AUDITOR

UNESCO's financial regulations require the General Confer-
ence to appoint an external auditor from among the auditors-
general, or equivalent organization, of its member states, For
the past 30 years, the United Kingdom's National Audit Office has

audited UNESCO's activities.

Until July 1982, the National Audit Office sent teams from
London to audit UNESCO. At that time, they established two full-
time resident audit positions at UNESCO and a third team member
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traveled to UNESCO from London. The third team member will also
become resident in early 1985,

The external auditors' scope and responsibilities, which are
contained in the financial regulations, state the auditors are to
perform account audits, including U.N. and trust funds, to satis-

fy themselves that

-—-financial statements agree with the Organization's books
and records;

--financial transactions are in accordance with rules and
regulations, budgetary provisions, and other directives;

~--securities and monies on deposit and on hand have been
verified by certificate received directly from the Orga-
nization's depositories or by actual count;

--internal controls, including the internal audit, are ade-
quate; and

-~satisfactory procedures have been applied to recording
all assets, liabilities, surpluses, and deficits.

The external auditors have no power to disallow items in the
accounts but are responsible for bringing any improper transac-
tions to the Director-General's attention. The auditors' re-
ports, together with the audited final accounts, are reviewed by
the Executive Board's Finance and Administration Commission com-
posed of all 51 Board members. After the Commission's review,
the reports are transmitted by the Board to the General Confer-

ence,

In addition to a statement certifying the accuracy of
accounts, the external auditors' report contains a statement on
the type and scope of the examination, matters affecting the com-
pleteness or accuracy of the accounts such as expenditures not
properly substantiated, and other matters which should be brought
to the attention of the General Conference. They may also make
observations on their audit findings directly to the General Con-

ference.

According to the external auditors, the financial regula-
tions do not restrict their activity solely to financial reviews
but also allow them to review efficiency of operations, They
estimate that about half of their work is efficiency reviews—-
what the auditors refer to as "value for money" auditing. They
also told us that because staff salaries and allowances consti-
tute nearly 60 percent of UNESCO's expenditures, they review pay-
roll activities each year. They try to review all areas of ex-
penditure over a 6-year period. According to the auditors, they
have never been denied information needed to carry out their
work nor has UNESCO restricted their activities.
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Observations made by
the external auditor

Except for minor technical exceptions in 1976 and 1977, the
external auditors have issued unqualified opinions on UNESCO's
financial statements certifying that the financial statements are
correct, In addition to rendering an opinion on the financial
statements, the reports also summarize many of the observations

brought to UNESCO's attention together with the Secretariat's
response.

According to the auditors, the Secretariat has usually
agreed with their suggestions but has not always carried them
out. Furthermore, the governing bodies have not actively fol-
lowed up on the progress being made by the Director-General in
making suggested improvements, Following are examples of the

work done and problems reported by the auditors over the past 4
years.,

--The computer installation has been reviewed three times
by the auditors--in 1980, 1981, and 1982. Each time, the
auditors suggested improvements to strengthen security and
control., The 1982 review disclosed that no progress had
been made on the 1980 recommendation to improve system
documentation. 1In a February 1984 letter to the Assistant
Director-General for Administration, the Director of
External Audit noted that action had not been take to
improve documentation of UNESCO's computer programs. The
auditor also stated his belief that insufficient resources
were being allocated to UNESCO's Bureau of Data Processing
Services. UNESCO officials agreed that system documenta-
tion needed improvement but indicated improvements or
redesign would be quite costly.

--In 1981, the auditor reported that required progress
reports from a member state were not being received for
some United Nations Development Program projects. This
problem was reported again in 1983, and at the time of our
review, the reports were still not being received. In
commenting on a draft of this report, the Secretariat said
it had appointed a representative in science and technol-

ogy to help improve reporting on projects in the country
in question,

--Also in 1981, the auditor reviewed the operation of
UNESCO's publications fund to 1identify causes of defi-
cits in fund operation. The auditor's report stated that
the Director-General had established a working party to
examine fund operations and report by the end of Septem-
ber 1982, 1In 1983, the auditor reported continuing defi-
cits and asked for the status of the working party proj-
ect. He also reported that the major studies of the
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fund had not been carried out, including a post-by-post
analysis of staff charged to the fund. The Assistant
Director-General for Administration informed the auditor
that a consultant had made various recommendations con-
cerning the fund but they were still under review. In
commenting on a draft of this report, the Secretariat said
that it would pursue the consultant's recommendations, but
that, due to multifaceted problems in the area, there is a
need to proceed with caution.

--In 1981, 1982, and 1983, the auditors guestioned bidding
practices used in awarding contracts for building con-
struction. UNESCO did not agree that the practices needed
improvement. However, in his response to the 1983 ex-
ternal auditor's report, the Director-General stated that
steps would be taken to revise contracting procedures.

We noted that the 1983 external auditors' report contained
several strong observations. For example:

-=Questions were raised about the overall cost of remodel-~
ing the Executive Board room and the contracting process
used, This was one of three recent observations concern-
ing procedures used to award construction contracts.

--The auditors' examination of the public information
and liaison fund showed that in order to make use of
an expected surplus in the fund, it had been improperly
charged with two regular program expenditures amounting
to $354,000 and $21,000 which should have been charged

to another account. After the auditors questioned the
charges, they were transferred back to their original
account. The auditors noted that self-financing £und

charges often appeared to be dictated more by what a
particular fund would bear than by the purpose the sepa-
rate fund is intended to serve. They suggested that the
governing bodies might consider setting up a subcommittee
to review the purposes which these funds should serve and
the terms under which they should operate.

~-In reviewing maintenance services, the auditors found
that in many cases some charges should have been capital
expenditures and the actual cost of repair jobs could not
be determined. The auditors also recommended that UNESCO
study the efficiency of contracting out some of the main-
tenance work now done by its own employees., The Assistant
Director-General for Administration agreed to undertake a
study, possibly in 1985, to determine whether it would be
more cost effective to contract out some of the mainte-
nance work.
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——The auditors found obligaticons totaling $1.,34 million
made in early 1984 were Iimproperly charged to the 1981-
1983 budget in violation of UNESCO's financial rules,
They stated in a letter to the Assistant Director-
General for Aadministration that unless the matter was
resolved, a qualified certificate would likely be issued.
The Secretariat cancelled $0.3 million in obligations
and transferred $0.6 million in others to the 1984-1985
accounts. UNESCO subsequently satisfied the auditors that
the remaining $0.4 million was for wvalid 1981-83 obliga-—-
tions.

In the above letter the auditors also stated that many prob-
lems relating to year-end obligations resulted from Secretariat
inability or reluctance to identify areas for savings and to seek
timely Executive Board approval so that sectors and bureaus would
know what funds were available to them and could proceed with
their business in an orderly fashion. The auditors' views were
based on the 1982 and 1983 delays in meeting postal charges; the
haste to remodel the Executive Board room, although the decision
had been made in 1980; and a failure to guantify and seek Execu-
tive Board approval for using the savings arising from reduced
United Nations Development Program activities.

The auditors concluded that their review of unliquidated
obligations disclosed evidence of failure to allocate funds
promptly to meet inescapable 1liabilities maturing during the
financial period and consequent attempts to obligate funds rapid-~
ly, and in some cases improperly, at the end of the period. The
auditors recommended that the Secretariat improve the arrange-
ments for providing the Bureau of the Budget with budget fore-
casts during the financial period and review the end of period
closure instructions to ensure correct treatment of obligations.

OBSERVATIONS

UNESCO's financial regqgulations provide appropriate arrange-
ment for external audit, and the terms of reference governing the
auditors' responsibilities allow them freedom to make needed
recommendations. However, the impact o©of the auditors' work
is diminished by the Secretariat's slow pace in implementing

recommendations and by the apparent limited oversight by UNESCO's
governing bodies.

We believe the governing bodies should exercise greater
oversight of the Secretariat's implementation of the auditors'
recommendations. One such means would be to establish an audit
committee composed of a small number of member states to monitor
on a regular basis the Secretariat's actions on audit recommen-
dations. However, such a committee would need dedicated members
interested in this audit function,
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SECRETARIAT COMMENTS
AND OUR EVALUATION

The Secretariat disagreed with our observation that UNESCO's
report by exception payroll control system could be improved by
requiring a positive confirmation of actual hours worked by
employees, The Secretariat commented that the present system
is similar to that used by other U.N. organigzations and many
government departments and allows an adequate check on employee
attendance without installing time c¢locks or other time-recording
devices.

The Secretariat noted that within the U.N. system, time
cards or detailed time-recording for professional staff have not
been used for the following reasons.

--Professional staff are paid a flat yearly sum and are not
compensated for working more than a standard number of
hours, generally 40 hours per week.

--Most professional staff are required to work more than
the standard number of working hours during conferences,
missions, and other peak periods during the year.

--The annual leave entitlement of 30 days plus 8- to 10-
official holidays and sick leave provisions tend to be
adequate to meet staff needs.

--Recording professional staff work hours is not normal
practice in most member states.

The Secretariat also noted that UNESCO does have a system for
reporting overtime worked by general service employees,

Under its current system, paychecks are issued automatically
unless the Comptroller is notified of an unauthorized absence,
While we are not suggesting that UNESCO adopt a time-recording
device, we do believe a positive means of recording employee at-
tendance for each pay period would provide assurance that employ-
ees worked the minimal hours required. For example, a time and
attendance form could be completed by employees for each pay
period and certified by a supervisor.

With respect to external audit recommendations, the Secre-~
tariat noted that it endeavors to respond to all such recommenda-
tions, the only constraint being the resources necessary to carry
them out. We recognize the impact of resource constraints but
believe that management commitment of resources to implementing
auditor recommendations could generate a payback through more
efficient and economical operations. For example, the auditor's
recommendation related to improving UNESCO's contract bidding
procedures could lead to savings in construction costs,
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CHAPTER 8

REVIEW OF SELECTED AREAS OF EXPENDITURE

To respond to specific issues raised by the committees, we
reviewed the policies and controls applicable to the following
areas.

~-The Participation Program,

--The Special Account for 1Increased Aid to Developing
Countries.

-—-Fellowships.

THE PARTICIPATION PROGRAM

The Participation Program, in existence since the 1955-56
biennium, is part of the regular budget but is reserved for spe-
cific projects suggested by member states. 1In 1981-83, the Par-
ticipation Program budget totaled $15,048,800, or 4.4 percent of
the $343.9 million budgeted for direct regular program activi-
ties. For 1984-85, $14,034,800 has been set aside, which repre-
sents 5.5 percent of the $255.,1 million UNESCO has budgeted for
direct regular program activities.

The General Conference approves the budget allocation for
the Participation Program by field of activity and sets forth the
program's terms of reference, the types of activities eligible
for funding and the criteria for project selection.

All Participation Program requests submitted by member
states are reviewed by the appropriate sector, which in turn
makes a recommendation to the Director-General on each proposal.
The Director-General decides which requests will be funded in
light of the Secretariat recommendations and has a great deal of
latitude in approving such projects. He reports overall program
statistics to the General Conference but not a description of
individual requests funded.

The General Conference resolution authorizing the program
states that projects must be based on a written agreement between
UNESCO and the government or governments concerned, a national
commission, or an authorized intergovernmental organization. The
Director-General personally approves all Participation Program
projects, and the agreement may specify a financial contribution
if this is the most effective means for implementing a particular
activity. UNESCO regulations limit financial contributions to
$25,000 for each project.

UNESCO's records show that during the 1981-83 budget period

1,942 projects, averaging about $8,100 each and providing the
following types of assistance, were approved,
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Experts and consultants $ 1,586,000 10.0
Fellowships and grants 2,630,000 16.7
Equipment and material 1,656,000 id.5
Financial contributions 9,917,000 62.8

Total $15,789,000 100.0

To use the maximum amount of Participation Program f£funds, and
taking into account the liklihood that some projects may not be
realized and some may cost less, UNESCO approves more projects
than will actually be implemented. Expenditures for the period

actually totaled 514,965,000,

As shown above, financial contributions represented almost
63 percent of the total Participation Program funds approved by
the Director-General. These are direct cash payments to govern-—
ments, national commissions, or intergovernmental organizations
for consultants, fellowships, equipment, or activities such as
seminars and studies. A Secretariat official told us he believed
the percent of financial contributions was so high because it 1is
easier to provide a check than to design a program, purchase

equipment, or arrange for a fellowship.

According to Participation Program rules, when UNESCO makes
a financial contribution, the wember state or beneficiary organ-
ization must submit a statement at the close of the project indi-
cating that the funds were used for their intended purpose and
must return any unused funds to UNESCO. Member states cannot
receive further contributions if they have not submitted reports
for funds they had received during the first year of the preced-
ing budgetary period. Thus, to be eligible for participation in
1984, member states must have submitted financial statements for
funds obligated in 1981, the first year of the prior budget peri-
od. The Bureau of the Comptroller is responsible for monitoring
the receipt of financial statements so that financial contribu-

tions are not made without them.

We examined project files, including obligation and pay-
ment documents, and discussed the projects and payment control
procedures with responsible Secretariat officials for 13 projects
representing the regions receiving the majority of program funds
and which had been approved in the 1981-83 budget period. Eight
of the 13 projects were financial contributions, 2 were for fel-
lowships, and 1 each was for a consultant, equipment, and assist-
ance to a national commission. Our review showed:

--The eight financial contributions were for activities such

as fellowships, a symposium on African society and soli-~
darity, purchase of equipment and material for physical
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education classes, publishing a book on Syrian history,
and for a workshop on restoration of cultural property.
All but one of these eight projects had been approved in
1982 and 1983, thus financial statements were not yet
due. One project was approved in 1981, and there was a
statement on file from the member state saying that the
money had been used for the approved purpose. All eight
included signed obligation and payment documents.

—-Activities financed in four other projects included
two international fellowships, a consultant to set up
a theater arts program, and equipment to be used at a
member state's ministry of information and broadcasting.
In each case, obligation and payment documents were on
file. The equipment and consultancy projects were
supported by purchase orders and a consultant contract,
respectively, and the fellowships were administered by
UNESCO's Fellowship Division. These types of activities
require documented proof of expenditures.

--The final project we reviewed was a travel and subsis-
tence payment for the Secretary-General of the Senegalese
National Commission to attend a 2-week training course at
UNESCO headquarters. Again, obligation and payment docu-
ments were on file,

The Participation Program is open to all member states; how-
ever, a Secretariat official told us that more weight is given
to the least developed countries in approving projects. UNESCO's
records showed the following distribution of Participation Pro-
gram money in 1981-83:

Between $140,000 and $150,000: 1 member state
" $130,000 " $140,000: 2 " states
" $120,000 " 5130,000: 0 " states
" $110,000 ™ $120,000: 8 " states
" $100,000 "™ $110,000: 16 " states

Less than $100,000: 136 other members

Twenty of the countries receiving more than $100,000 are among
the least developed ones. The above table refers only to country
specific projects. During the same period UNESCO also funded
about $5 million in regional and interregional projects.

OBSERVATIONS

When UNESCO approves a Participation Program project in the
form of a financial contribution, the only requirement on the
recipient government or organization is to provide a statement
that funds were used for the intended purpose. There is no re-
quirement to furnish additional supporting documentation. In
view of the relatively high percentage of program funds provided
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as financial contributions, we believe UNESCO should consider
obtaining additional information, such as statements from fellow-
ship recipients and copies of consultant contracts awarded show-
ing exactly how the monies were used. This would provide UNESCO
with greater assurance that funds are being spent in accordance
with UNESCO purposes. We discussed this issue with the Assistant
Director-General for Administration and other UNESCO officials
who told us that prior to the 1980 General Cocnference, the Secre-
tariat required more information than it does today. At the 1980
General Conference, member states voted to reduce the documenta-
tion requirements for financial contributions because they felt
the requirements were too burdensome.

Unlike the rest of the regular program, the details of Par-
ticipation Program activities and projects are not specifically
included in UNESCO's program and budget. We believe it would be
appropriate for the Executive Board to receive periodic reports
from the Director-General on the specific projects approved and
carried out under the Participation Program.

SPECIAL ACCOUNT FOR INCREASED
AID TO DEVELOPING COUNTRIES

In the mid-1970s the United States suspended its payments to
UNESCO because of concern about the Organization's position on
Israel,. During this period, several Arab and African countries
provided UNESCO interest-free loans to make up the difference.
In 1979, after the United States had resumed its payments, the
Executive Board authorized the additional income resulting from
the investment of the loan balance to be used to create the Spe-
cial Account for Increased Aid to Developing Countries. Sub-
sequent regulations for this account allowed for donations,
stressed aid to the least developed countries, and provided that
separate accounting reports be audited by UNESCO's external
auditor.

The Special Account has been viewed from its beginning as an
extension of UNESCO's Participation Program. Account activities
include projects originally requested but not funded under the
Participation Program as well as those specifically requested
under the Special Account. All Special Account activities are
subject to the Director-General's approval and do not require
specific approval by the Executive Board or General Conference.

In 1981, the Executive Board approved an $800,000 transfer
to the Special Account from the UNESCO public information and
liaison fund. The latter fund is self-financing, drawing reve-
nues from UNESCO's stamp and medal sales and from sales of spe-
cial coupons which allow persons in countries whose currency is
nonconvertible to buy educational, scientific, or cultural
material. In 1983, the Executive Board provided for about 34
percent of the fund surplus at the end of each financial period
to be distributed to the Special Account, assuring the Special
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Account a continuing source of income. 1In that year $575,000 was
transferred from the fund to the Special Account.

as of December 31, 1983, the Special Account balance was

$8,561,000, of which $7,595,000 had been allocated for 521 proj-
ects, leaving an avallable balance of $966,000.

GAQ review of selected
Special Account transactions

We reviewed selected Special Account transactions of Commit-
tee interest to obtain a better understanding of account activi-
ties and the control exercised over them. We reviewed the fol-
lowing transacticns.

--A financial contribution to an Executive Board member for
expenses at a Canadian university while studying educa-
tional planning.

--Financial contributions which helped pay travel expenses
for certain countries' General Conference delegations.

--vVarious fellowship payments to Senegalese nationals.

--Various S8pecial Account obligations incurred in 1983
which were transferred to the Participation Program in

1984 but charged against the 1981-83 Participation Pro-
gram budget.

The following sections summarize the results of our examina-
tion ¢of the financial records of these transactions and our dis-
cussions with responsible Secretariat officials.

Financial contribution to
Executive Board member

Executive Board rules provide that during their term of
office, Board members shall not accept payment of any expenses,
allowances, fees, or other remuneration from UNESCO other than
those travel, subsistence, and office expenses associated with
Board membership. However, in December 1982, UNESCO, with the
Director-General's approval, made a $17,800 financial contribu-
tion from the Special Account to an Executive Board member from
Tanzania to pursue studies at a Canadian university.

According to the Assistant Director-General for Cooperation
for Development and External Relations and UNESCO's files, the
Executive Board member approached the Secretariat in April 1982
about obtaining a UNESCO contribution to help finance his
studies. According to the Assistant Director-General, after
initially being turned down by him and the Director-General,
the Board member made the same request to the Secretary of the
Executive Board. In a June 11, 1982, memorandum to the
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Director-General, the Board Secretary indicated that the Chairman
of the Executive Board favored the request and that UNESCO's
Counselor saw no incompatibility between the Executive Board
rules and the award of the fellowship. In December 1982, after
the Government of Tanzania formally asked UNESCO for the finan-
cial contribution on behalf of the Board member, the Assistant
Director-General sent a memo to the Director-General recommend-

ing the award. It was approved by the Director-General on
December 4, 1982,

In June 1983, the Government of Tanzania requested an addi-
tional $22,000 to extend the fellowship. Though the Assistant
Director-General and the Bureau of the Budget recommended
$10,000, and this amount was obligated, it was later cancelled.

We discussed this payment with the Assistant Director-
General for Administration and other UNESCO officials, who told
us that the Secretariat fully disclosed the circumstances of the
payment to the Executive Board. The Assistant Director-General
for Administration stated that the Director-General had at first
refused to authorize the payment but was persuaded to do so by
the Chairman of the Executive Board and in consultation with
UNESCO's general counsel. He said the payment was made to the
Executive Board member as part of his responsibility for writing
the report on an in-depth study for the Board.

General Conference con-
tributions to delegates

According to the December 31, 1983, financial statement
for the Special Account, 35 payments totalling $166,000 had been
made to help pay for the General Conference delegations of 21
least developed countries, UNESCO does not have a formal policy
regarding the conditions under which such payments will be made
but, according to the Assistant Director-General for Cooperation
for Development and External Relations, UNESCO generally does not
pay the expenses of delegations attending the General Conference.
The Assistant Director-General indicated UNESCO paid these coun-
tries' expenses because they lack sufficient hard currency to
finance their delegation. He stated that UNESCO was studying

ways to help these countries but was still far from reaching a
decision.

Fellowship payments

At the Committees' request, we examined 15 Special Account
payments of $6,000 each, made to Senegalese nationals. Documents
showed, in all but one case, that the payments were financial
contributions to either the BSenegalese National Commission in
Dakar or the Senegalese Permanent Delegation in Paris on behalf
of specifically named individuals to pursue studies in specific

fields. In one instance, payment was made directly to the
student.
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UNESCO does not require any positive confirmation, such as a
university transcript, that the funds have been used for the
intended purpose. The only requirement 1is an after-the-fact
certification from the member state that the funds were used for
the purposes intended. 1In a 1984 audit observation, the external
auditor noted that member states had not submitted the required

certification in many cases.

The Committees were also interested in which member states
had received the largest amount of funds from the Special Account
for activities ranging from fellowships to cultural restoration
projects. A total of 105 countries or organizations have re-
ceived Special Account funds; the top 10 recipients being are as

follows.
Top Ten Recipients

of Special Account Funds
through December 1983

1. Yugoslavia $265,814
2. Mauritania 239,119
3. Yemen Arab Republic 233,277
4, Morocco 232,654
5. Senegal 224,292
6. Tanzania 213,200
7. 8ri Lanka 209,334
8. Palestine Liberation
Organization 188,100
9. Dominica 183,598
10. Vietnam 183,388

Obligations transferred from
Special Account to regular program

On February 1, 1984, the Director of the Bureau of the Bud-
get directed the Comptroller to transfer the expenditures and
obligations for 11 projects, totalling $110,700 and originally
charged to the Special Account, an extrabudgetary account, during
the 1981-83 financial period, to the Participation Program, which
is part of the regular budget, According to the Secretariat,
member states had initially requested funding for the 11 projects
under the Participation Program but, because of a lack of funds,
the projects were charged to the Special Account. Participation
Program funds became available later, after certain obligations
were liquidated and some previously approved projects were not
implemented. Therefore, the Secretariat considered it appropri-
ate to transfer the expenditures and obligations for these proj-

ects to the Special Account.

UNESCO's regulations state that budgetary transfers may not
be made between extrabudgetary accounts and the regular budget
accounts, However, the UNESCO Comptroller told us that the
Secretariat interprets this requlation to apply to the transfer
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of appropriations rather than expenditures. According to the
Assistant Director-General for Administration, the transfer was
justified because the Special Account is an extension of the Par-
ticipation Program. The Secretariat also noted that transfers of
expenditures and obligations between regular and extrabudgetary
accounts, although not frequent, are made as necessary. The
Comptroller told us that transfers between regular and extra-
budgtary accounts were not a widespread practice but are made on
occasion to correct errors.

OBSERVATIONS

The Executive Board's request for and the Director-General's
approval of a payment from the Special Account for Increased Aid
to Developing Countries to the Executive Board member does not
appear consistent with Executive Board rules. In addition, pay-
ments have been made to General Conference delegates without a
policy having been established. As is the case with the Partici-
pation Program, many payments are made in cash with 1little
accountability. The only documentation for more than half of the
projects funded is a statement by the member state that the funds
were spent for the intended purpose. Controls over the Special
Account for Increased Aid to Developing Countries should be
strengthened to ensure that payments made from the account are in
accordance with UNESCO's rules and purposes, particularly since
funds are now being regularly transferred to the account from
other sources.

THE FELLOWSHIP PROGRAM

UNESCO's constitution states that one of the Organization's
purposes 1is to "maintain, increase, and diffuse knowledge,.. by
encouraging cooperation among nations in all branches of intel-
lectual activity including the international exchange of persons
active in the fields of education, science and culture.”
Throughout UNESCO's history, a vital part of this exchange has
been the awarding and administering of fellowships, study grants,
and travel grants,

UNESCO's fellowships and study grants involve study in
fields encompassing UNESCO's overall program-—~educational,
natural science, culture, communication, and social sciences.,
A fellowship is given generally for long-term study leading to a
degree from an accredited educational institution, while study
grants allow member states to organize short observation tours
abroad for nationals occupying positions of high professional
responsibility.

We reviewed UNESCO's fellowship and study grant program to
address committee concerns regarding (1) distribution of fellow-
ships among member states and (2) UNESCO's arrangements for
making fellowship payments,
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Training data is incomplete
According to UNESCO's directory of fellowships and study

grants, between 1981 and 1983 UNESCO's Fellowship Division

awarded 2,879 fellowships and study grants to recipients 1in
132 countries, This represents only a portion of the total

fellowships and grants awarded because

-~-the five program sectors award grants apart €from those
of the Fellowship Division and maintain no comprehensive

records of their awards and

the Sector for Cooperation for Development and External
Relations maintains budget codes for fellowships, but not
all fellowships awarded under the Participation Program
and Special Account for Increased Aid to Developing Coun-

tries are charged to this code.

social science, culture, and com-

munication sectors award study tours, travel grants, research
grants, and grants-in-aid directly to recipients. Fellowship
Division officials stated that their study grants and the sec-
tor's study tours differ only in their titles,. However, the
Secretariat was unable to provide us data on the grants awarded
by the program sectors and, in a written response to our request,

stated that:

“The compiling and verification of the type
of data requested would require technical
staff resources that UNESCO unfortunately

does not presently have available or the re-
sources to hire such extra staff.”

The education, science,

Fellowships awarded under the Participation Program and Spe-
cial Account as financial contributions to member states are not
charged to the fellowship budget code. For example, the Senegal-
ese fellowships discussed on page 100 were not listed as fellow-
ships because they were financial contributions. Also, the award
of a fellowship to a Tanzanian member of the Executive Board from
the special account was listed under a sundry (miscellaneous)

budget code rather than the fellowship code.

0f the Fellowship Division's 2,879 fellowships and study
grants, nearly 44 percent were awarded to nationals in Asian
countries, The table on the following page shows the distribu-
tion among the highest recipients between 1981 and 1983,
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Top Ten Recipients of
Fellowships and Study Grants

1981-83
Percent of
Recipient Awards total awards

1. 1Indonesia 279 23.0

2. China 241 20.0

3. 1India 166 13.7

4. Pakistan 121 10.0
5. Palestine Liberation

Organization 86 7.0

6. Sri Lanka 78 6.4

7. Thailand 72 6.0

8. Greece 72 6.0

9. Afghanistan 43 4.0

10. Tanzania 47 3.9

Total 1,210 100.0

|

According to UNESCO officials, Asian countries receive many
fellowships and study grants because there are a large number of
development projects with training components in these countries,

Administration of
fellowships and grants

Within the sector for Cooperation for Development and Exter-
nal Relations, the Fellowship Division is responsible for devel-
oping and applying criteria, rules, and procedures governing the
fellowship operation; providing advice on the substance of train-
ing, including placement of fellows; and maintaining contact with

fellows during and after their study.

To receive a UNESCO feliowship, a member state must first
nominate a candidate and submit to the Fellowship Division a fel-
lowship application, copies of degrees or diplomas, and language
and health certificates, The Fellowship Division reviews the
application for completeness and requests that a program special-
ist in the appropriate sector review the candidate's qualifica-
tions and develop a study progranm. The program specialists do
not have standard criteria by which to judge a candidate's quali-
fications but rely on their expertise to decide whether or not a

candidate is qualified,
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Since 65 percent of UNESCO fellows study in the United
States, the United Kingdom, and France, UNESCO employs adminis-~
tering agencies in these countries to place fellows at educa~
tional institutions. The Institute of International Education
in New York administers UNESCO fellowships in the United States.

Fellows are required to submit progress reports to UNESCO
after 6 months and immediately prior to leaving their host coun-
try. However, according to a fellowship official, the response
rate for the progress report due prior to leaving the host coun-
try has been poor. UNESCO relies on the administering agency to
attest to the fellow's needs and to ensure attendance at the edu-
cational institution.

In processing payments, the fellowship division's certify-
ing officer prepares documentation to obligate funds and the
Comptroller pays the appropriate amount. UNESCO has estab-
lished imprest funds in the United States, the United Kingdom,
and France for use by the administering agency, which are replen-
ished periodically by UNESCO. The agencies in the United States
and France provided this service without charge to UNESCO; the
agency in the United Kingdom charges UNESCO for administration.

We studied the agreements UNESCO has with each of these
agencies and discussed the procedures for operation of the
imprest fund with the certifying officer of the Fellowship Divi-
sion and an official with the Bureau of the Comptroller. We
found that the agencies submit monthly expenditure statements
to the Bureau and the Comptroller which he then forwards to the
certifying officer for wverification. The certifying officer
reviews the charges to make sure they coincide with agreed upon
amounts but does not require the agencies to forward supporting
documentation.

OBSERVATIONS

We were unable to determine the total number and distribu-
tion of UNESCO fellowships and grants because the program sectors
{1) do not maintain central records of the awards granted and (2)
do not charge all fellowships to the fellowship budget code, It
appears that as a result of these recording gaps, UNESCO's offi-
cial directory of fellowships and study grants underestimates the
amount of training UNESCO provides each year. UNESCO's lack of
criteria and central control over fellowship and grant awards
also raises questions as to whether UNESCO can be assured of
their effective use.

SECRETARIAT COMMENTS
AND QUR EVALUATION

The Secretariat commented that reimbursing travel expenses
for least developed country delegates to attend UNESCO's General
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Conference was fully in accordance with the U.N. General Assem-
bly's request that U.N. organizations provide special measures
and assistance for such countries. Our point is that UNESCO does
not have a formal policy regarding such payments. If the Secre-
tariat believes UNESCO should take special measures in this re-
gard as a result of the General Assembly resolution, we believe
it would be good management practice to develop a formal and con-
sistent policy for dealing with situations where countries have
insufficient hard currency to send General Conference delegates.
In other words, established criteria for making such payments
would be preferable to the present ad hoc approach.

The Secretariat also commented that our report implies that
the Director-General decides what Participation Program projects
to undertake without referring to established review procedures
or the Secretariat staff's role in the process. Similarily, the
Secretariat believes we ignore the role played by its staff and
their recommendations in the Director-General's approval of Spe-
cial Account projects. We realize that others are involved in
the process of recommending Participation Program and Special
Account projects and we have incorporated greater detail in the
report on how the process works. However, based on our review of
records, we believe that the Director-General has a great deal of
latitude in approving Participation Program and Special Account
projects.

The Secretariat also commented that the Executive Board
established the regulations governing the Special Account and
would, therefore, have to approve a modification requiring addi-
tional documentation from beneficiary countries using the funds.
We believe the Secretariat should seek whatever approval 1is
necessary from the Board to improve controls over the use of
Special Account funds.

In commenting on a draft of this report, the Secretariat
said that the Director-General plans to begin suspending fin-
ancial contributions from the Special Account to member states
that have not submitted financial statements for the period
before the mid-point of the previous financial pericd. We
believe this is a positive step, but it does not satisfy our
major concern that UNESCO should require some positive confirma-
tion, such as a university transcript, that financial contribu-
tions have been used for the intended purposes.
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APPENDIX I APPENDIX I

OTHER PERSONNEL MATTERS

The Committees were interested in a description of UNESCO's
promotion system, the geographicl distribution of UNESCO's em-
ployees including supplemental staff, and employee organizations

and grievance boards.

PROMOTION SYSTEM

UNESCO defines a promotion as advancement to a higher grade.

Under the post classification system, an employee can advance
only if transferred to a higher graded post or is an incumbent in
a reclassified post. 1In addition, the Director-General may grant
a "personal promotion" to individuals approaching retirement
whereby an employee is paid a higher salary but remains in the
same post. Also, employees performing functions at a level above
their post may receive a special allowance., 1In 1983, 12.8 per-
cent of the professional staff and 9 percent of the general serv-
ice staff received promotions. The number of promotions by cate-

gory of employee is shown below.

UNESCO Promotions—--1983

General
Type of promotion Professional service Total
Transfer 67 34 101
Reclassification 90 146 236
Personal 11 11 22
Total 168 191 359

|
Il

Transfer to a higher graded post

According to UNESCO's personnel rules, a promotion by ap-
pointment to another post of a higher grade is effected through
the normal appointment procedures for filling vacant posts. In
addition to the 64 new staff appointed in 1983, 101 UNESCO staff
received appointments to higher graded posts.

Reclassification

A post is to be reclassified, either upgraded or down-
graded, when the actual duties and responsibilities of the post
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are not compatible with post classification standards. Both
sectors and individual employees can request a reclassification.
There 1is no 1limit on employee-initiated upgrades; however, the
Director-General has set a ceiling equal to 3 percent of total
posts on sector-initiated upgrades. Any upgrade which exceeds
the 3 percent ceiling must be compensated for by a correspond-
ing downgrade. As shown 1in the table, the Director-General
approved 236 upgrades in 1983, with 148 initiated by sectors
and 88 by employees, Of the sector-initiated 148 upgrades, 79
fell within the Director-General's 3 percent ceiling, 40 were
compensated with corresponding downgrades, and 29 exceeded the
Director-General's ceiling. The 29 were compensated for with
other measures, such as using reclassification funds already held
in reserve by the sector or by using extrabudgetary resources.

UNESCOD officials told us the 1984-85 budget for staff costs
contains a "reserve for reclassification" account amounting to
$600,000 out of a total staff cost budget of $189 million.
UNESCO officials also told us this amount would not cover the
increased costs and said the difference would be made up by
creating some of the new posts included in the budget at a les-
ser grade than authorized and by "other Bureau of the Budget
measures."

The Director-General established criteria for reclassifica-
tion promotions in an August 1981 administrative circular which
states that employees must

-~have at least 3 years of service in the post,
--have at least 5 years of seniority in grade, and

--serve satisfactorily in the reclassified post 6 months
following reclassification.

According to the Secretariat:

". . . holders of reclassified posts who do
not satisfy the conditions of seniority for
immediate promotion, and whose service during
the 6-month period has been evaluated as en-
tirely satisfactory, shall receive a special
post allowance commencing from the seventh
month following the reclassification of the
post.”

rthe Director-General can also authorize "individual exceptions as
appropriate," or he can advertise the reclassified post and
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recruit someone other than the incumbent whenever he considers it
to be in the interest of the Organization.

The Bureaus of Personnel and Budget 3jointly evaluate all
reclassification requests and forward their recommendations to
the Director-General for the final decision. When the Bureau of
Personnel denies an employee upgrade request for a professional
post at level P-5 or below or any general service level, the
regquest i1s submitted to the Consultative Committee on Classifica-
tions for further review. The Committee serves as advisor to
the Bureau of Personnel, and employees have the opportunity to
justify the upgrade before the Committee. In 1983, the Bureau of
Personnel denied 96 individual claims for reclassification.
Under UNESCO's rules, the denied claims were submitted to the
Consultative Committee for review, which confirmed the Bureau of
Personnel's assessment in 56 cases but favorably recommended 40
cases. After a reexamination of these 40 cases, the Bureau of
Personnel concurred with the Committee's favorable recommendation
for 10 of them.

Personal promotion

The Director-General generally grants personal promotions to
employees nearing retirement age who have served UNESCO over a
long period of time. Generally, an employee is paid a higher
salary after a personal promotion but remains in the same post.
Thus personal promotions are different from post reclassifica-
tions because they do not inflate the Organization's grade struc-
ture.

Special post allowance

A speclal post allowance may be given a staff member who is
temporarily performing functions at a level higher than his post
or to staff members who are serving in a post which has been
reclassified to a higher level but who do not have the required
seniority for a higher grade. UNESCO regulations state the
allowance can be paid up to 12 months and terminates if

--the post is abolished,
--the post is downgraded to the staff member's grade,

~—the staff member is promoted and transferred to the post,
or

--the post 1s filled by another transfer or outside
recruitment.
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The Bureau of Personnel is responsible for determining a
staff member's eligibility for a special allowance, but we were
told that in actual practice an Assistant Director-General or the
Director-General makes the final decision.

We identified 17 staff members who received special post
allowances during 1983, but there were no statistics available on
the number of times the above actions were taken. Seven of the
17 employees were general service staff receiving the allowance
for filling professional posts that had become vacant. For
example, a GS-6 employee had been paid the equivalent of a P-3
salary for more than a year to perform most of the duties of a
vacant P-5 post. The sector had requested the GS-6 post be up-
graded to a P-3 post. We were told the Director-General had not
yet approved the reclassification because the post is subject
to geographical distribution and the incumbent is from an over-
represented country (representation is discussed below).

GEOGRAPHICAL DISTRIBUTION
OF PROFESSIONAL POSTS

The UNESCO constitution states that subject to meeting the
highest qualification standards, the appointment of UNESCO's
staff shall be made on as wide a geographical basis as possible.
Thus, the distribution of posts is designed to achieve equitable
representation for all 161 member states. A quota system was
initially adopted at a 1960 General Conference when maximum
and minimum guotas were established on the basis of each member
state's budget contribution. At that time, 400 posts were sub-
ject to geographical distribution among 100 member states. In
subsequent years, the General Conference modified the method of

calculating quotas, and the number of posts subject to geograph-
ical distribution has increased.

Member states have for many years expressed the need to im-
prove geographical distribution, and in a 1982 report the Joint
Inspection Unit noted that unrepresented and under-represented
member states are a serious concern to members. The Joint In-
spection Unit also noted in its report that while the over repre-
sentation of some countries has decreased considerably since
1971, appointments to over-represented countries continued and
that corrections were being implemented slowly. As of bpapril
1984, nearly 100 of the 950 posts subject to gecgraphical distri-

sution were vacant, contributing to the difficulty in achieving
equitable distribution.

The number of posts subject to geographical distribution is
determined by the Director-General subject to approval by the

110



APPENDIX I APPENDIX I

General Conference and represents only posts in the professional
category and above, including field offices, which are financed
entirely from the regular budget. The number, fixed at 950 since

January 1, 1979, was increased to 1,100 effective January 1,
1984.

The 1,100 posts are distributed among member states in pro-
portion to their budget contribution except for those members
whose budget contribution is less than 1.1 percent. For these
members a standard quota of posts is subtracted from the 1,100
before the distribution based on contributions is made. Since
1979, the standard quota called for a minimum of three posts and
a maximum of five posts. Effective January 1, 1984, the standard
guota was modified to range from two to eight which, as shown
below, resulted in significant reduction in the number of over-
and under-represented member states. However, the number of
unrepresented states remained the same.

Member States' Representation
in the Secretariat

Percent change

December from Dec., 1983
March 1983 1983 April 1984 to Apr. 1984
Member states over-represented
(above their maximum guota) 18 (14%) 26 (16%) 13 (08%) -50%
Member states represented within
desirable range (between their
max imum and minimum quota) 54 (41%) 71 (44%) 100 (62%) +41%
Member states under-represented
(under their minimum griota) 36 (28%) 33 (21%) 17 (1%) -48%
Member states represented 108 (83%) 130 {81%) 130 (81%)
Member states unrepresented 22 (17%) 31 (19%) 31 (19%)

Total 130 161 161

Geographical distribution
of high-level posts!

The Committees' concern, expressed by many Executive Board
members as well, is the distribution of high-level posts and the
apparent concentration of certain nationalities in these posts.

Trhe Department of State generally defines high-level posts as
P-5 and above.
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A General Conference resolution also states that "the principle
of pan1+ah1p d1qfr1h1floﬁ hould be obgerved . . in regard to

S
posts at all levels." High-level posts are defined as those
posts at the senior and policy-formulating levels and above,.

As shown below, total representation for the five regional
groups falls within the desirable range as determined by the
General Conference. Each of the groups also shares a Fa1r1v

equitable number of high-level posts as a percentage of total
posts occupied. However, the distribution of high-level posts
(P-5 and above) 1is 1less equitable with respect to the over-
represented and highest contributing member states.

Summary of High-Level Posts Occuplied by
Nationals by Regional Growpings

Desirable Total High-level posts
range of total professional High-level as percent of total
Group representation posts occupied posts occupied posts occupied
Group I: Western 237-453 343 153 45
countries
Gronp II: East 60-129 68 30 44
European countries
Group III: Latin
American and
Caribbean countries 55-208 106 37 35
Group IV: Asian and
Pacific countries 73-198 122 S4 0
Group V: Arab and
African countries 96-384 213 94 44
Total 852 368

Over-represented
member states

Over-represented member states are those occupying posts
exceeding the desirable range established by the General Con-
ference for that particular country. Since the January 1984
guota modification, 13 countries are over-represented. As shown
below, 7 of the 13 countries also hold more than 50 percent of
their posts at the high levels.
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Distribution of High-Level Posts by

Over-Represented Member States

APPENDIX 1T

High-level posts

Desirable Total as a percent of
range of total professional High-level total professional

Member states representation posts occupied posts occupied posts occupied
1. United Kingdom 16-26 30 11 37
2. France 22-37 53 24 45
3. India 02-08 17 12 71
4. Spain 07-11 19 13 68
5. Algeria 02-08 14 08 57
6. Argentina 02-08 13 06 46
7. Belgiim 04-08 11 08 73
8. Egypt 02-08 11 06 55
9. Haiti 02-08 Q9 02 22
10. Lebanon 02-08 09 03 33
11. Morocco 02-08 09 07 78
12,  Jordan 02-08 02 05 56
13. Ghana 02-08 09 _03 33

Total 108

Member states

United States

Japan

Soviet Union

West Germany

France

United Kingdom

Italy

Canada

Aistralia

Netherlands

Spain

Total

™~
[T
|V

Hh

Distribution of High-Level Posts

Among the Highest Contributors

Desirable Total

range of total professional High-level

representation posts occupied posts occupied
85-114 83 30
35-46 23 06
35-47 36 13
29-48 31 17
22-37 23 2h
16-26 30 11
13-21 17 09
10-17 15 o4
05-09 09 05
06-10 09 05
07-11 19 13

325

113

High-level posts
as a percent of

total professional

posts occupled
36

26
36
55
45
37
53
27
56
56
68
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Highest contributing
member states

Among the 11 highest contributing member states, 3 are over-
represented--France, the United Kingdom, and Spain; 2 are under-
represented-—-Japan and the United States; and the balance--6
countries--are represented within the desirable range established
by the General Conference. Also, as shown above, five of the

highest contributors hold more than 50 percent of their posts at
the high levels.

Geographical distribution of
Assistant Directors-General

Another interest of the Committees was the geographical dis-
tribution of Assistant Directors-General. As of November 1984,
there were eight Assistant Directors-General and one Assistant
Director-General holding a temporary Deputy Director-General
appointment. (See chart on page 23.) Three of the groups,
representing Western, Asian and Pacific, and Arab and African
countries, have increased their representation since 1973. As
shown in the table below, in 1984 nationals from Western and Arab

and African countries had the highest number of Assistant
Directors-General.

The Geographical Distribution of Assistant Directors-General

Year Group 1 Group IT Group II1 Group IV Group V Total
TWestern {East {(Latin American {Asian and Arab and
countries) European and Caribbean Pacific African

countries) countries countries) countries)
1973 2 1 1 0 2 6
1979 2 2 1 2 1 8
1983 2 3 1 2 2 10
1984 3@ 1 0 2 3 9

dIncludes the Assistant Director-General holding a temporary Deputy Director-General appointment.

Supernumeraries

The table below shows the 12 member states with the most
supernumeraries during 1983,
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The Nationalities of Supernumeraries
from the Top 12 Countries
During 1983

General

Nationality Professional service Total
France 162 360 522
United Kingdom 54 40 94
China 30 49 79
Soviet Union 43 16 59
United States 23 31 54
Egypt 28 18 46
Argentina 20 19 39
Spain 11 20 31
Lebanon 13 11 24
Senegal 3 20 23
Algeria 3 16 19
Morocco 4 14 18

Total 394 614 1,008
Others (81 countries) 93 25 418

Total 487 93 1,426

|
|
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The tables below show the geographical distribution of
regular program consultants for the period 1981 to 1983,

Distribution of Consultants by Region
Regular Program
1981-1983

Number of Number of Percent
consultants of total

Region member states

Group I {(Western
countries) 28 624 58.5

Group 11 (East
European
countries) 11 41 3.8

Group IITI (Latin
American and
Caribbean
countries) 34 148 13.9

Group IV (Asian
and Pacific
countries) 26 64 6.0

Group V (Arab
and African
countries)

(=)
N
—
O
(=)
—
~1
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o]

ey
(=)
—
—
-
o
(=)}
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[

Total
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Distribution of Consultants by Nationality
Regular Program
1981-1983
Number of Percent
Countries consultants of total
France 210 19.7
United Kingdom 132 12.4
United States 69 6.4
Argentina 33 3.1
India 32 3.0
Belgium 29 2.7
Australia 28 2.6
Egypt 27 2.5
Canada 23 2.2
Senegal 21 2.0
Spain 19 1.8
West Germany 18 1.7
Total for 12 countries 641 60.1
Remaining countries 426 39.9
Total 1,067 100.0Q

EMPLOYEE ORGANIZATIONS,
GRIEVANCE BOARD, AND MEDIATOR

Though major decisions regarding personnel management are
made at UNESCO's highest 1levels, staff present their views on
these decisions through staff associations and air grievances

through an appeals board and to a lesser degree through a
mediator.

Staff associations

UNESCO has two employee associations, the UNESCO Staff Asso-
ciation founded in 1946, with approximately 1,300 professional
and general service staff members and the International Staff
Association of UNESCO founded in 1980, with about 460 profes-
sional and general service staff members. The associations,
which together represent 51 percent of professional and general
service staff, have observers on the personnel advisory boards
{see p. ) and are consulted on appointments to the Consultative
Committee on Classification discussed on page 36. They are also

consulted on staff appointments to the Appeals Board discussed
below.
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Appeals Board

UNESCO employees can appeal administrative or discipli-
nary actions taken against them to an Appeals Board composed of
a chairman and alternate appointed by the Executive Board and
four staff members. The Board Chairman and Director-General
each select two staff members from employee-elected panels con-
sisting of 15 members each from the professional and general
service categories.

The appellant may be assisted by a fellow employee during
the board proceedings but not by an outside attorney. The
Board's recommendation, which can include dissenting opinions, is
advisory to the Director-General. If the Director-General rules
against the appellant, he or she may take the case to the
Administrative Tribunal of the International Labor Organization,

before which he may elect to be represented by an attorney. The
tribunal's ruling is binding.

UNESCO mediator

The post of mediator was established in 1976 to

--receive and examine observations and complaints of staff
members concerning problems and difficulties of an admin-
istrative and personnel nature which they may encounter,

apart from those which may give rise to legal appeal pro-
cedures;

--identify and analyze any difficulties in working relations
within the various units of the Secretariat;

--encourage or facilitate contacts between the staff members

concerned with the authorities in charge of the adminis-
trative services units;

~-gsuggest, when necessary, adopting new administrative regu-
lations or amending existing regulations to prevent the
development of situations which are a source of difficul-
ties; and

——-approach the appropriate administrator for help in finding
a negotiated solution, or the Director-General to propose
the adoption of individual or collective measures,

Both present and former staff members can seek assistance
from the mediator, who has informal c¢ontact with the staff
associations. Since the mediator reports directly to the
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Director-General and serves as his advisor, both the mediator's
level of independence and employee confidentiality is reduced.

In commenting on a draft of this report, the Secretariat
said that the administrative link between the mediator and the
Director-General does not affect the mediator's functional auton-
omy. The post of mediator, according to the Secretariat, was
established by the Director-General to serve as an additional
independent channel for dialogue and conciliation and is an
avenue of access to the Director-General outside the formal
administrative channels.

According to the mediator, of the 316 cases brought before

him during the last triennium, 211 were resolved in the employ-
ee's favor, 43 against, and 62 are still under study.
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UNESCO CONFERENCES, TRAVEL PROCEDURES, AND

CONTRACT OVERHEAD RATES

The Committees had specific guestions related to UNESCO's
conferences, travel procedures, and contract overhead rates,

CONFERENCES

Holding conferences and other meetings is one of the princi-
ral methods UNESCO uses to implement its program. We considered
how UNESCO limits conference participation to control costs and
how the costs of conferences are managed. Also, we were asked
to review specific allegations concerning expenses incurred by
UNESCO on the World Conference on Cultural Policies held in
Mexico City from July 26 to August 6, 1982.

Conferences organized by OUNESCO are divided into eight
categories.

I. International conferences of member states

II. Intergovernmental meetings other than international
conferences of member states

III. Nongovernmental conferences
IV. International congresses
V. Advisory committees
V1. Expert committees
VII. Seminars and training or refresher courses
VIII. Symposia
The first three categories are called meetings of a repre-
sentative character, which means that the chief participants are
states, governments, international government organizations, or
international nongovernment organizations. The remaining catego-
ries are of a nonrepresentative character at which the chief par-

ticipants act in a private capacity.

Policy on paying
travel to conferences

UNESCO's policy is to pay the travel costs of UNESCO staff
members and consultants attending meetings as technical advisers
to the Secretariat. The Organization will also pay travel costs
of chief participants in category V, VI, or VII meetings. How-
ever, it will not pay the travel costs of chief participants or
observers 1in category I, II, or III meetings. On an ad hoc

120



APPENDIX 'II APPENDIX IT

basis, UNESCO may also pay travel costs of other participants
in a category IV or VIII meeting.

The 1982 World Conference on Cultural Policies held in Mexi-
co City was a category II conference. We found that contrary to
its policy, UNESCO paid the travel costs, totaling $32,900, for
nine delegates from six countries and the African National Con-
ference, The payments were approved by the Director-General and
financed from the Participation Program.

The 1984-85 budget for
conferences and meetings

UNESCO appears to have tried to restrict the number of con-
ferences and meetings in the 1984-85 budgeting process. A Decem-
ber 1982 letter from the Director-General instructed senior Sec-
retariat officials that the number of conferences and meetings
should be strictly limited in the draft program and budget for
1984-85. In their preparation of 1984 program activity details,
sectors were also instructed to reduce the number of conferences
and meetings below what was approved in the 1984-85 budget, The
following table shows the number of meetings held and planned for
1981 through 1985.

UNESCO Meetings 1981-1985

Number of meetings

Directly Indirectly
organized organized

Year by UNESCO by UNESCO?

1981 117 79

1982 150 180

1983 145 126

1984 116 128

1985 110 (est.) No estimate

available

agponsored by UNESCO but organized by another group
or organization.

The World Conference
on Cultural Policiles

The 1981-83 approved program and budget provided $54,800 for
the World Conference on Cultural Policies. However, actual costs
totaled nearly $600,000, including $208,000 in travel costs paid
by the government of Mexico. Major conference costs included
salaries for 43 interpreters, $103,000; hospitality, $60,000;
and travel and per diem for free-lance interpreters, $40,000.
In addition, the Director-General approved an emergency addition
of §$15,000 to the budget after the conference began to cover
temporary assistance and other local expenditures in Mexico.
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According to Secretariat officials and Bureau of the Budget
files, actual costs of the conference increased from tne original
budget estimates because:

--The conference, originally planned for Paris with 400
attendees, was, at the invitation of Mexico, held in
Mexico City with 700 attendees. This increased UNESCO's
costs significantly despite Mexico's contribution.

--The Director-General added an extra day to the conference,
which increased costs by $40,000, to handle over 200 draft
resolutions submitted just before the closure date.

--The estimate in the 1981-83 approved program and budget
was based on budget standards which were no longer appli-
cable when the conference took place in 1982, A Bureau
of the Budget official estimated that by 1982 budget
standards the estimated cost would have doubled,

Our review of budget files showed that by early 1982 the
Secretariat knew the costs of the conference would substantially
exceed the amount in the approved budget. In discussing the cir-
cumstances of this conference, a Bureau of the Budget official
said that there never was a question about the cost or value of
the conference within the Secretariat and that all major deci-
sions were made by the Director-General or with his knowledge.
We did not discuss the circumstances of the cost increases for
the conference with the Director-General.

In addition to the Mexican government's contribution, UNESCO
reprogrammed certain budgeted activities to meet the increased
costs of the conference. The reprogrammed costs and the Mexican
government contribution are shown below.

Sources of Conference Funds

Original budget provision $ 54,800
Amounts saved by not publishing certain

issues of the journal "Cultures" 103,600
Elimination of a "Round Table on Cinema" 15,000

Curtailment or cancellation of 16 projects

in the culture sector 156,337
Transfer of savings from vacant positions 52,491
Contributions by Mexican government 207,990

Total $590,218
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GAO observations

By holding the cultural conference in Mexico, substantial
additional costs were incurred above the amount contributed by
the government of Mexico, Although there is no requirement that
the Director-General consult the Executive Board in situations
such as this one, we believe he should have informed the Board of
the substantial difference between the original budget and subse-
guent cost estimates before the conference was held.

TRAVEL COSTS

According to the Secretariat, from 1981 through 1983,
UNESCO's travel costs, including travel of Executive Board mem-
bers, totaled $29.4 million. 1In response to the Committees' in-
terests, we reviewed UNESCO's travel regulaticons and policies and
the process for approving travel orders and reviewing travel

claims.

UNESCO's travel regulations state that both staff and non-
staff members, such as consultants and conference participants,
are entitled to reimbursement for official travel. Such travel
includes a wide variety of activities, including visits to

~--prepare and implement projects,

~—attend meetings organized by UNESCO or other international
or nongovernment organizations,

--advise member states,
~--meet with national commissions, and
-~attend official events in member states.

The following is a summary of UNESCO's 1981-83 travel expendi-
tures provided by the Secretariat.
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UNESCO's 1981-83 Travel Expenditures

Category

Travel to conferences and meetings

nized by UNESCO (including Executive

Board member travel)

Travel to seminars and training courses

Travel to conferences and meetings
organized by the U.N. and other
agencies

Travel to advise member states

Travel for other official purposes

Travel of interpreters,
and documentation staff

Travel of consultants

Total

1 and subsistence

rates vary

by the United Nations and vary by geographic area.

UNESCO travel and

Reported cost
of travel

(millions)

orga-

$11.0

1.3

1.7

translators,

subsistence allowances are established

Below are

examples of daily subsistence allowances in effect on February 1,

1984.

Daily Subsistence Rates

as of February 1,

1984

City Oor country

Cairo

London

New York City
Paris

Tokyo
Bulgaria
Chile

UNESCO supplements the U.N.

or status of the official traveling.
of travel entitlements by staff category.
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Rate

$110
120
138
67
112
71
83

rank

Following is a summary
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Travel and Subsistence
Entitlements for UNESCO Officials

Category of Subsistence allowances
UNESCO official Travel entitlements Daily rate received?®
Director—-General First-class accommodations Standard rate plus

on all flights 40 percent plus $5.00
Assistant First-class accommodations Standard rate
Directors- on all flights outside of plus 40 percent
General Europe and the Mediterranean

area, tourist and econony
class within this areab

D-2 and D-1 Tourist and economy class Standard rate
authorized plus 15 percent
P-5 and below, Tourist and economy classP Standard rate

including non-
staff members

8According to a UNESCO personnel official, standards are established
by the International Civil Service Commission.

bThe Director-General may authorize first-class travel for medical or
protocol reasons.

According to UNESCO travel regulations, daily subsistence
rates, regardless of category, are to be reduced by a certain
percent if either lodging and/or meals are provided. For exam—
ple, allowable rates are reduced by

-~-30 percent if meals are provided by a government or other
organization at no expense to the traveler,

--50 percent if accommodation is provided by a government
or other organization at no expense to the traveler, and

~--80 percent if both accommodation and meals are provided by
a government or other organization at no expense to the
traveler.

Travel vouchers require individuals to certify whether they re-
ceived lodging and/or meals from a government or other organiza-
tion.

Travel procedures

Travel plans and cost estimates are included in the annual
Program Activity Details which are approved by the Director-
General. Based on the approved plans and estimates, each sector
and office prepares specific travel schedules on a bi-monthly
basis. UNESCO procedures require that the schedules be approved
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by a coordinating committee to avoid duplicate or concurrent
travel, Travel orders are to be initiated only when the travel
has been included on the bi-monthly travel schedule. However,
an Assistant Director~General or office director can override
the coordinating committee's recommendations and approve travel
not included on the schedule.

According to UNESCO's manual and discussions with officials
in the Bureau of the Comptroller, travel claims must be supported
by appropriate documentation and are reviewed by both the program
sector and the Bureau of the Comptroller before payment is made.
The traveler is required to submit copies of receipts and bills
and have the claim countersigned by a certifying officer before
it is paid.

GAO observations

Our review showed that UNESCO has established policies and
procedures governing travel by Organization officials which ap-
pear to provide the framework for adequate control of travel ex-
penses,

OVERHEAD CHARGED ON
FUNDS-IN-TRUST PROJECTS

UNESCO charges an overhead rate when it administers funds-
in~-trust projects. The purpose 1is to defray the Organization's
expenses for planning, supervising, servicing, and administering
activities which cannot be identified to any specific project.
Depending on the nature of the project, the rate charged is
either 13, 8, or 5 percent of project costs.

In response to Committee interest in whether UNESCO had an
equitable approach 1in establishing overhead rates, we reviewed
UNESCO's policies and procedures for establishing the rates and
reviewed documentation pertaining to one large funds~in-trust
project involving the development of a cultural center in Saudi
Arabia. We also reviewed the external auditor's observations
on the subject of funds-in-trust overhead rates.

pPolicies for charging overhead
rates on funds—in-trust projects

The overhead rate UNESCO normally charges is 13 percent.
However, 1f at least 50 percent of the project costs are for
procuring equipment and supplies, an 8-percent rate 1is charged.
This is because it costs less to administer such projects as
compared to projects having larger personnel and training com-
ponents. 1In addition, if the project involves a least developed
country as defined by the United Wations a reduced rate, usually
5 percent, is charged. 1In commenting on a draft of this report,
the Secretariat noted that it occasionally waives the overhead
charges for least developed countries.
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___________________ ited to a sepa-
rate funds-in-trust overhead costs account. The account is then
charged with the staff costs of posts which support funds-in-
trust activities, The purpose of this is to prevent the regular
program from bearing the costs of administering these extrabudg-
etary activities,

The overhead charged to a trust fund is cred

External auditor's observations
on charging overhead costs

In reviewing the 1982 accounts, the external auditors oh-
served that over the years the balance in the funds~in-trust
overhead costs account had steadily risen; reaching $7.2 mil-
lion at December 31, 1982, As a result, they questioned whether
UNESCO was charging enough administration costs to the account—-
that is, all staff costs devoted to administering funds-in-trust.
The auditors were concerned that the regular program was bearing
some of these costs and recommended that UNESCO transfer the
unneeded surplus to the general fund. UNESCO did not agree to
transfer the existing surplus, but agreed to consider transfer-
ring future surpluses and to consider recommending to the Execu-
tive Board and General Conference that the account eventually be
merged with the regular program. However, the auditors told us
that the member states wanted the overhead cost account to remain
separate and in 1983 another $1 million was added to the account.
According to the Secretariat, the $1 million was primarily inter-
est earned on unused account funds.

In 1983, the auditors reviewed a large funds~-in-trust proj-
ect UNESCO is administering in Libya and on which it had been
charging 8 percent overhead. The auditors found the 8 percent
rate was considerably more than UNESCO's costs arising from
the project. As a result of the auditor's observations, the
Director~General decided to reduce the overhead rate from 8 to
5 percent.

GAC's review of propriety of
overhead rate charged on a
large funds-in-trust project

In December 1981 UNESCO signed an agreement with the Saudi
Arabian King Faisal Foundation under which UNESCO was to prepare
an Islamic research collection and design and furnish a research
center, a gallery, and a theater. Because the project budget en-
visioned that more than 50 percent of costs would be for equip-
ment and supplies, 8 percent instead of 13 percent overhead is
being charged.

UNESCO financial reports indicate that the procurement of
furniture, equipment, and supplies represents the largest por-
tion of the project. For example, as of December 31, 1983, the
procurement of furniture, equipment, and supplies represented

127



APPENDIX II APPENDIX I1I

about 89 percent of both total expenditures and total obliga-
tions. Based on our analysis of purchase orders, it appears the
financial reports fairly represent project costs that have either
been spent or obligated for equipment, furniture, and supplies.
Thus, it appears the overhead rate being charged on the project
is in accordance with UNESCO's regulations.
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U nited States l)c‘[uu‘tmrnt of State

Comptroller

Washington, D.C. 20520

OCT 18 1984

Dear Frank:

I am replying to your letter of September 17, 1984, which
forwarded copies of the draft report: "Review of UNESCO's
Management, Budget, and Personnel Practices."

The enclosed comments on this report were prepared in the
Bureau of International Organization Affairs.

We appreciate having had the opportunity to review and
comment on the draft report,. If I may be of further
assistance, I trust you will let me know.

Sincerely, :
A f g A o
Rogder B. Fé&ldman

Enclosure:
As stated.

Mr. Frank C. Conahan,
Director,
National Security and
International Affairs Division,
U.S. General Accounting Office,
Washington, D.C. 20548
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GAO DRAFT REPORT: "REVIEW OF UNESCO'S

MANAGEMENT, BUDGET, AND PERSONNEL PRACTICES"

My colleaques and I have carefully reviewed the proposed GAO
draft report, "Review of UNESCO's Management, Budgeting, and
Personnel Practices,” and find it to be based on sound research
and analysis and generally in accord with the Administration's
serious concerns with UNESCO. We note particularly the
attention given to the role and findings of the external
auditor, to the supplementary staff of UNESCO, and to selected
areas of expenditure such as the Special Account for Increased
Aid to Developing Countries. The report usefully describes the
administrative practices within UNESCO and the real sources of
the evident power of the office of the Director-General.

The study provides helpful information about problems that have
also concerned us: the fellowship program, the participation
program, and program evaluation, to cite some examples. We
believe it draws balanced observations and conclusions on the
basis of carefully documented evidence.

Importantly, the study correctly emphasizes, we believe, that
not all the blame for these evident problems lies with the
Director-General. We concur in the assertion, on page 34, that
the "governing bodies have not been effectively executing their
oversight roles."” To correct this, we have introduced a number
of serious reform proposals at the current 120th Executive

Board Session.

We judge that the GAO report is likely to become an important
reference document not only for the Administration but also for
UNESCO., For this reason, we have provided to the GAQ staff a
detailed list of suggestiocns on the text, accompanied by

explanations,

gy A

Gregory J. Newell
International
Organization Affairs.
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N united nations educational, scientific and cultural organization
e
N [ S E ﬂ organizacion de ias naciones unidas para la educacion, la ciencia y la cultura
= organisation des nations unies pour I'education, la science et la culture
Haticntdd t1) 377.16.10
7. place de Fontenoy, 75700 PARIS reiephone. L o e o

cables: Unesco Paris
telex: 204461 Parns

The Director-General

October 15, 1984 \
DG.S/ADG/ADM/L/84/177 ctober 15 ;

reference: i

Dear Mr. Conahan,

I am responding to the request contained in your
17 September 1984 letter transmitting copies of the draft of {
your proposed report. Unesco senior officials have reviewed '
the report and I am providing general comments on the draft j
text as an annex to this letter. In addition, detailed comments, '
organlized according to the page numbers used in the draft
report, are also provided separately to explain further our
observations. Unesco has concentrated its review on the main
draft report itself rather than on the digest. The Unesco
review, based on the text of the draft GAO report has
revealed some passages which you may wish to change plus any
corresponding changes in the digest, before issuing the d
final report. i

The notice stamped on the cover of the draft report
regarding limitations on the use and need for safeguards to
be followed sc as to prevent the premature or unauthorized
use of the text of the draft report, was scrupulously respected
by Unesco. Nevertheless, your 28 September 1984 message
leaving it to my discretion to make public my comments and
asking me to inform the Chairman of the Executive Board that
you had no objections to his making the draft report available
to the members of the Board, was transmitted to the Chairman.
I subsequently informed the Board of your position. In order ,
to enable the members of the Board to have all the information ;
needed to assess the situation, I shall make available my
comments, confidentially, at the time they are sent to you.
Moreover, In view of the wide circulation given to your
draft report, despite the formal ban placed upon its distri-
bution, I also Iinformed the Board that I saw no reason why
your draft report should not be made available confidentially
to them for information.

Mr. Frank C. Conahan (
Director
National Security and Internaticnal Affairs
Division
United States General Accounting Office
WASHINGTON. D.C. 20548
U.5.A.
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I would like to thank vou for affording Unesco the
opportunity to comment on the draft report and to note the
friendly and courtecus manner in which the GAG staff conducted
their duties while at Unesco Hcuse. This is a tribute, no
doubt, to your leadership and the high quality of your staff.

Inasmuch as the review conducted by the GAQ was based
upon mutually agreed Terms of Reference, it might be useful
to include them as an Annex to the report, in accordance with
normal practice and a copy of the Terms of Reference is
provided as an appendix to this letter. In this context, the
cover page of the draft proposed report uses the caption,
"Review of Unesco's Management, Budgeting and Personnel
Practices". Based upon the Terms of Reference, perhaps a
more appropriate title of the report would be "Review of the
United States' Participation in Unesco".

In the digest of the draft report, it is stated that
"GAO does not make specific recommendations in the report but
has observations on certain management areas it believes need
improvement'". Perhaps this fact could be highlighted so that
it can be grasped by readers of the report. Thus the tone and
content of the GAO observations could reflect this fact and,
perhaps, after taking account of the Unesco comments, the
text might be re-examined so that all observations are cast in
an appropriate style making it clear that observations, rather
than specific recommendations, have been made only on certain
management areas as indicated above.

At several places 1in the draft proposed report, references
are made to variocus unidentified persons or Unesco officials
whereas, on page 7 of the draft proposed report, the statement
is made that the "review was performed in accordance with
generally accepted audit standards'. Therefore, unsubstantiated
comments or imprecise references to factual material, texts,
rules or documents are not in conformity with such generally
accepted audit standards and they could be deleted.

The digest states on page viii (and this statement is
repeated on page 33) that the Director-General and other
cfficials told the GAO that the Director-Gemeral has had to
assume a great deal of the decisicn-making because lower-level
affilecials have refused to accept such responsibility. Since
I was not interviewed by the GAOQ during the review, I could
not have made the statement contained in the draft. In i
addition, I do not feel that this is a correct reflection of i
the actual situation. The quality of the report would be
improved if all unsubstantiated comments could be re-examined
and substantiated.

The draft proposed report also refers, in several places,
to the work of the Unesco External Auditor appointed by the
General Conference. Since scme of these comments reflect the
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Auditor's observations or may not convey the actual response
made to either the Executive Becard or the General Conference
when explaining the factual situation, you may wish to

request the External Auditor to review and comment on those

specific issues.

Some of the GAQ observations deal with persomnel and
budget questions that are currently being considered by the
Executive Board or have been covered by decisions already taken.
For example, authority for the appointment and extension of
contracts up to the level of P-4 has been delegated to the
Deputy Director-General and the Assistant Director-General for
General Administration. While on this point, it should be
clarified that previously, I did not approve all staff appeint-
ments because the Director of the Bureau of Personnel has
exercised the delegated authority to appoint and extend
contracts for general service staff for some time and can-
didates for professional posts in operational projects were
selected by the Assistant Director-General of the Sector for
Cooperation and External Relations before being submitted to
the recipient Member States for their views.

Apparently, several important subjects covered in the
draft report were not discussed with the proper Unesco
officials responsible for the subject under consideration.

For example, the statement contained on page xx and repeated

on page 116 that, "under the current system employees are

paid without a positive confirmation that they actually

worked" or the statement on page 49 that a person was appointed
to a post when that person "had not applied for the post' or
the statement on page 151 that "Unesco does not have es-
tablished criteria for granting perscnal promotions' could

have been corrected and factual supperting evidence provided,
if the questiocn had been raised with the appropriate officials.
The detailed comments in the annexes clarify these points,.

The Terms of Reference for the review stated that Unesco
personnel, upon request from the (AO, would be authorized to
co-operate within the framework of their official duties,
taking into account Staff Regulation 1.5. The purpose of

that provision was to ensure that the GAO staff would receive
only correct, factual and substantiated data in the process

of the review.

Becausé I consider the GAQ review of United States'
participation in the Organization as a censtructive endeavour
designed to improve the overall functioning of Unesco in
several important areas, namely management, personnel, financial
and budgeting systems, every effort has been made to co-operate
with the GAO staff and to provide access to all data necessary
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I believe, therefore, that the

to carry out the task.
Bearing

GAO report will make an important contribution.
in mind the substantial resources devoted by GAO and Unesco

to this report, 1 remain willing to consider any recommendation
that might improve the functioning of the Organization,
provided that such recommendation is in conformity with
Unesco's basic regulations and procedures as established by

the General Conference.

Yours sincerely,

Ara fgw

Amadou-Mahtar M'Bow
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GAO Proposed Draft Report : 'Review of United States’ Participation in
UNESCO"

The GAO report contains a number of positive comments about Unesco's
administrative practices. For example, in Para. 2, page xxiii the report
states that Unesco has a well designed financial control svystem which
includes provisions for regular audits and that Unesco's Financial Rules
and Regulations and detailed procedures include a variety of internal
controls which generally appear to provide a reasonable framework for
Unesco's financial control system. In Para. 3, page 55, the report states
that Unesco has developed a systematic approach for recruiting, evaluating
and selecting candidates for its regular staff. 1In Para. 2, page 121, the
comment is made that according to the auditors, they have never been denied
information needed to carry out their work, nor has Unesco restricted
their activities. Also in Para. 1, page 122, it is noted that since 1978
(should be 1951) the External Auditors have always issued an unqualified
opinion on Unesco's financial statements certifying that the financial
statements are correct., In Para. 2, page 155, the report states that the
total representation for the five Regional Groups falls within the desirable
range as determined by the General Conference and that each of the Regional
Groups also share a fairly equitable number of high-level posts as a per-
centage of the total. The GAO report indicates in Para. 1, page 167, that
Unesco appears to have tried to restrict the number of conferences and
meetings in the 1984-1985 budgeting process. In Para. 3, page 164, the GAO
notes that their review showed that Unesco has established policies and
procedures governing travel by Organization officials which appear to provide
the framework for adequate control of travel expenses, and in Para. 3,
page 177, the statement is made that it appears that the overhead rate being
charged on the project (Saudi Arabia King Faisal Foundation) is in accordance
with Unesce's Regulations. The above selected cases are only some examples
aof positive comments.

The GAO proposed draft report alsc recognizes that changes have been
made which would improve the functioning of Unesco. For example, the report
indicates in Para. 2, page xvi that in April 1984 a meeting held between the
Director of the Budget and the "Geneva Group" of Member States where progress
was made toward solving any problems related to budgeting techniques. Also
in Para. 2, page 102 the report states that the Director-General's establish-
ment of a Working Group on budgeting techniques represents an effort to
improve budget presentation. Other examples of changes being made by Unesco
are covered in the Report of the Temporary Committee of the Executive Board
Responsible For Reviewing the Functioning of the Organization (120 EX/3);
the Preliminary Report By the Director-General Concerning the Draft Programme
and Budget for 1986-1987 (120 EX/5 and Corr. 1-4); and the Report By the
Director-General on the Initiatives He Has Taken to Improve the Functioning
of the Organization (120 EX/9). The above reports are being considered
by the Executive Board at its September/October 1984 session, after which,
the decisions taken will be implemented by the Secretariat. Copies of the
above reports are available to the GAO as well as the decisions when they
are approved.

A number of the constructive recommendations made in the GAQ Report

are presently under consideration or have already been implemented, such
as the following:
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(i) Para. 1, page xxv and para. 2, page 133, noting that
additicnal documentation of expenditures from Member States receiving
financial contributions under the Participation Programme and the Special
Account should be obtained;

(ii) Para. 2, page xxiv, which recommends the acceleration of
the recruitment procedures;

(1ii) Para. 1, page 147, which suggests that the fellowship
administering agencies should provide better documentation of their ex-
penditures in their monthly expenditure statements;

(iv) Para. 2, page 147, which proposes the establishment of a
centralized reccording system for all Unesco fellowships, and;

(v) Para. 1, page xxXv, suggesting improvements in the budget
presentation that might show to Member States the changes from year to year
and a budget system using consistent methods for calculating currency
exchange rates.

On the whole, Unesco feels that the GAO draft report contains a com-
prehensive description of some aspects of the administrative procedures and
practices plus a clear description cf the Organization of the Secretariat
in these areas. However, regarding the authority of the Director-General
and his involvement in the decision-making process, some clarification is
required. In Para. 2 on pages 27-28 the implication is contazined that the
Director-General has unrestricted power to make decisions in ten areas in-
cluding a variety of personnel, programme and budg=t matters which is
certainly not the case in fact. Regarding the management of the programme
and operational activities, the delegation u. authority to Programme Sectors
is very broad: Assistant Director-Generzl (ADG's) approve the Programme
Activity Details (PADs) concerning the Regular Programme and amendments
thereto, designate experts taking rart in the great majority of meetings,
and approve the agenda and dcoumentation fer these meetings. ADGs also
select all the short-term 3.5ff. In operaticnal activities, apart from the
designation of candidates to expert pests, authority to approve training
arrangements, types of equipment, modifications to the programme of activities,
etc., is almost entirely in the hands of the programme specialists that are
graded at P-4 and P-5 levels. Also, it would be physically impossible for
the Director-General, himself, to do al! the work and take all of the
decisions ascribed te him in the report. The more correct or the real
situation to be reflected is that the supporting staff in the Secretariat
carry out the detailed reviews and analysis of such issues, and develop the
logical decision permissible under the regulations, rules and procedures
for submission to the Director-General. In almost all cases, these
recommendations are approved by either the Director-General, the Deputy
Director-General or the Assistant Director-General for General Administration.

Some citations in the report that are negative or biased are
attributed to unnamed Secretariat officials. For example, in Para. 2,
page ix in the comments on why the GAD feels that governing bodies exercise
little oversight over Unesco activities; or, in Para. 3, page 33 where the
GAO provides its explanation of the reasons for centralized decision-
making and comments on the Director-General's authority without referring
to the nermal procedures applicable; also on Pages 48-49 where comments
are made on recruitment delays. Additicnal examples of negative citatioms
are the following: Para. 3, on page 6(C where the GAO comments
on replies to the questionnaire on the Medium-Term Plan received from Member State
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Para. 3 on page 62 - where comments are made on programme planning as an
additive process; Para. 3, on page 66 and in Para. 1, on page 67 referring
to the personal opinion of some Unesco programme specialists on the formula-
tion of expected programme results as shown in the budget document (C/5);

in Para. 1 on page 130 commenting on the high percentage of financial
contributions under the Participation Programme, and in Para. 1, page 169
regarding budget overruns for MONDIACULT.

The proposed draft report contains several factual errors as follows
that could be corrected:

- Para. 2, page iv - states that Unesco plans to publish 127 books and
hold 226 conferences. The correct figures are 128 book titles and
244 conferences;

- Para. 1, page xii (also para. 1, page 138) where it states that
$173,570 was paid for delegations from the least developed countries to

attend the General Conference, the correct amcunt should be shown as
$160,320;

- Para, 2, page 11 states that "when 18 African States were admitted
tc Unesco in 1960, western domination ended”. Only seventeen African
States entered Unesco in 1960. The north-south dimension referred to did not
emerge in the form of a cohesive grouping of Member States until the late
1560s and more particularly after 1974 with the appearance of the New
International Economic Order concept. Nevertheless, the following African
States joined Unesco in 1960: Guinea, Dahomey, People's Republic of the
Congo, Ivory Coast, Mali, Senegal, Niger, Madagascar, Cameroon, Central

African Republic, Nigeria, Upper Volta, Somali Democratic Republic, Gabon,
Togo, Zaire and Chad;

- Para. 1, page 16 where it states that the Executive Beard has es-
tablished two Commissions, the Programme (PX) and the Finance and
Administrative (F. & A.) plus a Special Committee. However, the Board
also has established a Committee on Conventions and Recommendations (CRE)
and the Non-governmental Organizations (NGO) Committee;

- Para. 1, page 20 where it states that.Unesco has accords with
40 IG0s and 391 NGOs.. Unesco has Accords with 47 IGOs and with 527 NGOs
(41 in Category A, 233 in Category B, 253 Category C});

- Para, 2, page 21 where it states that extra-budgetary funds come
from other UN programmes and Member States. Unesco is also authorized to
receive extra-budgetary funds from the World Bank, non-governmental
sources, the regional Development Banks such as IDB and AfDB, private
institutions and firms assisting with development activities;

- Para. 3, page 24 where it states that Unesco began development work
in the 1960s. However, the 4th General Conference of Unesco in 1949
approved Resolution V.12 entitled "Technical Assistantce for economic
develcopment of underdeveloped'Erritoriegwhich authorized Unesco's parti-
cipation in the ECOSOC plan of 1949 to establish the Expanded Progr anme
for Technical Assistance (a copy of the resolution is attached as an annex);

- Para. 1, page 39 where it states that Unesco had 49 field experts in
1983. This figure is different from the number cf 391 field experts cited
in the chart on page 38 of the draft report;

- Para. 4. page 43 and para. 1, page 44 where it states that Unesco has
not established comprehensive procedures for recruitment but that a systematic
process evolved over time. However, detailed persomel procedures are
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contained in the Unesco Manual and in a large number of internal
instructions, originating from different central services involved in

the process. An Index of these instructions was compiled in 1982 by

the Bureau of Personnel and is brought pericdically up to date. Moreover,
this assertion 18 somewhat in contradiction with what is written elsewhere,
on page 55, para. 3 of the report ("Unesco has developed 2 systematic
approach for recruiting, evaluating and selecting candidates for its
regular staff posts”);

- Para. 3, page 128 where it implies that the Director-General decides
what Participation Programme projects tc undertake without any reference
being made to established review procedures or the role of Unesco
staff 1in this process;

~ Para. 3, page 134 where it states that all Special Account activities
are decided by the Director-General. This again ignores the role played
by the Secretariat and the effect of its recommendations in this process;

~ Para. 4, page 132 where it indicates that allocations cver $100,000
were made to Member States under the Participation Programme. However,
this statement includes only '"'national" projects thereby excluding regional
and inter-regional projects which are very important for international
cooperation;

- Para, 3, page 142 where it states that Unesco awarded 2879 fellowships
to persons from 132 countries in 1981-1983. The number of fellowships
were 2925 granted to persons from 128 countries and;

- Para. 3, page 153 where it states that the Director-General determines
the number of posts subject to geographic distribution. However, the
number of such posts is based upa the approval of the General Conference.

In several places in the draft report a broader knowledge of standard
United Nations practices could have provided a better context in which to
treat the various subjects. Certainly, it is understandable that the GAO
is much more familiar with United States procedures and practices, under
the circumstances. Perhaps one or two examples might better explain this
point. On page 32, paragraphs 1 and 2, the role played by the Unesco
Management Unit is discussed in the light of certain JIU recommendations
without taking into account the functioning of similar services or units
in other UN Agencies. Also, when commenting on the post classification system
used in Unesco apparently the GAO was not aware that the system used
to classify posts in Unesco follows a standard methodology developed by
the International Civil Service Commission and adopted by the UN General
Assembly applicable to the common system as a whole. On page 38, para. 2,
a reference is made to the ratio of Unesco staff at headquarters and in the
field, apparently without consideratjon being given to the factual
situation in the UN or other specialized agencies.

Perhaps some of the important changes that have occurred in Unesco's
practices and activities could have been explained in greater detail, such
as

(a) 1In Para. 1, page x and pages 37-38 the changes that have occurred
during the past ten years in the proportion of general service staff to
professional staff are the result of major changes in the methods of
achieving technical cocoperation. While in the past the number of professional
field staff was as high as 1,200, the number is now down to 391 plus there
has been a large increase inshort-term staff (consultants) which
do not count as staff members;
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(b 1In Para. 2, page xi the use of a significant number of
temporary staff and supernumeraries is referred to without it being
explained that supernumeraries are used for the following main reasons namely,
for peak work-load periods linked to conferences and meetings, seasonal
variations in worklcads in some services,illnesses and extended leaves,
recruitment difficulties and te achieving rapid implementation of the
programme where specialized talent is required for a limited period. Statistics
confirm that the use of supernumeraries and temporary staff tend to increase
in years when a General Conference is held but, otherwise, the actual use

of such staff within the Secretariat has not increased sharply in recent
years; :

(¢) In Para. 2, page xiv, the degree of Member States' influence over
the draft programme and budget appears to be understated since Unesco's
programming and budgeting procedures involve Member States to a considerable
degree, much more than in other UN Organizations;

(d) In Paras. 1 and 2, page 14 the comments on the consensus

decision-making process do not fully reflect the actual modalities
utilized;

(e) On Pages iii-iv and pages 21-26 the comments regarding Unesco's
operational activities omit the importance attached to projects dealing
with cultural activities which have received increased attention in
recent years;

(f) 1In Para. 3, page 82 the reference to the General Conference's
procedure for adopting the programme and budget does not mention the amcunt
of time involved in the detailed examinaticn of the draft C/5 in the various
Commissions, which is considerable;

(g) On Pages 136-133, the comments regarding the fellowship granted
to a Member of the Executive Board Member do not present the complete
explantaion of the facts. This fellowship was approved only after com-
sultations with the Chairman of the Executive Board and obtaining the advice
of the Legal Counsel that the existing rules did not preclude a Member of

the Board from receiving a fellowship since, legally, a fellowship is not
a fee or remuneration;

(h} 1In Para. 2, page 138, the comments regarding the reimbursement
of travel expenses for delegates from least developed countries tc attend
the General Conference could have explained that this action was fully
in accordance with the General Assembly's decisions requesting organiza-

tions to provide special measures and assistance for the least developed
countries; and

(1) In Para. 1, page 175 the explanation on overhead (programme
support costs) charged for operaticnal projects does not mention that such

costs are occasionally waived in those cases involving the least-developed
countries.

The digest contains overall observations and several steps which it
feels Member States and the Secretariat could take to improve the functioning

of the Organization. Unesco's general comments on these points are as
follows:
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- Increasing governing bodies' oversight of Secretariat activities

While this observation falls within the competence of the General
Conference and the Executive Board, the provisions of the Unesco Constitution
plus the General Conference and Executive Board rules of procedure provide
considerable clarity on the respective roles and functions of each body.

In addition, the recent report of the Temporary Committee (120 EX/3) has
devoted attention to this question. Certainly, a more exhaustive review of
this area might provide a better appreciation of the factual situation.
Additional studies might produce concrete proposals the Board and the
General Conference could consider.

- Reexamining the implementation of recruitment procedures to identify ways
of reducing recruitment delays and the heavy reliance on supplementary
staff

The concerns addressed by the GAO are presently under consideration
by the Executive Board and, in this regard, the report of the Executive
Board's Temporary Committee (120 EX/3) and the report by the Director-
General on the Working Groups he appcinted (120 EX/9) are relevant.

In its report, the Executive Board's Temporary Committee stressed
the importance attached to Unesco having a comprehensive personnel policy
conducive to the effective functioning of the Organization and the creation
of the best working conditions for its staff. In addition, the Committee
emphasized that such a policy should take full account of the principles
set forth in Article VI.4 of the Unesco Constitution stating, 'Subject
to the paramount consideration 2f securing the highest standards of integrity,
efficiency and technical competence, appointment tc the staff shall be on
as wide a geographical basis as possible'.

The decisions that the Director-General has taken or intends to take
to improve recruitment procedures and staff management methods as set out
in document 120 EX/9 were noted, plus his decision to make a clear
delegation of authority to the Deputy Director-General and the Assistant
Director-General for General Administration in connection with appointments,
promotions and transfer to posts inthe Professional category up to P-4
was welcomed as well as the need for fresh talent and a regular renewal
of skills and personnel within the Secretariat, particularly in the
specialized and rapidly evolving fields covered by the Organization, was
underlined. Attention was drawn to the provisions governing extension
beyond the age of retirement, as stated in Staff Regulation 9.5,

It was recommended especially that further efforts should be made
to: (a) expedite the recruitment procedure in order to shorten the period
presently required for appointment; (b) 1involve the various programme
sectors more closely in staff recruitment and management; (c) strengthen
initial and in-service staff training, and; (d) improve communication
between management and staff.

The restructuring of the Bureau of Personnel to take intoc account the
above recommendations and the changing needs of the programmes was
recommended. The Committee further emphasized: (&) the desirability of
reassessing, in the context of restructuring, which is under way, the dis-
tribution of the work-load between and within the various sections, divisions,
bureaux, sectors and the Secretariat of the Executive Board whose staff
resources should be increased; (b} the importance of measures for
improving staff career development; (c) the value of frequent consultation
with the staff associations; ‘d) the usefulness of regularly updating
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and publishing the provisions of the Manual concerning staff recruitment
and management; and (e) the advisability cf reviewing the types and
duration of appointments with a view to greater flexibility and effective-
ness as already foreseen by the Director-General.

The Committee considers that the information that is regularly
provided to the Executive Board on personnel questions is useful and should
continue to be made available. The Secretariat should also provide to any
Board member who may so require any other concrete and relevant additional

information on the question.

Following the adoption of the above recommendations, they will be
promptly implemented so as to improve recruitment procedures and reduce
the time required to recruit staff to the absclute minimum.

- Providing more specific information on objectives and milestones in
Unesco programme documents to allow for a means to evaluate Unesco
activities

While the Director-General shares the GAO concerns in this regard,
he has been preoccupied for some time with the development of practical
and effective means to improve both the content and description of Unesco
programmes as well as evaluation. Measures have been taken leading to
improvements in these areas and others will be taken, as appropriate.
Nevertheless, concrete suggestions and proposals are zlways welcomed
on this question.

The report suggests that there are three types of shortcomings in

the Unesco programming and evaluation system, namely: (i) the programme
and budget documents do not provide a satisfactory framework for evaluationm;
{ii) consequently, Unesco does not have a real evaluation system; this,

in turn, impairs the programming process which, for want of adequate tools,
does not facilitate identification of programmes or programmes of marginal
usefulness; and (iii) Unesco has ne central unit to co-ordinate programme
activities and to eliminate overlapping and duplication.

The first of these observations is supported on page 65 by an analysis
of selected subprogrammes "based on criteria established by the Joint
Inspection Unit which has been given responsibility for setting such criteria
by the U.N. General Assembly”. However, the specific criteria applicable
to Unesco adopted by the General Conference governing the preparation of
its programme are not reflected in the analysis. The GAO analysis has
been limited to only the "expected results' sections preceding the "work
plans" which contain detailed descriptions of the programme actions that
make up each subprogramme. As stated in paragraphs 274 to 276 of the
written introduction by the Director-General to the Programme and Budget
for 1984~1985, the purpose of the "targets' and "expected results"” sections
is to "provide an overall view of the nature and scope of each subprogramme
in just a few lines of text". They are not intended to provide indications
on the completion dates of activities, indications of their success or the
potential users of their outputs.
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The above information is provided, where necessary, in the "work
plans''. Moreover, more precise and meore comprehensive information con-
cerning the nature of the outputs, the dates of their preduction and,
where applicable, their intended users, is drawn up during finalization
of the Programme Activity Details (PADs), which constitute the annual
programming of the activities to be executed in the framework of the
biennial programme and budget. As regards the subprogrammes, themselves,
which are part of the Medium-Term Plan, it goes without saying that their
completion dates coincide with the term of the Plan itself, which is six
years.

" 1) -
"aynacted resulte entails, duri
expected results entails, durl

the preparation of the programme and budget documents, numerous working
meetings following which written directives are sent to each programme
unit. The Executive Board and the General Ceonference have on the whole
been favourably disposed both to the inclusion of these secticns into
the programme and budget for 1984-19835 and to the way in which they are set
out, it being understood that, as indicated above, their primary aim is to
facilitate the analysis of programme proposals by indicacing their nature
and their scope. While such improvements as including more specific in-
formation of a type that would facilitate evaluation under these heads is
being sought, progress in this matter must occur within an on-going process

and
valgCuey ang

of continuous improvement in programming and evaluyaricn in mer
Or COnLlnudus Lukyl.uvcmclll. inl préogramming and evaiuaticon in med

their application by all programme specialists.

The second observation is that Unesco does not have a real evaluation
system, this being linked to the preceding shortcoming, i.e. the fact that
the programme and budget documents do not provide a satisfactory framework
for evaluation. VUnesco feels that this contention is unfounded, parti-
cularly when it attempts to relate 'shortcomings"” in programming with
shortcomings in evaluation in a manner that implies that no evaluation
activity at all is carried out at Uneésco. Independently of the efforts to
establish an integrated system of planning, programming, budgeting or
evaluation, a large number and varietv of evaluation activities have always
been carried out at Unesco.

Following the Joint Inspection Unit definitions, both internal and
external evaluations are undertaken at Unesco. Internal evaluations fall
into two categories: self-evaluation or evaluation undertaken by staff
members directly responsible for the activity; and 'independent internal
evaluation undertaken by staff members of another department cf the
Organization.

Concerning self-evaluation, the Constitution requires the Director-

General to provide a periodic report to Member States on the activities of

the Organisation. 1In addition to the oral report given by him to each Executive

Board session, the Director-General gsubmits to each session of the
General Conference a written report anthe activittes of the Organisation in
the preceding budgetary period (C/3), a report (C/1l1l) entitled "statement

of major impacts, achievements, difficulties and shortfalls for each con-
tinuing programme activity' during the current biemnium. Quarterly reports
on the execution of the programme are sent by the Assistant Director-Ceneral

of each sector to the Director-General in accordance with the instructions
issued by the latter in 1976. These 'by-exception' reports deal only with
™

tha gl_"gblm’ns and difficulties arisi during the execution of programmes

sing
whether regular or extra-budgetary. Instructions are then issued by the
Directorate to the sectors concerning most of the points dealt with in
these reports,

Liilg LhE LAaTLMLIVL Vi pPlugilallics,

APPENDIX IV



APPENDIX IV APPENDIX IV

The implementation of operational projects, most of which are
financed from extra-budgetary resources, is subject to review at several
levels: by the Assistant Directors-General at sector level, frequently in
the presence of representatives of the programme support sectors; and at
the level of the Secretariat, by the Assistant Director-Ceneral for
Co-operation for Development and External Relations (CPX), in the presence
of all the specialists and services concerned (budget, personnel, equiipment,
fellowships, etc.). Each prcject is subject to analysis and evaluation,
and decisions are taken to improve its implementation.

Independent internal evaluation covers all evaluation activities
which are neither self-evaluation nor evaluations performed by bodies
outside the Organization: (i) the quarterly reports by the Bureau of
the Budget provide information concerning the budgetary implementation of
activities financed under the regular programme and from extra-budgetary
resources; (1ii) a systematic period evaluation of the fellowship and
study grants programme in order to improve the operation of this programme;
(iii) some evaluations are entrusted to the Inspectorate-General; they
may concern the functioning of certain services or, generally, the examina-
ticn of certain programme implementation procedures (recruitment, equipment
supply, ete.}; (iv) certain activities are subject to ad hoc evaluations -
sometimes by external experts - on the initiative of the sectors concerned;
{v) Unesco's programmes of co-operation with other organizations (Unicef,
the World Bank) are subject to evaluation, including both 'mini'-evaluations
and in-depth evaluationms, particularly in the case of Unesco/World Bank
projects; (vi) projects financed from various external sources are subject
to periodic evaluations which generally follow the procedures in force in
the funding agencies concerned (UNDP, UNEP, etc.), or which follow procedures
agreed with the 'donor' States (Federal Republic of Germany, Scandinavian
countries, etc.). All these evaluations, some of which are conducted with the
participation of external experts, lead where need be to adjustments, changes
in project documents or the extension of projects.

Alsc thematic evaluations dealing with both extra-budgetary projects
and regular programme activities, for example the struggle against illiteracy,
educational innovations, etc., are also undertaken.

Lastly, joint evaluations with other United Nations agencies are
carried out in relation to activities having common objectives (for example,
the improvement of the status of women in the global evaluation of the
impact of technical co-operation financed by UNDP in different countries or
regions).

With respect to external evaluation, one could include the work of the
External Auditor appointed by the General Conference. The United Nations
Joint Inspection Unit which undertakes inspection on its own initiative or
at the Organization's request and scme members of the Executive Board carry
out in-depth studies of some selected Organization's programmes or projects.

Evaluations by or for particular intergovernmental programmes are
undertaken as part of the activities carried out under these programmes
(science, development of communication, protection of the world heritage or
of copyright, etc.). These evaluations are sometimes made at the request of
the organs responsible for running the programmes. They are undertaken with
the participation of governmental experts and their results are subsequently
taken into account in the formulation of the concerned programmes' activities.
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The basic characteristic of the above evaluation activities is that
each is designed to meet specific needs in programme monitoring or
execution, or to comply with the demands of funding sources, particularly
in the case of projects financed bty extra-budgetary sources. The
different evaluations would benefiz frem harmonizatisn, so that they could
be used for complementary purposes within a monitoring and evaluaticn
system that would be an integral part of the planning, programming and
budgeting process. The framework of such a system was outlined in the
"Preliminary report of the Director~Ceneral on studies carried out con-
cerning evaluation of programme acrtivities” (103 EX/10) and the concept
was approved by the Executive Board. The main categories of evaluation
should, together, help to serve the purpose ascribed to the system.

The first category concerns the evaluation of programme activities
and their various constituent parts. From the point of view of programme
execution, this is by far the most important category. since it contributes
directly to its efficiency. This form of evaluation consists in providing
'as the programme is being executed, systematic information on the implemen-
tation of the activities and the results achisved by them, so as to
contribute to the improvement of detailed programming and of the methods
of current programme execution'.

The second category of evaluatien, fnvolving a more general approach,
operates at the level of programme and subprogramme actions and is intended
to establish the necessary bases for assessing the relevance and success
of the programmes being implemented in order to draw the appropriate
conclusions from this experience for use in preparing the Organization's

future programmes.

The above two categories of evaluation are designed to contribute to
improved programming as regards the choice of not only content, principles
and strategies of action, but also implementation procedures.

The third category of evaluation is aimed at providing material for
assessing the impact of the Organization's activities as a whole. By
contrast to the first two, the third category of evaluation is extremely
broad in scope. It is "ex-post facto" in character; that is to say, it
bears retrospectively on a period that is sufficiently long for the real
impact of thne Organization's activities to have become apparent. It is
addressed to activities taken sufficiently in the aggregate, such as
programmes or major programmes. [t also implies the implementation of in-
depth studies which could necessitate substantial financial and human
resources, comparable te those required by programme actions proper. Such
evaluation can therefore be contemplated on only a selective basis.

The Performance Evaluation and Monitoring System (PEMS) was designed
in order to deal with the first category of evaluation and was established
on an experimental basigduring 1981-1983. A survey was undertaken

to evaluate the experimental phase of implementation of the PEMS,
Different shortcomings have been analyzed and an improved system has been
worked out. The propcsals made to improve this system have been examined
by the above-mentioned consultative working group on "Evaluation methods
and techniques'. The working group has endorsed these proposals which are
now being applied within the Unesce's Secretariat. The group also underlined
the value of the principle of self-evaluation for the first type of
evaluation, while recommending an increased recourse, to the fullest extent
possible, to external evaluatior as far as the third category is concerned.
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The GAOQ draft report links the absence of an evaluation system to the
Secretariat's supposed inability, for lack of appropriate tools,-to identify
obsolete activities or those of marginal usfulness. This assertion does
not take into account the objectives of evaulation and the criteria for
formulating priorities and programmes that have been decided upon bv the
Board and the General Conference. No activity is retained when it does
not have the support of Member States.

Of all the specialized agencies of the United Nations system, Lnesco
is the one Organization inwhich the Member States fully participate in
the preparation of the programme and budget. The Medium-Term Plan, which
is presented by major programmes provides the conceptual framework for
biennial programming, indicating for each major programme the main lines
of emphasis and the strategy of action and setting ocut the objectives and
principles of action for each of the programmes that make up the major
programmes. Accordingly, the key criterion governing the selection of
activities, for the purpose of preparing the biennial programme, 1s their
relevance in terms of the objectives cf the Medium-Term Plan - in other
words, the priority to be given to them is judged by reference to the
nature and extent of their contribution to the attainment of these
objectives. Moreover, the preparation of each biennial programme and budget
document is preceded by a broad consultation of Member States, Associate
Members and internaticnal governmental and non-governmental organizaticns,
Thus, it is the objectives set forth in the Medium-Term Plan and the
priorities determined by Member States that provide the basis for formu-
lating the activities to be carried out during the biennial budgetary
periods. It is therefore not the Unesco Secretariat that can determine
which activities are "obsolete" or "of marginal usefulness'” or, indeed,
to lay down the criteria whereby an evaluation mizht be carried out for
that purpose, much less to undertake such an evaluation ¢n the basis of
criteria suggested by some Member States applicable tc other organiza-
tions such as the United Nations. Moreover, as is the case with the zero-
base budgeting system, the General Conference has full power to modify or
to eliminate any of the activities proposed including those envisaged as
a continuation of previous activities, in the light of its own criteria
for assessing Member States' needs and prioritries.

On the other hand, it 1s the Unesco Secretariat that applies the
criterion of efficiency in the choice of the most economical and most
effective procedures for carrying out the activities approved by the
General Conference. It is from the implementation of the programme that
lessons are drawn for the analysis of the different methods of execution,
while the choice of these methods takes precise shape during the annual
preparation of the Programme Activity Details (PADs). This form of
internal evaluation is practised in the normal course of programme manage~
ment, thereby illustrating the possibility of satisfactorily integrating
one form of evaluation into the programming proecess, without any need for
cumbersome procedures which are always in danger of becoming bureaucratic
and generating a great deal of paperwork.

The third observation made in the report is the absence within the
Secretariat of a central unit responsible for co-ordinating programme
activities and eliminating overlapping and duplication.

The Bureau of Studies and Programming, whose central functicns in
matters of planning, programming, co-ordination and evaluation, are
indicated in Part I ("'General Policy and Direction”) of all the programme
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and budget documents, should have been taken into account by the GAO in its
Teport as the central unit responsible for this function. On the other hand,
the report refers to cases of duplication in Unesco's programme, on the

basis of certain observations of the internal working group set up by the
Director-Ceneral to carry out a critical analysis of the programme. Since
this was an internal working group, its terms cf reference and its con-
clusions and recommendaticns must, if they are to be correctly interpreted,
be placed in the general context of the programming methods and procedures
actually in use in Unesco. The conclusions of this working group were mainly
of a preliminary nature only,and implementation would have to be supplemented
by more specific and more in-depth analyses, for which provision has indeed
been made. That is one of the reasons why this group's report was not

immed iately circulated, primarily to prevent the risk of misinterpretation.
The way in which certain passages from the report have been used supports

the Secretariat's concern over misinterpretation.

In addition to the Bureau of Studies and Programming, there is an
Intersectoral Co-ordination Committee chaired by the Assistant Director-General
for Studies and Programming. While the GAO report notes the existence of
this committee, the impression is conveyed that the Committee does not
function effectively since it does not meet at fixed intervals. However, the
Intersecteral Co-ordination Committee is assisted in its dutles by over
fifteen other intersectoral committees or subcommittees. Thus, increased
flewxibility is achieved by not having regular meetings of the Intersectoral
Committee. This should not be taken as a defect in the system or that the
Committee's role is limited to co-ordimation in relation to broad policy

issues. The Committee also engages in the co-ordination of activities in

the context of programme implementation.

The fact that the same question is considered in different Unesco
programmes, or that a single activity is covered by different sectors, does
not in itself mean that there is actually overlapping or duplication in these
activities. The interdisciplinary nature cf Unesco's action and its programme
structure mean that priority is given to the inner logic and coherence of
each programme. In other words, in so far as themes covered are concerned,
the major programmes and projects are far from constituting mutually exclusive
categories, thus, the same theme may feature in several programmes, but
what by contrast makes each apprcach specific is the context into which
the theme fits. For example, the cultural dimensicns of development are dealt
with both in Major Programme VIII, "Principles, methods and strategies of
action for development", and in Major Programme XI, '"Culture and the future',
but the activities carried out in connection with this theme and the
approaches to which they give rise are specific to each of these major
programmes. and constitute a feature that is crucial to the inner coherence

of each one.

The same observation incidentally applies for the activities carried
out by the specialized agencies of the United Nations system in a given fileld
of common interest. Rural development is an example of one of those many
fields that call on the part of most organizations for measures that are
specific to their fields of competence. In all cases, both within Unesco's
programme and at the level of programmes conducted within the United Natioms
system as a whole, what matters is to ensure that the activities envisaged
in the same field or on the same theme are effectively co-ordinated so that,
far from leading to duplication of efforts, they are able to strengthen or

reinforce one ancther.
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The terms of reference assigned to the internal working group were
to "identify programme elements which concern identical or related subjects
and which could lead to duplications of effort, and propose, where
appropriate, passible grouping'. Although the annual programming exercise
conducted at the time when the programme activity details (PADs) are drawn
up already has the effect of eliminating possible duplication and co-
ordinating the activities relating to common fields and allied themes, it
was felt appropriate to assign to the working group, among other tasks,
that of systematically '"scanning' the programme so as to ildentify more
precisely those programme elements that will need to be analysed in greater
depth when the PADs for 1985 are being drawn up and the Draft Programme and
Budget for 1986-1987 is being prepared. It should moreover be noted that,
even in the absence of actual instances of duplication, the group was also
called upon to propose possible groupings of activities or any other system
of cross-referencing, precisely so as to prevent the casual reader from
obtaining the impression that there are overlaps or duplications in the

proposed activities.

The GAO report uses certain general observations contained in the
report of the internal working group in contradictory ways. On the one
hand, certain observations appear to have been taken out of context in order
to support the contention that duplications exist among the activities
included in 57 out of a total of 186 Unesco subprogrammes. On the other
hand, while acknowledging that sufficiently detailed data was not available
to carry out a precise analysis, the report nevertheless indicates that the
total cost of "duplicative activities" was $11.2 million, which also
displays, perhaps, an unfortunate tendency to use these figures without
taking fully into account the need to be objective in the significance of
such assertions.

- Establishing a mechanism for coordinating program activities to
avoid unnecessary duplication

While such a mechanism presently exists in the Bureau of Studies and
Programming (see comments under the previous section), efforts will continue
to improve and enhance these functions taking into account the level of
resources available for such purposes. The avoidance of unnecessary
duplication is a key concept that has to be kept in mind because complemen-
tarity in inter-disciplinary programmes is sometimes recognized as
duplication when this is not the case at all.

Developing a budget presentation that clearly shows changes between
successive budget periods

The Director-General will present budgets to the Executive Board and

the General Conference in the manner and containing the detail that is i

requested. Unesco considers that a "zero based budgeting' concept is in-
compatible with an incremental budget approach and that essentially, one

or the other must apply. But, once the General Conference expresses its
preference on this question, the preferred format will be followed. Here
again, both the reports of the Temporary Committee (120 EX/3) and the

Working Groups appointed by the Director~General {120 EX/9) are also relevant.
Based upon the discussicn on this question in the Executive Board, a large
measure of support has developed for the recommendations coatained in the

reports referred to above,
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Assuring that methods used for calculating exchange rates are
applied to the budget consistently from year to vear

The General Conference 1is empowered to establish the modalities
governing the exchange rates to te used in the biennial programme budget.
Whatever method that is approved by the General Conference will be used

in preparing future budgets.

- Improving financial controels for the payrell system and certain
expenditures from the Participation Account and Special Account for

Increased Aid to Developing Countries

Unesco has followed a consistent and long standing policy of
striving to improve all financial controls and systems. The GAQO comments
on the Unesco payrcll system require explanation and clarification. The
present system that is used for recording the time worked by the staff is
similar to that followed by other UN Organizaticns and many Govermment
Departments and allows for a close check on staff working time without the
installation of time-clocks or other time-recording devices which would
be envisaged only in connection with the establishment of a flexi-hours
system but, not if the present time-recording system remains unchanged.

Within the UN system as a whole, the use of time cards or detailed
time~recording for professional staff, except in connection with
"flexi-hours'" as noted abocve, has not been utilized for the following
reasons: f{(a) professional staff are paid a flat vearly sum and are not
compensated for working more than the standard number of hours (40 hours
in Unesco but less than 40 hours in the UN and some other Organizations);
(b) most professional staff are required to work more than the standard
number of working hours during conferences, missions and peak or rush
periods during the vear; (c) the annual leave entitlement of 30 days plus
8 - 10 official holidays and sick leave provisions tend to be adequate
to meet the staff needs and (d) the recording of working hours for
professional staff is not a normal practice in most Member States.

However, with respect to general service staff that are paid for working
overtime, it is the responsibility of the supervisor and the administrative
officer tc ensure that working hours are properly recorded because general
service staff{ members are either compensated for or given equivalent time
off for all time worked in excess of the normal work day, except in certain
very special circumstances. The procedures followed have been given to the

GAO.

- Improving the Secretariat's responsiveness to External Auditor's
recommendations

The Secretariat endeavours to respond to all external audit re-
commendations, the only constraints being that the required resources
and/or the necessary expertise ire available plus the time required to
respond. The compliance with audit comments is monitored by the External
Auditor. In commenting on this subject at the 120th Session of the
Executive Board, the External Auditor said that there were only a few areas
where the actions by the Secretariat had not been completed. It could be
noted in this context that the report states that "'Unesco's financial rules,
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regulations and detailed procedures include a variety of intetnal
controls which generally appear to provide a reasonable framework for
Unesco's financial control system" and that "Unesco's financial
regulations provide appropriate arrangements for external audit and

the Terms of Reference governing the auditors’ responsibilities allow
them freedom to make needed recommendations'. It would seem that these
conditions fully meet any preoccupations that could arise on this

account.
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Congress of the United Sfates
Pouse of Representatives
Waghington, B.E. 20515

February 29, 1984

The Honorable Charles A. Bowsher
Comptroller General

U.S. General Accounting Office
Washington, D.C. 20548

Dear Mr. Bowsher:

We are writing to request that you conduct an analysis of United
States’ participation in the United Nations Educational, Scilentific

and Cultural Organization (UNESCO).

Over the course of the past year, there has been increasing
criticism of programs and program management within UNESCO. As you
know the Department of State announced on December 29, 1983 that the
United States would withdraw from UNESCO effective December 31, 1984.
Members and staff of both the Committee on Foreign Affairs and the
Committee on Science and Technology have met with U.S. and UNESCO
officials to discuss this issue. Indeed, each Committee is planning
to hold hearings in the near future to examine both the allegations
of mismanagement within UNESCO and the implications for our foreign
policy of U.S. withdrawal.

To aid the Committees in their ongoing oversight of international
organizations and educational, cultural, and scienctific affairs, we
would request that you review all allegations pertaining to
mismanagement within UNESCC, particularly those pertaining to
personnel, program administration, budgeting, and finance.

We would hope, in view of up-coming hearings before our
respective Committees, the foreign policy significance of the
decislon and the short time before US withdrawal becomes effective,
that GAC would move expeditiously on this request. We have every
reason to belleve, based on the representations contained in the
attached letter from Director General M'Bow to Congressman Scheuer,
that UNESCO officials will be fully cooperative with your review,
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The Honorable Charles A. Bowsher
February 29, 1984

Page Two

If you have any questions regarding this request, please contact
Margaret Galey of the staff of the Committee on Foreign Afairs

(225-5021) or George Kopp of the staff of the Committee on Science
and Technology (226-6980),

Sincerely,

s Sooc w—

DANTE B. FASCELL N FUCUA

/éﬁm ohar=

F -
ES H. SCHEUER

DBF : PGdmh
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Congregs of the nited States

Bouse of Representatives
Washington, B.L. 20515

March 23, 1984

The Honorable Charles A. Bowsher
Comptroller General

U. S. General Accounting Office
44] G Street, N.W.

Washington, D. C. 20548

Dear Mr. Bowsher:

In our February 29, 1984 letter, we requested that you conduct an
analysis of the United States' participation in the United Nations
Educational, Scientific and Cultural Organization (UNESCO). As we
explained in our earlier letter, the Committee on Foreign Affairs and
the Committee on Science and Technology each has interest in the
implications of potential U.S. withdrawal from UNESCO.

This letter provides additional guidance on the type of
information the Committees need from GAO to assist them in their
oversight responsibilities. The Committees would like GAO to address

five broad management areas In its review.

1. General Management - What is the overall management
structure of UNESCO and how does it operate?

2. Program Management - How are programs authorized,
developed, managed on a day-to-day basis, and
evaluated for effectiveness?

3. Financial Management - What mechanisms exist for
evaluating the UNESCO budget and how are expendi-

tures controlled?

4. Personnel Management - How are vacancies in UNESCO
filled and what controls exist to assure qualified
candidates are hired?

5. Contract Management - What are UNESCO's contracting
procedures and how are contracts managed?
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The Honorable Charles A. Bowsher
Page 2
March 23, 1984

The detailed questions provided earlier by the Committees' staffs
to members of your staff are covered by these broad management areas.
As a result of discussions with your staff, it was agreed that the
specific questions would be considered to be extent feasible in
providing information on the management areas.

It was also agreed that the allegations pertaining to the
activities of the Director Gemeral would be considered in the context

of the management areas, rather than as individual allegatioms.

The Committees' recognize that as work progresses, your office
may need to make some modifications to the scope of the review.

Sincerely yours,

Lo, Soscott
Yo, A

Dan Mica

Don Fuqua

mes H. Schéuer

pgj

(472050)
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