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Delivering Coherence

Executive Summary

he mandate for the High-Level Panel on UN
I System-wide Coherence traces back to the
Outcome Document of the 2005 World
Summit, which called for improved coherence to
address often overlapping and uncoordinated on-the-
ground programs around the world. The objective of
this system-wide coherence initiative is clear: an
improved implementation of programs that maxi-
mizes the impact of the United Nations’ resources on
the ground. Taking a cue from the panel’s Delivering
as One report, the Stanley Foundation conference
focused not only on overall issues of economic
development but particularly on issues of promoting
gender equality and protecting the environment.

Though conference participants agreed that greater
coherence was urgently needed, there was significant
discussion on which aspects of “delivering as one”
should take priority. Similarly, there are issues of
how to coordinate and assign authority to the various
actors involved—governments and UN agencies,
programs, and funds—each of which have their own
budgets, priorities, and lines of authority. Indeed,
there was skepticism whether structural, as opposed
to operational or programmatic, changes can be
achieved in today’s political climate and fragmented
UN system.

The specialized agencies, funds, and programs of the
United Nations were created with much more mod-
est mandates than today’s sprawling global opera-
tions. Despite calls by member states for greater
efficiency, those same member states often micro-
manage the United Nations and block many efficiency
reforms. Participants pointed out that the United
Nations was not designed to function as a single
cohesive organization. Instead, each agency was set
up to accomplish its specific objectives. To the extent
that the concept of “One UN” implies the merger of
these entities into a unified whole, it may create a
misimpression. The aim of coherence is to create
synergy by having the UN agencies focus on shared
objectives and mutually reinforcing approaches.

Similarly, conference participants expressed con-
cerns about the possible unintended perceptions
associated with the high-level panel’s motto of
“delivering as one,” particularly in developing
countries. The inefficiencies and unfocused efforts
associated with incoherence ultimately undercut
development in the host country, a participant
pointed out. Even so, at the level of perceptions,
developing country governments might worry that
coherence could result in decreased benefits; after
all, the motto sounds as if many activities are being
collapsed into just “one.”

Recipient governments are especially sensitive to
how donor-driven is the aid that comes through
bilateral and international financial institution chan-
nels. Meanwhile, donor governments are facing
increased scrutiny from their parliaments and
publics over funding duplicative and overlapping
programs—particularly through a United Nations
widely perceived as inefficient. Developing coun-
tries continue to favor funding that comes through
the UN. Aid recipients feel that working with the
United Nations gives them more opportunity to
define development priorities and less pressure to
abide by donor-government wishes. The special
legitimacy of the United Nations as a servant of all
governments, participants highlighted, provides a
context in which the sovereignty of developing
nations is given greater respect.

The centerpiece of the coherence initiative is an effort
to harmonize UN development activities being carried
out within a given country—"“One UN in Country.” A
pilot program is getting under way that includes
Albania, Cape Verde, Mozambique, Pakistan,
Rwanda, Tanzania, Uruguay, and Vietnam. The aim is
to have all stakeholders in the country working within
a shared framework, management, and budget.

The early momentum of One UN in Country high-
lights the relative ease of achieving coherence in the
field, compared with central headquarters structures.
Indeed, conference participants saw a “remarkable
split” between what they have heard about the coun-
try level versus what they hear from ambassadors in
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New York. The skepticism among diplomats in New
York stands in contrast to the enthusiasm of pilot
country governments and the additional member
states that have volunteered to be part of future
rounds of expansion.

Of course, the heart of coherence is a shared set of
development objectives and priorities, with a strong
sense of ownership for all stakeholders. This was also
the purpose of the UN Development Assistance
Framework (UNDAF), but participants noted that, in
reality, the frameworks were simply stitched-together
patchworks of preexisting programs—perpetuating
incoherence rather than correcting it. In addition,
the national poverty-reduction strategies on which
the UNDAFs were based were usually strongly
World Bank-driven, with little or no host-govern-
ment ownership.

Participants were hesitant in general to proceed with
changes in the governance structures through which
member states oversee the specialized agencies. They
viewed it as more productive to enhance coordination
between governments and UN programs, clarify
development priorities, and increase accountability in
the UN system. Several participants pointed out that
the real challenge is to boost the delivery of develop-
ment assistance rather than create “board upon board,
committee upon committee.” They proposed to let
such changes emerge from experience with One UN
in Country. In the meantime, it was suggested that the
existing boards of the various agencies work jointly
to assess the pilot program and that member states
should support the strengthened leadership role of the
resident coordinators.

Gender Equality

Promotion of gender equality is widely recognized as a
powerful lever on economic development and poverty
reduction. Empirical research indicates that for every
year of elementary education a girl receives, there is a
significant improvement in the future standard of liv-
ing of her and her family. The high-level panel was
asked to address gender as part of its terms of refer-
ence, and indeed the panel received thousands of letters
and other communications as input on the subject.

Compared with reactions to some of the report’s
other proposals, conference participants supported
early implementation of the panel’s recommenda-
tions on gender equality. The panel proposed to con-
solidate the three existing UN gender entities into an
enhanced and independent under-secretary-general
for gender issues, with strong normative and advoca-
cy roles and the sufficient funding. Participants
agreed with the panel that this architecture would
help strengthen voices for gender equality within the
United Nations. Consistent with the panel’s overall
vision, participants said, the gender-related architec-
ture should be designed with a view toward improv-
ing development outcomes, for instance by ensuring
gender equality is a component of all in-country pro-
grams. As an immediate practical matter, the creation
of a new under-secretary-general post would ensure
that there is an advocate for gender issues in the
room at senior-level meetings.

Environmental Protection

Participants viewed the current growing public
awareness of climate change as an opportunity and
also as a call to action. There was general agreement
on increasing the capacity-building ability of the UN
Environment Programme (UNEP) to help develop-
ing countries transition to environmentally sound
policies and that the next UNEP budget should sup-
port such an effort. Making the relevant budgets
more strategic and predictable is important, as is
greater cohesion between the United Nations’ scat-
tered environmental facilities.

That aggregate global climate change is occurring
was undisputed, though participants discussed
whether the existing knowledge base gives a clear
basis for the direction of policy. Overall, there
appeared to be wide consensus that the world needs
a better strategy for action on the environment,
which, in turn, could drive further discussions on
appropriate UN structures.

The One UN at the country level program enjoyed
the most support and enthusiasm among conference
participants. Many suggested that the pilot pro-
grams will be the foundation for any progress on
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this agenda, but they also noted the importance of
member-state backing (resources and help in break-
ing down bureaucratic barriers) to give the effort the
best chances of success.

Many participants saw the mistrust between devel-
oped and developing countries as the root of the
problem. It was suggested that reforms might have
to wait until the political climate at the United
Nations changes. One step suggested to avert a
deadlock in the General Assembly would be to hold
the debate in a wide variety of fora to keep it from
being captive of the General Assembly’s political
groupings. There was also concern about expecting
too much of the secretary-general so early in his
term or judging him too harshly on his response to a
report issued prior to his tenure.

A number of participants urged more discussions
on the issues raised by the panel’s report, particu-
larly conducted across regional lines and involving
in-country staff. One participant gave an optimistic
view that demonstrable improvement in coherence
could significantly boost confidence in and support
for development cooperation.

Opening Remarks
by Richard H. Stanley

elcome to the Stanley Foundation’s 38th

United Nations Issues Conference. The

foundation convenes this conference
annually to provide an informal nonattribution
opportunity to discuss timely items on the agenda of
the United Nations. We select topics that have a
strong connection to issues that are under active dis-
cussion within the United Nations. We seek issues
that are “ripe” for constructive progress—ones
whose resolution will move us toward a world that is
more secure, peaceful, free, and just.

This year’s conference subject, ‘“Delivering Coherence:
Next Steps for a Unified United Nations System,” certainly
meets those criteria. On November 9, 2006, the 15-member
High-level Panel on UN System-wide Coherence, appoint-
ed by then Secretary-General Kofi Annan, submitted its
report. The report, Delivering as One, presents the panel’s
thinking and proposals to strengthen the management and
coordination of United Nations’ operational activities. It
includes proposals for more tightly managed entities in the
fields of development, humanitarian assistance, and the
environment. Within the next month, Secretary-General
Ban Ki-moon is expected to present his reactions and
recommendations regarding the report. At that point,
consideration of and action on the report will move to
the General Assembly. We will have an unusual oppor-
tunity to strengthen the effectiveness of the United
Nations in its work on development, humanitarian
assistance, and the environment.

Why is this important? Why does this merit our time
and energy this weekend and in the weeks and
months to come? As a starting point, let us recall that
the United Nations Charter begins with the words
“We the peoples.” This phrase serves as a reminder
that the Charter promises to improve the lives of
ordinary people around the world. As former
Secretary-General Kofi Annan put it, “Beneath the
surface of states and nations, ideas and language, lies
the fate of individual human beings in need.”
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This conference focuses on parts of the United
Nations’ mission that are relatively uncontroversial—
the United Nations’ operations that promote sustain-
able development on the ground. The activities of the
specialized agencies, funds, and programs are where
the rubber hits the road—and where millions of peo-
ple around the world directly encounter the United
Nations. These are the UN System’s good works;
they enjoy near universal support, and everyone
would like to see them perform at peak effectiveness.
At our United Nations Issues Conference a year ago,
there was a concern from some that the push for man-
agement reform was really an effort to cut UN budg-
ets and programs. Conference participants agreed that
the goal should be “a United Nations that delivers
better, not less.” I hope our discussions can be con-
ducted in that same spirit.

The panel’s report reminds us that the development
agenda is undergirded by a remarkable degree of
consensus. The Millennium Development Goals set
concrete objectives to raise the living standards of
the world’s poorest and improve the ability of
nations and households to take part in the local and

global economy. The Monterrey Consensus affirmed
that the leaders of developed and developing coun-
tries fully share responsibility for policies and
actions toward these goals. But agreement on princi-
ples has not produced meaningful progress toward
meeting the goals.

Two years ago, the UN Millennium Project led by
Jeftrey Sachs gave a sobering assessment of just how
far short—how far behind—we are falling. The
report described large populations, hundreds of mil-
lions of people, stuck in “poverty traps,” with little or
no access to basic medicine, elementary education,
minimal nutrition, or sustainable livelihoods. These
are the realities we should bear in mind in our dis-
cussions. Secretary-General Ban Ki-moon observed
that “the true measure of success for the United
Nations is not how much we promise, but how much
we deliver for those who need it most.”

What, then, is the problem? Why are we falling short
in progress toward meeting the well articulated and
quantitatively defined Millennium Development
Goals? Why are good intentions not producing the
desired results? In the words of its cochairs, the
High-level Panel on UN System-wide Coherence
sought to “overcome the fragmentation of the United
Nations so that the system can deliver as one, in true
partnership and serving the needs of all countries” in
pursuit of economic development. The themes of
“delivering as one” and “One UN” are consistent
strains in the panel’s report. It stresses the impor-
tance of pulling together all of the various elements
working on behalf of the United Nations and peoples
of the world so that their efforts are fully integrated
and focused.

Here, the high-level panel has clearly identified a
major root problem. Dealing with it is central to
improving UN effectiveness in development,
humanitarian assistance, and the environment. This
difficulty is classic and all too common in large and
complex organizations. And certainly the United
Nations fits that definition. It has numerous govern-
ing bodies for its many funds, programs, and agen-
cies. These funds, programs, and agencies have
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different funding mechanisms. And the situation
becomes even more challenging when one considers
the various bilateral assistance programs, the work of
nongovernmental organizations, and the operations
of transnational enterprises.

When one is dealing with complex services and activ-
ities like advancing sustainable development, two
conditions must be simultaneously present. First, the
varied sectoral and discipline capabilities involved in
the effort must be highly competent. Second, these
capabilities must be effectively integrated and coordi-
nated. The organization structures that produce sec-
toral and discipline competence are not the same as
those that produce interdisciplinary integration.

The United Nations is, of course, built on the nation-
state system. The various member states appoint
their representatives to United Nations’ governing
bodies, both within the central United Nations and in
the many specialized agencies. At the policy level,
coordination within the United Nations rests heavily
upon cooperation among the member states.
Improved coordination and integration will depend
on national governments investing effort to find and
reinforce common understandings, directions, and
priorities. At the same time, individual member
states must harmonize their national policies and pri-
orities internally so that their representatives to the
various deliberative bodies, agencies, and funds are
on the same page.

In selecting Delivering as One as the title of its
report, the high-level panel clearly emphasized the
need for coordination and integration of the services
of UN agencies, programs, and funds as its highest
priority. From my experience in the private sector, |
can vouch for the importance of such integration and
coordination—as well as how difficult it can be. The
high-level panel articulated a clear set of recommen-
dations to overcome systemic fragmentation and
achieve “delivering as one.” These merit careful con-
sideration and implementation.

First, they recommended establishing One UN for
development at the country level, with one leader,

one program, one budget and, where appropriate, one
office. In each country, the One Country Programme
would be led by an empowered resident coordinator.
The resident coordinator would integrate and coordi-
nate all UN program activities at the country level,
making sure that the program is developed and
owned by the country in line with its own national
priorities. Country pilot programs would be estab-
lished to test and guide implementation of this con-
cept, and steps in this direction have already begun.

Second, they recommended establishing One UN for
development at the headquarters level. This would
include forming a UN Sustainable Development
Board to oversee the One UN Country Programmes.
They recommended that the secretary-general appoint
the UNDP administrator as the UN Development
coordinator; an overhaul of business practices of the
UN system to ensure focus on outcomes; and estab-
lishment of results-based funding, performance, and
accountability. The effect of these and similar moves
would be to drive coordination and joint planning
between all funds, programs, and agencies as well as
to focus and push them toward support of the One UN
Country Programmes.

In addition, the high-level panel dealt with humani-
tarian assistance and the transition from relief to
development, strengthening international environ-
mental governance, gender equality and women’s
empowerment, sustainable development, and human
rights. They offered substantive recommendations
dealing with governance, funding, and management.
The report is rich and meritorious.

Our conference agenda is built around the content of
the high-level panel’s report. First, we will explore
the One UN at the country level concept. This is the
“point of delivery” for UN development activities. A
pilot program in several countries is under way, and
we will hear a brief update on this. It is important for
us to understand and support this initiative, since it
will constitute the new operational context for many
of the other coherence issues. How will plans and pri-
orities be set for country teams on the ground? To
what degree will operations be integrated and unified,
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with shared budgets and infrastructure? How will
headquarters level ownership and support be gener-
ated and maintained?

Next, we will discuss coherence at the top of the sys-
tem, where member states are confronted not only
with policy and administrative decisions but also
decisions about oversight and political consultations.
What actions are needed to shift the strategic and
operational focus of the United Nations and its mem-
bers to support the One UN concept?

We will also focus on two major thematic areas iden-
tified by the high-level panel—gender and the envi-
ronment—as both critical to sustainable development
and in need of stronger organizational focus through-
out the United Nations. The major question on the
environment for this weekend is whether UN envi-
ronmental efforts are sufficient for the magnitude of
the problem.

We are delighted that you have chosen to join us for
this conference. This is an exceptional group of par-
ticipants. Our intent for this conference is that it will
permit you to explore ideas and exchange thinking
on what should be done to overcome fragmentation
and to strengthen the management and coordination
of United Nations’ work on development, humani-
tarian assistance, and the environment. Our goal is to
build political will for expeditious and positive con-
sideration of the report of the high-level panel. We
will press you to find and articulate areas of consen-
sus. We will encourage you to define differences
more precisely and bridge them where possible. We
will ask you for policy recommendations that will
advance the United Nations toward coherence and
“delivering as one.”

We thank you for joining in this opportunity to facil-
itate and advance consideration of the Coherence
Report and to enable the United Nations System to
deliver as one.

I look forward to our discussion.
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Conference Report

n his acceptance speech as the eighth United

Nations secretary-general, Ban Ki-moon noted

that “the true measure of the success for the
United Nations is not how much we promise, but
how much we deliver for those who need us most.”
A few weeks later, the High-level Panel on UN
System-wide Coherence, appointed by previous
Secretary-General Kofi Annan, presented their
report, Delivering as One. Panel cochairs—Shaukat
Aziz, Luisa Dias Diogo, and Jens Stoltenberg, prime
ministers of Pakistan, Mozambique, and Norway
respectively—described their report as:

...a series of recommendations to over-
come the fragmentation of the United
Nations so that the system can deliver as
one, in true partnership with and serving
the needs of all countries in their efforts to
achieve the Millennium Development
Goals and other internationally agreed
development goals....

[The] proposals encompass a framework
for a unified and coherent UN structure at
the country level. These are matched by
more coherent governance, funding and
management arrangements at the centre.

On February 23-25, 2007, the Stanley Foundation
hosted its 38th United Nations Issues Conference,
with representatives from numerous member states
asked to assess the importance and practicality of
getting the United Nations to “deliver as one” in the
areas of development, humanitarian assistance, gen-
der equality, and protection of the environment. The
mandate for the high-level panel traces back to the
Outcome Document of the 2005 World Summit,
which called for improved system-wide coherence to
address often overlapping and uncoordinated on-the-
ground programs around the world. The objective of

this system-wide coherence initiative is clear: an
improved implementation of programs that maxi-
mizes the impact of the United Nations’ resources
on the ground.

Though conference participants agreed that greater
coherence was urgently needed, there was significant
discussion on which aspects of “delivering as one”
should take priority. Similarly, there were differences
over how to coordinate and assign authority to the
multiple actors involved—governments and UN
agencies, programs, and funds—each of which have
their own budgets, priorities, and lines of authority.
Indeed, there was skepticism whether structural
changes, as opposed to operational or programmatic
ones, are achievable in today’s political climate and
fragmented UN system.

The specialized agencies, funds, and programs of the
United Nations that work on development were cre-
ated with much more modest mandates than today’s
sprawling global operations. Moreover, the great
bulk of international aid flows through donor gov-
ernments’ own agencies (reflecting the donor’s pri-
orities), or the World Bank. Despite calls by member
states for greater efficiency, those same member
states often micromanage UN agencies and depart-
ments, effectively blocking many efficiency reforms.
Participants pointed out that the United Nations was
not designed to function as a single cohesive organi-
zation. Instead, each agency was set up to accom-
plish its specific objectives. To the extent that the
concept of “One UN” implies the merger of these
entities into a unified whole, it may create a misim-
pression. The aim of coherence is to create synergy
by having the UN agencies focus on shared objec-
tives and mutually reinforcing approaches.

Similarly, conference participants expressed con-
cerns about the possible unintended perceptions
associated with the high-level panel’s motto of
“delivering as one,” particularly in developing

The rapporteur prepared this report following the conference. It contains his intepretation of the proceedings and is not merely a descrip-
tive, chronological account. Participants neither reviewed nor approved the report. Therefore, it should not be assumed that every partici-

pant subscribes to all recommendations, observations, and conclusions.
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countries. The inefficiencies and unfocused efforts
that result from lack of coherence ultimately
undercut progress on development in the host
country, a participant pointed out. Yet developing
country governments still might worry that coher-
ence could result in decreased benefits; after all,
the motto sounds as if many activities are being
collapsed into just “one.”

Another question for recipients is whether they would
have to “receive as one” and what costs might fall on
them. This is part of a broader concern of recipient
governments that bilateral and international financial
institution aid is donor-driven. Donor governments
are facing increased scrutiny from their parliaments
and publics over funding duplicative and overlapping
programs, particularly through a United Nations
widely seen as inefficient. Developing countries con-
tinued to favor funding being channeled through the
UN as a multilateral and neutral partner. Working
with the United Nations, aid recipients feel, gives
them more opportunity to define development prior-
ities and less pressure to abide by donor-government
wishes. The special legitimacy of the UN as a servant
of governments, participants highlighted, provides a
context in which the sovereignty of developing
nations is given greater respect.

Overall, participants agreed that as the panel’s pro-
posals are debated, identifiable needs and substan-
tive priorities should be the focus before dealing with
the recommendations on organizational structure.

One UN at the Country Level

The centerpiece of the coherence initiative is an effort
to harmonize all of the United Nations’ development
activities that are being carried out within a given
country. A pilot program was launched recently that
will include Albania, Cape Verde, Mozambique,
Pakistan, Rwanda, Tanzania, Uruguay, and Vietnam,
with the project already under way in Vietnam and
Cape Verde. The aim is to have all stakeholders in the
country working within a shared framework, man-
agement, and budget. The pilot program is expected
to yield multiple models for coherence and provide
the basis to assess best practices. Conducting the

program as a “learning organization” will allow
room for mistakes to be made early in the program
without undermining the entire enterprise.

The early momentum of One UN in Country points
toward how much easier it is to achieve coherence in
the field than in the overall central structures. Indeed,
conference participants saw a “remarkable split”
between what they have heard about the country level
versus what they hear from ambassadors in New
York. The skepticism among diplomats from devel-
oping countries stands in contrast to the enthusiasm
of pilot country governments and the additional
member states that have volunteered in the hope of
taking part as the program expands.

The next stages of the coherence program will
involve a review by the secretary-general and broad-
er discussion among member states—especially
since, as a participant pointed out, the high-level
panel developed its proposals with very little buy-in
from the UN membership, and at the end of the pre-
vious secretary-general’s tenure. The president of
the General Assembly has invited feedback on the
panel’s recommendations, and the new secretary-
general is also expected to engage with member
states, UN bodies, and agencies. Conference partic-
ipants suggested that giving field perspectives a
higher profile in the debate would be very helpful in
building a constructive discussion.

The pilot program is making a special effort to keep
from being managed as a classic top-down program,
with a heavy hand from headquarters. Its two-way
approach and delegation of authority to an empowered
resident coordinator is driven in part by the panel’s
report, but also by trends in development programs
that were already under way. The conference partici-
pants were united in their enthusiasm for the pilot pro-
gram, but saw the importance of greater discussion
and ownership by member states, perhaps in advance
of any major change in or expansion of the program.

In most of the eight pilot countries, intense consulta-
tions are taking place between the UN in-country
team and the host government to agree on goals and
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instrumentalities. For two pilot countries however—
Cape Verde and Vietnam—the program has pro-
gressed significantly farther. In Cape Verde, pilot
program leaders are assessing the state of coordination
within the country team as well as with other actors.
In Vietnam, a dedicated group of in-country personnel
is pushing ahead with the pilot program within that
country, with panel personnel at the United Nations
allowing them to set the pace for the most part.

Conference participants emphasized the importance
of host country ownership of development priorities
and a flexible approach to deal with countries at dif-
ferent levels of development. The One UN in Country
approach is well suited to country ownership, since it
focuses on a dialogue between UN agencies and the
host government to set development priorities. As
noted above, the United Nations has a stronger record
and reputation of being respectful of recipient con-
cerns. It will be important for the program to deal
effectively with countries at different levels of devel-
opment; middle-income countries, of course, have
different needs than countries with widespread
extreme poverty.

It is only natural that harmonizing so many differ-
ent agencies will present challenges. Participants
discussed ideas for how to handle the inevitable
disputes and organizational obstacles. A “court of
appeal” could be established by, for instance, the
Chief Executives Board to help those on the ground
who run into problems. This group, which may be
extended to include other organizations, could help
“untie the knots” perhaps by waiving certain pro-
gram procedures.

As with any UN endeavor, the success of the pro-
gram will depend on active policy and political
engagement by recipient governments, donor gov-
ernments, and relevant senior UN staff. One issue
that was stressed repeatedly in the conference dis-
cussion was the need to rebuild trust between the
North and South by demonstrating the industrial
powers’ commitment to economic development and
poverty reduction.

Experts warn against simplistic assumptions regard-
ing cost savings, such as combined physical location
or administration. The experience in Cape Verde
proved counterintuitive. The cost of combined facil-
ities prompted a short-term spike in the administra-
tive costs of programs. The compatibility of
information technology and other administrative sys-
tems is a major consideration. And where the host
government provides the office space for a specific
program, the combining of office spaces might push
the United Nations into the commercial real estate
market. Many of these costs will pay for themselves
via long-term savings—hopefully plowed directly
back into program activities—but the near-term
increases must be kept in mind.

As country teams increasingly pool their resources
and the development agencies try to become more
flexible and responsive to opportunity, administrative
boundaries will begin to blur and present challenges
for resource planning. The options that have emerged
include pursuing one common budget for the overall
program or providing for budgets that remain prima-
rily in the hands of different organizations working
directly with participating governments but which are
checked for compatibility with the overall program.
One suggestion raised in the discussion was to apply
a form of budgetary subsidiarity, applying funding
authority where it is best needed and not where its
leverage over coherence is limited.

Over time, member states will need to agree on the
status of existing country programs and previously
allocated funding that had been approved multilater-
ally by the several UN agencies. It was felt that a par-
tial pooling of some initiatives and funds was
possible, without stepping beyond limitations that
have been agreed by existing boards. Where neces-
sary, the panel will go back to the existing boards to
discuss if and how such funds could be made avail-
able for use in other tasks. The panel will present to
member states how the panel can be more responsive
to the demands and the limitations confronting such
progress, and where oversight in governing pro-
grams is necessary.
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Of course the heart of coherence is a shared set of
development objectives and priorities, with a strong
sense of ownership by all stakeholders. This was also
the purpose of the UN Development Assistance
Framework (UNDAF), but participants noted that
the frameworks were really little more than stitched-
together patchworks of preexisting programs, there-
by perpetuating incoherence rather than correcting it.
In addition, the national poverty-reduction strategies
on which the UNDAFs were based were usually
strongly driven by the World Bank, with little or no
ownership by the host government.

The momentum of the coherence program will depend
substantially on whether the pilot program is seen as
delivering on the ground more effectively and cohe-
sively than present efforts. Participants suggested that
the program would be considered successful if gov-
ermnments and agencies were able to carry out recipi-
ent-owned development plans at lower cost (with
savings reinvested back into development efforts in
the country), increase cooperation among UN agen-
cies and programs, and achieve greater administrative
harmonization. In the end, however, participants
agreed that the program would only be successful if it
delivers economic development.

One UN at the Headquarters Level
Coordinating the efforts of 16 agencies, 14 pro-
grams, and 17 other offices of the Secretariat pres-
ents inherent and perennial challenges, as each of
these organizations have their own agendas and pri-
orities. Efforts are under way, though, to clarify and
rationalize the relationship between the different
functions of the agencies, particularly to facilitate
coordination of their operational roles in the field. In
June, a strategic plan outlining this proposed coordi-
nation will be presented to the governing boards of
several of the UN agencies, followed by further con-
sultations to ensure that the definition of roles fits
with member states’ visions.

The pilot program offers a chance to assess coordi-
nation in practice on the ground. Ideally, the coher-
ence efforts in the pilot countries will be assessed
every six months. A comprehensive assessment of

whether the pilot programs are producing the desired
results should be possible in approximately two
years. The next meeting with senior field managers
will be in Rome in March to discuss not only the sta-
tus of the pilot program but also to assess the per-
formance of resident coordinators.

Participants expressed deep skepticism toward the
structural reforms of the intergovernmental organs of
member state governance that were recommended
by the panel. The panel offered a number of archi-
tectural remedies to reduce duplication of effort and
improve oversight. For instance, the panel proposed
creating a United Nations Sustainable Development
Board (UNSDB) to propel and oversee improved
coordination and serve as a platform to give devel-
oping country governments greater information (and
presumably leverage) over the entirety of UN devel-
opment efforts.

However, in general, the participants were hesitant to
proceed with changes in the governance structures
through which member states oversee the specialized
agencies. They viewed it as more productive at pres-
ent to enhance coordination between governments
and UN programs, clarify development priorities, and
increase accountability in the UN system. Several
participants pointed out that the real challenge is to
boost the delivery of development assistance rather
than create “board upon board, committee upon com-
mittee.” The general feeling was that the UNSDB
would be yet another layer in the bureaucracy, acting
as a “super board” over the several existing executive
committees, though some participants saw a need for
a body that would cover the full sweep of develop-
ment activities. Participants felt that if the pilot pro-
gram goes well and expands greatly, the proposal for
a UNSDB should then be reconsidered.

In addition to the question of a new board for the
specialized agencies, there are broader issues regard-
ing the mechanisms through which UN member
states give political impetus to the development
agenda. As the World Bank shifts its approach to
failed states, the Security Council considers taking
up climate change as a global security issue, and
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progress on the Millennium Development Goals
(MDGs) continues to lag, the necessity of coordinat-
ing the major actors on shared issues becomes more
urgent. Participants agreed with the panel’s assess-
ment that the Economic and Social Council
(ECOSOC) is not performing its given function and
has lost credibility among donor governments. At a
day-to-day level, they said, ambassadors in New
York simply do not invest the time in ECOSOC to
give it any chance of having increased impact.

Since the international financial institutions (IFIs)
bring much larger-scale resources to bear on devel-
opment, any effort to boost the impact of the
United Nations on development must involve
strengthening links to the World Bank. Looking at
recent efforts to bring directors from the Bretton
Woods institutions to New York for consultations
with ECOSOC, the IFI directors were not con-
vinced of the value of engaging with ECOSOC.
The Peacebuilding Commission that was created
after the 2005 summit is aimed at supporting
stronger post-conflict reconstruction, although the
jury is still out on the question of how much value
it will add. With so much skepticism toward the
existing governance structures, conference partici-
pants were dubious about the Global Leaders
Forum proposed by the coherence panel. As with
any new UN body, including a Sustainable
Development Board as well, fierce jockeying over
election to membership would be inevitable.

In terms of development funding, participants high-
lighted the continuing divide between donor and
recipient countries. The former insist they are
achieving efficiency by boosting the use of result-
based programs with minimal waste, whereas the lat-
ter are looking for compliance with aid commitments
made through the Monterrey Consensus and other
multilateral agreements.

On the question of results-based financing, partici-
pants noted the increased scrutiny on developing
project outcomes from ministries of finance, nation-
al parliaments, and publics. One participant noted
that the United Nations has a better reputation than it

did 10-15 years ago, but instituting results-based
programs and accountability measures could help
sustain and increase financial support of develop-
ment programs by donor governments. (This domes-
tic oversight must also be complemented by
domestic coherence; foreign affairs and trade min-
istries should work hand-in-hand rather than at odds
with each other on development policy.) If the pilot
program succeeds, participants note, it may encour-
age more cooperation. Another participant ques-
tioned whether making programs results-based
amounted to an additional conditionality to funding,
while not addressing the quality of UN assistance to
developing countries.

One participant pointed to his own government’s
experience with a bilateral aid partnership on the
basis of trust in the recipient country’s ability to
prioritize spending and ensure proper use of the
funds. In this cooperation arrangement, contribu-
tions flow more readily, even without the donor
government having detailed knowledge about how
the money will be spent. Similar confidence is
needed in regard to how funds will be used by the
UN system. Participants said it would be an impor-
tant signal to developing countries to have more
development funding, with greater flexibility,
come through the United Nations, as an honest and
neutral broker. Improving coherence in UN pro-
grams and funds will move governments—both
donor and recipient—in that direction and also
give the IFIs a greater incentive to coordinate.

The emphasis on results, however, begs the question
of rigorous evaluation. As part of the mandate review
process, it became clear that member states have not
been willing to fund rigorous reviews of program
effectiveness. The United Nations spent 0.1 percent
on evaluations, the equivalent of a program being
evaluated once in 27 years. Members of the G-77,
the European Union, and the G-8 should be able to
agree that to build confidence in the UN system, an
improved system for evaluating UN programs will
be necessary. When evaluation results become more
available, the governance should become clearer and
projects will have more support from donors.
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In summary, there seemed to be a green light from
conference participants to go forward with the pilot
program at the country level. However, while recog-
nizing the need for structural changes, participants
viewed the panel’s recommendations for major struc-
tural reform as impractical for the time being. They
proposed to let such changes emerge from experience
with One UN in Country. In the meantime, it was sug-
gested that the existing boards of the various agencies
work jointly to assess the pilot program and that
member states should support the strengthened lead-
ership role of the resident coordinators.

Gender: A Key to Effective Development
Promotion of gender equality is widely recognized
as a powerful lever on economic development and
poverty reduction. Empirical research indicates
that for every year of elementary education a girl
receives, there is a significant improvement in the
future standard of living of her and her family. The
high-level panel was asked to address gender as
part of its terms of reference; indeed, the panel
received thousands of letters and other communi-
cations as input on the subject. In its report, the
panel urged a consolidation of the gender entities
at the United Nations to better deliver effective
development outcomes.

Compared with reactions to some of the report’s other
proposals, conference participants were more support-
ive of early implementation of the panel’s recommen-
dations on gender equality. The panel proposed to
consolidate the three existing UN gender entities into
an enhanced and independent under-secretary-general
for gender issues, with strong normative and advoca-
cy roles and sufficient funding. Participants agreed
with the panel that this architecture would help
strengthen voices for gender equality within the
United Nations and influence policy related to gender
issues. Consistent with the panel’s overall vision, par-
ticipants said, the gender-related architecture should
be designed with a view toward improving develop-
ment outcomes, for instance, by ensuring gender
equality is a component of all in-country programs
and is the mandate of the entire UN system. As an
immediate practical matter, the creation of a new

under-secretary-general post would ensure that
there is an advocate for gender issues in the room at
senior-level meetings.

One participant highlighted a number of coherence-
related items from the Department of Peacekeeping
Operations” November 2006 policy directive,
“Gender Equality in UN Peacekeeping Operations.”
First was the observation that, when operational
budgets are under pressure, cuts are always made
first in programs for gender equality. Second, there
are too few females as heads of the peace operations
and as resident coordinators for development pro-
grams. There is a need for a strong push to have more
females in these leadership roles. Last, advertise-
ments to fill vacancies in the UN system are circu-
lated in such an ad hoc manner that awareness,
particularly among women, is minimal. It was noted
by conference participants, however, that some parts
of the system have made serious efforts regarding
this. In the UN Development Programme, for exam-
ple, short lists of candidates for vacant posts always
must include at least one or two qualified women
among the candidates.

Questions were raised about the undefined authority
of the new consolidated senior post, how to ensure
that the new position would not be merely symbolic,
and whether consolidation offered the most effective
means of improving gender policy through the organ-
ization. The panel concluded that the existing gender
entities were too fragmented to have a real impact.
Indeed, the existing gender entities are themselves
supporting the proposed consolidation. Consolidation
would not collapse all the existing entities, since some
mandated functions must continue to be performed.
For example, the United Nations Development Fund
for Women (UNIFEM) and the Commission on the
Status of Women carry out functions that would need
to continue.

Participants seemed to agree that while norm-setting
on gender issues would remain the prerogative of
member states, the consolidated post could promote
compliance with agreed-upon gender goals. A num-
ber of the MDGs called for a commitment to female
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education, and Security Council Resolution 1325
called for steps to protect civilian women in conflict
zones. Member states have an obligation to act on
these agreements, but, according to UNIFEM, only a
handful of member states have done so to date and
there is no action plan within the UN system to track
compliance. Similarly, nearly all victims of human
trafficking and forced sexual and domestic labor—
contemporary forms of slavery, 200 years after its
abolition—are women, and while many people are
working on this issue, there is no coordinated action
by governments.

A participant also pointed out that member states
have resisted attention to certain gender-equality
issues on the basis of the noninterference norm. The
government of Pakistan denies that country’s prob-
lems with honor killings and other violence against
women. India has resisted discussions in the United
Nations of human trafficking on the pretext of its
own legalized prostitution, even though the issue
clearly has to do with women forced into prostitution
rather than the legality of prostitution itself. And in
cases when UN peacekeepers have been accused of
sexual abuse during their deployment, their govern-
ments bring them home, where they disappear back
into their national militaries instead of being prose-
cuted in the country where the abuse occurred.

In summary, there was consensus among participants
on the critical importance of ensuring gender equali-
ty in the One UN at the country level initiative and
throughout the UN system. There is preponderant
support for consolidating the three posts into one.
There are still many questions regarding the opera-
tional details, but there is also confidence that they
can be worked out. While such consolidation is nec-
essary and could prompt greater compliance with the
Beijing declaration and other norms, member
states—developed and developing—need to deepen
their commitment to gender equality and make com-
mensurate investments in instruments of change.

Improving Coherence on Environment
Following the 2005 World Summit, world leaders
came to the realization that the current architecture

for environmental governance at the global level was
not adapting to the very serious governance chal-
lenges we face today, including global climate
change. The UN Environmental Programme (UNEP)
was created 35 years ago yet remains small and with-
out adequate resources. The General Assembly is
currently conducting consultations on how to
address environmental challenges in a more compre-
hensive and coordinated matter.

Looking at the panel report, conference participants
noted the visible lack of consensus within the panel
regarding exactly how to improve environmental
governance. Some on the panel seek to transform
UNEP into a specialized World Environmental
Agency that would serve as a strong UN environ-
mental pillar, whereas the more skeptical prefer a
simple, incremental strengthening of UNEP. Some
participants believed there was an emerging consen-
sus among member states on strengthening UNEP,
but others said the substantive policy and action
agenda need to take shape before any major organi-
zational steps are taken.

That aggregate global climate change is occurring
was undisputed, and governments are continuing to
invest significant funds to answer yet-outstanding
questions related to the issue. Participants discussed
whether the existing knowledge base gives a clear
basis for the direction of policy, and related architec-
tural issues for the United Nations. If there were to
be a change in the status of UNEP, there would be
associated governance issues to deal with.

Some participants noted that underlying all of the
practical and policy considerations are profound
moral issues. In terms of responsibility, it is the devel-
oped world that causes global warming, while the
developing world bears much of the impact. It was
acknowledged that the costs of not acting will be
much more expensive than acting. Governments will,
of course, prioritize but should consider the needs of
the people in the countries affected most by climate
change, such as the small island states. Even if envi-
ronmental damage cannot be reversed or halted
entirely, efforts should be made to mitigate the effect
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to the greatest extent possible. It may not be possible to
reach global consensus on specific policies, but there
needs to be a much more significant and coherent
response by governments. (Such coherence must also
extend to internal positions by governments’ foreign
affairs, environmental, finance, and energy ministries.)

Participants noted the current opportune moment to
move forward on strengthening international coopera-
tion on the environment due to increased public
awareness. Making the relevant budgets more strate-
gic and predictable is important, as is greater cohesion
between the United Nations’ scattered environmental
facilities. For instance, governments should increase
UNEP’s capacity to help developing countries adopt
emerging environmentally friendly technologies.
General Assembly consultations on environment gov-
ernance were welcomed by participants. Recognizing
that environmental stresses could in turn lead to con-
flicts over scarce resources, they also predicted that
the Security Council might also take up the subject of
environmental governance as a security issue in April.
One participant suggested that coordination on terror-
ism could be used as a model for intergovernmental
cooperation to share information and technology. The
first step toward stronger action on the environment
will be to build good faith politically around a shared
agenda. As with the problem of coherence on devel-
opment, an improved architecture would be based on
the outcome of such priorities and actions—rather
than the other way around.

The Montreal Protocol phasing out use of ozone-
destroying chlorofluorocarbons (CFCs) was discussed
both as a positive precedent and a warning against
complacency. The lesson was that we never know for
certain the rate of environmental deterioration, or
repair. On CFCs, there was improvement for a time,
but there has recently been a slowing of improvement,
and maybe even regression. Participants discussed
ideas for major polluters such as the United States and
China to more strictly regulate vehicle emissions and
pollutants from coal-fired plants.

On the whole, participants viewed growing public
awareness of climate change as both an opportunity

and a call to action. There appears to be general
agreement on increasing UNEP’s capacity-building
ability to help developing countries transition to envi-
ronmentally sound policies, and that the next UNEP
budget should include funding specifically toward
that end. There appears to be mixed reactions, how-
ever, to transforming UNEP into a pillar of all UN
environment activity but agreement on more effec-
tively coordinating environmental concerns and
development projects. Overall, there appeared to be
wide consensus that the world needs a better environ-
mental strategy that, in turn, could drive additional
discussions on appropriate structures.

While the conference was broadly supportive of the
panel’s report—if not endorsing all of its specific
recommendations—there was pessimism that the
“politics of the UN” would undermine a constructive
discussion of the need for system-wide coherence.
The experience of the World Summit was cited as a
discouraging precedent. The One UN at the country
level program enjoyed the most support and enthusi-
asm, with much less support for the recommenda-
tions related to reforms at the headquarters level.
Many participants suggested that the pilot programs
would provide the best basis for progress on this
agenda, but they noted the importance of member-
state backing (resources and help breaking down
bureaucratic barriers) to give the effort the best
chances of success.

Many participants saw the mistrust between devel-
oped and developing countries as the root of the
problem. It was suggested that reforms might have to
wait until the political climate at the United Nations
changes. One step suggested to avert a deadlock in
the General Assembly would be to hold the debate in
a wide variety of forums to keep it from being cap-
tive of the General Assembly’s political groupings.
There was also concern about expecting too much of
the secretary-general so early in his term or judging
him too harshly on his response to a report issued
prior to his tenure.

A number of participants urged more discussions on
the issues raised by the panel’s report, particularly
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conducted across regional lines and involving in-
country staff. One participant gave an optimistic
view that demonstrable improvement in coherence
could significantly boost confidence in and support
for development cooperation.

There was almost universal support for moving for-
ward on a consolidation of the gender entities,
though much less consensus on the appropriate
structures for improving environmental policy.
Conference participants stressed that any skepticism
on their part was in the spirit of proceeding with the
most practicable steps toward a United Nations that
will do a better job at delivering better results on the
ground—where it counts most.
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