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Foreword
The United Nations system had been on a roller-coaster ride in the postCold War era. Initial euphoria about the construction of a `new world
order' went up in smoke, literally, with the downing of Black Hawk
helicopters and the unseemly display of dead American marines in
Mogadishu. The ill-informed, yet understandable, giddiness about the
expansive possibilities for international cooperation turned quickly into a
day-after hangover that was still in effect as we blithely watched the
Rwandan genocide. The `end of history' debate ended as quickly as it had
begun. And yet, 1999 was the annus mirabilis, or horribilis depending on
your point of view, with vigorous international responses in Kosovo and
East Timor.
The point here is not to discuss the relative successes or failures of these
high-pro®le efforts, but rather to suggest the requirement to move beyond
the ups and downs of today's headlines, to grapple seriously with the lowpro®le details of multilateral cooperation in every arena. Well publicized
efforts to foster peace and security are essential but so too are the day-today and often invisible struggles to improve lives and to enforce
international norms. Eradicating poverty and disease, improving education, and providing succor to children and women around the world are
as much the `stuff' of multilateral cooperation as blue-helmeted soldiers.
In this respect, I commend Yves Beigbeder for analysing the `New
Challenges for UNICEF'. The organization is unusual among UN agencies
in that it is well-known among the public in both rich and poor countries.
Not only was UNICEF awarded the Nobel Peace Prize in 1965, its goodwill
ambassadors and other celebrity supporters help burnish its reputation for
seriousness and cost-effectiveness. Its $1 billion annual budget comes
from voluntary contributions ± from governments, charities, businesses
and the sale of popular greeting cards.
This volume is not, however, a puff piece or an of®cial story. It ®lls an
important void in the literature, not only about the study of the
institution charged with the promotion of children's and women's rights
and welfare but about international organization more generally. To put it
simply, we know precious little about the functioning of intergovernmental secretariats in contemporary world affairs. How does a body like
UNICEF operate among a myriad of state and non-state actors, aiming to
ful®l its mandate by working in collaboration with governments,
ix
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corporations, grass-roots groups, the military and non-governmental
organizations? Does leadership matter, and if so how? Is the Convention
on the Rights of the Child another piece of paper or a wedge for change
and a meaningful tool for new projects?
The honest student or practitioner of international relations should be
willing to admit that everyone is groping and coping to understand the
contemporary world in which international organizations and we
ourselves operate. Yet, there are mainly grand theories and how-to
manuals, but little between the abstract analyses emanating from scholars
and the mundane matters of bureaucrats. The common ground between
them is too rarely ploughed.
One of the reasons is that too few observers understand academic and
practitioner preoccupations. A trained lawyer who began his career at
Nuremburg and spent almost 35 years in UN service before returning to
teaching and writing, Yves Beigbeder is able, however, to speak to both
of®cials and scholars. Both will ®nd satisfying interpretations of over half
a century of UNICEF's efforts. He paints convincing portraits of strong
leaders (Henry Labouisse and Jim Grant), of an international agency
whose ®eld efforts in development and humanitarian relief have been
complemented by normative efforts to protect and enhance children's
and women's rights. At the same time, one of the few institutions within
the UN system that has an almost universal reputation for effectiveness
and rectitude has its shortcomings. And the author does not shy away
from criticisms. One that I would have emphasized is the tensions and
competition with other international agencies, the turf-consciousness
that plagues the UN system generally.
For all of the goodwill and public recognition surrounding UNICEF, few
objective studies of the organization have been undertaken. This is why
the present volume is essential reading for students and practitioners of
international organization.
Thomas G. Weiss, November 2000
Presidential Professor, Co-Director, UN Intellectual History Project
The Graduate Center, The City University of New York
New York, NY, USA

Preface and Acknowledgements
Most organizations in the United Nations system have been subjected
since the 1980s to recurrent attacks. Industrialized countries want them to
be more ef®cient, less costly, better coordinated among themselves and
with other bodies working in the same ®eld. The US lead in these
criticisms and the US refusal to pay their dues to the UN proper and other
UN bodies has proved a counterproductive blackmail which has
paradoxically hampered the organizations' efforts to reform and has
reduced their programmes. Developing countries want the organizations
to spend more on development and less on peacekeeping, while they
reject any attempt to erode their national sovereignty through humanitarian interventions.
UNICEF is one of the few privileged UN agencies which is well-known
among the general public in both rich and poor countries and enjoys a
reputation for ef®ciency as the only global institution providing
humanitarian, emergency and development assistance to children. Its
name is often cited favourably in press and radio reports and its `good
works' are visible on TV screens.
The agency was awarded the Nobel prize for peace in 1965. Its ®nancing
through voluntary contributions by governments, other organizations
and foundations, and by individuals, its sales of greeting cards and the
well-publicized presence on war or poverty scenes of goodwill ambassadors and other celebrity supporters also contribute to its popularity.
While UNICEF has generally escaped most of the criticisms addressed to
the `political' UN and to some specialized agencies or bodies such as
UNESCO, UNIDO or UNCTAD, one of its challenges is to maintain its
identity and its activities as a UN children's agency among other UN
organizations having a broader mandate, which includes children, in
their own ®eld: can UNICEF have its own separate programmes in public
health, WHO's domain; in food and nutrition, part of the FAO's concerns;
in education, a substantial part of UNESCO's programmes; in child labour,
one of the ILO's activities? Or, more generally, are UNICEF programmes
too extended and diffuse, is UNICEF trying to embrace too much at the
risk of being ineffective?
The problem of rivalry with the specialized agencies is not new: they
tried unsuccessfully to `abort' the birth of UNICEF in 1946, and some
tensions have occurred between them and the agency from time to time.
xi
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Is UNICEF apolitical? Like the specialized agencies, UNICEF has been
created as a specialized body in principle separate from the `political' UN.
However, UNICEF is an intergovernmental body subject to the pressures
or instructions given by members of its governing board, representatives
of their own governments. The position of these governments is naturally
in¯uenced by national and international politics. UNICEF works in a
number of countries in consultation with or with the consent of the
governments concerned: the agency's work in those countries cannot but
be also subject to internal national politics and international politics.
Finally, UNICEF has at times taken position publicly to deplore or blame
international or national decisions which affected the welfare of children
in speci®c countries or areas. Hence the dif®culty for UNICEF, shared with
many other intergovernmental and non-governmental organizations
(IGOs and NGOs) working in relief and development assistance, to be or
to appear to be above politics.
Another challenge to UNICEF is ®ghting donor fatigue, in so far as its
resources come exclusively from voluntary contributions by governments, governmental agencies, IGOs and NGOs, foundations, business
®rms and individuals. This is linked to the visible cost-effectiveness of
UNICEF, to the constant demonstration that it has comparative
advantages over other IGOs and NGOs, or that it necessarily and usefully
complements or supplements their activities.
This raises the issue, applicable to UNICEF and to many other IGOs and
NGOs, of the dif®cult (or impossible) assessment of the impact of the
agency's work on the real world: have UNICEF's programmes exerted an
effective in¯uence on countries' leaders, government, administrations to
the bene®t of children's health, nutrition and education in their
countries? Have they played a role other than rhetoric in this or that
country's development? Can UNICEF really ®ght poverty in developing
countries, without direct and effective role in the economy of these
countries?
Finally, the success or failure of UNICEF's programmes is dependent not
only on their applicability to regional, national and local conditions, on
the availability of ®nancial and other resources and on the energy,
enthusiasm and integrity of the agency's staff, but on broader political,
military, economic, social and cultural factors. The best soil would ideally
be good governance, a healthy economy, civil peace and peace with
neighbouring states: there would then be no need for international
assistance. In the real world, help is needed in countries where more
money goes to arms than to health, where ethnic and other strife oppose
citizens, where civil or external war exhausts resources, where AIDS and
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malaria weaken or kill part of the population. Can UNICEF help in such
circumstances?
Early in August 1999, two teenage Africans from Guinea died in ¯ight in
the open landing gear of an airliner between Conakry and Brussels. A
letter was found in their clothes addressed to `the excellencies and of®cials
of Europe':
We suffer enormously in Africa. Help us. We have problems in Africa.
We lack rights as children. We have war and illness, we lack food . . . We
have schools, but we lack education . . . If you see that we have
sacri®ced our lives it is because we need your help to ®ght against
poverty and to end wars.1
This tragic appeal may be the best justi®cation for UNICEF's efforts. Even
if the agency's effective assistance is limited by its limited resources, it
does provide useful advice and material assistance to governments and
people in need, and, importantly, it gives hope to many. What cause is
more valuable and attractive than that of helping babies and children to
survive, grow and develop into useful citizens through support in health,
nutrition and education?
This book tries to keep a balance between praise where it is due, i.e. in
most areas, and a few criticisms which have been expressed of some of its
operations and management. The latter should not be hidden, any more
than some of the con¯icts or tensions with other UN agencies or NGOs:
no organization is perfect and transparency is required by donors and
supporters. Problems should be exposed and their causes explained, so
that prevention and correction may be timely applied. These few
`shadows' should not detract from the many `lights', UNICEF's useful
contribution, at the global level, to the protection and welfare of children
of all countries, and particularly in developing countries.
The book recalls UNICEF's predecessors, its creation in 1946, its original
mandate and the evolution of its programmes, its structure, management
and funding. It describes the agency's work in public health, food aid and
nutrition, education and sanitation, and its role in natural and man-made
emergencies. Its advocacy for the adoption of the Convention on the
Rights of the Child and its assistance to governments in the implementation of the Convention is also reviewed. Internal management issues are
also discussed while the ®nal chapter summarizes current UNICEF
challenges.
The book is based on UNICEF reports and internal documents, press
releases as well as periodical publications for the general public, relevant
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books and articles. It is also based on a number of interviews with UNICEF
serving or retired staff and other colleagues of UN agencies. Reference is
often made to Maggie Black's two extensive, well documented historical
books on the agency's life and activities from its creation in 1946 to the
mid-1990s ± The Children and the Nations: The Story of Unicef (1986), and a
sequel, Children First: The Story of UNICEF, Past and Present (1996), both
sponsored by UNICEF. Clearly, the present essay does not attempt to
compete with Black's detailed reviews of UNICEF's work which constitute
a unique reference source for the period covered.
The essay is written as an individual, independent research work, not
sponsored or guided by UNICEF. As such, the book does not claim to be a
comprehensive review of all the agency's programmes and achievements.
Its purpose is to present in a relatively brief form some of the important
events in the agency's life, its main programmes, the challenges and
problems faced and what solutions, if any, were found.
Thanks are addressed to staff in UNICEF in New York and in Geneva
who helped me in obtaining relevant documentation and information, to
retired colleagues for their useful advice, and to the helpful and patient
staff in the UN and WHO Libraries in Geneva. Due credit is also given to
UNICEF for giving permission to make references to and use a few excerpts
from Maggie Black's book Children First: The Story of UNICEF, Past and
Present (Oxford: Oxford University Press for UNICEF, 1996). The editing
skills of Mandy Eggleston are gratefully acknowledged.
Finally, the author has written this book in a personal capacity: views
and assessments are his own responsibility ± they do not necessarily
re¯ect the views of, nor commit in any way, UNICEF and the other
organizations referred to in the following chapters.

Notes:
. The use of the word `agency' in reference to UNICEF in the present

book follows the same use in UNICEF publications. It does not affect
the status of UNICEF as a Fund, a subsidiary body of the UN General
Assembly: UNICEF is not a specialized agency of the UN.
. The sign $ in the text refers to US$.
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