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AGENCY FOR INTERNATIONAL DEVELOPMENT 
WASHINGTON. D,C, 2052J 

ACTION EMORANDUM FOR THE A ADMINI~TRATOR FOR AFRICA 

FROM: ~YrOn GOIQ.LAF ICCWA 

SUBJECT: Benin Children's Learning and Equity Foundations 
Program (680-0206) and Project (680-0208) 

I. Problem: You are requested to: (a) approve a multi-year, 
combined proiect and non-project sector assistance program for 
the Republic of Benin titled Children's Learning and Equity 
Foundations Program (the "Program") for reform of the basic 
education sector with anticipated A.I.D. financing totalling 
$57,500,000 ($50,000,000 of non-project assistance and $7,500,000 
in project assistance); (b) authorize $15,000,000 of non-project 
assistance for obligation in FY 1991; (c) authorize the full 
amount rl project assistance totalling $7,500,000 for technical 
assistance and related costs over the life of the Program, of 
which $4,250,000 shall be obligated in FY 1991; and, (d) provide 
an ad hoc Delegation of Authority to Thomas Cornell, Acting 
A.I.D. Representative to Benin, to sign both the Program and 
project Agreenents. 

II. Discussion: AFR/CCWA recorrunends approval of the Benin 
Children's Learning and Equity Foundations Program consisting of 
a non-project 6ector assistance corllponent (680-0206) and a 
project assistance component (680-0208). Totul A.I.D. funding 
for the proposed eight-year effort is $57,500,000. Of this 
amount, $50,000,000 wi'l be provided as non-project sector 
assistance, to be authorized, obligatad and disbursed in six 
tranches. Of this amount, $15,000,000 of FY 1991 funds are 
recommended for authorization and obligation. These funds will 
provide budgetary support to enable the Government of Benin 
(IIGOB") to undertake the extraordinary actions requil'ed to reform 
the basic educaticn sector in line with its stated policy 
framework. 

The project assistance compOilent recommended for authorization at 
this time totals $7,500,000, of which $4,250,000 of FY 1991 funds 
is recommended for obligaticn at this titt.e. These funds will 
provide necessary technical assistance and related to the GOB and 
A.I.D. for the implementation of the GOB's reform program 
in primary education. 

Incremental authorizations (NPA-only) and obligations (NPA and 
project funds) would be incurred through FY 1996. The planned 
Progra~/Project Assistance completion Date (PACD) is December 31, 
19S9. 

A. Purpose. The purpose of the Program is to institute an 
effective, efficient and equitable primary education system that 
is sustainable. The Program shall provide the necessary 
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A. Purpose. The purpose of the Program is to institute an 
effective, efficient and equitable primary education system that 
is sustainable. The Program will provide the necessary financial 
and technical resources to design, implement and institutionalize 
basic reforms of the primary education system in Benin. The 
Program will accomplish its overall goal by at-::hieving the 
following objectives: 

1. to measurably improve in the quality of educational 
services at the pri~ary level due to quantitative and qualitative 
improvements in key pedagogic systems and inputs, e.g., teachers, 
textbooks, classrooms, materials; 

2. to increase equity and access to primary 
educational services; 

3. to ensure a sustainable financial resource base for 
the delivery of quality education services; and, 

4. to increase the capacity of Beninois to manage, 
plan, and institutionally sustain the primary education systems 
by increasing participation in that system. 

B. Program Summary. In March 1991, the Republic of Benin 
successfully emerged from 15 years of autocratic Marxist-Leninist 
rule. The people, through an open National Conference, developed 
a new Constitution, and through free elections declared its 
preference for an open society, governance under the rule of law, 
and a market economy. 

Benin is a small, poor West African country. Per capita income 
for its 4.3 million people is less than $400. The failed 
socialist experiment of the 1970's and 1980's resulted in an 
education system incapable of providing basic literacy and 
numeracy to the population. Over 40 percent of Benin's children 
never enroll in school; fewer than 23 percent of girls enroll. 
High drop-out, repeater and failure rates plus demoralized and 
underqualified teachers plague the schools. 

The purpose of this sector assistance Program is to establish an 
effective, efficient and equitable primary education system that 
is sustainable. The Program will support Beninois efforts to: 
(1) modify the primary school curriculum, (2) train and retrain 
teachers to deliver the curriculum; (3) develop and deliver 
textbooks and materials to students; (4) design and introduce 
educational assessment systems to ensure quality education; (5) 
increase enrollment rates, especially among girls; (6) increase 
equitable access to quality basic education Gervices across 
regions; (7) increase the no~inal and relative importance of 
budgetary resources allocated by the GOB for primary education 
while maintaining a 30%-35% share for education; (8) increase 
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financing for non-personnel items in the primary budget; (9) 
improve their capacity to administer and plan for quality 
education; and (10) increase the involvement of parents and 
community groups in the schools. Technical assistance will 
support these efforts. 

As a result of the program, educational competencies of primary 
school pupils will increase. Average repetition and drop-out 
rates will fall below 15 percent and average student/teacher 
ratios nationwide will vary only between 40: and 50:1 as teachers 
are more equitably and efficiently distributed. Ninety percent 
(90%) of sixth grade graduates will sit for the secondary school 
entrance exam. Gross primary school enrollment rates will reach 
78 percent and female/male participation rates will approach 
parity by the end of the program. Local parent/teacher 
associations capable of administering special programs and 
collecting and investing local school fees will exist for the 
majority of primary schools throughout the country 

A policy framework for the Program, a~proved by the GOB and 
including a planned policy implementation schedule, is presented 
in schematic fashion in Attachment A. within this framework, 
A.I.P. and the Government of Benin (GOB) will finalize the 1992 
policy actions to be implemented in 1992 prior to the first 
disbursement of funds. The GOB will confirm these actions in its 
first annual Letter of Intent to be submitted prior to any 
disbursement of funds. The Program Agreement will also contain 
as Conditions Precedent the priority actions to be undertaken by 
the GpB during both 1991 and 1992, corresponding to the first two 
disbursements of funds under the Program. These actions are 
contained in section VI of the PAAD. The Letter of Intent will be 
based on the policy matrix contained in the PAAD, and will 
specify the priority policy reform measures to be implemented in 
1991 and 1992, with more general targets for subsequent years. 
The A.I.P. Representative and the GOB will meet regularly to 
review progress on policy issues, and to update the policy 
framework as needed pursuant to those discussions. The PAAD 
describes in some detail the annual implementation procedures 
leading to a decision to disburse funds, including a 
determination of compliance with previous Program conditionality, 
evaluation of Program progress (the Annual Progress Review), and 
submission of a Letter of Intent for the following year. 

C. Disbursement Mechanisms. It is anticipated that 
program PFA funds will be disbursed to the GOB in six tranches 
over the life of the Program. An illustrative disbursement 
schedule is contained in the PAAPe Each Program Grant Amendment 
authorizing additional funds must specify the conditions 
precedent that the GOB must meet before funds are disbursed. 
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Since Benin is a member of the west African Monetary Union 
(WAMU), all dollar deposits will be made on behalf of the 
Government of Benin 'through the West African Central Bank 
(BCEAO). Essentially, the dollars deposited with the BCEAO 
cannot be tracked beyond th~ initial deposit in a non-interest 
bearing account as they form part of the Union's foreign exchange 
pool pursuant to WAMU charter. The financial system and related 
accounting practices into which A.I.D. funds will be disbursed 
are tightly controlled under the rule~ and procedures of the 
BCEAO. Accordingly, the Congressional Notification for this 
Program contained notification of an exemption .under section 
575(b) (4) of the Foreign Operations, Export Financing, and 
Related Programs Appropriations Act for 1991 so that dollar 
disbursements do not have to be deposited in a separate account 
and programmed for specific uses which are agreed upon in advance 
by A.I.D. with the host government. 

F~rther, there will be no local currency generations or deposits 
made by the GOB under this Program pursuant to the May 1991 
A.I.D. Local Currency Guidance. However, the GOB will make a 
counterpart contribution of not less than $5,000,000 by December 
31, 1992, which will be budgeted for and expended on mutually 
agreed upon budget line items for primary education. An order of 
priority for calculating the Grantee's counterpart will be 
included in the Program Agreement. This order will require the 
GOB to ensure financing for priority reform actions first, 
followed by increases in budget appropriations for materials, 
textbooks and 5upplies in the primary education sector. 

·0. Feasibility. The combined Program/Project has been 
subjected to all of the standard, A.I.D.-required feasibility 
analyses. As a result of these analyses, the Program has been 
found to be economically, technically, socially, and 
institutionally feasible. Furthermore, assumptions and 
constraints to feasibility have been clearly identified, and the 
Program design has been modified to include actions to reduce 
risk. These analyses are all presented or summarized in the body 
of the PAAD document. All relevant analyses are attached to the 
PAAD. 

E. Financial Plan. Detailed financial plans both for the 
Project and the Program are included in the PAAD/PP document. In 
addition, a comprehensive procurement plan with the Payment 
Verification certification is contained in Annex xv. An overall 
program summary financial plan is provided below: 

4 
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TABLE 1 
Summary Program ~udget 

($OOO) 

A.: ... l.Jh 
Assistance Type nL 1& GOB Total 

Policy-based NPA 50,000 0 19,200 69,200 

~roject Assistance 
Long-Term TA 3,950 795 0 4,745 
Short-Term TA 2,730 0 0 2,730 
Non-Federal Audit 0 25 0 25 

Total 56,680 820 19,200 76,700 

H. ECPR Conclusions. An ECPR was held on September 13, 
1991, at which it was decided to move forward with Program 
authorization and initial obligation for FY 1991. Discussions at 
the ECPR centered on the analytical basis for the Program, the 
concept of political sustainability, the appropriateness of 
obligating a full project assistance component at this time, and 
the proposed technical assistance strategy. 

The results of the ECPR discussio~s and the disposition of 
recommendations are presented below: 

1. The analytical basis for the Drogram is broad and 
deep enough. It is based on two years of comprehensive sector 
studies completed under a UNESCO/UNDP program which are of high 
quality. Dr. Richard Sack, Director of the UNESCO/UNDP Project, 
presented the analyses and answered questions related thereto. 

2. The dual emphases on sustainability and public 
participation in the reform of the primary education system are 
important to the ultimate success of this effort. When it was 
clear that the word "political" sustainability as used by the 
project team really meant public participation, the ECPR 
recommended that the semantics be changed. This has been done 
both in the authorizing and obligating documents. The ECPR 
Chairman also concluded that mechanisms should be put in place to 
(a) measure participation and satisfaction of parents in primary 
schools, and (b) establish an overall, quantifiably objective 
indicator related to parent participation. As a result, a 
baseline survey of parental attitudes has been incorporated into 
the Program design for Year Three of implementation, and an 
impact indicator related to increasing parental satisfaction has 
been included in the revised policy matrix and the PAAD 
narrative. 

c 
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3. It was determined that the project support 
component would be authorized in FY 1991 as designed as a first 
phase effort. Mechanisms have been built into the PAAD for a 
review and evaluation of future needs in 1994 and the Mission 
understands that if it should choose to do so, the specific mix 
of technical advisors may vary. 

4. The proposed Mission-based IOC was approved as the 
contracting mechanism for short-term technical assistance after 
Year One of the Project. during which time the IOC will be 
competed and awarded. For the first year, funds have been set 
aside for the procurment of short-term technical assistance 
through AID/W central contracts and grants. Insofar as it is 
managel'ially and technically efficient, long-term technical 
advisors will be sought through PSCs to enclure that they are 
institutionally separate from the provider of short-term 
technical expertise in order to build objectivity into 
procurement decisions. 

5. In addition, in response to a post-ECPR concern 
raised by GC/AFR and the ECPR Chairman, explicit program 
conditionality relating to the sustainability of the primary 
education budget has been included in the final authorization for 
both of the first two disbursement tranches. Also, budget and 
finance conditionalities have been outlined as appropriate for 
each subsequent year's disbursement. 

6. Finally, at the post-ECPR request of GC/AFR, the 
~tructure of the GOB's counterpart contribution has been modified 
so that it will be provided on a pari passu basis with A.I.D. 
Program funds. 

III. Conditions Precedent to Disbursement. 

A. In addition to the standard conditions precedent to 
first disbursement contained in the Program Agreement, prior to 
the first disbursement of non-project sector assistance funds, 
the GOB will submit: 

1. The completed diagnoses of the six operations 
which comprise the organizational audit of the Ministry of 
Education; 

2. Assurances that the Grantee has maintained 
expenditures for Government-financed scholarships contained in 
the Grantee's 1991 budget at a level equal to or less than the 
level budgeted for 1990; 

3. Evidence that the Grantee has developed and 
approved, in consultation with A.I.D., procedures and content for 
Annual Progress Reports to be submitted to A.I.D. in furtherance 
of Program objectives, and also has designated the respective 
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agencies and/or individuals responsible for preparing such 
reports; 

4. A Letter of Intent, submitted by the Grantee's 
designated representative(s) and certified by the Minister of 
Education and the Minister of Finance, which contains a 
comprehensive list of actions that the Grantee intends to take 
during the Grantee's 1992 fiscal year towards meeting the 
objectives of the Program as more fully described in the Program 
Policy Matrix. The Parties agree that such actions will include, 
but not be limited to: 

a. the submission of the Grantee's completed, 
multi-year, primary education sector reform action plan; 

b. the initiation of a primary school 
infrastructure needs assessment survey; and, 

c. the design and installation of a comprehensive 
primary education expenditure tracking system; and, 

5. A certified copy of the Grantee's 1992 budget, or 
other appropriate document as A.I.D. may agree to in writing, 
which demonstrates, at a minimum, that: 

a. adequate resources will be made available to 
implement the actions under the Program for 1992, as agreed to by 
the Parties and contained in the Letter of Intent, above; and, 

b. the total sh~re of the Grantee's 1992 budget 
available for primary education is equal to or greater than the 
total share made available for primary education in the Grantee's 
1991 budget. 

B. Prior to the second disbursement under the Grant, the 
Grantee, shall, except as A.I.D. may otherwise agree to in 
writing, furnish or have furnished to A.I.D., in form and 
substance satisfactory to A.I.D.: 

1. An Annual Progress Report which demonstrates that 
the Grantee has accomplished the Program actions contained in the 
Letter of Intent described above; 

2. Evidence that: 

a. the Grantee has expended the equivalent of Five 
Million u.s. Dollars ($5,000,000) on priority primary education 
sector reform actions in 1992; and, 

b. the percentage share of Grantee funds budgeted 
for and expended on primary education for all budget items, other 
than salaries and pensions, increased in 1992 relative to 1991; 

7 
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3. A Letter of Intent, submitted by the Grantee's 
designated representative(s) and certified by the Minister of 
Education and the Minister of Finance, which contains a 
comprehensive list of actions that the Grantee intends to take 
during the Grantee's 1993 fiscal year towards meeting the 
objectives of the Program as more fully described in the Program 
Policy Matrix; 

4. A certifien copy of the Grantee's 1993 budget, or 
other appropriate document as A.I.D. may agree to in writing, 
which demonstrates, at a minimum, that: 

a. adequate financing will be available for the 
implementation of the Program during the 1993 fiscal year; 

b. the total share of the Grantee's 1993 budget 
to be made available for primary education is equal to or greater 
than the budget share made available for primary education in 
1992; and, 

c. the percentage share of Grantee funds 
budgeted in 1993 for all primary education budget items, other 
than salaries and pensions, will increase relative to 1992. 

C. Subsequent disbursements of grant funds will be subject 
to the following special conditions precedent. Additional 
special conditions may be negotiated at the time of incremental 
authorizations and obligations of funds. 

1. The submission of an Annual Progress Report which 
demonstrates that the Grantee has accomplished the Program and 
budgetary actions contained in each Letter of Intent submitted in 
support of the previous disbursement of funds; and, 

2. A Letter of Intent submitted on an annual basis 
which provides, at a minimum: 

a. a comprehensive list of primary education 
reform actions to take place during each subsequent fiscal year 
of the Grantee; 

b. evidence of budgeted resources to finance those 
actions; and, 

c. quantifiable targets towards meeting the 
overall Program objectives and impact indicators as stated in the 
Policy and Program Matrix. 

IV. Special Concerns 

A. Initial Environmental Examination. After conSUltation 
with the Bureau Environmental Officer during the preparation of 
the PAAD, a categorical exclusion was recommended and approved by 
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said Officer on September 25, 1991, and cleared by GC/AFR. The 
lEE is attached as Annex II to the PAAD. 

B. Implementing Agencies. The Grantee will be the 
Government of Benin, acting through the Ministries of Foreign 
Affairs and Technical Cooperation, Finance, Plan and Education. 
The Program will support primary education restructuring designed 
and implemented by the Government of Benin, which has an approved 
policy framework for primary education reform in place. USAID 
will enter into a collaborative relationship with the Ministry of 
Education, the Ministry of Finance and other donors to provide 
the financing required for co~prehensive sector restructuring. 
It is important to underscore the point that in this case, A.I.D. 
is placing its support behind an initiative already in place and 
underway led by the Government and people of Benin. This program 
accepts the Grantee's approach to, and goals for educational 
reform and seeks to facilitate its implementation. 

C. Responsible Officers for A.I.D. The Mission ill Benin 
has been formally approved for establishment, and initial 
assignmeJ,ts of personnel are in process. However, the individual 
currently acting in the position of A.I.D. Representative has not 
been formally assigned to that position. Secondly, because once 
established the Mission in Benin will be a Schedule B Mission 
with respect to Delegations of Authority, the A.I.D. 
Representative would not have authority to obligate this program, 
without the concurrence of the REDSO/WCA Director, even if he 
were assigned. Therefore, to initiate this program with FY 1991 
funds, you will be required to provide an ad hoc delegation of 
authority to Mr. Thomas Cornell to obligate the agreements. This 
arrangement has been cleared with the GC/AFR Attorney currently 
on TOY to Benin as well as with the Director of REDSO/WCA. 

D. Statutory Checklists. All checklists (statutory, 
country, project and non-project) are attached hereto as Annex 
XVI. 

E. Gray Amendment. The PAAD recommends full and open 
competition in the choice of institutional contractors for any 
technical assistance which may be required unaer the project 
component. Notices in the Commerce Business Daily and 
instructions to offerors will contain language encouraging 
"participation to the maximum extent possible of small business 
concerns, small disadvantaged business concerns and women-owned 
small business concerns . • • as prime contractor and 
subco~tractors." 

F. Women in Development. The basic policy reforms to be 
implemented through this Program will specifically address issues 
related to low female enrollment at the primary school level. 

! 
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Implementing Special Procurement Policy Rules Governing the 
Development Fund for Africa (DFA) dated April 4, 1988, as may be 
amended from time to time. 

H. Local Costs. Local support costs for the technical 
advisors of approximately $820,000 are authorized over the life 
of the Project. 

I. Notification to Congress. The Congressional 
~otification was submitted to the Hill on September 13, 1991, and 
will expire on September 27, 1991. An exemption from the 
separate account requirement was contained in the CN. 

J. General Financial Assessment. The Mission will be 
required to conduct a standard General Financial Assessment once 
every five years in Benin. Given the relatively little A.I.D. 
experience with Benin over the past ten years, the feasibility of 
conducting this Assessment prior to authorizing and obligating 
this Program was examined. It was determined to be inappropriate 
to conduct the Assessment in association with this Program given: 
(1) end of fiscal year priorities which has kept most of the 
Africa Bureau Controller staff unavailable to assist; (2) that 
the total A.I.D. program in Benin involves more entities of the 
GOB which would need to be included in the General Assessment 
than those involved in this one program; (3) that Mission staff 
are not yet available and in place to assist in the Assessment or 
act upon its recommendations; and, (4) that no funds under this 
program will be deposited into the Beninois financial system by 
A.I.D. 

The project will be administered directly by A.I.D. and all 
payments will be through A.I.D. direct means. Under the Program, 
all A.I.D. dollar assistance will be deposited into the Central 
Bank of West Africa, a multi-national financial institution with 
which A.I.D. is familiar and whose financial practices and 
procedures conform to internationally accepted standards. 

The Mission will, however, make arrangements as early in FY 1992 
as possible to conduct the General Financial' Assessment. 

K. Document Review. After the ECPR, the PAAD was reviewed 
and the authorization package, including this Action Memorandum, 
was prepared in Benin and forwarded to AID/W for final 
authorization. The authorization package was reviewed and 
cleared by: Robin Horn, AFR/TR; Rumu Sarkar, GC/AFR; Juliette 
Jenkins Johnson, REDSO/WAAC; Marty Schulman, REDSO/WCA/GDO/HRDO; 
and, Cynthia Rozell, AFR/CCWA. 

v. Recommendations. That you: 

A. Approve a multi-year, combined project (680-0208) and 
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V. Recommendations. That you: 

A. Approve a m~lti-year, combined project (680-0208) and 
non-project sector assistance program (680-0206) for the Republic 
of Benin titled Children's Learning and Equity Foundations 
Program for the reform of the basic education sector with 
anticipated A.I.D. financing totalling $57,500,000 ($50,000,000 
of non-project assistance and $7,500,000 in project assistance) 
over an eight year project life; 

B. Authorize $15,000,000 of non-project assistance for 
obligation in FY 1991 under Program No. 680-0296; 

C. Authorize the full amount of project assistance 
totalling $7,500,000 for technical assistance and related costs 
under Project No. 680-0208; and, 

D. Provide an ad hoc Delegation of Authority to Thomas 
Cornell, Acting A.I.D. Representative to Benin, to sign both the 
Program and Project Agreements, obligating $15,000,000 and 
$4,250,000, respectively, of FY 1991 DFA grant funds. 

DISAPPROVED 

DATE 1/iJ/C,/ 

Draft: GC/AFR:RSarkari AFR/CCWA:CRozell 

Clearance: 
AFR/DP:MBonner 
AFR/CONT:MRogal 
AFR/TR:RCobb 
]l.FRI PD: PGuedet 
GC/AFR:ESpriggs 
FM/PAPD:RBonafon 
DAA/AFR:ELSaiers 

~~~~__________ Date 
~=#~~__________ Date 
~~~~~ ________ Date 
~~~~~~ ______ Date 
~~~~~~______ Date 
~~~~+-________ Date 
____ ~ __ ~~~--__ Date 

AFR/CCWA:MGolden 
PPC/PB:RMaushammer 

Date 

Date 
-----4~~-------

Attachmants: a/s 
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CLASSIFICATION: Unclassified 
""0 IUOo I I. PAAD NO. -

'e-IIII DEPARTMENT OF STATE 680-0206 (680-T - 602 ) 
AGENCY FOR a. COUNT .. V 

INTERNATIONAL DEVELOPMENT Benin 
I. CATIEGO .. V 

PAAD PROGRAM ASSISTANCE Non-Project Sector Assistance: 

APPROVAL DOCUMENT ~;:I':;h Tran!=;fp.r 
~. DATIE 

20 Seotember 1991 . 
,. TO: •. ova CHANGE NO. 

Edward L. Saiers (Acting} Not Applicable 
Assistant Administrator ior Africa •. ova INCREASIE 

• "140M: 

M yron Golden, AFR/CCWA 
-

O. APPROVAl.. REQUESTED 1'01'1 CO ........ ,T .... ENT 01': 

S 15,000,000 
'iTTVPE FUNDIN~~ 12. I..0CAI. CURRENCY AI'IRANGIE .... ENT 

nl.~AN 0 GRAN DINI'''R .... AI.. C FORMAl. ~NONE 
II. C 0 ...... 0 01 TIES FINANCED 

(NA, cash disbursement) 

'I PER .. ,TTEO SOURCE 

U.S. only' 

Lim.te.J F.W.~ 

Fru Wcrld: 

Cosh: $15,000,000 

II. su ........ R V DESC RI PT .ON 

t-'ot Applicable 
T t. l TAKEN .... 0 ..... 

10. APPROP .. ,ATION - AI..I..0T .... e:NT 72-111/21014 
GSS1~91-316S0-KG39 (lSl-61-6So-00-53-11) 

1'1' ESTI .... ATE:> DIEI..IVE"V PERI0~d'4' TRANSACTION EI..IGIBII..,TV 

Dec. 1991 - Dec.199 DAn: Oct. 1, 1991 

1
'7 ' ESTIMATED SOURCE Not ApplJ.cable 

U.S.: 
Indultrialized Countri .. : 

Local: 

Other: 
-------------------------------------------

The purpose of the Benin Childrents Learning and Equity Foundations (CLEF) 
program is to institute an effective, efficient, and equitable primary 
education system that is sustainable. The Program will Rccomplish four 
objectives: an improvement in the quality of the primary education system 
by upgrading key pedagogic systems and inputs; an increase in equity and 
access to quality primary education services; an improvement in the finan­
cial sustainability of the primary education system; and, the establist~ent 
of effective and efficient sectoral planning and management involving 
widespread public participation in primary education. Under this Program, 
the GOB will undertake policy reforms and other actions to accomplish 
these objectives in accordance with its established education policy frame­
work. 

The attached PAAD/PP justifies a $76.7 million program consisting of $50 
million in A.I.D. cash disbursements, $7.5 million in A.I.D. project 
assistance, and a $19.2 million GOB contribution. Of this amount, this 
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SUMMARY PROGRAM DESCRIPTION CONTINUATION 

tranches, after satisfaction of the conditions precedent 
contained in section VI.B. of the PAAD. The $15 million hereby 
authorized will be disbursed in two annual tranches, of 
$10 million and $ 5 milliC)n. 

Because Benin is a member of the West African Monetary Union 
(W_~) and does not manage its own foreign exchange, this Program 
will be exempt from the separate account requirements of Sec. 
575[b][1] of the FY 1991 Foreign Assistance Appropriations Act. 
Congress was notified of A. I. D. 's intent to allow this exemption 
via the normal congressional Notification process as permitted by 
Sec. 575 [b] [4 ] . 

The program will not generate local currency nor require a 
special local currency deposit. 
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Africa, Development Assistance" contained in the Foreign 
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3. The project Agreement, and amendments thereto, which may be 
negotiated and executed by the officer(s) to whom such authority 
is delegated in accordance with A.I.D. regulations and 
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BENIN: CHILDREN'S LEARNING AND EQUITY POUNDATIONS (CLEP) 

program Assistance Approval Document and project Paper 

I. Summary and Recommendations. 

A. Recommended Action. AFR/CCWA recommends Bureau 
approval and initial authorization of the Children's Learning and 
Equity Foundations (CLEF) Program for the Government of Benin 
(GOB). This combined project (680-0208) and non-project (680-
0206) sector assistance program contemplates life of project 
authorizations and obligations totalling $57,500,000, consisting 
of $50,000,000 of non-project sector assistance and $7,500,000 of 
complementary project support assistance. Initial FY 1991 
obligations will total $15,000,000 of non-project sector 
assistance and $4,250,000 of project assistance. The proposed 
non-project assistance will require incremental authorizations 
and obligations totaling $35,000,000. The project assistance 
will be fully authorized in FY 1991 and will require incremental 
obligations totalling $3,250,000. Development Fund for Africa 
(DFA) grants will finance both the project and non-project sector 
assistance activities. Incremental obligations may be incurred 
through FY 1996. The anticipated PACD is December 31, 1999. 

B. The Grantee. The Grantee will be the Government of 
Benin, acting through the Ministries of Foreign Affairs and 
Technical Cooperation, Finance, Plan Education. The program will 
support primary education restructuring designed and implemented 
by the Government of Benin, which has an approved policy 
framework for primary education reform in place. USAID will 
enter into a collaborative relationship with the Ministry of 
Education, the Ministry of Finance and other donors to provide 
the financing required for comprehensive sector restructuring. 
It is important to underscore the point that, A.I.D. is placing 
its support behind an initiative already in place and underway 
led by the Government and people of Benin. This program accepts 
the Grantee's approach to, and goals for educational reform and 
seeks to facilitate its implementation. 

C. Program Summary. In March 1991, the Republic of Benin 
successfully emerged from 15 years of autocratic Marxist-Leninist 
rule. The people, through an open National Conference, developed 
a new constitution, and through free elections declared their 
preference for an open society, a government of law, and a market 
economy. 

Benin is a small, poor west African country. Per capita income 
for its 4.3 million people is less than $400. The failed 
socialist experiment of the 1970's and 1980's resulted in an 
education system incapable of providing basic literacy and 
numeracy to the population. Over 40 percent of Benin's children 
never enroll in school; less than 23 percent of girls ever 

-~/I 
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enroll. High drop-out, repeater and failure rates plus 
demoralized and underqualified teachers plague the schools. 

The purpose of this sector assistance program is to establish an 
effective, efficient and equitable primary education system that 
is sustainable. It will provide the financial and technical 
resources necessary to reform the basic education system. Under 
the program, funds will be disbursed in six tranches. These 
funds will support Beninois efforts to: (1) modify the primary 
school curriculum, (2) train and retrain teachers to deliver the 
curriculum; (3) develop and deliver textbooks and materials to 
students; (4) design and introduce educational·assessment systems 
to ensure quality education; (5) increase enrollment rates, 
especially among girls; (6) increase equitable access to quality 
basic education services across regions; (7) increase the nominal 
and relative importance of budgetary resources for primary 
education while maintaining a 30%-35% budget share for education; 
(8) increase financipq for non-personnel items in the primary 
budget; (9) improve GOB capacity to administer and plan for 
qu~lity education; and (10) increase the involvement of parents 
and community groups in the schools. 

As a result of the program, educational competencies of primary 
school pupils will increase. Average repetition and drop-out 
rates will fall below 15 percent and average student/teacher 
ratios nationwide will vary only between 40 and 50:1 as teachers 
are more equitably and efficiently distributed. Ninety percent 
(90%) of sixth grade graduates will sit for the secondary school 
entrance exam. Gross primary school enrollment rates will reach 
78 percent and female/male participation rates will approach 
parity by the end of the program. Local parent/teacher 
associations capable of administering special programs and 
collecting and investing local school fees will exist for the 
majority of primary schools throughout the country. A 
comprehensive Policy and Program Matrix for the CLEF program is 
presented in Figure 1, following. 

To achieve these objectives, total program financing of $76.7 
million is sought. Of this, $57.5 million of A.I.D. grant 
financing is proposed for approval; $50 million of NPA and $7.5 
million project support assistance. The GOB contribution of 
$19.2 million will finance budgetary outlays required to effect 
this primary education restructuring effort. This equals 25 
percent of total program costs. The GOB will report on its 
budgetary performance on an annual basis to A.I.D. This report 
will be prepared for budgeted as well as actual expenditures. A 
summary program budget is presented in Table 1 below: 
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TABLE 1 

Summary Program Budget 
($000) 

A.I.D. 
Assistance Type n LC 

Policy-based NPA 50,000 0 

~roject Assistance 
Long-Term TA 3,950 795 
Short-Term TA 2,730 0 
Non-Federal Audit 0 25 

Total 56,680 820 

GOB Total 

19,200 69,200 

0 4,745 
0 2,730 
0 25 

19,200 76,700 

'~~--. -. 
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Supporting Objective B: To Increase the equity of access to fundamental quality level primary education services. (Equity) 
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II. Macroeconomic Setting. 

A. Macroeconomic Conditions and Growth Prospects. Benin 
has a population of roughly 4.6 million with per capita income of 
$380 in 1989. Agriculture is the primary sector in the economy. 
Benin is self-sufficient in food and production of its principal 
agriculture export, cotton, has been increasing since 1982. oil 
is another important export commodity, but proven reserves are 
only expected to last through 1992. Benin benefits from a 
considerable level of transit trade with its neighbors, 
particularly Nigeria. However, this makes it vulnerable to its 
neighbors' economic policies. Industrial production constitutes 
only about 8 percent of GOP. 

From independence in 1960 until 1972, Benin underwent a period of 
frequent changes in government, which created an environment of 
extreme instability. In 1973, a single-party Marxist-Leninist 
government came to power and ruled until 1989. Under the 
Marxist-Leninist regime, economic policies emphasized central 
planning. Many foreign-owned businesses were nationalized and a 
large number of state-owned enterprises were created, primarily 
in the banking, industrial, and agricultural sectors. From 1978 
to 1988 the civil service tripled in size. It currently numbers 
approximately 42,000, and there are an additional 8,000 people in 
military service. 

During the 1975-1982 period, major economic and financial 
difficulties occurred due to unfavorable external market 
developments and inappropriate domestic policies. Macroeconomic 
policy was excessively expansionary, based on large foreign 
borrowing and imprudent use of local banking credit. High 
capital expenditures, coupled with the spillover effects of the 
1977-1980 commodity boom, generated GOP growth levels averaging 5 
percent annually. However, inappropriate policies quickly 
reversed this trend after 1982, resulting in a period of low 
growth with structurally weak public finances, large balance of 
pal~ent deficits, and a virtually bankrupt banking system. 

Adjustment efforts began in 1983, but were insufficient given the 
magnitude of internal and external disequilibria. The financial 
situation continued to decline due to the fall in world cotton 
prices in 1985-86 and a protracted slump in regional transit 
trade since 1982. Delays in meeting the government payroll 
occurred in 1987-88 and the banking system became unable to honor 
requests for cash withdrawals and transfers abroad. About 75 
percent of the system's total outstanding loans were non­
performing, with public enterprises accounting for two-thirds of 
that total. In 1987, the system collapsed and all banks closed. 

A structural adjustment program supported by the IMF and World 
Bank began in mid-1989 to: 1) curtail the role of the public 
sector in the economy and increase the role of the private 
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sector; 2) strengthen the public sector's capacity to manage its 
resources; 3) improve the allocation of investible resources; 4) 
restore an effective banking system; and 5) remove policy and 
regulatory constraints on the performance of various sectors. 

Despite the government's apparently strong commitment to the 
economic reform measures, the program encountered serious 
difficulties in the form of revenue shortfalls. This led to a 
renewed financial crisis which in turn affected the ability of 
the government to implement key progralB components. Real GOP in 
1989 fell by 0.7 percent. This was largely due to the continued 
absence of a well-functioning banking system, the reduction in 
incomes of large segments of the urban population due to arrears 
in salary payments, and a 20 percent decline in the volume of oil 
production. 

In view of the dire situation, the government took a major 
political and economic decision in December 1989 which changed 
the history of Benin. Recognizing that its Marxist-Leninist 
philosophy conflicted with the implementation of the structural 
adjustment program, it abandoned its philosophy. Through a 
unique "National Conference" process, t!.e Beninois drafted a new 
constitution and held multi-party elections in February 1991. 
These were promptly followed by Presidential elections. Under 
the transitional government (1990-91), significant progress was 
achieved in fulfilling the specific conditions of the structural 
adjustment program. The new government, led by President 
Nicephore Soglo is convinced of the necessity of continuing the 
implementation of the structural adjustment program. 

In 1990, real GOP grew by 2.6 percent as economic activity began 
to return to normal. Progress was made in improving tax 
administration while reducing tax rates, but customs 
administration failed to improve as expected. The GOB wage bill 
was cut with the departure of 1,590 employees, although this too 
was below planned departure levels. Despite these improvements, 
slow disbursements of external assistance resulted in Benin 
exceeding the ceiling of net advances from the Central Bank of 
west African states (BCEAO). Recovery and restoration of 
financ~al equilibrium remained fragile. With the continuation of 
strong external support for the adjustment program, real GOP 
growth could exceed 3 percent in 1991 and gradually improve to 4 
percent by 1994. 

In 1991, the four small private banks which replaced the bankrupt 
publicly-owned banks in 1989 succeeded in rebuilding the deposit 
base to over CO billion CFA francs or about 11.6 percent of GOP. 
This continues the progress already made in 1990 and is a sign of 
renewed confidence in the economy and the banking sector. The 
GOB is currently negotiating with Credit Lyonnais to establish an 
operation in Benin after negotiations broke off with Banque 
Nationale de Paris earlier in 1991. 

...., I 
I\, ~L) 
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The GOB has made remarkable progress in divest~.ng itself of 
parastatals, with 21 remaining out of the original 60 industrial 
or commercial enterprises existing at the end of 1986. The 
brewery, which had the dubious distinction of being the only 
money-losing brewery in Africa, is about to be privatized. 

B. Balance of Payments. The current account aeficit 
reached 25 percent of GOP during 1981-82 when the investment/GOP 
ratio reached 30 percent. When several large public sector 
projects were completed in 1983-84, capital imports declined. 
Together with higher export earnings arising from the start of 
petroleum production and higher cotton exports, a SUbstantial 
improvement was achieved in the current account balance. The 
current account deficit/GOP ratio declined further to an average 
of about 9 percent of GOP during 1985-88 because of a further 
decline of imports and despite declining world market prices for 
cotton and crude oil in 1985-86. Preliminary data for 1989 show 
a record low current account deficit/GOP ratio of about 3-4 
percent due to an extraordinarily good performance of cotton 
output coupled with more than a 30 percent drop in commodity 
imports, particularly, capital goods for investment. 

Benin's balance of payments is particularly difficult to forecast 
because of the large volume of unrecorded transactions. 
Nevertheless, it is expected that the current account deficit/GOP 
ratio rose to the 1988 level of 9.6 percent in 1990 and will 
decline to 7.7 percent by the end of 1991. This decline in 1991 
is predicated on higher output of foodstuffs, resulting in a 5-10 
percent decrease in imports of food items and an increase in 
exports of food grains due to the liberalization of food crop 
marketing. As a result of a drastic decline in public investment 
in 1989, a relatively large level of concessional borrowing will 
be required in the medium-term to restore the 1988 investment/GOP 
ratio of 13 percent by 1991. However, the debt service ratio is 
projected to decline from 44 percent in 1988 to 20-25 percent in 
1992, assuming new Paris Club rescheduling agreements through 
1991 and future external borrowing on excessively concessional 
terms. Five-year debt service projections indicate that Benin's 
total public and publicly guaranteed debt outstanding will 
increase from US$ 925 million in 1989 to US$ 970 million in 1993. 

C. Fiscal Oeficit. Policies which expanded the public 
sector through increased personnel and operating expenditures 
raised current budget expenditures from 13 percent of GOP during 
1981-84 to an average of 15 percent during 1985-88. The overall 
deficit has averaged about 9 percent of GOP during 1986-89. The 
government drew down all its deposits in the banking system to 
finance the deficit and became a net debtor to the banking system 
in 1984. As a consequence, arrears accumulated and delays in 
meeting the monthly payroll became frequent starting in 1987. 
Fiscal revenues dropped by more than 30 percent in 1989 and the 
overall budget deficit reached 10 percent of GOP. The overall 
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fiscal deficit is projected to decline from a projected 9.8 
percent of GOP in 1991 to 5.2 percent of GOP by 1994 as the 
fiscal system undergoes reform under the structural adjustment 
program. Meauures have been introduced to achieve programmed 
fiscal targets, including the rationalization of taxation and 
expenditure as well as the reinforcement of tax administration 
and revenue collection. The public finance situation is likely 
to remain difficult in the medium-term. 

Adding to the adjustment difficulties is the GOB's arrt~ars 
situation. As a result of its continuing large fiscal deficits, 
the GOB accumulated both domestic and external payments arrears. 
By the end of 1988, domestic payments arrears to suppliers and 
employees had reached 67 billion CFA francs (14 percent of GOP) 
and external payments arrears were 93 billion CFA francs (19 
percent of GOP). By end-1989 domestic arrears had risen further 
to 75 billion CFA francs while external arrears were reduced 
through a Paris Club rescheduling. Internal arrears are 
estimated to have been reduced by nearly 8 billion CFA francs in 
1990, bringing the total back to the end-1988 level of 67 billion 
CFA francs. The adjustment program involves a gradual reduction 
of domestic arrears by 5 billion CFA francs per year over about 
13 to 14 years, but it calls for eliminating external payments 
arrears in 1991 through financing, rescheduling and debt 
forgiveness. 

The overall deficit of the GOB is primarily the result of 
inadequate tax administration. Revenues as a percentage of GOP 
were only 9.6 percent in 1990, a modest improvement over the 
precipitous fall to 9.2 percent of GOP in 1989. This, however, 
is still quite low for francophone West African countries and 
inadequate to assure the financing of social infrastructure and 
public services necessary to the normal functioning of the 
economy. Actual 1990 and projected revenues for 1991-1994 are as 
follows (Table 2) under the structural adjustment program. 

Overall expenditures for 1990 equalled 19.4 percent of GOP. This 
is not an undesirable level of public expenditures, but the 
structure of expenditures is too heavily weighted toward 
salaries, pensions and scholarships, with only a small percentage 
devoted to supplies and equipment. Actual expenditures for 1990 
(estimated) and projected expenditures for 1991-1994 are given in 
Table 3. 
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TABLE 2 
Government Revenues 

(billions of CFA francs) 

1990 1991 1992 1993 1994 

Tax Administration 18.9 21.0 24.8 29.0 33.9 
customs 15.4 19.8 22.6 26.8 30.8 
other 6.0 6.7 8.2 9.7 9.2 
Subtotal 40.3 47.5 55.6 65.5 73.9 

Nonfiscal Revenues 9.3 10.2 10.2 10.3 11.5 
Total Revenues 49.6 57.7 65.8 75.8 85.4 
IJercent of GNP 9.6 10.6 11.3 12.3 13.0 

TABLE 3 
Government Expenditures 
(billions of CFA francs) 

1990 1991 1992 1993 1994 

salaries, Pensions 
& Scholarships 43.5 43.9 43.1 42.5 41.9 

Transfer Payments 
& Counterpart 12.8 13.9 14.7 16.8 19.6 

Interest 15.3 19.9 19.5 20.6 21.1 
Investment 26.0 27.6 29.9 31.9 33.0 
Emergency Program 2.5 5.9 4.7 3.8 3.8 
Total 
Expenditures 100.1 111.3 111.9 115.6 119.4 

Percent of GOP 19.4 20.3 19.3 18.7 18.1 

Fiscal Deficit aEl 
as aa , of GOP 9.8 9.7 8.0 6.4 5.1 

The recent precipitous drop in government revenues has resulted 
in revenues being insufficient to finance the so-called "primary 
budget" expenditures of salaries, pensions, scholarships and 
minimal operating expenditures. The gap in financing for 1990 
for the primary budget alone was 1.2 percent of GOP. This meant 
that there were no revenues available to finance debt service, 
nor the investment budget with its emergency program to restore 
the country's infrastructure. The overall deficit amounted to 
9.7 percent of GOP on a commitments basis and 10.2 percent of GOP 
on a cash basis. 
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The structural adjustment program provides direct assistance to 
improve the collection of tax revenues. Increases in the 
percentage of GOP collected in taxes will permit a balancing of 
the primary expenditure budget in 1991. In later years, a 
growing proportion of revenues will be available to cover a small 
proportion of debt servicing and the investment budget. The 
GOB's overall deficit is projected to decrease from 9.7 percent 
in 1990 to 5.2 percent in 1994 on a commitments basis. The 
gradual reduction of both internal and external arrears over this 
period will keep the deficit higher on a cash basis. 

The slow process of reestablishing equilibrium.in overall 
government finances means that external support will continue to 
be required to finance crucial sectoral reform programs and 
improve the quality and coverage of essential public services. 

D. Exceptional Financing Requirements. Prior to the 
donors' meeting of June 17, 1991, the financing requirements of 
the GOB were $709 million for 1991 and 1992. This amount 
included financing for external debt amortization, the reduction 
of external payments arrears, and an increase in official 
international reserves. 

As can be seen in Table 4, all but $79.2 million for 1991 and 
$13.0 million for 1992 were considered to have been acquired 
through donor financing or attainable in the near future through 
debt rescheduling. The donors meeting itself resulted in 
additional pledges of 13 billion CFA francs (approximately $43 
million), but of this amount only 2 billion CFA francs (about 
$6.6 million) were added to projected 1991 disbursements. 
Follow-up meetings with donors and parties not present at the 
meeting resulted in a modest addition of 1 billion CFA francs 
(about $3.3 million) of additional exceptional financing. This 
leaves a significant gap in financing for 1991, which can only be 
met by Benin continuing to exceed its borrowing ceiling at the 
BCEAO. This will result in additional interest payments for 
Benin, but there is not sufficient concessional financing 
available at this time to reduce Benin's position with the BCEAO. 
These final adjustments to permit financing'of the Second 
Structural Adjustment Program were included in the presentation 
to the IBRD board at the end of June, 1991. 

http:equilibrium.in
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Table .. 
Financing Requirements of the structural Adjustment Program 

(in millions of U.S. dollars) 

Reguirements 1991 1992 1993 1994 Total 

Current account 
deficit, before 
official grants 239.7 225.0 206.8 186.7 858.4 

Medium and long-term 
debt amortization 24.5 40.0 27.9 33.0 125.4 

Reduction of external 
payments arrears 61.8 61.8 

Resources 

Official Grants 62.2 65.9 68.8 75.9 273.0 
Project Loan 

Disbursements 62.2 71.1 81.9 88.9 304.1 
Private Capital Flows 6.0 7.3 10.9 14.9 39.1 

Gap Financing 

Requirements for: 1991 1992 1993 1994 Total 

Rescheduling/ 
Restructuring 101.9 55.6 27.4 30.4 215.2 

Fund Resources (SAF) 11. 5 7.8 19.3 
World Bank (SAL) 24.1 28.9 3.7 3.7 60.4 
Social Program 3.3 3.3 6.7 
Identified bilateral & 
multilateral resources 67.8 38.1 23.0 7.4 136.3 

Residual Gap 79.2 13.0 55.0 47.4 194. 

The "gap filling" calculations cited above include conservative 
estimates of $8 million in obligations each year for 1991 and 
1992 pledged by the U.S. delegation. No projected disbursements 
of U.S. funds in 1991 were included. 

After 1991-1992, the financing gaps are projected to continue to 
be around $50 million per year in spite of continued adjustment 
progress. These projections assume growth rates of real GOP 
gradually rising from about 3 percent in 1991 to 4 percent in 
1994. With population growth estimated to be 3.2 percent per 
year, per capita incomes will not improve significantly during 
this period of austerity, retrenchment of the civil service and 
structural adjustment. 
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III. The Analytical Framework 

A. sector Overview. 

1. Description of the Sector. 

a. Historical context. Education policy in 
Benin has taken three distinct turns since independence: (1) a 
French elite system during post colonial period of 1960 to 1972; 
(2) an African Socialist reform in the Kerekou era of 1972-1989; 
and, (3) today's Democratic reform, begun in 1990. 

For at least one decade after independence, few Beninois 
questioned the French elite education model. A six year primary 
school program was attended by less than one-third of the 
eligible age group, and only about lout of every fifteen 
entrants qualified for entry to secondary school. Only lout of 
every 1000 primary entrants were passed through secondary school 
and qualified for tertiary education in Senegal or France. This 
characteristically French system was designed around selecting 
and educating the best and the brightest, to the detriment of the 
majority. This system favored the children of senior civil 
servants and leaders of the independence movement from the urban 
south of the country. Despite its lack of equity, the success of 
this period can be measured by the reputation it gained Benin as 
the "Latin Quarter" of Africa. 

In 1972, Lieutenant Colonel Mathieu Kerekou assumed control of 
the government and launched a major reform of the educational 
syst~m. The major goal of the New School movement, the Ecole 
Nouvelle was to replace this higilly competitive system which 
produced few graduates with one that sought to: 

i) "adapt schools to national realities and 
serve the country's developmental needs; 

ii) offer free, universal education, to 
avoid elitism and the pursuit of diplomas; and, 

iii) introduce productive, physical work into 
school life." 

The Kerekou government undertook a massive expansion of the 
educational system. The number of primary schools expanded to 
2,879 in 1989, and number of students in primary school increased 
to 482,451. The number of teachers increased to· 14,500 by 1989. 
Secondary schools experienced a similar expansion: the number of 
schools increased from 4 to 153; the number of students sitting 
for the final secondary school examination (the Baccalaureat) 
rose from 1900 in 1975 to 12,000 in 1982; and the number of 
teachers increased almost four-fold. The percent of children in 
school rose from 39 percent in 1975 to 61 percent in 1985. 
Beginning in 1982, education consumed over one third of recurrent 
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expenditures and, since 1985, about 35 percent of the total 
national budget has been dedicated to education (see Table 5). 

While the objectives of the Ecole Nouvelle may have been worthy, 
they were never fully realized. Overall school attendance 
increased at an annual average rate of 2.3 percent between 1984 
and 1988, but this was significantly lower than the estimated 
population growth rate. Moreover, since 1985, the actual 
percentage of school age children attending school declined to 59 
percent by 1989. While the number of students sitting for the 
Baccalaureat increased tremendously, the number of students 
passing that examination remained unchanged at· about 850 each 
year over the entire period. 

The reform failed for a number of reasons. First, planning and 
management failed to follow through on popular expectations. The 
curriculum that was supposed to reflect national values was never 
designed. At best, some teachers had a list of topics their 
instruction should cover. Likewise, poor management and planning 
doomed the school production component of the reform. Teachers 
were not trained for income generating activities, and resources 
were not available. Parents did not want it. Second, besides 
poor management, popular support for education reform waned as 
reality shattered expectations. Problems such as teacher 
shortages led to massive hiring of unqualified teachers. 
Parents, teachers, and students became disenchanted with the idea 
of school production once they began to understand that physical 
labor was to replace educational content. And even though 
finances going to education represented over one-third of the 
total recurrent spending, the level of resources was 
insufficient, and/or inefficiently spent, to buttress the reform. 
Third, the student assessment system continued without change 
from the pre-reform period where it was oriented towards 
selecting a few successful candidates rather than promoting the 
achievement of learning for the majority. As a result of these 
failures, the education system in Benin remained a colo~ial 
inher i tance . . . 

The third phase of educational policy in Benin is currently 
underway. The National Conference, the founding constitutional 
convention of Beninois democracy, mandated a broad debate on 
educational issues. This debate took the form of the Etats 
Generaux de l'Education (EGE) , a representative meeting of about 
400 people from all parts of the education sector and all walks 
of life that was held in September 1990. Debate was lively with 
frequent expressions of competing interests (teachers, university 
students, parents, planners, the Ministry of Finance, etc.). 
Results of the debates and the resolutions adopted were combined 
into a widely disseminated book (Annex VI). The recommendations 
that came out of the EGE have come to guide the education reform 
process. These recommendations include: (i) qualitative 
improvements at all levels of education; (ii) improved selection 
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mechanisms for entrance into post-primary education; and, (iii) 
measures for improved access, equity, efficiency, and quality for 
all levels of education, but especially primary. 

An EGE followup committee, a commission de Suivi, was created 
whose mandate includes the elaboration of viable policies 
strategies, and action plans. The GOB's Council of Ministers, in 
January 1991, approved an education sector policy framework based 
on the EGE (Annex V). In this policy statement, the GOB places 
emphasis on improving the quality of instructional services 
without incurring net increases in recurrent expenditures and on 
primary education over secondary and tertiary education. 

b. The Form and structure of Education in Benin. 
Education in Benin continues to be dominated by the French model. 
From the first year of primary school, all instruction is in 
French. The system is very centralized with the educational 
programs, books, teacher employment and pay, and educational 
policy controlled by the Ministry of Education. Children of the 
urban south remain the chief beneficiaries of the education 
system, although the relatively recent arrival of the French 
language in the North, where a predominantly Muslim population 
had resisted the introduction of French into schools, has 
introduced a national recognition and concern over regional and 
socio-cultural equity. Moreover, despite the intentions of the 
Ministry of Education to offer free and universal education, 
families continue to finance a large share of primary school 
educational costs, paying for school fees, notebooks, and school 
uniforms, and contributing to school construction, procurement of 
pedagogic materials and equipment. Altogether, parents directly 
finance approximately 28 percent of the total costs of primary 
education, about 22 percent of secondary education costs, and 
none of the higher education costs. 

c. Financing of Education. Since the 1970s, 
higher levels of education have been heavily subsidized, whereas 
primary education has not been. with the deterioration of the 
economic situation during the early 1980s, the government 
increased its financing of university education, and further 
decreased its financing of primary education. In 1986, this 
trend began to change. Spending on university education, 
particularly unit expenditures, began to decrease, whereas unit 
expenditures on primary students began to increase (see Tables 5 
and 6). Throughout the history of post-colonial Benin, the 
families of primary school pupils financed far more of the total 
education costs than the families of secondary or university 
students. Likewise, donor finances have consistently favored 
university students over primary students. Table 5 shows the 
distribution of educational expenditures per student, by level of 
education, and by sources in 1988. 

...-~ . 
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d. Profile of primary education. 

(i) Enrollments. Enrollments in Benin's 
primary schools are approaching one-half million students. 
According to official statistics, this number represents 59 
percent of the population of 6 to 11 year olds (see Table 7). 
Since many of these children are older than the age they should 
be for primary school, due to frequent grade repetition and 
perhaps late entry, this gross primary enrollment rate exceeds 
the net primary enrollment rate by a wide margin. Government 
statistics report that only 47 percent of 6-11 year olds are in 
primary school (Table 7). 

(ii) Internal efficiency. Analysis of the 
parameters of educational system efficiency suggests very peor 
returns on the educational investment in Benin. The distribution 
of enrollment across grade levels in Benin is greatly skewed 
towards the higher grades, reflecting this low level of 
efficiency. If repetition and dropout rates were negligible 
(i.e., if all children were promoted each year to the next grade 
level), then 16.7 percent of enrollments would be observed at 
each grade level. In fact, of those enrolled in primary school 
in Benin in 1989, nearly 33 percent are in First Grade, whereas 
only 8 percent are enrolled in the final year of the cycle (Table 
8). High repetition and dropout rates typify low system 
efficiency. What is worse, efficiency levels have been 
deteriorating. Repetition rose from 19 percent in 1970 to 27 
percent, on average in 1986. These high repetition rates result 
in an extended schooling period for Beninese children, and 
additional spending on education. Repetition also varies greatly 
across grade levels. In 1989, repetition rates at each grade 
level ranged from 21 percent of Second Grade enrollment to 39 
percent of sixth Grade enrollment. Drop out rates in primary 
school are also very high. In 1989, nearly two out of three 
children who enter primary school drop out with less than 5 years 
of educational attainment on average. Dropout rates also vary 
across grade levels (Table 8). In 1988, the proportion of 
dropouts from First Grade was 18 percent, and from sixth Grade 
was 27 percent. 

The end result of high repetition and dropout rates is that the 
total number of years of educational attendance invested per 
graduate (cycle time) is quite high. Completing' Fifth Grade 
should take five years, whereas in Benin in 1989 it is estimated 
to have required eight years of educational investment. The 
cycle time invested for a student to stay in school long enough 
to take the Certificat des Etudes Primaires (CEP is ten years, 
whereas it should be six. The cycle time per successful graduate 
is 26 years (Table 8). 
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(iii) Indicators of Quality and Effectiveness. 
Poor efficiency (i.e., high dropout and repetition rates) is 
often the result of poor educational quality. UNESCO/UNDP 
analyses find that most indicators of educational quality in 
Benin are poor. Teacher training programs inadequately prepare 
teachers for effective teaching. Most teachers have no teacher 
education, and a large proportion have little formal education 
beyond primary school. Low salaries, and a period of time when 
state payrolls could not be met, have undermined teacher 
motivation. Educational curricula are incomplete, outmoded, and 
poorly organized. Textbooks are scarce, as are other educational 
materials. . 

Currently available statistical data only provide proxies for the 
quality of inputs in the education system. Unfortunately there 
are no studies of textbook availability. On the other hand, data 
on teachers and infrastructure is readily available in the 
education statistics yearbook. Tabulation of this data (Table 9) 
shows a high proportion of "unqualified" teachers, and indicates 
that there was a sUbstantial increase in unqualified teachers 
between 1985 and 1988. Data also suggest that very few primary 
schools have canteens, running water, or latrines. 

Ineffective education programs also result from the fact that, as 
discussed earlier, the main emphasis of the education system is 
selection of students into university education, not maximum 
attainment of cognitive competencies for children at every 
educational level. The examination system is designed to support 
selection, rather than promote learning for every student. 

(iv) Equity. Despite improvements in Qc~eSL, 
there are strong reasons to be concerned with the equity of 
educational services and outcomes in Benin. Across the regions, 
net enrollment rates range from a low of 30.6 percent in Borgou 
to a high of 62.8 percent in Oueme of the relevant 6-11 year-old 
age group in these regions. Firzt Grade dropout rates are thre~ 
times as high in one region, Atacora than in another, Atlantic. 
Gender disparities are also not uncommon. In some regions, net 
enrollment rates for girls are over 40 percent lower than the 
average. Gender disparities are also apparent in the CEP pass 
rate. In Borgou, for example, 42 percent of the students taking 
the CEP examination passed; only 11.8 percent of the girls 
passed. (See Table 11) 
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Table 5 
Total expenditures on public education for selected years 

(in millions of francs CFA) 

% % of Humber of 
Education Budget Education Primary 

Year Budget total primary Budget Students 

1970 2,931 30 - - 155,200 

1975 5,627 39 2,525 45 257,900 

1980 10,244 32 4,231 43 379,900 

1985 20,219 40 7,265 36 444,200 

1989 19,060 36 9,383 49 482,400 

Table 6 
Expenditures per student in 1988 (current francs CFA) 

Level GOB % Parents % Donors % 

primary 17,900 68 7,200 28 1000 4 

Lower Secondary 38,300 71 13,200 25 2,400 4 

Upper Secondary 63,900 78 15,700 19 2,400 3 

Technical 198,500 71 92,600 20 23,200 8 

University 320,400 83 neglig. 0 67,200 17 

Table 7 
Enrolll"!\ent and Enrollment Rates, 1980-1990 

Gross Het 
Enrolled Population enrollment Enrollment 

Year Enrolled and 6-1l Aged 6-11 rate Rate 

1979 - - 614,757 - -
1980 - - 632,277 - -
1985 444,232 - 720,731 60.96 -
1988 470,277 - 794,483 59.18 -
1989 482,451 386,346 817,859 58.99 47.24 

til 
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Table 8 
Internal efficiency arameters, 1989 

Orade Orade Orade Orade Orad. Orade 
1 2 3 4 5 6 

Enroll •• nt 130,386 95,743 85,664 61,950 55,702 53,006 , of total 27 20 18 13 12 11 , of grade 100 100 100 100 100 100 

Repetition 29,676 20,545 23,453 14,842 17,241 20,805 

, of grade 23 21 27 24 31 39 

Drop~utll (1988) 23,026 8,521 10,742 7,744 5,548 14,423 

, of grade (1988) 17.66 8.90 12.54 12.50 9.96 27.21 

Cycle tille (to 
co.plete 5th grade) 8 years 

Cycle tille (to 1 

sit the CEP) 10.3 years 

Cycle time (to 26 years 
pan the CEP) 

Table 9 
School input quality parameters (1985-1989) 

Level 1985 1988 1989 

Teachers qualified 2,362 2,558 2,772 

unqualified 10,876 11,509 11,049 

Infrastructure schools 2,667 2,840 2,879 

classrooms 12,144 13,234 13,342 

canteens 403 - -
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Table 10 
School output quality parameters (1984-1989) 

Level 1984 1986 1988 

CBP pass rate 47.7 47.6 42.96 

Total CBP passes 23,288 22,693 19,644 

% enrolled who complete 6th 10.4 9.3 9.7 
grade and sit for the CEP 

Table 11 
Equity parameters, by region (1989) 

Ata- At- Bor- Mono Oueme Zou 
cora lanti gou 

c 

net total 37.2 56.0 30.6 38.3 62.8 52.0 
enrollment 
rate female 22.9 46.2 21.7 21.9 43.8 37.2 

grade 1 total 28.2 9.4 20.4 16.7 17.5 19.5 
dropout 

female rate 31.8 10.1 21.6 21.1 16.8 21.2 

CEP pass total 39.9 43.8 42.4 39.4 43.1 45.3 
rate 

female 36.1 42.1 11.8 32.8 42.1'" 39.0 

4" , 
..... __ . " 

I 
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2. The Economic Rationale for Assistance. The basic 
economic rationale for assistance to Benin's education sector 
reform is that significant changes can be made in the system 
which will increase the number and quality of primary school 
graduates, improve the skills and capabilities of all children 
attending school, and increase the percent of the population with 
skills relevant to participation in a modern economy. 
Furthermore, these improvements will be achieved not by 
increasing the share of resources devoted to education, but 
through efficiency gains fron improving resource use within the 
sector. 

The educational system in Benin does not provide students with 
the kind of education most of them require to succeed 
economically. It produces relatively too many university-seekers 
and not enough literate and numerate primary school graduates 
relative to the population. Furthermore, it achieves only 
mediocre results because resources devoted to education are used 
in a highly inefficient Iaanner. The Government of Benin's 
strategy for reform of the education sector addresses all of 
these problems, placing grcd~er emphasis on primary education, 
reversing the growth of enrollments in higher education, 
transferring a great(~r portion of the cost of higher education to 
its beneficiaries, and improving the cost-effectiveness of the 
school system. Measures to reduce scholarships and support at 
secondary and higher levels are being ~ntroduced. The GOB 
intends to refine these measures further in redressing the 
balance between primary and higher education. 

While the previous section of this paper discussed the quality 
and content of a primary school education in Benin, this section 
will present information about the allocation of resources among 
primary, secondary and higher education. It will also discuss 
the inefficiency of the primary school system in producing 
qualified graduates. 

a. Operating Costs of the Education System. "The 
Costs and Financing of Education in Benin" by Carnoy and 
Agonsanou, date August, 1990 (Annex VIII) presents estimates of 
expenditures by education level and discusses issues relevant to 
improving the cost-effectiveness of the system. Selected data 
from this study (Table 12), are presented here to describe the 
cost characteristics of the present system. 

The data presented below are subject to considerable error given 
the large differences between different official sources with 
respect to actual amounts disbursed, salaries paid, and methods 
for allocating general expenditures among different levels. 
Nonetheless, Carnoy and Agonsanou develop a consistent set of 
estimates which shows the evolution of expenditures over time. 
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Table 12 

Total Public Expenditures on Education by Level 1970-1989 
(in millions of CFA francs) 

Year Education Primary % General Tech. & Higher 
Budget Secondary Professional 

1979 2,931 - - - -
143 

1975 5,627 2,525 45 1,369 - 644 

1976 6,438 2,918 45 1,385 - -
1977 6,899 3,107 45 1,351 - 1,200 

1978 8,324 3,850 46 1,562 - 1,540 

1979 9,902 4,664 47 1,638 - -
1980 10,244 4,231 43 1,830 523 -
1981 13,534 4,870 36 2,596 - -
1982 14,246 5,757 40 2,868 - 2,109 

1983 17,470 6,923 39 3,041 - -
1984 16,715 6,894 41 - - -

1985A 17,404 7,432 43 - 617 3,947 

19858 17,045 7,573 44 3,165 743 3,651 

1986B 20,510 7,765 38 3,765 778 2,936 

19878 22,466 7,849 35 3,961 866 3,311 

1988B 19,720 8,421 43 3,754 680 2,852 

1985C 20.219 7,265 36 - - -
1986C 16,529 6,455 39 - - -
1987C 19,427 8,304 43 - - -
1988C 17,651 8,414 48 - - -
1989C 19,060 9,383 49 - - 3,187 

Source: Carnoy and Agonsanou, "Couts et Financement de 
l'Education au Benin," UNESCO - PNUD, August 1990. 

A.I.D. conducted its own analysis of budgeted expenditures for 
the 1991 budget to determine if the budget reflected the stated 
priorities of the GOB. The budgeted operating costs of the 
education system for 1991 are approximately equal to 18.1 billion 

/,1 ,: .' ~,.~ 
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CFA francs ($60.3 million). This figure is an approximation 
because it includes estimated expenditures for the education 
sector from the GOB's common expenditure budgets for personnel 
and supplies. Specific line items from these budgets lump 
together expenditures for different ministries and groups of GOB 
employees. These common expenditures are not easily 
disaggregated. Nonetheless, there is sufficient precision in 
these budgets to permit a reasonably accurate allocation of 
general expenditures by ministry. These common expenditures of 
all civil service ministries taken together 3mount to about 2.8 
billion CFA for personnel and 10.6 billion CFA for supplies. Of· 
this total, approximately 1.2 billion CFA francs ($4 million) 
appears to be directly attributable to paying the general 
operating costs of the education system. In addition to this 
amount, other general personnel benefits (such as medical 
evacuations, hospital costs and per diem payments) which are 
lumped together for all GOB employees are included. Since 
employees of the Ministry of Education (MOE) represent over half 
of all civilian employees, this analysis assumes that 
approximately half of these general benefits are received by 
employees of the Ministry of Education. This assumption adds .7 
billion CFA ($2.3 million) to the cost of operating the education 
system. 

At 18.1 billion CFA ($60.3 million), the 1991 operating budget 
for education accounts for over thirty-five percent of the 51.6 
billion CFA ($172 million) primary operating budget for 1991. 
(Note: The "primary" budget does not include debt service or the 
investment budget.) The overall 1991 budget for education also 
includes .5 billion CFA ($1.7 million) for durable equipment, 
vehicles and various durable supplies plus 2.35 billion CFA ($7.8 
million) in donor-funded investment projects. The total 
education budget would therefore amount to 20.95 billion CFA 
($69.8 million). The MOE shows 21,969 employees in its budget 
out of a total of 42,000 employees in the civil service and 8,000 
in military service. The preponderance of education in .. the 
budget and in the civil service is striking. 

Education's operating budget of 18.1 billion CFA for 1991 is 
allocated by category in the 1991 budget (Table 13). 

This allocation is heavily weighted toward personnel, with little 
remaining for supplies. Textbooks and other teaching materials 
are a minuscule portion of the supplies category (approximately 
$60,000 in total), with most of this taken up by basic expenses 
such as water, electricity, telephone and various administrative 
expenses. However, for 1991 the GOB procured approximately $1.5 
million in textbooks through the Emergency Social Fund. This 
expenditure does not have the characteristic of a recurrent 
expense so it is not included it in the MOE's 1991 operating 
budget. 
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1W*13: 
Oocratin2 Bud2Ct for Education 1991 

Remuneration of Personnel 15.0 83.1% 

Suonlies .4 2.3% 

Scholarships 1.4 7.8% 

Other 1.2 6.7% 

Total 18.1 l00.00/o(a) 

(a) Numbers and percentages do not add due to roundin2 

By level of education, the 1991 budget breaks down in Table 14 is 
as follows (in millions of CFA francs). 

I Table 14: 
Analysis of 1991 Education Budget 

Personnel Supplies· Scholarships· • Other Total 

Primary 8,436 226 · · 8,662 
.. 

Secondary 2,8n 92 · 5 2,974 

Technical and Professional 436 28 320 · 784 

Higher Education: 
Superior 2n 7 · 120 404 
U.N.B. 1,246 33 1,00J 275 2,554 

Other Institutes and Centers 229 6 97 145 4n 

Ministry 822 22 · 675 1,519 

General BenefilS for 700 . · · 700 
Personnel 

TOTAL lS,DZ3 414 1.417 l,Z2O l8,O14 

Percentage of Operating 83.1 2.3 7.B 6.7 99.9 
Budget 

*Note: With the exception of three explicit expenditure 
categories, supplies have been allocated in proportion to 
personnel expenditures for each level. This is likely to 
overestimate the value of supplies for lower levels and 
underestimate the value of supplies at higher levels. 

I 

**USAID assumption concerning the division of scholarship 
support between Technical/Professional and University levels. 
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A more detailed, quantitative analysis of personnel expenditures 
by level is given in Table 15. 

I 

TABLE 15 
1991 Education Budget 

Personnel by Level 

Personnel (% Total (% 
of personnel of total 
expenditures) operating 

budget) 

Primary 58.9 55.9 

Secondary 20.1 18.9 

Technical and 3.0 4.7 
Professional 

Higher Education: 
superior 1.9 2.4 

U.N.B. 8.7 15.2 

Other Institutes 1.6 2.8 
and centers 

Ministry 5.7 -** 

TOTAL I 99.9 I 99.9 

**Note: Ministry expenditures on personnel have been 
allocated directly to the relevant level where its 
application is narrowly defined. General overhead 
expenditures such as general benefits for personnel 
and the expenses of the Minister's cabinet, supplies 
and unallocated common expenditures have been 
allocated in proportion to personnel expenditures for 
each level. 

I 

The methodology used to estimate the proportion of resources 
allocated to each level of education for 1991 is not necessarily 
comparable to Carnoy and Agonsanou's since A.I.D. did not have 
access to their budget allocation assumptions. Nonetheless, it 
is likely that primary education is now receiving a higher 
proportion of resources than it did in the years covered by 
Carnoy and Agonsanou's data. However, if the cost allocation 
assumptions used above are not dramatically inaccurate, budgetary 
support for higher education, and other institutes and research 
centers takes 20.4 percent of the 1991 education operating 
budget. This is greatly in excess of the target of 8 percent 
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which the MOE has set for higher education's share of the budget 
for 1994 and 1999. 

The total education sector budget has been as much as 40 percent 
of the national budget and never less than 27 percent of the 
budget since 1975 as shown in Table 16 below. 

Table 16 
Importance of Education in GOB 

Finance 

% of 
Education National % of 

Year Budget Budget GDP 

1975 5.63 38.9 6.2 

1976 6.44 40.0 6.4 

1977 6.90 35.9 6.0 

1978 8.32 35.9 6.5 

1979 9.71 36.8 6.2 

1980 11. 34 36.8 6.0 

1981 12.81 35.1 5.7 

1982 13.29 27.8 5.2 

1983 17.12 27.6 5.6 

1984 16.68 33.7 5.1 

1985 16.67 33.4 4.7 

1986 20.51 36.0 4.1 

1987 22.46 40.0 4.5 

1988 19.72 37.0 3.9 

Source: Ministry of Education, 
cotonou 

Data for 1989 and 1990 on actual expenditures are not yet 
available. However, it should be pointed out that wL tever may 
have been expended in 1989, the results of the year were nil. No 
students were promoted, no examinations were administered, and no 
degrees were awarded in 1989 as the school system was closed for 
the year. The budget figures for 1990/91 show that projected 
expenditures remain at a high proportion of the national budget 

/ J<; 
7/ 
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(approximately 35 percent of the primary operating budget, but 
only a little over 4 percent of the donor-financed investment 
budget) and about 3.5 percent of GOP. The trend of public sector 
education expenditures as a percentage of GOP is clearly downward 
with a particularly marked decline at the end of the 1980s. This 
has occurred in spite of the apparently successful effort to 
maintain education's share of the operating budget. 

Improvements in revenue performance through the adjustment 
program will make it possible to increase spending on education 
without increasing education's already large share of the 
operating budget. As the projections below make clear, targeted 
operating expenditure levels are well within the capability of 
the GOB to support, provided of course that revenue performance 
improves as programmed and that the civil service departure 
program continues. They are also within the historic range of 
budget allocations to education as a percentage of the total 
operating budget. 

1991 (Projected) 
1991 (Target) 
1994 
1999 

'l'able 17 

Total Education 
Revenues Target* 

(billions of CFA 

57.8 
57.8 
85.4 

104.3** 

18.1 
20.5 
22.0 
28.0 

Total 
Operating 

Budget 
francs) 

55.9 
57.8 
61.5 
75.1** 

% of Operating 
Budget 

32.4 
35.5 
37.3 
37.3 

*GOB operating budget expenditure targets: 1991, 1994 and 1999. 
**USAIO projections (4 percent/yr. growth 1994-99) 

b. Indications of the Cost-Effectiveness of the 
Education System. According to the GOB's education policy 
framework, strategy, repeater rates, school leaver rates and 
primary certificate examination failure rates are all relatively 
high. As a result, according to the GOB, only about 360 students 
of each 1,000 enrollees make it to the sixth year of primary 
school. Among these 360 sixth year students. only 164 obtain the 
primary school certificate. This analysis has recalculated these 
figures based on the average rates for recent years and obtained 
similar results. 

The school system fails to impart basic literacy and numeracy to 
about half of its entering students, and for those who get beyond 
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the fourth year, it succeeds in qualifying only a minority for 
the primary school certifying examination. 

The high rate of dropouts and repetition results in a tremendous 
waste of resources. Applying the prevailing promotion, repeater, 
and dropout rates to a school system which registers 1000 new 
first year students each year results in a stable distribution of 
students by grade level. Simulation analyses contained in Annex 
VIII indicate that if the recent average promotion, repeater and 
school leaver rates were to continue to characterize the Beninese 
school system, resources for 16 student-years of schooling would 
be required for each student who completes sixth grade (net cycle 
time). Moreover, given the low rate of success on CEP 
examinations, the school system would have to spend 5,320 
student-years each year to produce only 208 students who would 
pass this examination. ThUS, the cost of producing one graduate 
who passes the CEP examination is equivalent to 25.6 
student-years. 

This is an abysmally low level of efficiency by any standard. It 
suggests that the school system is badly managed, with its 
resources allocated to the wrong mix of inputs (i.e., too many 
poorly qualified teachers, few books or supplies, deteriorating 
school environment). While the system is obviously inefficient, 
there is another explanation for the apparently high cost of 
producing students who pass the end of cycle examinations. These 
tests are also used to determine qualification to enter the next 
higher level of education. Since there are limitations on the 
numbers of students who can be absorbed in secondary and higher 
schools, the tests tend to become more of a selection or 
screening device than a measure of accomplishment or success for 
the level of schooling just completed. In short, the cost of 
passing students on to the next higher level would be much 
greater than the cost of failing them at the end of the primary 
cycle. 

In the mid-1970s, prior to the tightening of budget constraints 
on the expansion of the education system, promotion, repeater and 
school leavcr rates were more favorable. At that time, it took 
approximately 20 student-years to produce one successful primary 
school graduate. The ineffectiveness of the current system can 
be remedied. other methods for selecting students to continue on 
to higher levels of education can be devised which will not be 
confounded with tests to measure student achievement. 

c. Effects of the Reform Program. The reform 
program, through the improvement of teacher training, the 
reallocation of budget resources to increase the provision of 
textbooks and school supplies, and other measures, will gradually 
reduce the repeater and school leaver rates. Benefits from 
improved cost-effectiveness of the school system could begin to 
accrue early in the program years. 
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The quantitative objectives of the reform program are set in the 
GOB's education sector strategy statement. They establish the 
following targets for enrollments, costs per enrolled student, 
and expenditure by level of schooling. The actual figures for 
1988 are given for reference. 

Table 18 
GOB Targets for Educational Improvement 

Enrollments 

Year 1988 

Primary 470,300 
Secondary 85,700 
Technical & 

Professional 3,425 
Superior 8,900 

1991 

502,655 
83,868 

3,438 
6,264 

1994 

580,045 
89,417 

3,445 
5,838 

Costs per Enrolled Student (CFA francs) 

Year 1988 

Primary 17,905 
Secondary 13,800 
Technical & 

Professional 198,500 
Superior 320,400 

1991 

24,700 
61,500 

155,700 
311,200 

1994 

24,600 
61,800 

163,000 
308,000 

Total Costs (millions of CFA francs) 

Primary 
Secondary 
Technical & 

Professional 
Superior 

Totals 

8,421 
3,754 

680 
2,852 

15,707 

12,416 
5,158 

535 
1,949 

20,058 

14,269 
5,526 

562 
1,798 

22,155 

1999 

783,436 
116,247 

4,447 
8,067 

1999 

22,700 
60,400 

161,500 
287,400 

17,784 
7,021 

718 
2,318 

27,842 

Percentage of Total Public Expenditures by Level of Education 

Year 1988* 
Taryet 
199 

Tar7et 
199 

Tar§et 
199 

primary 53.6 62 64 64 
secondarr 23.9 23.5 25 25 
Technica & 

Professional 4.3 2.5 2.5 2.6 
Superior 18.2 12.4 8 8.3 

Total 100.0 100.4** 99.5** 99.9 

*UNDP financed cost of education study. 
**Note: Percentages do not add to 100 in the original docl~ment. 

These targets were established in a GOB study completed prior to 
adoption of the 1991 budget. Achievement of the targets would 
redress the current imbalance between primary and higher 
education, as can be seen from the comparison with current 
operating budget levels. 
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Further analysis of budget allocations will be carried out with 
the GOB to establish a clear baseline for comparison. The budget 
analysis for this document includes expenditures for Educational 
Institutes and Research centers in the Superior Education 
category. It also allocates ministry expenditures among levels 
prcportional to the personnel expenditures for each level. This 
assumed allocation may not reflect the ministry's own system for 
allocating costs. The methodology which was used in allocating 
costs to arrive at the GOB's target expenditure levels will have 
to be clearly understood and incorporated in baseline measures so 
that progress toward these targets can be monitored. 

The area of highest risk in the education reform strategy is the 
compression of higher education enrollments and containment of 
costs. Higher education personnel costs at 1.5 billion CFA ($5.0 
million) already absorb 10 percent of the 1991 personnel budget. 
This figure for higher education does not include personnel costs 
from the MOE such as the Scholarship Office which is primarily 
for the benefit of higher education. Scholarships currently cost 
1.4 billion CFA annually (about $4.7 million), an amount nearly 
equal to higher education's personnel costs. This level of 
support will be frozen by the GOB and a system of scholarship 
support according to financial need and technical merit 
introduced. However, even if the GOB succeeds in freezing 
scholarship support, it will also need to restructure University 
personnel and hold down its contributions to student transport 
(now at $480,000) and general university operations ($430,000). 
The target of 1.8 billion CFA francs ($6.0 million) for higher 
education by 1994 seems unattainable. Further discussions with 
the GOB with respect to its quantitative targets for the reform 
program will be undertaken during program negotiation and 
implementation. Intermediate targets will be refined 
continuously as the reforms implemented take affect. 

B. The Constraints Analysis. 

1. The Etats Generaux de I 'Education. 1990 was a year 
of political transition and transformation for the people of 
Benin. The National Conference successfully completed its work, 
a transition government was named, and Presidential campaigns 
were initiated. It was clear to all in Benin that democratic 
political institutions supported by pluralism, popular 
participation, and the rule of law were well on the road to 
becoming reality. In short, it was becoming clear that the 
highly participatory "Benin model" was achieving its intended 
democratic results. The people had be~ome empowered and positive 
change was a reality. In this context, it caused little wonder 
when the same people decided to utilize the same highly 
participatory, open process to begin to address other major 
concerns. 
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In September 1990, an Etats Generaux de l'Education (EGE) was 
held. During the five day conference, participants outlined the 
general problems facing Benin's educational systems, made a 
preliminary diagnosis of the causes of those problems, reached 
consensus on certain basic principles which reflect Beninois 
values toward education and serve as a guide for the education 
system, and recommended short-term actions and long-term follow­
up to effect a fundamental transformation of the system. 

It is this Beninois assesscent of the problems facing Benin's 
education system that serves as the basis for this program's 
assessment of the constraints facing primar.y education in Benin. 
It is, therefore, important to understand in some depth how the 
EGE conceptualized its problems. 

First, the conference concluded that the Ecole Nouvelle was a 
failure. It resulted in a reduction of educational standards, a 
strong and notable drop in enrollment rates and an increase in 
drop' out rates. Parents became disillusioned with the schools 
and kept their children at home. The children who did stay in 
school and graduated left school without the skills necessary to 
be absorbed into the economic life of the nation. The conference 
agreed that the poor state of primary education in Benin is a 
result of several factors that it grouped into three categories 
for further examination: 

a. Quantitative Problems. A total of 2,879 
primary schools served 482,451 students in 1989. The schools are 
in miserable physical condition with less than basic or no 
furnishings. They have been subject to little or no maintenance 
and many are literally deteriorating on the spot. There are 
practically no didactic materials present in the schools, and the 
few schools that have some find them to be almost totally 
obsolete. There is an absolute lack of qualified teachers, and 
the training supervision system is totally insufficient. For 
14,500 teachers, there are no more than 88 inspectors. Of these, 
over 40 percent will retire by 1993. There are 198 teaching 
advisers (conseilleurs pedagogiques) each supervising 72 
teachers. 

Student enrollments have not kept apace of population growth and, 
as a result, enrollment rates have fallen in the past several 
years to approximately 59 percent of the age group. At the same 
time that the quality of education has fallen, the costs per 
student have increased. The deterioration in the economy has 
made it extremely difficult for parents to meet costs and fees of 
sending children to school, and the fiscal crisis has placed 
severe constraints on the government to provide the minimum 
equipment for schools, teaching materials, and texts and learning 
materials for students. 
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b. Quality of Education. The curriculum of the 
Ecole Nouvelle is inappropriate and inoperative, and has 
effectively been abandoned. The system which recruited teachers 
during the Ecole Novelle placed more emphasis on candidates' 
political credentials than teaching credentials. Most of the 
young revolutionary teachers tarnished the reputation and esteem 
previously held for teachers. Qualified teachers, many of the 
system's best, abandoned their careers and those that remained 
were totally demoralized. The Ecole Nouvelle created and placed 
schools helter-skelter without regard for efficiencies. Quality 
teaching and learning is a "happy memory" in Benin, nothing more. 

2. Program Constraints Analysis. In the previous 
sections, the overall problems of Benin's primary education 
system have been discussed. In addition, the Beninese framework 
for restructuring the eduction system was presented and an 
economic rationale for assisting the Beninese to achieve their 
objectives has been examined. In this section, we will briefly 
present a review of the constraints which prevent the primary 
education system from achieving its goals now. We will examine 
the problems which impinge on the quality of the system, access 
to primary education, the financial sustainability of the primary 
education system, and its political and institutional durability. 

a. Primary Education Quality. The quality of 
primary education in Benin is suffering the legacy of the Ecole 
Nouvelle. The curriculum is neither accepted by the students, 
parents and teachers nor has it ever been fully elaborated. At 
best, teachers have access to a list of subjects to be taught, 
syllabi are non-existent and texts do not teach the approved 
curriculum. It is not linked to what student's are expected to 
know or achieve at each level. 

The student assessment system emphasizes entrance to the next 
level rather than student achievement, but it is popularly viewed 

. as an assessment of the student. Because the CEP really 
determines whether a student continues, students focus on the 
test, not on learning. They study for the test and tend to 
repeat grades, especiallY Sixth Grade in order to have a better 
chance to pass the ~est. In the absence of an articulated 
curriculum, teachers also have a tendency to teach for the test. 
Worst of all, the low pass rate on the CEP tends to classify a 
the majority of Beninese students as failures by the time they 
complete the Sixth Grade. 

Didactic materials. classroom supplies. and textbooks are 
practically non-existent. This is largely a result of financing 
constraints, but clearly inhibit both students' ability to learn 
and teachers ability to teach. 
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various constraints inhibit the effectiveness of the teaching 
corps. The lack of a curriculum and teaching syllabus, and the 
dearth of teaching materials mentioned above are important. But 
other factors are equally or more important. The introduction of 
large numbers of untrained teachers into the primary schools 
during the Ecole Nouvelle period, especially those teaching in 
order to get a university scholarship, had two deleterious 
effects. It placed teachers in the primary schools who didn't 
want to be there, weren't trained to be there, and were simply 
putting in their time in order to go elsewhere. In short, it 
introduced unmotivated teachers into the system. Secondly, it 
demoralized those trained teachers dedicated to a system of 
excellence, i.e., those who took pride in being the teachers in 
the "Latin Quarter" of West Africa. 

These problems are compounded by the absence of inservice 
training systems, ineffective preservice training institutions, 
and little to no supervision of teachers in their classrooms; in 
short, a total breakdown of the institutions and systems required 
to support, encourage and foster excellence in teaching. 

Finally, there appears to be a correlation between the success of 
students in primary school and the presence of a school lunch 
program. Whether or not the inverse is true - that the absence 
of a school lunch program inhibits student success - will be 
subject of further examination during the Program life. 

b. Access and Equity Constraints. 
Quantitatively, primdry education in Benin is also characterized 
by fallinq enrollment rates overall, gender disparities in 
enrollment and retention rates, and regional disparities in 
enrollment rates and student teacher ratios. 

The perceived poor quality of the primary education system is a 
prime cause of the falling enrollment rates, and the constraints 
to improving quality discussed above may be foremost in a 
parent's decision to keep children at home or send them across 
the border for school. However, there are additional factors 
which further inhibit them from sending their children to school. 
First, the decline in the economy and falling incomes have caused 
parents to increasingly depend on their children's role in 
earning family income. Secondly, with the growing realization 
that completir.g school is no longer sufficient for getting a good 
civil service job, families are less likely to view education as 
an investment in future financial security. 

In this environment, girls are even less likely than boys to 
enroll in school. There are cultural factors at play in certain 
areas of the country which continue to place a lower value on 
girls' education. The current economic environment and the 
conditions of the schools exacerbate that bias. 
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Regional disparities in enrollment rates reflect regional 
differences in educational guality in addition to different 
cultural influences. Better teachers, materials, and school 
facilities tend to be located in the South. The exodus of young 
adult males from the North due to the economic crisis is more 
likely to increase the opportunity cost of sending children to 
school there than in the South. The costs of sending children to 
school, formal and informal school fees, are a heavier burden for 
rural families than urban families. 

c. Financial sustainability. During the Ecole 
Nouvelle period the GOB increased the personnel costs of the 
education system, largely by hiring large numbers of teachers at 
the primary and secondary level, without decreasing the large 
scholarship and support bill r' the University system. The good 
side of this inheritance is t. ,t the GOB has been forced to 
retain a relatively large portion of its budget for the education 
sector; the down-side is that within the primary subsector, there 
is very little room for the investments necessary to improve 
educational quality. Therefore, if the GOB is to successfully 
implement its policy of emphasizing primary education, it will 
have to deal with some major financial constraints: 

(i) More financing needs to flow to the 
primary education subsector on a sustained basis at the same time 
that the overall fiscal deficit must be substantially reduced and 
while the GOB is undergoing an austerity program. 

(ii) within the primary education sector, 
relatively greater resources must be made available for financing 
recurrent costs and investments in material?, texts, and 
training. 

(iii) The costs of sector reform will be 
high, and those extraordinary, t~·~~etary costs must be financed 
in the short run. 

d. Institutional and Political Sustainability~ 
The major constraints to the political and institutional 
sustainability of the primary education restructuring program 
relate to planning and management capacities of the Ministry of 
Education, the local administrative capacity of primary schools, 
and maintaining popular support among parents for the program. 

(i) The planning and management capacities of 
the Ministrv of Education at the central level are currently 
under comprehensive review. While it is expected that the 
ongoing management audit will pinpoint additional areas requiring 
strengthening, at a minimum we know that the systems which 
gather, analyze and disseminate basic educational data are 
presently insufficient to perform the tasks required of them if 
this program is to succeed. While comprehensive data is 
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currently gathered and stored, it is rudimentary and does not 
lend itself easily to the more sophisticated analyses required to 
understand, for example, the effects of the reforms on students' 
achievement levels and the relationship between efficiency gains 
and student achievement. 

Budgeting and expenditure processes. procedures. and reporting 
are not adeguate. Again, the management audit will provide 
greater detail on this topic, but experience gained preparing the 
analyses for this program indic~tes that the current system is 
insufficiently transparent to fully understand the dynamics of 
primary education finance. A detailed expenditure tracking 
capability is an immediate requirement if the reform program is 
to meet its objectives. 

Within the local communities and the primary schools themselves, 
the disaffection between the schools and parents is a major 
constraint to the ultimate success of this education reform 
program. While the process in place to design and implement 
educational reform in Benin is one of the most participatory seen 
in Africa, that participation will have to carry through to 
involvement in the day-to-day activities at the local schools if 
the objectives of increasing enrollment, equity, and student 
achievement are to be reached. This is generally regarded as a 
two-way street. Not only do parents need to become involved, the 
administrative and professional capacity of the local principal, 
teachers and staff needs to be respected by the community. 

In September 1990, an Etats Generaux de l'Education (EGE) was 
held. During the five day conference, participants outlined the 
general problems facing Benin's educational systems, made a 
preliminary diagnosis of the causes of those problems, reached 
consensus on certain basic principles which reflect Beninois 
values toward education and serve as a guide for the education 
system, and recommended short-term actions and long-term follow­
up to effect a fundamental transformation of the system~. 

It is this Beninois assessment of the problems facing Benin's 
education system that serves as the basis for this program's 
assessment of the constraints facing primary education in Benin. 
It is, therefore, important to understand in some depth how the 
EGE conceptualized its problems. 

First, the conference concluded that the Ecole Nouvelle was a 
failure. It resulted in a reduction of educational standards, a 
strong and notable drop in enrollment rates and an increase in 
drop out rates. Parents became disillusioned with the schools 
and kept their children at home. The children who did stay in 
school and graduated left school without the skills necessary to 
be absorbed into the economic life of the nation. The conference 
agreed that the poor state of primary education in Benin is a 
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result of several factors that it grouped into three categories 
for further examination: 

a. Quantitative Problems. A total of 2,879 
primary schools served 482,451 students in 1989. The schools are 
in miserable physical condition with less than basic or no 
furnishings. They have been subject to little or no maintenance 
and many are literally deteriorating on the spot. There are 
practically no didactic materials present in the schools, and the 
few schools that have some find them to be almost totally 
obsolete. There is an absolute lack of qualified teachers, and· 
the training supervision system is totally insufficient. For 
14,500 teachers, there are no more than 88 inspectors. Of these, 
over 40 percent will retire by 1993. There are 198 teaching 
advisers (conseilleurs pedagogigues) each supervising 72 
teachers. 

student enrollments have not kept apace of population growth and, 
as a result, enrollment rates have fallen in the past several 
years to approximately 59 percent of the age group. At the same 
time that the quality of education has fallen, the costs per 
student have increased. The deterioration in the economy has 
made it extremely difficult for parents to meet costs and fees of 
sending children to school, and the fiscal crisis has placed 
severe constraints on the government to provide the minimum 
equipment for schools, teaching materials, and texts and learning 
materials for students. 

b. Quality of Education. The curriculum of the 
Ecole Nouvelle is inappropriate and inoperative, and has 
effectively been abandoned. The system which recruited teachers 
during the Ecole Novelle placed more emphasis on candidates' 
political credentials than teaching credentials. Most of the 
young revolutionary teachers tarnished the reputation and esteem 
previously held for teachers. Qualified teachers, many of the 
system's best, abandoned their careers and those that remained 
were totally demoralized. The Ecole Nouvelle created and placed 
schools helter-skelter without regard for efficiencies. Quality 
teaching and learning is a "happy memory" in Benin, nothing more. 

2. Program Constraints Analysis. In the previous 
sections, the overall problems of Benin's primary education 
system have been discussed. In addition, the Beninese framework 
for restructuring the eduction system was presented and an 
economic rationale for assisting the Beninese to achieve their 
objectives has been examined. In this section, we will briefly 
present a review of the constraints which prevent the primary 
education system from achieving its goals now. We will examine 
the problems which impinge on the quality of the system, access 
to primary education, the financial sustainability of the primary 
education system, and its political and institutional durability. 
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a. Primary Education Quality. The quality of 
primary education in Benin is suffering the legacy of the Ecole 
Nouvelle. The curriculum is neither accepted by the students, 
parents and teachers nor has it ever been fully elaborated. At 
best, teachers have access to a list of subjects to be taught, 
syllabi are non-existent and texts do not teach the approved 
curriculum. It is not linked to what student's are expected to 
know or achieve at each level. 

The student assessment system emphasizes entrance to the next. 
level rather than student achievement, but it is popularly viewed 
as an assessment of the student. Because the CEP really 
determines whether a student continues, students focus on the 
test, not on learning. They study for the test and tend to 
repeat grades, especially sixth Grade in order to have a better 
chance to pass the test. In the absence of an articulated 
curriculum, teachers also have a tendency to teach for the test. 
Worst of all, the low pass rate on the CEP tends to classify a 
the majority of Beninese students as failures by the time they 
complete the sixth Grade. 

Didactic materials, classroom supplies, and textbooks are 
practically non-existent. This is largely a result of financing 
constraints, but clearly inhibit both students' ability to learn 
and teachers ability to teach. 

various constraints inhibit the effectiveness of the teaching 
corps. The lack of a curriculum and teaching syllabus, and the 
dearth of teaching materials mentioned above are important. But 
other factors are equally or more important. The introduction of 
large numbers of untrained teachers into the primary schools 
during the Ecole Nouvelle period, especially those teaching in 
order to get a university scholarship, had two deleterious 
effects. It placed teachers in the primary schools who didn't 
want to be there, weren't trained to be there, and were simply 
putting in their time in order to go elsewhere. In short, it 
introduced unmotivated teachers into the system. secondly, it 
demoralized those trained teachers dedicated to a system of 
~xcellence, i.e., those who took pride in being the teachers in 
the "Latin Quarter" of West Africa. 

These problems are compounded by the absence of inservice 
training systems, ineffective preservice training institutions, 
and little to no supervision of teachers in their classrooms; in 
short, a total breakdown of the institutions and systems required 
to support, encourage and foster excellence in teaching. 

Finally, there appears to be a correlation between the success of 
students in primary school and the presence of a school lunch 
program. Whether or not the inverse is true - that the absence 
of a school lunch program inhibits student success - will be 
subject of further examination during the Program life. 
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b. Access and Equity Constraints. 
Quantitatively, primary education in Benin is also characterized 
by falling enrollment rates overall, gender disparities in 
enrollment and retention rates, and ~gional disparities in 
enrollment rates and student teacher rdtios. 

The perceived poor quality of the primary educatj.on system is a 
prime cause of the falling enrollment rates, and the constraints 
to improving quality discussed above may be foremost in a 
parent's decision to keep children at home or send them across 
the border for school. However, there are additional factors 
which further inhibit them from sending their children to school. 
First, the decline in the economy and falling incomes have caused 
parents to increasingly depend on their children's role in 
earning family income. Secondly, with the growing realization 
that completing school is no longer sufficient for getting a good 
civil service job, families are less likely to view education as 
an investment in future financial security. 

In this environment, girls are even less likely than boys to 
enroll in school. There are cultural factors at play in certain 
areas of the country which continue to place a lower value on 
girls' education. The current economic environment and the 
conditions of the schools exacerbate that bias. 

Regional disparities in enrollment rates reflect regional 
differences in educational quality in addition to different 
cultural influences. Better teachers, materials, and school 
facilities tend to be located in the South. The exodus of young 
adult males from the North due to the economic crisis is more 
likely to increase the opportunity cost of sending children to 
school there than in the South. The costs of sending children to 
school, formal and informal school fees, are a heavier burden for 
rural families than urban families. 

c. Financial Sustainability. During the Ecole 
Nouvelle period the GOB increased the personnel costs of the 
education system, largely by hiring large numbers of teachers at 
the primary and secondary level, without decreasing the large 
scholarship and support bill of the University system. The good 
side of this inheritance is that the GOB has been forced to 
retain a relatively large portion of its budget for the education 
sector; the down-side is that within the primary subsector, there 
is very little room for the investments necessary to improve 
educational quality. Therefore, if the GOB is to successfully 
implement its policy of emphasizing primary education, it will 
have to deal with some major financial constraints: 

(i) More financing needs to flow to the 
primary education subs ector on a sustained basis at the same time 
that the overall fiscal deficit must be substantially reduced and 
while the GOB is undergoing an austerity program. 
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(ii) Within the primary education sector, 
relatively greater resources must be made available for financing 
recurrent costs and investments in materials, texts, and 
training. 

(iii) The costs of sector reform will be 
high, and those extraordinary, budgetary costs must be financed 
in the short run. 

d. ~stitutional and Political~ustainability. 
The major constraints to the political and institutional 
sustainability of the primary education restructuring program 
relate to planning and management capacities of the Ministry of 
Education, the local administrative capacity of primary schools, 
and maintaining popular support among parents for the program. 

(i) The planning and management capacities of 
the Ministry of Education at the central level are currently 
under comprehensive review. While it is expected that the 
ongoing management audit will pinpoint additional areas requiring 
strengthening, at a minimum we know that the systems which 
gather l analyze and disseminate basic educational data are 
presently insufficient to perform the tasks required of them if 
this program is to succeed. While comprehensive data is 
currently gathered and stored, it is rudimentary and does not 
lend itself easily to the more sophisticated analyses required to 
understand, for example, the effects of the reforms on students' 
achievement levels and the relationship between efficiency gains 
and student achievement. 

Budgeting and expenditure processes, procedures, and reporting 
are not adeguate. Again, the management audit will provide 
greater detail on this topic, but experience gained preparing the 
analyses for this program indicates that the current system is 
insufficiently transparent to fully understand the dynamics of 
primary education finance. A detailed expenditure tracking 
capability is an immediate requirement if the reform program is 
to meet its objectives. 

within the local communities and the primary schools themselves, 
the disaffection between the schools and parents is a major 
constraint to the ultimate success of this education reform 
program. While the process in place to design and implement 
educational reform in Benin is one of the most participatory seen 
in Africa, that participation will have to carry through to 
involvement in the day-to-day activities at the local schools if 
the objectives of increasing enrollment, equity, and student 
achievement are to be reached. This is generally regarded as a 
two-way street. Not only do parents need to become involved, the 
administrative and professional capacity of the local principal, 
teachers and staff needs to be respected by the community. 
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C. Program Description. 

1. The Program Goal and Purpose. The overall goal to 
which this program contributes is to improve the hUman resource 
base of Benin. In order to achieve broad-based, sustainable 
economic growth, a nation requires an educated human resource 
base with a capacity to respond to changing skill needs. To 
facilitate this, people have a right to basic literacy and 
numeracy. But more importantly, a good education system should 
allow people to realize their own potential. As they are able to 
do so, the wider society, and the economy as a whole, will 
benefit. The overall goal, then, is to set in place a system 
for human resource development which allows the Beninois people 
to realize their full human potential. 

The specific purpose of the Children's Learning and Equity 
Foundations (CLEF) program is to institute an effective, 
efficient, and equitable primary education system that is 
sustainable. Effectiveness pertains to educational quality. In 
particular, effectiveness is concerned with the development of 
cognitive skills and educational competencies, and is dependent 
on the quality, quantity, and mix of educational "inputs" (eg., 
teachers, texts and materials, the curriculum). Efficiency 
focuses on the utilization and costs of these inputs in order to 
achieve optimum educational outcomes at the lowest possible cost. 
It is concerned with student flow parameters, such as repetition 
rates, dropout rates, and the total years invested per cycle 
completer (cycle time). Efficiency is influenced by increases in 
quality of service delivery to the extent that quality 
improvements decrease the time required to achieve a desired 
outcome. Equity refers to the distribution of inputs and outputs 
to girls and boys in every region of the country. Sustainability 
is concerned with (a) the level of budgeted financial resources 
required to maintain the reforms and to guarantee continued 
progress in increasing access to quality educational services; 
and (b) the transformation of the political and institutional 
systems and processes necessary to assure continued progress 
towards effectiveness, efficiency, and equity. 

The CLEF program will achieve its overall objective by 
establishing a set of policy and program reforms across four main 
component areas: 

a.systems and materials related to improving 
primary education effectiveness and internal efficiency; 

b. equity of access to quality educational 
services; 

c. sustainable financing; 
d. institutions and local involvement necessary 

for effective, accountable, and transparent planning and 
management. 
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2. petailed Program Description. As discussed above, 
the Government of Benin has initiated a public, broad-based 
process to reform the educational system. The "Education Policy 
Framework Document," (Annex V), which was approved by the Council 
of Ministers in January 1991, is the official, Beninois statement 
of its educational reform effort. This document provides the 
broad outlines of a national consensus on educational reform, and 
identifies the parameters of that reform. The A.I.D. CLEF 
program is designed to complement the Beninois education reform 
and support the GOB education policy framework. A.I.D.'s program 
provides financing and technical assistance for th~ actions 
required to accomplish Beninois objectives for ,primary education 
by the year of 2002. CLEF will help the GOB bear the costs of the 
subsector~l adjustments and undertake the difficult institutional 
and political transformations necessary to achieve specific 
quantitative and qualitative impacts associated with the Beninois 
vision of the role of primary education in the economic and 
social development of Benin. 

To achieve its overall objective of instituting an effective, 
efficient, equitable, and sustainable primary education system, 
the Government of Benin will carry out substantial reforms and 
activities categorized under the following four supporting 
objectives: (a) to enhance the key pedagogic systems and inputs 
related to quality; (b) to assure equity of access to quality 
primary education; (c) to establish a financially sustainable 
primary education system; and (d) to establish an institutionally 
and publically sustainable primary education system. The program 
activities categorized into these four supporting objectives are 
the necessary and sufficient factors to assure that by the end of 
year 2002, an effective, efficient, and equitable system will be 
established and can be monitored. The supporting objectives are 
the program outputs. 

The pattern for identifying priority needs and activities, 
defining these activities, and carrying out these activities, 
will be the same under each supporting objectives. The"'first 
step will require the GOB to prepare a costed action plan. 
Because the underlying principle of the CLEF program holds the 
GOB responsible for designing, implementing, and achieving it's 
own reform objectives, GOB actions during the first year will 
largely focus on the production of action plans, one for each 
supporting objective. These four "supporting action plans" will 
together comprise the "Primary Education Reform Action Plan" 
(PERAP), which will serve as the detailed implementation guide 
for this comprehensive subs ector reform. The GOB is expected to 
submit the PERAP at the end of CY 1992. During subsequent, 
annual CLEF progress reviews, the GOB's progress report to A.I.D. 
will focus on the achievement of PERAP targets and objectives. 
To prepare and implement this comprehensive plan, the GOB will be 
draw on the CLEF project-funded, short-term and long-term 
technical assistance. 

. '/ / ( 
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These action plans will define specific objectives, the 
mechanisms to achieve these objectives, specific targets, the 
means of verifying the attainment of the targets, detailed 
schedules and timeframes, and the specification of the costs 
necessary to achieve the targets and objectives. The approved 
action plans will serve as the decision documents for GOB policy 
determinations, budget requests, and program ~ctions. In the 
action plans, the GOB will identify the anticipated technical 
assistance requirements it foresees for each action area. Once 
the plans are finalized and as they are financed, the GOB will 
implement the actions specified, monitor them, and report on 
progress towards achievement. The activity descriptions that 
follow present three lavels of activities. At the highest level 
is the overall Primary Education Reform Action Plan" (PERAP), 
described above. The PERAP is in turn composed of four 
"supporting Objective Action Plans" (effectiveness and 
efficiency, equity, financing, and institutional and socio­
political sustainability). Achieving each of these supporting 
objectives will required the successful completion of a set of 
separate, interrelated actions. 

a. Activities under supporting Objective A: To 
Improve Educational Quality and Student Learning by Upgrading Key 
Pedagogic systems and Inputs. To improve the effectiveness and 
efficiency of primary education, the GOB will need to improve, 
reform, or develop the primary school curriculum; primary school 
instruction, including inservice and preservice teacher training; 
capacity to develop, procure, and distribute pedagogic materials; 
in-school canteens; a school quality assurance system; and a 
system for monitoring and providing feedback on student learning. 
A broad description of these activities follows. The specific 
details, steps, costs, and targets for each of these activities 
will be developed by the GOB and included in the "effectiveness 
and efficiency" action plan, prepared by the GOB and contained in 
the Primary Education Reform Action Plan (PERAP), submitted to 
A.I.D. at the end of 1992. 

(i) Activity A.1. Curriculum reform. The 
aim of this activity is to ensure an effective and appropriate 
primary school curriculum designed to facilitate students' 
achievement of the specific educational competencies identified 
for each of the core subject areas. Reforming the curriculum 
will require an assessment of the curriculum content, structure, 
cross-subject integration, grade level sequencing, and the link 
between the curriculum and materials development (see Activity 
A.2 and Activity A.3, below). It is expected that, by 1996, a 
nation31 primary school curriculum, developed around specific 
competency objectives for each subject and grade level, will be 
produced and disseminated. 

For the 1991 progress review, the GOB will submit a draft plan to 
critically assess the form and content the primary curriculum and 
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the capacities of the institutions supporting curriculum 
development. For the 1992 progress review, detailed actions for 
primary curriculum reform and enhancement of the curriculum 
development institutions will be submitted. This plan will 
describe the process and mechanisms for determining the core 
educational competencies for the key subject areas, particularly 
for fourth and sixth grade levels. It will also identify 
mechanisms to assure community-sponsored curriculum development 
to supplement the key subjects. The 1992 progress review will 
also provide evidence that the first steps towards implementation 
of action plan will have been initiated. 

In the ensuing years, the GOB is expected to make public a report 
identifying educational performance objectives for each subject 
area and grade level (the core competencies), conduct regional 
conferences in which the curricular objectives are vetted to the 
public and finalized, and publish an instruction and an 
examination syllabus for each subject area. 

(ii) Activity A.2. Instructional reform. 
The aim of this activity is to enhance the instructional skills 
of primary teachers. The skills to be enhanced address teachers' 
effectiveness in raising student acquisition of the core 
educational competencies (Activity A.l). This activity includes 
two components, an on-the-job skills training subactivity, to be 
completed within the program life; and a preservice teacher 
training subactivity. It is expected that, by 1996, an effective 
inservice teacher skills training system will be operational, a 
majority of teachers will be recertified under this system, and 
the GOB will establish and achieve annual targets in each region 
for certifying practicing teachers in the new program. 

For the 1991 progress review, the GOB will submit to A.I.D. its 
initial draft of a plan to critically assess the effectiveness of 
the primary teacher inservice training programs operating in 
Benin and the capacities of the institutions supporting inservice 
training. Before the second progress review in 1992, the GOB 
will submit a detailed plan for enhancing teacher effectiveness 
through inservice skills training. This plan will include an 
element for promoting greater community involvement in classroom 
instruction for non-core subject areas. 

Before the conclusion of the CLEF program, it is expected that 
the GOB will have established an improved and effective inservice 
training system that is linked to the curriculum reform 
activities described above (Activity A.l). It is also expected 
that, during the course of the CLEF program, the GOB will assess 
priority needs for preservice training improvement and will 
initiate the actions necessary to enhance these programs. 

(iii) Activity A.3. Textbook distribution and 
development. This activity addresses two needs in the area of 
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pedagogical materials. First is the immediate and critical need 
to distribute textbooks quickly and equitably to students and to 
assure that these textbooks are used effectively. In the longer 
term, the GOB needs to develop and implement systems and national 
capacity to produce and distribute textbooks to assure a regular 
supply of relevant educational materials related to the 
curriculum and instruction objectives identified above (Activity 
A.1 and Activity A.2). 

It is anticipated that, by 1992, new textbooks procured through 
the social fundI or other mechanisms will be distributed to 
students in every re~ion of Benin and will be in use by pupils in 
the nation's primary schools. By 1996, the GOB is expected to 
have an institutionalized capacity to plan, write, publish, 
print, distribute, and monitor distribution and usage of new 
textbooks. 

For the 1991 progress review, the GOB will submit a draft plan to 
both provide all primary students with access to textbooks and to 
monitor textbook usage nationwide. Before the end of 1992, the 
textbooks procured under the social fund or procured under other 
mechanisms will be distributed, and a national survey of textbook 
distribution and utilization will be inaugurated. For the second 
progress review, due in 1992, the GOB will demonstrate that the 
textbooks intended for distribution in 1992 will be available to 
students in schoo::; in every region. By the end of the next 
year, it is expected that all textbooks procured for the purpose 
of rapid distribution will be distributed. 

The second component of this activity is the development of a 
national capacity to produce textbooks. It is expected that 
within the lifetime of the CLEF program, the GOB will have 
planned and initiated a program to produce textbooks in Benin by 
Beninois, and will develop a teacher training module for textbook 
usage to be integrated into the preservice and inservice training 
programs (Activity A.2.). 

(iv) Activity A.4. School canteens. Under 
this activity, the GOB will examine the relationship between 
educational achievement and the presence of school canteens, and 
will utilize the results from this study to improve student 
achievement. The outcome of this study will be a technical input 
into the development of an empirically-based policy ~egarding the 
use of school feeding programs, along with the identification of 

IThe social fund is an on-budget fund set up under the 
Structural Adjustment Program. It is used by the GOB to finance 
special projects designed to mitigate the transitional social costs 
of adjustment. Textbook provi~ion for primary school children is 
an example of one of these social fund projects. 
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mechanisms via the public sector, private sector, donor agencies, 
or NGOs to support and operate school canteens. 

For the 1992 progress review, the GOB will finalize the design of 
a study of how and why school canteens contribute to student 
learning, and of the costs, finances and management burden 
associated with operating school canteens. It is anticipated 
that the GOB will use the results of this study in the design and 
implementation of national and regional pOlicies for school 
canteens. 

(v) Activity A.5. School quality level. The 
aim of this activity is to assure that new and existing primary 
education resources are distributed in complementary sets; that 
these complementary packages of inputs are distributed in an 
equitable fashion to schools across the nation; that there is 
standard definition of school quality and of the criteria for a 
"fundamental quality level" (FQL) school; that FQL schools are 
distributed equitably across all regions; and that boys and girls 
alike in every region, will have equitable access to FQL schools. 

FQL standards (or criteria), which are to be established in an 
open and public process, may include minimal requirements for 
students per textbook and per teacher, types of textbooks in use, 
recency and type of teacher training (i.e., teachers certified in 
the newly enhanced training programs under Activity A.2), the 
degree of parent participation in school policy and 
decisionmaking, the amount of school furniture and space, school 
physical condition, and child health and safety characteristics. 
FQL standards are expected to evolve over time to ir.clude student 
outcome measures, such as the proportion of students in each 
school who attain core educational competencies. The 
participation of parents and communities in defining FQL criteria 
is critical to the overall effectiveness and sustainability of 
educational reform in Benin. 

It is expected that, by 1996, FQL standards will be established, 
national targets for the upgrading of schools to the fundamental 
quality level, and the proportion of students in FQL schools will 
be set annually and achieved, and community grouFa will be infor­
med on a regular basis of achievements in FQL enrollment rates. 
By 2002, ~t least 75 percent of all students will be enrolled in 
FQL schools. 

For the 1991 progress review, the GOB will submit a draft plan to 
define FQL standards, to measure and report on the proportion of 
students in schools meeting these stand~rds, and to establish and 
commit resources to meeting regional FQL targets. ~he draft plan 
should indicate how an FQL survey will be coordinated with the 
carte scolaire survey. For the 1992 progress review, the GOB 
will submit a detailed report of its strategy to assess and 
publicly report on the FQL level of each primary school in the 
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country and to set targets for elevating non-FQL schools to the 
FQL standard. As part of this strategy, FQL standards will be 
developed openly and specified initially on a trial basis. The 
strategy will also pilo~ test these FQL standards in a small 
sample of schools to assess the viability and practicality of the 
trial FQL standard. Based on the pilot test, a revised set of 
FQL standards will be prepared and submitted by the second 
progress review. 

It is expected that, in subsequent years, additional pilots and 
refinements of the FQL standard will be undertaken and a final 
set of FQL school standards will be defined. This new standard 
will be implemented nationwide through a national FQL baseline 
study. In this FQL assessment, each primary school's FQL level 
will be assessed and publicly reported, and targe~s to elevate 
non-FQL schools to FQL will be established. The carte scolaire 
activity will be coordinated with the FQL survey. In addition, 
the GOB is expected to develop the capacity to establish and 
achieve annual targets for the proportion of stUdents in FQL 
schools. 

(vi) Activity A.6. Student assessment 
systems. Under this activity, the GOB will design and implement 
systems to measure students' acquisition of core competencies 
through a national, sam~ie-based, educational assessment system, 
and to provide feedback to all interested parties on student 
learning. By 1996, it is expected that a national assessment 
system will be in place that periodically measures the 
educational performance of students in every region and district; 
evaluates the progress of the nation's students in achieving the 
core competencies in the key subject areas; identifies potential 
problems with core competency expectations, curricular goals, or 
instructional limitations; and promotes policies and 
interventions that foster student learning. It is also 
anticipated that an analysis of the baseline and followup student 
assessment studies will be incorporated into CEP development. 

For the 1991 progress report, the GOB will submit a draft plan 
describing how it will develop a national student assessment 
system linked to measuring core competencies and to evaluating 
the success of the curriculum, instruction, materials, and school 
quality reforms. For the second program review, to be submitted 
in 1992, an action plan for implementing a national student 
assessment system will be completed and submitted. It is 
anticipated that, in subsequent years, an assessment system will 
be established, with instruments and administration booklets 
designed, samples identified, pilot tests administered and 
evaluated, and clear plans to conduct a full sample 
administration of the instruments to fourth and sixth grade 
stUdents. This will be considered a baseline assessment of 
educational competencies. Before the end of the CLEF program, 
the results of the baseline survey and at least one additional 
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followup survey will be administered and analyzed, and a report 
of initial findings will be published and presented publicly. 

b. Activities under supportinq Objective B: To 
Increase the Equity of Access to Fundamental Quality Level 
primary Education services. Under this activity, the GOB will 
design and implement the necessary actions to increase the 
proportion of the nation's school-aged children enrolled in 
primary schools and enrolled in fundamental quality level primary 
schouls overall, as well as by region and gender. The specific 
details, steps, costs, and targets for each of these activities 
will be developed by the GOB and included in the "equity" action 
plan, prepared by the GOB and contained in the Primary Education 
Reform Action Plan (PERAP), submitted to A.I.D. at the end of 
1992. 

(i) Activity B.1. Overall increase in 
access. The aim of this activity is to assure that the gross 
enrollment rate meets the national access target of 78 percent by 
1999, and that a well-functioning monitoring syst~m will be in 
place to track and report on enrollments in every sub-prefecture. 

By the 1991 progress review, the GOB will submit a plan to 
increase participation rates in primary school. A fully 
elaborated and costed plan of action for improving access will be 
submitted for the second progress review in 1992. This costed 
plan will address the following: (a) the development of a 
monitoring system for measuring the net and gross primary school 
enrollment rates; (b) ~he design and implementution of a school 
mapping, location planning, and needs assessment survey (la carte 
scolaire); (c) the identification of urgent infrastructure 
rehabilitaticr. needs and costs; (d the establishment of annual 
implementation t~rgets for, and budget implications of, 
rehabilit~tion, r~construction, or new construction; and (~) a 
program of actions to recruit rural children into primary s~hool. 

It is expected that the GOB will implement the steps ana" meet 
annual targets in subsequent years. 

(ii) Activity B.2. Increase and ra~ionalize 
student/teacher ratios. The purpose of this activity is to 
assure that, by the year 2002, average student/teacher and 
student/classroom ratios will range between 40 to 1 and 50 to 1 
in each school, and the average inter-regional and urban/rural 
range does not exceed 10 to 1. 

For the 1991 progress review, the GOB will submit an initial 
draft of its plan for increasing and rationalizing average 
primary student/teacher ratios and decreasing disparities in 
these ratios across regions and across rural and urban districts. 
By the second progress review, to be submitted at the end of 
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1992, the GOB will submit a fully elaborated and costed plan for 
systematically establishing and achieving overall, regional, and 
urban/rural student/teacher and student/classroom ratio targets. 
In subsequent years, the GOB is expected to carry out the actions 
identified in the plan and to meet the plan's annual targets. 

(iii) Activity B.3. Eauitable enrollment 
rates, by region. This activity will ensure that enrollment 
rates in primary school are equitably distributed across regions 
and across urban versus ru~al areas. 

For the 1991 progress review, the GOB will complete a draft plan 
to increase the equity of access to primary schools across 
regions by promoting increases in school participation 
particularly in the regions and districts currently below 
national norms. By the second review, a detailed plan of action 
for eliminating the inter-regional disparity will be submitted. 
It is expected that, during the course of the CLEF program, the 
GOB will implement the action plan and will establish and achieve 
annual targets for reducing regional disparities in school 
participation rates. 

(iv) Activity B.4. Eguitable enrollment 
rates, by gender. The aim of this activity is to decrease the 
disparity between girls' and boys' school participation. 
Specifically, the activity will seek to increase girls' 
enrollment to rates relative to boys' such that the girl/boy 
enrollment ratio will approach parity overall and will increase 
to targeted levels in every region, and will approach parity by 
the year 20()2. 

The GOB will initially submit a draft plan for decreasing the 
differences between boys' and girls' enrollment rates and to set 
regional targets for raising girls' enrollment rates. A detailed 
plan of action with annual targets will be developed and 
submitted before the end of 1992. This plan will include details 
on carrying out interventions that account for socio-cultural 
constraints. The plan will be implemented during subsequent 
years. 

(v) Activity B.5. Equitable access to FOL 
Schools, by Region. The purpose of this activity is to assure 
that by the year 2002, there will be an equitable distribution of 
enrollments in FQL schools by gender and by region. 

For the 1991 progress review, the GOB will submit a draft plan to 
increase the equity of access by region and gender to fundamental 
quality level (FQL) primary schools. A fully developed action 
plan for assuring the equitable distribution of FQL school 
enrollments, by region and gender, will be submitted for the 1992 
progress review. It is anticipated that in subsequent years, the 
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action plan will be implemented, achievement of annual targets 
will be monitored, and progress towards annual targets will be 
achieved. 

c. Activities under supportinq Objective C: To 
establish a sustainable financial base for primary education. 
These activities will focus on budgetary reforms and local 
financial participation to ensure that sufficient financing is 
available to sustain an effective, efficient, and equitable 
primary school system. The budgetary reforms to be effected 
under the program will maintain the current emphasis on education 
within the overall public sector budget, place relatively greater 
budgetary emphasis on primary education than on secondary or 
tertiary education, and implement greater importance within the 
primary school budget on those activities and investments which 
relate directly to improving quality and efficiency. A 
complementary activity will seek to mobilize private resources at 
the school level. A key outcome of these activities is that the 
overall level of public and private finances available for 
primary education are sufficient to provide a quality primary 
education to all school age children. The activities are grouped 
into three components. The specific details, steps, costs, and 
targets for each of these activities will be developed by the GOB 
and included in the "sustainable financing" action plan, prepared 
by the GOB and contained in the Primary Education Reform Action 
Plan (PERAP), submitted to A.I.D. at the end of 1992. 

(i) Activity C.1. Resources for primary 
education reform. The GOB will ensure that the budget for 
primary education is sufficient to meet the GOB's commitment to 
financing the primary subsector reform targets, and to assure 
that the budgeted expenditure levels are sufficient across all 
program categories (educational materials, pedagogic support 
services, salaries, etc.) to meet specific annual targets 
identified by the GOB for action. 

It is expected that by 1996, budgetary resources in the primary 
subs ector will be adequate for the acquisition of the necessary 
training, materials, and other services to support and sustain a 
fundamental quality primary education system. Moreover, 
throughout the educational reform, the GOB will demonstrate its 
progress towards established expenditure targets. Finally, by 
2002, the GOB will assure that there are sufficient budgetary 
resources to support a higher quality basic education system on a 
sustained basis. 

For the 1991 progress review, the GOB will submit a 1992 budget 
request for primary education which demonstrates that: 

(a) adequate resources will be made 
available to implement the actions under the CLEF program for 
1992, as agreed to by the A.I.D. and the GOB, including: the 
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completion of the GOB's multi-year, costed primary education 
sector reform action plan (PERAP); the initiation of a primary 
school infrastructure needs assessment survey (la carte 
scolaire); and the design and installation of a comprehensive 
primary education expenditure tracking system, and 

(b) the total share of the GOB's 1992 
budget available for primary education is equal to or greater 
than the 1991 budget share made available for primary education. 

For the 1992 p~ogress review, the GOB will provide an initial 
analysis of educational expenditures which will establish the 
distribution of those finances across the program and function 
categories identified in the 1991 plan for implementing the 
expenditure tracking system (Activity 0.2, below). The GOB will 
also provide evidence that it has spent the equivalent of Five 
Million u.s. Dollars (US$5,OOO,OOO) , the counterpart contribution 
for 1992, on priority primary education sector reform actions. 
These priority primary education sector reform actions are 
~pecified as "Tranche 2 Activities" in the CLEF "Policy and 
Program Matrix," and described as the activities to be completed 
for the 1992 progress review in these Activity descriptions. 
Also for this 1992 progress review, the GOB will present a 
summary of the costs, projected for each year, that are estimated 
for each of the action plans prepared under the PERAP. This 
summary will be included in the GOB's Primary Education Reform 
Action Plan (PERAP). New budget targets established for each 
expenditure category in primary education will also be 
established for subsequent years. Finally, the GOB will specify 
which types of finances will be publicly provided, and which 
types of resources will have to be raised from parents, 
communities, and private or non-governmental sources. 

For each subsequent annual review submitted to A.I.D., the GOB 
will demonstrate a primary education budget share that equals or 

. exceeds the baseline primary education budget share. In 
addition, the GOB will submit its final expenditure report for 
the previous year and its preliminary expenditure report for the 
following year, demonstrating an increase from the previous year 
in the proportion of primary education expenditures on 
educational materials and pedagogic support services. 

(ii) Activity C.2. Adequate Finances for 
Quality Education at the School Level. Under this activity, the 
GOB will establish the capacity within the Ministry of Education 
to (a) identify costs and mobilize additional resources needed to 
raise all schools to a fundamental quality le"!el (FQL); (b) set 
regional targets for achieving this, and (c) identify costs and 
mobilize the resources to maintain FQL schools at the FQL level. 

By 1996, the concept of an affordable, quality primary education 
system will be operationally defined and financial sustainability 
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will be defined and routinely monitored. By 2002, annual targets 
for the number of students with access to a minimum quality basic 
education (FQL schools) will be met and the overall target of 75 
percent of students will be enrolled in FQL schools. 

For the 1991 progress review, the GOB will indicate a plan to 
undertake an assessment of the costs required to raise all 
schools to FQL standards and to set targets to achieve this 
objective. For the 1992 progress review, the GOB will submit a 
plan of action to appraise the costs of raising all primary 
schools to FQL standards. The GOB will initiate these actions 
during 1992. 

During subsequent years, the GOB is expected to establish forward 
targets for the following year and achieve the previous years' 
FQL targets. 

(iii) Activity C.3. Mobilizing private 
resources. Working with the district education offices, the 
schools, parent, community, and local groups, the Ministry of 
Education of Benin will assure that local school administrators 
and community or NGO groups have the authority and capacity to 
cUltivate the additional non-governmental resources required to 
financially sustain the primary education reform and maintain a 
quality primary education system. 

By the first progress review in 1991, the GOB will express its 
commitment to work with private groups (community groups, parent 
associations, teacher associations, other private organizations) 
to ensure that the goals of primary education reform can be 
financially achieved. For the 1992 review, the GOB will submit a 
completed action plan indicating what mechanisms it will use to 
solicit finances from the various groups brought into the process 
at the local level. By the 1992 progress review, the GOB will 
provid~ evidence that systems and procedures are being developed 
in the communities for managing, via open and transparent 
processes, school fees paid by community members. In subsequent 
years, the GOB will proceed to implement the plan of action and 
report on such implementation in the annual progress review 
reports to A.I.D. 

d. Activities under supportinq Objective D: To 
Establish Effective and Efficient Sectoral Planninq and 
Manaqement, and Widespread Public Participation in Primary 
Education. This component, in co~ination with the activities 
designed to achieve financial sustainability, will seek to ensure 
that the reform of primary education in Benin will succeed and 
that its gains will be sustained. The specific details, steps, 
costs, and targets for each of these activities will be developed 
by the GOa and included in the "institutional sustainability" 
action plan, prepared by the GOB and contained in the Primary 
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Education Reform Action Plan (PERAP), submitted to A.I.D. at the 
end of 1992. 

(i) Activity 0.1. Ministry Planning.: The 
purpose of this activity is to strengthen the capar:ty of the 
Ministry of Education to strategically plan, identify needed 
policies, design needed interventions, formulate cos ted action 
plans, design operations to support program objectives, and 
monitor the impact and effectiveness of these operations. 
Specifically, by 1996, there will be a funct~ioning education 
planning unit that has the capacity and budget capacity to: 

(a) recognize, prioritize, and define 
critical policy questions and system problems or reform 
objectives; 

(b) identify information needs and 
develop data collection/tabulation systems as 
necessary; 

(c) analyze data and information; 

(d) use analysis to revise programs 
and to design strategies and operations to address 
concerns or to achieve objectives; 

(e) budget and secure finances to 
implement operations; 

(f) track implementation and impact; 
and, 

(g) analyze and evaluate inputs, 
processes, and outcomes to draw lessons for other 
studies or operations. 

For the 1991 progress review, the GOB host a seminar in which it 
will present the initial findings (diagnosis) of the functional 
audit of the Ministry of Education (MOE) of Benin. Senior 
policymakers from the MOE in Benin will take part in a series of 
seminars to analyze the initial findings of the audit. 

For the 3econd progress review in 1992, the GOB will respond to 
recommendations of the management audit with a strategy for 
enhancing Ministry of Education planning. During subsequent 
years, it is expected that the strategy will be operationalized 
and that the enhanced planning unit will implement an education 
management information system (EMIS). 

(ii) Activity 0.2. Ministry operations. The 
purpose of this activity is to create efficient and effective 
functions for: administration and logistics system (at central 
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and regional levels)i personnel management and superv1s10ni and 
budget preparation and expenditure tracking--based on policies 
and practices that adhere to the principles of accountability and 
transparency. 

By 1996, systems and capacity will be in place for effective and 
efficient functions in the Ministry of Education for these 
operations areas. It is expected that the budgeting and 
expenditure system may include capacity for financial planning, 
program category budgeting and expenditure tracking, mechanisms 
and strategies to complement public funds with private and 
community funds, and capacity to provide audit.reports of 
expenditures by category on a routine, frequent, and timely 
basis. 

For the 1991 progress review, The GOB will submit the completed 
diagnostic assessments of the following Ministry of Education 
functions: logistics and administration (central and regional), 
personnel management, and budgeting and financial systems. 
Senior staff from the Ministry will also participate in a series 
of seminars on these diagnostic assessments. The GOB will also 
submit, by the 1991 progress review, a draft plan detailing the 
steps and proposed schedule for creating an educational 
expenditure tracking system before December 1992. 

For the 1992 progress review, the GOB will furnish evidence that 
the expenditure tracking system is fully operational. This 
tracking system will be used to produce the first annual primary 
education expenditure report. Also, for the 1992 progress 
review, the GOB will respond to the management audit 
r~cornmendations regarding administration, logistics, personnel 
management, and financial management with a strategy for 
enhancing these functions. During subsequent years, it is 
expected that the strategy will be operationalized. 

(iii) Activity 0.3. Public Involvement in 
Reform. Successful implementation of this activity will' ensure 
continued and enhanced transparency of decisionmaking and public 
accountability in the GOB's primary education reform CLEF 
program. The implementation of par.ent participation and attitude 
surveys will assist the GOB in assuring parent involvement in 
school reform and in meeting parents' expectations regarding the 
functions and quality of primary schooling in Benin. 

It is anticipated that, by 1996, policy setting, program reform, 
operating principles, and procedures f~r primary education will 
be set openly, with participation of all interested parties 
nationwide. By inviting public par.ticipation in education 
policymaking, the primary education system will be held publicly 
accountable for educating the nation's children. 
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For the 1991 progress review, the GOB will express its commitment 
to an open, democratic reform process that ensures broad-based 
policy formulation and decisionmaking. The GOB will also present 
a strategy for extending the Etats Generaux de l'Education. 

For the 1992 progress review, the GOB will provide a set of 
specific plans of action to foster the creation and participation 
of parent associations, teacher unions, local councils, and 
school directors and managers in decision-making regarding school 
reform. For the 1992 progress review, the GOB will also sp8cify 
the mechanisms it will employ to define parameters of public . 
participation in primary schooling at all levels, along with 
plans for developing and administering instruments to monitor and 
report on public and parent participation and attitudes towards 
public primary schools. 

In subsequent years, it is anticipated that the steps of this 
action plan will be carried out. Moreover, it is expected that 
the GOB will develop and test instruments to measure the 
parameters of pubic participation in schooling and to measure 
parents' satisfaction with public schooling. These instruments 
will serve as the basis for at least two full-field surveys of 
public participation in and attitudes towards primary schooling 
in Benin. The GOB will analyze these surveys and make reports of 
the surveys' findings public. 

3. Program Financial Plan. A total of $50 million 
will be approved and incrementally authorized for this non­
project sector assistance component. These funds will enable the 
Beninois to continue restructuring the primary school system in a 
logical, phased fashion. A.I.D. funds will be disbursed as 
actual conditions for disbursement are met and reported on 
through Annual Progress Reviews. Conditions for subsequent years 
will be established by the Beninois annually through a negotiated 
Letter of Intent. 

The anticipated disbursement schedule for non-project sector 
assistance is presenting Table 19 below: 

TIbIc 19 
NPA DidJunemcal Sdac:duJc (A.LD. Pvock) 

TUJ:ItU &!'d TAlJ:Cb Mel Amounl 0( Did)l&n1cmellt (SIXXl) AJJPmL Date 0( Dilbmwemenl 

Tranche 1 9191 12[91 10,000 12/91 

Tranche 2 12/91 12/92 5000 12m 

Tranche 3 12/92 19}93 10,000 12/93 

Tnmche 4 12/93 12/94 5000 12}94 

Tranche 5 12/94 12j95 10000 12/95 

Tranche 6 12/95 12/96 10,000 12/96 

;' 

/ 
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[Jummary I Annually Annually .50,000 Annually II 
To meet this disbursement schedule the A.I.D. Mission in Benin 
will plan to authorize and obligate NPA funds on an incremental 
basis, as follows: 

TIbIc 2(l 
NPA Authorir.atioa aDd I,; • • SdIcduIc: 

(Am. Pundsf 

Authorizatioo DIlle ObIiptioo Dille ObLiptioo I\IIIOUDt (scm) 

FY 1991 9/91 9/91 15000 

FY 1992 7/92 7/92 7000 

FY 1993 12/92 1/93 8000 

FY 1994 12/94 12/94 10,000 

FY 1995 12/95 12/95 10,000 

To do this, the OYB for Benin will require a slight increase over 
its planned $8 million level starting no late~ than FY 1993. 
Increasing it to $10 million annually beginning in FY 1992 would 
allow more conservative funds flow management by the Mission. 

For its part, the GOB will disburse its counterpart pari passu 
with A.I.D. NPA funds, as follows: 

I TABlE 2' 
GOD Counle!E!!rt DisbUIKmc:DI aDd ~ Scbedule 

Year oIl!1pcDdilurc: Amounl GOB IJud&'et Tarte' Prc:1imiD.uy Pinal =ilun: 
(SIXXll F.5t'd i!QJc:uditllrc: R.Ctxm_ 

CY 1991 4 

CY 1992 5000 12/91 12/92 9/93 

CY 1993 3,750 12/92 12/93 9/94 

CY 1994 3750 12/93 12/94 9/95 

CY 1995 3750 12/94 12/9S 9/96 

CY 1996 2950 12/95 12/96 9/97 

TOIBI 19,200 Annually in December Annually in December Annually in September 
_prior 10 bUdgelyear of bud~1 year .fler budgel year . 

I 

4. Other Donor Assistance. The IBRD has historically 
been involved in the education sector in Benin. Its Second 
Education project terminated in 1989 after seven years. Under 
the Project, three teacher colleges (ENls) were constructed, 
equipped, and staffed. Personnel for the ENls were trained. It 
also provided all the infrastructure for the domestic production 
and distribution of textbooks, including a print shop, a central 
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and regional warehouses, the initial production of 470,000 
textbooks and training of print shop staff. Finally, the project 
financed the training, operations, and equipment for a Project 
Implementation Unit. Total value of the credit was SDR 12.2 
million. The project suffered long implementation delays. The 
infrastructure built is insufficiently used; whether the total 
capacity built is required is questionable. The project suffered 
undet' a policy environment inimical to its goals. Little 
Beninois ownership of the project was noted except within the 
project implementation unit that was inappropriately placed in 
the GOB bureaucracy. 

The French and the German bilateral agencies have been involved 
in the production, procuring, and distribution of textbooks and 
educational materials. It is unclear whether either will 
continue in this ar.ea. 

The Canadian bilateral program has supported a polytechnic 
institute and has been working at the University. The French, 
also, provide personnel support to the university and at lower 
levels of the education system. 

The IBRD is currently designing an education sector program, an 
umbrella effort which will reinforce the Beninois policy 
framework for education reform. The IBRD is seeking donor 
assistance for this effort and has worked very closely with 
A.I.D. in the development of this program. The A.I.D. program 
will be the only policy-based program solely focussed on primary 
education. It is expected that the French will seek to assist 
the overall education sector under the IBRD umbrella, possibly in 
the areas of monitoring and evaluation and student assessment. 
The Swiss have indicated a preference to assist in the 
vocational/technical area, a new emphasis area under the Beninois 
policy framework. As the "holder of the umbrella" program, it is 
expected that the IBRD will take the lead in coordinating the 
programs and policies of donors across education's subsectors in 
Benin. The IBRD program will playa very important role in 
assisting the Beninois to manage the donors when competing 
interests arise, which they are, of course, likely to do. 

Finally, the role of the UNESCO-UNDP Education Analysis Project 
in Benin's education reform cannot be understated. It has 
provided the analytic expertise to the Beninois without which 
they would not have been able to progress so rapidly in their 
education reform program. The sensitivity to the milieu in 
addition to the outstanding quality of this series of analyses 
makes it stand out as a model of donor cooperation. without the 
analytical base provided by this project, the initiation of a 
major A.I.D. assistance program in Benin would not have been 
possible in 1991. The fact this effort helped the Beninois move 
to conceptualize their problems, define their goals, and 
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establish their policy framework and plan of action so quickly 
enabled Benin to qualify for AEPRP financing. 

5. A.I.D. Project Support. To facilitate the 
implementation of the program activities, the GOB and A.I.D. will 
require certain technical expertise. That expertise is outlined 
in this section. After careful review of the wide range of 
activities that will be carried out and the stumbling blocks sure 
to be encountered over the next eight years of program 
implementation, the design team concluded that this proposal 
constitutes a minimum technical assistance and support package 
that should be authorized at this time. As ear.ly as 1994, but 
certainly no later thaJ) 1996, A.I.D. will need to reconsider 
total needs for technical assistance for the program and make 
appropriate adjustments. 

a. Long-term technical assistance. Long term 
technical assistance will be contracted in three areas: project 
coordination, educational planning, and management information 
systems. In the first and third areas, long-term expatriate 
advisors will be complemented by long-term, local hire advisors 
who will remain through the life of the project. In the area of 
educational planning, one long-term expatriate advisor will be 
contracted for approximately half of the program duration. 

The project coordinators will work directly with the A.I.D. 
project manager to manage all aspects of A.I.D. 's involvement in 
the educational reform program. They will identify the need for 
short-term, highly specialized assistance to help with specific 
problems. They will ensure that the program and impact 
objectives are being met, and they will be largely responsible 
for all aspects of program monitoring and evaluation. 

The senior educational planner will be a well~respected expert in 
the field of educational planning. He will work directly with 
the Minister of Education to advise on the overall primary 
education reform program. He will work with the Ministry 
personnel to ensure that planning and action plan targets are 
both achievable and important; that they are the right actions to 
take to achieve the desired results. This individual's 
performance will be crucial to the success of this effort. 

The management information systems advisors will be responsible 
for all aspects of the design, installation, and efficient 
operations of a management information system for the primary 
education subsector. They will work directly with both the 
Ministry to ensure the upgrading and successful functioning of 
its MIS system as well as with the Mission to establish and 
implement its monitoring and impact assessment system. In 
recognition of the fact that monitoring and impact assessment 
will be integrated into normal program operations and the fact 
that this will be conducted by independent consultants 
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responsible to the Mission, no separate or special evaluations of 
the program have been scheduled. Progress towards and 
achievement of the EOPS indicators, the "impact indicators," will 
be established through regular monitoring and assessment systems 
established under the project. 

The project will also finance project-related support costs for 
the technical advisors. These will consist of the following: 
four vehicles and spare parts; office equipment and property; 
computer equipment and supplies; and recurrent costs for the 
advisors, including rental of office space, as needed, gasoline 
and maintenance of the project vehicles, office supplies, etc. It 
is expected that the educational planner will be housed in the 
Ministry of Education. 

The total cost of this project component is estimated to be 
$4,745,000. 

b. Short-term Technical Assistance. The ability 
of the project to produce and finance short-term technical 
expertise on relatively short notice will be crucial to the 
success of this effort. In undertaking this program, A.I.D. is 
committing itself to a process with a fixed end point and a clear 
definition of success. What is not as clear is the exact road 
that the Beninois will take to reach the program objectives. 
While A.I.D. and the Beninois have a joint, and mutually­
appreciated understanding of the parameters of the educational 
reform that the Beninois are contemplating and the desired end 
results, neither we nor they know now exactly what every action 
is that will need to be done to succeed. For example, we do not 
know at this time what the exact, detailed textbook policy will 
be to achieve a desired level of cost recovery over the life of a 
textbook. We also do not know how much technical expertise will 
be required to examine the options and recommend solutions to the 
textbook problem. Yet, we do know that the answer to that 
question will be important to parents in considering whether to 
send their daughters and sons to school. 

To succeed this program will require that specialized technical 
expertise across a wide range of educational issues be available 
on the shortest possible notice with the highest level of 
commitment to the program and its objectives. That technical 
assistance must be available in the quantities needed when they 
are needed. We also know that to ensure responsiveness with the 
least amount of bureaucracy and to ensure a technical package 
designed with Benin in mind, control of the contract must reside 
at the level of the A.I.D. system closest to the need; i.e., 
closest to the program in Benin. 

For these reasons and after consultations throughout the Bureau, 
the wider AID/W audience, and with other missions where education 
programs are in place, we propose to proceed to design a Mission-

i~ , ! 
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based Indefinite Quantity Contract (IQC). The contract will be 
competitively awarded and sub-contracting and/or consortium 
arrangements will be encouraged, including those that involve 
Grey Amendment entities. 

Over the life of the program, the Mission will rely on the IQC to 
deliver short-term technical assistance on an as needed basis. 
At this time, the project will authorize a total of $2,530,000 
for this effort, with the clear understanding that this may 
require modification as implementation proceeds. 

To complete the contract appropriately, allowing sufficient time 
for the development of the right mix of contractors, universities 
and international organizations and preparation of proposals, 
A.I.D. will require a full year. In the meantime, It is likely 
that the GOB will require some short-term technical assistance to 
move forward with the first year of program activities. To this 
end, $200,000 of grant funds will be set aside for commitment 
through ongoing A.I.D./W IQC's and central projects. 

c. Project Financial Plan. The overall cost of 
the CLEF program is estimated to be $76,700,000, of which A.J.D. 
will finance $57,500,000 (75 percent) and the GOB will finance 
$19,200,000 (25 percent) over the eight year program life. Of 
the A.I.D. contribution, $7,500,000 will be provided as project 
assistance in support of the reform program. The detailed 
financial plan for the project support assistance by budget 
element is presented below: 

Tabl. 22 
Detailed Financial Plan 

By Element 
($000) 

r! LC GOB !£!:& 
Lona-Term TA 

1. Project Coordinator 1,500 0 1,500 
2. Asst. Coordinator 0 160 C 160 
3. Education Planner 1,250 0 0 1,250 
4. HIS Advisor 1,000 0 0 1,000 
5. A •• t. HIS Adviaor 0 160 0 160 
6. Sup.,vrt Coata 

a. EquipDent 200 :,i) 0 250 
b. Qeerational Coats 0 425 0 425 

Sub-TotDl 3,950 795 0 4,745 

Short-Term TA 

1. AID/W IQCa & 200 0 0 200 
Central Projects 

2. Hisaion 12£ 2,530 0 0 2,530 
Sub-Total 2,730 0 0 2,730 

Non-Federel Audit 0 25 0 25 

TOTAL 6,680 820 0 7,500 
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As can be seen in the project disbursement schedule presented in 
Table 23 below, A.I.D. FY 1991 actions will be limited to initial 
obligation actions only. No disbursements will take place. In 
FY 1992, however, project support will begin to phase in so that 
by FY 1993 and 1994, full annual expenditures will take place. 
By FY 1996, expatriate, long-term technical assistance will begin 
to phase out, reducing project expenditures accordingly. The 
annual level of short-term technical expertise required for 
program implementation is also expected to reduce considerably 
over the FY 1997-1999 period, as most project support actions 
shift to monitoring cumulative program impacts, but, as stated 
above, this will need to be carefully evaluated in 1994-95. Non­
federal audits of project funds will be conducted in FYs 1993 and 
1997, as annual project support increases in the first instance, 
and begins to decrease in the second. 

Table 23 
Project Financial Plan 

Disbursement Schedule by A.I.D. Fiscal Year 
($000) 

1991 1992 1993 1994 1995 1996 1997 1998 1999 Total 
Long-Term TA 
1. Project Coordinator - 200 200 250 250 250 250 100 1500 
2. Ass't Coordinator 10 15 J S 20 20 20 30 30 160 
3. Education Planner 250 200 250 250 300 1250 
4. MIS Advisor 200 200 250 350 1000 
5. Ass't MIS Advisor 10 15 15 20 20 20 30 30 160 
6. Support Cost 

a. Equipment 150 100 250 
b. Operations 40 55 60 65 60 60 50 35 425 

Short-Term TA 
1. AID/W IQCs & 150 50 200 

Central Proj. 
2. Mission IQf; 700 800 500 400 130 2530 

Non-Federal Audit 10 15 
," 

25 -
Total 760 1595 1590 1455 1000 795 210 95 7500 

D. Identification of Key Assumptions. The key assumptions 
underlying the CLEF program concern the following issues: 

• national political sustainabilitYi 
• macroeconomic sustainabilitYi 
• expected co-financing; 
• the effect of quality improvements on increased 

participation in schooling; 
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• the effect of changes in expected outcomes on 
social demand for education; 

• the effect of physical and geographical 
constraints on access; 

• equity of outcomes given ('quitable distribution of 
inputs. 

1. One traditional assumption, which is stated in 
nearly E!Very project or program, is that a reversal in political 
environment will not doom the program. In Benin, given the 
widespread popular support for democratic reform, and the 
institutionalization of democratic principles, it is unlikely 
that these global political reforms already in place will be 
reversed. 

2. Another assumption that is frequently asserted for 
A.I.D. projects and programs is that the macro-economy will not 
experience such a profound setback that routine financing of 
sector operations will be significantly diminished. The 
macroeconomic framework discussed above suggests that these 
economic setbacks have already occurred in Benin and are unlikely 
to get worse over the short-run. 

3. A third common, but critical, assumption of any 
development program or project whose outcomes are at least 
partially dependent on parallel or sectorally related non-A.I.D. 
financed investments is that (i) the co-financing does not fall 
thr9ugh and (ii) the co-financed contingent projects are well 
designed and implemented. This assumption can be stated with a 
fair degree of confidence due to A.I.D.'s close collaboration 
with and influence on the World Bank in the design of the CLEF 
pro~ram the World Bank will ensure that other donor programs 
under its umbrella will foster the same Beninois educational 
policy framework that A.I.D is supporting. 

4. It is necessary to make several important 
assumptions related to school access. One of these assumptions 
is that the way to achieve increased enrollment is through 
quality improvements. Our analysis tells us that demand for 
schooling particularly outside of the urban south--is low and is 
decreasing largely becau~e of parents perception that schools ar~ 
poor and decreasing in quality. Much of the research literature 
supports this statement. However, the assumption we are making 
is concerned with the corollary. By increasing school quality, 
parents will increasingly enroll their children. 

5. Another factor affecting parents' decisions to 
enroll their children, beyond the quality question, is their 
perception of the long term value of schooling for their 
children. Factors outside the direct control of educators have a 
tremendous influence on these perceptions. To the d~gree that 
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parents weigh the (investment) costs of sending their children to 
school today with the expected benefits derived from their 
childrens' schooling, diminished long term benefits from 
schooling would diminish demand. Our assumption is that par~nts 
will continue to find education particularly basic education 
valuable even if the primary system's emphasi~ on selection for 
secor •. .!ry entrance were to be weakened, or if pubJ.ic sector job 
opportunities, which typically have gone to the benefi~iaries of 
a formal education program, were curtailed. 

6. A third assumption related to expanding access has 
to do with physical access to schooling. An implicit assumption 
of the cLEF program is that increases in access will result from 
improvements in the efficiency of student flow. This assumption 
is valid to the degree that the targets for enrollment rates can 
be achieved given the existing infrastructure. Tnis will be 
examined during program implementation. 

. 7. One final assumption of the CLEF program concerns 
the relationship betwe-:,,) the equitable distribution of inputs and 
the equality of outcomes. One of the central components of the 
program is t~ improve equity. The program design assumes that by 
assuring that boys and girls in all regions of the country have 
equal access to fundamental quality schools (which suggests that 
textbooks, training, and evaluation tools are distributed to all 
students on an equitable basis), then educational outcomes, such 
as the number of students who master core educational 
competencies, will also be equitably distributed. This 
assumption is less valid if there are other factors affecting 
student learning in particular areas or for particular groups 
that are outside of the control of this program. 

E. Monitoring and Impact Assessment. 

1. Anticipated Program Impact. There are both sho:t 
term and medium term impacts anticipated from this program. 
Short term (EOPS in 1996) impacts are expected at the time 
A.I.D. 's CLEF program is completed. Medium term impacts are 
expected 5 years after program completion, in the year 2002, once 
the CLEF program activities and pc .lcy reforms are fully 
operational. 

a. Short term anticipated impacts. The CLEF 
program is designed to reach full effectiveness 10 years after 
program inauguration. Consequently, most of the short term 
impacts will reflect improvements in the primary education 
institutions and systems that in turn an~ several years later 
will yield measurable increases in student learning, internal 
efficiency, and the equity of educational provision. 

Initial quantitative impacts will be measurable in year 6 of the 
CLEF program, at which time 15 percent or more of the year 10 

V'( 
I . --) ,.,. 
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quantitative impacts will be observed. The 10 year impact 
targets are listed below (under Medium Term Impacts). 

The anticipated short term institutional improvements will 
include the following: 

(i) An effective, transparent primary 
education expenditure tracking system will be operational. 

(ii) Efficient and effective MOE planning, 
management, administration, and financing systems for primary 
education will be operational and institutionalized. 

(iii) New indicator systems and routine data 
collection, assessment, analysis, and reporting systems for 
measuring educational quality and equity will be 
institutionalized in the MOE. 

(iv) Standards for defining a fundamental 
quality level (FQL) school will be identified and defined in an 
open, participatory process. A baseline assessment of the number 
of FQL schools and student participation schools will be fielded 
and analyzed. The costs and strategies for bringing all schools 
up to FQL standards will be appraised, and the strategy will be 
under implementation. 

(v) Core competencies in each subject area 
for Third and sixth grade students will be identified and defined 
in an open, public, participatory process. 

(vi) A national assessment system t~3t 
monitors student achievement of the core competencies will have 
been institutionalized. 

(vii) A baseline assessment of student 
achievement will be administered, analyzed, and results by 
district will be reported and widely disseminated. 

(viii) New textbooks will be distributed 
equitably and in use by students nationwide, supported by a cadre 
of teache~s, at least one per school, with training in their use. 

(ix) An effective inservice teacher skills 
development program will be functioning to improve the 
effectiveness of the existing primary level teacher force. A 
targetted number of teachers will be the beneficiaries of the new 
skills upgrading. 

(x) Mechanisms will be institutionalized to 
plan, write, publish, print, distribute, and monitor distribution 
of textbooks. 
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(xi) Educational reform and improvement will 
continue to evolve in an open, participatory, public manner. 

b. Medium Term Impacts. The CLEF program is 
designed to facilitate a variety of improvements in primary 
education effectiveness, efficiency, and ~quity. It is 
anticipated that the following quantitative parameters will 
characterize the primary education system 10 years after the 
program agreement is signed (by the year 2002): 

(i) Increased Effectiveness: 

(a) Mean educational competencies for 
Third and Sixth grade completers will be no lower than the 
baseline. 

(b) The national target of 75 percent 
for the percent of students in Fundamental Quality Level (FQL) 
schools will be realized, and regional FQL targets will be met. 

(ii) Increased Efficiency: 

(a) Average repetition rates in grades 
1-5 will drop below 15 percent, and will not exceed 20 percent in 
any region. 

(b) Average drop-out rates in grades 1-
5 will fall below 15 percent 

(c) The proportion of sixth grade 
entrants sitting the CEP will increase to 90 percent from 
approximately 80 percent. 

(d) Average student/teacher ratio will 
fall within the range of 40 to 1 and 50 to 1, with an average 
interregional and rural/urban range of no more than 10 to 1. 

(iii) Increased Equity: 

(a) Gross primary enrollment rates will 
attain 78 percent nationally, and will have increas6d to meet 
targeted levels in every region. 

(b) Female/male participation rates 
will continue to approach parity, and will meet regional targets. 

(iv) sustainability: 

(a) Proportion of parents satisfied 
with primary schools and active in school reform is above the 
baseline measure. 

It is anticipated that the following program factors will also 
characterize the education system at that time: 

( 
~ / 

; 
f 
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(v) All pedagogic reforms and systems 
identified in "Primary Education Reform Action Plan" (finalized 
and published before the third year of the program) will be 
implemented. 

(vi) Establishment of a rational, relevant, 
national curriculum and syllabus for each subject and grade level 
will be achieved. A detailed lnstruction and examination 
syllabus for each subject and year will be finalized and 
published. 

(vii) Clearly defined pOlicies and practices 
regarding the purpose and use of end of primary cycle 
examinations will be stated and operationalized. 

2. strategy for Monitoring and Impact Assessment. 
The monitoring and impact assessment (N&IA) of the Benin 
Children's Learning and Equity Foundations (CLEF) program will be 
developed to assess program performance at three different 
levels. 

First, the M&IA system will be designed to monitor and report on 
indicators of GOB's performance on the CLEF program targets. 
Positive outcomes on these indicators will permit disbursements 
of the NPA funds. The two types of indicators concern meeting 
specific tranche conditionalities and making measurable progress 
on the quantitative impact targets. 

The M&IA system will also monitor the implementation of the 
institutional reforms to be established by the CLEF program. 
Second, the M&IA system will parallel the GOB education 
management information system (MIS) and will collect, tabulate, 
and report data on educational inputs and school FQL level, 
student flow (dropout, repetition, promotion by grade by school), 
equity, expenditures, and outcomes. 

a. M & IA system. The M&IA system descrlbed 
below will provide both qualitative and quantitative information 
regarding the progress of the ~eform program that will enable the 
Government of Benin and A.I.D. to assess achievement of the 
various targets negotiated between GOB and A.I.D. and to make 
mid-course corrections and refinements in reform strategy, 
management, and targets. Moreover, the information generated by 
the M&IA system will be used by A.I.D. to determine whether the 
conditions set for disbursement of NPA funds have been 
satisfactorily met. Finally, while the GOB is strengthening its 
own monitoring capacity, the system will provide GOB with 
information on those constraints which continue to inhibit the 
achievement of program objectives. This will permit the GOB to 
reorient its strategies or implement new ones to address these 
constraints more effectively. 
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In keeping with the objectives of the reform and A.I.D. 's 
strategy, the M&IA system will avoid creating parallel 
information and evaluation structures. Responsibility rests 
primarily with the GOB to demonstrate to A.I.D. that it has met 
the conditionalities and has implemented the measures, 
established and met the targets, and produced the studies agreed. 
The M&IA system will rely primarily on data collected by the 
Government of Benin. Therefore, A.I.D.'s M&IA system will depend 
on collaboration with the appropriate ministry offices in data 
collection, data verification, interpretation, and analysis. 

In addition, one of the emphases, as well as advantages of the 
A.I.D./GOB relationship is that it will continue to facilitate 
close working relationships between the finance and education 
ministries regarding the allocation of resources to support the 
reform. 

with its M&IA project resources, the A.I.D. mission will contract 
an MIS Advisor and one assistant to work with MOE staff in 
identifying specific data needs, review the availability of these 
data from current data systems, and set up data collection 
mechanisms. Moreover, the project budget will cover the cost of 
commodities procurement, such as microcomputers, software, 
technical training and technical support, and paper, to assure 
that the necessary technical infrastructure is in place to 
process baseline information in time for the second Annual 
Progress Review. The MIA advisors will also work with the 
Mission to formulate scopes of work for the external evaluation 
teams and to coordinate their activities. 

Another important function of the M&IA system will be the 
monitoring of program conditionalities. This will serve a dual 
purpose. First, it will enable A.I.D. to verify GOB support for 
the basic education reform program and determine progress toward 
meeting conditionalities. Second, it will identify and monit(l~ 
significant outputs and program indicators that will contribut~ 
to the evaluation of the reform program. Tracking GOB"" 
performance on conditionalities is not a substitute for 
evaluation, but a verification of GOB fulfillment of performance 
criteria agreed to during negotiations in the year prior to 
tranche review and disbursement of funds. Nonetheless, much of 
the data collected to track GOB fulfillment of conditi0nalities 
will serve as a data source for formative and summative 
evaluation objectives. 

There are two means of assessing GOB responsiveness to 
conditionalities. First, all policy, process, or programmatic 
conditions, such as budget allocations, institutionalization of 
particular organizational functions, and completion of baseline 
studies, will require written documentation to demonstrate that 
changes, actions, or processes have taken place or are in place. 

! 
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Second, because specific out year actions and disbursement 
conditionalities cannot reasonably be established five-to-six 
years in advance, the detailed monitoring of performance 
conditions will be essential to determining performance progress 
that can reasonably be expected over each period. Collaboration 
between the MOE staff on the one hand and the USAID education 
officer and the MIA advisors on the other is critical to the 
success of the M&IA. 

b. The Management Information system. In 
addition to monitoring program actions, A.I.D. will work with MOE 
to establish an accuI'ate and comprehensive education Management 
Information system (MIS) which ~ill collect information related 
to improvements in the effectiv~ne~s; efficiency, and equity of 
the basic education system. These indicators, listed in the 
program Impact discussion above, will include the measures of 
input quantity and quality, output quantity and quality, and 
performance. The primary data sources for these impact 
indicators will be the statistics complied annually by the MIS 
and presented in the MOE's annual report, the format of which 
will be developed jointly with USAID. 

The Management Information System in the MOE will collect and 
maintain up-to-date data on effectiv~ness, efficiency, and equity 
of the primary education system. School level data for this 
system will be collected by field staff and verified by 
inspectors and headquarters staff to assure reliability. Much 
of this data is already being routinely collected by the MOE, and 
is currently being put into a computerized data system with 
technical assistance from the UNDP education project. This data 
system contains extensive information on each school's teachers 
(numbers, level of qualification, experience, salary level, etc), 
students (by grade, age, gender, plus exam scores and repetition 
by grade), building (physical type and condition) and equipment 
(chairs, tables, books, etc). The computerization of these data 
will: 

(i) provide annually up-dated indicators on 
the status of the educatio:.i f.~·:~tem, thereby enabling: (1) early 
detection of trends in, fllr eAample, rates of enrollment and 
internal efficiency by se~ alHJ geographical area; (2) quick, 
indicative analysis on the l~ctors related to changes in the 
outputs of the system; and" (3) over time (i.e., based on time 
series analysis), quick access to analysis on the dynamics of the 
system, including the relationship between costs and the learning 
effectiveness of schools; 

(ii) quickly provide focused attention to 
needs for more systematic applied research in problem areas of 
the system, such as: (i) what huppens to girls and/or pupils in 
rural areas; (ii) the relationship between curricular content and 
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teacher training, on the one hand, and learning results, on the 
other; and, 

(iii) quickly provide complex information to 
planners and managers on matters concerning investment needs. 

This data system will need to be expanded soon to include the 
school- and classroom-level information that will be needed to 
construct the "fundamental quality school" criteria. 

The MOE office responsible for managing these data will also be . 
responsible for preparil1g reports based on the data. These 
reports should analyze and interpret the data in the context of 
the reform objectives and targets. Moreover, these analytic 
reports should be disseminated to the Parent student Associations 
groups, regional and district heads, senior officials in the MOE, 
Ministry of Finance, and Ministry of Plan, as well as to A.I.D. 

The CLEF support project (680-0208) will provide the GOB with the 
option of utilizing technical expertise to help design, 
implement, and analyze the MOE's management information system. 

The A.I.D. office will also be developing its own MIS for the 
CLEF project. The purpose of A.I.D. 's MIS is to keep track of 
all of the impact indicators both at the overall objective level 
and at each of the supporting objective levels. 

c. Impact Indicators for the Overall Objective. 
There are three types of impact indicators for the overall 
objective that the A.I.D. mission will be responsible for 
tracking: effectiveness indicators, efficiency indicators, and 
equity indicators. The design of the program expects that the 
key targets for these indicators will be achieved by the year 
2002, and that the trajectories for each of these indicators will 
be at least 15 percent. These indicators are ~resented above. 

The only impact indicator from this list requiring additional 
explication is the FQL criteria indicator. To establish FQL 
standards (i.e., minimally acceptable school quality standards) 
will require close collaboration between A.I.D. and the MOE. The 
purpose of the FQL index is to assure that quality-related inputs 
are provided to all schools in complementary packages assuring 
that any school meeting FQL standards receives a full set of 
resources from whatever source GOB identifies. For example, the 
GOB may determine that for a school to meet FQL staI~dards, there 
should be between 32 to 48 students per classroom and per 
teacher; that there should be enough texts for all subjects and 
all grade levels such that one set of books for all subjects is 
shared among each 4 students in each class, etc. FQL standards 
may also include a measure of parent participation in local 
school decisionmaking, and infrastructure characteristics, such 
as school health, safety, and physical durability. It should be 

I 
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noted that while these factors have not been shown to affect 
learning, there is evidence that they may affect demand for 
education. 

The FQL indicator may be measured two ways the number and 
proportion of schools meeting FQL standards in each locality or 
region; and the proportion of children in each locality or region 
enrolled in FQL standard schools. To measure this will require 
the construction of an instrument and the administration and 
analysis of periodic national surveys. The A.I.D. project 
component is prepared to provide technical assistance in these 
areas. 

Pinally, in many cases the quantit~tive targets for monitoring 
will have been previously agreed to, but there are a number of 
instances in which the MOE will be responsible for specifying 
targets and A.I.D. will then monitor the GOB's achievement of 
them. Consequently, impact monitoring and assessment will have 
to accommodate both pre-determined targets as well as targets and 
indicators yet to be determined. For this reason, the specific 
indicators for each of the four supporting objectives will have 
to identified. The following appear reasonable as a preliminary 
identification. 

(i) supporting Objectiv~ A (systems and 
materials). For this objective, A.I.D. will track the following 
indicators: repetition and dropout rates by grade, gender, and 
locality; textbook provj.sion; attendance in schools by FQL level, 
and student absenteeism; the number of teachers by gender, grade 
level, and region, receiving new teacher skills training; 
national assessment results for the baseline period (Program Year 
4) and for one followup (Program Year 6). 

(ii) supporting Objective B (Equity). On 
this objective, the only indicators to track are student teacher 
ratios and enrollment rates by gender and by region, and FQL 
school enrollments by region. 

(iii) supporting Objective C (sustainable 
financing). For this objective, the M&IA system will track 
primary education budgets and expenditures by program area and 
category and the number of schools meeting FQL standards. 

(iv) supporting Objective D (institutional 
and political sustainability). For this objective, A.I.D. will 
monitor the number, classification, tenure, and assignment of 
managers and administrators at all levels, and teachers and 
support staff. 

In most cases, The particular indicators to be tracked will be 
developed out of a collaborative relationship between USAID and 
the GOB, the following types of school-level measures will be 
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strongly recommended for collection and tabulation. Many are 
already being routinely being collected and, with the assistance 
of a UNDP project, are being entered into a database: 

Teachers 
Student teacher ratio by grade level 
Teacher preservice qualification level 
Teacher experience and school tenure 
Teacher mother tongue 
Recency and type of inservice training 
Effectiveness of various teacher qualification 

levels 

Instructional materials 
Number of textbooks by grade level by subject 
• syllabus upon which based 
• country of origin 
• typical age 
• physical type 
other instructional materials 

Schools 
Location 
When founded 
Number of classrooms 
Previous ownership and authority 
School quality--meeting minimal criteria on: 
• infrastructure conditions 
• maintenance conditiuns 
• pedagogical materials 
• non-pedagogical supplies 
• trained teachers per students 
• teacher absenteeism rates 
• student absenteeism rates 
• student achievement scores 
• quality indices 

Regional/district student data characteristics, & by 
gender and ethnicity 

Repetition rate by grade & multiple repetition 
by grade level 

Attendance rates 
Mid-year dropout and cross year dropout rate 
Enrollment levels and number of repeating entrants 
Promotion rates 
Cycle completion rates 
Average years to complete cycle 

Student ability and background 
Family income 
Location 
Ethnicity 

(~ 
/. 
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Previous achievement 

unit costs by grade level 
unit costs by region 
unit costs by district 
unit costs by school 
Cycle costs 
Costs associated with school quality minima 

IV. Final Feasibility Analyses. 

A. Economic Feasibility. The economic feasibility analysis 
for the CLEF program consists of a modified cost-benefit analysis 
similar in structure to traditional project cost-benefit 
analysis. The economics of education literature views education 
as an investment in the future productive value of the 
individuals being educated. In that framework, benefits are 
measured as the higher marginal productivity of educated compared 
to less educated individuals. In a perfectly competitive market, 
this increased productivity is translated into higher wages that 
more educated individuals can demand from their employers. Each 
year, the more educated individuals receive a premium (net pay 
differential) due to their higher wages. This stream of annual 
earnings premia is compared to the stream of additional costs 
that the more educated people pay for their education (with the 
costs disappearing after the educational investment ends). The 
difference between the benefits and costs streams is used to 
compute the net present value nf the investment or the internal 
rate of return of the investment. Economic models also allow the 
consideration of non-wage benefits associated with greater 
educational attainment, such as increased equity, improved social 
cohesion, and improved nutritional and health status. 

1. Benefits and Costs Resulting from the CLEF Program. 
There are no studies of the economic value of education 1n 

Benin. Moreover, given that the labor market is not beileved to 
operate efficiently, wages are probably a poor proxy for 
productivity. Fortunately, there are other methods of appraising 
the monetary value of the benefits of an education investment 
such as the CLEF program. Since the program is designed to 
promote internal efficiency (as well as increased effectiveness 
and equity), a model that assesses the efficiency savings (viz, 
cost-savings) expected to result from the investment provides a 
sensible alternative to the external efficiency model described 
above. In this approach, the benefits of the program a~e based 
on the cost per graduate of a given educational achievement 
level. At the very least, a program designed to enhance internal 
efficiency is expected to lower the costs of educating an 
individual with a given achievement of knowledge and cognitive 
skills, to be referred to as competent graduates. Stated another 
way, the greater the number of competent graduates educated at a 
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given cost, the more efficient the system. To estimate the 
benefits of the CLEF program, this analysis will first estimate 
the number of competent graduates educated each year, starting in 
1992, after the CLEF program goes into effect. Next, the program 
will compare the cost of educating this number of competent 
graduates each year without the program to the cost of educating 
this same number with the CLEF program. The difference between 
these two cost streams is the benefit stre~m associated with the 
CLEF program. 

CLEF program costs consist of four components: 

a. The direct costs associated with the one-time 
investment of A.I.D. project assistance finances; 

b. The direct costs associated with the one-time 
investment of GOB project-type activities required to meet the 
conditions of the CLEF program. 

c. The incremental recurrent costs that Benin's 
MOE budget will ~ave to bear in perpetuity to assure continued 
financing of systematic changes called for by the CLEF program; 

d. The opportunity costs of the untied, non 
programmed NPA funds. For the purposes of this analysis, the 
opportunity costs of these funds is 10 percent (the rate of 
interest that can be earned on CFA). 

2. Estimating the Benefits stream. The CLEF program 
is designed to improve system quality and equity of access to 
higher quality schools. It is anticipated that this will lower 
repetition and dropout rates at all grade levels in primary 
schools throughout the country, which by definition will lower 
the cycle time (approximately the total enrollment divided by the 
number of completers) and consequently the cycle cost (the 
product of cycle time and unit cost). Higher average " 
student/teacher ratios will lower unit costs, which in 'turn will 
yield an even lower cycle cost per sixth grade completer (per 
pupil sitting the CEP examination). Finally, since one major 
component of the CLEF program is to improve the effectiveness of 
the primary education system, we can assume at the very least 
that, as a result of the CLEF program, the ratio of competent 
graduates to sixth grade entrants (the CEP sit rate) will not 
decrease as promotion rates increase (cycle time decreases). 
Consequently, as enrollments increase, and as cycle time 
decreases, the number of competent graduates will increase. 
Given that cycle costs will decrease, the total annual cost to 
produce this number of competent graduates is expected to be 
lower than the annual cost to produce the same number of 
competent graduates in lieu of the CLEF program. 

.,. .... ' 
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3. Data for Estimating the Benefits stream. Table 24 
summarizes the data used to calculate the expected benefits. Row 
B shows the enrollment projections for 1991 through 2000. These 
enrollment figures are the GOB's own estimates,2 based on its 
1998 access targets (see CLEF program supporting Objective C1 in 
the program and policy matrix: primary enrollment rates). 
PriIDary enrollments increase by about two-thirds in that time 
period, from approximately 504,000 students in 1991 to about 
824,000 in the year 2000. 

Row C reports the expected unit expenditures (GOB expenditures 
per student year) under the assumption of no CLEF or reform 
program. J CFA francs are converted to US$ at a 300 to 1 
exchange rate. For simplicity, we are assuming that unit 
expenditures (i.e., the components of unit expenditures--such as 
teacher salaries and non-salary expenses) remain constant 
throughout the primary cycle for any enrolled cohort of students. 
Row D shows the unit costs that result from CLEF program­
supported reform policies. Unit expenditures decrease ov~r time 
from $82 in 1991 to $75 in 2000 thanks to the unit savings 
associated with increases in student-teacher ratios (see CLEF 
Supporting objective B.2.).4 All additional direct expenditures 
on primary education, including both incremental (GOB increases 
budget to assure continued financing of pedagogical materials) 
and one-time investments (such as CLEF-mandated curriculum 
development, teacher training program development, and creation 
of a national textbook production capability), are not included 
in the unit expenditures, although they are considered in total 
CLEF program costs (rows Q and R, discussed below). 

2The projections for enrollments and for other data in Table 
1 were derived from a Unesco enrollment projection and educational 
finance simulation model. 

JAn analytical projection and financial simulation model, 
developed by UNESCO (for microcomputers) has been appropriated by 
Beninois technicians in the education ministry. Use of this model 
provides indications of the unit cost implications of policy 
proposals (such as inc~eases in student teacher ratios), program 
and project activities (such as public financing of on textbooks or 
other materials). The unit expenditures reported here are derived 
from the application of this financial simulation model to GOB's 
educational reform program. 

4An implicit assumption here is that increasing the class size 
from ~pproximately 30 to 1 up to 40 to 1 will not significantly 
affect student learning. This assumption is supported by 
considerable empirical research in many countries that find not 
causal relationship between class size and educational achievement 
for classes over 9 to 15 students. 
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Rows E and F show the total primary expenditure, in millions of US$ 
per year. These rows are the product of the annual enrollment 
projections in row B, and unit expenditure figures given in rows C 
and D. Rows G and H summarize the primary system efficiency as the 
average number of years invested to produce a pupil sitting the 
CEP; the CEP c¥cle time (d~rived from 1990 actuals, and 1991-2000 
targeted repet1tion and dropout rates). Currently, the CEP cycle 
time is 10.3 years. Meeting the GOB's dropout and repetition 
targets will yield a CEP cycle time of approximately 9 years. In a 
system devoid of repetition and dropout, the CEP cycle time should 
be 6, for the 6 years of the primary cycle. Rows I and J represent 
the CEP cycle cost; i.e., the total cost per pupil sitting the CEP. 
This is calculated as the product of cycle time and unit cost. The 
combination of the CLEF-program generated lower cycle time (row H) 
and lower unit ccst (row D) yields a 23 percent lower cost per CEP 
completer (US$646 compared to US$838 per completer) in the year 
2000 than would be the case without the CLEF program. 

Table 24 

Economic Feasibility of CLEF program 

A.o YEAR: 

B.Arn.Ill total enrollments 502,655528,194553,732580,045 620,n3 661,401702,080742,758 783,436 824,114 

C.Unit expenditure 82.33 82.33 82.33 82.33 82.33 82.33 82.33 82.33 82.33 82.33 
D.-with CLEF program 82.33 81.50 80.68 79.85 79.02 78.19 77.36 76.53 75.70 74.87 

E.Total expenditure 
F.-with CLEF program 

G.CEP cycle time 
H.-with CLEF program 

I.CEP cycle cost 
J.-with CLEF program 

K,X enrolled sitting CEP 
L.-wlth CLEF program 

141.4 43.5 45.6 47.8 51.1 54.5 57.8 61.2 64.5 67.9 
141.4 143.0 144.7 146.3 149.0 S51.7 S54.3 S56.8 S59.3 161.7 

10.2 10.2 10.2 10.2 10.2 10.2 10.2 10.2 10.2 10.2 
10.2 10.0 9.8 9.7 9.5 9.3 9.1 9.0 8.8 8.6 

S838 S838 S838 S838 S838 S838 S838 S838 S838 S838 
S838 S815 S793 S771 S750 S728 S707 S687 S666 1646 

9.8X 9.8X 9.8X 9.8X 9.8X 9.8X 9.8X 9.8X ~.8X 9.BX 
9.8X lD.1X 10.3X 10.6X 10.8X 11.0X 11.3X 11.5X 11.8X 12.0X 

".Annual number sitting CEP 49,415 51,926 54,436 57,023 61,022 65,021 69,020 
N.-with CLEF program 49,415 53,199 57,106 61,218 67,007 n,993 79,175 

73,019 
85,553 

77,018 
92,127 

81,017 
98,897 

a.Total cost all grads (Sm) 41.39 44.55 47.83 51.27 56.12 61.13 66.31 
P.-with CLEF program 41.39 43.36 45.28 47.21 50.23 53.16 56.00 

71.65 
58.74 

77.16 
61.37 

82.83 
63.89 

Q.BENEFITS (CLEF savings) 0.00 1.90 2.54 4.06 5.89 7.97 10.31 12.91 15.79 18.54 

R.A.I.D. NPA (UsSm) 
S.Cumulative NPA 

10.00 5.00 10.00 5.00 10.00 10.00 0.00 0.00 0.00 0.00 
10.00 15.00 25.00 30.00 40.00 50.00 50.00 50.00 50.00 50.00 

T.A.I.D. Project Assistance 2.00 
lJoOpportlllltr Cost of NPA 0.90 
V.incrementa GOB budget expo 0.00 

2.00 
1.35 
0.00 

1.00 1.00 1.00 
2.25 2.70 3.60 
0.00 0.00 0.00 

0.50 0.00 
4.50 4.50 
0.00 0.00 

0.00 
4.50 
0.00 

0.00 
4.50 
0.00 

0.00 
4.50 
o.ni) 

W.COSTS: Total for GOB & AID 2.90 3.35 3.25 3.70 4.60 4.50 4.50 4.50 4.50 4.50 .-_ ............ ----.-- ... ------ ..... _-- .. _----- ... -.... --_._--_.-----_ .. _--------- .. ------------------_.-.-.-
X.NET Benefits (BENEFIT·COSTS)(2.9O) (2.16) (0.71) 0.36 1.29 3.47 5.81 8.41 11.29 14.44 

Internal Rate of Return under above conditions: 36.7X 
Internal Rate of Return under assumption of GOB budget Increase of USS 1.5 In perpetuity: 18.5 percent 
Internal Rate of Return under assumption of GOB budget Increase of USS 2.5 In o~rpetulty: 9.9 percent 

Rows K and L represent the proportion of total number of enrolled 
stUdents who sit for the CEP t'ach year. This is computed from 
simulated figures based on meeting decreased dropout and 
repetition targets. By the year 2000, due to the CLEF reform 
program, it is anticipated that 12 percent of enrollees will be 
sitting for the CEP examination, compared to only S.2 percent 

http:BENEFIT-COSTS)(2.90
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today. Given the projected increase in enrollment, reported in 
B, this should yield uearly 100,000 students sitting the CEP in 
the year 2000 if the CLEF program is successfully implemented 
(row N), compared to only about 80,000 if it is not (row M). 

Rows 0 and P report the total estimated cost of educating the 
number of completers expected from the reform program given the 
two main cost scenarios: no CLEF program (row 0) and a 
successful CLEF program (row P) with a concomitant lower cost per 
completer. The "without program" total cost is computed as the 
number of completers (row N) times the without program cost per 
completer ($838 in row I). The "with program" total cost is row 
N times row J. 

The benefit stream is calculated as the difference between these 
two streams, based on different per-completer costs, but the same 
number of expected completers, that is, the number of completers 
expected as a result of the CLEF program. 5 

4. Estimating the Costs stream. The one 
straightforward component of the CLEF program costs is the A.I.D. 
project component. This is given in row R. NPA disbursements 
will only be evaluated in terms of their opportunity cost, but it 
is assumed that all of the NPA funds will be spent on primary 
education during the next six years, augmenting the existing GOB 
finances actually spent on education not necessarily augmenting 
budgeted levels. Row Q reports all the NPA disbursements as 
direct expenditures on primary education. Total A.I.D. program 
costs the sum of rows Q and row R, are summed in row s. Row U 
sums this row with row P to derive the total cost (GOB and 
A.I.D.) of educating all the CEP sitters likely to be educated as 
a result of the CLEF program. Subtracting row U (the total 
A.I.D. and GOB cost of educating all the "with-program" CEP 
sitters), from row T (the cost of educating the same number of 
CEP sitters, but without the CLEF program--this is a repeat of 
row 0) yields row V (the net benefit of the CLEF program). 

5. Economic results. The internal rate of return 
(IRR) for row V (is 10.68 percent). Under any less conservative 
scenario, the internal rate of return would be higher. 

6. Summary. This cost-benefit analysis is based on 
the cost savings associated with yielding sixth grade completers 
at a lower cycle cost because of a number of CLEF-program 
supported program and policy improvements. The computed internal 
rate of return exceeds the rule-of-thumb rate of return for 
capital investments (10 percent). The aC'sumptions used to 

5Using the total number of completers assuming no CLEF program 
as the base is also an acceptable method of estimating the benefit 
stream. 
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conduct the analysis were in the "extremely conservative" class. 
Changes of any of a variety of factors will act to raise the rate 
of return. To the degree more of the pupils sitting the CEP will 
be "competent graduates" (rather than holding to the assumption 
that the proportion who are competent graduates will be constant) 
will also raise the rate of return associated with producing 
competent graduates. Given the strong emphasis on educational 
effectiveness in this program, increased student learning is in 
fact a likely outcome of the CLEF program. Changing the output 
of the primary system to the number of students passing the CEP 
(or an altern~tive, perhaps better constructed examination), 
rather than sitting for the CEP exam will act strongly to raise 
the internal rate of return. Factors that may lower the rate of 
return below 10 percent would result from not meeting the CLEF 
program targets for dropout and repetition rates, which are 
themselves fairly conservative targets. Another factor that may 
lower the expected rate of return is if the GOB requires 
considerably more time to achieve the targets than projected in 
this analysis, where we assume that the impact of the additional 
attention directed at the education system will yield 
improvements in effectiveness and efficiency even before program 
activities are fully in place. 

In su~, under most scenarios, this program is likely to yield a 
substantial rate of return. These benefits may Le even further 
enhanced if we could somehow add to them the host of 
unquantifiable gains that improvements in education yield: gains 
such as lower fertility, improved child health and nutrition, and 
faster adoption of inlLJrOved technologies and scientific thinking. 

B. Political and Institutional Analysis Summary. The major 
political fact of concern to the Prog~am is the advent of 
institutionalized democratic behavior. The new cons1~llation of 
political institutions governing the life and development of the 
nation is composed of a popularly elected President and National 
Assembly, an ind~pendent judiciary, and a Council of Miuisters 
that is appointed by the President and constitutes the Executive 
branch of government independent of the Legislative branch. 
Accountability of the Executive to the Legislative is becoming a 
fact of political life, but only practice will determine how this 
relationship will develop. 

1. National commitment to educational reform is best 
demonstrated by the fact that the Conference National, the 
founding constitutional convention of Beninese democracy, 
mandated a broad debate on educational issues. This debate took 
the form of the Etats Generaux de l'Education (EGE). Debate was 
lively with frequent expressions of competing interests. The 
meeting was initially scheduled to last a week. However, in 
order to reach resolution and consensus, it was extended for 
three extra days to accommodate the intensity of the 
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deliberations. These were characterized by strong expressions of 
fact and opinion by teachers, university students, parents, as 
well as by representatives of the newly founded political 
parties, and the Ministries of Finance and Education and by 
technicians from the UNDP/Unesco education sector analysis 
project.' The resolutions adopted were compiled into a widely 
disseminated book (Annex VI). On the whole, the recommendations 
that came out of the EGE favored: (a) qualitative improvements at 
all levels of education; (b) selection mechanisms for entrance 
into post-prj mary levels (especially higher education); and (c) 
measures for improved access, equity, efficiency and, especially~ 
quality of primary education. An EGE follow-up commission has 
been created whose mandate includes the elaboration of viable 
policies, strategies and action plans. 

2. An education sector policy framework (Annex V) was 
approved by the GOB (council of Ministers) in January 1991. In 
this policy statement, the GOB placed emphasis on improving the 
quality of instructional services without incurring net increases 
in recurrent expenditures. Primary education is given highest 
priority. EGE results played an important role in the 
formulation of this statement. The process of drafting this 
statement incorporated available results from the policy studies 
and used the financial simulation model to estimate relationships 
between quality improvements, expected increases in enrollment, 
and recurrent costs. Representatives from the Ministries of 
Finance and Plan participated in the meetings leading to final 
approval of the policy statement. 

. 3. Government commitment to the process of sector 
reform was initially manifested by its request for, and the 
subsequent use it has made of, the on-going UNDP/Unesco sector 
Review Project. The project has produced a number of issues­
oriented sector analyses studies that have been widely 
disseminated and been the basis of national seminars and 
workshops designed to attain consensus on the issues confronting 
the sector, as well as policy options for addressing them. These 
studies also form the basis for on-going policy deliberations. 
The GOB's subsequent development and acceptance of its 
educational policy framework further manifests its commitment to 
sector reform. The Government has also requested a comprehensive 
functional analysis ("audit") of the management of the education 

, The title of the project is "Assistance e la Formulation 
d'une Politique et d'un Programme d'Investissements pour Ie secteur 
de l' Education au Benin" (BEN/89/001). It was started in 1989 
under the previous political regime and has continued under the 
present one. It is presently in the last, policy formulation phase 
and working actively and closely with the present government, as 
well as with the donor community. See Annex XIII for an overview 
of this project. 
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sector. This activity is part of a broad review of Government 
management structures and practices (i.e., a series of management 
audits in five ministries) and is well underway. Furthermore, in 
the context of the World Bank Second Structural Adjustment 
Credit, the GOB is committed to applying the recommendations from 
the audit, expected in December 1991, to a reorganization of the 
structure and procedures for sector management. 

It is highly probable that efforts to reform the sector will 
engender varying forr.s of "political expression" given (a) the 
expected openness of political debate in general (already 
demonstrated by the EGE and the press), (b) the level of concern 
for education in particular, and (c) the propensity of political 
actors in a democratic context to identify "issues". The GOB 
strategy for dealing with this debate is to place emphasis on the 
development of institutional and technical capacities for 
generating and disseminating technically competent sector 
knowledge that should help to develop consensus on the major 
issues confronting the sector. 

4. Accountability will be a new factor and practice 
on the educational scene for two reasons: (a) the opening-up of 
political life with an elected National Assembly responsible for 
voting budgets; and (b) the availability of large amounts of 
widely disseminated sector information that will provide a degree 
of transparency to debate on and around educational issues. 
Government has already promoted this through the dissemination of 
available studies. The reform program will strengthen the 
Government's capacity to produce technically competent sector 
information and analyses that will feed the national debate, as 
well as into the planning and decisionmaking processes. The 
quality of this information and the extent of its dissemination 
will be essential factors in promoting accountability in the 
development of education. 

The National Assembly has already initiated the practiq~ of open 
accountability by summoning ministers to respond to questions 
concerning their respective sectors. The Minister of Education 
has already devoted consi~erable time to providing testimony 
openly and with candor, something that is likely to intensify as 
the nature of the forthcoming education reforms becomes 
increasingly detailed and imminent. 

Better sector management within education related institutions 
will be essential to the sustainability of the reform program. 
In the overall context of the structural adjustment process, the 
GOB has undertaken a set of management audits of key ministries 
(Finance, Rural Development, Health, Labor and Social Affairs, 
and Education, with others to follow) comprising the largest 
share of civil servants and consuming the largest budget share. 
Implemented with assistance from several donors and incorporated 
into the SAL-II policy conditions, these audits will provide the 
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basis for dialogue toward public administration management 
reforms. The audit of the MOE is expected to be completed by 
December 1991, along with recommendations for structural, 
procedural, and staffing modifications of the Ministry. Annex XI 
summarizes the content of the audit of the MOE. Following the 
audit, the GOB is expected to agree on an action plan for 
implementing MOE reorganization by March 1992, ~ith full 
implementation of the new organizational structure and staffing 
plan by November 1992. Central to the audit are issues related 
to budget preparation, finanr.ial management and personnel 
management, areas that will have a direct impact on the GOB's 
capacity to implement this program. 

Work on the audit of the MOE began in January 1991. For 
methodological reasons,' the audit has been participatory, 
involving a broad spectrum of officials involved in all aspects 
of the education. The detailed diagnosis of the inefficiencies 
and ineffectiveness of the MOE has been completed and will be 
subject of broad discussions with GOB officials, MOE staff, and 
other concerned parties during September 1991. This will set the 
stage for well thought-out recommendations, including new 
procedures, staffing patterns, training, equipment, and 
appropriate and efficient levels of deleg~tion of authority. 

C. Technical Feasibility Summary. This section will 
examine the technical capacity and motivation of education sector 
leadership and administrative staff to: commit themselves to 
improving education in Benin, no matter how difficult the 
process; and, conduct deep analysis into the issues and problems 
facing the sector and identify and appraise the alternative 
policy options and reform activities necessary to redress the 
problems. 

1. Government Commitment. Government commitment to 
improving the quality and efficiency of primary education in 
Benin is clearly indicated by the Beninois-generated process that 
inaugurated the reform process. MOE officials have maintained 
their commitment to the reform by empowering the EGE follow-up 
commission to conti~ue to pursue the mandates of the EGE. this 
group is working well. 

The government's commitment to assuring it will have the 
technical capacity to see the reform through is evidenced by the 
fact that GOB has initiated a comprehensive functional analysis 
("audit") of personnel, administrative, and financial management 
of the education sector. This activity is part of a broad 
review of Government management structures and practices and is 
well underway. Furthermore, in the context of the World Bank 

7 In order to develop broad understanding and stakeholders in 
the diagnosis and recommendations. 
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Second Structural Adjustment credit, the GOB expressed a firm 
commitment to apply the recommendations from the audit to a 
reorg~nization of the structure and procedures of sector 
management. 

2. Analytic capacity. The question here is 
whether there is a sufficient depth of analytic competence in the 
MOE to undertake the technical analyses and prepare the detailed 
action plans required over the program. There is enough 
evidence to answer this question in ~he affirmative. 

One clear indication of its technical competence is that the 
MOE's recognizes when it is able to conduct an policy action and 
when it requires technical assistance. Working together MOE 
experts, non-government-affiliated education experts, and the 
technical staff brought in by the UNDP project produced a number 
of analytical, issues-oriented sector studies that have been 
widely disseminated and have served the national seminars and 
workshops designed to attain consensus on the issues confronting 
the sector, as well as to identify policy options and projects 
for addressing them. These studies are also the basis for the 
on-going policy deliberations. 

Additional evidence of this technical capacity is reflected in 
the preparation of the government's first comprehensive 
assessment of education sector's key problems and its first clear 
reform strategy. This was accomplished with the drafting of 
framework for educational policy that incorporated the 
Government's priorities based on (a) the outcomes of the Etats 
generaux de I 'education, (b) available study results, and (c) 
projections for enrollments, teacher needs and their recurrent 
cost implications. The policy framework was officially approved 
by the Council of Ministers in January 1991. 

D. Social Analysis Summary. The analysis contained in 
Annex IX, the socio-Cultural Influences on Attendance of Girls in 
Primary School in Benin, highlights the attitudes of parents 
towards the costs and benefits of primary education in general 
with special emphasis on attitudes towards girls' education. 

There is a marked difference between the views of parents who 
have been to school and parents who have not been to school on 
the value and desirability of education in g~neral. The aimple 
majority of parents who never attended school believe that school 
attendance is not a necessity for all boys and girls. Parents 
whose main occupation was farming were more likely to oppose 
obligatory p'rimary education for both boys and girls than other 
parents. The main reason they cited for not believing in 
compulsory education for boys was related to the opportunity cost 
of boys' on farm labor. 
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About half of the respondents believed that school was useful. 
It permits children to learn certain basic notions. Parents also 
reported that people who have attended school are offered an 
opportunity to better themselves in life. 

opposition to compulsory education for girls was wide-spread 
among parents of different occupations and a variety of reasons 
for this opposition was expressed. 

A little more than one-third of all parents responding to the 
survey believed that sending a girl to school was a useless 
expense. "She learns nothing of use to her future role as 
homemaker and wife." It is widely believed emong parents who 
oppose educating their girls that girls take on "unacceptable" 
social attitudes if they go to school. Almost 43 percent of all 
parents surveyed believe that it is more difficult for girls who 
have been to school to get married because they demand more of 
marriage. 

In general, mothers tended to have more favorable attitudes 
towards school attendance by their daughters than did fathers. A 
significant number of mothers believed that going to school was a 
way of liberating girls. others believed that by sending their 
daughters to school, they would develop skills and behaviors 
which would make them better homemakers and mothers. Several 
noted that acquisition of basic math skills as girls allowed 
women to enter commerce. 

Between the group of parents who believe school is not important 
and those who believe it is, there exists a large number of 
parents who think that school isn't "so bad", but that school 
attenda~~ce carries certain risks: failure, drop-outs, migration 
out of rural areas, even obesity. 

In sum, it is important to conclude that parents' attitudes 
towards education for their children are mixed. Increased 
pressure on the family income associated with school expenses, 
the increasing opportunity cost of children's labor, the decline 
in educational quality, all have contributed to the fact that 
parents' attitudes toward the value of educating their children 
have not varied much over the past ten years. The fact that 
school attendance is no longer sufficient to guarantee a civil 
service income also reduces the importance of an historical 
incentive for sending children to school, i.e. the social 
security of their parents in old age. 

In the end, parental attitudes will greatly influence the success 
or failure of this program in achieving its objectives, 
especially those related to increasing access to and equity of 
educational services. During the program life, these attitudes 
will be monitored to measure changes in behavior that result from 
program interventions. 
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E. Environmental Concerns and Recommendation. AFR/CCWA 
prepared an Initial Envirl,nmental Examination which was approved 
by the Bureau Environmental Officer on September 25, 1991, and 
cleared by the Office of the General Counsel. The reco~~ended 
and approved Threshold Determination is for a Categorj~al 
Exclusion. The lEE is included as Annex II. 

v. Implementation Arrangements. 

A. Implementing the Policy Framework. The Program 
Agreement will outline in detail the procedures which 
the Government of Benin and A.I.D. will follow to jointly 
determine progress in meeting program conditionality, 
satisfaction of disbursement conditions, and the conditionality 
agenda for subsequent disbursements. 

The program will begin jn 1991. Among the conditions precedent 
to a first disbursement, the GOB will present it's first Letter 
of Intent (LOI) in which it will outline the actions it will take 
during 1992 to achieve the 1992 program targets. This initial 
LOI will describe in detail the process the GOB will establish 
for primary sector reform. In particular, the GOB will outline: 
(a) the process by which it will develop the overall Primary 
Education Reform Action Plan (PERAP); (b) the scope and general 
contents of the PERAP; (c) the process by which it will develop 
for preliminary testing in 1992 a transparent primary education 
budgeting and expenditure tracking system. 

Subsequent to this initial LOI, the GOB will prepare and submit 
an annual Letter of Intent (LOI) which will present the 
Government's plans for primary education reform activities to 
take place over the following calendar year; i.e., the actions it 
intends to take and the accomplishments it expects to register. 
The LOI will also specify the amount of financing the GOB will 
budget for the sector with special attention to specific reform­
related actions that require extraordinary financing (e.g., 
special surveys, workshops, etc.) over the subsequent budget 
year. At the end of the LOI period, the GOB will prepare a 
progress report discussing actual progress aChieved; i.e., 
assessing how well it did against its LOI targets. Jointly, 
A.I.D. and the GOB will determine whether disbursement conditions 
have been met. Prior to any disbursement, the GOB ~ill submit 
its LOI for the following period. 

It is expected that disbursements under this program will occur 
in December of each year, corresponding to the fourth quarter of 
the GOB's fiscal year. The reporting process will actually 
commence prior to this. The Annual Progress Report will consist 
of a report outlining accomplishments in implementing the LOI 
from the previous year. It will also discuss problems that arose 
and the GOB's plans for addressing those problems over the next 
implementation period. 

I . 

~. 
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1. The Government of Benin. The restructuring of 
Benin's education system is underway. Initiated by the Beninois, 
the process has been highly participatory, involving the full 
range of individuals and interests affected by the education 
system. The Beninois identified the need for restructuring the 
system, sorted through the problems fa.ced by the system through 
the Etats Generaux de I 'Education, undertook a series of studies 
financed by the UNESCO-UNDP project to further elaborate problems 
and make tentative recommendations, and established a policy 
framework to guide a comprehensive sector reform program. Th~ 
policy framework of the Government of Benin ai~s at nothing short 
of the transformation of the entire education sector. It is 
objective-driven in that it focuses more on improving the results 
of the education system than on inputs to the system. The 
sector- wide program proposes to touch all levels of the system 
from pre-school through university education. 

The CLEF program will enable the GOB to implement that portion of 
its policy framework aimed at strengthening primary education. 
It does so in such a way as to ensure that the Beninois remain in 
the lead in implementiny the policy framework. The process for 
determining progress and disbursements outlined above seeks to 
ensure that the GOB assume the leadership both in designing the 
set of actions to be accomplished each year and in evaluating its 
own progress in implementing those actions. 

The nature and content of the annual Letter of Intent requires 
that different actors in the sector reform work together 
synergistic~lly to be able to demonstrate progress. The Ministry 
of· Finance becomes dependent on actions taken by the Ministry of 
Education if budget support is to be received in a timely manner. 
Likewise, the Ministry of Education is dependent on the Ministry 
of Finance for allocating to it sufficient budget to implement 
the reform actions proposed for implementation. However, the 
Ministry of Finance becomes an interested partner in assuring 
that the Ministry of Education has funds available to implement 
the annual reform activities. In short, mutual dependency, or 
interdependency, between different arms of government is 
recognized as crucial to program success. This is an important 
aspect of sustainability not normally found in donor financed 
operations in Benin. 

Another important aspect of this synergism is the dependency of 
the Ministry of Education on deepening its relationship with 
parents in the execution of primary sector reform. Again, the 
Ministry of Education through the National Conference, the Etats­
Generaux de l'Education and its own analysis is acutely aware of 
the crisis in public confidence it is facing. In fact, it was 
because of this crisis that the Ministry initiated the background 
analyses. The movement toward reform and the advances in reform 
planning that have taken place, however, are largely due to ever 
increasing public pressure on the government to improve the 

I " ( / l' , ::~' ... 
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education system. Under the CLEF program, the GOB will, 
therefore, seek to preserve and enhance the role played by the 
public in implementing education reform. This is another 
important aspect of this program which is aimed at its ultimate 
sustainability. 

2. The Role of A.I.p. A.I.D., acting through the 
Office of the A.I.D. Representative in cotonou, will playa 
reactive role in the implementation of this primary sector reform 
program. It will monitor the progress of the GOB in achieving . 
program objectives, assess that progress and sustain a policy 
dialogue related to that progress. It will review the Letters of 
Intent and the Annual Progress Reports and negotiate with the GOB 
based on its submissions. To function in this manner, yet 
maintain objectivity, A.I.D. will require technical expertise 
independent of the GOB. This need will be filled by the project 
Coordinator (PSC:, the Assistant project Coordinator (FSN/PSC) 
and, eventually, a Human Resources Development Officer 
(HRDO/USDH) who will assume all A.I.D. responsibilities fo~ 
program implementation. 

The monitoring of program progress, LOI implementation and 
conditionalities serves two purposes. It will enable A.I.D. to 
verify continued GOB support for basic education reform and 
determine when it is appropr~ate to disburse funds under the 
program. Second, it will enable A.I.D. to identify and monitor 
the achievement of significant outputs as well as progress toward 
out year impact indicators. Tracking GOB performance in meeting 
conditionalities is not a substitute for evaluation, but rather a 
verification of GOB fulfillment of performance criteria agreed 
upon for funds' disbursement. Nonetheless, much of the data 
collected to track GOB fulfillment of conditionalities will serve 
as a data source for formative and summative evaluations. 

Another crucial function to be performed by A.l.D. in support of 
the GOB reform program is the delivery of short term technical 
expertise as determined necessary by the GOB. A.I.D.'s capacity 
to perform this role is basic to the flexibility designed into 
the implementation of this program. Over the life of the reform 
effort, both A.I.D. and the GOB recognize that short-term 
assistance of a problem-solving nature will be necessary to 
complete MOE capacity to overcome unforeseen barriers to 
educational reform. This design takes this need into 
consideration. A.I.D. will respond to the GOB's needs for such 
short-term technical assistance in the primary education sector 
so as to ensure to the maximum extent practical quick delivery of 
required technical expertise. A.I.D. will, in this way, respond 
to needs identified by the GOB. 

B. Kanaging the project Support Assistance. The Office of 
the A.I.D. Representative to be opened in cotonou will be 
responsible for all aspects of project management within its 
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delegated implementation authorities. The Mission will be 
staffed with five u.s. Direct Hire officers and the Mission's 
overall country strategy will concentrate in the primary 
education sector. While the Mission in Benin will be a small 
one, this Program will be its only major activity. A relatively 
small, on-going rural water project will be the other A.I.D.-
financed activity beyond FY 1991. However, caution and 
restraint will have to be exercised over the program life to 
ensure that the Mission remains focussed on this one major 
activity. Annex IV to this PAAD contains the Mission's start-up 
plan and details the Mission's proposed organizational structure 
and expenses. 

The Mission will contract the necessary long and short term 
expertise it requires to implement the program. As outlined in 
the Procurement Plan in Annex XV, it is expected that the five 
long term technical advisors will be contracted on a personal 
service basis. The Mission will ensure maximum competition in 
the selection of individuals for these positions. 

Short term technical assistance will be procured via work orders 
under a Mission-based Indefinite Quantity contract (IQC). The 
IQC will be awarded via full and open competition. Maximum 
competition will be encouraged in order to receive the best 
possible proposals. It is expected that the successful bidder 
will be a consortium or firm with a number of subcontractors able 
to meet the wide range of demands conceivable under this multi­
year effort. Work on the scope of work for the IQC will begin 
shortly after project obligation, and it is expected that the 
contract can be in place by the end of FY 1992. The duration of 
the IQC will be five years, through 1997. The duration of any 
one task order will be 120 days. The Mission, in close 
conjunction and coordination with the REDSO/WCA contracting 
officer will be responsible for the design and implementation of 
this IQC. REDSO/WCA has sUbstantial experience implementing 
field IQCs so this approach is within the management capacity of 
the major Parties. 

C. Proposed Financial Management Arrangements. 

1. Dollar Disbursement Arrangements. A.I.D. 
financing for the CLEF Program totals $57,500,000, of which 
$50,000,000 will be disbursed as nonproject sector assistance. 
This assistance will be provided in tranches as specific policy 
and institutional reform conditions are met. Assistance will be 
provided on a cash disbursement basis. 

a. Cash Disbursement and Commodity Import 
Program (CIP) Considerations. Prior to recommending a cash 
disbursement modality, the alternative of CIP funding was 
explored. The cash disbursement mechanism was selected for the 
following reasons: 
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(i) Since there is ready access to foreign 
exchange in Benin through the West African Central Bank (BCEAO), 
the added cost of CIP management is not warranted. 

(ii) The fact that disbursements wi}l be made 
to the Central Bank of a Monetary Union governed by strict 
charter and well supervised by the Fren~· Treasury gives a high 
degree of confidence in the accounting, control systems which 
will govern the use of the funds and le~sens the likelihood that 
disbursements would be inappropriately used. 

(iii) CIPs are slower disbursing programs. 
Benin has a demonstrated need for assistance in order to close 
its 1991 deficit. 

b. section 575(b) (1) Exemption. section 
S7S(b) (1) of the 1991 Foreign Operations, Export Financing, and 
Related Programs Appropriations Act requires that us assistance 
dollars provided as nonproject sector assistance be deposited 
into a separate account and that the uses of those dollars be 
specified and agreed upon with the grantee government. section 
S7S(b) (4) of the same Act allows for an exemption from this 
requirement for nonproject sector assistance through the 
Congressional notification process. Such an exemption is being 
requested for this program based upon the followinJ: 

(i) Benin is a member of the West African 
Monetary Union (WAMU) and by charter cannot hold foreign exchange 
in its own name. Under WAMU rules, dollars received by a member 
country automatically become part of the WAMU foreign exchange 
pool and, thereby, become available on demand for settlement of 
dollar claims of any WAMU member. In sum, the policies and 
procedures of the WAMU make it impossible to track dollars beyond 
their initial deposit with the WAMU Central Bank (BCEAO). 

(ii) The CFA is a freely convertible currency 
backed fully by the French Treasury. Its value is fixed to the 
French Franc and, therefore, fluctuates with the Franc. The 
Government of Benin cannot intervene in the price of the CFA. 
CFA are convert~d to other currencies through the BCEAO. The 
allocation of those currencies is subject only to the rules and 
procedures of the BCEAO. The Government of Benin cannot 
intervene in the allocation procedures of the BCEAO. 

c. Effecting the Dollar Disbursements. Upon 
satisfaction of the Conditions Precedent to Disbursement for each 
tranche of nonproject sector assistance funds, the Mission will 
receive from the GOB a Financing Request executed in accordance 
with A.loD. Handbook 4. That Financing Request will identL:y the 
bank, the account number, and the holder of the account into 
which A.I.D. funds will be disbursed. It is expected that the 
holder of the account will be the Central Bank of the West 
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African states (BCEAO) and the bank account will be held in the 
Federal Reserve Bank of New York. 

A.I.D. has carefully examined the proposed disbursement 
arrangements with the Ministry of Finance, the BCEAO, and the 
Federal Reserve Bank of !~ew York, and is convinced that they are 
both administratively and financially sound and appropriate given 
the objectives of the disbursements an the limitutions imposed 
by Benin's membership in the West African Monetary Union. Given 
the proposed disbursement arrangements through the Federal 
Reserve Bank, interest will not be earned on the funds for the 
short period of time they are held. While it is not within the 
cash management responsibility of A.I.D. to account for the 
proceeds of the dollar disbursements given the exemption to Sec. 
575(b) (1) separate account legislation, A.I.D. has explored the 
issue of how funds will be ultimately received by the GOB as part 
of its design responsibility and finds the arrangements to be 
satisfactory. 

2. Local Currency Generations. In accordance with the 
decision to exempt this program from the separate account 
requirement for the dollar disbursement, no uses for the A.I.D. 
non-project sector assistance dollars will be specified. As 
such, and in accordance with May 1991 Agency local currency 
guidance, no identifiable generation of local currency will take 
place. 

3. Project Financial Arrangements. As shown on the 
Project Procurement Plan, Annex XV, all project inputs will be 
financed via A.I.D. direct disbursement. The REDSO/WCA financial 
analyst has reviewed this plan and provided the Methods of 
Financing Certification indicating concurrence in these 
arrangements. The Africa Bureau Controller will review this 
certification as part of his clearance on the PAAD/PP 
authorization. The Mission will have its own Controller in order 
to facilitate disbursements under the project. 

VI. Negotiating Status. 

A. Rationale and Strategy for Accelerating Program 
Negotiations. The program proposed herein has been developed and 
negotiated on an accelerated schedule. The justification for 
this is two-fold relating to the extraordinary strides the people 
of Benin have accomplished over the past two years to effect 
serious economic adjustment and comprehensive political reform. 
The combined result has been the opening of Benin; the openirg of 
the political process to popular participation and the opening of 
the economy to market forces. Nowhere else ill Africa has this 
transformation been so profound and so comprehensive within such 
a short period of time. 

IIJ 
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A.I.D.'s strategy in Benin is to reinforce this successful 
Beninois brand of open society. since the Beninoi~ people 
themselves have established a link between the future of 
democratic systems, the education of the citizenry and the need 
to reform the education system, it was logical for A.I.D. to 
respond to Benin's request for assistance to this important 
sector. Combin~ this with the fact that the Beninois had 
advanced the process of education reform, already had in place an 
approved, objective-based policy framework, and were seeking 
financing for their established priorities made A.I.D. 's own 
commitment to basic education in Africa a natural match with 
Benin's priorities. The fact that a comprehensive series of high 
quality sector analyses had been recently completed allowed 
A.I.D. to move quickly to final program design and negotiation. 

Finally, in recognition of the fact that the Beninois had 
advance.d the process of educational reform with little donor 
assistance and that throughout the country the Beninois 
demonstrated a high commitment to objectives of the reform, 
A.I.D./Africa decided to grant additional funding under the FY 
1991 African Economic Policy Reform Program (AEPRP) to Benin. As 
a result, this program will provide a major portion of the 
extraordinary financing required for the primary education sector 
reform. This financing will also be provided under the overall 
umbrella of the Second structural Adjustment Program (PAS II), 
and, therefore, draws A.I.D. into the community of donors 
assisting Benin under the Special Progr~m for Africa (SPA). 

B. Conditions. In addition to the standard conditions 
precedent to first disbursement contained in the Program 
Agreement, prior to the first disbursement of non-project sector 
assistance funds, the GOB will: 

1. The completed diagnoses of the six operations 
which comprise the organizational audit of the Ministry of 
Education; 

2. Assurances that the Grantee has maintained 
expenditures for Government-financed scholarships contained in 
the Grantee's 1991 budget at a level equal to or less than the 
level budgeted for 1990; 

3. Evidence that the Grantee has developed and 
approved, in consultation with A.I.D., procedures and content for 
Annual Progress Rep~rts to be submitted to A.I.D. in furtherance 
of Program objecti~es, and also has designated the respective 
agencies and/or individuals responsible for preparing such 
reports; 

4. A Letter of Intent, submitted by the Grantee's 
designated representative(s) and certified by the Minister of 
Education and the Minister of Finance, which contains a 

Ij I 
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comprehensive list of actions that the Grantee intends to take 
during the Grantee's 1992 fiscal year towards meeting the 
objectives of the Program as more fully described in the Program 
Policy Matrix. The Parties agree that such actions will include, 
but not be limited to: 

(i) the submission of the Grantee's completed, 
multi-year, primary education sector reform action plan; 

(ii) the initiation of a primary school 
infrastructure needs assessment survey; and, 

(iii) the design and installation of a 
comprehensive primary education expenditure tracking system; 

5. A certified copy of the Grantee's 1992 budget, or 
other appropriate document as A.I.D. may agree to in writing, 
which demonstrates, at a minimum, that: 

(i) adequate resources will be made available to 
implement the actions under the Program for 1992, as agreed to by 
the Parties and contained in the Letter of Intent, above; and, 

(ii) the total share of the Grantee's ]992 budget 
available for primary education is equal to or greater than the 
total share made available for primary education in the Grantee's 
1991 budget. 

6. Prior to the second disbursement under the Grant, 
the Grantee, shall, except as A.I.D. may otherwise agree to in 
writing, furnish or have furnished to A.I.D., in form and 
substance satisfactory to A.I.D.: 

(a) An Annual Progress Report which demonstrates 
that the Grantee has accomplished the Program actions contained 
in the Letter of Intent described above. 

(b) Evidence that: 

(i) the Grantee has expended the equivalent 
of Five Million u.s. Dollars ($5,000,000) on priority primary 
education sector reform actions in 1992; and, 

(ii) the percentage share of Grantee funds 
budgeted for and expended on primary education for all budget 
items, other than salaries and pensions, increased in 1992 
relative to 1991. 

(c) A Letter of Intent, submitted by the 
Grantee's designated representative(s) and certified by the 
Minister of Education and the Minister of Finance, which contains 
a comprehensive list of actions that the Grantee intends to take 

/ / (. 
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during the Grantee's 1993 fiscal year towards meeting the 
objectives of the Program as more fully described in the Program 
policy Matrix. 

(d) A certified copy of the Grantee's 1993 
budget, or other appropriate document as A.I.D. may agree to in 
writing, which demonstrates, at a minimum, that: 

(i) adequate financing will be available 
for the implementation of the Program during the 1993 fiscal 
year; 

(ii) the total share of the Grantee's 1993 
budget to be ~ade available for primary education is equal to or 
greater than tIle budget ~har~ IDad~ available for primary 
education in 1992; and, 

(iii) the percentage share of Grantee 
funds budgeted in 1993 for all primary education budget items, 
other than salaries and pensions, will increase relative to 1992. 

7. Subsequent disbursement of grant funds will be 
subject to the following special conditions precedent. 
Additional special conditions may be negotiated at the time of 
incremental authorizations and obligations of funds: 

a. The submission of an Annual Progress Report 
which demonstrates that the Grantee has accomplished the program 
and budgetary actions contained in each Letter of Intent 
submitted in support of the previous disbursement of funds. 

b. A Letter of Intent submitted on an annual 
basis which provides, at a minimum: 

(i) a comprehensive list of primary education 
reform actions to take place duri~g each subsequent fiscal year 
of the Grantee; ,-, 

(ii) evidence of budgeted resources to 
finance those actions; and, 

(iii) quantifiable targets towards meeting 
the overall Program objectives and impact indicators as stated in 
the Policy and Program Matrix. 

c. Covenant. The Program Agreement will contain a standard 
covenant on program evaluation. The Mission may propose 
implementation-related covenants during final negotiations. In 
addition, the effect that the GOB shall not reverse, or take any 
actior.s to undermine or impede any actions previously taken in 
satisfaction of program conditionality. 

)/ 
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D. Negotiating status. Preliminary negotiations and 
parameters for this reform program have been discussed with 
Beninois officials in the Ministry of Cooperation and Foreign 
Affairs, the Ministry of Plan, the Ministry of Finance, the 
Ministry of Education, and the Office of the President. It is 
clear to all Parties that the program seeks to support Benin's 
own stated objectives in the primary education sector. As long 
as that link is maintained, there has appeared to be little 
difference of opinion regarding actions to be financed under the 
program. Final negotiations are underway, and are expected to be 
finished by sept~mber 27, 1991. 
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