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MEMORANDUM
TO: USAID Representative, USAID/Benin, Thomas B. Cornell
[ ey

L. Grfllecceel
FROM: RIG/A/Dakar, Thomas B. Anklewich

SUBJECT: Audit of USAID/Benin’'s Children's Learning and Equity
Foundations Program, Audit Report No. 7-623-95-006

This is our audit report on the Children's Learning and Equity Foundations
(CLEF) Program at USAID/Benin. We are making three recommendations
regarding conditionality and program management systems. We considered
your comments on the draft report and have included them as an appendix
to this report (see Appendix II). Based on your comments,
Recommendations 1.2 and 2.2 are closed and all other recommendations
are resolved as of this date. We will close the open recommendations after
receiving and reviewing the documentation you mentioned in your
comments.

| appreciate the cooperation and courtesy extended to my staff during the
audit.



EXECUTIVE SUMMARY

Following Benin's transition from Marx-Leninism to constitutional
democracy in 1991, USAID decided to reward and support the new
government'’s efforts. Consequently USAID signed an eight-year, $57.5
million program (later augmented to $64 million) to help develop Benin's
primary education system. This assistance package, called the Children's
Learning and Equity Foundation (CLEF) Program, had two main objectives,
one political and one developmental:

4 to infuse a large amount of dollars into the Government of Benin's
(GOB) general budget to alleviate the budget deficit, and

| 4 to rebuild Benin's primary school system through the development
and implementation of reform action plans focused on four areas.

The Office of the Regional Inspector General in Dakar audited the CLEF
program to learn whether USAID/Benin was managing it according to
Agency policies. Specifically, we sought to verify if the Mission was
monitoring both the cash transfers (non-project assistance) and technical
assistance (project assistance) and, based on its monitoring, if it was taking
the corrective actions necessary to ensure that the CLEF program would
achieve its intended results.

USAID/Benin followed Agency policies and procedures when monitoring the
CLEF project assistance component, but they did not always follow these
policies and procedures in monitoring the non-project assistance
component. On a positive note, USAID managers verified that dollars
transferred to the West Africa Monetary Union were actually credited to the
Government of Benin. Also, the Mission provided technical assistance to
the Ministry of Education to help develop the Primary Education Reform
Action Plans, the foundation of the CLEF program.

While progress is being made in providing general budgetary support to the
Government of Benin, the Program was experiencing implementation
problems.



2 The GOB has provided less than five percent of the promised funding
for primary education reform actions. As a result, the
implementation of reforms for the primary education sector is behind
schedule. In addition, the implementation of certain USAID technical
services has been slowed. This lack of timely and adequate funding
occurred primarily due to the program design which did not compel
the GOB to actually spend money.

* The GOB needed to, but had not, (1) improved its overall financial
management and accountability capabilities, as disclosed in a
financial assessment performed by an international accounting firm,
and (2) developed an education expenditure tracking system as
required by the Program Agreement.

* USAID/Benin had not developed or implemented management
systems and performance indicators to measure program
performance. As aresult, Mission management was not in a position
to know the status of the CLEF Program at any given point in time.
Lacking these systems, it was difficult for USAID management and
others to (1) evaluate progress and compare actual Program results
with those anticipated and (2) make the appropriate mid-course
correctioiis in order to facilitate progress in the Program.

USAID managers were aware of these problems but did not take timely
action to correct them. This lack of timely action was influenced by (1) the
political imperative to start the cash flow to the GOB, (2)
USAID/Washington’s desire to minimize the workload for the new USAID
mission in Benin, and (3) the rolling nature of the Program's design, which
is still evolving. Mission officials also stated that they gave priority to
helping the Ministry of Education develop a basic management structure
before focusing on Mission and CLEF Program management systems.

In order to address these issues, we recommended that the USAID/Benin
Representative stress to the GOB the importance and necessity of meeting
its financial and other commitments to the Program. Also, the audit
recommended that USAID develop conditions precedent to the
disbursement of future USAID funds by requiring the GOB to (1) make
funds available when needed to keep the Program on schedule, and (2)
implement improvements in the GOB's financial management and
accountability procedures. Finally, we recommended that USAID/Benin
develop and implement monitoring and evaluation systems including time-
phased performance indicators to measure Program progress.
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In response to our draft repert, USAID/Benin provided oral and written
comments, the latter which are included in their entirety as Appendix II.
The Mission agreed with and promised to implement all the
recommendations. However, we revised Recommendation 2.1 and modified
the report's text, where appropriate, to better reflect the Program's
accomplishments per the Mission's comments.

ce of th nspectdr Gm

May 30, 1995
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INTRODUCTION

Background

Following Benin's transition from a Marxist-Leninist state to a
constitutional democracy in 1991, USAID decided that it was important to
reward and support the new government's efforts. As a result, USAID
signed an eight-year, $57.5 million program (later augmented to $64
million) designed to assist in the development of Benin's primary education
system. This assistance package, called the Children's Learning and Equity
Foundations (CLEF) Program, has two main objectives:

* to infuse a large amount of dollars into the Government of
Benin's (GOB) general budget to alleviate the budget deficit,
and

* to rebuild Benin's primary school system through the
development and implementation of primary education reform

action plans.

The goal of CLEF is to institute an effective, efficient, and equitable primary
education system that can be effectively managed and financed by the GOB
after the Program ends. More specifically, CLEF aims to (1) improve the
quality of the primary education system, (2} increase equity and access to
primary education services, (3) improve fiscal sustainability, and (4)
increase sectoral planning and management capacities as well as public
participation in primary education. The road to these goals was to begin
with a set of Primary Education Reform Action Plans.

The CLEF program was designed to facilitate education reform through a
two-step process. First, USAID provides general budget support through
cash transfers to the GOB. Second, in return for the cash transfers, the
GOB is then supposed to provide funding to reform its primary education
system through the CLEF program.

This reform process is based on the development and implementation of 18
action plans listed in the Program Grant Agreement Amendmenti Three
dated September 21, 1993. Beninois educators along with some short-term



technical consultants developed the following plans between early 1992 and
early 1994,

Primary Education Reform Action Plans

1. Curriculum Reform 10. Equitable Enrollment

2. Continued Education by Gender
and Training 11. Access to FQL Schools

3. Textbook Production by Regions
and Distribution 12, Resources for Primary

4. School Canteens Education Reform

5. Fundamental Quality 13. Adequate Finances for
Level (FQL) Schools FQL Schools

6. Student Assessment 14. Mobilizing Outside Resources

7. Increase of Access 15. Wage Bill

8. Rationalize Student/ 16. Ministry Planning
Teacher Ratios Functions/Operations

9. Equitable Enroll- 17. Educational Management
ment by Regions Information System

18. Public Participation

CLEF is a $64 million program comprised of $53 million in non-project
assistance (NPA) cash transfers and $11 million in project assistance (PA).
The project activities completion date for each is December 31, 1996 and
December 31, 1999, respectively. As of July 21, 1994, USAID had provided
$15 million in cash transfers to the GOB and had obligated $1.8 million for
technical services and consultancies. The Agency originally planned to
transfer another $10 million to Benin in two separate NPA tranches during
Fiscal Year 1994. However, these disbursements have been delayed to fiscal
year 1995 because the Government of Benin has not met the conditions
precedent.



Audit Objectives

1. Did USAID/Benin monitor, report on and evaluate the non-
project assistance component of the Children's Learning
and Fquity Foundations Program in accordance with
Agency policies and procedures to ensure that the program
accomplished its intended results?

2. Did USAID/Benin monitor, report on and evaluate the
project assistance component of the Children's Learning
and Equity Foundations Program in accordance with USAID
policies and procedures to ensure the technical assistance
accomplished its intended results?

Appendix [ discusses the scope and methodology of this audit.
USAID/Benin's comments to the draft report are included in their entirety
as Appendix II.
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REPORT OF

AUDIT FINDINGS

Did USAID/Benin monitor, report on and evaluate the non-
project assistance component of the Children's Learning
and Equity Foundations Program in accordance with
Agency policies and procedures to ensure that the Program
accomplished its intended results?

USAID/Benin followed some USAID policies and procedures in monitoring
and evaluating the Children's Learning and Equity Foundations (CLEF)
Program to ensure the program achieved its intended results. Specifically,
the Mission verified that the cash transfers to the Government of Benin
(GOB) were deposited into the West Africa Monetary Union (WAMU), and
they verified that WAMU credited the GOB account for the amount of CFA
francs purchased with those dollars.

In addition, the Mission verified that most of the conditions precedent to
disbursement of U.S. dollars to the GOB were met. For example, the
Mission verified that the GOB provided sufficient documentation to show
tnat it had (1) spent the equivalent of $5 million on priority primary
education sector reform actions, (2) delivered a Letter of Intent (LOI)
containing a comprehensive list of actions that it intended to take during
Fiscal Year 1993, and (3) passed the 1993 national budget. The Mission
has delayed disbursement of a planned third tranche because the GOB has
not met all of the conditions precedent to the disbursement of USAID funds.

However, Mission officials did not always plan or monitor the
implementation of the Program according to Agency policies and
procedures. For example, the Mission did not always ensure that
conditions precedent to the disbursement of USAID funds were met, nor did
they always take corrective actions to ensure that the Program was
achieving the intended results.

As a result, the audit showed that after almost three years and $15 million
dollars of disbursement to the GOB (1) the Primary Education Reform



Program was not receiving the funding it needed from the GOB; (2) the
GOB's financial management system remains Inadequate; and (3) the
Mission’s monitoring and evaluation plan for the Program still needs to be
clarified. These issues are discussed below.

The Government of Benin Has Not Adequately Funded

its Primary E

USAID policy and guidance clearly support the use of conditionality to
ensure that programs meet their intended goals. Agency policy’ states, that
program design should ensure that sufficient resources are made available
by the host government for the successful completion of the program.
Further, the Africa Bureau's guidance for authorizing non-project sector
assistance  (NPA)* states, "the program design will then
incorporate...conditionality which is specific, action-oriented and
complete..., yet sufficient over the life of the program to lead to achievement
of the program's measurable objectives.” While the conditions precedent for
the CLEF program do require the GOB to provide adequate funding for the
primary education reform, these conditions do not ensure that this funding
is provided when it is needed. The Government of Benin was not required
to demonstrate that it had fulfilled its commitment to fund primary
education in 1993 until well after the school year was finished. It is clear
that the condition precedent actually had no force. As a result, the GOB
did not fund its primary education program as promised and the Program
fell behind schedule.

The CLEF program's $53 million worth of NPA cash transfers are to be paid
in seven separate tranches. The conditions precedent for the disbursement
of these funds are evolutionary; i.e., the conditions for one disbursement
are dependant on the conditions for the next disbursement with more
stringent onditions applied as the Program progresses. Specifically, the
conditior 5 precedent to the second tranche (as stated in the Program Grant
Agreemeny required the C.OB to provide a Letter of Intent (LOI). This letter
should set out actions the Government of Benin intends to take regarding
the Program during 1993. These actions include the establishment of a
quarterly expenditure tracking system to verify whether sufficient resources
were made available to implement the action plans for the first three

' USAID Handbook One, Part VII, paragraph 16 and the Bureau for Africa NPA Guidance,
October 1992, Chapter V, paragraph 2C, page 21.

¢ Sen the discussion on Object-Based Programming in the Bureau for Africa NPA Guidance,
October 19922,



quarters of 1993 and for the full year of 1992. The conditions precedent for
the third tranche required the GOB to provide another LOI outlining tasks
to be performed during 1994. These should include a list of all the actions
the GOB intends to take as part of CLEF; the estimated costs and source
of financing; and verification that the national budget is adequate to finance
the program.”

The Government of Benin was not required to show evidence that it had
provided fundiiig for the 1992-1993 school year until July 1994 (the
proposed date of the third tranche). Similarly, as conditlions precedent to
the disbursement of the fourth tranche, Amendment Three to the Program
Grant Agreement (dated September 21, 1993), required the GOB to submit
Annual Progress Reports demonstrating the actions accomplished during
1993 and 1994 and showing that the funding was provided for all of 1993
and the first three quarters of 1994. Also, the conditions precedent
required the Government of Benin to provide a new LOI and National
Budget for the next funding period. As before, evidence of funding for the
1993-1994 school year will not be required until 1995.

The Government of Benin promised that its Ministry of Finance (MOF)
would provide CFAF 1,323 million to the Ministry of Education (MEN]) for
1993 for CLEF Program Reforms. Of this amount, the MEN would then
make CFAF 870 million available for implementation of the Primary
Education Reform Actions Plans. The remainder was to be used for
equipment and building expenses. The MOF, however, did not provide the
funding to the MEN that it had promised. According to the GOB Treasury
Office, as of December 1993, the MOF had disbursed only CFAF 185.4
million to the MEN and only CFAF 834.4 million by July 1994—significantly
short of the promised CFAF 1,323 million and long after the 1994 National
Budget should have been in effect.

In addition, the MEN did not provide the promised funding to the USAID-
sponsored reforms. Specifically, the MEN made available to the Direction de
I'Analyse de la Prévision et de la Synthése (DAPS), the department
responsible for the coordination of action plan implementation, only CFAF
10 million by December 1993 and only CFAF 42 million by July 1994—less
than five percent of the total amount budgeted for Primary Education
Reform Actions and long after it was needed for the 1993 school year. The
following chart shows the amount of disbursements to the MEN and
through the DAPS for reform actions, as of July 1994.

3 Section 4.3 of Amendment One to the Program Agreement dated September 30, 1992,
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dack of timely and adequate funding occurred
primarily due to lax program design which did not
compel the GOB to actually spend money...
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This lack of timely and adequate funding occurred primarily due to the program design
which did not compel the GOB to actually spend money—it merely had to express the
intention of doing so. Primary education reform does not seem to be a high priority for the
GOB. Further, the Mission did not exercise enough leverage with the Government of
Benin to change this perception. Government officials told us that other priorities take
precedence over education reform. These same officials stated that since the USAID cash
transfer dollars are provided for general budgetary support, the GOB is not compelled to
provide funds for education reform. Another reason the funding is not being provided as
promised and when needed is hecause the conditions precedent that require the
Government of Benin to provide the funding do not take effect until well after the required
action is needed. This was the consequence of the Program’s design which did not
provide early, frequent, and efficacious conditions to ensure that the GOB allocated
funding to the primary education sector on a timely and continuing basis. Also, the Mission
did not take aggressive action to ensure that the funding promised in the Government of
Benin's LOI was actually delivered.



The Mission stated and we found that the lack of proper funding resulted
in program implementation delays. To illustrate, only 16 of the 53 action-
plan-related tasks which were to be completed by June 30, 1994 were
accomplished. (A complete list of these action plans and their related tasks
is provided in Appendix III.) Government officials told us that unless the
funds promised in the LOI's are made available when planned, the CLEF
Program and the continuing reforms will not succeed. An example of how
this lack of timely funding has disrupted the primary education reform
program is the new curriculum testing which was originally scheduled to
begin in the 1993-1994 school year. This effort has been delayed until the
1994-95 school year. Also, the action plan for Equitable Access to
Fundamental Quality Level (FQL) Schools by Region also has been delayed
from the 1993-1994 to the 1994-95 school year. Further, this lack of
funding has delayed the scheduling of CLEF technical assistance teams
which also impedes the progress of the CLEF Program.

In other words, the funding and implementation of the CLEF Program is left
up to the good intentions of the Government of Benin. It is clear that a
more stringent program design which emphasizes accountability and
conditionality would have made the GOB funding problems less likely.

The CLEF Program was intended to provide the GOB with both budgetary
support and assistance in developing its primary education school system.
In our view, progress is being made on the budgetary support objective.
However, the Mission needs to take more aggressive action to ensure that
the Government of Benin provides financial resources for the CLEF program
when they are needed. The Mission needs to impress upon the GOB the
importance and necessity of meeting its commitments relative tc the timely
funding for the MEN which it promised in its LOIs. The Mission must
establish a system which will assure that the Government meets all the
conditions it agreed to before further cash transfer disbursements are
provided.

Recommendation No. 1;: We recommend that the USAID/Benin

Representative:

1.1 ensures that the Government of Benin understands the
importance of meeting its financial and other
commitments that it agreed to in the Program Grant
Agreement for the Children's Learning and Equity
Foundations program by requiring that the Government of
Benin provide written concurrence indicating that this
condition is understood and agreed to; and



1.2 includes an additional condition precedent in the program
agreement to ensure that the Government of Benin
provides funds when needed in order to keep the program
on schedule.

Management Comments and Qur Evaluation

USAID/Benin agreed with our recommendations and promised to
implement them. Based on our review of Amendments Three-A and Four
to the Program Agreement, Recommendation 1.2 is closed as of the date of
this report. Recommendation 1.1 is resolved and we will close it after we
receive and review the project implementation letter which USAID/Benin
promised to issue to the Government of Benin emphasizing the need to meet
CLEF's funding schedule and commitments.

The Government of Benin Needs to Improve

11a]] ANAagCInCIit ana fH DUILAL)

Agency policy requires program designers to perform a general assessment
of a country's financial management system before selecting a disbursement
mechanism for non-project assistance (NPA). This policy is implemented by
the Agency to assure that adequate accountability for USAID-donated funds
Is present in a recipient country. USAID Africa Bureau guidance and other
policy documents* explain this point in detail. Furthermore, USAID's
"Supplementary Guidance on Programming and Managing Host Country-
Owned Local Currency” states that the general budgetary support
disbursement mechanism should not be used unless USAID planners have
a high degree of confidence in the reliability of the recipient's financial
control systems—a conclusion that could only be determined after a general
assessment was completed. CLEF was designed and implemented before
such an assessment was made.

Even though USAID planners selected the cash transfer general budgetary
support funding mechanism for the CLEF program before knowing the
GOB's financial management capabilities, they did require that a general
assessment be conducted soon after CLEF began. Section IV. J. of the
CLEF Program Assistance Approval Document stated that the Mission
wouw.J make arrangements as early as possible in FY 1992 to conduct the
General Financial Assessment of the Government of Benin's financial

* Africa Bureau NPA Guidance, October 1992, Annex E as well as USAID Handbook One,
Part 7, paragraph 8E.



management capabilities, and that it would conduct a similar assessment
once every five years thereafter. In addition, in the Program Grant
Agreement, CLEF designers also required the GOB to design and install a
"comprehensive primary education expenditure tracking system" as a
condition precedent to the disbursement of the first tranche.

But, USAID/Benin did not conduct the general assessment until August
1993—almost two years after the CLEF began. Similarly, two years after
the second tranche was disbursed, the GOB still did not have an effective
expenditure tracking system. As a result, there is some question as to
whether the GOB has financial control systems to adequately account for
its own or USAID's funds.

Financial Management Concerns

Need To Be Addressed

A general assessment of the GOB's financial management capabilities was
performed by an international accounting firm and funded by USAID/Benin
in early 1994, two years later than originally planned. In its report
conclusions, this accounting firm made eight short-term recommendations
(including one on the development of an overall GOB expenditurc tracking
system) which it said "could and must be carried out over the next few
years" in order to improve the financial management capabilities of the
Government of Benin. These recommendations included the following:

1. the MOF should ensure that its structural reorganization is
operational,

2. a Steering Committee should begin developing the financial
management development plan,

3. the General Treasurer should develop a policy to effectively
manage the GOB bank accounts;

4. the MOF should prepare quarterly reports on budget to actual
expenditures and revenue;

5. a chart of accounts must be developed;

6. training in financial management must be documented;
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7. a time and attendance system for the GOB must be developed;
and

8. the Supreme Audit Institution must develop policies and
standards for the audit function of the State.

The accounting firm warned that unless these
recommendations are acted upon in earnest, there would
be no assurance that the GOB’s financial management
capabilities would ever reach the point where they
would be acceptable.

The accounting firm warned that unless these recommendations are acted
upon in earnest, there would be no assurance that the GOB's financial
management capabilities would ever reach the point where they would be
acceptable. Further, it was the strength of the Government of Benin's
promise and commitment to quickly implement these recommendations
that was the basis for a "medium level of confidence" rating that the
accounting f{irm gave the GOB's financial management system. In general,
USAID guidance states that a medium level of confidence would indicate
that Agency assistance should be directed at specific sector support rather
than general budgetary support.

The issue of the GOB's inability to account for its finances has been a
matter of concern and debate within the USAID community beyond the
Mission in Benin. Managers at REDSO/WCA and the Africa Bureau have
discussed possible solutions to this issue. They discussed the issues of
accountability and selecting the best approach for achieving developmental
objectives in the CLEF program on several occasions. Most of these
individuals concluded that financial management systems in the GOB were
weak and that the interests of USAID and the Government of Benin would
be better served by using a disbursement mechanism that allowea for more

accountability.

In spite of these concerns and the accounting firm's report, the Mission
continued using general budgetary support as the disbursement
mechanism. This decision was upheld by the Africa Bureau in June 1994,
According to USAID/W officials, the general budgetary support
disbursement mechanism was selected in order to quickly infuse needed
foreign exchange into the Benin Treasury. Further, a Mission official told
us that selection of this disbursement mechanism was made to help the

11



GOB develop the capacity to handle its own affairs and to learn from its own
mistakes, thereby assisting the GOB in their institutional development.

Mission managers indicated that the World Bank intends to provide
financial technical assistance to the GOB. However, we were not able to
determine the scope of the assistance. In addition, the Mission has not
formalized any plans to assist the GOB to improve its financial systems.
Since USAID is not changing the disbursement mechanism to specific
sector support which would allow for better accountability, we believe the
Mission must take substantive steps to assist the GOB in developing their
financial management and accountability capabilities.

The GOB's Education Expenditure Tracking
System Needs To Be Implemented

The GOB submitted a document to USAID describing the payment
procedures of the Ministry of Finance (MOF) to fulfill the condition
precedent to the second tranche of cash transfers concerning the
installation of a primary education expenditure tracking system. This
document only explained how the tracking system would work in the
Ministry. It was not a description of an actual, functioning system.
Nonetheless, the Mission reviewed the document and felt that it met the
condition precedent. Further, the Regional Economic Development Support
Office for West and Central Africa (REDSO/WCA) approved the
disbursement of the cash transfer based on the fulfillment of the conditions
precedent. Thus, the Mission determined that the GOB had made
"sufficient progress" to satisfy the conditions precedent for disbursement to
occur. Further, Mission officials stated that there was pressure from Africa
Bureau officials to make the disbursement. This appears to lessen the
Mission's responsibility while increasing the Bureau's culpability for the
GOB's lack of adequate financial controls.

During our review we found that the Government of Benin had not
developed and was not developing the required primary education
expenditure tracking system. In our view, it was premature for USAID to
disburse the second tranche of the cash transfer based on the GOB's
limited progress in meeting this condition precedent. We believe that
"sufficient progress” must be judged by whether the Government has indeed
met its commitments to primary education reform in order for disbursement
of the second tranche to have been justified. Nonetheless, we believe that
a financial tracking system is necessary, in fact vital, to the success of the
CLEF program and primary education reform in Benin.

12



Even though the Agency first disbursed funds to the GOB under the CLEF
Program over two years prior, the Mission had not taken aggressive steps
to ensure the GOB improves its financial and accountability systems and
has not finalized any measures to provide technical assistance to the
Government of Benin to assist them to develop such capabilities. Thus, the
Mission has disbursed $15 million for the GOB's general budgetary support,
without any assurance that the GOB has established an adequate
accounting system for its financial resources.

Recommendation No, 2: We recommend that the USAID/Benin

Representative:

2.1 develop and implement a plan, with the Ministry of
Finance and other donors working in Benin, to improve the
Government of Benin's financial management and
accountability procedures as recommended in the 1994
Financial Assessment;

2.2 develop conditions precedent for future disbursements of
USAID non-project assistance funds requiring the
Government of Benin to implement improvements to these
procedures; and

2.3 require the Government of Benin to develop and
implement a Quarterly Expenditure Tracking System for
the Ministry of Education.

Management Comments and Our Evaluation

USAID/Benin agreed with our recommendations but asked that we change
the wording of Recommendation 2.1 to emphasize the Government of
Benin's role in formulating the plan. We did so. USAID/Benin provided
Amendments Three-A and Four to the Program Agreement concerning
Recommendation 2.2 which is closed as of the date of this report.
Recommendations 2.1 and 2.3 are resolved and we will close them after we
receive and review (1) the Government of Benin's financial management
improvement plan and (2) evidence of the existence and operation of the
Government of Benin's expenditure tracking system.

In their written comments concerning the GOB's expenditures for primary
education reform, the Mission stated that an independent audit of the GOB
expenditures showed that, as of June 20, 1994, the GOB had contributed
598 million CFA Francs, approximately 45 percent of the amount promised
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for the reform program. (We reported expenditures of 46 million CFA
Francs or flve percent of the amount promised.) The independent financial
audit report, to which the Mission referred, appears to have been completed
some time after our fleld work. We have no evidence to support the
Mission’s statement, so we have not changed the numbers in the report.

USAID/Benin Does Not Have Program or
Project Management Systems in Place

to Measure Performance

The Foreign Assistance Act requires USAID to establish quantitative
indicators to determine the progress of U.S. assistance programs towards
achieving their objectives. Further, Agency policy’ requires non-project
assistance programs to have time-bound implementation plans. In
addition, Africa Bureau non-project assistance guidance® requires that
missions establish interim indicators to allow Agency management to assess
whether the programs are achieving their intended results.

Agency planners designed the CLEF program in a hurry as a vehicle for
quickly pumping cash into the struggling Beninois democracy and its
equally struggling economy. They intended the program to have a rolling
design without the customary internal controls, i.e., that the CLEF program
and its control systems would evolve after implementation. This is the base
cause of most of the difficulties encountered by the Mission. Both the
design and monitoring systems have evolved, but not to the extent where
performance can be compared to planned results.

These management systems and performance indicators were not developed
and implemented because of (1) the political imperative to start the cash
flow to the GOB, (2) the USAID/Washington desire to minimize the
workload for the new USAID mission in Benin, and (3) the rolling nature of
the Program design, which is still evolving. Mission officials also stated that
they gave priority to helping the Ministry of Education develop a basic
management structure before focusing on mission and CLEF Program
management systems.

Because such basic monitoring systems and a completed program design
are not in place, Mission and project managers do not know the status of
the CLEF program at any given point in time. Lacking these systems, how

> See Handbook One, Part VI
5 See Africa Bureau NPA Guidance, Chapter |V, paragraph C, October 1992, page 17.
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would it be possible to provide information to USAID management and
others (e.g., the Congress) to evaluate progress and compare actual program
results with those anticipated? Without this information, Mission
management will have a difficult time making the appropriate mid-course
corrections in order to facilitate progress in the program.

USAID is responsible under the Foreign Assistance Act to promote economic
development and political stability in recipient countries. To enable the
Agency and others (e.g. the Congress) to assess the success in implementing
its programs and projects, Section 621A of the Foreign Assistance Act states
that foreign assistance funds could be utilized more effectively by the
application of a management system that will include:

...the definition of objectives for United States foreign
assistance; the development of quantitative indicators of
progress toward those objectives; ...and the adoption of
methods for comparing actual results of programs and
projects with those anticipated when they were
undertaken. The system should provide information to the
agency and to the Congress that relates agency resources,
expenditures, and budget projections to such objectives
and results in order to assist in the evaluation of program
performance, the review of budgetary requests, and the
setting of program priorities.

Normally, USAID programs and projects are planned through the use of a
"logframe” which describes objectives and delineates "inputs and outputs”
and the "interim benchmarks" or time-bound quantifiable indicators to be
achieved throughout the duration of the program. Missions also use their
internal operating procedures for program design, implementation, and
evaluation to help them manage their programs and projects "from the
cradle to the grave.”

The overall results were to be measured at the end of the
project—in 1999—instead of at regular intervals
throughout the life of the program.

We found that the Mission had no documented internal procedures for
program and project development, implementation, or evaluation as
required by USAID and Federal Government policy. The CLEF program
logframe contained only a few broad results to be achieved prior to each
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cash transfer tranche. The overall results were to be measured at the end
of the project—in 1999—instead of at regular intervals throughout the life
of the program.

CLEF program designers expected that progress indicators would be
developed during implementation of the "action plans.” These action plans
would then provide the specific tasks for the "program matrix” which would
show anticipated activities for each fiscal year.  The Program's
implementation plan did in fact evolve this way. The Mission, through the
CLEF program office, developed the implementation plan and a rudimentary
tracking system for CLEF, but neither was fully developed. Further, the
specific tasks, or indicators, were not time-bound as they should have been.
Instead, they were tied to disbursement tranches. That is, the plan listed
tasks to be completed before the next cash transfer disbursement. These
tasks were not tied to the results expected at the end of the program.

To illustrate, here is how the CLEF program organization has evolved. The
CLEF program was designed (in 1991) to achieve four supporting objectives:

4 to improve educational quality and student learning by
enhancing or upgrading key pedagogic systems;

4 to increase the equity of access to fundamental quality level
(FQL) primary education services;

* to establish a sustainable financial resources base for primary
education; and

4 to establish effective and efficient sectoral planning and
management involving widespread public participation in
primary education.

These four objectives were to be achieved through the implementation of 18
action plans. These action plans were developed with USAID-sponsored
technical assistance to the point where implementation could begin, by late
1993. They are still “evolving.”

Each of the 18 actions plans contained specific tasks expected to be
completed before the disbursement of the third and fourth cash transfer
tranches which were scheduled to occur sometime in late fiscal year 1994
and in 1995, respectively. As yet, there are no specific tasks to be
completed before tranches five through seven can be disbursed.
Specifically, 53 tasks were to be completed before the cash transfer of the
third tranche (about $10.5 million), originally scheduled for July 1994.
Similarly, there were 60 tasks expected to be completed before the
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disbursement of the fourth tranche. (Appendix III provides a breakdown of
the supporting objectives with their related action plans and specific tasks.)

CLEF Program Organization

Supporting  Action Plans Tasks Tasks Later
Objectives July94 FY95 Tasks
4 18 53 60 ??

One of the 53 tasks to be completed prior to tranche three was the
development of an Educational Management Information System (EMIS)
geared towards monitoring the formulation and implementation of the
action plans. This was completed. We asked USAID/Benin managers to
provide us with an overview of how far the CLEF program had progressed
toward its objectives. The overview was very difficult because the system
only showed whether or not a specific task had been completed. It did not
show:

* what was needed to complete a task within a certain
time frame;

* progress in completing each action plan within a specific time
frame;

¢ progress in completing each supporting objective within a
specific time frame; and

* the effect of not completing a task (at all or on time) on
the achievement of action plans and supporting
objectives.

For example, Supporting Objective A has six action plans. They are aimed
at improving educational quality and student learning. One of those action
plans is entitled, "Student Assessment" which has the following four tasks
to be completed by June 30, 1994:
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the establishment of National and Regional Assessment
Units which are equipped, staffed, and trained;

2 the finalization of a sample student assessment;

L 4 the performance of baseline tests and the processing of the
results thereon; and

* the creation of a capacity to develop a national
achievement test.

Only the second task was completed. The project managers were not able
to state the consequences for the Student Assessment action plan or the
first Program objective given that the three tasks were not completed.
Mission management was not able to determine the extent of these
consequences because they had not established interim, time-bound,
quantifiable indicators to measure progress at specific points in achieving
the action plans and supporting objectives.

Based on our task-by-task review with Mission management, we determined
that only 16 of the 53 tasks would be completed by the June 30, 1994
target date. Neither the Project Officer nor any other Mission official could
estimate when the remaining 37 tasks would be completed or when work
would begin on the next 60 tasks. In the long term, this situation will be
further exacerbated because the Mission has not developed the specific
tasks to be achieved as the result of the disbursement of the fifth, sixth,
and seventh tranches of USAID cash transfers. Thus, a management-level
'snapshot’ of the status of the CILEF program—its action plans and
supporting objectives—was not available at USAID/Benin.

Mission management told us that they did not establish a Mission-wide
Evaluation Plan or any other systems normally expected in a USAID
mission to monitor program/project development or implementation
because of various political, management, and design issues discussed
above. The CLEF program itself did not contain an evaluation plan either.
Mission management did tell us, however, that a Washington-based team
would help the Mission develop time-bound quantifiable indicators during
the upcoming Assessment of Program Impact (API) exercise currently
scheduled for February 1995.

While USAID/Benin has made some progress toward implementing and
tracking CLEF's progress, it has not established a complete monitoring and
evaluation system and the related quantifiable indicators to fully measure
the program'’s progress. Since the CLEF Program is over three years old, we
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believe the development of these systems and quantifiable indicators is long
over due.

Recommendation No. 3: We recommend that the USAID/Benin

Representative, take action to develop, establish, and
document:

3.1 the mission monitoring and evaluation systems to assess
the progress and impact of Mission programs and projects
as required by USAID;

3.2 a complete implementation and monitoring plan for the
CLEF Program, including time-phased performance
indicators for the specific tasks, action plans, and
supporting objectives; and

3.3 an evaluation plan for the CLEF program as a whole.

USAID/Benin agreed with our recommendations and promised to
implement them. Therefore, Recommendations 3.1, 3.2, and .3.3 are
resolved. We will close these recommendations after we receive and review
the documentation which provides evidence of the Mission’s implementation
actions. Specifically, USAID/Benin, in its written comments, promised to
provide RIG/A/Dakar with the following: (1) Mission Orders outlining
USAID/Benin's project/program monitoring and evaluation system, (2) the
Monitoring and Impact Assessment matrix, and (3) the Performance
Agreement under the new Institutional Contract for the CLEF Program.

In their written comments concerning our discussion of the 18 Primary
Education Reform Action Plans, the Mission expressed an opinion that
there were only 15 Action Plans submitted by the GOB between “early 1992
and September 1993." Our figure of 18 Action Plans was based on (1)
Amendment 3 to the Program Agreement dated September 21, 1993, which
the Program Manager gave us; and (2) discussions with the CLEF Program
Manager regarding the status of the CLEF Program as of July 1994,
Therefore, we did not change the number of Action Plans in the rcport.
Further, what appears to be confliciing information from the Mission is
explained in part by the difference in dates. In addition, we believe this
difference in the number of action plans supports our point that
USAID/Benin needs to develop a system to monitor specific
program/project activities.
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Did USAID/Benin monitor, report on and evaluate the
project assistance component of the Children's Learning
and Equity Foundations Program in accordance with USAID
policies and procedures to ensure the technical assistance
accomplished its intended results?

USAID/Benin monitored, reported or., and evaluated the project assistance
component of the CLEF as it should have.

The project assistance component of CLEF consisted of about $11 million
for short and long-term technical assistance to the Mission and the GOB.
The long-term technical assistance was for six personal service contractors
(commcenly called PSCs) to staff the CLEF program office at the Mission.
Thus, one PSC was to perform the duties of the Project Officer and the other
five PSCs were staff assistants. The bulk of the technical assistance was for
short-term consultancies, first to assist the GOB in formulating its 18
action plans, then later to assist the GOB and the Mission during
implementation to evaluate the plans and make adjustments as needed.

As of July 21, 1994, the Mission has obligated $1.8 million for both short
and long-term technical assistance. There have been 12 separate short-
term consultancies for the development of action plans, all of which were
monitored and evaluated by the project managers. These consultancies
have also produced the results expected—the primary education reform
action plans.

Mission managers told us that managing these individual short-term
contracts had become quite tedious for the Project Officer and his staff to
manage. The Mission is now planning to find a single institutional
contractor to handle all future consultancies. This effort to find a new
contractor had only just begun when we finished our field work, in July
1994.
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Appendix I
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SCOPE AN
METHODOLOGY

The Office of the Regional Inspector General for Audit, Dakar, audited
USAID/Benin's CLEF Program in accordance with generally accepted
government auditing standards. We conducted our field work in Cotonou,
Benin from April 5, 1994 to July 21, 1994 at the offices of USAID/Benin,
the GOB Ministries of Finance and Education, and the Treasury. We met
~with the United States Ambassador to Benin, and we contacted the
Washington, DC offices of an international certified public accounting firm.

‘The USAID/Benin Representative made various representations concerning
the management of the CLEF Program in a management representation
letter signed on August 12, 1994,

We reviewed documentary and testimonial evider.ce and interviewed
cognizant officlals from the above organizations. Evidence reviewed
included the relevant cash transfer program agreements, project papers,
and Project Implementation Letters. We also reviewed GOB documents to
gauge the satisfaction of the conditions precedent, as well as other
Government documents relating to expenses for the primary education
reform actions.

Our audit included an analysis of pertinent regulations, policies and
procedures, a review of the Mission Operating Procedures, and the latest
USAID/Benin Internal Control Assessment. We assessed internal controls
relating to the release of the U.S. dollar disbursements, the use of the local
currencies budgeted for primary education, including the monitoring and
evaluation of the CLEF program.
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AR 2,

wrs
LI S

T: Thomnas B& Ank: , RIG/A/Cakar
FROM; Thom ¥ Caty L&"f’éféi)reg.-:en:atue, USAIC/Benir
g,

o f . - . .
SURJKST: Audit of USMD/Benin’s Children Learning and Igui:zy
Progran, Audil Repor:c no. 7-680-95-23J3X

‘the Mission has thcroughly reviewed Draft Audit Repcr: Nc. 7-€60-
§5-00X cn USAID/Ber.in's Children's Learning and Equity FoundaL.on
{CLEF} dated November 1C, 1934.

USAID/Berin concurs with all recomrendations as stated and w=_.
provide below actiors taken, or to be taken, (¢ addérees your
recommzrnéat ions.

We have also included a rather lengtny set of sugges~inns for
your zorsideriation in the audi: narrazive.

1. DSAID wgvld have likec the aud:t narrative to have bz=en more
] > mplighmenss .

The zudit narrative alludes to a hurried and ~ooge ‘deaict »f the
proaram. We tcel two points deserve clearer mention. Cne is
that USAID hac a poalt1\e rcle -- albeil & sonewhal unlraditiongl

one for ISAID -- in helping Ben:n refloat and reform its
educatior. sector. The other is that, program danign
rotwithstanding, much has been accomplished.

Our  up 2le. Tracdiricnally an areas cf rajor sec:cral
reZorm, aﬁorher large dcner -- such as tne Werld Bank under a
sectoral AdZuvgtment Program -- nas fcstered the “irst rounds ot
policy identification, preliminary reform dialcgue and
ingtitutionsl reoryanization ard restruczuring around retcrm
objcctives. USAID then enters with a mcre discrete sec:tcral

activity. For reasons internal to “he World Bank arnd 0B othar
donor relatiors, ccnsensus was that USAID woild be an ideal
Fpactnar Io- this role,

Despita weaknesses in program description, which you correctly
identify. w2 Teel thrat USAID‘s entrance inzco the sector at that
rtine was warranted and our approach saclid. The first phase,
represented by Obligation No., 1 and c¢overing the first two
d¢isbursements, wae zhe planning phase aroird major policy reforns
concerring student achievement, Lngticucicnal- riormance
measurement, equity of access, and parertal and other civil
gociety involvemen:z. The meaauremernt of successful planning was
the publication of 1S5 Action Plans, which resemble Prcoject
Papers, in old AID parlarnce. The production by the GCB wnd
agceptarce by ERID, of these Acticn Plars were the major
measurement of performance against which disbursement was nade.

This relotively clear delineation of the basis upon which we

would disburse was, acwever, confused by Zwo fartors. the firsen,
AR you noce, that USAID did not realize the extert tc whichk we
would have T do the ingt:tution dhailding. That rcie, as we
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discussed, was to have gone to the World Bank, who never gotl
rolling. The second, in reviewing our diacussicons wizh your
office, avolve around the Latter of [ntent. Precgram desicn never

nade clear the iegal rcle of the Letter of Intent. Only
afterwaxds was the Mission made to understand that the GCR-atateé,

goals in the Letter c¢f Intert would scmehow alsc be part of
condizicnality. Thus, allowing the GOB to discuss their urcent
p-ans fcr refloating :he Bchool system ag well aa a rathar
ambitizusg get ot reform promises and promnised firancirng, confused
the -ssue of wha: we would dighurse against. 1Ir one ot the tirsc
P-Ls we o0llaborated con with REDSO/WA, it became clear that we
couldn’t require all the 30B oojectives in the letter of Intent
s.nce they were overly ambitious. However, 1G is right that wa
had no clear cut guidelines to dscide which ones we would
require. Tr retrospect, we should not hLave used the _etter of
Intenz approach during the [irst phase of the drogram. Using
only Lhe Projectz Documenzs, the original intention of
disbursement against the Action Plane was <Tlear. The situation
w21l e reso.ved with the APIt which will guide our decisions on
the lecter of inzent. Thus, ccnditionality and perforasnce
neasurerent wi:ll be melded.

Achicverents. Because of the censtant fcocus durinc Action Plan
design and Frograx., review orn ervollment rateg, carrisulum
improverents, tecacker trainirg and girls attendance, the GCB was
seized with these issues. In this era of people level impacrk,
we feal we successfully gct all shareholders seized with
priorizies ard worked collectively towar3d them. As we pcinz our
below, this is rot a neat process. However, er.rollment rates
rose frcm ¢9.7 percent te €4.7 percent while gtardard indizators
of atudent achievemen:z also improved from 4C percer.t pass rates
to 59.7 percent. The fact Lhat ihe GOB focuged on, aré took
actiong regarding, curriculum and teacher training ahead of tima
15 to our credit -- and a resul:t of ouxr on going pnligy
discuggion. Most paoigrant is girle enrollmert, which vose from
36 percent to 4€ percert. By 1994, the gap in atteadance rutes
even neguan .U clnse. Our congtant work with the CO2? and womern'’s
groups cn the proclem of girls’ education certainly helped
ingpire a Miniscer wac, on nia own, excnerated school tees and
thus made a tremerdous first impact on girls enrcllnment rates,

2. USAID would have 1: ked th= narrative to ’eCanlze the vesy

obiec:nves ir, 3 gepuinely partisipatory maager wilh pc many
qroupg in civil scciety, the Natlonal Assenblv ard the Txecutive
Brancna.

Taking advartage oI tne democratic mzcvement spurred on by RPerirn's
historical National Conference, USAIN/Benin nas endeavcred o
make CLEF a model of participatory decision-maxing., We envisaga
genuine participatory programe ¢o involve actual coal and
bencarark setting, as we'l as decisicns regarding mackanisms, and
interrediate indizators such &s curriculum, school guality &nd
inveatcry control as well as community financing. This approach
has, however, also been respcnsible in slowing down TSAID'y time-
take. Firszly, gezzing parerts, teachers, unions, govermmenc
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and puk.ic intersst groups to all agree on cutputs and goals
nvulJan 15 aczicn plans raquired considerakbly c*eater time than
p-anned, as Bconinese began o enbody the ermpowerment than tho
National Cenforence began. Itportantly, many of the issues of
f-nancing occurred from a Min‘stry of Financa {and sonetimes
Bducationi xe_uctance to finance and organize these _arge
‘validat_on exercises" {(consersus-bui.ding), questioning Lheir
value and their 09tge. While it has slowed things dowr in the
short rurn, we Delieve tnat the process itself -- grotracted.
cumbersone and somatines unpredictable -- will go a long way :c
assuring tiae eventual sustainability 37 The new education syaster
in Beain. T& prove car ayoothesis, and in keezping with zhe audi:z
rccommnendations, we have develoged indicators to measure oz
wncreas.ng levala cf narticipatory decisicn making and refcrm.
But the ccnflict between USAID or Lhe #Ministry of EducaLio:n
defining progran goals ard cbjectives as cpposed to the
shareho’ders has slowed down the process.

3. b
in the nar*ac1v='s wordina. in_cases wkere it doesn‘: bear on the

recomunendation. Our _guageet.cng are pregented in Annex 1.

4. USACD/Benin_Response to Audit Reccmmendations:

RECOMMENDATION No, 1

We raecommend that the USAID/BENIN Representative; '

1.1 ensures that the GOB understands the importence of meeting
ite fipancial and other commitments that it agread to in the
PROGRAM grant Agreement for the Children’s Learning and Fquity
Foundations Program by requiring that tha GOB provida written
concurrance indicating that this condition Ll underwtood and
agreed to; and

1.2 include an additional condition precedent in the Program
agreement to assura that the GOB providee funds when nesded in
order to keep the Program on gchedule.

2.1 COMMENTS:

We beli=ve the GOB understands the importance of meetiag its
commitmenta. As you xncw, we had scveral reetings with the
Ministry of Education, Ministry of Pirance ard Minis: ry of
Foreigr. Affairs, who then also met amcng themselves. We did
write one letter to the Minister of Poreigno Affaire advising of
the fact that their lateness in meking funde available wculd
regult in our late distursemenz. Then we held up disbursencnr.
Our pos.t.on was that we would not focus in our discussions on
GOB reascns ard compiaints, but rathker con whecker or not key
actions wexre achleved.

At 1lssue ls political will when there are not sufficlenn
budgetary rescurcas Lo go arcund. In this case, tha aducazion
priority nust be uphelid if we are tc continue the program as :-s.

A
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We mugt make th.is absolut=ly clear. We cannot entertain the
approach that we disburse firet and the GOB diaburses afzerwards;
we are not sure this was as wuch a misunders:andirc ss =
poli:zical move.

1.1 ERG?0SED ACTICN(S) :

The Mission will write an implementa:zicn letter ({(PIL) to the
three co-signers of our Agreesment outlining erphatica.ly the reed
to respect the funding schedula and commitments. We will supply
RIG wizh a copy in crder to close.

1.2 COMMENTS:

As siated above, we teel there is an issue of prior.ty uander
circurstances cf tight budget and pour disbursement coovdination
énd that a CP is warranted.

1.2 FRG?PCSED ACTICNIS) @

After our debriefing with RIG, we established suck a CP in
Tranche III Supp.ementa. Agreement and Grant Awendment Four,
which the GOB signed ir September 19%4. We will preovide copies
of these documen:s to PIG in order to close,

Further, ir our implementa:icn letter (PIL) of scceptance ¢f the
annua. GOb letter o Intert (€1} we intend to make axplicic
comments anc suggestions for improvement on the reasonableness
and quality of the disbursemert schedule whick supportis the
intended activities and t5 make clear to the GOB that our
acceptance cf the 1OI will be based in part on tkat scredule.

ECO A
We recommend that the USAID/HENIN Reprasantative :

2.1 develop and implement a plan, with othsr donors working in
Benin, to improva the Benin Kinistry of Pinance‘a financig)
management and accountability procedures as recommended la the
1954 Financial Aggensmant;
2.2 develop conditions pracedent for futura disbursemantas of
USAID non-projact assietance funda requiring the GOB to implemsnt
inmprovements to these procedures;. and .
2.3 require the GOB to develep and implement a Quarterly
Expenditure Tracking System for the Minletry of Education.

2.1 COMMENTS:
The Mission corcurs with this reconmendation, alchcugh we suggest
a4 change in werding that shows the GOB actually developing their
own plan, tased on doror neqotiation and assistance.

2.1 FROPCSED ACTICHNIS)

Since our debriefing, USAID has met with all dcnors stressine the




Appendix II
Page S of 13

reed for all to include both coréitionality and needed technica.
support regarding financial management in our agreements with the
GOB. At our urgirg, the lates: World EBark/IMF Strucs-ural
Adjustmert Program hae such conditionality. We have also me=-
with the Africarn Cevelopmeot Bank on the subject and they nave
suggested that thkey night help strargthen the Judiciary, a
criticai elemen< to finarclal review and sarnctioning. JSAID has
also been instrumental in geiting all dencre to press tpon the
World Bent¢ tae imporzance c¢f incorporating nore financial
nanagemert n 1its revigion of tne Zccnomic Management Suppor=:
Projent {(PACE) .

z.2 COMMENTS:

The HMission ccncurs with this recommendation. The Mission had
proposed a financizl manacement inprcvement project to address
the more governmen<.-wide finarcial maracement issues ir its 1993
Fenin Counzry Program Strategy Paper (CPSP). The Proposal wag
rot aprrcved by the Bureau in Wachirgton as it was corsidered to
be heycnd the manajeable interests of the Missior and could be
nore appropriately puarsued by a nultilateral donor such as the
World Bark. However, USAID/Benin intsrcs toc fund shor.-terr
technical aesistance to the MOF Reforr Pregram as soon as the
GOB’'8 arnwal actior Eplan i3 completed identifying refcrx
activities and resource needs. ‘The Mission ig alsn considering
providire technical aseistance to strengtien the IGF. And
mplementation orders are already in prccess to fund Lhe
participation of Auditers from the IGF and the Charbre des
Comptes at varisus training seminars and cenferences.

2.2 PRCPOSED ACTION!S) :

Atter our debrieling with RIS, we estatlished suzh OP‘s in
Anendment faux to the Program Grant Agreement which the GOR
signed in Septerber 1994. We will provide RIG a copy ot the 3rant
Anendment document. in crder tc close this recommendatior..

Z2.1 COMMENTS:

The Mission corcura witk :him recomweada:zicn. The naaual
accountong systen which MEN ccntinues tc maintain in accordaoce
with GOB accounting policies and prccedures is no- adequate for
proper waragement anc deciasion making. And MEX has not nain-aiqed
on a timely bas:s the sutoma:ed dcrounting eysiem developed by
USAID in 2333. MEM inmzalled ar improved axpenditure tracxing
systen in Septemnber 1994 with the ass.stance of a lozal ZPA Lirm,
The GOB has been submitr:ng quarterly Financial Statements -c the
Misslon since Jure 1594 witk steady improvements acted in their
quality and timelinegs. Much inprovemert ‘a still needec however
Lo unifly and irtegracte the automated accounting aysten including

-nstallation 4t the regional 1level. To telp ersure this,
financlal management tecanical assistance and training will be
provided tc MEN under the CLEF project. 1Ia addicien, a now Gk

requires the MEN to rprovide evidence =:that ::s finaacial
statemncents were audited by an independen: audit organizat ion uwnd
that the Inspecicr General has prrformed audirs -n selecred areasg
of MBEN activities or Efurcticns. The audits will help MzN
tdentify and correct financial wanagemen:z and interaal control
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weakaceses.
2.3 TPROPCSED ACTICN(S) ;

Afzer our debriefing with RIS, we estakblished appropriate CP's
in Amerdment Four to the Prcgram Grarnt Agreement which the GOB
pigned in September 19%4. We will provide RIG 3 oopy ot the
Grant Arendnent documnent :n order to clese this recermendation.

RECQ ATION No 3

We recoumand that the USAID/Benin Representative, taka action to
devalop, establish, and documant:

3.1 the misaion monitoring and evaluation nyenama'to assens tha
progress and impact of Miaaion progrems and projects as requized
by USAID:

3.2 A Complete implemeatation and monitoring plan for the CLER
Program, including tima-phased performance indicators for the
apecific tawks, action plans, and supporting objsctivaes; and

3.3 an evaluation plan for the CLEP Program as a whola.

3.1 COMMENTS:

The Missicn cencurs with this recommendation. As stated in our
startus repsrt cf our latest Interral Cecatrel Assessnent {ICA),
the USAID/Benin Program Office is in :he process cf developing
& Misgion Order detailirg USALD/Ber.ir.'s grogram/praject
monitoring and avaluatior aystemg, after which it wil. be
cglablished otticially.

3.1 PRUPCSED ACTION:

The Misgior wi’l submit to RIG its Mission Order detailing our
Program/Project monitoring and evaluation syatem.

3.2 COMMEXTS:

Educational reform is 8o tar-reaching and involves many stake-
holders. 1In addition, unlike building an agriculiural ressarch
statior. or a bridce, it is much more an evolving process with the
many stake-holders, some of whom change their mirds and
oricritizs as costs become kacwn Or rascits get evaluated. The
challerge ¢f mairtaining a geruinely participative manner in a
democratic envircnment is great. However, the Miggion has always
understood it neaded impact indicators aad program. progress
indicators to judge perfcrmance. In the absence of reliable
data, functiorirg structures and unitied vision on some aspects
of aducation refcrm, getting consansus cn the irdicators hag bear
diflicult. However, wa dalieve we have arrived at a workable
monitoring Zramework now.

Ty \a
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Wicth tke deve.opment and submission zc USAID/A oI our Annual
Performance Indicators (API) matrix,  the Misgion Las now
deve’oped, adcpted and documented our time phased monitoring of
rthe Missior cbjectives of which CLEF is the na‘cr part. We chen
proceeded ts develop, and adopz the nore cetailed Monitoring
Impact Agcessment and Evaluation M & IA) fcr the CLEF Program
whicn involves valuative consultaticas batween the Ministry of
Education, USAID ard CLEF staff. The K & IA compriges five
supporting objectives witk 29 indicators, all time-zkased. As
CLEF moved to an Instituticnal Contract, the Miggior hasg adopted
a perfcrmancs-2ased ccntract arrangement which Joes dswn to the
leve. of spacific tasks, and which will be negotiatec zc inzlude
time-phasing.

3.2 PROPCSED ACTION(S):

Toe Mission will submit to RIG a cepy ¢f 1) the Missiecn AFY
submisaion; 2) the M and IA macrix; and 3} the Parformance
Agreement under the new Institutioral Contract.

3.3 COMMENTS:

Tne Mission agrees to the recommendation. The original iaad
experimental) concept cf the new USAID/Berin was that it wou'd
be nighly focused on primary education reforr, its orly Strategic
Objective and that all systems wou.d ke dedicated -c sJupporting,
mciitoring and evaluating pertarmance. This led to an oricinally
mcre informal monizcring ard evaluation apprcach zhan ig now
desirable. The earcly program keld weekly meetings of Missicn
staff to evaluate performance which was primarily setting up the
Actior teams and developing the Aczicn Plans as well as the
expencditure tracking system. The yearly ritual of re-amend:ng
the gprogram LO aGt the next tranche of morey was an .ntense
e’fcrt by the Mission, USAID/W and REDSO and assured USA:D-
USAID/W-REDEO coacurrence that the prograr was praceeding
dcceptably.

3.3 PROPCSED ACTION!(S):

The Missicn will iggue a Misasion Ovrder outlinir¢ its avaluation
process, which will be submitted to RIG. ThLis evalualiorn gysien.
will b= ccmprised cf i) Lhe mcnthly meetings ot the act.on plan
pilots; (ii: the scri-annual evaluatior of the program. by :the
Missior. and the MEN; ;iii! tke semi-annval rrogran implemertaticn
Teport (SAPIR)by the Misgsicn ze¢ Wasiaingzen; (iv) the annual
Program [Impact (API! repcrl to Washington on :ae impact
indisators; and [v] Planned and formal external evaluatiors and
auadits, The Program Activity Approval Docurent ard 2rogram
Agreement will be amended to lnccrporate tha formal evzluat:on
precess. A copy of the umendment. wiil be gubmitted re PIC.

Attachments: a/s
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OAR/BENIN COMMENTS ANNEX 1
RIG/DAKAR DRAFPT AUDIT REPORT NO. 7-680-95-00X

USAID wou.d like RIG/Dakar o coraider making tkre follewing
changes I the narrative’s wordina, in cases where sk doesn‘ <
bea 2 _reconmendas

S, para 1 Replace: *It is clear tha:z -he Cond:tion

a. 2age
Jrecedent had no fcrce.*

wizh:

"It i@ clear tha:z the Ccndition precedent did not address
adequately the issue of whe was to disburge flrst, the USG
ar the GZB. *

Discussicn: I cur discussions with RIS, it becane clear
chat, due eicher to real budget corstraints oxr posturing,
the GCR would awaiz disbursement of USAID funds prior :c
mak.ng budge: resources available. The issue befcre tae
Mies:ion wag whether <z acld up the entire disbursemenc
whi.le waiting f£far dispuarserent and resulza, which rtae
Mission did, but whica was not appreciated by the SCB. The
GCB had to b= brought to understand clearly thac key
disbursements had to be mace tor the refcrms in order -c
acttain results pricr to our disbursewment .

L. page 7, para l: "Also, the Mission did nct take aggresgive
uction to engure ckat the funding pronised in the
Governmenz of Benin’s LOI was actually delivdred."

Celete in its entirecy.

Ciscussicn: RIC accurately points out that the lack of
tunds ava._ability caused delays. Tae Miseion held
meetings and wrote letters warning the GOB that such delave
wauld result in late USG cisbursemerts. Indeed, to the
annoyance af many, USAID held up diabireerent of =rancke 1
(p-anned :or Septemwber 1991 and disbursed ian July 1992}
tranche 2 (planned Zor June 1993 and disbursed in Decerber
L991. precisely because the Aciicn Plans were no-
satisfacterily ready becauge Cre gzeering comnittees did
nst vaceive suppertirg funds from MINISTRY OF FINANCE (MOD:
and MBN. This rather radical and politically unpopular
agproaca agsured that the disburcenent was not -ade wi-hou-
the condit-onalizy in place, but we agree, d:d not address
the generic problem of how to get the GO3 z¢ disburse in a
img_ly fashion.

c. psyge 2, para 1 keplace: “Bur, USAID/3enin d-d not conduc-
zhe general assessmen:t antil Fedbruary 1994.,."
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with:
"Buz, becaise of the late arrival of Migsicn stat: and
coniractirc Jdelays, USAID/Benin was not able tc conduct the
general assessment until August 1993.+

Digcussior: The CLEF PAAD, apprcved in Septemkter 1991,
stated that the Mission would make arrangements as early as
woggible in FY 1992 to conduct the Sensra. Filranciat
Assessmarnt. One of the reasgcna cited in che PAAD for having
not vericrmed the Jeneral Assessment in the desizn phase
was the absence of staff at the Miesion. The USAID Mission
in Berin was rot established until the arrival at post cof
the AID Representative in December 1%91. The Missizn
Contreller was not assagned to post until July 1952, Under
these circurstances the genera. asressmenz could nct have
been carried out before the end of FY 1992 as stated in the
PRAS.

The assessment wae curried out as soon as feasible. The
implementation order was executed and the coneul:ing f:irm
(Price vaterkouse {PW)!gelected ap early as April 1933,
Lowever rre azart dace was several taimes de._ayed ky PW due
to diZfizulties first in ideatifying and then in scheduling
the wuniquely qualitied consul:zants whc perfsrred tae
assessmer.t, These constraints also caused the assesamert oo
he carried out in three phases over the perled August 1993
- February 133i. By the end of phage Cne (Septambar 313}
towever rke censualtants had gathered enough information to
Ggive the Mission an overall assessment--which zhav did.
The HMisgior took this preliminary assessment incc
corsideratior immediately and withheld Tranche 2 until the
issue »f Lhe diskursement mecharism waa reso.ved by USAID/KW
ir. December 1393, We agree with RIG this crucial asseassmen=s
wab to help guide our tainking or financial narnagenent
issues fcr -he program, but the activa voice of :7e
statement sugges:is that the Mission was lax or slow, waen
peraonnel constiraints and contracting procedures were at
isse. ’

Pugce 9 para 3, Replace: *Simlilarly =wo years af-er :he
second tranche was disbursed, the GCB st:-. lue ¢
expenditure tracking system. ™

with:

*Similarly, two vyears into drogram implementaticn, an
acequate expendizure trackirg system 1s not yet in place.™®

and,

page 11 para 1: “The GO2 submitted a documeat to USAZD
cescribing the pavirent proceduree of the MOF =c fulfill the
corditione precedent to the aecand trancke of casa
transfers concerning the inatallation of a primary
gcucation experditure trackivg system.
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...Nonetheless the Migslon reviewed the document and telt
that it met the condition precadent.

.-.Thus, the Misesion determinned that che GO8 had made
sufficient progress to satisfy the conditions prececent. tor
disbursemar.t to occur.*

Delete :n iza entirezy,

Discussion: We aqree that at the time cf the audit, the

cracking asyster. proved ansuafficient. However, the
statement as wri-:zem is sicgly 5oL true, Firast becausc
Trarche 2 was c¢n.y diskursed in Decempzr 1993, And

secondly because the MEN dces maintain a manual accounzing
system in accordance with fOB pelicies and procedures. By
rhe time USAID disbursed Tranche I, in July 1992, the (OB
had adopted a new budgel ncmenclature which permitted the
segregaticn of primary education expenditures ,n tneir
accounting records. It i8 ¢n that baslis tha: zhe Missicn,
tefore the arrival of tae Missior Cuntroller and withou=z
the benefit of a general financial asses=zmeat, made the
determinazion that the related CP was met. By June 1293,
USAID had already reviewed the manual)l accounting sviter
réintained by MEN as 1art of the CP review of NMEN’sg
expendizure of the ejuivalent o2 §5 nillion for Tranche 2.
There wss ne CP relative to the expenditure Ctracking
system fper se irn Tranche 2. In conjurction wi:a that
review, USAID daveloped a baaic computerized acccanting
system wiich MEN committed ¢ maintain thereafter
sirmultanecusly with their manual systeri-- which MEN ¢id
albecit :inadequately. An improved expenditure =zracking
system wag ingtalled at MEXN witk the assistance of a .ocal
CEA firm in October 19%%&. The GCBD has Leen submitting
quarter’y Financial Statements to the Missior. since July
294 with steady improvemerts roted ir. their quality and
tireliness. Further impraverents to the MEN acccunting
gygtem are planned, including inszallation at “he regicnal
_evel.

fage 12, para 1 Replace: "During cur review, we fourd thaz
the Government 2f Benin had not developed snd was rot
develepang the required prinury educaticn expenditure
tracking system,

with:

"Juring cur review, we found that the MEN was rot
mainzaining the automated accounting and repostina system
on a reqular baeis nsr had MEN bequr to irstall a unified
accounting and reporting system at :he decentralized
evel."

Discussiun: Tae MEN naintaired c¢ontinucugly the S0B
mandated manval trac<ing system which segregates primary
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education expenditures but is 0ot geared te gencrating
financial etatemenzs. The + USAIC-deve_oped automated
accounting system dous permit the vapid preparatior. of
financial staterente but it still constitutes a parallel
accounting systen which impceea extra werk on the MEN
acrounting s:zaff, Further, startirg in Januarv 1934
accounting >Decame nore complex wien bacause of the CFA
FRANC devaluaticn the GOB decided to continue operating
under FY 1933 budget autacrity for certain categories o*
expendituras and urdexr a PY 1994 Con:inuing Resolution (CR:
fcr ozhers. TConor-funded technica) assistarce in tinancial
ragagenent was Tot provided to MEHN as pronised.
ngufficlent staZf capabllity (competerce, crganization,
ezc! and the lacx of material resources precluded the MIN
fram zulfilling USAID's original expectaticns with resgec:
=2 experditure tracking. M:2N eventually caught up or zheir
tavpunciing and subritted in July 1994 & set of Financial
S:zatements as of June 3), 19%4 which met generally accegted
accounting stardards. Much remains to be done lfowever ¢
uonify and integrate the actounting and reporting syster.
rinistry-wide.

page 12, para 2 Raplace: "even though the '‘Agency first
disbursed funds tc tlhe GOB under the CLEF prcgram over
Laree years age,

...Cthe Mission kas not zaken steps to ernsure :=7e GO3
ngroves its financial and accounzability eyatems and kas
act finalized...

with:

"Zven thcugh rha Agency first d.sbursed funds toc tlre GO2
under tae CLIF program over two years 330,

...we fird that the Miszsicn hae not acted aggressively
e:icugh tc ensure the GOB imprcves itg firnarcial. ..

Ziscussion: The initial disbursement was July 1992. Tha
audit repert is dated November 1364, The pcin: is accepted
but the timina is wmlisstated. The M¥igsior made many
derarches to maxe sura GO3’'s need Zor improved finmaacial
ranagenent waa understood, startirng with the Assessment and
trying to work with the World Bark and finally with new
cenditionality. We agree, with the lesson of .-ime, this is
et aggceegsglive enougn.

page 6, para 1: *The @G0B was not required to skow
evidence Lhat 1t hkad provided Zunding for the 1992-1933
school vyear tntil July 1994 (the proposed date of tne
taird traneche)

and,
rage 6, para 2: "The GOB prouised that its MOF would

provide CFAF 1,323 nillion rto the MEN for 1993, arnd trat
tae MEXN woulc then make CFAF 870 millico available o=
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grimary educazion reicrm acticons.!;

and,

rage 6 para 3: "The Direction ce l'Ana_yse, de la Frevision
at. d2 la Synthese received only CFAF 10 millicn by Zecember
2993 and only 42 million oy July .994-less charn five
gercent cf the total amount bucgeted for Primary Zducation
Reform Actions . .

“elaze in their =antirety.

2iscussio:: An independent audit reper:t of the FY 1993
financial statements submitted by the 3O0B indicatea cverall
GOB disbursemerits for the 1993 reicrm program at CFAF 598
riltion as of June 230, 1994 which represents »¢5% of the
tctal budgeted for the relform acticas. Trerefore we
questica the S¥% ratic stated in the audit report.

it is alao important to note thaz in reeting ore of the CPs
fcr the second dishursemert the GOB provided evidence that
it had spen: the equivalert of more than 55 million or
griority pr.mary education sector refcrm .actior.s. The
exgenditures made In  1$$2 to satisfy tiae P werae
essenzaa’ly for equipment and for the 1992-1553 school
year. In 993, the bulk of thke activites carried out was
conceptual in nature {planning wockshops, etc..] performed
ky 30B personnel which did not require significant cash
cutlays. Therefore, progress ox the reforme could nct ba
reasured dy The volure of expenditures.

Furthermore it {8 1inaccurate to state rhat =nhe 0aprs
received funds sirce the DA?S cosrdinates the reform
actions dut iL does act hardle Action Plan mories.
Likewisa, the entire CFAF 1.32) nillion promised be the GDB
was for the refcrm, not jus: the CFAF 870 millicn as stated
in tha draf: report.

page 1, para 4, replace: "This reform process is based on
tne developrenl and implementatior of 18 aztion plang.®

with;

*Lhis relIorm process 1is based on the development ang
‘rplementaticn of 15 action gplans."

Ciacusaicn: Ir =he origina_ FAAD, activitles weve detired
fcr each of the four supperting oopjectives of the CLEF. The
‘nitial tasksa were cnly indicative and subject to later
refinenent. As part 2f the Beccond tranche conditionalitiea
tne GOB subritted 15 Accion plans developed between early
~392 and September 19923. One action plan involv!ng School
Canteens wus never [inalized., Thesga action-plars integrate
zae initially defined activities. In that respect, the list
freeented in dage 2 deer not refer accurately to Primary
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Fducar.lon Retorn Act:on Plans. On this basis, Appeadix IIL
also needs correcLion, The comprehensive list ot action-
plans is as follows:

.Fundamen=al Quality Schocls
.Increasing Access

.Schoel Map

.Managemen: laformation Svstem
Curriculum Develcprent
.In-Service teacher training
7, Textdnooks Levelopment
8.Pedagogic Cocumen:t Networx
Y.Szudent Aggassmenc
10.Financial Viability and Fublic Participsut.on
11.Crganizazion

12 .Human Rescurces

13 .Adminiszrative Training

14 .Budgetary Processes

1y, Equipmen<

1A T D WN K
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SPECIFIC TASKS PLANNED TO BE COMPLETED

BY JUNE 30, 1994

(Listed according to the Four Supporting Objectives
as stated in ProAg Amendment 3)

Supporting Objective A:

To improve educational quality
and student learning by
enhancing or upgradinrg key
pedagogical systems.

Action Plan Task Expected Completed
to be Completed (Y or N)
by June 30, 1994

Curricu.:'m Reform Curriculum Development N
Units (CRIS) in INFER
operations (staff
assigned and trained,
logistical and tech-
nical support in place)

Core competencies for Y
each grade defined

New curriculum for grades N
1 and 2 prepared

Commence testing of new N
curriculum for grades
1 and 2 in 30 experimental

schools

Framework defined to obtain N
inputs from other stake-

holders (parents, teachers...)

on curriculum matters

Total Tasks 5



Continued Education
and Training

Training needs of teachers,
Inspectors, School Directors,
and Pedagogic Counselors (PC)
identified

Finalize design of skill up-
grading program for teachers
and school directors

Training program for PCS and
Inspectors completed

PCS equipped

A new policy for pre-service
training developed and adopted

Responsibility for documentation
centers transferred to DDS
(training, technical and logistical

support in place)
Total Tasks

6

Textbook Production
and Distribution

Textbook Publishing Unit

established at INFRE (staff
appointed, training program
commenced, logistical and
technical support in place)

Evaluation completed of e.dsting
pedagogical materials for grades
1 and 2 to determine new
specifications

New policy adopted which is
conducive to resolution of issues
of textbook ownership and use,
distribution, cost recovery and
subsidization

Total Tasks

3



School Canteens

Commence a pilot program for
school canteens
Total Tasks

Fundamental Quality
Level Schools

Draft definition of an FQL school
developed, tested and adopted

FQL "Programme d’'Urgence”
developed and implemented

Capacity to monitor and evaluate

the implementation of the FQL

program in place as part of EMIS
Total Tasks

Student Assessment

National and Regional Assessment
Units established and equipped;
Staff trained

Sample based assessment
finalized

Conduct baseline sample
tests and process results

Capacity of national achievement
test created within INFRE
(training, logistical and technical

support in place)
Total Tasks



Supporting Objective B:  To increase the equity of access
to FQL primary education

Services.
Task Expected Completed
Action Plan to be Completed (Yor N)
June 30, 1994
Increased Access Conduct socio-economic study N

on factors affecting social
demand in education

On the basis of EMIS, identify N
and implement pilot actions to
encourage girls' education
(targets established, met and
results published)
Total Tasks 2

Rationalize Student/  Responsibility for teacher Y

Teacher Ratios deployment decisions transferred
to the regional directorates

Deployment targets met for N
current school year (annual)
Total Tasks 2

Equitable Enrollment Responsibility for targeting Y
By Region construction and rehabilitation
efforts transferred to regional
directorates
First phase of action plan to N

encourage enrollment in rural
area completed and enrollment

targets met
Total Tasks 2



Equitable Enrollment Pilot program to test different N
By Gender approaches to promote girls'
enroliment completed and
evaluated

Action plan with enrollment N
targets developed on basis of pilot

program to promote girls' enrollment
Targets established, met and

results published
Total Tasks 2
Access to FQL Schools Priority given to schools in dis- N
By Region advantaged zones and to schools

furthest from FQL criteria when
setting FQL targets: EMIS and
school survey results used to
identify targeted schools (annual)
Total Tasks 1

Supporting Objective C: To establish a sustainable
financial resources base for
primary education

Task Expected Completed
Action Plan to be Completed (YorN)
by June 30, 1994

Available Financial Expenditure tracking system N

Resources by Region  (ETS) established to
follow spending by program area

Resources programmed in national N
budget for current year are

made available in timely manner

(annual)



Annual review presents spending
statement for previous year and
first 3 quarters of current
(annual)

Recurrent budget proposal for
subsequent year for primary
education reflects quantitative

goals and qualitative norms (annual)

Economic Account of Education

created
Total Tasks

Adequate Financing
For FQL Schools

Budget preparation process de-

centralized; Training, logistical
and technical support provided

Define and implement FQL
"Programme d'Urgence”

Total Tasks

Mobilizing Outside
Resources

Study on community financing of
primary education completed

New procedures for managing
school fees adopted

New regulatory framework to
promote primary education form-
ulated by joint Government/private
education commission

Total Tasks

Wage Bill

Discussions on wage bill

initiated
Total Tasks



Supporting Objec-ave D:

Task Expected
to be Completed

Action Plan

To establish effective and
efficient sectoral planning and
management involving
widespread public participation
in primary education.

Completed
(YorN)

June 30. 1994

Ministry Planning
Functions &
Operations

Basic planning responsibilities Y
transferred to DDEs (logistical
and technical support in place)

First phase completed of training N
program in strategic management
technical directorates

First phase completed of training Y
program in planning techniques
for staff of DDEs and district offices

Reorganization of MEN N
completed: responsibilities of

directorates and administrative

positions identifled and new

staffing ; attern implemented

First phase of training program N
linked to new staffing pattern

completed

DAPS and DRH fully staffed and Y

operational

First set of personnel and financial N
management responsibilities

officially transferred to DDEs:

corresponding staff and other

resources transferred accordingly

Total Tasks 7



Educational
Management
Information
System (EMIS)

First phase of implementation
of EMIS completed: baseline
- 1990/91 & 1991/92 school statistics

Exhaustive date collection
completed (school survey)

Elements of EMIS available to
actors in the Ministry of Education
Total Tasks

Public Participation

Forum for the promotion of non-
governmental actors in the
education system created

Total Tasks
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ACRONYMS

API
CLEF
CRIS
DAPS
DDE
DEP
DFR
DRH
EMIS
FAA
FQL
GOB
LOl
MEN
MOF
NPA
PA
PAAD
PACD
PC
REDSO/WCA

RIG
TA
USAID

Assessment of Program Impact

Children's Learning and Equity Foundations Program
Curriculum Development Units

Direction de I'Analyse, de ia Prévision et de la Synthése
Direction Departemantale de I'Education

Direction de I'Education Primaire

Directorate of Financial Resources

Direction des Resources Humaines

Education Management Information System

Foreign Assistance Act of 1961

Fundamental Quality Level Schools

Government of the Republic of Benin

Letter of Intent

Ministry of Education

Ministry of Finance

Non-Project Assistance

Project Assistance

Program Assistance Approval Document

Project Assistance Completion Date

Pedagogic Counsellors

Regional Economic Development Services Office for West and Central
Africa

Regional Inspector General
Technical Assistance

United States Agency for International Development



