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EXECUTIVE SUMMARY 

 

1. The preparation of a new ADB Country Strategy Paper (CSP) for Benin coincides 

with the implementation of the Growth and Poverty Reduction Strategy (GPRS) for 2011-

2015. It is also prepared at a time when Benin’s economy is timidly recovering from the 

effects of several shocks that have aggravated its structural constraints and scaled down its 

average annual economic growth rate to 2.8% (which is below the national population growth 

rate of 3%) over the last three years. 

 

2. The CSP was designed through a participatory process involving all of Benin’s 

development partners (Government, civil society, private sector, technical and financial 

partners). Consensus was reached during the consultations that the GPRS goal of improving 

the people’s living conditions would be attained only through the elimination of national 

economic constraints, especially the large infrastructural deficit, poor governance and low 

private sector productivity. These constraints undermine the full development of the country's 

strengths, such as its agricultural potential and its position as a sub-regional trade corridor. 

 

3. The Bank’s operational strategy in Benin for 2012-2016, which stems from this 

analysis and is informed by the guidelines of West Africa's Regional Integration Strategy 

Paper for 2011-2015 and lessons from the previous strategy, seeks to strengthen the 

foundation for inclusive, green, job-creating growth. It focuses on two pillars:  

 

- Production and Competitiveness Support Infrastructure: Under this pillar, the 

Bank will support: (i) the development of agricultural production infrastructure 

through valley development and management and the rehabilitation of farm-to-

market roads; and (ii) infrastructure consolidation to boost competitiveness and 

ensure greater integration into national and regional markets. Special emphasis 

will be laid on ensuring that this infrastructure helps to improve access to basic 

social services and increases resilience to climate change.  

 

- Enhancement of Good Governance: This pillar targets: (i) the improvement of 

public resource mobilisation; (ii) consolidation of public expenditure efficiency 

through better programming and more rational allocation of resources, 

especially to priority social sectors; (iii) capacity-building to ensure adequate 

implementation of policies on gender promotion and adaptation to climate 

change; and  (iv) improvement of the business environment. 

 

4. Analytical studies will be conducted especially on youth employment, the private 

sector, adaptation to climate change and public finance.  

 

5. Given their relevance to Benin's development and the need to ensure the successful 

implementation of the Bank's strategy, issues related to the improvement of portfolio quality, 

regional integration and transition to a green economy will be carefully monitored in the 

Bank’s dialogue with the country. 

 

6. The Boards are invited to consider and approve the Bank Group’s proposed 

intervention strategy in Benin for 2012-2016.   

 

 



 

I. INTRODUCTION 

 

1. Preparation of the Bank’s new Country Strategy Paper (2012-2016) for Benin comes 

at the dawn of a new phase in the country’s political development, following the re-election of 

the current President. It also coincides with implementation of the Growth and Poverty 

Reduction Strategy (GPRS) for 2011-2015. This strategy, adopted in March 2011, is a 

concrete expression of the forward-looking Benin Vision 20251 and seeks to achieve robust 

and inclusive growth that brings about a significant improvement in the people’s living 

conditions. 

  

2. CSP 2012-2016 is expected to establish greater consistency between the Bank's 

activities in Benin and West Africa's Regional Integration Strategy Paper (RISP) for 2011-

2015. Furthermore, the CSP provides an opportunity to give more appropriate consideration 

to the country's key development policy concerns, especially resilience to climate change.  

 

3. After this introduction, the document is divided into three parts. Chapter II describes 

the country context, short and medium-term prospects and the Government’s strategic 

options. Chapter III presents the Bank’s intervention strategy in Benin for 2012-2016 and the 

last chapter presents the conclusion and sets out the recommendation submitted to the Board 

for consideration. 
 

II. COUNTRY CONTEXT AND PROSPECTS 
 

2.1 Political, Economic and Social Context  
 

2.1.1  Political context  
 

4. The political situation is stable, 

characterized in 2011 by the re-election of 

the current President for a second five-year 

term. The results were challenged by the 

opposition but without any ensuing 

violence. Furthermore, the re-elected 

president’s alliance won the majority of 

seats in Parliament in the legislative 

elections of April 2011. Municipal and local 

government elections will be held in 2013 

and should rally a large number of political 

stakeholders as well as the local population. 

However, they are not expected to 

significantly change the Government's economic policy over the next five years, which is the 

time-limit for implementing the current CSP. 
 

5. The country’s ratings, in terms of political stability and civil rights are well above 

the average for Sub-Saharan Africa (see Graph 1). Nevertheless, much remains to be done to 

ensure the protection of political rights. 

 

                                                 
1  Benin Vision 2025 seeks to transform Benin into “an emerging country; a well-governed, united and peaceful country that enjoys a 

vibrant and competitive economy, cultural influence and social wellbeing". Government report on "Agenda Towards an Emerging 
Economy", December 2008. 

 

 

       Source: AfDB Statistics Department using data from the WEF, 2011
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2.1.2  Economic Context 
 

 Growth, Growth Drivers and Prospects 
 

6. The economic growth that started in 2006, 

fueled by a good crop year and structural reforms 

(port modernization, agricultural mechanization, 

streamlining of public finances) slowed down in 

2009 and 2010 (see Graph 2).  This slowdown 

resulted from several shocks, including the world 

financial crisis of 2008, the floods of 2010 and a 

poor cotton harvest. Post-flood agricultural revival 

and infrastructure rehabilitation helped to raise the 

economic growth rate back to 3% in 2011. Over 

the last three years, the average economic growth 

rate fell below the population growth rate of 3%, 

which implies a decline in the average income of 

the people. 
 

7. Apart from situational factors, Benin's slow economic growth is caused by structural 

constraints related to the limited diversification of sources of growth. The national economy is 

dominated by agriculture and services, 

while industry is very inadequately 

developed.  
 

8. The primary sector, which 

represents approximately 36% of GDP 

(see Graph 3) is neither modernized nor 

diversified enough to generate a 

significant rise in incomes for 50% of its 

employed labour force. The sector still 

faces several constraints, including 

dependence on climatic factors and the 

lack of water management infrastructure 

and farm-to-market roads. Furthermore, 

the performance of cotton which 

dominates the sector is undermined by organizational difficulties.  
 

9. The secondary sector which accounts for 15% of GDP and 10% of employment 

remains embryonic and dominated by small-scale farm produce processing units. Apart from 

port activities, the tertiary sector is poorly structured and dominated by the informal sector 

activities. It employs 40% of the workforce and generates little value-added because it is 

dominated by trade and re-export activities with Nigeria and neighbouring countries (see Text 

Box 1). 
 

10. The medium-term outlook indicates an acceleration of growth following 

implementation of the third Growth and Poverty Reduction Strategy. Hence, an average 

growth rate of 4.5% is expected for the 2012-2015 period. Attainment of these targets hinges 

on the implementation of programmes that promote new profitable export crops as well as 

infrastructure development. Boosting the competitiveness of the Autonomous Port of Benin 

by commissioning two new quays, establishing the single window and building the  

 

          Source: AfDB Statistics Department, African Economic Outlook, Mai 2012 
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Nouvelle cimenterie du Bénin 

(NOCIBE) will boost growth. 

However, Benin's economic 

activity should be negatively 

affected by Nigeria’s decision of 

January 2012 to cut oil price 

subsidies. 
 

Macroeconomic Management 
 

11. The budget policy 

implemented in 2010 and 2011 

was consistent with the targets 

chosen under the programme 

supported by the IMF-approved 

Extended Credit Facility on 14 

June 2010. Tax revenue 

stagnated at 16.2% of GDP from 

2009 to 2011 because of a 

slowdown in tax revenue 

collection due to obstacles in 

implementing the new import 

verification programme (NPVI)
2
 

and a decline in the port's competitiveness. On account of this slowdown, the Government had 

to scale down its public spending, mainly by freezing public service recruitments in order to 

comply with the budget deficit criterion. Hence, State expenditure declined from 26% of GDP 

in 2009 to 21.9 % in 2011. The total budget deficit was brought down from 1.6 % of GDP in 

2010 to 0.6% in 2011, after it had 

reached 4.3 % in 2009 (see Graph 

4). 
  

12. State expenditure remains 

dominated by a huge payroll, that 

absorbs approximately 45% of 

State tax revenue, compared to the 

threshold of 35% set for WAEMU 

convergence criteria. The high 

payroll results from decisions taken 

the last five years on salary 

increases and the absorption of 

contract employees into the public 

service. Readjusting public 

spending in favour of investment 

and social sectors is a major 

challenge for the country’s development. 
 

13. The updated debt viability analysis in 2011 indicates that the risk of a debt overhang 

for the country is low. Nevertheless, Benin has to continue ensuring the sustainability of its 

debt by relying on external concessional support from traditional donors and emerging 

partners and carrying on implementation of the macroeconomic reforms programme. In this 

regard, the country receives assistance from the IMF and the World Bank to manage its public 

debt.

                                                 
2  The opposition of this reform by port sector stakeholders and the customs revolt created a jam and saturation at Cotonou Port and caused 

a decline in traffic.  

Box 1: Economic Relations Between Benin and Nigeria 
 

Benin’s economic development is  to a great extent driven by 

Nigeria’s prevailing economic situation and policies. Re-export to 

Nigeria accounts for almost half of Benin’s external sales and the 

imports involved in this transaction generate 50% of customs 

revenue. Re-export trade, conducted mainly through informal 

channels, is fueled by the trade restriction measures adopted by 

Nigeria against certain staples (cereals, second-hand clothes) in order 

to boost local production. Lower customs duties in Benin  foster 

supply of the Nigerian market via Benin, a situation facilitated by the 

porousness of the 700 km border between the two countries. 
 

Adulterated fuel, called "kpayo", smuggled in from Nigeria, accounts 

for over 80% of Benin’s petroleum product consumption. 

The magnitude of these trade ties makes Benin vulnerable to certain 

economic policies adopted by Nigeria. In particular, Nigeria’s 

complete dismantling of tariff restrictions on certain re-exported 

products erodes Benin’s tariff advantage and the profitability of this 

activity. 
 

The recent decision to abolish or reduce petroleum product subsidies 

in Nigeria sparked a sharp surge of over 100% in fuel prices in 

Benin, that was subsequently brought down to 30%. The impact of 

this measure on Benin’s economy was evaluated at 3.3 inflation 

points and a decline of 0.4 in the growth rate.  
Source : Ministry of the Economy and Finance 

          Source: AfDB Statistics Department, African Economic Outlook, Mai 2012 
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14. After the 2008 price hikes 

caused by the world food crisis, inflation 

has, since 2009, fallen below 3% (see 

Graph 5), the threshold set under the 

convergence criteria of the West African 

Economic and Monetary Union 

(WAEMU), thanks to measures taken by 

the Government to stabilize the prices of 

energy products and imported goods. 

However, prices shot up in early 2012 

following the reduction of fuel price 

subsidies in Nigeria. In 2012, the inflation 

rate is expected to exceed 3%.  
 

15. The current account deficit 

increased from 6.9% to 8.7% of GDP in 

2011, mainly due to the surge in 

petroleum product imports (see Graph 6). 

The current account deficit is financed by 

net public and private capital inflows of 

approximately 40% and 60% 

respectively, from 2009 to 2011. Foreign 

direct investment (FDI) flows remain 

relatively low at under 2% of GDP, 

compared to a continental average of 4%. 

Gross foreign reserves represent over 4 

months of import cover. 

 

2.1.3  Governance 

 

16. Economic and financial governance indicators remain variable, despite the progress 

made in recent years. The constitutional guarantees of freedom of expression are fully 

respected in practice. Furthermore, the authorities have embarked on anti-corruption drive 

with the adoption of a new anti-corruption law in August 2011. Benin was ranked 9
th

 out of 

53 countries under the 2011 Mo Ibrahim Governance Index, with respect to the security and 

rule of law criterion. 

 

17. Since the last PEFA assessment conducted in 2007, reforms have been conducted to 

consolidate public finance management and mitigate fiduciary risks mainly through the 

execution of the Action Plan to Improve Public Finance Management (PAAGFP). 

Nevertheless, according to the findings of a self-assessment
3
 conducted by the Government on 

its public finance management system, that was validated at a workshop held in March 2012, 

there are still some major shortcomings. Improvements are needed in the area of domestic 

resource mobilisation, public resource programming and allocation, State cash-flow planning 

and management as well as production and publication of the assessment reports of the Audit 

Chamber. 

 

18. Although much has been done to attune the public procurement system to WAEMU 

guidelines, the legislative, statutory and institutional frameworks have not been fully 

established. The time-limit for processing of files by the National Directorate for Public 

                                                 
3  Assessment conducted by the Government following the PEFA method. 

          Source: AfDB Statistics Department, African Economic Outlook, Mai 2012 
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Procurement Control is 2 to 4 weeks instead of 7 working days as prescribed in the public 

procurement code. The procurement time-limit is 60 to 90 days. However, it may extend to 6 

months, or even 3 years. These procurement system bottlenecks constitute one of the main 

drawbacks to the implementation of development programmes.  
 

2.1.4  Business Environment and Competitiveness 
 

19. Benin’s economy is 

affected by a relatively weak 

business environment fraught 

with administrative bottlenecks. 

Benin is ranked 175
th

 out of 

183 countries, in the World 

Bank’s Doing Business ranking 

for 2012, falling back two 

places compared to 2011. The 

country’s 2011 CPIA score 

with respect to business 

regulatory environment was 2.5 

points, compared to 3 in 2010 

on a scale of 1 to 6. The 

country still lags considerably behind in terms of business start-up , investor protection, tax 

payment and contracts enforcement (see Table 1). 
 

20. Access to financing remains a key private sector concern. The economy is 

characterized by a low bank penetration rate of 5%, which is one of the lowest in the 

WAEMU area. This rate would be 20% if microfinance institutions are considered. 

Outstanding credits to the economy stand at approximately 20% of GDP, which is well below 

the average for Sub-Saharan Africa (40%). The difficulties faced by banks in managing risks 

and guarantees, due to the shortcomings of the legal environment and the real estate 

management framework, negatively affects access to credit. The microfinance sector, which 

has a predominantly female customer base presents shortcomings in terms of governance, 

internal control and  information systems. The sector is noted for its high proportion (80%) of 

structures operating without authorisation. It needs to be streamlined and professionalised in 

order to strengthen its linkages with the banking sector so as to ensure greater access to 

financing for SMEs. 
 

21. In the Global Competitiveness Report for 2011-2012, Benin is ranked 104
th

 out of 

142 countries, having fallen by one position compared to the 2010-2011 ranking. The main 

factors undermining Benin's economic competitiveness are its high level of corruption, 

difficult access to credit, limited infrastructure and red tape.  
 

2.1.5 Trade and Regional Integration   
 

22. Benin’s external trade is characterized by a structural deficit and low export 

diversification, reflecting its limited agricultural and industrial development. Its export trade 

mainly comprises cotton and cotton by-products exported to Europe and Asia, petroleum 

products re-exported to the landlocked areas of the sub-region, and rice, meat, edible offal and 

second-hand clothes re-exported to Nigeria (see Table 2).  
 

2010 Rank 2011 Rank

Status - 

Improvement 

(▼)

Ease of Doing Business 173 175 ▲

Starting a business 158 154 ▼

Dealing with licenses 116 117 ▲

Registering property 130 130 ►

Getting credit 152 126 ▼

Protecting investors 153 155 ▲

Paying taxes 167 170 ▲

Trading across borders 128 129 ▲

Enforcing contracts 177 176 ▼

Closing a business 124 127 ▲

   Source: AfDB Statistics Department using data from Doing Business,WB

Table 1: Doing Business in 2010 and 2011 (Rank)

Item
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23. Thanks to the Cotonou Port, Benin is both a natural corridor linking WAEMU 

countries to Nigeria and a transit country for transporting goods to and from Niger, Burkina 

Faso, Mali, Chad and Nigeria. In 2011, 51% of the goods received at the Cotonou Port were 

in transit, with more 

than 50% destined for 

Niger. To consolidate 

Benin’s position as a 

trading hub, reforms 

to modernise Cotonou 

Port have been 

initiated (NPVI, one-

stop service). 

However, the 

implementation of 

these reforms has met 

with resistance from 

port sector 

stakeholders (customs 

officers, forwarding 

agents, etc.) leading to 

saturation of the port 

and diversion of 

traffic to other ports of 

the sub-region (Lomé and Accra). The Government is making efforts to overcome this 

resistance and to reduce the tariffs resulting from implementation of these reforms. 
 

24. Benin participates actively in regional integration efforts, especially within WAEMU 

and ECOWAS. Trade with WAEMU and ECOWAS countries respectively represented 30% 

and 48% of Benin’s total external trade in 2010, such that Benin has one of the economies 

that is most reliant on the West African market. Progress in streamlining the macroeconomic 

framework has to be sustained so that the country can meet WAEMU convergence criteria, 

especially with regard to control of its payroll and revenue mobilisation. The country applies 

WAEMU’s 4-band common external tariff (CET), and participates in ongoing discussions 

within ECOWAS on the institution of an extended 5-band CET. However, the enforcement of 

a CET within ECOWAS could considerably limit Benin's re-export trade with Nigeria.
4
 

Hence, there is need to speed up diversification of the production base and of exports by 

developing potentially profitable crops identified in the agricultural sector (rice, maize, 

vegetables and pineapple). 

 

2.1.6  Social Context 
 

25. The social situation remains 

characterized by persistent poverty, despite 

the major achievements made in improving 

basic social services. Indeed, poverty 

remains a major concern for Benin, with 

35.1% of its population living below the 

poverty line. Poverty is increasingly 

concentrated in the cities due to the 

country’s rapid urbanisation that is not fully 

matched with the implementation of an 

                                                 
4  CET application within ECOWAS should lead to harmonisation of port taxes and, consequently, the elimination of import tax 

differentials that drive most of the re-export trade between the two countries.  

Table 2: External Trade Structure in 2010

Main Partners Share (in %) Main Products Share (in %)

Africa 85,6 Cotton products 25. 2

ECOWAS 82,1 Meat and offa l 18,1

 Nigeria  46,4 Rice 17,6

WAEMU 34 Petroleum products 7,6

Togo 10

As ia  11,1

Europe 3,3

Main Partners Share (in %) Main Products Share (in %)

Europe 37,5 Food products 28,3

Africa 22,2 Energy products 28,6

ECOWAS 33,4 Intermediate goods 14,8

 Nigeria  10,7

WAEMU 22,2

Togo 10,8

As ia  21,6

Sources : INSAE, BCEAO

Exports

Impots

Source: AfDB Statistics Department using data from the UNDP Databases, 2011
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urban management plan.
5
 According to the 2011 Human Development Report, its HDI was 

0.427, which is below the Sub-Saharan Africa average of 0.463. Nevertheless, the HDI has 

been on the rise (see Graph 7), reflecting efforts made in the areas of education and health 

(free education policy and an increase in health structures).  
 

26. After the substantial progress made in universal primary completion, this indicator 

has stagnated over the last five years: from 2007 to 2011, the primary school completion rate 

ranged from 62% to 68%. At the same time, there was considerable quantitative development 

at the post-primary levels. The completion rate in second-cycle secondary education rose from 

12% in 2007 to 19% in 2011. This increase aggravated the imbalance between the number of 

persons trained and the absorption capacity of the labour market. 
 

27. The health profile is characterized by high morbidity and the predominance of 

endemo-epidemic diseases, especially malaria (44.5% of consultations in 2010) and acute 

respiratory infections. Elimination of the constraints that plague this sector is a major 

challenge. They mainly concern poor planning of buildings and poor maintenance of 

infrastructure and equipment. 
 

28. As concerns the promotion of gender equality, the Government adopted a new 

national gender promotion policy since March 2009 with a view to achieving gender equality 

and equity by 2025. However, Benin still faces many challenges. The female/male ratio 

among those who have at least attained secondary education was 43.6% in 2010 according to 

the 2011 HDI report. Public service employment remains largely dominated by men, with 

women accounting for just under 25% of the labour force. According to the 2011 Mo Ibrahim 

Index, Benin was rated below Africa’s average on gender issues and is ranked 28
th

 out of 53 

countries. 
 

29. Women work essentially in the informal sector and are confined to petty trading and 

catering services in which they have a representation of 80% and 90% respectively. However, 

they have limited access to bank credits because they lack collateral. This explains why most 

of them belong to microfinance institutions. 
 

30. Apart from Goal 7 on access to drinking water, it will be difficult to achieve most of 

the MDGs by 2015 if current trends continue. Hence, in its GPRS 2011-2015, the 

Government intends to lay special emphasis on goals related to primary education, infant 

mortality and maternal health.  
 

2.1.7  Youth Employment 
 

31. Unemployment and under-employment remain disquieting, affecting over 70%
6
 of 

the working age population. The most recent youth employment statistics from the general 

population census of 2002 reveals that only 33% of youths are gainfully employed, compared 

to 72.5% of adults. It should be added, however, that 17% of the youths in question are unpaid 

family workers, compared to 5.9% for adults. This high youth unemployment and 

underemployment stem from an imbalance in the labour market which receives a fresh influx 

of job-seekers each year but has a limited supply of jobs and from the fact that training does 

not match labour market needs. 
  

32. The programmes instituted to promote employment, especially the establishment of a 

Business Development and Youth Employment Fund (FNPEEJ) and the creation of a national 

microfinance fund, have not yet produced satisfactory results due to a paucity of resources 

                                                 
5  In 2010, 44% of the population was living in urban areas. According to INSAE projections, approximately 60% of Benin’s population 

will be in cities by 2025, with most of them living in the coastal area that accounts for less than 10% of the national territory. From 2007 

to 2009, the absolute poverty rate (low incomes and poor living conditions) skyrocketed from 6.1% to 18.4% in urban areas and from 
8.8% to 15% in rural areas. 

6  Source: National Employment Policy Paper, Ministry of Microfinance and Youth and Women’s Employment (October 2011). 



8 

that essentially come from the national budget. The following youth unemployment 

challenges need to be addressed in Benin: (i) developing a private sector that creates 

employment and generates activities with high value-added; (ii) tailoring training to suit 

labour market needs; and (iii) promoting self-employment. 
 

2.1.8  Environment and Climate Change 
 

33. Benin is experiencing a deterioration of its natural environment that has already 

translated into galloping deforestation, soil degradation and rapid erosion of the coastal fringe 

in the Gulf of Guinea. The main constraints facing Benin’s natural environment are rapid 

population growth and the mismatch between natural resource use and the rate of resource 

renewal. 
 

34. The expected impact of climate change (CC), especially the rise in temperature and 

rainfall, will mostly likely compound the challenges faced by the agriculture (water 

management) and forestry (deforestation) sectors, while the coastal fringe will experience a 

sharp rise in sea level.  
 

35. Management of climate change 

issues is coordinated by the National 

Committee on Climate Change (CNCC).
 

7
Benin prepared a National Adaptation 

Action Plan (PANA) (see Box 2) and 

initiated various policies, notably the 

improvement of energy efficiency and 

sustainable management of forest 

resources, that contribute to the mitigation 

of greenhouse gas (GHG) emissions. 

Nevertheless, the environmental and 

climate change management framework 

suffers from several institutional, technical 

and financial shortcomings that 

considerably limit the results obtained. 
 

2.2 Strategic Options 
 

2.2.1 Strategic Framework of the 

Country 
 

36. The country’s development strategy proceeds from the Benin 2025 Vision and the 

Strategic Development Guidelines (SDG) that the Government defined in 2006. GPRS 2011-

2015 implements the SDG and Vision 2025 through five priority focus areas, namely: (i) the 

sustainable acceleration of economic growth and transformation; (ii) infrastructure 

development; (iii) human capital development; (iv) the promotion of good governance; and 

(v) balanced and sustainable development between the regions (see Graph 8). 

 

37.  Benin defined various sector plans and policies based on the abovementioned pillars 

such as the triennial growth revival plan, the transport and energy infrastructure development 

programme and the strategic agricultural sector revitalization plan (PSRSA). 
 

                                                 
7  It is a multidisciplinary organ that practically brings together all ministries, private operators and civil society members. 

Box 2: National Action Plan for Adaptation to 

Climate Change, PANA 2008 
 

Five priority focus areas for adapting to CC were 

identified under PANA: 
  

- The establishment of a climate risk prevention and 

early warning system for food security in four 

vulnerable agro-ecological areas. 

- The adaptation of households to CC by promoting 

renewable energies and economical stoves given the 

shortage of firewood. 

- The collection of surface water to adapt to CC in the 

most vulnerable communities of the Centre and North 

administrative divisions. 

- Protection of under-five children and pregnant women 

from malaria in areas most vulnerable to climate 

change. 

- Protection of the coastal area against a rise in sea 

level. 
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Graph 8: Conceptual Framework of GPRS 2011-2015 

 

38. In all these plans, the Government opted to promote private sector involvement in 

both the financing and operational aspects. In particular, the Government intends to establish 

an institutional and legal framework that is conducive to the development of public-private 

partnerships in order to reconcile mobilisation of the substantial resources needed to finance 

identified development strategies with preservation of public finance viability. 
 

2.2.2 Weaknesses and Challenges 
 

39. Limited Infrastructure: The 

limited quantity and poor quality of 

infrastructure are major impediments to 

growth in Benin.
8
 Indeed, Benin has 

one of the narrowest infrastructure 

bases in the West African sub-region. 

The road network is small with a 

density of 5 km/100 km² over the entire 

national territory (compared to over 20 

for low  and middle income countries). 

The railway network, limited to one railroad from Cotonou to Parakou (438 km), is barely 

operational because of the poor state of the track and rolling stock. The traffic scheduled for 

the railway network is diverted to road transport, often without any compliance with axle load 

limit requirements, thus contributing to their deterioration. The airport that has a runway of 

2400 metres cannot receive jumbo jets and the port sector, which handles 80% of the 

country's external trade, does not have enough berths to accomodate the increased traffic. 
 

40. The energy sector is confronted with insufficient electricity supply in the face of 

demand that is growing at an annual average rate of 7% over the last eight years. The national 

electrification rate has certainly improved in recent years (27.4% in 2010 compared to 24.1% 

in 2007), but electricity distribution is still characterized by frequent outages. Furthermore, 

internet access remains poor and intermittent. The satisfactory implementation of reforms 

initiated by the State to consolidate transport infrastructure and restructure the electricity 

sector will be crucial to the achievement of Benin’s development goals. 

                                                 
8  The report for Benin under the Africa Infrastructure Country Diagnostic (AICD) indicates that this country has to invest USD 712 

million per year in infrastructure to support an economic growth rate of 7%, representing an investment deficit of USD 210 million. 
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41. Limited Modernisation of the Agricultural Sector: Despite the country’s enormous 

hydroagricultural potential (see paragraph 44), the agricultural sector is characterized by low 

productivity due to mainly to the lack of water management, marketing infrastructure and 

farm-to-market roads. This organizational and infrastructural deficit is the key reason for the 

poor resilience of Benin's farmers to the vagaries of climate. 
 

42. Insufficient Progress in the Improvement of Governance: Despite the actions 

initiated to improve governance, shortcomings persist in State revenue collection; budget 

programming, implementation and control; and public procurement. The lack of consistency 

in the implementation of sector policies as well as capacity constraints, especially regarding 

the integration of gender and climate change resilience issues, are also obstacles to the 

implementation of development programmes. 
 

43. Limited Private Sector Development: Over 95% of Benin’s private sector is informal, 

heavily focused on trade (especially with Nigeria) and does not generate enough income or 

jobs. The private investment rate stood at 11% of GDP from 2005 to 2010, compared to 15% 

for the West African region and Africa in general. Eliminating obstacles to private investment 

is a major challenge for the growth revival and job creation strategy. 
 

2.2.3 Strengths and Opportunities 
 

44. Growth Sectors are Still Under-developed: Benin has great potential for diversifying 

its sources of growth, especially in the agricultural, stockbreeding, produce processing and 

tourism sectors. Only 17% of its arable land is farmed annually. Of the existing 205,000 

hectares of mudplains and 117,000 hectares of marshland, only 7,000 hectares have been 

farmed. These resources are key assets for agricultural revival and the development of crops 

(rice, maize, vegetables, pineapple) with significant income and export potential. Benin’s 

agricultural sector has to develop sustainably by addressing constraints related to preservation 

of its forest potential. 
 

45. A Geographical Position Conducive to Intra-regional Trade: The country is 

strategically located by virtue of its proximity to the huge Nigerian market and its position as 

a transit corridor for many landlocked countries. The Government plans to transform Benin 

from a transit country to a hub of logistical and export services based mainly on an integrated 

network of efficient transport infrastructure and services. The country has to consolidate the 

reforms initiated in 2011 in order to enhance the competitiveness of the Autonomous Port of 

Cotonou. 

 

46. A Reform Drive to Steer the Country Towards Economic Development: These 

reforms relate to agricultural revival, infrastructure development, promotion of public-private 

partnership, and improvement of good governance. This drive, in addition to the political 

stability enjoyed by the country, is conducive to private investment inflows and support from 

technical and financial partners (TFPs).   

 

2.3 Recent Developments in the Coordination/Harmonisation of Aid and the ADB’s 

 Position in the Country 
  
2.3.1 Aid Coordination Mechanisms  
 

47. Official development assistance plays a major role in financing Benin’s economy. 

Net ODA commitments represented 9.1 % of GDP from 2005 to 2009, compared to the West 

African average of 5.1 %.
9
 

                                                 
9
  Source: Socio-economic database of the ADB. 
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48. The coordination of aid mobilisation and management is considered under the new 

national development assistance policy for 2011-2020. Implementation of this policy should 

help to address the aid coordination shortcomings noted at the national level, especially the 

lack of leadership in aid mobilisation and management due to a multiplicity of stakeholders 

(Ministry of Foreign Affairs, Ministry of Development, Ministry of Finance, sectoral 

ministries). Dialogue between the Government and TFPs is initiated through the GPRS III 

institutional monitoring and evaluation mechanism. This mechanism is structured around 

sectoral groups composed of the ministries concerned with one of the TFPs appointed as 

facilitator. Two coordination groups – namely the group on "monitoring and evaluation of the 

GPRS and aid effectiveness" 

and the group on 

"macroeconomics and public 

finance management"
 10

 – 

assist the Government to 

implement the GPRS 

monitoring mechanism and 

the aid effectiveness agenda, 
and handle the dialogue on 

macroeconomic issues and 

public finance management. 
Hence, there is coordination 

among the TFPs to ensure 

efficient division of labour 

and full coverage of all 

sectors.
11

 (see Annex 8). 

However, the absence of a 

permanent ADB office in 

Benin prevents the Bank from regularly attending sectoral group sessions and TFP meetings. 

 

49. A national assessment of implementation of the Paris Declaration (PD) in 2011 

revealed an improvement with regard to the principles of ownership, harmonization and 

alignment, thanks to the the efforts made by the Government and TFPs to strengthen common 

public policy implementation procedures and mechanisms (see Table 3). However, there was 

a decline in the use of the public finance management and public procurement system by 

TFPs, including the Bank. The Bank will continue supporting the consolidation of country 

systems with a view to increasing their utilization for the execution of development projects 

(see the fiduciary strategy in Annex 9). 
  

50. The participation of new partners such as China, India and the Gulf countries in the 

TFP consultative framework should be encouraged by the Government to consolidate aid 

effectiveness. Indeed, Benin has increasingly turned to these partners to finance its 

development. The resources raised from emerging partners from 2005 to 2010 are estimated 

at CFAF 230 billion, or 7 % of GDP in 2010,
12

 of which over three-quarters came from 

China. The financing is geared towards road infrastructure, construction and public works, 

health and agriculture.  

                                                 
10  Twelve sectoral groups were selected in addtion to the two coordination groups. Each group will have to organize at least one sectoral 

review in the course of the year that will be factored into the joint review conducted in the last week of June. 
11  The Bank is one of the leading stakeholders in the infrastructure (transport and energy) and agriculture sectors, together with the 

European Union, the World Bank, France and the emerging countries. The multisector (governance) is also dominated by multilateral 

partners, including the ADB, while bilateral partners (European countries, United States and Japan) are more involved in basic social 

services, gender issues and decentralization together with the World Bank and the UNDP. Private sector financing is covered by certain 
bilateral partners such as France, the United States as well as the European Union and the World Bank. The environment and climate 

change are supported by both multilateral partners (such as the ADB in forest management) and certain countries (European countries, 

Canada).   
12  Source: ADB, 2011 African Economic Outlook. These resources are essentially concessional, thus reducing the risk of a debt overhang 

for the country.  

Table 3: Implementation of the Paris Declaration on Aid Effectiveness 

Indicators All TFPs ADB All TFPs ADB

3
Aid flows are aligned on

national priorities
28% 52% 43% 90%

4
Strengthen capacity by

coordinated support 
54% 100% 82% -

5a
Use of country public financial

management systems
47% 49% 29% 38%

5b
Use of country procurement

systems
63% - 40% 39%

6
Avoid parallel implementation

structures
58 5 62 13

7 Aid is more predictable 32% 86% 18% 98%

9
Use of common arrangements

or procedures
49% 50% 50% 39%

10a Joint field missions 25% 100% 20% 0%

10b Joint country analytic work 44% 100% 63% 0%

Sources: ADB-OECD

20102007
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2.3.2 The Bank’s Position in Benin 
  

51. At the end of March 2012, the 

Bank’s total portfolio in Benin was 

composed of 8 active national projects for 

a total amount of UA 210.37 million and 2 

multinational projects costing UA 25.8 

million. The portfolio is dominated by 

transport and agricultural infrastructure 

projects, for which the Bank is positioning 

itself as the leading stakeholder in Benin 

(see Graph 10).
13

  

 

52. Overall portfolio performance is 

deemed satisfactory, with a total score of 

2.22 on a scale of 1 to 3, compared to 2.18 

in 2009. The review revealed satisfactory 

performance in transport and energy 

infrastructure and in governance 

enhancement support (see Box 3). 
 

53. However, the portfolio is 

characterised by a low total disbursement 

rate of less than 25% for on-going projects 

aged 4 years on average.
14

 Despite the 

adjustments made in 2011 and 2012, 

Benin’s current portfolio still has a high 

percentage of risky projects. The national 

portfolio comprises 4 projects considered 

to be risky, representing 50%, compared to 

40% in 2009 and an ADB average of 30% 

in 2011. 

  

54.  The portfolio review confirmed 

the fact that: (i) long loan approval and 

procurement timeframes, (ii) the lack of 

counterpart funds, (iii) no ownership of implementing structures at project commencement, 

and (iv) the often belated constitution of project teams were major obstacles to project 

implementation in Benin.
15

 The Bank defined a portfolio improvement action together with 

the Government in order to correct these shortcomings (see Annex 6).    

                                                 
13  With 8.1 % of net total ODA commitments to Benin between 2005 and 2009, the Bank ranks 4 th after the European Union, the World 

Bank and France. (Source: ADB statistical database 
14  In comparison, the World Bank’s portfolio as at 31 October 2011 has an average age of 3 years, with a disbursement rate of 45.6 %. 
15   These same problems were reported by the World Bank review mission of November 2011. 

Box 3: Bank Experience in the Areas of Infrastructure 

and Governance 

The Bank has sufficient experience in infrastructure 

development (three road and two energy projects). The 

portfolio review noted the efficient use of resources on 

transport and energy infrastructure (performance score: 

2.8), despite some shortcomings in the execution of related 

activities. These results are consistent with the Bank’s 

overall performance in this area that has earned it the role 

of lead donor for NEPAD infrastructure. 

In the area of governance, the Bank has accumulated 

regional experience in recent years through its operations 

in several countries, especially within WAEMU. In Benin, 

the Bank financed a series of reform support operations 

(GPRSSP I, II, and III) and institutional reforms 

(PAGFPACAF) from which it has gained significant 

experience in the public finance reform process and 

improvement of the quality of public services in this 

country. The Bank, together with the European Union and 

the World Bank, is one of the three leading operators in 

this area.  

The experience described above and the resulting lessons 

make the Bank a leading partner supporting the 

government in these domains.  

Transport
45%

Energy
8%

Agriculture
29%

Social
9%

Water and 
Sanitation

5%

Multisector
4%

Graph 10: Sector Distribution of the Bank's Current Portfolio in 
Benin
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2.3.3 Results and Lessons Learnt from the Previous CSP  
 

55.  The previous strategy, 

covering the period 2005-2009 and 

extended to 2011, focused on two 

pillars, namely: (i) diversifying 

production; and (ii) broadening access to 

basic social services. The Bank’s 

operations under these two pillars were 

consistent with the Government’s 

strategy and help to bolster progress in 

governance, institutional capacity-

building, rehabilitation and construction 

of transport infrastructure and access to 

health services (Annex 5).  

 

56. However, the targeted 

objectives were only partially attained 

due to various difficulties encountered 

in project implementation. Since these 

problems mainly stem from governance 

shortcomings in the project sectors, the 

Bank should, in future, lay greater emphasis on improving the management of these domains. 

Furthermore, CSP objectives have to be more realistic and selective by focusing on a limited 

number of objectives on which Bank operations can have a significant and measurable impact 

(see Box 4). 

 

III. BANK GROUP STRATEGY FOR BENIN 

 

3.1 Rationale for Bank Group Strategy and Pillars  
 

3.1.1 Rationale for Bank Group Strategy 

 

57. Benin initiated a new economic revival drive with the implementation of GPRS III 

and various reform programmes detailed above, in order to improve the living conditions of 

the people. If Benin’s strengths are developed to the maximum, they could significantly 

contribute to the achievement of solid and inclusive growth and Vision 2025. 

 

58. The Bank’s new operational framework seeks to support the actions of Government 

authorities aiming to eliminate obstacles to the realisation of this potential, in order to achieve 

sustainable growth that generates decent employment while paving the way for transition to a 

green economy. These constraints particularly relate to the significant infrastructural deficit, 

shortcomings in economic and financial governance and poor private sector organisation. This 

analysis was largely shared by all of Benin’s development stakeholders during consultations 

to prepare the current strategy (see Box 5).    

Box 4: Lessons Learnt from the Previous Strategy and 

from Portfolio Status 

- Reinforcement of governance in the focus areas, 

especially through reform support; 

- Realism of CSP objectives and selectivity by focusing 

on  a limited number of operations that have a 

significant and measurable impact;  

- Improvement of quality at entry by promoting 

ownership through involvement of the project 

management team and the competent structures 

concerned in the preparation phase and focusing 

project activities on the main objectives; 

- Resort to advance procurement procedures which 

turned out to be a good option for the rapid 

implementation of infrastructure projects; 

- Proactive management of the portfolio, by 

encouraging the restructuring or even suspension of 

non-operational projects and channelling resources to 

more efficient operations; 

- Conduct of analytical studies to improve the quality of 

ADB operations and dialogue with the country. 
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3.1.2 Strategic Pillars  
 

59. Considering the overall 

objective of the Bank’s strategy for 

2012-2016 and the analysis of Benin's 

challenges and opportunities, it was 

proposed that the Bank's operations be 

focused on two pillars, namely: (i) the 

development of production and 

competitiveness support infrastructure; 

and (ii) enhancement of good 

governance. Under these two pillars, 

special emphasis was laid on key 

crosscutting themes such as gender, 

social inclusion, youth employment 

and resilience to climate change in 

order to guarantee inclusive and green 

growth.    

 
60. The strategy proposed is 

consistent with the Government’s 

GPRS III and the Bank Group’s 

Medium-Term Strategy for 2008-

2012, under which infrastructure and 

good governance rank among the 

priorities. Furthermore, the choice of 

pillars is based on: 

i) The Bank’s Regional 

Integration strategy in West 

Africa
16

: through 

infrastructure support enabling 

the country take advantage of 

its geographical position at the 

heart of West Africa, the 

proposed strategy will help 

connect Benin's economy to 

regional markets. This is the first pillar under West Africa’s RISP; 
  

ii) Lessons learnt from implementation of the previous CSP: this new orientation to the 

Bank's operations should help to consolidate the achievements of the previous 

strategy (see Box 6), while ensuring that operations are better refocused on sectors in 

which the Bank has a comparative advantage. The Bank has acquired solid 

experience in Benin, in the areas of production infrastructure and governance, and is 

one of the leading stakeholders in these sectors (see Box 3). 

 

61. Pillar 1: Production and Competitiveness Support Infrastructure: Under this pillar, 

the new strategy seeks to help the Government address two major challenges in order to 

consolidate the foundation for strong and inclusive growth. These challenges are: (i) 

agricultural modernization to ensure the sustainable and optimal development of its potential; 

(ii) development of the country’s infrastructure to help it leverage the income-generating 

possibilities offered by its position as a sub-regional supply corridor and contribute to the 

                                                 
16  The Bank’s 2011-2015 Strategy aimed at supporting regional integration (RISP) in West Africa focuses on two pillars, namely: (i) 

connecting markets; and (ii) capacity-building for the efficient implementation of the regional integration programme. 

Box 5: Results of Consultations with Stakeholders: 

(Cotonou, 12-23 March 2012 and 19 June 2012) 

- A broad consensus was reached on the fact that the 

improvement of governance was a major challenge for 

boosting the country’s development. Infrastructure 

development, diversification and greater formalisation of the 

economy were also identified as priorities.  

- The Government expressed the wish that Bank support be 

geared towards the development of production support 

infrastructure, especially in the agricultural sector, and the 

promotion of good governance.  

- Furthermore, the private sector proposed the opening of 

credit lines by the Bank and microfinance support in order to 

boost women’s activities.  

- Civil society organisations (CSOs) expressed the wish to 

see the ADB provide financial support to civil society, which 

should be more involved in the Bank's projects.  

- TFPs consider that interventions in the areas of governance 

and infrastructure will generate strong, job-creating growth, 

and welcomed the mainstreaming of climate change issues.  

- During the dialogue seminar on the CSP that took place on 

19 June 2012 in Cotonou, stakeholders expressed their 

commitment to the contents of the CSP. They noted the 

relevance of the pillars for promoting inclusive and green,  

growth while stressing on synergy and complementarity with 

the work of other TFPs 

Box 6: Continuity of Bank Operations 
The pillars selected under the current CSP guarantee 

continuity, relative to the previous strategy, while remaining 

more selective. 

The development production and competitiveness support 

infrastructure and the promotion of good governance should 

promote agricultural sector modernisation and private sector 

development, and thus bring about greater economic 

diversification, which was the first pillar of the previous CSP.  
The Bank will be less involved in social infrastructure 

(education, health, sanitation) under the current strategy. 

However, access to basic social services, which was the 

second pillar of the previous CSP, will be consolidated by 

supporting greater food security, road infrastructure 

(especially farm-to-market roads) and the improvement of 

governance to improve the delivery of social services. 
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development of trade in West Africa and inclusive growth in Benin and in this part of the 

continent. This pillar will also enhance the capacity to adapt to climate change and increase 

access to basic social services, especially for the most vulnerable rural communities. 
 

62.  Pillar 2: Enhancement of Good Governance: The consolidation of economic and 

financial governance is crucial to the successful implementation of development programmes 

and improvement in the quality of public services. The constant implementation of reforms, 

with a view to increasing domestic resource mobilisation, streamlining public spending and 

improving the delivery of social services, constitutes a major challenge for Benin. The Bank’s 

action should seek to consolidate the results achieved under the previous strategy, in terms of 

public revenue mobilisation and public spending efficiency, especially in social sectors, and 

to improve the private sector environment. It should also assist the Government to ensure its 

successful implementation of policies on gender mainstreaming and adaptation to climate 

change. 
 

63. Graph 11 presents the logical framework of the current strategy.  

Graph 11: Bank Strategy for Benin 
2012-2016 STRATEGY OF THE BANK 
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• Poorly developed Infrastructre
• Inadequate modernisation of the 

agricultural sector 
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• Limited private sector development

Strengths
• High agricultural potential
• Favorable geographical position
• Reform drive

Government's strategy

• Sustainable acceleration of growth and 
transformation of the economy
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• Strengthening human capital 
• Promoting good governance 
• Balanced and sustainable development 

in the regions PILLARS 
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COMPETITIVENESS 
SUPPORT 
INFRASTRUCTURE

2.PROMOTION OF 
GOOD GOVERNANCE

Strategic Objectives

• Modernise agriculture to ensure maximum 

development of the its potential

• Expand the infrastructure base to boost growth 

and strengthen the country's position as a trade 
corridor

• Strengthen the macroeconomic management
framework

• Reinforce climate change adaptation policies 

Ultimate goal
Encourage 
inclusive, green
and job-creating 
growth

 
 

3.2 Results and Targets 
 

64. To promote the Government’s actions in favour of inclusive job-creating growth, the 

reduction of gender inequality and transition to green economics, the Bank’s operations under 

the current strategy seek to achieve the results below. 
 

 

65. Pillar 1 (Result 1): Development of Agricultural Production Infrastructure. 

Agricultural sector operations will support priority structuring and productive investments in 

the sector that can improve agricultural production with a view to enhancing the food and 

nutritional security of the population and increasing exports. In particular, the Bank will 

contribute to the Priority Agricultural Investment Plan (PIA 2011-2015) and to agricultural 

diversification, through valley development infrastructure that will boost irrigation farming, 

rice cultivation and market gardening, with a positive impact on production and economic 

activities (especially by women) and adaptation to climate change. Thanks to better water 

management in farming systems, these actions will enhance the capacity to adapt to extreme 

climatic phenomena such as floods and/or droughts that undermine the productivity of farms.  
 

66. By targeting economically and socially marginalized areas that have a high 

agricultural potential and by supporting agricultural entrepreneurship, the Bank’s operations 

will help to reduce regional and social disparities and promote youth employment, thus 

ensuring a more equitable distribution of the fruits of growth. The objective will also be to 

enhance the connection between farming areas and markets by building farm-to-market roads 

that facilitate access to basic social services.  
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67. Pillar 1 (Result 2): Infrastructure Consolidation to Boost Competitiveness and 

Greater Integration into National and Regional Markets: Building on its experience in the 

country, the Bank will continue to support the establishment of an efficient infrastructure 

network in order to help boost economic competitiveness and diversification. In the transport 

sector in particular, the Bank will focus on developing access roads to neighbouring countries 

by stepping up the execution of its on-going projects along the corridors leading to Nigeria 

and Togo. These highways should facilitate trade between Benin and West Africa and enable 

the country to take advantage of the export opportunities expected from implementation of the 

agricultural sector revitalization plan. The upshot should be an increase in the incomes of the 

most vulnerable communities that mainly operate in the agricultural and trade sectors. The 

Government intends to involve the private sector in the execution of its infrastructure 

programme by promoting public-private partnership. Hence, apart from ADF resources, the 

Bank could assist the Government technically and financially, through its private sector 

window. 
 

68. Furthermore, the Bank will examine co-financing opportunities with TFPs, including 

the new emerging partners for which infrastructure is a key intervention area. As stated in 

West Africa’s RISP 2011-2015, the Bank could, in particular, play a leading role in 

mobilizing resources for the railway sector and within the framework of the Benin-Togo 

multinational hydro-electricity development project in Adjarala. These two projects will have 

a potentially positive impact on economic growth and social wellbeing in Benin, and on the 

reinforcement of regional integration. Furthermore, considering the low-carbon footprint of 

this infrastructure, it will contribute to environmental protection and resilience to climate 

change. 

 

69. Pillar 2 (Result 1): Consolidation of the Macroeconomic Management Framework: 

The Bank will support reforms to modernize public finance management and public 

administration (PAAGFP, public administration reform).  In particular, the Bank’s action 

should translate into: (i) greater mobilisation of domestic resources; (ii) reinforcement of 

public spending effectiveness and efficiency through better programming and more rational 

allocation of public resources especially to priority social sectors, consolidation of 

accountability and civic participation as well as the successful implementation of 

development projects.  
 

70. Cross-cutting themes. Apart from themes such as gender, civil society participation 

and adaptation to climate change in the operations of the current strategy, the Bank will, in 

collaboration with TFPs, focus on capacity-building to ensure greater mainstreaming of these 

issues into Benin's development strategies. In particular, since consideration of these issues is 

crucial to local development, special attention will be devoted to mainstreaming them into 

community development plans. 

 

71. Support to Private Sector Development. The Bank will support improvement of the 

business environment by eliminating obstacles to business activities (see Section 2.1.4). This 

would mainly entail supporting actions aimed at improving the quality of public services 

provided to enterprises and continuing with the streamlining and professionalization of the 

microfinance sector to ensure greater access to financing for women and youths. The Bank 

will use its range of instruments to finance non-sovereign projects in the priority areas of the 

strategy. 
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72. Economic and Sector Work. The Bank, in collaboration with the Government and 

TFPs, will conduct analytical studies that will inform policy dialogue and improve the quality 

of its operations at entry. Knowledge has to be reinforced on certain points that are 

fundamental to Benin’s development. These include: (i) development and structuring of the 

private sector that is dominated by informal sector activities; (ii) analysis of relations with the 

Nigerian economy; (iii) means of developing industry; (iv) employment promotion; (v) 

adaptation to climate change and transition to the green economy.  
 

73. In this regard, the Bank will conduct studies on youth employment, the private sector 

and adaptation to climate change (see indicative programme in Annex 3). The Bank will also 

participate in the next public finance management performance assessment (PEFA) scheduled 

for 2013. These studies should make it possible to formulate concrete solutions for the 

Government to address these issues and take advantage of existing regional initiatives in the 

domains concerned.  
 

74. Resource Mobilisation. Given its limited resources and to build synergy with other 

TFPs, the Bank intends to strengthen its role as catalyst and facilitator in the mobilisation of 

resources from traditional donors, emerging partners and private investors for the country's 

development. The Bank also intends to give priority to co-financing, especially in 

infrastructure projects, and the use of own resources as a lever to rally other development 

partners. The Bank will also contribute to capacity-building for the country to enable it take 

advantage of its growing partnership with emerging countries. 
 

75. The Bank’s own resources for the current strategy will comprise: (i) ADF 12 

allocations for 2012 and 2013, evaluated at UA 52 million; (ii) resources reallocated through 

cancellation of previous loan balances (approximately UA 10 million); (iii) ADF 13 

allocations for 2014-2016; (iv) resources allocated to non-sovereign operations; (v) amounts 

raised through the ADF regional allocation; and (vi) resources from bilateral funds. 
 

76. Given the uncertain outlook for official development assistance, the Bank’s support 

aimed at boosting resource mobilisation will further target internal revenue and the 

implementation of initiatives likely to increase the impact of migrant remittances on 

development.
17

  

 

3.3 Strategy Implementation Instruments 
 

77. To implementation this strategy, the Bank will use its full range of its operational 

instruments, especially project loans, budget and institutional support, public-private 

partnership, economic and sector work (ESW), policy dialogue and guarantees (partial risk 

guarantee). 
 

78. Budget support will be continued, given the need to support reforms aimed at 

improving governance, in particular the quality of national financial management and 

procurement systems and to consolidate dialogue with the country (see Annex 9).
18

 The 

analyses conducted, especially on political and macroeconomic stability and fiduciary risk 

assessment, indicate that Benin complies with the admissibility criteria for budget support. 

Furthermore, the main success factors of public finance management (PFM) reform, identified 

through the assessment conducted by the Bank in Burkina Faso, Ghana and Malawi
19

, are 

                                                 
17  In particular, the Migration and Development Fund supported by the Bank and the Franc Zone, could be mobilized to support initiatives 

within this framework. Annual migrant remittances are estimated at 2% of GDP (source: BCEAO). 
18  Enforcement of the Bank’s policy on programmatic support operation will further help to improve the predictability of budget aid. 
19  Study conducted by the Operations Evaluation Department of the ADB in April 2012. Its main conclusion is that PFM reform 

support is more effective when there is a stong political will, a Government PFM reform plan on which TFPs are aligned and 

coordination of the actions of such partners. 
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present in the case of Benin. Indeed, the Government has shown a commitment to conduct 

PFM reforms through PAAGFP, on which all TFPs are aligned. To boost coordination, Bank 

will continue to provide support in conjunction with member TFPs of the group known as 

"Joint Budget Support" (JBS).
20

 The percentage of budget support in ADF allocations to 

Benin will be maintained below the overall threshold set by the Bank.
21

 
 

79. Building on lessons from the previous strategy, the Bank will focus more on 

improving project quality at entry by involving the project management team, to the extent 

possible, in the preparation phase and by insisting on the conditions for ensuring the 

sustainability of expected project outcomes. In accordance with Bank policy on eligible 

expenditure, the amount of counterpart funds will be determined on a case by case basis with 

the objective of reducing the latter to avoid the problems encountered in the previous strategy. 
 

80. In accordance with the commitments made under the Paris Declaration, the Accra 

Agenda and the International Aid Forum held in Busan, the Bank will seek to contribute to the 

development effectiveness in Benin, in collaboration with other stakeholders. It will seek to 

achieve greater predictability of aid and greater use of country systems for the execution of 

operations, if they are deemed satisfactory (see the fiduciary strategy in Annex 9). 
  

3.4 Monitoring and Evaluation 
 

81. The Bank, in conjunction with the Government, will conduct monitoring and 

evaluation of the indicators defined within the CSP results framework (see Annex 4). This 

framework is part of the GPRS III monitoring mechanism described in Section 2.3.1. The 

strategic objectives and results of the CSP’s logical framework have been defined to ensure 

consistency with the country’s development goals.  

 

82. The national statistics system regularly produces statistical reports and tables which 

facilitate monitoring of GPRS implementation. These tables provide general information on 

the trends of the indicators selected in the GPRS performance monitoring matrix, especially in 

the area of infrastructure and governance. 
 

83. Indeed, implementation of the National Statistical Development Strategy (SNDS 

2008-2013) facilitated progress in the 

reconstitution of economic and social data, 

mainly through the conduct of various 

surveys on household living conditions. 

However, mid-term review of the SNDS 

reveals difficulties in the conduct of planned 

actions, in terms of insufficient financial 

and human resources, especially for sectoral 

statistical services. Statistical capacity-

building actions will be conducted under 

sectors covered by pillars of the current 

strategy, as a project component, especially 

in the area of agriculture. 
 

84. Mid-term review of the current 

CSP will be conducted in 2014 to measure the progress made and the results obtained and, if 

necessary, make the necessary adjustments to the achievement of set objectives. The Bank’s 

participation in joint annual GPRS reviews conducted by TFPs and the involvement of the 

ADB office in Togo (see Box 7) will help to strengthen regular monitoring of the CSP. 

                                                 
20  The Government and 7 TFPs (ADB, World Bank, European Union, Denmark, Netherlands, France, Germany) who are members of the 

"Joint Budget Support" group (JBS Group), signed a protocol in December 2007 whose objectives included improving the predictability 
and the implementation of budget support. 

21  Under ADF 12, this threshold is 25%. 

Box 7: Role of the ADB Office in Togo 
 

For implementation of the decentralisation roadmap, 

the ADB Office in Togo is expected to monitor the 

Bank’s operations in Benin.  

The current strategy should therefore benefit from close 

monitoring which, as in the results obtained from 

decentralization, should translate into greater quality 

for the operations. 

The involvement of the Bank’s Office should especially 

make it possible to conduct regular portfolio reviews 

(on an infra-annual basis) and improve performance. 

 Consolidation of dialogue with the authorities and 

better coordination with TFPs expected from the 

activities of the Togo Office will further help to 

consolidate the efficiency of Bank operations in Benin.  



19 

 

3.5 Dialogue Issues with the Country  
 

85. Dialogue with the country, within the framework of CSP 2012-2016 implementation, 

will be strengthened with respect to the following areas: 
 

- Portfolio Management: The 2012 portfolio improvement plan (see Annex 6), 

prepared jointly with the Government will serve as the dialogue framework for 

improving portfolio quality.  

 

- Private Sector Development: In addition to actions aimed at developing 

infrastructure and strengthening governance, the Bank will encourage the 

Government, based on the results of studies and diagnoses to be conducted, to 

eliminate any obstacles to better structuring of the private sector and greater access 

to financing. In this regard, the preparation of a sector profile has been scheduled. 
 

- Regional Integration: Dialogue will seek to lay emphasis on actions that tend to 

promote the enforcement of community (WAEMU/ECOWAS) rules and the 

facilitation of regional trade, by focusing mainly on the guidelines of the West 

African RISP.  
 

- Transition to a Green Economy: Special emphasis will be laid on greater 

environmental mainstreaming and adaptation to climate change in development 

policies. The dialogue will seek to encourage initiatives geared towards climate-

resilient, low-carbon development that could benefit from international financial 

resources available under programmes that combat the effects of climate change. 
 

3.6 Potential Risks and Mitigative Measures 

 

 

 

(i) Persistence of Recurrent Difficulties Encountered in Portfolio Management 
Why is this relevant? Mitigative Measures 

Portfolio management difficulties negatively affected 

implementation of the previous strategy and could alter the 

results of the current strategy if they persist.  

The adoption of enabling decrees for the new Public 

Procurement Code and implementation of the Portfolio 

Improvement Plan should improve the project execution 

framework. Portfolio reviews could be conducted more 

regularly, especially with the involvement of the ADB 

Office in Togo.  
Probability of risk: High Level of impact expected from these measures: High 
(ii)  Vulnerability to Exogenous Shocks 

Why is this relevant? Mitigative Measures 
Benin’s economy has faced exogenous shocks that block 

growth and undermine the smooth implementation of 

reforms.  These shocks mainly relate to fluctuation of cotton, 

foodstuffs and petroleum product prices as well as changes in 

Nigeria's economic and commercial environment. Euro zone 

difficulties could also have a negative impact on growth and 

inflation. 

These risks could be mitigated through measures that 

target agricultural modernisation and private sector 

development in order to further diversify the economy. 

The Central Bank’s commitment (through WAEMU 

institutional reform initiated in 2010) to maintain price 

stability is expected to help mitigate inflationary risks 

likely to ensue from depreciation of the Euro. 
Probability of risk: High Level of impact expected from these measures: Medium 
(iii)  Deterioration of the Public Finance Situation  
Why is this relevant? Mitigative Measures 
Recently, public finance management has been characterised 

by low revenue collection, a low level of primary spending 

and a persistently huge payroll. Strong resistance to the 

implementation of port reforms (NPVI) and a salary increase 

driven by pressure from trade unions could undermine the 

implementation of programmes supported by the strategy.  

The Government is carrying out communication and 

dialogue actions to clear the obstacles to implementation 

of port reforms and is executing the public finance 

management improvement plan to increase the yield 

from its financial services. Public service reform is 

underway, mainly to ensure better control of the payroll. 
Probability of risk: High Level of impact expected from these measures: High 
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IV. CONCLUSION AND RECOMMENDATION 

 

4.1 Conclusion 
 

86. Over the last three years, Benin’s economy has been timidly recovering from the 

effects of several shocks that have aggravated its structural constraints and kept the economic 

growth rate lower than the population growth rate. To achieve the objective set under the 

GPRS, namely to improve the living conditions of the people under Vision 2025, there is need 

to eliminate the constraints undermining the economy, namely the huge infrastructural deficit, 

poor governance and low private sector productivity. These are factors that make it 

impossible to tap into the country’s strengths, such as its agricultural potential and its position 

as a sub-regional trade corridor.  

 

87. The Bank’s 2012-1016 intervention strategy in Benin seeks to consolidate the 

foundation for inclusive, green, job-creating growth. Hence, it will focus on two pillars: (i) the 

development production and competitiveness support infrastructure; and (ii) the promotion of 

good governance. 

 

4.2 Recommendation 

 
88. The Boards are invited to consider and approve the Bank Group’s proposed 

intervention strategy in Benin for 2012-2016. 
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Indicators Unit 2000 2006 2007 2008 2009 2010 2011 (e)

CODENational Accounts

GNI at Current Prices Million US $ 2 412 4 644 5 111 6 100 6 709 6 903 ...

GNI per Capita US$ 370 590 630 730 780 780 ...

GDP at Current Prices Million US $ 2 360 4 703 5 512 6 648 6 601 6 566 7 504

GDP at 2000 Constant prices Million US $ 2 360 2 993 3 132 3 289 3 377 3 463 3 566

Real GDP Growth Rate % 4,9 3,8 4,6 5,0 2,7 2,6 3,0

Real per Capita GDP Growth Rate % 1,9 0,7 1,6 2,0 -0,2 -0,3 0,2

Gross Domestic Investment %  GDP 18,7 20,6 20,7 20,7 21,2 21,0 21,6

     Public Investment %  GDP 6,4 8,0 8,1 8,2 10,1 9,1 9,5

     Private Investment %  GDP 12,2 12,5 12,6 12,5 11,1 11,9 12,2

Gross National Savings %  GDP 14,8 11,1 9,4 10,1 11,9 9,4 10,2

Prices and Money

Inflation (CPI) % 4,2 3,8 1,3 7,9 2,2 2,1 2,7

Exchange Rate (Annual Average) local currency/US$ 712,0 522,9 479,3 447,8 472,2 495,3 471,9

Monetary Growth (M2) % 26,0 18,0 19,8 26,6 8,0 7,1 8,2

Money and Quasi Money as % of GDP % 28,6 29,5 32,9 37,0 38,1 39,1 38,9

Government Finance

Total Revenue and Grants %  GDP 17,5 19,2 23,8 21,3 21,7 20,0 21,3

Total Expenditure and Net Lending %  GDP 19,2 19,7 23,6 23,0 26,0 21,6 21,9

Overall Deficit (-) / Surplus (+) %  GDP -1,7 -0,5 0,2 -1,7 -4,3 -1,6 -0,6

External Sector

Exports Volume Growth (Goods) % 43,2 -48,3 60,4 49,9 -22,0 -19,9 -0,5

Imports Volume Growth (Goods) % -6,9 13,2 84,3 26,9 -2,1 -1,1 16,0

Terms of Trade Growth % -28,1 73,6 27,1 -9,5 50,2 43,4 0,9

Current Account Balance Million US $ -104 -270 -561 -538 -589 -454 -653

Current Account Balance %  GDP -4,4 -5,7 -10,2 -8,1 -8,9 -6,9 -8,7

External Reserves months of imports 6,8 6,4 5,1 4,7 4,7 4,2 ...

Debt and Financial Flows

Debt Service %  exports 16,8 177,5 9,4 2,5 3,4 4,1 4,2

External Debt %  GDP 55,9 11,6 12,7 15,6 16,2 17,9 16,5

Net Total Financial Flows Million US $ 232 392 496 652 649 ... ...

Net Official Development Assistance Million US $ 243 399 474 641 682 689 ...

Net Foreign Direct Investment  Million US $ 60 53 255 171 135 111 ...

Source :  AfDB Statistics Department;  IMF: World Economic Outlook, April 2012 and International Financial Statistics, April 2012;  

                AfDB Statistics Department: Development Data Portal Database, May 2012. United Nations: OECD, Reporting System Division.

Notes:            …      Data Not Available   ( e ) Estimations Last Update: May 2012
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Status of Achievement of MDGs 

Goal 1: Eradicate extreme poverty and hunger 19901 20002 20113

Employment to population ratio, 15+, total (% ) 70,1 71,8 71,6

Malnutrition prevalence, weight for age (%  of children under 5) … 21,5 …

Poverty headcount ratio at $1,25 a day (PPP) (%  of population) … 47,3 …

Prevalence of undernourishment (%  of population) 28,0 12,0 …

Goal 2: Achieve universal primary education

Literacy rate, youth female (%  of females ages 15-24) 26,7 33,2 43,4

Literacy rate, adult total (%  of people ages 15 and above) 27,2 34,7 41,7

Primary completion rate, total (%  of relevant age group) 19,5 53,6 62,0

Total enrollment, primary (%  net) 40,9 86,2 93,8

Goal 3: Promote gender equality and empower women

Proportion of seats held by women in national parliaments (% ) 3,0 7,0 10,8

Ratio of female to male primary enrollment 49,9 74,0 87,1

Ratio of female to male secondary enrollment … 45,3 …

Goal 4: Reduce child mortality

Immunization, measles (%  of children ages 12-23 months) 79,0 63,0 69,0

Mortality rate, infant (per 1,000 live births) 116,3 90,9 79,3

Mortality rate, under-5 (per 1,000) 183,8 131,6 110,2

Goal 5: Improve maternal health

Births attended by skilled health staff (%  of total) … 65,5 …

Contraceptive prevalence (%  of women ages 15-49) … 18,6 …

Maternal mortality ratio (modeled estimate, per 100,000 live births) 790,0 560,0 410,0

Goal 6: Combat HIV/AIDS, malaria, and other diseases

Incidence of tuberculosis (per 100,000 people) 77,0 88,0 94,0

Prevalence of HIV, female (%  ages 15-24) … … 0,9

Prevalence of HIV, male (%  ages 15-24) … … 0,3

Prevalence of HIV, total (%  of population ages 15-49) … 1,9 1,2

Goal 7: Ensure environmental sustainability

CO2 emissions (kg per PPP $ of GDP) 0,4 0,9 1,0

Improved sanitation facilities (%  of population with access) 12,0 33,0 12,0

Improved water source (%  of population with access) 63,0 67,0 75,0

Goal 8: Develop a global partnership for development

Net total ODA/OA per capita (current US$) 55,9 53,2 79,4

Internet users (per 1000 people) … 12,2 32,6

Mobile cellular subscriptions (per 1000 people) 0,2 62,1 799,4

Telephone lines (per 1000 people) 3,1 9,8 15,1

Sources  :  ADB Statistics Department Databases;  World Bank: World Development Indicators; last update :

UNAIDS; UNSD; WHO, UNICEF, WRI, UNDP; Country Reports,

Note  :    n,a, : Not  Applicable ;  … : Data Not Available,

Benin
PROGRESS TOWARD ACHIEVING THE MILLENNIUM DEVELOPMENT GOALS

October , 2011

1  Latest year available in the period 1990-1995;  2  Latest year available in the period 2000-2004;  3  Latest year available in the period 2005-2011
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Benin: Indicative Programme of Lending and Non-Lending Operations
22 

  Year 
Indicative 

amount (UA 

million) 

Instrument / Source of 

Funds 

I. National Loan Operations       

Pillar 1: Production and Competitiveness Support 

Infrastructure 
  50   

Project to build a 50 MW dual thermal power plant in 

Cotonou on the Maria Gléta site (public-private 

partnership (PPP) – Private Sector Window) 
2012 20 

Private Sector 

Window 

Agricultural Infrastructure Support Project in Ouémé 

Valley – Phase 1 
2013 30 ADF loan 

Pillar 2: Enhancement of good governance   30   

Budget support to economic and financial reforms (2012-

2013) 
2012 30 ADF loan 

II. Regional Lending Operations       

Pillar: Competitiveness Support Infrastructure       

The Benin-Togo 147 MW Adjarala Hydroelectricity 

Multinational Project (*) 
2014 

To be 

determined (co-

financing) 

ADF/regional/partial 

risk guarantee/PPP 

    

II. Non-lending operations       

Study on the problem of youth employment and 

promotion of entrepreneurship (OSHD, ORWA) 
2013 

To be 

determined 
Bilateral funds 

Assessment of public finance management performance 2013 
To be 

determined 
Bank budget 

Study on a coastal area management strategy to address 

the rise in sea level (OSAN, ONEC) 
2014 

To be 

determined 

Bilateral funds 

Conduct of a private sector profile (ORWA, OPSM) 2014 
To be 

determined 
Bilateral funds 

 

(*) Total project cost estimate: UA 300 million 
 

                                                 
22  The programme will be completed over the 2014-2016 period based on ADF 13 allocations and the mid-term review.  
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Benin: Indicative Monitoring Framework for CSP 2012-2016 Results 

GPRS III 

Development 

Objectives 

Obstacles to the 

achievement of Benin’s 

development goals 

Final results (end of 

CSP period in 2016) 
Final outcomes (end of 

CSP period in 2016) 
Mid-term results 

(end 2014) 
Mid-term outcomes 

(end 2014) 

Operations of the Bank 

Ongoing operations/ new 

operations to be implemented 

in 2012-2016 

PILLAR 1 : PRODUCTION AND COMPETITIVENESS SUPPORT INFRASTRUCTURE 
Agricultural Production Infrastructure 

Agricultural 

development 
Poor development of 

natural resources (water 

and soils) 

 

Dependence on rainfall  
 

Limited modernization of 

agricultural production 

means (inputs, seeds, 

mechanization,…) 

 

 

 

- Annual 

agricultural growth 

of 6% in 2016 

- Percentage of 

the national 

population 

suffering from 

hunger and 

malnutrition is 

reduced  
- Agricultural 

exports on the rise  
 

 

- 500 ha of fully 

functional hydro-

agricultural schemes 

developed and farmed; 

 

1500 ha of mud 

plains developed and 

farmed; 

 

- 2,000 km of 

farm-to-market roads 

rehabilitated;  
- 10 rural 

markets, 20 

consolidation centres 

and 50 storage 

warehouses constructed; 

 

Annual agricultural 

growth of 5% in 

2014 

- Increased volume of 

agricultural exports  
 

 

- 300 ha of fully 

functional hydro-

agricultural schemes 

developed and 

operated; 

 

- 1,000 ha of mud 

plains developed and 

farmed; 

 

- 1,300 km of 

farm-to-market roads 

rehabilitated;  
- 5 rural markets, 

15 consolidation 

centres and 30 

storage warehouses 

constructed; 

 

Ongoing projects: 

 

(i) Milk/Meat Sector Support 

Project (PAFILAV) ; 

(ii) Cotton textile sector 

support project (Multinational 

– PAFICOT); 

(iii) Community Forest 

Management Support Project 

(PAGEFCOM) 

 

New project (indicative):  
 

(i) Agricultural Infrastructure 

Support Project in Ouémé 

Valley (Phase 1); 

Infrastructure  for greater integration into regional markets 
Establishment of an 

efficient integrated 

transport 

infrastructure system  
 

 

 

 

 

 

- Deficit and poor state of 

transport infrastructure 

hampers the free 

movement of persons as 

well as domestic and 

external trade 

 

- High transport costs  
 

- Difficult rural access to 

- Increased efficiency 

of the transport system: 

increased traffic on the 

national and inter-

regional transport 

network  
 

 

Enhanced 

competitiveness of the 

 

 

- 135 km rehabilitated 

along the Parakou-

Djougou road 

 

- Railway rehabilitation 

and construction works 

 

 

- Increased 

efficiency of the 

transport system, 

increased traffic on 

the national and 

inter-regional 

transport network 

 

Enhanced 

competitiveness of 

- 77 km of paved 

road opened to 

traffic along the 

N’Dali-Nikki-Front 

Nigeria highway  
 

- 47 km of feeder 

roads developed  
 

- 77.5 km of road 

On-going projects: 

(i) Ndali-Nikki-Chicandou-

Nigeria Road Project 

 (ii) Lomé-Cotonou Road 

Rehabilitation Project  

New projects (indicative):  
(i) Rehabilitation of the 

Cotonou-Parakou railroads 

and construction of the 

Parakou-Dosso railways  



Annexe 4 

Page 2/3 

 

 

GPRS III 

Development 

Objectives 

Obstacles to the 

achievement of Benin’s 

development goals 

Final results (end of 

CSP period in 2016) 
Final outcomes (end of 

CSP period in 2016) 
Mid-term results 

(end 2014) 
Mid-term outcomes 

(end 2014) 

Operations of the Bank 

Ongoing operations/ new 

operations to be implemented 

in 2012-2016 

 

 

 

 

 
 

Provision of  a 

sufficient supply of 

quality energy 

services. 

 

  

farming areas, markets 

and basic social services.  
 

 

- Heavy dependence on 

countries of the sub-

region  
 

- Insufficient supply of 

electric energy 

 

 

transport sector through 

reduction of physical 

and non-physical 

barriers. 

 

 

- Increased electrical 

energy production 

capacity for Benin and 

the West African sub-

region 

 

- Increased energy self-

sufficiency for the 

country  
  

- Increased access rate 

to electricity; 

 

 

 

 

 

  

- A dam constructed  
 

- A 147 MW  hydro-

electricity power plant 

constructed 

 

- A 50 MW dual (fuel 

oil/gas) thermal power 

plant installed 

 

the transport sector 

through reduction of 

physical barriers.  
 

 

 

 

 

rehabilitated along 

the Lomé-Cotonou 

highway 

  

 

 

  

 

 

New project (indicative):  
 

(ii) Multinational Benin-Togo 

Hydroelectric Power Project in 

Adjarala; 

 

(iii) 50 MW dual (fuel oil/gas) 

Thermal Power Plant 

Construction and Operation 

Project in Maria Gléta (private 

sector window) 

PILLAR 2 : ENHANCEMENT OF GOOD GOVERNANCE 

Consolidation of the Macroeconomic Management Framework and Capacity Building 

Reinforcement of the 

quality of public finance 

management and 

administrative 

governance 

 

- Methodological and 

technical shortcomings in 

revenue collection and 

expenditure commitment 

 

- Poor control of the public 

service 

 

- Effectiveness in the 

collection of tax  and 

customs contributions 

 

Better quality of public 

finance control  
 

Public expenditure 

efficiency 

 

 

 

 

PEFA indicator  
PI-28: B 
 

Expenditure execution 

rate for priority social 

sectors at 95%  
 

Public procurement 

time-limit set at 55 days 

 

 

 

  

- Effectiveness in the 

collection of tax  and 

customs 

contributions 

 

Improvement of the 

quality of public 

finance control  
 

Modernisation of 

public procurement 

mechanisms 

Interconnection with 

border posts and 

broadening of the 

Single Taxpayer 

Identification 

Number (STIN) 

 

PEFA indicator  
PI-2: C+ 
 

PEFA indicator  
PI-28: C  
Recurrent 

On-going projects:  
 

Support Project for Public 

Finance Management and 

Improvement of the Business 

Environment 

 

 

New operation (indicative):  
 

(i) Budget support to economic 

and financial reforms  
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GPRS III 

Development 

Objectives 

Obstacles to the 

achievement of Benin’s 

development goals 

Final results (end of 

CSP period in 2016) 
Final outcomes (end of 

CSP period in 2016) 
Mid-term results 

(end 2014) 
Mid-term outcomes 

(end 2014) 

Operations of the Bank 

Ongoing operations/ new 

operations to be implemented 

in 2012-2016 

 expenditure 

execution rate (net of 

salaries) for priority 

social sectors rises 

from 80% in 2011 to 

90%.  
 

Computerised public 

procurement 

management system 

(SIGMAP) 

established 

 

  

 

Improvement of the business environment 

 

Stimulation of the 

private sector and 

business development  
 

 

 

Business environment not 

conducive to private 

investment (long 

timeframe for business 

creation, heavy and 

complex tax system, 

inefficient judicial system, 

corruption, etc.) 

 

Limited supply of human 

capital 

 

 

 

Increased private 

investment rate 

 

 

 

More jobs created in the 

private sector 

- Business creation 

timeframe reduced to 2 

days 

 

 

 

- Contract execution 

timeframe reduced to 

560 days, compared to 

825 days in 2010 

 

Number of processing 

units created 

  

 Number of businesses 

created by women 

 

 

 

Increased private 

investment rate 

 

 

 

 

- Capacity-building 

for private sector 

support structures 

 

 

- Business creation 

timeframe reduced to 

10 days compared to 

31 in 2010 

 

 

Contract execution 

timeframe reduced 

from 825 days in 

2010 to 600 days 

 

On-going projects:  
 

 Support Project for Public 

Finance Management and 

Improvement of the Business 

Environment 

 

 

New operation (indicative):  
 

(i) Budget support to economic 

and financial reforms  
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Key RBCSP 2005-2011 Implementation Results 
 

1. RBCSP 2005-2009, which was extended to 2011, focused on two pillars: (i) 

production diversification; and (ii) broadening of access to basic social services. This strategy 

was financed with a total of UA 223 million allocated to transport (41%), agriculture (26%), 

multisector (19%), health (9%) and energy (5%). 
 

Key Results 
 

2. The Bank’s intervention under the two pillars helped to consolidate achievements in 

the areas of governance, institutional capacity-building, transport infrastructure rehabilitation 

and construction and access to health services. Through GPRS budget support and support to 

control institutions, the Bank contributed to the progress made in public finance management, 

such as initiating the modernisation of the public procurement system, corruption control, 

consolidation of the programme approach and reinforcement of internal and external control. 

From 2010, emphasis was placed on improving the quality of the road network needed to 

open up access to production areas and boost the competitiveness of the Autonomous Port of 

Cotonou.  Two road projects for the construction and rehabilitation of 150 km of paved roads 

and 150 km of feeder roads are underway. 
  

3. These operations, as well as projects executed in the areas of health, water and rural 

electrification, have significantly increased access to basic services. The health coverage rate 

has reached over 90% over the entire country in 2010, compared to 80% in 2001 and the 

health services attendance rate rose from 37% in 2005 to approximately 46.5% in 2010. The 

drinking water supply rate in rural and semi-urban areas rose from 46.6% in 2007 to 57% in 

2010. Ninety one (91) localities were electrified during the second phase of the rural 

electrification project.  
 

4. Forestry operations yielded satisfactory results with the enrichment of 10,000 ha of 

natural forests and the creation of 5,000 ha of community forests with a significant impact on 

environmental protection. 

 

5. However, the expected results were not fully achieved, especially in the area of 

economic diversification, because of difficulties encountered in project execution. These 

problems stem from poor governance and institutional shortcomings in the intervention areas. 

Furthermore, no economic or sector study was conducted. 
 

Lessons Learnt 

 

6. The following lessons can be learnt from implementation of the previous strategy: (i) 

the need for the Bank to target the improvement of governance in its areas of intervention, 

through reform support; (ii) realism and relevance of the specific objectives of the CSP, which 

implies that the Bank's operations ought to focus on a limited number of objectives likely to 

have a significant and measurable impact; (iii) the need to involve the project management 

team during the preparation phase and refocus activities on the project’s main objective; (iv) 

proactive portfolio management by encouraging the suspension of non-operational projects 

and orienting resources towards more efficient operations; (v) conduct of analytical studies to 

improve the quality of ADB operations and dialogue with the country.  
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2012 Portfolio Improvement Plan 

Problems Origins Recommendations Actions Authority in charge Date 

2-year delay in the 

starting projects  

Poor ownership by the 

competent national structures 

Involve all the competent 

public and private structures 

during the preparation phase  

Organisation of a follow-up session 

on the objectives and major project 

guidelines with all public and private 

stakeholders concerned 

MDAEP (DGIFD) 

Sector ministries 

concerned 

From project 

identification 

and design 

Non-designation of project 

teams in time 

Appoint or recruit key project 

staff right from the 

preparation phase or, latest, 

at appraisal 

- Definition of the profile of key 

project staff; 

- Signing of an Order to appoint 

project staff; 

- Recruitment of key project staff 

right from project design 

DPP (Sector 

ministries concerned) 

MDAEP 

- Right from 

identification 

- Right from 

appraisal 

Long approval and 

effectiveness timeframes 

Jointly establish a 

mechanism with Parliament 

that allows timely ratification 

of agreements  

Organisation of awareness-raising 

sessions for parliamentarians 

meeting within the Commission on 

the Law on New Projects   

MEF (CAA) 

Sector ministries 

concerned 

Right from 

appraisal 

Loan agreement provisions are 

inconsistent with the realities 

on the ground 

Comply with loan provisions 

and, where necessary, factor 

in the realities on the ground 

- Highlight design flaws during the 

project commencement workshop;  
- Contact and inform the ADB, 

where necessary, of the difficulties 

and relevant proposals. 

Project Management 

Unit 

MDAEP (DGIFD) 

At project 

commencement  

Blockage of project 

execution 

Protracted procurement 

timeframes 

Enforce the new public 

procurement code and avoid 

the duplication of two sets of 

rules (State/Bank), by giving 

preference to Bank rules 

- Ensure the establishment and 

operation of the new organs of the 

Public Procurement Code 

- Notify all Ministries of the content 

of the Council of Ministers’ report 

which indicates that the TFP 

procedure shall prevail over the 

country procedure. 

MDAEP (DGIFD) 31 May 2012 

Difficulties in raising 

counterpart funds 

Review the level of State 

contribution and envisage the 

opening of a separate account 

- Set the State’s financial 

contribution at a level that can be 

borne by the State 

- Opening of a Treasury account to 

manage national counterpart 

resources 

DPP (Sectoral 

ministry); MDAEP 

 

MEF (CAA) 
31 December 

2012 
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Problems Origins Recommendations Actions Authority in charge Date 

Very frequent change of team 

leaders 

The Bank must strive to 

reduce the rotation of its 

operational staff to a 

minimum of 3 years  

- Organisation of internal awareness-

raising sessions on the impact of 

frequent change of team leaders on 

projects; 

 

All ADB divisions 

 

 

ADB 
On-going 

Non-production and poor 

quality of audit reports 

Train project staff on Bank 

rules right from launching 

and every 2 years 

- Organisation of training workshops 

for project teams on rules governing 

audit reports   
- Preparation of an audit protocol to 

serve as the framework for preparing 

TORs for audit missions 

 

ADB 

MDAEP 

MEF 

Ministries 

 

Project 

achievements are 

not sustainable 

No project financing measures 

after closure 

Make provision in the project 

appraisal documents for 

mechanisms that ensure the 

sustainability of project 

achievements after closure 

Include in the Public Investment 

Programme, an allocation for the 

next year following project closure 

to finance activities that ensure 

sustainability of achievements 

validated by both parties during the 

project completion mission. 

DPP 

MDAEP 

MEF 

At project 

appraisal 
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Current Bank Group Portfolio in Benin 

NATIONAL PROJECTS 
Approval 

date 

Loan/grant 

amount (in 

UA) 

Financing 

source 
Effective 

date 

Amount 

disbursed as 

at 31 March 

2012 

Disburse

ment rate 

(%) 
Closing date Status 

Transport   114 620 000   
 

10 569 010 9.22     

Ndali-Nikki-Chicandou-Nigerian Border Road 

Project 
07/04/2010 11 500 000 ADF 11 loan 22/10/2010 1 141 950 13.1 30/06/2014 NON PP/NON PPP 

Ndali-Nikki-Chicandou-Nigerian Border Road 

Project 
07/04/2010 22 180 000 ADF 11 grant 22/04/2010 4 679 980 28.13 30/06/2014 NON PP/NON PPP 

Lomé-Cotonou Road Rehabilitation and Abj-

Lagos Corridor Facilitation Project 
05/10/2011 38 870 000 ADF 12 loan 

 
0 0 31/12/2015 NON PP/NON PPP 

Lomé-Cotonou Road Rehabilitation and Abj-

Lagos Corridor Facilitation Project 
05/10/2011 34 270 000 ADF 12 grant 

 
0 0 31/12/2015 NON PP/NON PPP 

Agriculture   60 000 000   
 

22 255 065 37.41     
Milk/Meat Sector Support Project (PAFILAV) 27/11/2008 25 000 000 ADF 10 loan 20/01/2010 2 045 000 9.93 31/12/2015 PPP 

Nerica Rice Popularisation Project-Benin 26/9/2003 1 450 000 ADF 9 loan 5/2/2005 1060 530 73.14 30/6/2012 PPP 
Community Forest Management Support 

(PAGEFCOM) 
06/07/2005 19 240 000 ADF 10 loan 24/03/2006 5 250 596 28.52 31/12/2012 PPP 

Community Forest Management Support 

(PAGEFCOM) 
06/07/2005 15 760 000 ADF 10 grant 24/03/2006 13 906 624 88.56 31/12/2012 PPP 

Social   22 000 000   
 

12 634 600 57.54     
Health System Development III 22/04/2005 22 000 000 ADF 9 loan 28/12/2005 12 634 600 57.54 30/06/2013 NON PP/NON PPP 

Water and sanitation   10 740 000   
 

6 756 534 66.96     
DWSS Programme in Rural Areas 10/11/2004 10 740 000 ADF 9 loan 12/07/2006 6 756 534 66.96 30/06/2012 PPP 

Multi-sector   9 360 000   
 

853 500 9.12     

Public Finance Management Support Project 24/11/2010 4 360 000 ADF 11 loan 14/10/2011 0 0 31/12/2015 NON PP/NON PPP 

Public Finance Management Support Project 24/11/2010 5 000 000 ADF 11 grant 14/10/2011 853 500 17.07 31/12/2015 NON PP/NON PPP 

Total   210 370 000   
 

48 321 629 24.45     

MULTINATIONAL PROJECT PORTFOLIO 
       

         Cotton Sector Support Project 21/11/2006 8 000 000 ADF grant 27/02/2008 265 000 3.32 31/12/2013   
Ghana-Togo-Benin Electricity Interconnection 

Project 
07/04/2010 17 800 000 ADF 11 grant 22/04/2010 0 0 31/12/2012   

Total   25 800 000     265 000 1,02     

PP: Problematic Project; PPP: Potentially problematic project 
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Intervention Areas of Major Technical Financial Partners in Benin 
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Agriculture * * * * * * * * * *

Education * * * * * * * * * *

Energy and mines * * * *

Information and Communication * *

Environment and climate change * * * * * * *

Multi-sector (reform and institutional support, 

poverty, governance) * * * * * * * * * * *

Health * * * * * * * * * * *

Private sector * * * * * * *

Transport * * * * * *

Water and Sanitation * * * * *

Decentralisation * * * * * * * *

Gender, civil society, NGOs * * * * * * * *  
Sources: TFPs and Ministry of Development, Economic Analysis and Prospective 
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Bank’s Fiduciary Strategy  

 

1. Financial Management
23

  

 

1.1 Fiduciary Risk Assessment  

 

1. The diagnosis is based mainly on Benin’s public finance self-assessment conducted 

by the Government following the PEFA methodology and that was the subject of a validation 

workshop in March 2012. This self-assessment revealed the following: 

 

2. Budgetary Process: Substantial Fiduciary Risk. In terms of budget credibility, it was 

noted that budget authorisations are not often respected. The disparities between budget 

projections and execution are wide and are not generally modified through an Amending 

Finance Law. With respect to exhaustiveness and transparency, although budget classification 

by expenditure type is homogenous, it still remains less transparent because of the large 

volume of non-itemized expenditures in the budget. The functional classification, for its part, 

remains consistent with the one proposed in the IMF's Government Finance Statistics Manual 

2001.  

 

3. Budget Execution Control: Moderate Fiduciary Risk. With respect to predictability 

and control of budget execution, it was noted that budget execution remains a little 

unpredictable. This is evident in the large amount of budget amendments and regular budget 

cuts. State cash-flow management, financial control and the budget regulation mechanism 

through SIGFIP, ensure monitoring and control of the use of appropriations but do not 

guarantee stable budget execution. The monitoring of budget execution in the course of the 

year is poorly organized due to non-reconciliation of financial data among the various 

technical departments of MEF, the late production of public procurement plans which are 

consequently not factored into the cash-flow plan, and a failure to take into account the 

priorities of sector ministries. Furthermore, the execution of several expenditure processes 

through exceptional and simplified procedures that result in payments without prior 

authorization or approval decisions supported by copies of Council of Ministers’ decisions, 

disrupt the predictability of budget execution and creates over-expenditure and cash-flow 

problems. 

 

4. Accounting and Financial Reports: Substantial Fiduciary Risk. It was noted that the 

information contained in consolidated balance sheets for 2008, 2009 and 2010 is neither 

complete nor reliable. They are produced regularly but with great delay. The accounting 

shows that account assignment items that need to be balanced at the end of each fiscal year, 

contain huge balances that cannot be accounted for. According to public accountants, this 

situation stems from delays in regularizing certain expenditures and unjustified disparities in 

revenue operations. End-of-year budget execution accounts (administrative accounts, 

management account, general account of the Central Finance Department and the draft 

settlement bill are prepared late. The 2008 settlement bill for example was sent to the Audit 

Chamber on 6 July 2010, the 2009 bill was sent on 11 May 2011 and the 2010 bill was sent on 

14 November 2011. 

  

5. External Controls: High Fiduciary Risk. The Audit Chamber of the Supreme Court 

(CCCS) does not satisfactorily play its role. Although it has competent staff, its workforce is 

very limited, making it difficult to exercise control over all the persons and entities within its 

                                                 
23  The methodology used is based on Bank policy documents: (i) evaluation  of ADB reform support operations, 1999 – 2009 (March 

2011); (ii)  Operational policy memorandum – Fiduciary risk management framework for reform support operations (March 2011) and 

(iii)  Bank Group Policy for Programmatic Support Operations (PSO) (April 2011). 
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jurisdiction. The external audit of public finance conducted by the National Assembly (NA) is 

not efficient. Limitations on the right to amend finance laws do not encourage 

parliamentarians to engage in substantive discussions on finance bills before they are voted. 

The same applies to draft settlement bills submitted late to the National Assembly for 

consideration: the 1998 settlement law was transmitted to the National Assembly in 2004. The 

last settlement law voted was the 2004 budget management law. The National Assembly 

makes no recommendations on settlement bills. It simply takes formal note of them. 

 

1.2 Governance and Corruption 

 

6. Benin recorded moderate performance in the areas of governance and corruption 

control. Indeed, the country maintained its ranking of 110
th

 out of 178 countries in the 2011 

classification of Transparency International, with a Corruption Perception Index (CPI) of 3.0. 

The overall score awarded to Benin by the Bank Group under the Country Policy and 

Institutional Assessment (CPIA) remained stable at 4.2 in 2011. The authorities have 

nevertheless engaged in corruption control with the adoption of a new anti-corruption bill in 

August 2011. 

 

1.3 Public Finance Reform Action Plan 

 

7. Since the early 2000s, Benin has embarked on a reform process aimed at improving 

public finance management. Technical and financial partners (TFPs) assisted the Government 

in the implementation of these reforms initiated based on the findings and recommendations 

of a variety of diagnostic instruments of public finance management systems. Hence, the 

public finance management performance assessment conducted in 2007 led to the preparation 

of the 2009-2013 Action Plan to Improve Public Finance Management (PAAGFP). Since 

then, this public finance management consolidation action plan has been implemented by the 

Government with the support of TFPs. This includes not only the priority actions identified in 

PEFA 2007, but also the studies and recommendations of other reports such as: aide-mémoire 

on proposals for a Public Finance Management Reform Action Plan (FMI, 2006), Reform 

Framework for Results-Based Budget Management (CaR-GBAR) adopted by Decree No. 

2005-789 of 29 December 2005 (MEF, 2005); and public finance management appraisal 

report based on the CFAA methodology and action plan (Multi-donor, 2005). To the 

Government, it serves as a unique reference framework for public finance reform and 

dialogue with TFPs. 

 

1.4 Conclusion of the Fiduciary Risk Assessment 

 

8. It is evident from the foregoing that almost all components of Benin's public finance 

system are still plagued by major shortcomings and that improvements are still needed as 

concerns budget credibility, control of budget execution, State cash-flow planning and 

management, production of accounts, production of reports and external controls. Hence, the 

fiduciary risk, based on the fiduciary assessments available, remains high on the whole. 

However, since the outlook is favourable to reform implementation in the years ahead, due 

mainly to the Government's manifest willingness and the support of technical and financial 

partners, Benin's fiduciary risk can be evaluated as substantial, on the whole. 
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1.5 Mitigative Measures and Fiduciary Risk 

 

9. To mitigate the fiduciary risk, there is need to implement the following measures:  

 

- continue implementing the action plan that ensued from the last assessment of 

the quality of the Benin’s public finance management system, especially the 

self-assessment exercise conducted in accordance with PEFA methodology; 

 

- full and complete operationalization of the Audit Chamber of the Supreme 

Court; 

- preparation of a national plan to combat corruption and financial delinquency. 

If this plan is given force of law, it would become more efficient; 

 

- the reinforcement of partnership with TFPs to ensure Government 

implementation of the Action Plan to Improve Public Finance Management 

(PAAGFP); 

 

1.6 Bank Financial Management Strategy  

 

10. In compliance with the provisions of the Paris Declaration and of the Accra Forum as 

well as Busan commitments on aid effectiveness, the Bank’s 2012-2016 fiduciary strategy in 

Benin will be based on the reforms aimed at reinforcing the public finance system. Indeed, 

although the components of the public finance system are still characterized by shortcomings 

which could undermine their utilization, an approach based exclusively on Bank procedures 

and parallel systems would not guarantee aid effectiveness and reinforcement of the national 

system. The Bank will therefore adopt an approach that tends to improve the level of 

utilization of the public finance management system. 

 

11. Hence: 

 

- programmatic support operations (general budget support, sectoral budget 

support or budget support in response to crises) will use the public finance 

system,  with objectives and conditionalities that promote implementation of 

mitigative measures for the abovementioned fiduciary risks (see 1.5); 

 

- public investment projects/programmes, which are generally subject to 

execution and control procedures that are parallel to the public system, should 

use those of the country system components likely to make satisfactory 

progress in implementing reforms, especially PAAGFP. 

 

12. Besides, the Bank will continue  supporting the National Public Finance 

Management System reform by: 

 

- participating in the initiatives of TFPs in the Public Finance Thematic Group; 

 

- actively participating with other TFPs in the next PEFA assessment scheduled 

in 2013. 
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2. Procurement  

 

13. Although much progress has been achieved in attuning the public procurement 

system to WAEMU guidelines, the legislative, statutory and institutional frameworks have not 

been fully established. Shortcomings persist with respect to accelerating the procurement and 

contract execution process. The appraisal report for national procurement procedures used in 

national competitive bidding (NCB), prepared in 2011 by the Bank, concluded that Benin’s 

national system can be used in NCB for Bank-funded projects, subject to the elimination of 

discrepancies with the Bank’s fiduciary obligations and international best practices. 

 

14. In this regard, the Bank will continue to support public procurement reform, 

especially: (i) completion of the establishment of the legal, regulatory and institutional 

framework of the procurement system derived from the Law governing the Public 

Procurements Code enacted on 07/08/2009 (Law No. 2009-02); and (ii) modernization of 

public procurement management through the installation of an Integrated Public Procurement 

Management System (SIGMAP).  


