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EVALUATION SUMMARY AND MATRIX OF RECOMMENDATIONS
I.

Objectives and Scope

1.1
This report assesses the performance of the three structural adjustment
programmes (SAP I, II and III) implemented in Benin between 1989 and 1999 for which the
ADF granted three loans amounting to UA 29.5 million disbursed between 1990 and 1996.
The first SAP (1989-1991) was adopted in a context of economic and social crisis and marked
the end of a strategy based on State control and intervention which was adopted between 1975
and 1982. The second programme (1992-1994) was adopted with a view to consolidating the
achievements of the first programme and remedying its weaknesses. The third programme
(1995-1997) was adopted in the context of devaluation of the CFA franc in January 1994.
The Bank Group contributed to this programme through a restructuring of its loans portfolio.
The three programmes were sponsored by the IMF, the World Bank and other development
partners including the Bank Group. The achievements of the three SAPs were consolidated
and strengthened by a Budget Reform Support Programme (BRSP) initiated by the World
Bank from 1999 and backed by an ADF loan of UA 14 million in 2001.
1.2
The objectives of the three SAPs were: (i) promotion of sustainable growth of 3%
to 6% on average between the beginning and end of the implementation period; (ii)
stabilization of public finances in order to reduce the overall budget deficit to 6% of GDP;
(iii) restoration of balance of payments viability so as to achieve a current account deficit of
about 5% of GDP and reduce the internal and external public debt burden; and (iv)
containment of inflation at an average annual rate of less than 3% over the period covered by
the programmes. The objectives of the Budget Reform Support Programme were to
strengthen, on a continuous and sustainable basis, conditions for accelerated and equitable
economic growth with a view to reducing poverty. It also aimed at pursuing the ongoing
structural and sectoral reforms involving the reduction of the size of the public sector,
liberalization of the economy, building of institutional capacities, reform of the legal and
regulatory framework, promotion of the private sector and institution of better governance.
Action under the Budget Reform Support Programme was divided into four components: (i)
rationalization of public expenditures by putting in place a rolling three-year Medium-Term
Expenditure Framework (MTEF) for each of the five pilot ministries, namely Ministry of
Agriculture, Livestock and Fisheries (MAEP), Ministry of National Education and Scientific
Research (MENRS), Ministry of Public Health (MSP), Ministry of Public Works and
Transport (MTPT) and Ministry of Environment, Housing and Town Planning (MEHU); (ii)
improvement of the functioning of the public expenditures chain, the public sector contract
award system, auditing, and internal and external control ; (iii) implementation of an efficient
budget and programme budgets monitoring and evaluation system; and (iv) improvement of
good governance.
1.3
To attain the above objectives, the programmes had envisaged the implementation
of stringent monetary and budget policies and a number of structural and sectoral reforms.
More especially, the three SAPs were based on fiscal restraint which resulted in the
implementation of a budget and fiscal policy geared towards the rationalization of public
expenditures and improvement in revenues in order to contain the budget deficit within
tolerable limits. The monetary policy was prudent and had as objective the control of
domestic demand so as to ensure the stability of prices. The exchange policy was used
particularly during the devaluation of January 1994 to promote exports through improvement
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of their competitiveness and to reduce imports. The three programmes equally provided for
implementation of a series of structural reforms involving: (i) State divestiture, budget and
fiscal reform and privatization of public enterprises, (ii) civil service reform; (iii) restructuring
of the financial system; and (iv) liberalization of the economy and strengthening of the private
sector. These reforms were pursued and strengthened throughout the decade of structural
adjustment. The sectoral reforms focused on food security, improvement of the management
of the cotton sector, improvement of access by the population to basic education and health
services, improvement of road, rail and maritime transport infrastructure, modernization and
widespread use of information and communication technologies and, lastly, better
management of resources with a view to achieving sustainable development.
II.

Programme Implementation Performance

The government put in place adequate structures for implementation of the three
SAPs. It set up, since 1986, the National SAP Implementation Committee (CNSAPAS) with
eight technical sub-committees and a technical secretariat. These structures enabled Beninese
officials to actively participate in the preparation, implementation and monitoring of the
programmes in collaboration with the donors. Though weak during the first programme, the
participation of these structures improved from SAP II and enabled the authorities to prepare
programme implementation reports and transmit them to Benin’s development partners. The
ADF loans were intended for balance of payments support and were used for procurement of
goods and services in accordance with arrangements agreed upon with the donors, including
the Bank.
III.

Institutional Performance

3.1
Borrower performance: in spite of lack of a participatory approach in the
formulation of the programmes and weakness of monitoring and evaluation especially during
the first programme, the borrower complied with the required conditions and the covenants
governing disbursement of credit tranches and ensured that there were no slippages on the
initial objectives. The borrower entrusted the implementation and monitoring of the
programmes to the best officials, notably the CNSAPAS technical secretariat whose abilities
are recognized by the donors, and ensured that these officials remained in office despite
mobility due to political changes. Such political will and such adherence to the structural
adjustment approach enabled the programmes to contribute to the remarkable results achieved
at the macroeconomic level and improvement in per capita income in spite of Benin’s weak
institutional capacity and the difficult start-up of structural adjustment. The structural and
sectoral reforms however made no headway and their implementation was deferred several
times. On the whole, borrower performance was satisfactory.
3.2
Bank performance: the Bank did not initiate any of the programmes but as soon as
it was approached, it participated actively in the design, formulation and monitoring of the
three programmes. It teamed up with the rest of Benin’s development partners and
coordinated its intervention with them. In spite of some delay in the effectiveness of the
programmes, the Bank ensured that credit tranches were disbursed as quickly as possible,
softened some conditions when it deemed it necessary and monitored the programmes
through several mid-term review missions. However, the Bank did not prepare the
completion reports of SAP I and SAP III and took many years to undertake an evaluation of
the three adjustment programmes whereas the last programme was completed in 1999. On the
whole, Bank performance was satisfactory.

viii

IV.

Programme Impact

The decade of structural adjustment made it possible to achieve positive
macroeconomic results. These results did not lead to a better distribution of the fruits of
growth and the programmes had negative social impacts. Poverty deepened and spread in
urban and rural areas. Women remained on the fringe of the development process especially
in rural areas where the illiteracy rate is highest. Budget and fiscal reforms and the
reorganization of some ministries enhanced the functioning of the administration and led to an
improved management of public finances. However, voluntary retirement from, and freezing
of recruitment into the civil service during the adjustment period contributed to the ageing of
the administration and freezing of promotion also demotivated civil servants. Weak
institutional capacity and inadequacy of the legal and regulatory framework impacted on
programme implementation and utilization of Benin’s abundant resources, and impeded the
development of the private sector. Hence, the Government undertook from year 2000 to
prepare a Poverty Reduction Strategy Paper (PRSP), which was finalized and adopted in year
2002. This enabled Benin to attain the decision point in July 2000 and thus benefit from debt
relief under the HIPC initiative. Funds resulting from debt relief were earmarked for the
social sectors notably education and health within the framework of the programme budget
approach backed by the World Bank and the ADB and initiated by the Budget Reform
Support Programme (BRSP) implemented in 2001. Benin is now preparing a Poverty
Reduction Strategy Support Programme (PRSSP) for 2003.
V.

Sustainability

After a decade of structural adjustment, Benin has succeeded in achieving
sustained economic growth and restoring macroeconomic stability. These outcomes are
however dependent on the Government’s determination to quickly complete reforms, and the
uncertain performance of the cotton sector in an undiversified economy where the agricultural
sector accounts for more than one-third of GDP. The sustainability of these achievements
also depends on external assistance, which Benin has received abundantly under many
programmes, and the situation in Nigeria, which is its largest trading partner.
VI.

Conclusions and Recommendations
Conclusions

6.1
Given the results obtained in terms of growth and macroeconomic stability, the
structural adjustment process attained its objectives. Thus, fiscal restraint, external viability,
price stability and sustained growth are the strengths of the decade of adjustment. Reduction
of the State’s involvement in economic activity, price and external trade liberalization,
restructuring of the banking system and putting in place of a legal and regulatory framework
conducive to private investment are also to the credit of the three structural adjustment
programmes. The structural and sectoral reforms envisaged under the programmes did not
however attain the same degree of success.
6.2
Socially, lack of a poverty reduction strategy in the three structural adjustment
programmes and their focus on macroeconomic stabilization overshadowed the social
dimensions of structural adjustment. Hence, social indicators in Benin did not improve as
much as macroeconomic indicators and some indicators even worsened in comparison with
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the pre-adjustment period. In spite of the good macroeconomic performance recorded at the
end of the three SAPs and which was consolidated by the BRSP, there was no reduction in
poverty which continued to affect 29.6% of the population in 2000. The incidence of poverty
was 33% in rural areas as against 23.3% in urban areas in year 2000. Nearly two-thirds of the
adult population are illiterate. The 83% gross school enrolment rate masks wide disparities
between regions and between boys and girls. The rate of access to drinking water is only 72%
and about two-thirds of the population do not have access to basic health care. The Human
Development Index (HDI) is low and Benin is one of the 20 poorest countries in the world.
6.3
Thus, at the social level, increase in the incidence and deepening of poverty,
worsening unemployment especially amongst young graduates, widening inequalities in the
distribution of the fruits of growth, low access by the population to basic education and health
services, drinking water and sanitation and to decent housing, ageing of State employees and
freezing of recruitment into the civil service are indicators of the failure of structural
adjustment. Though structural adjustment introduced a change in mentalities and perception
of the conduct of both public and private affairs, it failed to directly address problems of good
governance notably the fight against corruption, gearing of public expenditures towards the
priority social sectors, upgrading of central and decentralized public services and
strengthening of their human and material capacities in order to increase the rate of execution
of public expenditures and to properly usethe resources available to Benin. Obviously,
structural adjustment was not capable of finding solutions for all the structural weaknesses of
Benin’s economy but there are many lessons to be learned from this experience:
(i) After three structural adjustment programmes, Benin’s economy remains dominated
by the agricultural sector which accounts for over one-third of GDP and which itself
is dominated by the cotton sector which accounts for about three-quarters of exports;
this situation increases the economy’s vulnerability to exogenous shocks (4.2.1).
(ii) Fiscal revenues are derived from a small number of enterprises, taxing of external
trade most of which is informal, the common external tariff and external assistance;
this further weakens the fiscal restraint witnessed at the end of the three SAPs
(4.2.4).
(iii) The savings rate is one of the lowest in Africa and points to the inability of the three
SAPs to mobilize the national resources necessary for the financing of investments;
this reinforces the dependence of Benin’s economy on external assistance (4.2.2).
(iv) The competitiveness of Benin’s economy did not improve during the adjustment
period. Its customs and port services are slow and uncompetitive in comparison with
the other countries of the region (4.4.2).
(v) The fiscal restraint of the three SAPs resulted in an inadequacy of training
programmes, lack of programmes for upgrading enterprises and freezing of
recruitment and promotion in the civil service which in turn resulted in low
productivity of Benin’s workforce (4.2.9).
(vi) Structural adjustment not backed by an adequate social policy translated into a
worsening of poverty (4.2.20).
(vii) Structural adjustment which did not accord priority to the building of institutional
capacities resulted in low rates of utilization of resources. The weakness of the
judicial system in particular encouraged impunity and left room for corruption which
is becoming widespread in Benin (4.4.1) and (4.4.3).
(viii) Lack of a participatory approach in the preparation of adjustment programmes has
affected their efficacy and efficiency (4.7.2).
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Recommendations
6.4
In order to remedy the inadequacies of the structural adjustment process and
ensure sustainability of its achievements, it is recommended:
-

To the Government:

(i) To diversify the economy by developing other activities such as tourism, fisheries
and textiles where Benin has untapped potential (4.2.2).
(ii) To broaden the tax base and further strengthen tax and customs administrations
(4.2.4).
(iii) To mobilize savings and channel them towards the financing of investments through
fiscal incentives, new financial products and adequate remuneration (4.2.2).
(iv) To strengthen institutions by providing them with human resources sufficiently
qualified to implement the programmes through recruitment, training, upgrading and
dissemination of information and communication technologies (4.2.20).
(v) To undertake more resolutely to complete the civil service reform, the privatization
of major enterprises and implementation of the merit-based remuneration system in
order to enhance competitiveness and staff productivity.
(vi) To remedy the pernicious effects of structural adjustment by implementing the
poverty reduction strategy stemming from the mass consultation and contained in the
PRSP finalized in 2002 (4.2.20).
(vii) To strengthen the fight against corruption by adopting the Strategic Plan for
Combatting Corruption prepared in 2001, by reinforcing internal and external
financial audit structures, reforming the public sector contract award system in order
to render it more effective, more transparent and more equitable and by setting up
monitoring and evaluation units in ministries (4.4.1) and (4.4.3).
(viii) To effect decentralization and devolution so as to strengthen the democratic process,
involve the population in the decision-making process and in implementation
control, and increase the rate of utilization of public funds (4.7.2).
-

To the Bank:

(i) To undertake an ex-post evaluation of programmes as soon as they are completed.
(ii) To strengthen the taking of initiative by the Bank at the programme identification
and preparation stage.
(iii) To strengthen the composition of evaluation missions in order to deepen the analysis
of potential risks of programmes that might affect their performance.
(iv) To speed up the processing of documents sent by the authorities.
6.5

Feedback
-

By the Government:

(i) Ensure sustained growth and macroeconomic stability.
(ii) Implement the poverty reduction strategy as described in the PRSP approved at the
end of 2002 after remarks by the Bretton Woods institutions and the ADB.
(iii) Speed up completion of the privatization of the SBEE, OPT, SONAPRA and PAC
and build institutional capacities especially of the Ministry of Justice and the
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Ministry of Finance and Economy, reform the public sector contract award system
and strengthen monitoring and evaluation units in the ministries.
(iv) Fight more fiercely and more effectively against corruption by implementing the
anti-corruption plan and establishing the corruption observatory.
-

By the Bank:

(i) Take greater initiative in the identification and preparation of programmes.
(ii) Strengthen programme evaluation and monitoring guidelines and ensure the timely
preparation of programme evaluation and monitoring reports.
(iii) Take greater account of programme risks at appraisal.

I.

THE PROGRAMMES

1.1

Economic Context

1.1.1
The development strategy adopted by Benin between 1975 and 1982 was based on
massive State intervention in economic activity. Aided by a favourable domestic and
international economic situation, such State intervention in the economy resulted in sustained
economic growth of 5% on average over the 1977-1980 period. However, from 1981, this
strategy began to show signs of running out of steam. Growth thus slowed down, standing at
3% on average over the period 1981-1985, and serious internal and external macroeconomic
imbalances surfaced. These difficulties were due to a deterioration in the terms of trade and a
drop in re-exports to neighbouring countries.
1.1.2
Despite recovery attempts initiated by the Government in 1982-1983 and 19861987, Benin’s economic difficulties further increased. Hence, the country recorded a
negative economic growth rate of –2% in 1989. The budget deficit (commitments basis) rose
to 10% of GDP due to the disproportionate increase in current expenditures, increase in debt
service and difficulties faced by public enterprises. The current account deficit also reached
9.1% of GDP and the external debt stood at 50% of GDP. Internal and external payment
arrears increased, amounting respectively to CFAF 65 billion and 55 billion at the end of
1987. The financial situation of public enterprises further deteriorated and the three public
banks, namely National Agricultural Credit Fund (CNCA), Benin Bank for Development
(BBD) and Benin Commercial Bank (BCB), filed for bankruptcy.
1.1.3
To correct this situation that paralyzed the machinery of the Beninese economy,
the Government took measures including, in particular, civil service reform, liquidation and
privatization of public enterprises, review of the accounting system and taxation of banks,
increase in producer prices and regular supply of inputs for the cotton sector. These measures
did not yield the expected results and led the Government to undertake between 1989 and
1999 three successive structural adjustment programmes (SAPs) backed by the Bretton
Woods institutions and other donors including the Bank Group which co-financed the first
two SAPs in the form of ADF loans, and SAP III (expression used for language convenience)
by reallocating resources from its projects portfolio in Benin. The achievements of the three
SAPs were consolidated and strengthened by a Budget Reform Support Programme (BRSP)
initiated by the World Bank from 1999. This programme was supported by an ADF loan
amounting to UA 14 million in 2001.
1.2

Programme Formulation

1.2.1
SAP I, which was intended to redress the effects of the profound economic and
financial crisis rocking the country and create adequate conditions for transition to a free
market economy, marked a break with the former development strategy. In spite of a
difficult socio-political situation, the transitional Government, put in place following the
Conference of the Vital Forces of the Nation in February 1990, committed itself to
negotiating and concluding a second and a third structural adjustment programme. As the
third programme was a series of reforms and measures accompanying the devaluation of the
CFA franc, which took place in January 1994, the Bank Group’s contribution took the form
of restructuring of its loan portfolio.
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1.2.2 The borrower was therefore deeply involved in the formulation and preparation of the
adjustment programmes despite opposition from the social partners, particularly trade unions.
The borrower, indeed, put in place appropriate structures for this purpose, notably the
CNSAPAS, its sub-committees and technical secretariat which took part in the preparation of
economic policy framework documents as well as in the definition of matrices of measures
recommended in the programmes, with the help of the World Bank and IMF.
1.2.3
The Bank, for its part, contributed towards the design of the programmes it
financed by using particularly IMF and World Bank documents and by coordinating its
actions with those of these institutions. In an effort to cushion the impact of the devaluation
of the CFA franc, the Bank decided to reallocate resources from its projects portfolio in
Benin to SAP III.
1.2.4 On the whole, the programmes addressed the country’s structural constraints linked to
weaknesses and dysfunctions of the centralized economic system. Implementation of the
programmes brought out serious inadequacies in their formulation. In fact, some sensitive
measures were formulated without taking sufficient account of the socio-political context and
the rigidity of structures still marked by practices inherited from previous policies.
Moreover, not enough consultations and dialogue were held with all the social partners in
order to reach a consensus on some reforms, in particular the privatization of public
enterprises. Consequently, there were many delays, and implementation of some measures
was postponed, which impacted on programme performance.
1.3

Objectives and Scope at Appraisal

1.3.1
The overall objectives of the three programmes implemented during the period
1989-1999 were : (i) restoration and consolidation of macroeconomic stability; and (ii)
promotion of economic growth.
1.3.2
To achieve these overall goals, the programmes set themselves specific objectives.
The specific objectives of SAP I were : (i) to create conditions for sustainable growth of
economic activity enabling the attainment of a yearly increase in real GDP of 3 % on
average; (ii) to improve the competitiveness of the Beninese economy; and (iii) to speed up
return to a viable balance of payments and public finances position. SAP III was structured
around the following specific objectives ; (i) to achieve real GDP growth of about 4% per
annum, higher than that of the population, in order to allow for an increase in per capita
income of about 1% at the end of the programme ; (ii) to restrict increase in prices and
internal costs to 2.5% per annum so as to improve the competitiveness of the economy ; (iii)
to restore a viable balance of payments position by implementing or pursuing economic
policies aimed at promoting the export of goods and domestic production of import
substitutes in order to reduce the external current account deficit (excluding public transfers)
from 11.2% in 1991 to 7.9% of GDP in 1994; and (iv) to eliminate payment arrears and
increase the net foreign assets of the banking system. SAP III focused attention on the
following specific objectives : (i) to stimulate the economy with a view to increasing its mean
real growth rate from 5% to 5.5% from 1995 ; (ii) to reduce internal and external imbalances
in order to render the budget situation less dependent on external assistance and restore a
viable balance of payments position ; (iii) to consolidate sectoral reforms by ensuring greater
participation of the private sector in both the productive and social sectors; (iv) to reduce
poverty; and (v) to rehabilitate social infrastructure and improve the standing of human
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resources by maximizing the use of the financial and human resources of the health and
education sectors.
1.3.3
The macroeconomic, structural and sectoral policies designed and implemented to
achieve these objectives are described in the appraisal reports of SAP I, the appraisal and
completion report of SAP II and in the report on allocation of the UA 4.63 million stemming
from the restructuring of the ADF loan portfolio for SAP III.
1.3.4
The Budget Reform Support Programme (BRSP) implemented to reinforce the
three SAPs and consolidate their achievements had the following objectives : (i) to
strengthen, on a continuous and sustainable basis, conditions for accelerated and equitable
economic growth with a view to reducing poverty ; and (ii) to pursue the ongoing structural
and sectoral reforms involving the reduction of the size of the public sector, liberalization of
the economy, building of institutional capacities, reform of the legal and regulatory
framework, promotion of the private sector and institution of better governance. Action
under the Budget Reform Support Programme was divided into four components : (i)
consolidation of public expenditures by putting in place a rolling three-year Medium-Term
Expenditure Framework (MTEF) for each of the five pilot ministries (MAEP, MENRS, MSP,
MTPT and MEHU) ; (ii) improvement of the functioning of the public expenditure chain,
public sector contract award system, auditing and internal and external control; (iii)
implementation of an efficient budget and programme budget monitoring and evaluation
system; and (iv) improvement of good governance.
1.3.5
The following were the risks identified at appraisal likely to hamper the smooth
implementation of the programmes and undermine the achievement of their objectives: (i)
political and trade-union opposition to structural adjustment and the possible resulting social
tensions ; (ii) unfavourable exogenous factors (fall in export prices, particularly of cotton,
political and economic situation in Nigeria and its repercussions on the informal sector, and
delay in the restructuring of the banking system) ; (iii) reluctance of government officials to
implement the programmes and disruptions in the production and administrative machinery
due to delays in the payment of salaries and related benefits; (iv) possible disagreement
between the Government and the National Assembly that could result in delays in the
implementation of programmes; and (v) weak administrative capacity which could affect
programme implementation efficacy. The careful preparation of the programmes and the
nature of the measures planned and implemented, as well as the determination of the different
Governments and their firm belief in the relevance of the programmes helped mitigate the
undesirable effects of these risks.
1.4.

Financing

1.4.1
The first programme benefited from an ADF loan amounting to FUA 12 million
or US$ 14.29 million, as well as substantial financial assistance from the World Bank (US$
45 million), the IMF (US$ 30 million), France (US$ 34.87 million), Switzerland (US$ 8.92
million), Norway (US$ 3.13 million), Federal Republic of Germany (US$ 5.32 million) and
Japan (US$ 4.69 million). The ADF granted a loan of UA 13.8 million for the financing of
SAP II. Other donors also supported this programme, including the International
Development Association (IDA) (FUA 24.78 million), the European Economic Community
(EEC) (FUA 38.98 million) and other bilateral sources (FUA 25 million). The ADF
contributed UA 4.63 million towards the financing of SAP III as part of the reallocation of
resources of its projects portfolio in Benin. Other donors equally contributed to the financing
of measures to cushion the impact of the devaluation of the CFA franc. They include: the
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World Bank (US$ 40 million) and a few bilateral donors of which Japan (US$ 34 million),
Belgium (US$ 3.2 million), Denmark (US$ 3 million), Switzerland (US$ 21 million) and
France. The United States, the European Union and the IMF also supported this programme.
1.4.2
All the donors honoured their financial commitments.
II.

THE EVALUATION

2.1

Evaluation Methodology and Approach

2.1.1
The long period of adjustment (1989-1999), delay in undertaking this evaluation,
lack of SAP I and SAP III completion reports, as well as the mobility of government officials
and resident representatives of donors who lived this experience were the main difficulties
encountered in the evaluation of the three SAPs in Benin.
2.1.2
Considering these difficulties, we opted for an overall evaluation "before" - "after"
the adjustment period as if the three programmes were one and the same, of a ten-year
duration, particularly as concerns the achieved objectives and outcomes. This approach is
justified especially as the programmes overlap and are complementary, and as the planned
structural measures were further enriched from one programme to the other. However, for
purposes of analysis, we sometimes made reference to some programme or other to
demonstrate that the adjustment process was gradually internalized by the Beninese
government and that the start-up difficulties were only transient.
2.1.3
The evaluation approach adopted consisted in : (i) collecting documents available
at the Bank, notably programme appraisal and completion reports ; (ii) collecting documents
from the Beninese government services during the post-evaluation mission ; and (iii) holding
meetings with Beninese officials at the various ministries as well as with the resident
representatives of Benin’s development partners.
2.2

Key Performance Indicators

2.2.1
The specified performance indicators at evaluation are both quantitative and
qualitative, economic and social, macroeconommic, structural and sectoral. The key
macroeconomic indicators chosen are real GDP growth rate, rate of inflation, budget deficit
and current account deficit as a ratio of GDP, debt-GNP ratio, debt service as a ratio of
export earnings, foreign assets measured by the number of month of imports and the share of
foreign trade in GDP.
2.2.2
The social indicators chosen are : population growth rate, life expectancy, infant
mortality rate, illiteracy rate, rate of access to basic health services, rate of access to drinking
water and sanitation, incidence and deepening of poverty, enrolment rate in the different
levels of education, number of students per class, number of physicians per inhabitant and
Human Development Index (HDI). At the sectoral level, the indicators were each sector’s
share of value added in GDP and its annual growth rate, its contribution to exports,
improvement of the quality of services rendered in some sectors and reduction of their costs.
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III.

PROGRAMME IMPLEMENTATION PERFORMANCE

3.1

Loan Effectiveness, Start-up and Implementation

3.1.1
On the whole, the borrower did not comply satisfactory and promptly with the
disbursement conditions of the first tranches of the loans. There were significant delays in
loan effectiveness, especially as concerns SAP III. In fact, the loan for this last programme
was effective only fifty months after its signature, which resulted in the postponement of
closure of the programme from 1997 to 1999.
3.1.2
Start-up and implementation of the two programmes were affected by factors
inherent in Benin’s socio-political situation. Regarding SAP I, the 1990 economic and social
crisis, the political and social upheavals resulting there from, the collapse of the banking
system and public enterprises and the remarkable increase in illicit imports from Nigeria and
bottlenecks in the mobilization of resources were some of the factors that caused delays in the
implementation of some essential measures. This was the case with measures relating to
fiscal consolidation and restructuring of public enterprises (liquidation and privatization).
For SAP II, non-compliance with some disbursement conditions of the second tranche of the
loan resulted in amendment of the loan agreement. Delays on the part of the Bank in
examining the loan effectiveness documents transmitted to it by the Government caused
slippage of two and one half months in the start-up of the programme. With regard to SAP
III, the delays recorded in its start-up were due to refusal by the National Assembly to ratify
the loan, social tensions and misgivings of social partners about reforms.
3.1.3
These delays led the Bank to extend the deadlines for effectiveness of SAP I and
II loans. On the whole, unlike SAP I, implementation of SAP II and III took place without
any major difficulties.
3.2

Adherence to Programme Costs, Disbursements and Financial Arrangements

The programmes were not affected by financial problems as all financial
commitments were honoured. There was no disbursement arrangement problem. There
were, however, some delays in disbursement especially due to difficulties experienced by the
Autonomous Sinking Fund (CAA) in gathering together import notes and customs
declarations for SAP I and, for SAP II, non-fulfillment of conditions relating to both reform
of public enterprises and to the conduct of the study on competitiveness. This last condition
necessitated an amendment of the loan agreement. The programmes were financed by
virtually the same traditional donors of Benin.
3.3

Programme Management, Reporting, Monitoring and
Evaluation Achievements

3.3.1
Management of the three programmes was entrusted to the entity set up for this
purpose, namely the CNSAPAS. It comprised technical sub-committees covering the key
areas of the SAPs. Coordination of the work of these sub-committees was ensured by the
technical secretariat located at the Ministry of Finance and Economy. The programmes were
not therefore plagued by institutional problems. There were however problems between the
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different entities and particularly between the various ministries involved in the management
of the programmes, due to lack of a clear definition of their respective duties and
responsibilities in implementation of the programmes.
3.3.2
In order to create conditions for a better monitoring of implementation of the
programmes, the Government reorganized the CNSAPAS in the framework of SAP II (decree
of 15 March 1992). There were three innovations : (i) the National Committee (CNSAPAS)
comprised ten ministries instead of seven, with an additional official in charge of the
macroeconomic think tank at the Office of the President of the Republic ; (ii) the
establishment of a technical secretariat comprising a secretary, an assistant secretary,
chairpersons of technical sub-committees and the representative of the macroeconomic
reflection unit at the Office of the President of the Republic; and (iii) reorganization of the
eight technical sub-committees. Each technical sub-committee monitors implementation of
the part of the programme in its area of competence and prepares periodically a report on the
status of implementation of the reform measures. On the basis of these sectoral reports, and
with the support of the technical services of the ministries, the technical secretariat prepares
the annual programme management report. Regular holding of meetings of the technical subcommittees and the presidium of the National Committee helped identify bottlenecks and
provide appropriate solutions.
3.3.3
Thanks to the putting in place of this machinery and its regular functioning, the
annual reports were well prepared and transmitted to the donors involved in the financing of
the programmes. During the period of implementation of SAP II, the Bank received eight
implementation reports from the borrower. These are:
1.
2.
3.
4.
5.
6.
7.
8.

Report on the management of the SAP in 1991 and prospects for 1992
Report on the management of the SAP in 1992 and prospects for 1993
Interim report on the management of the SAP at the end of August 1993
Report on the management of the SAP at the end of September 1993 and
development requirements in the new context of the democratic new deal in Benin
Interim report on the management of the SAP at the end of August 1994
Report on the management of the SAP on 30 December 1994 and prospects for
1995.
Appraisal of implementation of the second structural adjustment programme (SAP
II).
Report on the management of the SAP from April 1995 to March 1996.

Though the first two reports were not substantial enough, the others were detailed
and well documented with supporting figures on the impact of measures concerning public
finances. The regular production of these reports shows the intensity and quality of
monitoring of implementation of the programme by the relevant entities. In contrast, the
special account audit report was not prepared.
IV.

PERFORMANCE EVALUATION AND RATINGS

4.1

Relevance of Goals and Objectives and Quality at Entry Assessment

4.1.1
In the face of a severe economic and financial crisis as well as dysfunctions and
inadequacies of a centralized economic management system, Benin undertook a
macroeconomic stabilization and structural reform process within the framework of the three
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SAPs. The first SAP was adopted in the context of economic and social crisis in the face of
which efforts made by the Government proved futile. The adoption of SAP II was justified
by the will to consolidate the achievements and pursue implementation of reforms. SAP III
which was adopted during the devaluation of the CFA franc in January 1994 thus responded
to the need to strengthen the macroeconomic framework and structural policies which had to
accompany devaluation.
4.1.2
Considering the plurality of macroeconomic, structural and sectoral objectives that
were assigned to them, the liberal basis that underpinned them, the coherence of their design
and their implementation schedules, the SAPs corresponded, as far as objectives are
concerned, to the needs of the Beninese economy in search of an appropriate framework to
ensure transition from imperative planning to a free market economy. Sponsored by the two
Bretton Woods institutions and prepared in close collaboration with them and other donors,
the programme objectives were ambitious and the policies implemented to achieve them were
adequate. The SAPs were therefore intended to entrench in Beninese authorities a new
approach in the conduct of economic policy and to establish among economic operators the
culture of virtuous adjustment whose long-term positive effects may more than offset its
short-term costs. However, concerned primarily about macroeconomic stability, the three
SAPs relegated the social dimensions of structural adjustment to a position of secondary
importance and underestimated the effect of the stringent economic policies to be
implemented on the poor and vulnerable sections of Benin’s population.
4.1.3
The three SAPs were also in line with the strategy of the Bank and the
development partners that participated actively in financing the programmes. The strategy
aims at backing Government’s efforts in completely overhauling the former development
strategy adopted up to 1982 and preparing the conditions for transition from a state-controlled
economy governed by interventionist planning to a free market economy. The potential risks
identified at appraisal and which might have affected the achievement of objectives were: (i)
natural disasters whose relatively severe effects could lead to the use of government
resources to the detriment of programmed operations; (ii) fluctuations in world prices of
commodities especially cotton; (iii) time taken by economic agents to react to various
incentives provided by Government, after many years of experience with a state-controlled
economy and social tensions which could stem from implementation of some economic and
institutional measures; (iv) porousness of borders which helped develop informal trade; (v)
difficulties in settling internal debt payment arrears and their impact on the relaunch of
activities of local enterprises; and (vi) social tensions.
4.1.4
These risks might have been mitigated by the measures taken, particularly: (i)
mobilization of emergency assistance which the international community continues to
provide abundantly; (ii) improvement of the quality of products and reduction of costs in the
various production sectors so as to enhance the competitiveness of the economy on foreign
markets and increase the profit margins of exporting enterprises; (iii) spread of measures over
a relatively long period of time makes them, to a certain extent, flexible and socially
acceptable; (iv) strengthening of customs control and modest taxation of the informal sector
will make it possible to mitigate the negative impact of the porousness of borders on
domestic productive activities and tax revenue; (v) experience and strengthening of the
CNSAPAS through the technical secretariat contribute towards a better apprehension of the
constraining factors and appropriate solutions to SAP implementation at both the economic
and social levels; and (vi) budget assistance and debt cancellation by official donors help
ease, to some extent, the State’s financial constraints and enable it to settle some public
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expenditure. Therefore, with regard to relevance, the programmes can be considered to be
highly satisfactory.
4.2

Achievement of Objectives and Outputs (Efficacy)
MacroeconomicPolicy Goals and Objectives

4.2.1
At the macroeconomic level, the performance of the decade of structural
adjustment is, on the whole, positive and the results achieved in terms of growth are
satisfactory. After recording a negative rate of 2.9% in 1989, economic growth rose to an
average annual rate of 4.5% over the period 1990-1999. Growth, which was weak during
SAP I, accelerated during SAP II and slowed down slightly during SAP III due to the Asian
crisis of 1997 and the energy crisis of 1998 and then resumed from 1999. Thus, during the
decade of adjustment, Benin recorded better growth performances than the rest of the franc
zone countries and was the only country whose average annual growth rate increased during
the first years following the adoption of structural adjustment (1990-1993). This enabled the
country to be ranked first whereas it was classified last during the pre-adjustment period
(1986-1989). Moreover, growth was also more stable and more balanced in the sense that the
growth rates of the primary, secondary and tertiary sectors converged towards the average
GDP growth rate. During the first adjustment period, the industrial sector recorded a much
higher growth rate than the other sectors under the effect of liberalization measures and was
overtaken by the agricultural sector which recorded better performances from 1994 under the
favourable effect of devaluation on cotton exports. The recovery of economic growth under
the three SAPs continued at a sustained rate under the Budget Reform Support Programme
(BRSP). The real GDP growth rate rose to 5% in 2001 and to 5.3% in 2002. Inflation was
contained and the inflation rate stood at 4% in 2001. The budget deficit of 4.2% of GDP
(payment order basis) recorded in 2001 was in line with the IMF programme objective and
reflects continuation of fiscal restraint. The balance of payments current account deficit fell
from 8% in 2000 to 6.7% in 2001 and the overall balance showed a surplus of CFAF 96.6
billion thanks to substantial capital inflows from official budget assistance and multilateral
programme support loans. This resulted in an accumulation of foreign assets which
amounted to ten months of imports in 2002. Benin’s outstanding external debt was CFAF
974.3 billion at the close of 2001 and the ratio of debt to GDP was 58.5%. Benin reached the
decision point of the enhanced HIPC initiative in July 2000 and multilateral and bilateral
donors reduced its debt by an amount of US$ 266 million in 1998 Net Present Value.
4.2.2
This sound performance was due to improvement in the investment ratio which
rose from 13.5% of GDP before the first SAP to 17.6% of GDP at the end of SAP III.
Although the savings ratio doubled during the structural adjustment period from 5% of GDP
in 1990 to 10.1% in 1997, savings remained low in comparison with the other WAEMU
countries and the rest of the countries of sub-Saharan Africa. Savings even dropped to 6% of
GDP between 1998 and 2000, mainly due to low per capita income and to high urbanization
of Benin’s population often characterized by low savings.
4.2.3
Implementation of the three SAPs resulted infiscal consolidation and
establishment of fiscal restraint through an extensive budget and fiscal reform. The reform
consisted essentially in the institution of an imports verification system and restoration of
import taxation, establishment of an anti-smuggling unit, institution of VAT in 1991 and its
extension to cover new products (petroleum products, sugar and cement) in 1994, 1995 and
1997 respectively, simplification of real estate tax, stricter monitoring of tax exemptions,
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simplification of import taxation structure with a maximum rate of 63% and abolition of
export taxation in 1993. These measures were reinforced during SAP III by the institution of
a single corporate income tax and a single property tax, and by the reduction of the number of
income tax rates, the maximum rate being 40%. The consolidation of public expenditure
involved control of the wage bill and the public investment programme, settlement of internal
payment arrears and improvement of budget preparation, execution and control procedures.
4.2.4
Consequently, revenue increased from 9.4% of GDP in 1989 to about 16.1% in
1999. Public expenditure did not come close to 20% of GDP over the entire period thanks to
a drop in the wage bill which in 1989 represented 7.7% of GDP, 107% of tax revenue and
40% of overall expenditure and which only represented 4.8%, 34% and 25% respectively in
2000. The internal debt was significantly reduced during the 1990s following the settlement
of internal payment arrears. Consequently, the budget deficit, excluding grants, fell from
10.7% of GDP in 1989 to 6.4% of GDP on average over the 1989-1999 period. These good
performances in the area of public finances depended heavily on external assistance (grants
and loans) considering low domestic savings and the country’s inability to mobilize resources
at international capital market rates. Though tax revenue increased significantly, it is paid
essentially by a small number of big enterprises and derived from taxes on foreign trade most
of which is informal and from the common external tariff (TEC) instituted in 2000 for
WAEMU countries. This potential vulnerability led the authorities to strengthen the
country’s achievements by the Budget Reform Support Programme initiated by the World
Bank since 1999.
4.2.5
After rising to nearly 10% of GDP just before SAP I, the average current account
deficit of the balance of payments dropped to 6.5% of GDP on average over the entire period
1989-1999. This performance is the fruit of liberalization of foreign trade with WAEMU
member countries, elimination of import quotas, reduction of the maximum tariff from 63%
to 20% and the number of tariff rates from 16 to only five. These measures were further
strengthened with devaluation of the CFA franc in 1994 which had a positive impact on the
reduction of imports and promotion of exports especially of cotton which recorded a growth
rate of more than 15% on average in real terms. Owing to assistance provided by
development partners, implementation of more prudent macroeconomic policies and a better
performance of cotton exports, Benin succeeded in strengthening its external position from
the mid-1990s, which enabled the country to reconstitute its foreign assets at the Central
Bank of West African States (BCEAO) to several months of imports (10 months in 2001 and
2002) and to reach the decision point of the enhanced HIPC initiative in July 2000.
4.2.6
Implementation of a prudent monetary policy within the framework of WAEMU
countries and a more stringent budget policy helped to better manage aggregate demand from
the time of implementation of SAPI in 1989, control the rate of inflation and maintain it at a
level lower than 4% on average during the decade of adjustment (1989-1999). After
recording erratic growth rates during SAP I which was marked by the collapse of the banking
system, money supply and net domestic credit increased at reasonable rates from the mid1990s. With the exception of 1994, when money supply surged by 40.9%, the average
growth rate of the monetary aggregate (M2) and domestic credit were 12.5% and 4%
respectively over the 1995-1999 period. Money and credit trends thus fell within a
framework compatible with the monetary objectives of the WAEMU zone, through the use of
indirect instruments particularly open-market policy.
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Performance of Structural Reforms
4.2.7
The State divestiture programme was launched in 1985 but effectively took off
only in 1989 (Decree No. 89-15 of 23 January 1989) and after the coming into force of Law
No. 92-23 of 6 August 1992 establishing the Denationalization Technical Committee. The
programme aimed at divesting the State of the 120 public enterprises in its portfolio through
liquidation, rehabilitation and privatization. At the end of the decade of adjustment, the size
of the public sector was gradually reduced, from over 65 enterprises of an industrial and
commercial nature to 29 at the end of 1990 and 19 in 1994. The bulk of public enterprises
were liquidated right from the beginning of the process and only 42 were privatized. This
resulted in the transfer of many activities to the private sector such as the ginning of cotton,
manufacture of palm oil and marketing of petroleum products and maintenance of road
infrastructure. The privatization process has slowed down since 1996 because of the
following reasons: (i) the remaining number of enterprises is small and is made up of the
most difficult cases and concerns key sectors like electricity and water (SBEE),
telecommunications (OPT), cotton (SONAPRA) and Cotonou Port Authority (PAC); (ii) the
fact that these enterprises are not only profitable but also bring in resources into the State
budget rendered their privatization less urgent; and (iii) Government’s lack of political will
and hesitation in the face of social consequences of privatization of enterprises operating in
these key sectors. The preparation and implementation of the public investment programme
(PIP) was more rigorous during the adjustment period. Since 1996, any project with an
investment budget of more than CFAF 2 billion is included in the PIP only if its economic
and financial viability study had already been conducted. However, the PIP execution rate
dropped from 69% at the beginning of the adjustment period to only 63% towards the end of
this period. Benin’s weak institutional capacity, particularly the slow public sector contract
award procedure, still seriously handicaps performance in this area. A reform of the system
will be implemented after the national workshop organized by the World Bank and the ADB
from 4 to 8 November 2002.
4.2.8
Measures to liberalize the cotton sector were pursued under the Budget Reform
Support Programme and contributed to: (i) accelerating the SONAPRA privatization process;
(ii) establishing a Payments and Debt Collection Unit (CSPR) in January 2001; and (iii)
transferring the marketing of seed cotton to the private sector and formulation of a
mechanism for pegging the price of cotton to world price trends. The principle of separating
Water from Electricity in the activities of the SBEE was accepted and the bill on the
institution of a water and electricity regulatory agency was tabled before the Audit Division
(Chambre des Comptes). Regarding the OPT, the Government ordered the separation of the
Postal Corporation (Office des Postes) from the agency in charge of Telecommunications in
preparation for the privatization of the latter. The choice of an option for the participation of
the private sector in the management of the PAC was finalized. An action plan to regularize
SONACOP’s situation after its privatization was adopted in 2002.
4.2.9
Staff reduction, more selective recruitment, modernization of working and
management methods and preparation of a pensions system reform plan are the mainstays of
civil service reform. About 7 000 civil servants were retrenched from the civil service thanks
to a voluntary retirement programme implementation of which started in 1989. The civil
service staff strength therefore fell from 37 000 in 1989 to 30 000 in 1999. Moreover, a
system of recruitment through competitive examinations and independent juries has been put
in place since 1994. The project on a merit-based system of promotion has not yet been
applied because of opposition from social partners. Salary arrears due to the freezing of the
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financial incident of salary increments and promotion between 1992 and 1997 were estimated
at CFAF 18 billion and they are being paid. The audit initiated since 1992 has had no
tangible effects with the exception of the restructuring of the Ministry of Finance and
Economy (MFE) and the Ministry of Rural Development (MDR) in 1993 and the ministries
of Education and of Health in 1994. The organization of ministries was however harmonized
by a decree in 1996 which separated their policy functions from their technical functions.
4.2.10
The objective of liberalization of the economy was to put in place an appropriate
legal and regulatory framework for promotion of the private sector. Measures in this area
concerned adoption of a new investment code in 1993, putting in place of a one-stop window,
reduction of the profits tax from 48 % to 38 %, review of the labour code, adoption of the
OHADA regional treaty, reduction of the number of rates of the foreign trade tax to only five,
reduction to five also of the number of products whose prices are subject to approval and
liberalization of the insurance, transport and energy sectors. In spite of these encouraging
achievements in the preparation of adequate conditions for development of private initiative,
it is no less true that there are still many difficulties, in particular : (i) weakness of the judicial
system in Benin which is suffering from an acute shortage of judicial and legal officers (now
164 for six million inhabitants) and lack of equipment and skilled staff; (ii) the double
taxation of some sectors (combination of VAT and turnover tax and poor application of VAT
in regard to exporting enterprises) ; (iii) loopholes in the new investment code adopted in
1993 especially grant of benefits by a committee which may not use objective criteria in so
doing ; (iv) slow and cumbersone layoff procedures and the discretionary power of labour
inspectors in spite of the review of the labour code; and (v) poor qualification of the Beninese
workforce, lack of training by the private sector and non-alignment of training with labour
market needs.
4.2.11
In the area of finance, actions focused on continuation of the process of
liquidation of three public banks (CNCA, BBD and BCB) and payment of debts owed by
them to the Central Bank of West African States (BCEAO) and their foreign correspondent
banks, recovery of their loans and reimbursement of frozen deposits. Benin’s financial
system now has six deposit banks and four financial institutions including one financial
leasing institution. Following the Banking Commission’s audit report in 2000 which
established the financial difficulties and poor management of two local banks, the
Government appointed an auditor for these banks in September 2001. Efforts to strengthen
the financial situation of banks were pursued in order to enable them to comply with the
prudential ratios established by the Banking Commission of the region. Hence, the solvency
ratio was raised to 8% from January 2002, in line with the international standard. Only three
of the six local banks applied this ratio. The doubtful/bad debt ratio remains stable at 5.5% of
the total bank loans in 2001. A plan to rehabilitate major cooperatives and credit unions was
satisfactorily put in place.
Sectoral Performance
4.2.12
The structure of distribution of GDP among the agricultural, industrial and
services sectors did not change drastically during the adjustment period. During the 19902000 period, the share of the agricultural sector was 36% on average, that of the industrial
sector stood at 13.7% and that of services was 50.3% as against 34.8%, 12.7% and 52.5% on
average respectively for the three years before adjustment (1986-1989).
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Agricultural sector
4.2.13
The GDP share of this sector increased during the period of the three SAPs. It
rose from 34.8% during the 1986-1989 period to 35.5% in the 1990-1993 period and to
36.6% on average during the period 1994-2000. Its growth rate dropped from 5.9% to 3.3%
and then went up to 5.7%. This performance was due mainly to the cotton sector whose
share in the sector is about 15% but which accounts for 69% of the sector’s aggregate
production, that is more than 85% of the country’s exports, and which contributes to the
State’s revenues and creates many jobs. Hence, since SAP I, the cotton sector has been the
subject of reform which focused on staff reduction, elimination of the tariff schedule system
so that each service provider is remunerated on the basis of costs, reorganization of the
marketing of seed cotton, marketing of fibre by approved sellers, conduct of studies on the
transformation of SONAPRA into a semi-public company, increase in seed cotton producer
prices and fixing thereof according to world prices.
4.2.14
Concerning food security, the Government strengthened the support structures
such as the National Food Security Board (ONASA) set up by Decree No. 271 of 23
September 1992 and decentralized the storage of foodstuffs. Improvement of agricultural
services is another phase of the restructuring of the agricultural sector which translated into
the restructuring of the Ministry of Agriculture by reducing its staff strength by 30% and
regional action centres, transfer to the private sector of the marketing and processing of
agricultural products, and supervision and reintegration of young graduates.
4.2.15
The last component of the reform programme concerned the conservation of
natural resources in order to ensure sustainable development. To achieve this objective, an
appropriate institutional framework was put in place with the establishment of many bodies
such as the National Centre for Sustainable Development (CNDD), the Environmental
Management Agency (AGE), the Benin Commission for Sustainable Development (CBDD)
and the National Wildlife Reserves Management Centre (CNGRF); as well as an appropriate
legal and regulatory framework for promoting planning, management and rational monitoring
of the environment. The new strategy and environmental protection policies were defined in
the environmental plan of action prepared in 1992 with financing from German and French
cooperation, the World Bank, UNESCO and UNDP.
4.2.16
Despite some progress recorded in the modernization and strengthening of the
rural sector during the three SAPs, there are still inadequacies, notably : (i) disappearance of
agricultural extension services whose staff was reduced from 756 to less than 200 in year
2000; (ii) near abandonment of follow-up of the rural sector; (iii) lack of an integrated
development programme for the rural sector; and (iv) lack of a mechanism for the sustainable
financing of rural development services and activities.
Transport and telecommunications sector
4.2.17
In addition to the emergency measures adopted right from the first years of
adjustment, notably putting in place of a project to revamp transport infrastructure and
restructuring of public enterprises in the sector, the Government adopted the global transport
sector strategy at the beginning of January 1996. The strategy comprised a series of measures
intended to improve road, rail and maritime transport services and involve the private sector
in these activities. Implementation of the strategy started in 1997 with the transport sector
project (PST) implemented with the support of the World Bank. Thus, road transport
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witnessed implementation of many reforms including, in particular, restructuring of the road
fund by Decree No. 96-373 of 29 August 1996 which transformed it into an independent
organ which finances exclusively road maintenance activities. In rail transport, reform
involved restructuring of the Joint Benin and Niger Organization (OCBN) and reduction of
its staff by 384 workers. The reform resulted in laying ballasts on 117 km of railroad and
purchase of huge stocks of railway material and some rolling stock. In maritime transport,
reform concerned restructuring of the Benin Port Handling Corporation (SOBEMAP) and
opening up of the handling of containers to private operators from 1998 through the grant of
concessions for a five-year period. The Benin Maritime Navigation Company (COBENAM)
is no longer operating vessels since 1990, its ship food and equipment supply activities ended
since 1992 and its travel agency was privatized. Measures concerning the Cotonou Port
Authority (PAC) were defined by Decrees Nos 96-216 and 96-217. The measures consisted
in improvement of management, reduction of staff, introduction of cost accounting and a
computerized port operations management system, and improvement of the port tariffs
structure. A vast programme for the general maintenance of port facilities worth CFAF 9
billion was implemented in two phases between 1990 and 2000. It was financed by the
World Bank, the Islamic Development Bank and the West African Development Bank. All
of these measures have contributed to growth in port traffic which tripled between 1990 and
2000.
4.2.18
Concerning telecommunications, reforms focused on separation of the
telecommunications sector from the posts sector, liberalization of the sector and putting in
place of an appropriate legal and regulatory framework for widespread use of information
and communication technologies and taking over of some activities by the private sector.
Investments to modernize the sector between 1991 and 1996 amounting to CFAF 24 billion
were financed by the ADB, IDA and other donors. Also, Decree No. 97-431 of 4 September
1997 authorized three mobile cellular radiotelephone operators (Libercom, Télécel-Bénin and
Bénincell) to partially cover this sector with mobile cellular radiotelephony services.
Education sector
4.2.19
The reform initiated in 1989 in the education sector was strengthened by a new
sectoral strategy in 1998. It helped improve indicators in this sector. The literacy rate went
up from 23% in 1990 to 40% in 2000. This rate is higher than the average rate of WAEMU
member countries and lower than the average rate of countries of sub-Saharan Africa. The
primary enrolment rate for girls rose from 38.5% in 1990 to 57% in 1998 but remains lower
than the rate for boys and the gap between the two rates further widened, from 39.3% in 1990
to 41% in 1999. Hence, the female literacy rate increased from 15.5% in 1990 to 20.9% in
1997 but remains lower than one half of the male literacy rate. The enrolment rate in
secondary schools rose from 12% in 1992 to 19% in 1999. In 1995-1996, only 20% of pupils
succeeded in obtaining the first school leaving certificate and 4% of students obtained the
baccaulauréat (GCE Advanced Level). Additionally, efforts to restructure the Ministry of
Education resulted in improved management and planning, availability of data, supply of
school textbooks to pupils and students and teaching aids to teachers and in the recruitment
by parent/teacher associations of contract teachers with subsidies from the Government
which also bears the cost of enrolment. Low performance in the education sector is due to:
(i) poor allocation of resources owing to the high dropout and failure rates ; (ii) high salaries
of teachers whose remuneration is five times the country’s per capita income and poor
distribution of teachers between urban areas which have a surplus of teachers and rural areas
which suffer from a serious shortage of teachers. The priority accorded basic education was
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at the expense of higher education whose quality was adversely affected by lack of resources
and a remarkable increase in the number of students which almost doubled between 1992 and
1999, from 200 to 350 per 100 000 inhabitants. Public expenditure in this sector stabilized at
about 3% of the State budget, representing a rate lower than the 4% in countries of subSaharan Africa.
Health sector
4.2.20
This sector recorded a relative improvement in its performance indicators during
the period of the three SAPs. The rate of attendance at health centres reached 44% as against
12% only in the 1980s. The number of inhabitants per physician dropped from 16 000 in
1985 to 10 600 in 1996. Consequently, the infant mortality rate fell from 113.5/1000 in
1982-1986 to 93.9/1000 ten years later. Moreover, the fertility rate decreased from 6.6 in
1990 to 5.6 in 1999. Life expectancy reached 53 years, the highest in the region after Ghana.
The population growth rate has fallen by only 0.4% since 1990 and remains relatively high
with 2.7% in 2000. However, the high cost of consultations and drugs, and inhabitants of
rural areas being so far from health centres prevents the majority of the population from
having access to basic health services. The rate of coverage of drinking water needs of rural
areas rose from 46% in 1990 to 66% in 1999 and that of urban areas from 26% in 1985 to
71% in 1996. The rate of access to sanitation services is very low. A plan of action managed
by NGOs to address this situation is ongoing. Between 1989 and 1996, financing of this
sector was inadequate. Its share of the overall budget was about 3%. At the end of the
adjustment period, efforts have been made to ensure that the sector’s recurrent and
investment budgets increase. It however continues to suffer from the following constraints:
(i) poor organization of the sector in terms of administrative and service structure ; (ii)
inadequacy of skilled staff ; (iii) inefficiency of programme and project coordination,
evaluation and supervision mechanisms ; (iv) poor cooperation with private health facilities;
and (v) lack of human resources development plans and service delivery and infrastructure
construction and maintenance norms and standards.
Socioeconomic impact of programmes
4.2.21
The structural adjustment experience in Benin in the 1990s was reflected in an
improvement in per capita income. In fact, since 1992, the GDP growth rate has exceeded
the population growth rate, thus contributing to an average 2.3% growth in real per capita
income annually. Benin’s Human Development Index therefore improved by 11% between
1975 and 1998. However, this index remains low and Benin is still classified among the 20
poorest countries of the world. The fruits of growth due to structural adjustment seem to
have benefited only a certain elite, further plunging into poverty more than one-third of the
population as outlined in the World Bank Structural and Social Policy Review (SSPR). This
is due to the fact that none of the three SAPs explicitly set itself the goal of reducing poverty
despite the conduct of many studies on this phenomenon in Benin. The Government started
paying attention to the Social Dimensions of Adjustment (SDA) only after the devaluation of
the CFA franc and the round table on the Social Dimension of Development (SDD) held in
Cotonou on 20 and 21 June 1994. Hence, Decree No. 92-13 of 29 January 1992 to set up and
define the duties of the SDD organs was amended. The CNSAPAS sub-committee in charge
of the "social component" of the programmes was replaced by a steering committee and an
SDD technical unit responsible for translating the SDD strategies into programmes and
monitoring and evaluating their implementation. This dimension, which was designed with
the goal of reducing the costs of adjustment, covered three aspects : (i) building the country’s
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capacity to design and implement appropriate social policies; (ii) monitoring the living
conditions of the poor and most vulnerable; and (iii) promotion of employment and
particularly self-employment through micro-projects.
4.2.22
Consideration of this dimension resulted in the proliferation of studies and surveys
on poverty especially the simplified household surveys (ELAM) conducted by the National
Institute of Statistics (INS) in 1995-1996 and 1999-2000 and the household surveys in rural
areas (ECVR) conducted by the MDR in 1994-1995 and 1999-2000 as well as the publication
of the social performance indicator (tableau de bord social), publication of the social report
annually between 1995-1998 and preparation of a social indicators database. The surveys
carried out on poverty showed that it deepened during the structural adjustment period. As a
matter of fact, the incidence of monetary poverty rose from 33.6% in 1995-1996 to 37.2% in
1999-2000. It further worsened both in rural areas and urban areas with respective rates of
36.7% in 1999-2000 as against 33.3% only in 1991-1995 and 38% in 1999-2000 compared to
34% only in 1995-1996. The depth of poverty increased from 10.2% in 1995-1996 to 14.1%
in 1999-2000. To fight against the scourge of unemployment, the Government granted
subsidies of CFAF 813 million to the National Employment Solidarity Fund to ensure
implementation of a vocational integration in-service training programme which benefited
over 2 000 unemployed graduates. Unemployment however remains a cause for concern in
Benin for many reasons, particularly : (i) non-alignment of training with labour market
needs ; (ii) difficulties of access to credit; and (iii) the small size of the private sector.
4.2.23
The SDD took the form of compensatory measures concerning particularly : (i)
increase in the resources of the social fund for financing the procurement of essential drugs
and school supplies ; (ii) technical assistance provided by the Centre for Promotion of
Employment and Small and Medium-Size Enterprises; (iii) training and redeployment of
employees of public and semi-public enterprises who have lost their jobs ; (iv) carrying out of
labour-intensive public works such as road maintenance and repair of the sewerage system;
(v) promotion of access by the poor to credit by strengthening micro-finance institutions; and
(vi) putting in place of a system for monitoring the living conditions of the poor and
vulnerable groups in order to know their profile and better target actions in their favour. The
micro-projects component of the SDD, for example, enabled delegated executing agencies
like the Agency for Implementation of the Social Dimension of Development (AGDSD) to
implement infrastructure micro-projects in rural areas and AGETUR to build classrooms in
rural areas and some financing establishments such as the Basic Infrastructure Financing
Agency (AGEFIB) to finance community infrastructure works. The SDD approach was
limited to alleviation actions targeted at some groups and hence lacked a global vision of the
poverty problem. The prioritization of macroeconomic stabilization in the three SAPs
resulted in a failure of the social policy and relegated human development to a position of
secondary importance.
4.2.24
In spite of the good macroeconomic performances and improved orientation of
public expenditure and HIPC resources to the social sectors within the framework of
programme budgets, the BRSP did not yield significant results in poverty reduction. Instead
of reducing, poverty has stabilized in the past few years affecting 29.6% of the population in
2000. The incidence of poverty is 33% in rural areas compared to 23.3% in urban areas in
2000. About two-thirds of the adult population is illiterate. The gross enrolment rate of 83%
masks wide disparities between regions and between boys and girls. The rate of access to
drinking water is only 72% and about two-thirds of the population do not have access to basic
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health care. The Human Development Index (HDI) is low and Benin is among the world’s
20 poorest countries.
4.2.25
The rate of implementation of programmes under SAP II was estimated at 95%
according to the completion report prepared by the Bank as against an approximative
indicative rate of 90% in June 1991 under SAP I. Given the satisfactory results achieved in
macroeconomic stabilization which is the common goal of all the programmes and the
progress made in the implementation of some structural and sectoral reforms, the efficacy of
the three programmes can be considered satisfactory.
4.3

Efficiency

4.3.1
Assessment of results achieved in relation to the objectives initially set is as
important in judging the efficacy of programmes as is the manner in which they were
adopted, implemented and monitored in assessing their efficiency. The Beninese authorities
never took any initiative at the preparation stage. The three adjustment programmes were
designed, prepared and proposed to them by the Bretton Woods institutions. Since the
Conference of the Vital Forces of February 1990 which adopted the principle of adjustment
as an alternative to the previous development strategy, the authorities have not held any
consultation at the most decentralized level to explain the programme objectives, the
economic policies they recommend and the expected results. Lack of adherence to and
inadequate ownership of the programmes by some government officials and employees and
their reluctance to pursue completion of the reforms are all factors that point to the
inefficiency of the programmes at the level of preparation. Refusal by the National Assembly
to adopt SAP III, the blocking of the reform on promotion by merit and the blocking of the
reform of the transport sector, resistance to privatization of SONACOP and SONAPRA from
trade unions, and lack of political will to face important decisions such as privatization of
some major enterprises up to now are glaring examples of inadequacy of efficiency in the
achievement of programme objectives. Aware of the deficiency in the SAP preparation
approach, the Government drew lessons from this experience and adopted a rather
participatory approach in the preparation of the Poverty Reduction Strategy Paper (PRSP) in
2000.
4.3.2
The time spent in implementing programmes reflects the degree of efficiency in
the achievement of objectives and is as important as the objectives themselves. As it were,
macroeconomic stability, liberalization of foreign trade and prices and success of some
structural reforms like in the banking and cotton sectors were achieved only after three
successive programmes covering a decade of adjustment. The pace of adjustment was slow
during SAP I, quickened from SAP II and dropped towards the end of SAP III which was
closed in 1999 instead of 1997, that is two years behind schedule. There was therefore no
compliance with the implementation schedule of reforms, particularly the privatization of
public enterprises and reform of the civil service.
4.3.3
The cost of structural adjustment compared to its outcomes is equally an indicator
of programme efficiency. Growth in stability resulting from implementation of the three
SAPs translated into a high social cost in terms of deepening poverty and widening
inequalities between the social groups. However, structural adjustment in Benin took place
without any notable civil commotion that could discredit the political authorities in place and
undermine social peace.
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4.3.4
Though monitoring structures were created and put in place, they neither followed
up regularly the structural adjustment programmes at the most decentralized level nor
organized sensitization campaigns during the implementation phase that would have not only
reduced some social costs of adjustment but also ensured better efficiency in the
implementation schedule and in the achievement of the objectives pursued as well as in the
correction of slippages in real time. There was no follow-up on the ground to draw
information from the beneficiaries and take their grievances into account. Though there are
mid-term evaluation reports especially on the last two SAPs, it should be acknowledged that
the exhaustive appraisal of the performances of the programmes was carried out only in 2002.
Monitoring and evaluation was also one of the weak links in efficiency in implementation of
the programmes. The structural adjustment programmes lacked efficiency at the level of
preparation, and at the level of the time spent in the implementation of some reforms. In fact,
some of the reforms have not been completed. Programme performance as regards efficiency
is therefore unsatisfactory.
4.4

Institutional Development Impact

4.4.1
Although building institutional capacities was not one of the explicit objectives of
the three SAPs, it should be acknowledged that the legal and regulatory framework was made
more flexible, and that some obstacles to the development of private initiative and to the
liberalization of the economy were removed and the CNSAPAS which is in charge of
coordinating and monitoring the implementation of the programmes was strengthened during
SAP II by providing it with a technical secretariat. However, the effect of the voluntary
retirement programme and freezing of recruitment into the civil service was the ageing of the
administration which is already suffering from lack of skilled staff, lack of training and acute
shortage of specialized senior-level officers. Additionally, the funds mobilized during the
SAPs were poorly utilized because of the weakness of Benin’s institutions and their inability
to implement the programmes within the prescribed schedules. The weak capacity of
institutions in the social sectors, particularly education and health, resulted in low levels of
execution of the budgets allocated to them, that is levels lower than 60% at the end of the
1990s. This can but further contribute to deepening poverty and delay improvement of the
living conditions of the groups most affected by the adjustment programmes.
4.4.2
Corruption is one of the scourges plaguing the Beninese administration as outlined
in Diagnosis of the Institutional Environment in Benin – report of Group III October 1996
quoted by the World Bank in the SSPR (p.81) and is one of the main concerns of the
Government and Benin’s development partners. During the decade of structural adjustment,
many indicators point to the scope of the phenomenon and its adverse effects on good
governance. The above-mentioned report confirmed unequivocally that corruption in Benin
is one of the most widespread phenomena in customs services and the 1997 expenditure
review report in the transport sector attributed failure of the road maintenance project to theft
of equipment. Thus, an anti-corruption drive has been launched by the President of the
Republic since 1996 and a public life moralization unit attached to the Office of the President
was set up for this purpose.
4.4.3
In order to remedy this weakness in the three SAPs, the Government undertook to
strengthen the institutional capacity of the Audit Division in terms of human and material
resources in 2001 and 2002, to restructure the various ministries by providing them with
secretaries general and departments for planning the reform of the tax and customs
administrations in the area of budget preparation and execution and improvement of
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budgetary procedures, and to put in place a special unit at the Ministry of Finance and
Economy in charge of proper monitoring and timely disbursement of counterpart funds for a
more speedy implementation of public investment programmes. However, as long as
services such as water and electricity and telephone are provided by unprofitable public
enterprises at relatively high costs, and as long as the productivity of the Cotonou port
services remains very low and customs services remain poorly organized and suspected of
corruption, Benin will continue to experience serious economic development difficulties.
4.4.4
These institutional weaknesses are structural and constitute bottlenecks which
negatively affect Benin’s performance. On the whole, the performance of the three
programmes with respect to this criterion is unsatisfactory.
4.5

Sustainability

4.5.1
Sustainability of benefits derived by Benin from the adjustment effort in terms of
rehabilitation of major internal and external balances, sustained economic growth, as well as
the putting in place of some reforms such as liberalization of the economy and restructuring
of the banking system and the cotton sector is highly dependent on: (i) political stability and
firm establishment of the democratic process; (ii) performance of the cotton sector; (iii)
assistance from donors; and (iv) the economic situation in Nigeria which is Benin’s main
trading partner.
4.5.2
The political stability that Benin has succeeded in establishing over time is closely
linked to economic performance. So, any unfavourable reversal of the economic situation is
likely to compromise the positive results of the decade of structural adjustment. Likewise,
the cotton sector which now accounts for more than 85% of the country’s exports is heavily
dependent on trends in world prices which are affected by subsidies granted to producers in
developed countries which can only further weaken the competitive position of African
countries, including Benin. The effect of the incentives granted to operators in this sector in
Benin has been a fall in production of other corps, which might affect the country’s food
security potential and further increase its dependence on the cotton sector. The remarkable
upturn in trade with Nigeria most of which is informal conditions, to a large extent, the
sustainability of the benefits of the three SAPs. Support of the development partners of
Benin also conditions the sustainability of the positive effects of the structural adjustment.
4.5.3
Thus, in spite of the precariousness of the results achieved and their heavy
dependence on factors outside the control of the Government, it should be acknowledged that
the commitment of the authorities to continuation of reforms within the framework of the
Poverty Reduction and Growth Facility (PRGF) with the IMF and the Budget Reform
Support Programme initiated by the World Bank since 1999 and backed by the Bank in 2001
and finalization of the PRSP in 2002 in preparation for the completion point of the HIPC
initiative demonstrate the firm belief of the authorities in the benefits of adjustment and the
need to pursue reforms to preserve the achievements, strengthen and render them irreversible.
The conditions for sustainability of the effects of adjustment have been met and it can
therefore be considered that performance as regards this criterion is satisfactory.
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4.6

Aggregate Performance Rating

On the whole, in reference to criteria for relevance of objectives and efficacy of
economic policies to achieve them and considering the time spent to achieve the objectives,
their costs and the chances of their sustainability in time, the programmes are satisfactory.
4.7

Borrower Performance

4.7.1
At programme preparation stage : the three SAPs were initiated by framework
documents prepared jointly by the IMF and the World Bank. Negotiation and adoption of the
programmes took place with the CNSAPAS structures and the technical ministries. In the
absence of a participatory approach at the programme design stage, Benin’s authorities did
not clear the way for better ownership of the programmes and missed the opportunity to
prepare favourable conditions for better sustainability of programme outcomes. Thus,
preparation of the programmes suffered from lack of a participatory approach and can
therefore only be unsatisfactory.
4.7.2
At programme implementation stage : in spite of changeover of political power at
the helm of State, the adjustment strategy remained above all considerations. The successive
Governments showed a firm belief in the merits of structural adjustment and its economic and
social benefits. They thus established the appropriate structures and provided them with the
best technical skills of the administration. They ensured remarkable continuity of officials
particularly the head of the technical secretariat of the CNSAPAS who retained his duties
over the entire adjustment period. The eight sub-committees of the CNSAPAS prepared,
each in their area, reports on the status of implementation of the programmes. The technical
secretariat is preparing an annual programme management report based on these reports.
Thanks to the smooth functioning of these structures, the programmes were implemented and
reports were submitted to donors. Given the structural deficiencies of Benin’s institutions,
performance at this stage can be considered satisfactory.
4.7.3
At conditions and covenants application stage : the Government tried to comply
with the general and specific conditions of the programmes and provided documents to
justify expenditures made on the loans. It equally complied with goods and services
procurement procedures. The programmes were, on the whole, satisfactory.
4.7.4
Monitoring and evaluation of the three SAPs was ensured by the CNSAPAS, its
technical secretariat and its sectoral sub-committees. Though some programme management
reports were not detailed particularly during SAP I, they were regularly published and sent to
donors, especially beginning from SAP II. This monitoring and evaluation system would
have gained more in efficiency if actions had been undertaken to sensitize, popularize and
explain the adjustment approach to the target beneficiaries in order to encourage them to
increasingly adhere to the programmes so as to take maximum advantage of them. Auditing
of the accounts of the loans was not carried out and remains a weakness in the borrower’s
performance which could have been avoided if the Bank had reminded the borrower of this
fact before the closure of the loans. On the whole, monitoring and evaluation is satisfactory.
Overall, borrower performance is satisfactory.
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4.8

Bank Performance

4.8.1
At the preparation stage, the Bank got involved in SAP I while the Government
was holding discussions with the Bretton Woods institutions. As soon as the Bank was
approached by letter of the Minister of Finance of 27 December 1990, it fielded a SAP II
assessment mission which made recommendations on the main components of the
programme. While using the same assessment approach as the other donors, the Bank
however ensured its own formulation of general and specific conditions to be complied with
for it to continue to disburse credit tranches and assessed the potential programme risks. It
also ensured that its intervention is coordinated and coherent with that of the other donors.
The potential risks assessment could have been more accurate, as the SAP I, for example, was
affected by the economic and social crisis which was not perceived during the assessment.
Bank performance at this stage can be considered all the same satisfactory.
4.8.2
Concerning monitoring of implementation, particularly of SAP II, the Bank took
two and a half months to examine the conditions documents submitted by the Beninese
authorities and declare effectiveness of the loan. This period of time would have been
shortened if Bank services had acted more promptly. The Bank fielded two programme
implementation monitoring missions in 1993 and 1994. The completion report preparation
mission took place at the beginning of May 1996, that is 18 months after the date of the last
disbursement. The Bank showed proof of flexibility by accepting at the request of the
authorities to amend the loan agreement to include a reformulation of one of the conditions
precedent to the disbursement of the second tranche. As a result, disbursement of tranches
was spread over a period of 18 months only, which is appreciable. However, with the
exception of SAP III, the Bank did not prepare completion reports of SAP I and SAP III. It
also took four years to undertake an assessment of the three SAPs the last of which was
completed in January 1999. On the whole, concerning monitoring, Bank performance can be
considered satisfactory. Overall, during the adjustment period, the Bank supported all the
stages of the three programmes and its performance is therefore globally satisfactory.
4.9

Factors Affecting Implementation Performance and Outcomes

4.9.1
Though satisfactory, the performance of the Beninese economy under the three
structural adjustment programmes was seriously affected by external and internal factors.
4.9.2
External factors: there has been a downtrend in world cotton prices since the
Asian crisis, which negatively affects export earnings, producer prices and hence their
income. The energy crisis which occurred in 1998 equally contributed to a slowdown in
growth in that year. The external resources disbursement procedure considered to be slow,
complex and unknown to the officials, affected the rate of implementation of the investment
programme financed from external resources.
4.9.3
Internal factors : They are basically attributable to inadequate political consensus
on structural adjustment as a solution to Benin’s economic and social problems. Lack of
parliamentary majority also prevented the Government from having some laws passed. The
weak institutional capacity equally affected the execution of expenditures and achievement of
programme objectives. Unavailability of counterpart funds at the start of structural
adjustment and inability of the private sector to react positively to the incentives extended to
it are all factors that handicapped the programmes and weakened their efficacy and
efficiency.
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V.

CONCLUSIONS AND RECOMMENDATIONS

5.1

Conclusions

5.1.1
Given the results obtained in terms of growth and macroeoconomic stability, the
structural adjustment process attained its objectives. Thus, fiscal restraint, external vialibity,
price stability and sustained growth are the strengths of the decade of adjustment. Reduction
of the State’s involvement in economic activity, price and external trade liberalization,
restructuring of the banking system and putting in place of a legal and regulatory framework
conducive to private investment are also to the credit of the three SAPs. The structural and
sectoral reforms envisaged under the programmes did not, however, attain the same degree
of success.
5.1.2
Socially, lack of a poverty reduction strategy and their focus on macroeconomic
stabilization overshadowed the social dimensions of adjustment. Hence, social indicators in
Benin did not improve as much as macroeconomic indicators and some indicators even
worsened in comparison with the pre-adjustment period. Though structural adjustment
introduced a change in mentalities and perception of the conduct of both public and private
affairs, it failed to directly address problems of good governance notably the fight against
corruption, gearing of public expenditures towards the priority social sectors, upgrading of
central and decentralized public services and strengthening of their human and material
capacities in order to increase the rate of execution of public expenditures and to properly use
the resources available to Benin.
Obviously, structural adjustment was not capable of finding solutions for all the structural
weaknesses of Benin’s economy but there are many lessons to be learned from this
experience:
(i) After three structural adjustment programmes, Benin’s economy remains
dominated by the agricultural sector which accounts for over one-third of GDP
and which itself is dominated by the cotton sector which accounts for about threequarters of exports; this situation increases the economy’s vulnerability to
exogenous shocks (4.2.1).
(ii) Fiscal revenues are derived from a small number of enterprises, taxing of external
trade most of which is informal, the common external tariff and external
assistance;this further weakens the fiscal restraint witnessed at the end of the three
SAPs (4.2.4).
(iii) The country’s savings rate is one of the lowest in Africa and points to the inability
of the three SAPs to mobilize the national resources necessary for the financing of
investments; this reinforces the dependence of Benin’s economy on external
assistance (4.2.2).
(iv) The competitiveness of Benin’s economy did not improve during the adjustment
period. Its customs and port services are slow and uncompetitive in comparison
with the other countries of the region (4.4.2).
(v) Fiscal restraint under the three SAPs resulted in an inadequacy of training
programmes, lack of programmes for upgrading enterprises and freezing of
recruitment and promotion in the civil service which in turn resulted in low
productivity of Benin’s workforce (4.2.9).

22
(vi) Structural adjustment not backed by an adequate social policy translated into a
worsening of poverty and widening of inequalities (4.2.20) and (4.2.2).
(vii) Structural adjustment which did not accord priority to the building of institutional
capacities resulted in low rates of utilization of resources. The weakness of the
judicial system in particular encouraged impunity and left room for corruption
which is becoming widespread in Benin (4.3.1) and (4.3.2).
(viii) Lack of a participatory approach in the preparation of adjustment programmes
affected their efficacy and efficiency (4.3.1) and (4.3.4).
5.2

Recommendations and Follow-up Actions

In order to remedy the inadequacies of the structural adjustment process and
ensure sustainability of its achievements, it is recommended :
-

To the Government :

(i) To diversify the economy by developing other activities such as tourism, fisheries
and textiles where Benin has untapped potential, in order to remedy its heavy
dependence on cotton (4.2.1).
(ii) To broaden the tax base and further strengthen taxation and customs services
(4.2.4).
(iii) To mobilize savings and channel same towards financing of investments through
fiscal incentives, new financial products and adequate remuneration (4.2.2).
(iv) To strengthen institutions by providing them with human resources sufficiently
qualified to implement the programmes through recruitment, training, upgrading
and dissemination of information and communication technologies (4.2.9) and
(4.2.20).
(v) To undertake more resolutely to complete the civil service reform, the
privatization of major enterprises and implementation of the merit-based
remuneration system in order to enhance competitiveness and staff productivity.
(vi) To remedy the negative social impact of structural adjustment by implementing
the poverty reduction strategy stemming from a mass consultation and contained
in the PRSP finalized in 2002 (4.2.20).
(vii) To strengthen the fight against corruption by adopting the strategic plan for
combatting corruption prepared in 2001, by reinforcing internal and external
financial audit services, by implementing the recommendations of the workshop
on the public sector contract award system held in November 2002 in order to
render it more effective, more transparent and more equitable and by setting up
monitoring and evaluation units in ministries (4.3.1) and (4.3.4).
(viii) Toconcretize the decentralization and devolution process stemming from the
December 2002 elections so as to strengthen the democratic process, involve the
population in the decision-making process and implementation control, and
increase the rate of utilization of public funds.(4.7.2)
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-

To the Bank :

(i) To undertake an ex-post evaluation of programmes as soon as the completion report
has been prepared by the Bank and by the borrower within a time frame not
exceeding one year after closure of the programme.
(ii) To take more initiative in the identification and preparation of programmes instead
of following the Bretton Woods institutions.
(iii) To strengthen the composition of appraisal missions with a sufficient number of
experts with more varied specialties in order to further the analysis of potential risks
of programmes and define the aspects of the appraisal that might affect their
performance.
(iv) To speed up the processing of documents sent by the authorities.
5.3

Feedback
-

By the Government:

(i) Ensure sustained growth and macroeconomic stability by implementing prudent
policies and by diversifying the economic base.
(ii) Implement the poverty reduction strategy as described in the PRSP approved at the
end of 2002after remarks by the Bretton Woods institutions and the ADB.
(iii) Speed up completion of privatization of the SBEE, OPT, SONAPRA and PAC and
build institutional capacities especially of the Ministry of Justice and the Ministry of
Finance and Economy, reform the public sector contract award system and
strengthen monitoring and evaluation units in the ministries.
(iv) Fight more fiercely and more effectively against corruption by implementing the
anti-corruption plan and establishing the corruption observatory
-

By the Bank :

(i) Take greater initiative in the preparation of programmes instead of being contented
with following the actions of the Bretton Woods institutions.
(ii) Strengthen the programme appraisal and monitoring guidelines by drawing
members of appraisal missions from diverse backgrounds and by carrying out
detailed analysis at appraisal.
(iii) Take greater account of programme risks at appraisal, especially external risks
associated with commodity price trends, as well as internal slippage risks and
envisage the corresponding scenarios.
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Republic of Benin
Structural Adjustment Programmes (SAP I, II&III)
Programme Performance
No.

COMPONENT
SCORE
INDICATOR
1.
Relevance and quality at 4.0
entry assessment
(i) Consitency with country
4.0
overall development strategy

(ii) Consistency with Bank
assistance strategy

4.0

(iii) Macroeconomic policies

4.0

(iv) Sectoral policies

4.0

(v) Structural policies

4.0

(vi) Poverty reduction

2.0

(vii) Social and gender equality

2.0

(viii) Environmental concerns

2.0

REMARKS
Highly satisfactory
The three SAPs were adopted for transition
from
an
economy
governed
by
interventionist planning to a free market
economy.
The programme objectives and the
economic policies implemented to achieve
them were in line with the Bank’s
intervention strategy which aimed at
macroeconomic stability and growth
promotion.
Budget, monetary and exchange policies
were rigorous and prudent and well
coordinated so as to achieve growth in a
context of price stability.
Sectoral policies aimed at food security,
liberalization of the cotton sector, and
improvement of access by the population to
basic health and education services,
drinking water and sanitation and to
information
and
communication
technologies.
Structural policies concerned restructuring
of the financial system, reduction of the
State’s portfolio of unprofitable enterprises,
institution of the VAT, simplification of
foreign trade taxation, reduction of the
profits tax, reform of the civil service and
liberalization of prices.
The social component was the weakest
point of the three SAPs. A few measures
were taken to reduce their effects on the
most vulenerable groups (supply of some
essential drugs and school equipment,
carrying out of labour-intensive works, and
ease of access to micro-finance).
The three SAPs did not envisage any
specific measures to address the issue of
gender.
The
environmental
dimension
was
relegated to a position of secondary
importance in the three SAPs which were
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(ix) Human resources development

2.0

(x) Institutional development

2.0

(xi) Private sector development

3.0

(xii) Regional integration

3.0

(xiii) Quality at entry

3.0

2.

Achievement of objectives 3.0
and outcomes (Efficacy)
(i) Policy goals
-Macroeconomic stabilization

-Public
investments
expenditures

-Debt management

3.0

and 3.0

3.0

dominated by growth and macroeconomic
stability objectives.
More rational
management of natural resources was the
only
measure
envisaged
by
the
programmes.
The education and health sectors were not
spared by the fiscal restraint of adjustment.
Training and upgrading of staff of
government departments was not a priority
of the three SAPs.
Freezing of recruitment and the voluntary
retirement programme contributed to the
ageing of the civil service staff. The
institutional capacity remains very weak
and there is a serious shortage of skilled
staff. Some ministries were reorganized
and audited and their technical and policy
functions separated.
This sector has benefited from the new
investment code, the one-stop window,
review of the labour code, easing of access
to financing and liberalization of prices and
foreign trade.
Benin adopted the common external tariff
(TEC) and joined the Organization for the
Harmonization of Business Law in Africa
(OHADA).
Considering the situation preceding the
first SAP, a decade of structural adjustment
was enough to firmly establish this
approach and permit it to yield tangible
results.
Satisfactory

The three SAPs helped restore major
internal and external balances and promote
sustained and more balanced growth.
Despite low savings, investment increased
tremendously during the decade of
structural adjustment and was financed
especially
by
external
resources.
Management of the PIP has improved
considerably and investments are subject to
prior studies and availability of resources
for financing them.
The external debt/GNP ratio was reduced,
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which enabled Benin to benefit from
additional debt relief as soon as it reached
the decision point of the HIPC initiative
after completion of the last SAP. The
entire internal debt was discharged.
Civil service reform

3.0

Privatization

3.0

Several thousand civil servants were
retrenched from the civil service. A census
of the remaining staff was made in 1999
and a reference card index established. A
merit-based remuneration system has been
prepared but has not yet been adopted by
the National Assembly.
Implementation of the programmes since
1985 has enabled the State to withdraw
from some 100 enterprises out of a total of
120. This process has slowed down since
1996 and the State still owns major
enterprises such SBEE, OPT, PAC and
SONAPRA operating in key sectors of the
economy.
NA

(ii) Financial objectives

NA

(iii) Social objectives

2.0

The social policy was a failure during the
three SAPs. The social development
indicators have improved slightly but are
still very weak and out of step with the
economic indicators. The fruits of growth
were poorly distributed and benefited only
a certain elite.
To correct these
inadequacies of the three SAPs in the social
sector, the Government prepared a PRSP in
2000 which it finalized in 2002.

(iv) Environmental objectives

2.0

Many bodies were set up but no concrete
measure has been taken to stop the
deterioration of the quality of air in
Cotonou which is highly polluted by
motocyclists.

(v) Private sector development

3.0

The private sector has benefited from
several reforms of the legal and regulatory
framework which have enabled it to corner
an increasingly large share of overall
investment.
Unsatisfactory
The speed of adjustment was slow at the
beginning and at the end of the decade of
adjustment.
Moreover, macroeconomic

3.

Efficiency

2.0
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4.

Institutional
impact

development 2.0

stability and growth outcomes were
achieved only at the cost of deepening
poverty and deterioration in the living
conditions of the poor and vulnerable
population groups.
Unsatisfactory
Institutional capacity was strengthened
only slightly with human and material
resources. Fiscal restraint and control of
the wage bill resulted in poor performance
at the institutional level hence low rates of
utilization of resources.

5.

-Economic management

2.0

-Poverty alleviation

2.0

Sustainability
-External factors

3.0
3.0

-Internal factors

3.0

Customs services are still characterized by
lengthy and slow procedures and are the
ideal place for corrupt practices. The
judicial corps still lacks staff, hence the
slow handling of cases by the courts. In
order to strengthen good governance, the
President has set up a public life
moralization unit and an anti-corruption
plan has been implemented.
Poverty has depeened and its incidence has
increased, affecting mostly the rural areas
and women. Unemployment has spiralled,
particularly among young graduates. Nonalignment of training with employment,
predominance of trade notably informal
trade, and the weight of the agricultural
sector are all factors that explain the
deterioration in the employment situation
in Benin.
Satisfactory
Sustainability of the results achieved by the
programmes is seriously affected by
fluctuations in world cotton prices, the
economic situation in Nigeria and
assistance from donors.
Government’s determination to pursue
completion of reforms and social peace
condition
the
sustainability
of
achievements.
To
strengthen
the
achievements,
the
Government
implemented the BRSP in 2001. It used a
participatory approach in preparation of the
PRSP adopted in 2002. Decentralization
and devolution will further enable these
programmes to benefit from the adherence
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6.

Aggregate performance
Borrower performance
At preparation stage
-Participation of beneficiaries

3.0
3.0
3.0
3.0

-Government commitment

3.0

Institutional arrangements

3.0

At implementation stage
-Managerial performance

3.0
3.0

-Adherence to time schedule

3.0

-Compliance with covenants

3.0

Adequacy of monitoring and 3.0
evaluation

Bank performance
-At identification stage

3.0
2.0

of the beneficiaries.
Satisfactory
Satisfactory
The Government did not use a participatory
approach in the adoption of the three SAPs.
Beninese
authorities
discussed
the
economic policy framework documents
with the two Bretton Woods institutions
and ratified them.
The various Governments that came to
power showed irreversible determination in
implementation of the programmes and put
the appropriate structures in place.
The Beninese administration’s weak
institutional capacity did not prevent
implementation of the programmes thanks
to the structures set up for this purpose
notably the technical secretariat of the
CNSAPAS and its sub-committees.
The programmes were implemented, but
slowly, due to the reluctance of social
partners
and
beneficiaries,
weak
institutional capacity and delay in adoption
of laws.
The programmes did not experience
notable slippages. However, the third SAP
which the National Assembly refused to
adopt was completed two years behind
schedule.
Additionally, the reforms
implementation
schedule,
especially
structural reforms, was not complied with
as concerns the privatization of public
enterprises and implementation of civil
service reform.
The Government complied scrupulously
with the arrangements governing the
procurement of goods and services
financed by the ADF loans.
Monitoring and evaluation resulted in
publication of programme implementation
reports and mid-term review reports. The
Bank received eight reports from the
borrower on management of the
programmes between 1991 and 1996.
Satisfactory
The Bank took no initiative in programme
identification. Its intervention followed
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-At preparation stage

2.0

-At appraisal stage

3.0

-Quality of technical analyses

3.0

Relevance of conditions and 3.0
covenants

Adequacy of lending
instrument

3.0

Financial package adequacy

3.0

Quality of coordination with 3. 0
other donors

-At monitoring and appraisal 3.0
stage

that of the World Bank and the IMF.
The Bank did not carry out any specific
preparation of the programmes.
It
intervened only when the authorities
requested its contribution towards the
financing of the programmes.
As soon as the Bank was approached, it
joined its effort to that of the Bretton
Woods institutions which sponsored the
three programmes. The SAP II appraisal
mission made remarks about the key
programme components.
The Bank’s
intervention was therefore not passive.
The technical analysis were prepared by
experts of the Bretton Woods institutions
and endorsed by the Bank particularly as
concerns the macroeconomic framework.
The general and specific conditions of
programme effectiveness were negotiated
and accepted by the borrower. The Bank
however softened some conditions to ease
disbursement of resources. The Bank
required that invoices be produced to
justify the use of the resources for
procurement of goods and services.
ADF loans that financed the adjustment
programmes were adequate at the level of
the repayment schedule, interest rates and
grace periods applied to them.
The Bank provided financial support to
bridge the gap in programme financing
needs and supplemented the contribution of
the other donors.
The Bank closely coordinated its action
with that of the other development partners
with regard to conditionality, mid-term
review and disbursement of loan tranches.
The Bank fielded a monitoring mission and
a mid-term review mission for SAP II and
a completion report preparation mission for
this programme. Transmission to the Bank
of the programme implementation report
facilitated monitoring of the programme by
the Bank.
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Republic of Benin
Structural Adjustment Programme
Factors Affecting Implementation Performance and Outcome
Factors

Substantial Partial Negligible

1. Not subject to
Government control
1.1 World market prices

-

1.2 Natural events
1.3 Bank performance

+

1.4 Performance of
contractors and
consultants
1.5 Civil war
1.6 Internal and regional
socio-political instability

2. Subject to
Government control
2.1 Macroeconomic
policies

The fall in cotton prices since
1997 has affected export
earnings of the cotton sector.
NA
Financing granted by the Bank
for the three SAPs has
contributed to the promotion of
growth and to the restoration of
macroeconomic stability.
NA

NA
+

Democratic changeover of
power enabled the programmes
to achieve satisfactory results.
Political stability in Nigeria also
facilitated implementation of
the programmes.

+

Macroeconomic policies were
adequate and well coordinated
to achieve the expected results.
The restructuring of the banking
system, partial liberalization of
the cotton sector, and
strengthening of transport and
telecommunication
infrastructure are all factors
conducive to the promotion of
growth and development of the
private sector.
The Government collaborated
closely with the donors and
worked for the success of the
programmes from the
preparation phase up to
monitoring and evaluation.

2.2 Sectoral policies

+

2.3 Government
commitment

+

2.4 Appointment of staff

2.5 Counterpart funding
2.6 Administrative
capacity

NA Remarks

+

+

The appointment of staff,
especially at the technical
ministries and the CNSAPAS
secretariat, and staff stability
allowed for better monitoring of
the programmes.
The Beninese administration
showed proof of competence in
implementation of the
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programmes in spite of its
structural weaknesses in terms
of human and material
resources.
3. Subject to executing
agency control
3.1 Management

3.2 Staffing
3.3 Use of technical
assistance
3.4 Monitoring and
evaluation

3.5 Participation of
beneficiaries
4. Factors affecting
implementation
4.1 Unrealistic
implementation schedule

+

Despite the slow
implementation of some
reforms, programme
management was satisfactory.

+

Monitoring was administrative
and was not accompanied by
sensitization and popularization
campaigns at the level of the
target populations.
Lack of a participatory
approach at programme
appraisal.

-

+

The schedule of implementation
of measures foreseen by the
programmes covered a period of
ten years and was quite
sufficient for their
implementation. Failure to
implement some measures is
not due to inadequacy of the
time provided for their
implementation.
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BENIN
SAP I, II&III
PROGRAMME PERFORMANCE EVALUATION REPORT
MATRIX OF RECOMMENDATIONS AND FOLLOW-UP ACTIONS
MAIN LESSONS AND CONCLUSIONS
PROGRAMME
FORMULATION
AND
JUSTIFICATION
The three SAPs were formulated by the Bretton
Woods institutions and ratified by the authorities
without taking into account the socio-political
context.
The social partners were not associated and there
was no participatory approach for the
programmes.
Programme objectives were optimistic at
appraisal and potential risks were not correctly
assessed.
PROGRAMME IMPLEMENTATION
The economic and social crisis of the 1980s,
reluctance of social partners and friction between
the legislature and the executive, failure to
implement some planned reforms and delays on
the part of the Bank were obstacles to
effectiveness of the three SAPs.
All the programmes are not documented and the
quality of available reports is poor at the
beginning of adjustment.
Monitoring by the Bank of programme
implementation was correctly done especially as
concerns SAP II.
PROGRAMME PERFORMANCE
EVALUATION
The growth and macroeconomic results achieved
are dependent on world market prices of cotton
and oil.
The fiscal restraint observed is fragile because

RECOMMENDATIONS

FOLLOW-UP ACTIONS

RESPONSIBILITY

Explicitly take account of the general
context in which the programme is
operating.

Plan actions in relation to the general
context.

Government and the Bank
(operational departments )

Adopt a participatory approach involving
the programme beneficiaries in order to
create favourable conditions for ownership
of the programmes.
Take account of exogenous factors at the
time of appraisal and properly analyse the
possible ensuing risks.

Create appropriate and decentralized
structures for a participatory approach
during programme preparation.

Government

Conduct prior studies to assess the
impacts of exogenous factors and put in
place alternative scenarios.

Government

Involve all the social partners, take account
of the social costs of programmes and have
the Bank show proof of more rapid
processing of files.

Ensure application of the participatory
approach during the next programmes.

Government and the Bank

Ensure publication of reports envisaged at
appraisal and their quality.

Ensure regularity of transmission of
implementation reports to the Bank.

The Bank

Strenghen monitoring missions and remind
the Government to transmit loan audit
reports before closure of programmes.

Programme multidisciplinary missions
with mandatory time schedules.

The Bank

Diversify the economy, implement prudent
macroeconomic policies and develop the
private sector.

Reduce the weight of the agricultural
sector in GDP by developing other
activities like tourism, textiles and
fisheries.
Implement the anti-corruption plan and

The Bank

Expand the tax base, improve the rate of tax

The Bank
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revenues are generated by a small number of
enterprises in the informal sector and are
dependent onthe common external tariff
and external assistance.
Savings remain low in spite of sustained growth.

recovery and strengthen the fight against
corruption and tax evasion.

put in place the observatory created for
this purpose.

Mobilize more savings and consolidate
consumption.

Ensure sustained growth and positive
real rates of interest and diversify
financial products.
Carry out targeted training actions in
favour of staff of enterprises and of
government departments and reduce
deadlines at port and customs services.
Effect reform of the public sector
contract award system, strengthen
internal and external audit services,
concretize the decentralization and
devolution process and strengthen the
judicial system.
Fix an implementation schedule and
comply
scrupulously
with
it,
particularly for privatization of SBEE,
PAC, OPT and SONAPRA and
implementation of the merit-based
remuneration system.
Implement the poverty reduction
strategy described in the PRSP adopted
in 2002.

Competitiveness of the economy is weak due to
slow customs procedures owing to lack of
training programmes by enterprises and nonalignment of training with employment needs.
Weak institutional capacity resulted in low rates
of utilization of resources.

Strengthen
manpower
productivity,
improve the competitiveness of the
economy and strengthen conditions for
promotion of the private sector.
Strengthen institutions with adequate
human and material resources and reinforce
monitoring and evaluation.

Lack of political will.

Firmly undertake completion of the major
reforms which are at a virtual standstill,
namely : privatization of public enterprises
and reform of the civil service.

Poverty has deepened and social inequalities have
increased.

Fight against poverty.

The Bank

The Bank

The Bank

The Bank

The Bank
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BENIN
PROGRAMMES (SAP I, II&III)
KEY MACROECONOMIC INDICATORS
1999

2000

2001

2002

2003 (proj.)

Real GDP growth rate in %

4.7

5 .8

5.0

5.3

6.0

Rate of inflation in % (IPC)

0.3

4.2

4.0

3.3

3.0

Rate of increase in money supply in %

35. 0

21.2

12.7

7.6

--

Velocity of money

3.9

3.3

3.1

3.0

--

Rate of investment in % of GDP

17.5

18.9

19.2

19.3

19.7

Domestic savings in % of GDP

9.9

10.9

12.5

11.0

12.6

Budget deficit (cash basis) in % of
GDP

3.0

5.5

4.1

5.8

4.5

Current account deficit in % of GDP

7.6

8.0

6.7

8.3

7.1

Debt service (after debt relief) in % of
GDP

17.0

15.9

9.8

8.6

7.2

Rate of indebtedness (after debt relief)
in % of GDP

55.0

57.8

58.5

40.4

36.1

Gross reserves (in number of months
of imports)

6.9

8.0

10.3

10.0

--

Exchange rate (CFA/US$)

615.7

712

728.8

728.8

720.8

Source : Consultation (Article IV) and Third Mid-Term Report June 2002
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BENIN : SAP I, II&III LOGICAL FRAMEWORK MATRIX

Hierarchy of Objectives
Overall Objectives

Ensure conditions for
sustained growth

Objectives by Verifiable Indicators (Projected and real at end of programme)
Formulation

SAP I

SAPII

PCR (SAP II)

SAP III

Rate of investment in % of GDP

Domestic savings/GDP

4.70%

14%

13.0%

16.5%

6.8%

6%

11%

Specific Programme
Objectives
1. Promote economic growth

Real GDP growth rate/year

3%

4.0%

4.2%

5%-6%

Means of
verification
PPER

SAP management
19.30% report by
CNSAPAS

SAP management Deterioration in terms of
report by
trade due to drop in export
prices, particularly cotton
5.30% CNSAPAS

SAP II
implementation
report

SAP II PCR
2.Improve the competitiveness Export growth rate
of the economy
Re-export growth rate (in
volume)
Import growth rate (in volume)

4.50%

8.10%

3.60%
3.60%

2.16%

Assumptions and critical
risk factors
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Achievements (Outputs)

Budget consolildated

Budget deficit/GDP

2.4%

5.2%

8%

6.0%

Price stability ensured

Rate of inflation

3.0%

2.5%

12.90%

3%

3%

Current account deficit /GDP
Debt service/exports

4%
31%

7.9%
14.10%

3.1%
17.50%

6%

8.30%
8.60%

Revenues/GDP

10%

Viable balance of payments
position

Budget and central
administration reformed

An enabling environment for
private investment instituted

Prices liberalized
Labour legislation eased
Legal and regulatory framework
reformed
Banking system restructured

Restructuring of all public
enterprises accelerated

Number of public enterprises
reduced

Variability of foreign
currency exchange rates

13%

Primary balance/GDP
Public expenditures/GDP
Government staff strength
reduced by :
Banking system restructured Number of public banks
liquidated

5.80% Idem

Sup.:2.3%
17.0%
4202

3

Slippages in programme
implementation due to weak
political will

3

19

Deadlines for reaction by
operators
Low motivation of State
employees, voluntary
retirement and delays in
payment of salaries
Delay in the restructuring of
the banking system
Social resistance to SAP
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Activities (Components)
(Matrix of measures)
Laws, decrees, circulars and
other actions planned under
the programme

Resources
SAP I (FUA million)
IDA

ADF
IMF
Programme financing activities France
S.land
Norway
FRG
Japan

idem
37.80
12.00
25.20
29.29
7.49
2.63
4.47
3.94

SAP II (FUA million)
IDA
EEC
ADF
Bilateral resources
Other sources

24.78
38.98
15.00
25.00
92.80

SAP III (CFAF billion)
IMF
IDA
ADB
EEC
France
Germany
Denmark
Japan
USA
S.land

20.60
21.68
3.30
18.80
3.90
3.90
3.10
23.48
7.50
7.46

Belgium

1.60

Disruption in the productive
and administrative
machinery due to delay in
payment of salaries and
other benefits

