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The purpose of this study is to review developments in secondary education
in Benin and identify key policy issues for the expansion of access in
affordable ways. This paper outlines the context that has shaped policy. It
then profiles the structure of the education system and recent enrollment
growth. This leads to a discussion of the development of secondary
schooling in terms of access, curriculum, teachers, and costs and finance.
The final section identifies key issues for policy on secondary schooling.

CONTEXT

Benin is a French-speaking country in West Africa with an area of 114,800
square kilometers. It is bordered on the north by Niger and Burkina Faso,
on the west by Togo, on the east by Nigeria, and on the south by the
Atlantic Ocean. Benin has a Human Development Index (HDI) of 0.420,
and is ranked 158 out of the 173 countries for which the HDI was calcu-
lated in 2000. It is fourth after Togo, Senegal, and Côte d’Ivoire in the
West African Economic and Monetary Union (WAEMU). 

Politically, Benin introduced democratic pluralism in February 1990
with the Conférence des Forces Vives de la Nation. Decentralization was
introduced in the late 1990s and resulted in the creation of 77 communes,
three of which are municipalities (Cotonou, Porto-Novo, and Parakou).
The population of Benin is estimated at 6.7 million inhabitants. Annual
growth averaged 3.2 percent between 1992 and 2002 and population den-
sity was 58 inhabitants per square kilometer. Life expectancy was 54 years,
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51.4 percent of the population is female, and those under the age of 15
represent 47 percent of the population, giving high age-dependency rates. 

Benin’s economy developed between 1996 and 2001 with an average
annual growth rate estimated at 5.3 percent. GDP per capita reached CFAF
240,000 (about $400) in 1999, but the distribution of wealth remained
unequal. The government maintained a stable macroeconomic framework
and a small budget deficit. Benin’s high level of indebtedness (37 percent
in 2001) made it eligible for the HIPC initiative in July 2000. The devel-
opment partners made a commitment to reduce debt amounting to CFAF
39 billion between 2000 and 2002.

The Benin economy is characterized by rigidity in production capaci-
ties and structure, low levels of investment, and lack of diversification in
exports. Production in the primary sector is characterized by specializa-
tion (cotton), in which the obsolescence of production tools, infrastruc-
ture, and methods curbs productivity. Moreover, the various sectors of
the economy are poorly integrated. The economy is dominated by the
tertiary sector, which during the 1990s accounted for about 50 percent of
GDP. The primary sector contributes a further 35 percent to GDP, and the
secondary sector (primarily food and cement industries) accounts for the
remaining 15 percent.

The World Bank estimates that 60 percent of the active population
works in agriculture, 32 percent in services, and only 8 percent in industry.
As a result, the demand for white-collar and skilled workers remains min-
imal, with only 5,000 middle and senior managers in private companies.
The modern job market provides about 80,000 positions, half of which
are in the civil service. Limited employment opportunities curb the rates
at which secondary and higher education can grow without saturating the
labor market.

Living conditions in rural areas are harsh and young people are desert-
ing farm jobs to search for the few urban jobs that exist and to enter into
livelihoods in the informal economy. These rural urban migrants can ben-
efit from skills that formal schooling could but does not necessarily
deliver, including sharp wits, practical knowledge, and the ability to form
relationships and to exploit opportunities. Secondary-school graduates
and university graduates are often perceived to have skills and dispositions
that are not well suited to the informal job market.

Poverty is concentrated in rural areas where 60 percent of the population
live. In 2000, 31 percent of the population lived below the rural poverty line
of CFAF 51,400 and 25 percent below the urban poverty line of CFAF
91,700. Those below the poverty line have been increasing in rural areas but
decreasing in urban locations. Poverty affects women more deeply and
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severely than men and strikes different administrative departments and
social groups unequally. The principal development indicators, recorded in
2003, are presented in table A3.1. 

EDUCATIONAL POLICY DEVELOPMENT

The Education Convention held in October 1990 marked a turning point
in the evolution of the Benin education system. This vast dialogue between
all the school actors paved the way for national reflection and revitaliza-
tion of the education system. The policies associated with the new school
system were replaced.1 The new government began the process of reform
and recognized that initiatives would be carried out in an institutional and
structural framework that was high in inertia and difficult to change.
Priority was given to primary education, which made it possible for
enrollments to increase. After more than a decade the pressure is now on
secondary education where new policy remains to be defined.

The policy dialogue since 1990 has generated many key documents.2

Embedded in these policy documents were commitments to equality of
opportunity and improvement of the quality of instruction at every level,
which would make it possible to project these objectives into schools.

Table A3.1 Principal Development Indicators

Indicators Value Year

Population 6,700,000 2002

Area (km2) 114,763

Inter-census growth rate of the population (%) 3.2 2002

Life expectancy at birth 54 1992

Real income growth rate per capita (%) 2.82 2001

Human Development Index (HDI) 0.437 2001

Percentage of the rural population below the poverty line 31.3 1999

Percentage of the urban population below the poverty line 24.6 1999

Outstanding debt/GDP (%) 37.1 2001

HIV/AIDS prevalence rate (%) 4.1 2001

Percentage of the population without drinkable water 49 1998

Percentage of children under 3 who are underweight 22.9 2001

Literacy rate for 15 years and older (%) 35.9 2001

Primary gross enrolment rate (%) 94.3 2002

Girl/boy ratio in primary education 0.7 2002

Maternal mortality rate per 100,000 live births (%) 498 1996

Share of education in the state’s budget (%) 20.7 2001

Source: UNDP 2003. Millennium Development Objectives follow-up report (Benin).
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Until the end of the 1990s, the secondary education subsector only
benefited from small-scale actions such as the revision of study programs
in certain subjects (French, mathematics, physics), for which specialized
intervention technical commissions (CTIS) were created within the Edu-
cation Sector Support Project (PASE) of French Cooperation. What was
forgotten was that sector studies and the Education Convention had rec-
ommended a systemic vision of education that trained citizens in a global
and connected manner, from primary school through university. 

Concern about secondary education reform has begun to create a vision
of basic education that combines primary education and the first level of
secondary education. Basic education is now conceived of as taking place
over 10 years and will include children from 6 to 15 years old. Students who
have taken part in the primary school New Study Programs have been enter-
ing the largely unreformed middle schools since 1998. Some activities were
undertaken to facilitate these pupils’ entry (awareness sessions for the teach-
ers of the students concerned, pedagogic days organized by area, and so
forth). However, these activities have had little impact, mainly because of
the basic difference in the pedagogical approaches in use in secondary
school and those these students were familiar with in primary school.

Some new approaches have been developed to improve the link
between the pedagogical approaches of primary and secondary education.
The principal steps in this process carried out by the INFRE (National
Institute for Training and Research in Education), in partnership with the
different action plans in the reform, were as follows: first, reflection days
were held to bring together the second education supervisors in January
2000. Second, a concept harmonization workshop for the revision of sec-
ondary study programs was held in March 2000. Third, a seminar on the
state of education and the definitions of profiles at the end of the first
level of secondary school occurred in July 2001. Fourth, a seminar was
organized on the conception and development of disciplinary skills and
continuity by subject for grades 6 and 7. 

In September 2001, new study programs were developed for all the sub-
jects taught in grade 6. These study programs were designed in a new spirit,
using a teaching approach that was completely different from the one in use
in secondary education. It was therefore necessary to help the teachers
implement the new programs. Guides to accompany the study programs as
well as training modules for those involved in the experiment were then
developed. The new study program experiment was then introduced to
higher grades in subsequent years and reached grade 9 by 2004/5. The first
students from these experimental classes took their BEPC exam in July 2005. 
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Since the beginning of the implementation of the educational sector
reform, educational conditions have changed on every level. The reform
launched in 1992–1993 was in keeping with the spirit of the national
constitution, which considered primary education the state’s first priority.
This explains why a sizeable share of educational resources during the
past decade was allocated to this subsector.

By and large silence has characterized policy on general secondary
education. Recently, general secondary education has begun to attract
more consideration from the policy system. The reason for this is growing
concern with the performance of the subsector and the need to design
and implement reforms that will contribute to poverty alleviation.

The current ambition is to establish a modern secondary education
system that will emphasize new information and communication tech-
nologies (NICT); encourage competition and the development of an
open-minded elite; and effective pedagogy that includes dialogue with
learners. These are ambitious choices that need a substantial program of
investment and require appropriate structures to implement—structures
that do not exist yet.

THE EDUCATION SYSTEM

Currently primary education lasts six years and encompasses three two-year
levels: CI or CP (introductory course or preparatory course), CE (elementary
course), and CM (middle course). These six years are equivalent to
kindergarten through to fifth grade. At the end of the grade 5 (CM2), the
students take an exam and if they pass they receive a CEP (Primary Study
Certificate), which allows them to enter middle school and commence
secondary education. Some technical and vocational programs start at the
end of CM2 and last the same number of years as general secondary edu-
cation. Technical and vocational education is composed of two levels that
lead to a diploma that permits enrollment in higher technical education,
called CPU (University Technical College) in Benin.

General secondary education is a legacy of the colonial period and has
only undergone superficial reform. Schools offering general secondary
programs admit young people who have finished their primary education
and have received their CEP. Secondary programs last seven years and
have two levels: the first is four years long, at the end of which the students
take the BEPC (First Level Elementary Certificate)3 exam; the second level
lasts three years and leads to a baccalaureate (high school diploma). Gen-
eral secondary education is given in general education middle schools
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(GECs) and high schools. Certain GECs only cover the first level whereas
others and the high schools offer both levels. Specialization starts in the
first year of the second level, that is, grade 10. There are four streams:
A (literary), B (humanities and economics), C (math and physical sciences),
and D (biology). 

Technical and vocational education is given in public (17 schools) and
private (90 certified schools) institutions. The public schools include a
professional training center; a school for deaf-mutes; 14 secondary-level
schools including industry and management (3), industry (3), agricul-
ture (4), health (2), home economics, industrial arts, and hotel and
catering (3). The private schools include all these options. Participation
is very uneven—management is by far the most popular option and
enrolls nearly two thirds of the total student population, followed by
industry, health, and agriculture.

ENROLLMENT GROWTH

Primary education has increased from 664,000 to 1.15 million, with
93 percent of enrollment in public schools (table A3.2). Secondary edu-
cation has grown from 105,000 to 262,000. Most of the growth has been
at level 1 and in public schools, which account for about 88 percent of
total enrollment (figure 2). Private schools have grown fast but remain a
small proportion of total enrollment reaching 15 percent at level 2 of
secondary. Technical and vocational education expanded from about
10,100 to 20,700 by 1998/9. More recent statistics are not available
though it is thought that the numbers have climbed to 23,700. About
68 percent are in private institutions. enrollments in higher education

Table A3.2 Gross Enrollment Rates by Major Education Level, 1993–2002 
(Percent)

Years 1993–94 1994–95 1995–96 1996–97 1997–98 1998–99 1999–00 2000–01 2001–02

Primary education 71 71.8 75.1 77.6 81.9 79.5 81.4 88.49 94.33

General secondary 11.5 13.6 14.1 15 16.3 18 19.1 19.13 19.3

First level 15.2 18.3 18.8 20.2 22.2 24.7 26.4 — —

Second level 5.9 6.3 6.6 6.7 6.9 7.5 7.6 — —

Higher (students per
100,000 inhabitants) 207 215 216 238 281 301 353 — —

Sources: Ministry of Primary and Secondary Education (MEPS) and Ministry of National Education and Scientific Research
(MENRS), statistical directories, different years.
— Not available.
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Figure A3.1 Secondary Enrollment Growth

Source: Ministry of Education statistics.
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went from 10,900 to 21,700. The relative share of the private sector in
higher education increased from 2.8 percent in 1993/94 to 20.4 percent
in 1998/99. Gross enrollment rates have improved at all levels (table A3.2)
to reach 94 percent at primary and 19 percent at secondary.

Enrollment of girls is a serious problem. In 2002, school popula-
tions in level 1 secondary education reached 262,410, of whom only
83,288—that is, about one-third—were girls. At level 2 less than 25 percent
were female. The low participation rates for girls arise partly from the
unwillingness of parents to allow daughters to travel far to secondary
schools as they reach puberty. The promotion of school enrollment for
girls has received special attention from the Benin political authorities,
who encouraged the intervention of international partners (UNICEF,
USAID, and the World Bank). During 1990–2000, a program was estab-
lished that included the following measures: 

• A network of community authorities, NGOs, parents, teachers, and
students with the purpose of making parents aware of the necessity of
educating girls. 

• The opening of a residence for girls in each administrative department.
The five best students at the end of primary school in each subprefec-
ture are selected for lodging to continue their education in middle
schools or high schools.
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• Tuition exemption measures for girls. However, this has resulted in
some schools preferring to admit fee-paying boys.

• The creation of a Ministry of Education department dealing with
the question of girls’ participation in education. The department
is responsible for implementing government policy and establish-
ing programs designed to keep girls in the education system.

• The establishment of school lunchrooms in rural areas. Lunch-
rooms encourage students’ regular attendance and complement
daily nutrition. 

These measures have had limited effect because of the resistance of
some head teachers who fear a budget deficit, the hostility of boys
who considered the project discriminatory, and hesitations about
boarding for girls that the local communities were supposed to man-
age and finance. The presence of girls in public secondary education
increased by between 35 and 50 percent in three administrative
departments between 1995 and 1998. However, overall participation
remains very low.

Educational conditions are not the same in the public and pri-
vate sectors. In 2002, there were twice as many teachers in the pub-
lic schools as in the private schools, but 14 times more students.
The PTRs are therefore smaller in private schools, although it is
unclear if this translates into smaller teaching groups as would be
expected. Most of the teaching staff in the private schools are tem-
porary and work in several schools. Some of them are tenured and
teach in public education as well. The fact that teachers in public
education are often not fully available further worsens conditions
in the public schools. Private schools tend to be much smaller than
public schools.

Table A3.3 summarizes conditions in secondary schools.
Private schools are unevenly distributed in the country. Of a total

of 245 private general secondary education schools, 131 are in the
Atlantique et Littoral (formerly the Atlantique) administrative depart-
ments and 55 in the Ouémé, while in Borgou and Atacora, in the
north of Benin, there are only seven schools in the former and none
in the latter. Endemic poverty in the rural areas explains the almost
total absence of private schools outside metropolitan centers.

More generally there are marked disparities between regions. The
imbalance between the coastal region and the north of Benin stems
from the country’s history. The first general secondary education
schools were opened in Cotonou and Porto-Novo, the economic
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Table A3.3 Secondary-School Indicators, 1989 to 2002
Number

Type of school Categories Year 1989 Year 2002

Public schools Middle schools with 1st level exclusively 147 186

Middle schools with 1st and 2nd levels 42 71

Pedagogical groups 1,565 4,277

Functional classrooms 1,880 3,326

Student populations — 231,349

of which girls 68,883

Teachers with positions 7,243

of which temporary 4,443

percent temporary 61.3 %

Number students per class 54

Number of students per teacher 32

Private schools Middle schools with 1st level exclusively 3 168

Middle schools with 1st and 2nd levels 1 77

Pedagogical groups 1,184

Student populations 31,601

of which girls 14,405

Teachers with positions 4,456

of which temporary 2,401

percent temporary 53.8 %

Number students per class 26.6

Number students per teacher 7.1

Public and private schools Total student population 262,410

of which girls 83,288

Source: MEPS/DES. 

and political capitals respectively. The concentration of high-level gov-
ernment officials and the major businesses in these cities favored the
development of schools on all levels. The growth of the cities, which
had become uncontrollable, determined the growth of the school-age
population and that of schools. Despite the concentration of public
schools, the structures very rapidly became overcrowded and private
schools made their appearance. Under the Marxist regime, the state
monopolized education and private schools were not to reappear in
force until after 1990. Some indication of disparities is provided by dif-
ferences in transition rates by region (table A3.4). 

Participation is closely related to age group and location (figure
A3.2) as well as wealth and gender (figure A3.3) throughout the edu-
cation system.
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Table A3.4 Change in Transition Rates by Administrative Department 
(Percent)

Administrative departments

School years Atacora Atlantique Borgou Mono Oueme Zou 
and transition rates Donga et Littoral Alibori Couffo Plateau Collines National

1994–1995 CM2-6 44.8 59.3 47.1 39.1 54.1 40.4 49.9

CM9-10 33.9 50.6 54.9 41.3 45.7 44.3 47.1

1997–1998 CM2-6 59.3 60.8 68.7 52.2 52.0 52.2 56.9

CM9-10 33.8 46.6 46.6 36.2 37.8 43.1 42.4

2000–2001 CM2-6 34.9 63.1 66.7 51.5 52.1 61.2 56.7

CM9-10 36.2 38.2 48.6 37.3 36.7 42.9 39.5

Source: MEPS/DES.

Figure A3.2 Participation by Location

Source: DHS/World Bank.
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Figure A3.3 Participation by Wealth and Gender

Source: DHS/World Bank.
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THE DEVELOPMENT OF SECONDARY SCHOOLING 

The increase in population graduating from primary schools and the intro-
duction of new study programs have created difficulties in the transition
into secondary institutions. Secondary expansion has also led to shortages
of teachers. Secondary education reforms are considered necessary to facil-
itate the following goals:

• More effective transition arrangements for the influx of students
from primary education. This will require the development of spe-
cific strategies to support the adjustment of students to different
learning patterns, and retraining of lower-secondary teachers and
supervisory staff.

• Adaptation of technical and vocational programs to reflect the
country’s development needs and the job market. A key step would
be better integration with opportunities in the private sector and
nonformal education.

• An increase in the number of schools and the recruitment of more
qualified teachers.

The disparities in development between the different levels of edu-
cation are detrimental to the internal and external effectiveness of the
national school system. Such disparities call for a redefinition of the
priorities in the new educational sector strategy launched in November
1999. A development process for a 10-year strategic plan for educa-
tional development has been initiated to update the sector strategy in
the context of known resource constraints. The plan stresses the fol-
lowing needs:

• Favor educational investments linked to economic growth and poverty
reduction by gradually offering the disadvantaged new opportunities
to escape poverty.

• Develop a basic primary and secondary (first-level) education of
quality, tailored to the development needs of the agricultural and
nonagricultural informal sector.

• Support technical, vocational, and higher education that contribute to
producing human capital adapted to the needs of the modern job
market. 

• Improve the internal and external effectiveness of the various levels of
education.

• Develop a private sector better connected to the postprimary levels of
the global educational sector strategy.
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ACCESS

Access to secondary schooling is controlled by the CEP. This certificate is
used to match the number of students selected to public school capacity. 
A departmental commission examines all the results and selects the best stu-
dents. Admission to private schools is determined by the parents’ ability to
pay tuition fees. Very few private schools use an academic selection process.

In practice these procedures often appear to be circumvented. Some
middle schools and high school principals assume the right to recruit
students who have not met the conditions imposed by the regulations.
Since school financing is partially based on the communities’ contribu-
tions to the operating budget and payment of community assistants
salaries, parents’ associations can influence selection and admit students
who are rejected by the official selection commission. Ministry officials
may also be influenced by their political connections to assist protégés.
The result is fragile levels of confidence in selection methods, allegations
of corruption, and possible misallocation of students. 

Similar considerations apply in relation to technical and vocational
education. In principle, admission is based on a competitive exam. As the
demand is always greater than the supply, only the best are selected. In
the high schools those selected benefit from a state scholarship providing
many advantages (accommodation, meals, pedagogical supervision,
and so forth.) but the number of students in this category is an
extremely proportion of the student population. Applicants who do not
fulfill the age requirements for taking these exams or who have failed
them are admitted to these schools on a paying basis. A small recruit-
ment margin is authorized to admit students who have a good academic
performance in school but have not passed the exam. These unfortunate
applicants can pay for their schooling (CFAF 150,000–250,000) if
they can afford it. A school commission examines their application and
recruitment. Here as elsewhere injustices are possible without their
extent being measurable.

CURRICULUM ORGANIZATION 

The underlying philosophy of the curriculum is to promote the human,
intellectual, social, and moral qualities considered necessary for young
people so that they can meet the challenges they must face. The intellectual
skills include abilities to learn, analyze, synthesize, and evaluate; to com-
pare, plan, and implement projects to solve problems; to explain facts
and develop critical faculties; to acquire scientific curiosity; and to make
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judgments and take decisions. In addition, cultural and social values are
to be promoted, including the rejection of fatalism, open-mindedness,
team spirit, a sense of equality between young people (girls and boys),
preservation of national and cultural values and heritage, a sense of
belonging to a sociocultural group and the nation, and respect for and
protection of the living environment. Also promoted are moral and civic
values such as a sense of responsibility, respect for the common good,
valuing of effort, self-discipline, and the appreciation of justice, equity,
generosity, and tolerance (INFRE 2002).

The following subjects are taught: 
First level: French, English, history and geography, mathematics, biology

and geology, physical activities and sport, physics and chemistry, home
economics, civics, German or Spanish. 

Second level: French, English, history and geography, mathematics,
biology and geology, physics and chemistry, philosophy, physical activi-
ties and sport, home economics, German or Spanish, and civics. Four dif-
ferent streams—A, B, C and D—are differentiated by the number of hours
of instruction and the coefficients (weight) according to the subjects. For
example, in series C, there are more hours of instruction and higher coef-
ficients in mathematics and physics. Starting from the first level, the stu-
dents can opt for different degrees of specialization with more or less
physics-chemistry or for German or Spanish and even Latin depending on
the stream chosen. The distribution of students by stream at the second
level is such that stream D (biology and life sciences) attracts 74 percent
of all enrollments. Stream C (math and physics) has about 9 percent and
stream A (literature) about 15 percent.

The national curriculum framework applies to all general secondary
education schools. However, the full range of subjects is taught only
where the number and qualification of the teachers required makes
this possible. 

Technical and vocational education has been designed to meet one of
the objectives of the reform launched in the beginning of the 1990s,
which is to ensure that each student leaves school with a trade. One of the
major difficulties with the technical education and vocational training
subsector is that the working world does not participate enough in the
formulation, implementation, and evaluation of educational policies.
The training rarely meets the needs of the national economy. The curricu-
lum is often does not facilitate acquiring skills that match the job market
or encourage the graduate to take entrepreneurial initiatives.

The technical and vocational education programs have been par-
tially revised, taking a more skill-based approach into consideration. The
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application of the new programs is handicapped by the obsolescence of
the infrastructure and equipment, the lack of pedagogical inputs, the
inadequacy of operational structures specialized in training, and the
quality of teachers. This unsatisfactory picture places the technical teachers
in the position of those who often hold some knowledge but who have a
great deal of trouble updating and strengthening this knowledge. Teachers
do not use teaching methods able to motivate the learners to analyze prob-
lems and effectively manage information. There is a predominance of
theoretical training over practical training. The decrease in practical train-
ing sessions in companies complicates the picture.

The programs vary according to the specialties covered in each training
area. Four main types are provided. 

1. Industrial Sciences and Techniques (STI). Here the components pertain
to general education subjects and to specializations in electricity, general
mechanics, automobile mechanics, masonry, topography, carpentry, and
so forth. As in general secondary education the training is covered over
two levels of three years each.

2. Administrative and Management Sciences and Techniques (STAG).
These programs are composed of general education subjects and pro-
fessional training subjects (secretarial skills, accounting and business).
The programs are also divided into two three-year levels.

3. Biological and Social Sciences and Techniques (STBS). These are
offered in paramedical training schools that teach biological and social
sciences and techniques including health, family, and social education.
STBSs train assistant nurses, registered nurses, midwives, social workers,
lab technicians, and so forth. 

4. Agricultural Sciences and Techniques (STA). These schools that teach
agricultural sciences and techniques. STAs also train middle managers
for the agricultural sector in specialties such as rural engineering,
hydraulics, water and forestry, fishing, rural economics, animal pro-
duction, and crop production.

TEACHING STAFF

During the 2001–02 school year there were a total of 7,243 teachers in the
classrooms of public secondary schools. The number of career teachers
decreased to 1981 from 2,119 a year earlier. In contrast, teachers on con-
tracts increased from 726 to 820, and the number of temporary teachers
also increased from 2,827 to 4,443. Thus, the proportion of contract and
temporary teachers has risen dramatically. By 2001–02 contract and
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temporary teachers reached 72 percent of the teaching population with
positions in public general secondary education (table A3.5).

Public general secondary education suffers from a continued short-
age of teachers, especially those with appropriate qualifications. The
frequent strikes that interrupt the school year reflect difficult condi-
tions and dissatisfaction. Teacher absenteeism is very frequent in pub-
lic education. Believing that they are badly paid, teachers free up time
with the slightest pretext to give a few hours of instruction in private
secondary education.

The PTRs are not only high compared to similar countries in Africa,
but have clearly been worsening since 1985. At the primary level, the PTR
reached 54:1 in 1998. But in secondary, where the PTR should be notice-
ably lower than in primary, it rose to 41:1 from 32:1 in 1985. This implies
an average of more than 60 students per class.

Contract teachers in primary education generally have a BEPC and
sometimes a baccalaureate. That are recruited and made available to
departmental structures that assign them to schools. Contract teachers in
secondary education have a bachelor’s or master’s degree. Neither group
receives any professional training and most of these teachers find them-
selves teaching in overcrowded classes. 

The recruitment of these teachers is not always based on principles
that take the quality of their services into account. The Ecole Normale
Supérieure (teacher’s college) closed more than a decade ago and now
only accepts teachers on an irregular basis, thus atrophying initial training.
Moreover, there is no systematic annual program to give continuous
training to all the teachers.

Table A3.5 Contract Teachers’ Salaries (CFAF)

Base salary Local allowance Housing
Staff Recruitment diploma New Previous New Previous allowance

Student teachers’
assistants BEPC 31,733 32,333 3,173 3,233 2,000

Student teachers Baccalaureate 43,633 44,058 4,363 4,446 2,500

Phys. ed. teachers MEPS diploma 49,583 50,521 4,958 5,052

Assistant secondary-
school teachers DUEL—DUES 55,533 56,583 5,553 5,658

Bachelor’s 59,500 60,625 5,950 6,063

Master’s—BAPES-BAPET 67,433 68,708 6,743 6,871 3,000

Certified secondary-
school teachers CAPES—CAPET 84,292 85,885 8,429 8,589 4,000

Source: MENRS—Human Resources Department.
Note: 1 euro = 656 CFA francs.



16 •   Sustainable Financing of Secondary Education in Sub-Saharan Africa

The average labor cost of a career teacher is twice that of a contract
worker in primary education, and one and two-thirds that in secondary.
The strategy has been to reduce payroll expenditures by replacing career
teachers, who are civil servants, by contract and temporary teachers, who
are not. This may be having a negative impact on the quality of educa-
tion and the children’s academic performances. With the same diploma,
the salary levels are identical to that of teachers who are civil servants at
the start of their career. Overall savings therefore arise from lower levels
of qualification.

The overall profile of public secondary teachers is as shown below
(table A3.6). Most are male (88 percent), most are temporary (61 percent),
and the largest numbers teach French, English, history, geography, math,
biology, and physical education. Private general secondary education

Table A3.6 Teachers by Subject, Status, and Gender in Public Education, 2001–02 

Parents’ Occasional
association and

or Technical Contract temporary
permanents assistants workers teachers Total

Subjects taught M F M F M F M F both genders

French 106 43 63 13 695 71 991

English 119 45 12 27 69 11 451 60 794

History-Geography 187 49 — — 61 06 439 44 786

French-English 125 27 — — 78 11 104 05 350

French-History-Geography 53 18 — — 43 01 124 08 247

Mathematics 103 09 — — 58 03 523 17 713

Physics-Chemistry 93 12 — — 75 03 336 10 529

Biology-Geology 129 50 — — 119 26 444 85 853

Mathematics-Physics 237 17 — — 42 01 244 07 548

Mathematics-Biology 170 63 — — 45 03 137 08 426

Physics-Biology 04 02 — — — — 28 — 34

Sport + Drawing 01 14 — — — 01 01 26 43

Physical Education and Sport 119 04 — — 52 02 348 12 537

Philosophy 53 08 — — 18 05 78 12 174

Spanish 13 02 — — 02 01 23 02 43

German 08 03 — — 05 — 23 03 42

English-Spanish 07 04 — — — 01 02 — 14

English-German 05 05 — — 02 — 02 — 14

PDIP 23 04 — — — — 40 25 92

Others (Economics) 02 05 — — — — 06 — 13

Total 1,557 384 12 27 732 88 4048 395 7,243

Source: MEPS statistical data, general secondary education, school year 2001–02.
— Not available.
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(not shown) had a total of 4,456 teachers in classrooms in 2001–02. Of
this number, 2,055, or 46 percent, are permanent teachers, 2,401 are
temporary, and 88 percent are male. Temporary teachers in private gen-
eral secondary education come from various origins. They are trained
when they come from public education to offer hourly services. Private
schools with good reputations pay up to CFAF 2,500 per hour for the
services of these temporary teachers from the public sector. Private
schools with no prestige accept poorly or untrained temporary teachers
and underpay them.

The social status of the teacher has been eroded. Poor living and work-
ing conditions have contributed to sullying the image of the teacher and
creating a genuine malaise in the profession. Morale is therefore low.
Although relations between teachers and students are generally good,
there are problems with discipline and sexual relations between male
teachers and female students. Levels of parental involvement with
schools and teachers are generally low. The widespread use of contract
and temporary teachers has destabilized the teaching force, and many
have multiple jobs. Compounding these human problems, the schools
lack classrooms and various types of equipment. In 2001 the coverage
rates for classrooms in public secondary schools was only 76 percent,
while that for school furnishings was 83 percent. 

INTERNAL EFFICIENCY 

Out of 100 children who enter CI in Benin, only 45 enter CM2 (grade 5),
34 grade 6, and 16 grade 9, which is the last year of the first level of sec-
ondary education. Out of 100 students, 9 enter grade 10 and only 7 reach
grade 12. From the total school age population, it is estimated that about
89 out of 100 enter school. Only 6 will start grade 12. Over half (55 percent)
of the students fail to complete primary schooling and are therefore at
risk of failing to acquire basic literacy securely. The global effectiveness
index of resources associated with student flow is estimated by the World
Bank at 67.9 percent for middle school and 74.1 percent for high school.
This figure is the ratio of the number of theoretical student-years to the
number of student-years financed to obtain completing student. In sum,
93 children out of 100 fail to reach the end of secondary schooling, even
though the resources available could provide places for many more if
repetition were not so high.

These outcomes indicate very low levels of internal efficiency and dis-
astrous levels of waste. Promotion, repetition, and dropout rates confirm
this picture (table A3.7).
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Repetition rates are about 30 percent and have not been falling.
Dropout rates were between 10 percent and 13 percent in 2000, and are
higher at the second level. These rates appear to have fallen since 1995 but
not by very much. Transition rates CM2-6 are about 55 percent and for
CM9–10 about 40 percent. The former have improved slightly since 1995,
but the latter have declined (table A3.7).

Evidence on achievement does show signs of improvement. The pro-
portions passing the CEP have risen substantially since 1991, although
this is not reflected in increased transition rates into secondary since selec-
tion is not automatic when students pass the CEP but limited by places
available (table A3.8). The increase in performance is attributable to the
changes introduced by the Education Convention, which prioritized
investment in primary schooling and considerable external financing to
support improved learning conditions. 

The results of the BEPC exam for the same period have also improved
from very low levels to the point where nearly 50 percent passed in 1998,
after which pass rates have fallen (table A3.9). 

The BEPC exam is not a prerequisite for admission to grade 10. A
student who obtains an annual class average of 10 out of 20 can be auto-
matically promoted, even without passing the BEPC exam. Transition
rates into grade 10 have been falling as the numbers completing the first
level have increased faster than the growth in affordable places at the
second level.

It may be that recent declines in results are related to the shortages of
teachers and the increasing proportion of contract teachers. PTRs in
public schools are high, and even higher for qualified teachers in core

Table A3.7 Promotion, Repetition, and Dropout Rates in Public Secondary Education
(Percent)

Year Measure 1st level 2nd level 1st and 2nd levels

1994–95 Promotion 58.0 57.1 57.5

Repetition 32.0 24.5 28.2

Dropout 10.1 18.5 14.3

1997–98 Promotion 59.9 61.0 60.5

Repetition 29.8 25.8 27.8

Dropout 07.7 13.2 11.7

1999–2000 Promotion 58.2 58.0 58.1

Repetition 31.6 28.8 31.2

Dropout 10.3 13.1 10.7

Source: MEPS/DES.
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subjects. This is exacerbated by the numbers of teachers who abandon
their students in public schools for well-paid temporary work in private
schools. It may also be that pupils are weakly motivated as a result of the
perceived benefits of graduation in gaining access to the small number of
modern jobs available. Certainly there has been little investment to
improve learning quality at secondary level in the recent past as this has
not been a priority area. 

The baccalaureate results for 2000 and 2001 are presented in table
A3.10. 

Success rates on the baccalaureate exam are low particularly in public
schools. Students in rural public schools must get through a real obstacle
course. Schools far from the major metropolitan centers—Porto-Novo,

Table A3.9 Results of the BEPC Exam, 1991–2000

School year Enrolled Present Passed Percentage

1991 19,557 18,196 1,610 8.8 

1992 21,379 20,237 3,556 17.6 

1993 24,227 22,938 6,068 26.5 

1994 23,407 24,429 7,704 34.3 

1995 25,330 23,743 7,696 32.4 

1996 25,728 24,556 9,363 38.1 

1997 29,811 28,438 9,810 34.5 

1998 33,152 31,817 15,170 47.7 

1999 34,183 32,409 14,643 44.9 

2000 39,554 37,620 15,029 40.0 

Source: MEPS

Table A3.8 Results of the CEP Exam, 1991–2000

School year Enrolled Present Passed Percentage

1991 39,698 38,666 13,471 34.8 

1992 45,776 44,763 15,954 35.6 

1993 53,201 51,887 30,636 59.0 

1994 51,619 50,887 28,957 56.9 

1995 61,759 59,664 32,251 54.1 

1996 70,805 68,720 42,691 62.1 

1997 76,756 74,480 52,134 70.0 

1998 80,604 77,125 52,178 67.7 

1999 82,288 79,110 54,113 69.3 

2000 86,831 83,955 57,170 68.1 

Source: MENRS, Exams Department.
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Cotonou in the south, and Parakou in the north—must overcome disad-
vantages related to both the quantity and quality of teachers. Core subjects
may only be taught for part of the school year by teachers who arrive spo-
radically on temporary assignments in the rural areas when the parents
can pay for their services. Often these teachers lack motivation and are not
really devoted to their work. Stoppages due to strikes are frequent in public
schools and penalize the students because programs are not completed in
advance of the baccalaureate examination. 

Students in private schools are usually unaffected by these events.
Examination results in private education are better for three reasons.
First, the private schools have few teacher strikes and therefore usually
complete their programs. Second, teacher absenteeism is not tolerated in
private education. Last, job security is not guaranteed. Low student
enrollment resulting from lack of teacher commitment can compromise
the career of the teaching staff in the private sector.

There is very little information available to establish the external effi-
ciency of the secondary education system. However, several observations
can be made. First, the welfarism that meant that secondary graduates
were virtually guaranteed a civil service job is no longer feasible. The auto-
matic recruitment process was halted in 1987. Constraints on growth in
the civil service mean that recruitment reflects the replacement of people
who retire or when a case of absolute necessity is made. Most secondary-
school graduates will not enter the civil service. Some however continue
to queue in the labor market while attempting to gain access to public
sector jobs. Such jobs are known to present opportunities for income
enhancement through the power of the position—the case, for example,
in the police force and customs and excise. 

Second, the great majority of the active labor force works in the agri-
cultural sector and, increasingly, in services and the unorganized informal
sector. Secondary schooling is generally not aligned with skills related to
agricultural activity; nor has it adjusted to the changing pattern of oppor-
tunities that exist in services and the informal sector.

Third, although the philosophy of educational reform has emphasized
the need to break with the past and to deepen the relationship between

Table A3.10 Results of the Baccalaureate Exam in 2000 and 2001 
(Percent)

2000 2001

Public schools 36.6 38.1

Private schools 55.8 49.0

Applicants, all statuses combined 34.1 31.6

Source: MEPS.
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learning, teaching and useful skills, these reforms have not happened.
Reforms have stayed on the theoretical level and general secondary
education has kept within its traditional structure and content. 

Fourth, the Ministry of Education has no system to study and follow up
students into the job market. As a result, the effectiveness of the training
programs in the technical middle schools and high schools is completely
unknown and these programs are unresponsive to the changing labor
market. In the absence of any rigorous study of employment and the infor-
mal sector, what type of jobs secondary-school graduates in Benin take is
not systematically known. This makes it very difficult to realize reforms
relevant to poverty reduction, income generation, and economic growth.

COST AND FINANCING

Gathering information on education expenditures in Benin and their
financing was systematized in the late 1990s with the support of UNESCO’s
International Institute for Educational Planning (IIEP) and USAID
(IIEP/UNESCO 2000). However, this project was not continued after 1998
and the data established for the 1993–98 period remain the only available
source of insight into changing patterns of finance. This data unfortunately
does not permit distinctions to be made between the first and second levels
of secondary education.

From 1993 to 1998, recurrent expenditures on the national budget
increased by 236 percent for all education levels combined. Actual
increases were less than this as a result of a tendency to spend less than
the budget voted (low implementation rate) and the inflation of the
Benin currency. The World Bank drew up a table in 2002 comparing recur-
rent expenditures and constant expenditures and observed that during the
seven years studied that the real increase in expenditures was only 18 per-
cent. Allocations for operating expenditures other than salaries were ini-
tially at low levels and increased at the highest rates. However, these were
also the expenditures most likely to be underspent and were often subject
to problems connected to work planned but postponed, financial defer-
rals to the next year, and so forth.

Budget implementation rates have varied between 80 percent and
90 percent. In 2002, the World Bank noted that the “difficulty encountered
by Benin in implementing what had been planned in the budget was the
subject of various analyzes seeking to identify the cause of the obstacles and
blockages in the expenditure flow. It is possible that improvements in this
plan are underway but based on to limited data in the 1998 accounting
year, we are obliged to observe that significant progress remains to be
made” (World Bank 2002, p. 38).
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The structure of recurrent expenditures in the different education levels
has remained fairly stable since 1993. primary education has increased its
share from 53.5 percent to 55.5 percent, secondary has remained virtually
unchanged (22.9 percent to 23.7 percent as has technical and vocational
education. Higher education has seen its share fall from 17.7 percent to
14.5 percent. It has been estimated that the most educated 10 percent
absorb about 44 percent of public educations spending (table A3.11).

Total expenditures on education increased 2.4 times between 1993 and
1998, rising from CFAF 27,483 billion to CFAF 66,098 billion (table
A3.12). The relative share of the different partners in the financing of the
education system changed. The relative share of the state, the major con-
tributor, decreased by 8.7 percent, falling from 65.5 percent to 56.8 percent.
Parental contributions increased from 21 percent to 28.5 percent. External
financing remained static at about 5 percent and there were increases in the
small amount contributed by community level financing. 

The sizeable share of financing by parents is partially explained by the
development of the private sector, whose schools receive no aid from the
state. However, fees are also charged in the public sector in secondary
schools. This share is underestimated since these figures only account for
easily identifiable expenditures and do not include the considerable sums
that families pay for school supplies and private courses. The costs are
also much higher for older children in higher grades.

Tuition fees in public secondary education vary. Despite policy decla-
rations to bring down enrollment fees to CFAF 6,000 a year per student in
all the public general education middle schools, heads of schools seem to
apply the rates they consider necessary to allow their school to function
through the entire school year. They argue that the state does not give
them adequate resources. Enrollment fees in public middle schools may
vary between CFAF 5,000 in rural areas to CFAF 20,000 in large cities.
These fees are still very much below those paid by parents for children
enrolled in private middle schools. These can vary between CFAF 50,000
and more than CFAF 150,000 a year and per student, depending on the
level and the reputation of the school. Local communities, as opposed to
parents, play very little part in financing schools. 

The IIEP study mentioned above and a World Bank study (2002)
provide some information on the unit cost per level. A dual viewpoint
has been adopted to calculate the recurrent unit costs: (i) calculation of
state expenditures per student in public education at each education
level, and (ii) calculation of the total expenditure per student (including
all contributions) at each education level separately for public and private
school students. Using this method, the current expenditure per student
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enrolled in the public sector as well as the total current expenditure per
student enrolled in the public and private sectors is shown in table A3.13.

Public unit costs in primary and general secondary schools in 1998 were
CFAF 27,600 and CFAF 40,300 respectively. Total unit costs were CFAF
36,100 and CFAF 63,400. These can be compared with total costs in private
schools that are similar at primary level but much greater for general sec-
ondary (CFAF 117,500). GDP per capita was CFAF 240,000 in 1999 and
these unit costs are therefore relatively high in relation to national income.
Technical and vocational and university costs are much greater still. The
ratio of public unit costs at primary, secondary, technical and vocational,
and higher education is 1:1.5:5.0:12.6.

Most expenditure in public schools is allocated to teachers’ salaries.
Public technical and vocational schools spend much more on capital
items (assumed to include equipment) and relatively less on salaries,
though private institutions apparently do not, perhaps because they
specialize in lower-cost programs with less demand for equipment. 

THE FUTURE OF SECONDARY EDUCATION

Benin faces considerable challenges in developing its education system at
secondary level. These have yet to be addressed by the policy system. Nor
have the resources been identified that might allow greater access at
affordable costs with curricula offerings that relate to national and indi-
vidual needs. The Ministry of Primary and Secondary Education has not
defined a clear program for the development of secondary education.
The recent vision paper sets some major objectives but does not explain
how these objectives can be reached (Benin 2002). The level of commit-
ment to the development of secondary education in a coherent and
planned way remains unclear. 

Table A3.13 Recurrent Expenditure Per Student, Public and Private Schools 
(1998 CFAF)

Public unit cost in Total unit cost in Total unit cost in
Sector public schools public schools private schools

Nursery 33,200 40,700 44,200

Primary 27,600 36,100 36,400

General secondary 40,300 63,400 117,500

Technical/vocational 138,100 221,500 106,000

Higher education 349,000 443,800 320,700

Source: World Bank 2002 and IIEP.
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There is an intention to implement nine year basic education (for 6–15
year olds) to include primary education and the first level of secondary
education. The poverty reduction strategy identifies the following actions
as likely to be necessary for success: 

• increasing the enrollment, retention, and transition rates
• decreasing the PTR
• planning better geographic distribution of infrastructure
• creating day boarding and residences for girls
• transferring resources to parents’ associations so that they can recruit

teachers in the framework of a decentralization policy
• renewing curricula
• distributing training materials and textbooks
• providing initial and continuous training for teachers

These steps alone would be a very demanding program. The strategy
is yet to be supported by costed plans that indicate the resources that
would be needed or where they would be found. When this program is
undertaken it will almost certainly entail choices and trade offs decided.
It is important to identify what rate of expansion in enrollments can be
supported in view of financial and nonfinancial constraints. 

Education absorbs about 20 percent of public expenditure. Of this,
secondary schooling accounts for about 29 percent if technical and voca-
tional schooling is included. Education’s share of domestic resources
could be increased to perhaps 25 percent but it seems unlikely that the
share secondary absorbs could be increased much beyond 30 percent
without undermining investment in primary, which remains a priority.
Some further reductions in the public subsidy of higher education are
conceivable, with the use of more cost recovery. 

Otherwise it would seem that most of the resources for expansion
will have to come from efficiency gains. Most obviously, reductions in
very high rates of repetition could increase the participation rates by
20 percent or more without substantial additional costs. This would
seem to be a priority. So also is attention to school management struc-
tures that apparently tolerate high levels of absenteeism and irregular
attendance, and which appear to make poor use of teachers. Overall
PTRs (32:1) probably cannot be increased much without degrading
quality. But it may be possible to make much more effective use of
teachers and ensure that the learning time of pupils approaches offi-
cial levels. This should help reduce repetition if learning time is
related to achievement.
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Other sources of possible efficiency gains include the reform of public
technical and vocational education, which is expensive in unit cost terms.
Its value added is questionable and benefits of this high-cost, pre-career
training option for relatively small numbers are not clear. Some gains
should also be available from reforms in the curriculum that could
increase relevance; reduce the number of subjects, especially at the first
level of secondary schooling; and discourage small teaching groups in
underenrolled subjects.

The scope for cost recovery and further growth of the private second-
ary-school system would seem limited, not least by household income.
Private school fees appear to average as much as half of GDP per capita
and may be more if fully accounted. These fee levels clearly preclude par-
ticipation levels extending toward gross enrollment rates of 50 percent or
more at secondary. It is of course true that greater cost recovery in higher
education could release funds to cover the costs of more secondary-
school places, though this in itself would be insufficient to fund mass
secondary schooling.

The financial aspects of expanded participation have to be addressed
effectively. Alongside this there are a number of key areas of reform that
seem necessary. 

First, repetition has to be reduced. The current levels are so high that
they exclude large numbers of students from the system while apparently
not teaching those in the system effectively. If 25 percent or more of those
who start a grade fail to complete it successfully then the problems must
lie with the curriculum and those who teach it. It would be fairly pointless
to expand access to such an inefficient system. 

Second, the access of girls to secondary schools is clearly deeply prob-
lematic. After a decade of attempts to improve matters there are still nearly
2.5 times as many boys as girls enrolled. This means that the relevant Mil-
lennium Development Goal will not be reached in the foreseeable future. It
also suggests a lack of serious commitment to such goals. It is also striking
that more than 85 percent of teachers are male and that this may well be
part of the problem of increasing female participation and retention. Also
problematic is high rates of repetition that delay completion of level one
secondary schooling until well into childbearing age.

Third, though examination results appear to have been improving, it is
clear that quality remains a central problem and that it is very unevenly
distributed across schools in different locations. Quality has likely suffered
both from the rapid increase in the numbers of untrained contract teachers,
and from the relative neglect of secondary curriculum development to
reflect new needs and the characteristics of expanded cohorts of learners.
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It would seem essential to offer in-service training and other forms of sup-
port to untrained teachers, to identify effective induction and mentorship
schemes for new teachers to consolidate good practice, and to improve the
supply of quality learning materials, which is a minimal defense against
inadequate teaching.

Fourth, learning conditions could be improved if all teachers deliv-
ered a full teaching timetable, if school management teams made best
use of limited numbers of teachers, and if learning was organized so as
to maximize learners’ time on task. A core curriculum at level one of sec-
ondary with a limited number of subjects would help facilitate improved
learning conditions. 

Fifth, school leadership is essential to school effectiveness. There could
be improvement in the competencies and authority of the heads of
schools to increase efficiency and effectiveness, establish better contacts
with the community, mobilize teachers around common objectives, and
reduce teacher absenteeism.

Sixth, curriculum reform appears well overdue. Consensus is needed
on key aspects of the process and content of reform. Programs at the first
level of secondary education should focus is on basic skills—what every
young person in Benin should know when they finish basic education.
Subject options may need simplifying and possibly combining and
teachers should be able to teach more than one specialism. Core pro-
grams should be teachable under the conditions that exist in more than
90 percent of the existing schools. Textbooks have to be produced and
distributed in appropriate volumes.

Seventh, public middle schools need to be constructed in rural areas to
cover the population that currently has no effective access. Such schools
will have to charge low fees if they are to enroll children from poor house-
holds, or have bursary schemes that pay fees for selected pupils.

Eighth, facilitating (but not subsidizing) growth in private schooling can
help relieve some of the public costs of expansion. Private providers are
unlikely to provide access to those currently excluded from participating by
high fees.

Ninth, if decentralization proceeds as planned then the implications for
expanded participation and school financing need careful consideration.
Without clear structures and mechanisms, inequalities between areas could
grow, secondary-school development might or might not be given appro-
priate prioritization, and teacher supply and deployment could deteriorate.

The way forward is not simple. It will become more complex the
longer the issues raised in this paper are neglected. A medium-term
plan is needed to shape improved access and achievement over the next
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10 years. This plan should integrate growing demand and supply of
secondary schooling in a way that is relevant to national needs and
more equitable and affordable.

NOTES
1. Education system in use from 1975 to 1990.
2. These include the National Constitution of December 11, 1990; the Edu-

cational Policy Framework paper; the Educational Policy and Sector Strategy
Declaration; the Education Sector Round Table Paper; the “Benin 2005” study
from the UNDP-supported National Long-term Perspectives Studies series; the
Poverty Reduction Strategy Paper 2002–2004; and the collection of reports on
decentralization.

3. The BEPC does not regulate flow because a student can repeat grade 9 even
though he has obtained his BEPC and can also enter grade 10 without having
obtained his BEPC. 
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