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Several recent developments have placed strains 
on the capacity of existing Federal budget con- 
cepts and procedures to serve the budget infor- 
mation and control needs of the Congress, the 
executive branch, and the public. These include 
“off-budget” practices, the growth in the “rela- 
tively uncontrollable” portion of the budget, and 
the increasing importance of new or indirect 
kinds of Federal activities with economic con- 
sequences-notably direct and guaranteed loans, 
special tax preferences, and regulations. Also, the 
budget process has been encumbered with com- 
plicated procedures, paperwork, and measure- 
ments. 

GAO makes recommendations to the Congress 
for bringing about needed improvements in 
budget coverage, controllability, and accounta- 
bility, as well as streamlining the budget process. 
Several recommendations are aimed at improving 
the reliability, consistency, and comparability of 
budget figures. 

GAO also suggests the next steps for addressing 
these matters, including establishing a high level 
budget study group or commission. 
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COMPTROLLER CENERAL OF THE UNITED STATES 

WASHINGTON DC. 20548 

To the President of the Senate and the 
Speaker of the House of Representatives 

This report presents recommendations for strengthening 
the Federal budget process that have been made by us and 
others. We also suggest the next steps that would be appro- 
priate or necessary to accomplish the needed changes. 

It hae been almost 6 years since the Congress began 
operating under the 1974 Congressional Budget and Impoundment 
Control Act, and 14 years since the underlying "unified bud- 
get" concept and other budget principles were adopted as a 
result of the work of the President's Commission on Budget 
Concepts in 1967. The basic institutional and conceptual bud- 
geting framework laid out in 1967 and 1974 is serving the 
Nation well. However, several recent developments have placed 
strains on the capacity of existing budget concepts and proce- 
dures to serve the budget information and control needs Of 
the Congress, the executive branch, and the public. 

Legislation has been enacted removing important Federal 
programs from the budget, resulting in incomplete budget cov- 
erage and totals that do not reflect the true level of Federal 
activities. Furthermore, the growth in the "relatively uncon- 
trollable" portion of the budget and the increasing importance 
of new or indirect kinds of Federal activities with economic 
consequences --notably direct and guaranteed loans, special tax 
preferences, and regulations --have created new budget control 
and information problems. In addition , .the budget process 
itself hae been encumbered with complicated procedures, paper- 
work, and meaeuremente that make it difficult for the Congress 
t0 understand the budget, assess program results, and set 
national spending priorities. 

We share the views of a recent report of the National 
Academy of Public Administration, which in calling for an im- 
proved and expanded budget process noted that, "Although the 
budget process has been weakened, it remains the moat effec- 
tive single tool for management and the setting of presiden- 
tial and congressional priorities. It ie vitally important 
to prevent further erosion to the process * * *." l/ Because 
of the central importance of the budget system, we-believe 

L/A Presidency for the 1980's, a report by a panel of the 
National Academy of Public Administration, November 1980, 
p. 25. 
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it ie eaeential to recogniee the extent of the erosion ,that 
has taken place and to begin taking action to overcome the 
resulting inadequaciee in the process. It ie our view that 
the Government'e budgeting eyetem muet be improved to ade- 
quately deal with the eerioue economic conditions facing the 
Nation in this decade. The purpose of this report ie to offer 
the beginning of an agenda for addressing the needed changes 
in the budget process. 

NATURE OF THE CHANGES NEEDED 

Below we have outlined the baeic kinds of changee needed 
in the budget process. Appendix I contain6 a detailed list- 
ing, and appendix III presents a discussion of the proposed 
changecl. 

--To place moat off-budqet Federal activitiee back 
onto the budqet, early legislative action is needed. 
‘phe budaet ia no lonqer a fully unified budget. Ex- 
ieting iegiolation piacing cerZain activiti& "off- 
budget" has caused currently estimated ficrcal year 
1981 budget totals, including the deficit, to be 
underetated by as much as $23 billion. 

--To better control short-term and lonq-term budget 
levelr , a wide range of management, financing, and 
leqielative actions are needed. Budget control can 
be improved. About 76 percent of yearly outlays are 
relatively uncontrollable in the annua.1 appropriations 
proce66, a matter of growing concern a8 Government 
spending has reached about 23 percent of the grow 
national product. Not enough hae been done to achieve 
better short-term and long-term control. The Govern- 
ment should, for example, review and perhaps develop 
alternative6 to certain indexing practices in Federal 
entitlement programs; and the Federal Government 
clhould also improve ite multiyear budget planning by, 
among other etepm, extending the time horizon of the 
national and global trends and iseuerr being considered. 

--To l trenqthen program and policy level accountability, 
eteprr are needed to improve the budget's cateqories 
and related information. The use of numerous and dis- 
similar program categories in authorieing statutes, 
agency internal recorder the budget itself, and approp- 
riation@ bills is confusing. Theee practices make it 
difficult to track budget-related action6 and to as8888 
how well the Government ie carrying out ite programa. 
What is needed are more standard program categories 
baaed upon missions and objectives stated in author- 
izing legislation. 

2 
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Also, better cross-cutting categories and 
information are needed for making policy decisions 
on certain Government-wide activities--for example, 
national infrastructure and capital acquisitions, 
research and development, regulatory compliance 
costs, and a limited number of other policy areas. 

--To streamline the process in order to reduce paper- 
work and superficial reviews and increase the time 
for careful analyses and informed debate, changes 
are needed in scheduling and reportinq requirements. 
Our work has shown that executive branch officials 
devote much time each year developing paperwork on 
budget proposals, and frequently attach secondary 
importance to studying alternative program approach- 
es and preventing uneconomical and ineffective uses 
of funds. Steps should be taken to decrease budget 
formulation workload, and provide administrators the 
time) flexibility, and incentives needed to manage 
their programs in the best ways. 

--To increase the reliability, consistency, and com- 
parability of budget fiqures, action is required 1 on several measurement concepts and practices. 
Measurements of budget resources and spending are 
frequently misleading, making it difficult for 
budget users to compare program and policy levels, 
and to understand the full magnitude of governmental 
operations. For example, the Government's use of 
"offsetting" calculations removes from visibility 
about $70 billion in revenues and outlays from 
1981 on-budget totals. 

NEXT STEPS TO BE TAKEN 

The appendix I chart lists the numerous budget reform 
needs and identifies the next congresional steps that, in our 
view, would be appropriate or necessary to bring about the 
improvements. Three types of steps are identified: (1) take 
early legislative action, (2) start oversight or legislation, 
and (3) encourage further research. 

We continue to recommend early legislative action on some 
matters of particular importance that have been extensively 
studied, and that mainly involve existing statutes or pending 
legislation. The changes we judge to be ready for early leg- 
islative action, along with references to relevant General 
Accounting Office reports or testimony, are: 

--placing most federally-owned off-budget activities 
onto the budget (PAD-79-20, February 9, 1979); 

3 
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--adopting a program inventory for support of oversight 
and authorization purposes linked to the budget 
(PAD-80-77, May 22, 1980); 

--establishing a congressional agenda-setting proce- 
dure for program reviews and possible reauthoriza- 
tions, a change that also could be done through 
congressional rule changes (PAD-80-77, May 22, 
1980): 

--shifting to multiple-year authorizations for Federal 
research and development activities now on a single- 
year basis (testimony &/)t 

--eliminating the provisions in the 1974 Impoundment 
Control Act (31 U.S.C. 1400) and the Antideficiency 
Act (31 U.S.C. 665) that provide for detailed report- 
ing and potential congressional disapproval of routine 
deferrals undertaken to increase the economy and ef- 
fectiveness of operations; and amending the 1974 
Impoundment Control Act to permit congressional 
partial deferral approvals, and more effective imple- 
mentation of the provisions governing rescission 
proposals (OGC-77-20, June 3, 1977); 

--initiating budget treatment of certificates of 
beneficial ownership sales as borrowings rather 
than "sales of assets" (PAD-80-32, April 9, 1980); 

--changing from a semi-annual to an annual cost-of- 
living indexing adjustment in Federal employee 
retirement programs (FPCD-76-80, July 27, 1976, and 
PAD-79-22, August 15, 1979); 

--changing the housing component in the Consumer 
Price Index (testimony 2/>: * 

--enacting legislation to allow agencies to incur obliga- 
tions but not expend funds when appropriations expire, 
except where program authorization has expired or the 
Congress has expressly stated that a program should be 

A/Statement of the Comptroller General before the House Com- 
mittee on Science and Technology on H.R. 7178, the Research 
and Development Authorization Estimates Act, June 4, 1980. 

z/Statement of the Comptroller General before the Senate 
Committee on Appropriations on the "Lack of Controllability 
in the Federal Budget," January 29, 1981. 

4 
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suspended during a funding hiatus pending further 
legislative action (PAD-81-31, 1981); 

--placing the Department of Agriculture's Farmers 
Home Administration rental assistance program in a 
general fund account (PAD-80-16, February 12, 1980): 

--retiring Amtrak's unpaid debt to the Government 
through an appropriation (PAD-80-45, March 28, 
1980): and 

--beginning to appropriate at the start of each fiscal 
year the total budget authority estimated to be re- 
quired to cover a full year's operation in such 
emergency programs as the Department of the Inter- 
ior's emergency fire fighting program (PAD-80-31, 
February 29, 1980). 

We believe that the Congress should pass early legis- 
lation to effect the above reforms. 

Actions need to be taken 
in other areas 

Additionally, there are certain budget reform needs that 
have been studied and are well understood, but which require, 
in our judgement, congressional leadership for bringing about 
the changes. These are identified in appendix I as matters 
on which the Congress should "start oversight or legislation." 
There could be more progress on these items, and the Congress 
could do much to stimulate the needed improvements by holding 
hearings, undertaking other oversight actions, reporting rec- 
ommendations, and starting to draft any needed legislation. 
We believe that the legislative leadership should place these 
reform steps high on their agenda for the 97th Congress. 

Finally, there are other budget problems and possible 
reform actions that have not been fully studied; and, most 
importantly, the interrelationships and trade-offs among the 
possible changes have not been adequately defined. We have 
identified these in appendix I as matters on which the Con- 
gress should "encourage further research." We suggest that 
the Congress establish a high level budget study group or 
commission to conduct further research. 

A study group comprising the principal leaders of the 
Federal budget process --elected and appointed officials and 
other senior experts-- could examine the trade-offs among the 
proposed changes, and make specific decisions and recommenda- 
tions on the changes that should be adopted. They could 
propose a workable agenda for implementation, and lead in the 

5 



B-196797 

implementation through the legislative and administrative 
processes. 

Special study groups have been especially helpful in 
developing consensus on administrative reforms, and in over- 
coming institutional differences and resistance to change. 
Earlier study groups that acted successfully as catalysts 
for administrative reforms include the Brownlow committee in 
the 1930's, the first and second Hoover commissions of the 
1940's and 1950'8, the President's Commission on Budget Con- 
cepts in the 1960'8, and the Congressional Joint Task Force 
on Budget Control in the 1970's. The General Accounting 
Office is prepared to participate in the work of any study 
group or groups the Congress or the President chooses to 
establish. 

RECOMMENDATIONS TO THE CONGRESS 

We make accordingly the following recommendations to the 
Congress: 

--The Congress should act early on legislation to 
effect the budget reform changes identified here- 
in (pages 3-5) and in appendix I as the changes on 
which the Congress should "take early legislative 
action." 

--The Congress should exercise leadership in bring- 
ing about certain other budget reforms concerning 
matters that have been studied extensively, but 
which require congressional leadership for bringing 
about the changes. They are identified in appen- 
dix I as items on which the Congress should "start 
oversight or legislation." 

. 
--The Congress should encourage further analyses on 

budget system problems that involve complex inter- 
relationships and trade-offs, and that have not been 
extensively studied before. These are identified 
in appendix I as the matters on which the Congress 
should "encourage further research." The Congress 
also should take steps to establish a study group or 
commission comprised of high elected and appointed 
officials, and other senior experts, to conduct such 
further research. 

The present Office of Management and Budget (OMB) 
officials have not reviewed this report. We are requesting 
their views and will forward them to the Congress along with 
our response to them as soon as possible (see appendix IV). 
However, the general themes of our proposals were the subject 

6 
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of a conference in November 1980, at which a renior OMB offi- 
cial presented an OMB view. Our earlier proposals did not 
break down the needed budgeting changes into the three catego- 
ries of action discussed herein8 early legislative action, 
start oversight and legislation, and further research. The 
OMB official did not think at that time that a separate 
commission is needed for effecting further budget reform, al- 
though he acknowledged that many budgeting improvements are 
needed, and cruggested a “more formal arrangement" of contacts 
among various "senior technical experts" to address budgeting 
problems on a continuing basis. 

We doubt that,such an arrangement would be a significant 
departure from the current practices which, in our view, have 
not produced the needed changes. The earlier OMB views are 
discussed more in appendix V. Appendix II provides further 
information on the scope and methodology,of the report, while 
appendix VI lists the relevant prior GAO reports, testimony, 
and other statemente. 

Copies of this report are being sent to the Chairmen of 
the House and Senate Committees on Appropriations, the 
Committees on the Budget, the Senate Committee on Governmental 
Affairs, the House Committee on Government Operations, the 
House Committee on Rules, the Senate Committee on Rules and 
Administration, and other interested committees and members. 
The Director of the Congressional Budget Office, the Director 
of OMB, the Secretary of the Treasury, and other offices also 
are being provided copies. 

I hope that this report will help the Congress establish 
an agenda of budget reform actions. It is vitally important 
that the Government strengthen its budget concepts and proce- 
dures in order to deal more effectively with the increasingly 
complex policy and program choices 

Comptroller General 
of the United States 

7 
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APPENDIX I 

BUWEl' IMPROVEMENT NEEDS AND PROPOSED ACTIONS 

APPENDIX I 

MAJOR CATEGO,RY 

YEP= 

BUDGET COVERAGE SHOULD BE EXPANDED 

Put meet federally-owned off-budget activitie8 
onto the budget 

Review off-budget mtetue of Federal Reserve 
Board 

ENHANCE BUDGET CONTROL 

Lonq-term control 

Start certain improvementa in multiyear budget 
planning, including extending the time horizon 
of budget information on national and global 
trend8 

Develop etrategy for improving multiyear budget 
planning Government-wide, and conaider ways to 
regularire congreeeional action on future 
relatively uncontrollable amounfe 

Short-term control 

Actionm needed to lessen, or examine, impact of 
l ximting automatic mpending mechanieme, 
including: 

--Entitlemente: 

.Change to annual indexing adjuetmentr for 
Federal penaione 

.Change the housing component of the 
ConsumUr Price Index 

.Coneider (after studying trade-offe) more 
use of *cape" and annual appropriation8 
for better entitlement control 

.Study waya to regularize budget action on 
future entitlement levels 

* 
--Permanent budget authority: review for poe- 

rible curtailment6 

--Forward and advance funding: review for poe- 
mible curtailmenta 

Need for new procedure to prevent disruptive 
funding gap8 between fimzal years 

Better budget proceae controls and reporting on 
carryover balances: 

--Need for more eyetematic congressional con- 
mideration of, and action on, carryover 
balances when providing new funding 

--Principlea and guideline8 needed on when to 
uee no-year or fixed-term funding 

‘r; \ 
% 

X 

X 

X 

X 

X 

9 



APPENDIX I APPENDIX I 

BUDGET CONTROL (cont.) 

Short-term control (cont.) 

Improve control8 over credit activites: 

--Functional breakdowns needed in the Congreee' 
credit budget 

--Count limitationu on direct loans as budget 
authority 

--Adopt rtandard definitions for such credit 
terms am "guaranteee," "ineurance," 
"defaulte," "interest aubaidy," etc. 

Hake uses of revolving and epecial fund8 conform 
to accepted principle6 and guidelines: 

--Place the Department of Agriculture'6 Farmers 
Home Administration rental assistance pro- 
gram in a general fund 

--Review whether existing ueee of revolving 
and special funds conform to the budget 
and managerial purposes of euch funde 

--Improve the adequacy of the statutory author- 
ity for earmarking receipte in special 
and revolving funds 

Other control actions that have been euggeetedr 

--Sonw amendments to the 1974 Impoundment 
Control Act to permit congressional par- 
tial deferral approvala, clnd more effec- 
tive implementation of provisions gov- 
erning rescission proposals 

--Better monitoring and reporting on agency 
ueee of gift funds 

--Coneolid\ted budget reporting on programe 
with multiple accounte and funding sources, 
ruah a8 Medicare 

--Poeeible constitutional or special statutory 
remtrictions on spending and taxes 

--Poemible indexing of Federal taxee 

--Better controllability categories 

--Debt retirement8 that provide for full bud- 
get dieclosure and congrereional control: 

.Appropriation needed to retire Amtrak's 
debt 

.Eetablieh general criteria for retiring 
agency debts 

IMPROVE PROGRAM AND POLICY LEVEL ACCOUNTABILITY 

Develop program entitiem and aggregations 
baeed on authorizing legielation 

Adopt program inventory to support oversight 
and authorization purposes, linked to the 
budget 

10 
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IMPROVE ACCOUNTABILITY (cont.1 

Dovolop program entithe (cont.) 

Implement mi88ion budgeting for Department of 
Agriculture, and come re8earch and development 
activitiell 

Eotsbli8h common authoricing-budget categories 
in the Department of the Interior'8 Bureau of 
Land Management and the Department of Educa- 
tion’@ elementary and secondary education 
activiti.8 

Principle8 and guideline@ needed for agency 
budgot categories that better addre88 goal8 
and objective6 establiehed in authorizing 
legi8lation 

Improve budqeting on Government-wide 
policie8 and i88ue8 

Capital needs and scquiritioner 

--Need to s8tabli8h congres8ional and 
executiva-branch focal points for policy 
OVer8ight and decirions 

--PO88ible need for improved budget categories 
and reporting on capital matters 

Re8e8rCh and development (R&D) needs and activ- 
itib8: 

--More effective RhD planning and budget role 
by the Office of Science and Technology 
Policy is needed 

--Adopt rtandard Government-wide R&D catego- 
rise for budget reporting 

--Better budget information on R&D ie needed 

Regulatory analy8iar 

--Congre8e and agencfer 8hould provide esti- 
matee of compliance costs in their regula- 
tory actions . 

--Better concepts, meaeuree, and ways to con- 
aider regulatory compliance cost8 in budget 
proce88 

Tax expenditure83 

--More integration of tax expenditure informa- 
tion and (possibly) decision8 in budget 
proce88 i.8 needed 

--Better definitionr, concepts, and measure8 
needed for estimating tax expenditure8 

Object clae8 structure ehould be studied and 
poaribly revised to provide better information 
on spending for personnel (including consul- 
tant8), procurement, and capital activities 

X 

X 

- 
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STREAMLINE BUDGET AND LEGISLATIVE PROCESSES 
TO IMPROVE ANALYSIS 

Congrerr should establish an agenda-eettinq 
procedure for proqram reviews and possible 
reauthorication6 

Develop more selective and focused budget and 
legi6lati.w development procedures 

Shift from one-year to multiple-year R&D 
authorizations 

Identify other one-year authorizations that 
could be put on a multiple-year basis 

Identify programs that could be shifted from 
annual to biennial appropriations actions 

Establish a rotating agenda for detailed budget 
formulation analyses to replace current de- 
tailed analyses on most activities each year 

Improve budget execution 

Eliminate certain deferral procedure dieincen- 
tives to savings in the 1974 Impoundment 
Control Act 

More congressional and executive branch review 
and action on agency obligation plans, re- 
sults, and analyses of variances 

Strengthen the executive branch's apportionment 
process to minimize uneconomical and ineffec- 
tive spending 

More agency use of productivity data in the 
budget process 

Devise budget incentives for agency officials 
to effect savings and increase productivity 

Limits on year-end spending, including their 
impact on spending patterns and managerial 
effectiveness 

ENHANCE THE RELIABILITY, CONSISTENCY, AND 
COMPARABILITY OF BUDGET FIGURES . 

Improve the realism of budget estimates 

Provide better budget reporting and visibility 
on the amounts contingent upon passage of 
legislation 

Better congressional and executive branch 
monitoring and analyses of variances concern- 
ing agency plans and results on outlays, 
obligations, and balances of authority 

Strategy needed for devising legal, procedural, 
or other means for making agency progrhm level 
estimates "best estimates" rather than "tar- 
gets" (including principles for incorporating 
inflation and other economic variables) 

Provide full year estimates for emergency pro- 
grams such as the Bureau of Land Management's 
emergency fire fighting program 

12 
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0WUCl? RE!LIABILI'lY OF wrrx;er FIQJWS (cont.1 

tliminata certain off-8ottinq practice8 that 
dimtort budget total8 

Treat ralor of certificate8 of beneficial 
ownermhip a8 borrowing8 rather than "male8 
of a88otm. " 

Adopt gromm bamim for calculating and reporting 
outlay8 and revenue 

Iaprovo budg8t authority concsPt8 
and applicatlon8 

X 

MOr. COl&318t8 U8e of budgot authority COnC8pt 
to l nconpamm authorimed maximum potential 
obliqation8: 

--Rovi88 budget treatment of the Foreign 
Military Balom Trurt Fund 

--Apply full-funding approach to appropriate 
mul;u!ear project8 now Incrementally 

-4xtond concopt to include maximum potential 
obligationm from all funding mourcem, in- 
cluding collectiorand carryover balancem: 

.Count limitation8 on direct loan obliga- 
tionm am budet authority 

.Extenmion to other program8 

U8m of comt and accrual data in budgeting 

Better budq8t moa8urem of the Government'8 con- 
tingent liability 

. 
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SCOPE AND METHODOLOGY 

The budget reform needs discussed in this report have 
for the most part been identified and discussed by us in our 
prior reports or statements before congressional committees 
and other bodies. The report essentially provides an overview 
of our positions. We have included a few proposals made by 
others on which we have not taken a position: these are so 
described in the report. The summary discussion in appen- 
dix III omits references to our prior reports' titles, etc. 
in order to minimize the text's length. However, the prior 
reports and statements are listed by major budget issue 
category in appendix VI. 

Our earlier reports were issued as part of our continuing 
program of identifying needed improvements in program, budget, 
and fiscal information for congressional use. Our effort 
was first mandated by title II of the Legislative Reorgani- 
zation Act of 1970 (84 Stat. 1140), and then given increased 
emphasis by title VIII of the Congressional Budget and Im- 
poundment Control Act of 1974 (88 Stat. 297, 327). 

We developed background "issue briefs" as aids to 
preparing the report. These study papers provide summaries 
of the issues and various positions, and are available for 
review. 

14 
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SUMMARY DISCUSSION OF BUDGET IMPROVEMENT NEEDS 

The budget process remains the single most important 
policy and management process in the Government for periodi- 
cally taking stock of program priorities and operations on a 
comprehensive basis, and justifying changes. Budget documents 
are vitally important because they are the key links between 
the executive branch's decisions on these questions, their 
communication to the Congress and public, and the starting 
point for congressional budgetary and legislative action. 
Any weaknesses in the process and documents therefore should be 
a matter of concern. 

Our work has identified numerous ways for improving 
the existing budgeting concepts, procedures and materials. 
The following discussion summarizes our views on several 
matters8 

--budget coverage; 

--budget controllability: 

--budget accountability; 

--budget streamlining: and 

--budget figures. 

BUDGET COVERAGE IS INCOMPLETE 

SYNOPSISt To place most off-budget activities back onto 
the budget, early legislative action is needed. 

We believe that early legislative action is needed to put 
most federally-owned "off-budget" activities and spending into 
the budget's totals. This is one matter that should be acted 
upon without waiting for analysis by a budget study group. 
The exclusion by statute of certain key governmental activ- 
ities could cause the budget's total outlays and deficit for 
fiscal year 1981 to be understated by as much as $23 billion. 
This is a serious distortion of important budget totals used 
for congressional targets and ceilings. The following activ- 
ities are excluded from the budget: 

--Rural Electrification and Telephone Revolving Fund: 

--Rural Telephone Bank; 

--Board of Governors of the Federal ReSerVe System: 

--Postal Service Fund; 

15 
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--United Btates Railway Association: 

--Federal Financing Bank: and 

--Synthetic Fuels Corporation. A/ 

Of particular concern is the Federal Financing Bank's 
(FFB) role in converting on-budget loan guarantees b;u;;rtio;s 
Federal agencies into off-budget FFB direct loans. 
direct loans could reach $10 billion in 1981 by current esti- 
mates. This raises an extremely serious budget control 
question, and reinforces the need for a fully comprehensive 
budget. 

The,1967 President's Commission on Budget Concepts 
viewed as its most important recommendation its strong state- 
ment in favor of a single "unified" budget encompassing all 
Federal activities. The commission was correct in emphasizing 
a comprehensive budget, because the starting point in asses- 
sing the adequacy of any budget is its coverage. Failure to 
include all relevant activities misleads the public and pos- 
sibly the Congress on the true magnitude of the Federal 
Government's spending, and permits the programs not included 
to escape the scrutiny and limitations of the full budget 
process. Accountability can be seriously weakened. 

Further research needed on 
certain coverage questions 

Legislation to return activities to the budget should 
exempt for now the Board of Governors of the Federal Reserve 
System, given the board's unique role within the Government, 
and the possible need to continue its off-budget status in 
order to isolate it from undue political pressures. This is 
a matter warranting review by a study group. 

ENHANCE BUDGET CONTROL 

SYNOPSIS: To better control short-term and long-term 
budget levels, a wide range of management, financing, 
and legislative actions are needed. The Congress should 
start oversight or legislation on most of these matters. 
These items, as well as those suitable for early legis- 
lative action or requiring further research, are noted 
in the following discussion (and appendix I). 

L/Federal payments to the Corporation are on-budget. 
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One of the most important changes over the past lo-15 
years has been the increase in the part of the budget that 
cannot be significantly controlled in the annual appropria- 
tions process. Figures from OMB indicate that the relatively 
uncontrollable part of the budget is now about 76 percent. 
Growth in the uncontrollable portion of the budget largely 
reflects the growth of Federal entitlement programs and long- 
term demographic trends. About 48 percent of the current 
1981 budget is for entitlement programs (Social Security, 
Medicaid, Food Stamps, etc.). 

It should be added that the portion of the budget that 
is, from a practical point of view, relatively uncontrollable 
without changing substantive legislation in any one year is 
probably even higher than the 76 percent. There are, for 
example, numerous operations and maintenance activities, par- 
tially finished public works projects, and partly completed 
defense acquisition8 that cannot be drastically reduced with- 
out unacceptable consequences. 

A relatively uncontrollable budget of this magnitude 
limits considerably the Government's choices in any year con- 
cerning budget totals and the distribution of funds within the 
totals. This impairs the capacity of the Congress and the 
President to respond flexibly to changing fiscal requirements, 
and demands for revised spending priorities. As a conse- 
quence, steps are needed to improve long-term and short-term 
control over the budget. We have addressed possible actions 
in our work, summarized below. 

Actions to improve long-term control 

High priority should be attached to better multiyear 
budget planning for purposes of achieving long-term budget 
control. While other steps to achieve better short-term con- 
trol also are needed, especially at this time, such measures 
may have only limited applicability and,effect beyond the next 
year or two. It would, for instance, be possible to change 
indexing procedures in entitlement programs to reduce auto- 
matic cost escalation, but such steps would not alter funda- 
mentally the relatively uncontrollable nature of the programs. 
Similarly, as long as the Government has physical assets to 
maintain and multiyear projects to carry out, there will be 
substantial unavoidable expenses each year. 

This underscores the importance of the Government 
extending the time horizon of its budget planning so that fu- 
ture years' unavoidable expenditures will at least stem from 
conscious choices made in a strategic planning mode. Such 
foresighted legislating is the best assurance that later bud- 
get distributions will adequately address the Nation's needs. 
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The OMB and parts of the Congress initiated multiyear 
budget planning recently, during budget development for fiscal 
years 1979 and 1980. Some agency organizations have ,already 
started their own multiyear planning systems. While these ef- 
forts will improve foresighted budgeting in the Government, 
there are ways that long-term budget planning and decisions 
may be strengthened further at several levels. 

Some steps to improve multiyear 
budget planning 

We have in previous work reported on a variety of 
foresighted budgeting problems including: inadequate assess- 
ments of future needs, failures to link planning and budget 
formulation processes, and the simple lack of attempts to do 
multiyear budget planning. Listed below are congressional or 
executive branch actions we have proposed for addressing these 
problems and improving multiyear budget planning. Although 
some of the proposals were aimed at improving budgeting in 
certain policy or program areas, we think that they have more 
general applicability. It would be necessary, however, to 
tailor the actions to fit individual policy and program 
characteristics. 

--There should be more multiyear legislative 
authorizations, instead of one-year or no-year 
authorizations. Multiyear authorizations can 
provide the framework and discipline for more 
congressional and agency multiyear budget 
planning. 

--In certain project-oriented programs (some 
+ capital acquisitions, etc.), it may be helpful 

to move toward broader authorizations and away 
from detailed annual approaches of prospectuses 
and project proposals, or at least make project 
authorizations in the context of overall plan- 
ning. Detailed annual legislative approvals 
can be a disincentive to agency foresighted 
planning and budgeting if made without consider- 
ing how the actions fit within an overall long- 
term plan. 

--Clearer statements of policy and program objec- 
tives in authorizing legislation are sometimes 
needed. Such statements can facilitate multi- 
year budget planning by making it easier for 
agency officials to decide on the appropriate 
program mechanisms, time-table for actions, 
measures of accomplishment, and realistic budget 
objectives. 
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--More uniformity among authorizing, budgeting, 
and appropriation8 program categories can help 
by clarifying objectives, better focusing con- 
greeaional and agency reviews, and making it 
easier for the Congress to assess how well pro- 
gram official8 are performing. Without these 
elements, the accountability of administrator8 
is lessened, along with the Congreae' capacity 
to assess how well statutory aims and any multi- 
year plan8 are being carried out. 

--Better multiyear budget planning for certain 
cross-cutting policies and activities (capital 
acquisitions, research and development) will 
require some new procedures and information. 
We have proposed, or are considering proposing, ' 
strengthened executive branch and congressional 
focal points for budget review on these cross- 
cutting activities, and other measures to 
enhance multiyear budget planning. 

--Multiple-year funding procedures such as full 
funding, forward and advance funding, and a 
biennial appropriations cycle (such a cycle 
has not been used to date) can help. These 
procedures require multiyear budget planning, 
and add realism to the plans by providing 
stable and assured funding over more thanone 
year. There are, however, trade-offs to be 
considered (see pages 20-21). 

--There is a need to extend the time horizon of 
information in the budget, to facilitate bet- 
ter foresighted planning. Information on 
relevant national and global trends and issues 
extending 10, 20, or more years into the 
future should be included for the budget's 
major categories ("national needs" and "func- 
tions"). 

Other action8 to improve 
foresiqhted budget decisions 

Adoption of the above measures would improve multiyear 
budget planning, but significant progress probably require8 
further research and discussion. An overall strategy needs to 
be developed for enhancing multiyear budget planning through- 
out the Federal establishment. This will require a more com- 
plete identification and understanding of the organizational 
arrangement8 and procedural mechanisms that would make long- 
term planning a practical effort. Questions requiring further 
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intensive study include: 

--Should the Congress develop procedures to 
regularize review and reconsideration of future 
years' entitlements and other relatively un- 
controllables amounts? 

--What are the full range of changes in author- 
ization and appropriation frequency, period 
of availability, specificity, and degree of 
control that would improve foresighted budget- 
ing? And what are the trade-offs? 

--What areas of the budget are most in need of, 
. or susceptible to, 

budgeting? 
improvements in multiyear 

--What legislation, rules, and organizational 
arrangements are needed for better linkages 
between planning and budgeting efforts in 
the agencies, and at the Executive Office of 
the President level? 

--What informational improvements are needed, 
including refinements in methodologies for 
making projections and estimates? 

Improvements in short-term control 

Several actions are needed to improve short-term budget 
control: lessen or examine the impact of automatic spending 
mechanisms: develop better controls and reporting on carryover 
balances: improve controls over credit activities: make uses 
of revolving and special funds conform to accepted principles 
and guidelines: and other steps. 

Lessen or examine impact of 
automatic spendinq mechanisms 

A number of automatic spending mechanisms have been 
incorporated into budgeting in order to provide stable and 
assured funding each year for certain programs and target 
groups. The principal ones, and the associated budget 
authority currently estimated for fiscal year 1981, are: 
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--Entitlements 

Billions of dollars g/ 

$321 

--Provision8 for permanent 
budget authority (including 
authority for entitlements) 372 

--Advance funding 40 

--Advance appropriations !?I 

a/Amounts not adjusted downward for off-setting receipts. 

k/$162 million. 

In all of these cases, the Congress in prior authorizing 
legislation sacrificed annual appropriations control with the 
aim of reducing financial uncertainty for beneficiary persons 
and organizations, inefficient stop-and-go financing, and 
doubts in the business community about payments and scheduling 
on government contracts. 

We think that reduced annual appropriations control is 
justified in many cases, but that some automatic spending pro- 
visions need to be changed. We have recommended early legis- 
lative action to change the indexing procedure for entitlement 
payments to Federal retirees, proposing annual rather than 
semi-annual cost-of-living adjustments, and other indexing 
changes. 

Early legislative action is also needed to change the 
housing component of the Consumer Price Index (CPI), an index 
whose composition affects the spending level of several 
indexed entitlement programs. We will soon report on this 
.CPI question. Measures for controlling entitlements on which 
the Congress should start oversight or legislation are the 
use of IIcapsU (authorization ceilings on the spending levels), 
or authorizing provisions limiting annual spending to II* * * 
such amounts as approved in appropriation acts." We also 
think that the Congress should review advance funding and 
advance appropriations provisions, and permanent budget 
authority provisions, for possible curtailments where such 
provisions are not necessary to efficient and effective pro- 
gram operations. 
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Need for new procedure to 
prevent disruptive fundinq 
gaps between fiscal years 

Interruptions in Federal agency funding at the beginning 
of the fiscal year and operating on continuing resolutions 
have become the norm rather than the exception. Over the 
past 20 years, 85 percent of the appropriations bills for 
Federal agencies have been passed after the beginning of the 
fiscal year. This has required 74 continuing resolutions 
to provide funding. 

In April 1980, the Attorney General ruled that the Anti- 
deficiency Act required agencies to terminate operations when 
appropriations expire, and promised to enforce the criminal 
penalties of the Act in cases of future willful violation. 
The uncertain agency response to the Attorney General's opi- 
nion related to the lack of specific guidance for complying 
with it and resulted in substantial confusion. Early legis- 
lative action is needed to allow agencies to incur obliga- 
tions but not expend funds when appropriations expire, except 
where program authorization has expired or the Congress has 
expressly stated that a program should be suspended during 
a funding hiatus pending further legislative action. 

There should be better controls and 
reporting on carryover balances 

Some of the "uncontrollability" in each year's budget 
derives from carryover obligated balances, even though these 
balances are not in many cases technically in the uncontroll- 
able category. These are prior year obligations on which 
checks must eventually be written. Additionally, some prior 
year unobligated amounts carry forward and remain available to 
agency officials because the relevant legislation stipulates 
that the funding shall remain available indefinitely ("no- 
year" funding), or for a certain number of years ("multiple- 
year" funding). Although there can be legitimate reasons for 
unobligated balances (e.g. requirements to fully fund pro- 
grams), nevertheless these unobligated balances complicate 
annual congressional budget control efforts by constituting 
sources for expenditures beyond those provided as new budget 
authority by current congressional actions. In this sense, 
they are similar to automatic spending provisions. 

The unexpended balances carried forward into fiscal 
year 1981 were: 
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In billions 

Unliquidated 
Unobligated 

$478 
296 

Unexpended 

Because of the magnitude of these balances--they exceeded 
the new budget authority initially estimated for 1981, which 
was $696 billion-- and their implications for annual budget 
controllability, we have proposed that the Congress take 
fuller cognizance of these balances when approving spending 
for a fiscal year. One possibility would be for the Congress 
to include unobligated balances in the approved amounts each 
year --that is, approval would be for total funds available for 
obligation (not just new funding). This would, however, re- 
quire changes in the Congress' current procedures under the 
1974 Congressional Budget Act, and would require further 
research. 

There should also be further research aimed at adopting 
for Government use principles and guidelines on when to use 
annual, multiple-year, or no-year funding. There are trade- 
offs and possible statutory revisions that need to be con- 
sidered. More use of annual or multiple-year funding (rather 
than no-year funding) might reduce carryover balances, and 
provide better incentives for budget planning and orderly bud- 
get execution. However, under existing law (31 U.S.C. 701, 
705), such funding requires more extensive accounting records 
in the agencies in order to track unobligated and unliquidated 
balances. . 

Improve controls over credit activities 

The growth in the Federal budget over the last two 
decades has been accompanied by an increase in the range and 
complexity of Federal programs as new socio-economic problems 
have evoked new kinds of Federal responses. The dramatic 
increase in Federal loans and loan guarantees is a notable ex- 
ample. Total Federal direct loans outstanding have more than 
quadrupled since the time of the President's budget commis- 
sion, going from about $47 billion in fiscal year 1967 to 
about $187 billion currently estimated for 1981. Guaranteed 
loans outstanding have more than doubled over the same period, 
increasing from about $100 billion to an estimated $264 bil- 
lion. The $1.5 billion Chrysler loan guarantee program is, of 
course, a well known recent case. We also note the recent 
enacted legislation establishing the United States Synthetic 
Fuels Corporation, and authorizing $20 billion for Phase I 
loan guarantees and other activities, plus an additional 
$68 billion for Phase II guarantees and other forms of 
assistance. 
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The growth of Federal credit activities created certain 
budget information and control problems. We have often stated 
that public interest normally is best served when congreesion- 
al control over executive activities is exercised through 
regular reviews and affirmative action in the authorization, 
budget, and appropriations processes. However, traditional 
appropriations from the Treasury could not be used to set 
direct loan levels because the loans were financed through the 
market and borrowing operations of Federal revolving funds. 
Furthermore, loan guarantees represented new kinds of commit- 
ments and potential obligations (contingent liability) not 
directly controlled by traditional appropriations. 

The President took a step toward more systematic control 
over Federal credit activities when he included a "credit bud- 
get" package in the 1981 budget, entailing proposed appropri- 
ation act dollar limitations on aggregate and individual 
direct loans and loan guarantees. The Congress, for its part, 
responded by including limits on total direct loans and loan 
guarantees in its First Concurrent Resolution on the Budget 
for fiscal year 1981, and by passing limitations on numerous 
individual programs. We note that such single program statu- 
tory limitations were not uncommon even prior to 1981. 

Comprehensive controls over credit activities have long 
been needed, and the current credit budget approach is a step 
in the right direction. However, further actions are needed 
to insure proper control over credit activities. The Congress 
should consider the implications of the current practice of 
not including the direct loan limitations within the,totals 
of the regular budget. . 

The creation of a credit budget outside of the regular 
budget authority and outlay totals lessens comparability among 
credit and non-credit programs, and adds'to the confusion 
about the meaning of the budget's totals. It does not simpli- 
fy and streamline the budget. The recording of limitations 
on direct lending as budget authority amounts, and including 
such amounts in the regular totals of the budget, would be a 
simpler and more direct way of controlling loan levels. It 
must be recognized, however, that this latter approach would 
increase the budget's totals --by $15 billion in 1981 according 
to an OMB estimate. 

We also have proposed that the Congress provide in budget 
resolutions functional breakdowns on its credit budget. 
Another matter requiring attention is the development of more 
standard definitions for such credit terms as "guarantees," 
"insurance," "defaults," and "interest subsidy." Widely 
varying agency usages greatly complicate attempts to compare 
credit programs. 
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Make uses of revolving and special 
funds conform to accepted 
principles and quidelines 

In original conception, "special fund" budget accounts 
were established by legislation to receive earmarked receipts 
for use, after an appropriation, for certain authorized pur- 
poses. "Revolving fund" accounts were set up to finance 
cycles of self-sustaining operations without the need for ap- 
propriations actions. "Trust fund" accounts were established 
for amounts held by the Government in a fiduciary capacity, 
while "general fund" accounts were used to handle funds 
appropriated from general Treasury revenue. 

Over the years, however, practices have evolved to the 
point that the original distinctions among these kinds of ac- 
counts have become blurred. In particular, some special funds 
are operated much as revolving funds: and some revolving fund 
activities are not self-supporting (they may even not receive 
receipts from a cycle of operations), receive regular appro- 
priations, and should be in general fund accounts. We also 
have determined that receipts are sometimes earmarked for use 
in special and revolving fund accounts on the basis of old and 
vague statutory authorizations. 

We have reported on how these inconsistencies and usages 
impair the Congress' ability to understand and control Federal 
activities, and have proposed certain steps: 

--There should be early legislative action to 
establish the Department of Agriculture's Farmers 
Home Administration (FmHA) rental assistance 
program in a general fund account, rather than 
the current revolving account: . 

--The Congress and OMB should review the criteria 
for, and uses of, revolving and other kinds of 
accounts to assure better adherence to the 
established principles for choosing account 
types: and 

--The Congress should enact authorizing legis- 
lation so that earmarked business-like revenue 
will have either an expiration or required 
review date. 

Other needed control actions 

There are other steps needed to improve short-term budget 
control: 
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--amendments to the 1974 Impoundment Control Act 
(31 U.S.C. 1401) to permit congressional partial 
deferral approvals, and more effective implemen- 
tation of the provisions governing rescission 
proposals. IJ 

--better monitoring and reporting on agency uses 
of gift funds: 

--consolidated budget reporting on programs with 
multiple accounts and funding sources, such as 
Medicare: 

--further research on possible constitutional or 
special statutory restrictions on spending and 
taxes: 

--further research on the possibility of indexing 
Federal taxes: 

--further research on the development of more 
adequate budget categories for reporting on 
"relatively uncontrollable" amounts: 

--early legislative action to retire Amtrak's debt 
through an appropriation: and 

--the establishment of general criteria on how to 
retire large debts (such as Amtrak's) in ways 
that insure full budget disclosure and adequate 
congressional budget control. 

Future-steps on the preceding 
controllability matters 

. 
A combination of early legislative action, congressional 

leadership through oversight activities, and further research 
will be needed on these problems of long-term and short-term 
controllability. The types of actions we suggest are detailed 
in appendix I. The items ready for early legislative action 
are: 

L/More effective implementation would be possible under, for 
example, amendments authorizing the Congress to affirma- 
tively reject rescission proposals instead of having to 
wait for the expiration of the authorized withholding 
period, and changing the withholding period from 45 days 
of continuous congressional session to calendar days--this 
would more effectively allow a determination of when the 
withholding period expires. 
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--changing to annual indexing adjustments in 
Federal retiree pension programs: 

--changing the housing component of the Consumer 
Price Index: 

--enacting legislation to allow agencies to incur 
obligations but not expend funds when appropria- 
tions expire, except where program authorization 
has expired or the Congress has expressly stated 
that a program should be suspended during a funding 
hiatus pending further legislative action: 

--amending the 1974 Impoundment Control Act to 
permit congressional partial deferral approvals, 
and more effective implementation of the provisions 
governing rescission proposals: 

--placing FmHA's rental assistance program 
in a general fund account: and 

--appropriating funds to retire Amtrak's debt 
to the Government. 

IMPROVE PROGRAM AND POLICY 
LEVEL ACCOUNTABILITY 

SYNOPSIS: To strengthen program and policy level 
accountability, steps are needed to improve the budget's 
categories and related information. The Congress should 
start oversight or legislation on most of these matters. 
The matters suitable for such congressional leadership, 
as well as those needing early legislative action or 
further research, are noted in the following discussion 
(and in appendix I). 

Develop proqram entities and agqreqations 
based on authorizinq legislation 

We have previously noted with concern the proliferation 
of dissimilar program categories used by different Federal 
governmental bodies. For example, we identified a case in one 
agency where officials operated under authorizing legislation 
that used one set of program categories, but initially devel- 
oped their budget in a different, cross-cutting set of zero- 
based budgeting (ZBB) categories that tied to their long-range 
plans. Then, in a complicated cross-walk exercise, officials 
restructured the material for their final budget submission. 
Finally, the congressional appropriations committees acted on 
budget account sub-categories that differed from those in 
the budget. 
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This kind of complex and encumbering process obscures 
the budget impact of legislative and agency decisions, and 
generally makes it difficult to evaluate officials' actions 
at various stages. Again, accountability suffers. The use 
of competing categories and reporting also creates added work- 
load for agency officials, and detracts from the time avail- 
able for monitoring budget execution and performing needed 
planning and policy analyses. 

Furthermore, unless steps are taken, the problem of 
dissimilar and competing budget-related categories may easily 
increase in future years. The trend is toward a more active 
congressional oversight and authorization process, entailing 
greater use of specific and timed authorizations resembling 
appropriations in their specificity and frequency. This trend 
could be even further accelerated if the Congress adopts a 
form of oversight reform ("sunset" legislation, etc.) that 
establishes a fixed schedule for reviewing and reauthorizing 
programs rather than a more workable agenda-setting approach 
to oversight activities. 

We think that more standard budget-related categories 
can, and should, be developed from authorizing legislation 
statements of goals, missions, and objectives. 

Need to base budget cateqories 1 on the authorizinq legislation 

Too often, the budget's appropriation account structure 
for an agency divides agency activities that are related to a 
common authorized policy into widely separated accounts, re- 
flecting organizational divisions that cut across legislated 
policy areas. This makes it difficult or practically impos- 
sible to assess how well the Government is accomplishing basic 
policy objectives. 

The report of the 1949 Hoover commission set forth the 
principle that the budget's main categories should group and 
describe similar Federal activities according to their common 
end purpose, rather than by the traditional object class cate- 
gories of the "things" to be acquired (travel, supplies, per- 
sonal services, etc.). This would facilitate assessment of 
how well agencies are carrying out legislative or self-imposed 
policy objectives. The Government in the, intervening years 
has taken significant steps in this direction, and it may be 
said that the principle of "end purpose" budgeting is general- 
ly accepted. 

However, the principle has not been carried as far as it 
could be in devising the budget categories for individual 
agencies. Our work in developing a Government-wide program 
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inventory, and prototype "mission" budget structures for the 
Department of Agriculture and certain research and development 
activities, has demonstrated the kind of reordering6 needed to 
make agency budget categories and reporting better coincide 
with the goals, missions, and program objectives established 
in authorizing legislation. We have also proposed steps to 
develop authorizing-budgeting linkages in certain Department 
of Education and Department of the Interior programs. 

We think that reordering8 to develop budget categories 
based upon authorizing legislation statements should be an aim 
of budget reform, because the change would not only simplify 
reporting and reduce workload but would also increase the 
Congress' ability to enforce agency accountability for carry- 
ing out legislated~policy. 

Improve budgeting on Government-wide 
policies and issues 

A number of new cross-cutting categories and special 
"budgets" --credit budget, capital budget, regulatory budget, 
etc .--have been developed or proposed in recent years to meet 
the informational and control needs of policy officials. 
There has been a recognition that traditional budget catego- 
ries and information, which focus upon obligations and expend- 
itures for certain programs, organizations, and functions, 
are sometimes inadequate for addressing certain other, cross- 
cutting matters. This has been the case particularly where 
the issues mainly involve governmental nonspending actions 
such as regulations and tax expenditures. 

Our work on budget information and control needs con- 
cerning Government-wide policies and activities has identified 
several needed improvements. These are summarized below: 

--Capital needs and acquisitions 
There is a need for better budget information and 
policy development on problems and activities 
concerning the Nation's capital infrastructure. 
We have reported on the kinds of information and 
policy focal points needed in the congress and 
the executive branch. We have stressed that 
budgeting for capital activities should occur 
within the regular budget process, and that 
capital projects' amounts should be included 
in the budget's totals to preserve the unified 
budget approach. 

--Research and development activities 
Steps are needed to enhance the budget policy 
role of the Office of Science and Technology 
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Policy, and improve budget-related information 
on Federal and other research and development 
(R&D) needs and efforts. We have suggested 
specific informational improvements, including 
alternative structures for reporting and mak- 
ing comparisons on Government-wide R&D activities. 

--Requlatory analysis 
The Congress and agencies should provide esti- 
mates (and the underlying methodology) of the 
compliance costs of their regulatory actions. 
Further research is needed to refine the con- 
cepts and measures, and identify whether com- 
pliance costs should be acted upon in the 
budget process, and how. 

--Tax expenditures 
There should be oversight action on how to more 
adequately consider, and act upon, tax expend- 
itures (special tax preferences) in the budget 
process. This will require better definitions, 
concepts, and measures. 

--Object class structure 
There should be further research on possibly 
revising the budget's standard object class 
categories, and developing new summary schedules, 
to provide better budget information on spending 
for personnel (including consultants), procurement, 
capital activities, and possible other cross-cutting 
items of interest. 

We+recognize that the budget process can only support 
a limited number of such special cross-cutting analyses: 
therefore, priorities will have to be agreed upon on which 
analyses will be developed and reported as part of the 
President's budget. 

Next steps on the preceding 
accountability matters 

Early legislative action is warranted to formally adopt 
a program inventory for support of oversight and authorization 
purposes. This would provide a starting point for more 
systematic congressional oversight and authorization action. 
Various oversight reform bills call for such an inventory--e.g. 
H.R. 5858, 96th Congress. The inventory now maintained by 
us will meet this purpose. Also, the inventory provides 
linkages between budgeting categories and authorizing legis- 
lation objectives, and facilitates better tracking and assess- 
ments of budget-related actions. 
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The matters suitable for congressional oversight or 
further research are identified in appendix I. 

STREAMLINE BUDGET AND LEGISLATIVE 
PROCESSES TO IMPROVE ANALYSIS 

SYNOPSIS8 To streamline the process in order to 
reduce paperwork and superficial reviews and increase 
the time for careful analyses, changes are needed in 
reporting requirements and scheduling. The changes 
requiring early legislative action, congressional 
oversight, and further research are identified in the 
following discussion (and in appendix I). 

Our work has pointed to several workload problems in 
that result in a lessening of the quality of budget decisions. 
Public confidence in the Government can be maintained or en- 
hanced only if the Government shows that it can establish and 
efficiently administer programs that prove effective in serv- 
ing national needs. Good results require more than a compre- 
hensive budget with useful categories --these only constitute 
the requisite framework. It also is imperative to develop 
processes that encourage needed planning and analyses, and 
firmly establish the accountability of agency officials for 
the proper and effective use of the Government's funds. 

At this time, though, budget cycle workload pressures 
too often work counter to these purposes. These matters may 
require early attention by a study group, given the complexity 
of the tradeoffs (e.g. congressional control versus managerial 
flexibility), and differences among legislative and executive 
branch organizations on the significance of, and approach to 
the problems. Whereas the 1949 Hoover commission set forth 
principles for establishing budget entities, and the 1967 
commission emphasized the standard of unified budget coverage, 
a future study group needs to do si.milar*principle-setting 
work concerning budget cycle workload questions. 

We have identified two kinds of needed action pertaining 
to workload. Steps are needed to: 

--focus workload more on selected, key programs: and 

--improve budget execution. 

Workload should be better focused 

Congressional and executive branch officials attempt to 
formulate budgets for many activities each year. Because 
they diffuse their energies and resources over a wide spec- 
trum of actions --an easy thing to do with over 2,000 programs 
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in about 1,300 budget accounts-- they often don't adequately mon- 
itor budget execution and perform needed in-depth analyses. An 
excessive amount of resources are devoted to budget mechanics 
and paperwork, and not enough to studying ways of increasing 
program efficiency and better addressing the Nation's needs. 
This misallocation of resources can be reflected in several 
ways. 

Put agencies' detailed budget 
treatments on a rotatins basis 

We have reported on the extensive paperwork burden 
involved in current ZBB procedures, and recommended ways of 
streamlining. the process to decrease its cumbersome aspects 
and permit more time and staff to be devoted to performing 
careful analyses. There are some useful features and disci- 
plines in ZBB, particularly the ranking of programs by prior- 
ity and consideration of alternative funding levels, but the 
development of detailed ZBB decision packages each year for 
activities leads to repetitious exercises and increased 
costs without, in our judgement, demonstrable improvements 
in the quality of analysis and decisions. 

It would be an improvement to restrict comprehensive ZBB 
treatment during each budget cycle to selected programs, in 
accordance with an agenda that insures adequate attention over 
time to all key programs. The selected programs each year 
would be subjected to thorough studies. One approach would be 
to apply the full ZBB treatment to programs undergoing con- 
gressional review and possible reauthorization (see below) 
and other programs of special interest because of policy 
changes, audit findings, agencies rotating schedules of 
review, etc. Such a focused approach would be desirable in 
any modern budget formulation system, whether it be a ZBB or 
other system. 

Establish aqenda for conqressional 
reviews and reauthorizations 

The establishment of a congressional procedure for 
systematically reviewing and reauthorizing programs on a rota- 
ting basis over several years would provide a framework for 
more selective and careful legislative and executive branch 
budget analyses. There have been several oversight reform 
proposals for such a procedure, and most would require agen- 
cies to conduct special evaluations and analyses concerning 
the programs identified for legislative review in a given 
year. Such an approach would be a powerful incentive for 
agencies to move toward more focused budget development work 
during each budget cycle. Also, syncronizing the analytical 
efforts of the legislative and executive branches, could lead 
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to more comprehensive and in-depth studies of issues. 

We have consistently favored such oversight reform, and 
think that it could be accomplished through either legislation 
or internal rule changes in the Congress. It is important, 
however, for the Congress to avoid a rigid schedule of review 
with unnecessary paperwork requirements, the kind of problem 
seen in current ZBB procedures. For this reason we have sug- 
gested adoption of a flexible agendh-setting procedure for 
identifying each year the program8 which are to be reviewed 
(the kind of procedure set forth in H.R. 5058, 96th Congress). 

Less frequent authorizations and 
appropriation8 for some programs 

Congressional and agency workload could be better 
concentrated during the budget cycle if there were fewer 
program8 requiring annual authorizations for appropriations. 
Additionally, consideration should be given to putting some 
programs on a biennial appropriations cycle. These actions 
would permit more focused attention each year on selected pro- 
grams, and, importantly, facilitate more timely completion of 
congressional authorizing and appropriating actions. 

There has been a significant increase in the number of 
annual authorizations in recent years. Whereas in 1978 the 
Congress considered 79 annual authorizations in 43 separate 
bills, ten years earlier the Congress acted on only 15 such 
authorization8 in nine bills. Put differently, the Presi- 
dent's fiscal year 1981 budget contained fully 150 civil and 
defense budget accounts with approximately 1,000 programs 
entailing some kind of annual authorization action. The esti- 
mated budget expenditures for these items was about $167 bil- 
lion (out of $616 billion total). 

Furthermore, there is a significanti number of annual 
appropriations actions. In the fiscal year 1981 budget cycle, 
official8 developed budget estimate8 and detailed justifica- 
tions for 'over 500 budget accounts for which congressional 
appropriation8 were requested. 

This heavy authorizing and appropriations workload is 
one factor in the Congress' frequent inability to complete 
its budget-related actions in a timely manner. One study of 
the 95th Congress found that about 94 percent of the sampled 
authorization bills in the House were enacted after the 
corresponding appropriations bills passed the House. In the 
96th Congress, in action on the fiscal year 1981 budget, the 
Congress was unable to complete action on the Second Concurrent 
Budget Resolution, and on 12 of 13 regular appropriation bills, 
prior to the start of the fiscal year. The appropriations 
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delay and uncertainty over enactment of a "continuing reso- 
lution" threatened a serious funding gap problem for most 
of the Government. 

We have in previous work addressed the one year 
authorization cycle of many Federal research and development 
programs, and concluded that a change to a multiyear author- 
ization cycle (programs authorized for two or more years) 
would reduce the heavy workload and legislative bottlenecks 
each year. We have further stated that the Congress should 
consider staggered, multiyear authorizations for other pro- 
grams now on a one-year basis: and also study the feasibility 
of moving from annual funding to every-other-year action for 
some routine activities to decrease the appropriations 
workload. 

It must be recognized that trade-offs would be involved 
in decreasing the frequency of authorizing and appropriations 
actions: while the change would reduce bottlenecks and per- 
mit more time for intensive analyses, it could complicate 
efforts to exercise short-term control over budget levels 
and priorities. The budget control needs of the Congress and 
the executive branch must be considered on a case-by-case 
basis when setting the frequency of authorizing and appro- 
priations actions. The subject of budget control is covered 
in a later section of this report. 

Need for improved budqet execution 

Developing a more efficient budget formulation process 
would permit more staff and time to be devoted to improving 
the efficiency, productivity, and effectiveness of budget 
execution. This is particularly important at this time of 
growing concern over fraud, waste, and abuse in the Govern- 
ment. Unfortunately, officials too often neglect this side 
of budgeting, choosing instead to concentrate on developing 
legislative and budget proposals--the formulation side. The 
result is that they often fail to detect inefficient or 
ineffective uses of funds. 

The phenomenon of year-end spending surges is well known, 
and with good reason. It has been a persistent pattern in 
many agencies. In some cases the year-end surge relates to 
late appropriations, or unavoidable seasonal and cyclical 
factors such as those in emergency fire fighting programs. 
Too often, however, the surge represents a last minute effort 
by program managers to obligate funds before they lapse. 
Officials hope that their "full utilization" of funds will 
persuade OMB and the Congress to maintain or increase their 
funding in the next budget cycle. 
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Several kinds of serious problems can and do occur in 
such cases of year-end spending. Unneeded items are purchas- 
ed: excesssive prices are agreed to in hastily negotiated, 
non-competitive contracts: phony "obligations" are recorded, 
distorting budget totals: inflation is stimulated: and a sense 
of lowered professionalism develops among the civil servants 
who observe or participate in these actions. 

Even for appropriated amounts that do not have a fixed 
period of availability (the "no-year" funds), there appears 
to be little incentive to save. Under current practices, 
agencies run the risk of experiencing reduced appropriations 
in the future if large fund balances remain unobligated at 
the end of a fiscal year. 

A number of steps need to be considered for improving 
the efficiency and effectiveness of budget execution. 

Strenqthen the apportionment process 

We have reported on how OMB should use the apportionment 
process established by the Anti-Deficiency Act (31 U.S.C. 
665) to better assess, monitor, and control agency uses of 
funds. The Act directs OMB to control the rate of agencies' 
obligations, and authorizes OMB to establish reserves for 
contingencies (I* * * or to effect savings whenever savings 
are made possible by or through changes in requirements or 
greater efficiency of operations." Reserves so established 
are to be reported to the Congress as proposed deferrals in 
accordance with the Impoundment Control Act of 1974. The 
Anti-Deficiency Act also stipulates that OMB may require 
agencies to submit financial plans for OMB consideration in 
making apportionments. 

It is clear, however, that OMB places relatively low 
priority on using the apportionment procedure to assess and 
monitor agency financial plans and budget execution. Examin- 
ers do not always require or use agency financial plans: they 
frequently apportion at too aggregated levels, losing the . 
ability to monitor performance on individual programs: and 
they make too little use of historical trend data to support 
their decisions. They also are processing fewer deferral re- 
quests to the Congress. Such requests totaled $25 billion 
in 1975 and $5 billion in 1978. 

High priority should be placed on reassessing the 
operational responsibilities and workload of OMB and the 
agencies for budget execution accounting, reporting, monitor- 
ing and decisionmaking to determine how the apportionment and 
related processes may'be strengthened to improve budget execu- 
tion. It is apparent, however, that other steps may be 
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required to provide the necessary incentives for change. 

Relax statutory requirements 
concerninq impoundments 

We have long supported the intent of the Impoundment 
Control Act of 1974 (31 U.S.C. 14011, feeling that safeguards 
are needed to prevent the executive branch from unilaterally 
altering legislated spending levels and priorities by with- 
holding (impounding) program funds for policy reasons. It 
seems clear that the Act has succeeded in providing these 
safeguards. 

At the same time, however, we think that certain 
provisions of the impoundment legislation create disincentives 
to more effective and economical use of appropriated funds. 
The statute requires that even minor and routine deferrals, 
and subsequent revisions, be reported and justified to the 
Congress. We examined one set of 277 reported deferrals, 
and found that 69 percent were for routine delays. 

Agency officials are reluctant to identify potential 
savings and initiate the deferral requests because of the 
paperwork that would be involved. 
just the opposite--i.e., 

The pull on officials is 
to overestimate annual obligations 

requirements and not look too closely for ways to save money. 

We think that this disincentive to savings should be 
removed by amending the impoundment legislation so that admin- 
istrators would be less burdened in saving money by elimina- 
ting the unnecessary reporting requirements that deter econo- 
mical and effective management. 

Devise positive incentives 
for savings 

. 
Eliminating cumbersome reporting requirements would take 

away some existing disincentives to savings, but not provide 
rewards to managers who find ways of maintaining or enhancing 
their programs' 
less money. 

productivity and effectiveness while spending 
Developing adequate incentives should receive 

high priority in the Government and would require numerous 
changes in personnel, budgeting, and other administrative 
procedures. 

One possible budgeting innovation would be to permit 
agencies to retain all or part of their savings, and use the 
funds for other authorized purposes. This would partially 
overcome the natural reluctance of administrators to give up 
funds they have received. Because the approach works with, 
rather than against, this enduring bureaucratic tendency, it 
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has appeal as a "realistic" solution. We propose steps in 
this direction, but caution that the approach requires careful 
study because of the perplexing trade-offs and technical 
problems involved. 

It will not be easy, for example, to develop procedures 
that provide administrators with the needed incentives and 
flexibility for retaining and redirecting some funds, while 
perserving the Congress' authority to establish basic budget 
levels and priorities. One avenue that should be considered 
is the statutory creation of special funds in the agencies, 
into which all or parts of savinga would be deposited for 
subsequent use as authorized by the Congress. This would 
enable agencies to retain savings while assuring congressional 
control over uses of the funds. 

Other possible congressional actions 

The Congress should undertake a number of steps to 
encourage greater productivity, efficiency, and effectiveness 
in budget execution. The Congress should increase its atten- 
tion to agencies' “obligation" plans and actions as a means of 
encouraging better budget execution by the executive branch. 
Although uneconomical or ineffective spending formally begins 
at the obligating stage--e.g., the signing of a procurement 
contract-- congressional and executive branch budget reporting, 
controls, and assessments focus on outlays (checks written). 
This is partly due to the overriding interest in the budget's 
deficit, which derives from outlay levels. Thus, the 1974 
Congressional Budget Act established a procedure for setting 
targets and ceilings on outlays and budget authority. 

We therefore have recommended that the Congress require 
more executive branch analyses and reporting (to the Congress) 
on obligation plans and variances, and review the adequacy of 
OMB monitoring of agency obligations. Also, the Congress 
should encourage agencies to use and report productivity data 
during their‘budget development. 

Other possible congressional action would be the creation 
of statutory percentage limits on the amount of agencies' 
funds that may be spent in the last months of a fiscal year. 
This has been done on previous occasions. This would minimize 
year-end spending surges. We think that such an approach 
may be useful in some cases, particularly until the executive 
branch does a better job of budget execution monitoring, but 
have strong reservations about the procedure as a permanent 
approach. Such limitations are difficult to administer and 
address a sympton rather than correcting underlying management 
problems. 
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Next Steps on Streamlining 

The matters on which we recommend immediate legislation 
are the following: 

--adoption of an agenda-setting procedure for 
program reviews and possible reauthorizations: 

--shifting to multiple-year R&D authorizations: 
and 

--reducing certain disincentives to savings in the 
Impoundment Control Act by eliminating the provisions 
that provide for detailed reporting and potential 
congressional disapproval of routine deferrals. 

The other action's would entail congressional oversight 
or further research. These are identified in appendix I. 

ENHANCE THE RELIABILITY, CONSISTENCY, AND 
COMPARABILITY OF BUDGET FIGURES 

SYNOPSISt To increase the reliability, consistency, and 
comparability of budget figures, action is required on 
several measurement concepts and practices. Actions the 
Congress should consider include early legislative act- 
ion and further research regarding better measures and 
estimates of budget resources and spending. The problems 
on which each of these steps are appropriate are noted 
in the following discussion (and in appendix I). 

Improvement in measurement of budget resources and 
spending is needed for budget users to better compare program 
and policy levels, and understand the full magnitude of gov- 
ernment operations. The 1967 Commission recognized the impor- 
tance of realism, comparability, and consistency in measuring 
budgetary resources and spending levels. In the final analy- 
sis, every budget, no matter under what system it is devised 
(PPBS, MBO, ZBB, etc. L/), is a set of figures which attempt 
to measure and estimate the amount of budget resources and 
spending needed to operate the government. Therefore, it is 
critical that these amounts be realistic, clear, accurate, 
and meaningful, because without such features the Congress 
is hampered in making budgetary decisions. Without useful 

L/Program Planning Budeting System (PPBS) was used during 
the 1960's; Management by Objectives (MBO) was used during 
the 1970's: and Zero-base Budgeting (ZBB) is the current 
system. 
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numbers (i.e. measurements are not valid and/or estimates 
are not accurate), the ability of the Congress in setting 
appropriate national goals and in allocating scarce resources 
is adversely affected. 

It is clear from our work in this area that significant 
problems exist today. Furthermore, these technical problems 
can be expected to grow as the variety and complexity of pro- 
grams continues to increase. In examining current budget mea- 
surement and estimating practices we have identified several 
areas where improvements can be made. The following discus- 
sion summarizes our views on the need to: 

--improve the realism of budget estimates: 

--eliminate certain off-setting practices that 
distort budget totals: 

--improve budget authority concepts and their 
application: 

--conduct further research on use of costs 
in budget reporting: and 

--conduct further research regarding better budget 
measures of the Government's contingent liability. 

Improve the realism of budqet estimates 

Estimates submitted by the executive branch to the 
Congress form the basis by which the Congress determines the 
level of Federal resources and expenditures. However, there 
are current estimating problems. For example, the failure of 
Federal officials to forecast the large $60 billion deficit 
for fiscal year 1980 is a cause for concern and indicator of 
underlying weaknesses. The figure exceeded the mid-year esti- 
mate by over $23 billion. Although there are uncontrollable 
reasons for estimates varying from actuals, such as changes 
in economic conditions, there are also controllable factors 
which lead to variances. Although the estimating process is 
not an exact science, our work shows more can be done to im- 
prove the estimating process. The following are changes that 
we have suggested to improve the estimating problem. 

Provide full year estimates 
for emergency programs 

We have consistently stated that congressional 
understanding and control over budget amounts is facilitated 
when the executive branch requests, and the Congress provides, 
at the beginning of a program commitment period, funding 
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covering the total estimated costs. This "up-front" disclosure 
and action on total estimated costs puts programs on a compar- 
able basis and facilitates the setting of budget priorities. 
This practice, however, is not always followed. We have 
identified programs l/ where, in most recent budgets, the exe- 
cutive branch has requested and the Congress has initially 
appropriated a token appropriation for the program. This was 
followed up with later supplemental appropriation requests 
over four times larger than the original request to cover 
actual emergency expenses. It is our view that the initial 
appropriations should provide for the full amount of the pro- 
grams' needs for that year. Early legislative action is 
necessary to change budgetary practices of this kind. 

Need for better budqet information on 
executive branch proposed leglslatlon 

Better disclosure is needed in the President's budget of 
executive branch proposed legislation with budgetary conse- 
quences, whether increases or decreases. At this time, key 
information is scattered among several sections and tables of 
the budget. 

The President's budget each year contains some proposed 
funding increases or decreases that are contingent upon the 
enactment of new legislation. For example, the budgets for 
fiscal years 1980 and 1981 contained totals that were based 
upon the assumed enactment of proposed legislation that would 
permit outlay reductions totaling about $4.2 billion and 
$5.6 billion, respectively. There were other legislative 
proposals that would result in increased spending in selected 
areas. 

The budget's projected overall totals for the coming 
fiscal year, including the estimated deficit, assume con- 
gressional passage of such legislation in time to permit 
implementing budget action by the executive branch. However, 
the enactment of such legislation is often uncertain. Fur- 
thermore, if and when the legislation is passed, specific 
provisions may well differ substantially from those that were 
proposed. An example of proposed legislation (with signifi- 
cant budgetary implications) that did not pass was President 
Carter's proposed Medicare hospital cost containment legisla-' 
tion. The budget, therefore, must provide a full and readily 
understood disclosure of the budget amounts that are contin- 
gent upon the passage of legislation. This would permit users 

L/The programs we identified were emergency programs in the 
Department of the Interior and in the Department of 
Agriculture. 
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of the budget to assess better the budget's assumptions and 
totals. 

Better monitorinq and analyses 
of variances needed 

Better congressional and executive branch monitoring and 
analyses of variances concerning agency plans and results on 
outlays, obligations, and balances of authority are needed. 
Estimating policies and methods need to be examined in order 
to correct the over-optimistic bias that lessens the realism 
of budget projections. We have done studies in recent years 
regarding budget estimates in both defense and civil agencies. 
We found a need to examine estimating policies and methods in 
order to correct the over-optimistic bias that lessens the 
realism of budget authority, obligations, unobligated 
balances, and outlay projections. Projections too often give 
the appearance that the Government can accomplish things 
faster and at less cost than'is reasonable to expect. For 
example, over-optimism regarding projected obligation rates 
leads to buildup of unobligated balances and could affect the 
Congress as to what the program can reasonably accomplish and 
what its budgetary needs are. We have recommended ways to 
improve the quality of estimates, including that certain 
executive branch agencies or the Congress do the following: 

--Establish criteria for acceptable levels of 
accuracy for estimates, to be used as a guide in 
defining significant variances to be pursued. 

--Monitor projections by comparing actual8 to 
-estimates and providing a detailed explanation 

annually concerning those accounts in which there 
were significant variances. 

--Identify corrective action to improve estimates 
in future years when such action is feasible. 

--Make information on variances and related 
corrective action available to congressional 
users and including it in budget justifications 
where appropriate. 

--Apply early efforts in goal setting and 
variance analysis toward the largest accounts. 

--Require each agency to document the procedures 
used to develop estimates, including documenting 
assumptions and subjective modifications made by 
reviewing officials. 
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--Provide for systematic identification of 
amounts which have become excess to program 
funding requirements and making such informa- 
tion available to the Congress. 

"Best estimates" rather 
than "targets" needed 

A strategy is needed for devising legal, procedural, or 
other means for making agency estimates "best estimates" 
rather than "targets" (including principles for incorporating 
inflation and other economic variables). For example, what 
steps can be taken to get more realistic inflation factors 
built into our projections? Also, options for providing ful- 
ler budget disclosure on the legislative, economic, and other 
assumptions underlying projections, and for disclosing the 
ranges from which "best estimates" were selected, should be 
examined. Such information would give the public, as well as 
congressional users of the budget, a greater appreciation for 
the nature of the budget figures. 

Eliminate certain off-setting practices 
that distort budqet totals 

The size of the Federal budget is becoming an 
increasingly important issue to the Congress and the public 
because of concern over inflation, potential changes in tax 
burdens, the size of the Federal deficit, and calls for Fed- 
eral spending restraint. In considering the President's pro- 
posed budget, the Congress needs to know that budget tables 
and summaries are based on sound budgetary concepts which 
fully disclose the level of Federal financial activities. 
Our work has disclosed budget reporting practices which need 
to be changed to improve congressional control over spending. 
Early legislative action is necessary to treat sales of certi- 
ficates of beneficial ownership (CBO's) as' borrowings rather 
than "sales of assets." This practice of treating CBO sales 
as "sales of assets" was opposed by the 1967 Commission but is 
sanctioned by statute today for some programs. This misclas- 
sification could result in understating agencies' borrowings 
(on and off-budget) for fiscal year 1981 by almost $17 billion. 

Another matter deserving attention is the continuing use 
of offsetting business-type revenue to reduce reported budget 
totals. For example, the offsetting practice reduced esti- 
mated on-budget and off-budget outlays for fiscal year 1981 
by about $102 billion. We believe that this practice, al- 
though approved by the 1967 Commission, significantly under- 
states budget totals. The Congress should start oversight 
or legislation to report budget amounts on a gross basis. 
This would also be a step toward simplifying budget totals. 
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Improve budget authority 
concepts and their application 

There also are unresolved issues pertaining to budget 
authority concepts and their application. With enactment of 
the Congressional Budget and Impoundment Control Act of 1974, 
the Congress undertook assuring more effective congressional 
control over the budgetary process, the level of Federal 
revenues and expenditures, and national budget priorities. 
The 1974 legislation established several new procedures to 
accomplish these objectives, including a process for the 
Congress to systematically consider budget totals and set 
overall targets and ceilings on budget authority and outlays. 
Section 3(a)(2) of the Congressional Budget and Impoundment 
Control Act (31 U.S.C. 1302(a)(2)) defines budget authority 
as: 

‘I* + * authority provided by law to enter into 
obligations which will result in immediate or 
future outlays involving Government funds * * *." 

We have previously maintained, and emphasize again, 
that for the Congress to successfully implement the Con- 
gressional Budget Act, to effectively control the budget, 
and to oversee executive implementation, it is important 
that actions be avoided which diminish the meaningfulness 
of budget authority as a statement of the obligational auth- 
ority that the Congress makes available to the executive. 
We have stressed that budget authority, properly understood, 
is a broad concept designed to express fully the spending 
authority which is made available to executive agencies. 

In a prior report (B-159687, March 16, 1976), we stated 
the following: 

II* * * the fundamental objective of'the Congression- 
al Budget Act of 1974 was to establish a process 
through which the Congress could systematically con- 
sider the total Federal budget and determine prior-- 
ities for the allocation of budget resources. We 
believe this process achieves its maximum effective- 
ness when the budget represents as complete as P os- 
sible a picture of the financial activities of 
Federal agencies. We further believe it is vital 
to maximizing the effectiveness of the process 
that Federal financial resources be measured as 
accurately as possible because priorities are actu- 
ally established through decisions on the confer- 
ring of this authority. From this standpoint, 
therefore, the concept of 'budget authority' should 
(a) encompass all actions which confer authority to 
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spend money, (b) reflect as accurately as possible 
the amount of such authority which is conferred, 
and (c) be recognized at the point at which control 
over the spending of the money passes from the 
Congress to the administering agency." 

Such a broad concept of budget authority provides the 
best assurance that budget totals and individual schedules 
provide a full disclosure of the possible financial conse- 
quences of budgetary decisions being requested by the Presi- 
dent and considered by the Congress. The Congress cannot 
effectively exercise budgetary control on budget totals if it 
does not have complete and accurate information on the new 
obligational authority being made available to executive 
branch agencies. 

Some identified problems, including 
the Foreiqn Military Sales Trust Fund 

Our work in reviewing the budget authority concept and 
its application identified several areas where budget author- 
ity, as used, did not represent the maximum potential obliga- 
tions which the administering agency could legally incur under 
the authority which the Congress made available. Partly as a 
result of our work, there has been revised budget authority 
treatment for some housing programs to more accurately reflect 
the obligations that the Secretary of Housing and Urban 
Development could incur under authorizations provided by the 
Congress. In one case, this required a $2 billion adjustment 
in budget authority amounts. In another case, an adjustment 
of about $25 billion was mad&. 

There remains, however, a problem in the budget treatment 
of the Foreign Military Sales Trust Fund. The practice of re- 
cording budget authority to represent obligations rather than 
total acceptances of orders has resulted'in multibillion dol- 
lar understatements of the obligations the government could 
incur to aquire military services and items for foreign pur- 
chasers-- for example, a $2.6 billion understatement for fiscal 
year 1977 when we made our study. We continue to believe that 
the current procedure is contrary to sound budgetary policy 
and dec eases congressional budgetary control over foreign 
militar s sales. Furthermore, the change affects the congres- 
sional budget resolutions and scorekeeping. Unless this 
method is changed the understatement will continue. 

More use of full-fundinq 
approach where appropriate 

A related matter concerns incomplete use of the "full 
funding" concept for multiyear projects. Programs or projects 
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entailing a multiyear commitment are considered to be fully 
funded if the budget authority made available during their 
first year is for the total multiyear cost. This approach 
contrasts to incremental funding, where the authority is 
provided in installments over the life of the program. 

Advantages of full funding include forced early analysis 
and serious debate at the start by providing greater visibil- 
ity to funds and resources required to complete a project. 
It is intended to enhance the rationality of decisionmaking 
by both the Congress and the executive branch. Full funding 
is a step toward full accounting and accountability. Finally, 
full funding permits construction progress at more economic 
rates which result in savings to the government by providing 
program continuity and eliminating uneconomic startup and 
stop costs that sometimes accompany incremental funding. In 
order for the benefits of full funding to be realized, the 
Congress must, as it approves new projects, also provide suf- 
ficient budget authority to assure that each project is fully 
funded. To be considered for conversion to full funding, a 
program (or project) should: 

--be a discrete, multi-year program with a planned 
completion date: 

--be subject to total cost estimating: 

--not be subject to changes in design that would 
effect funding levels significantly: and 

--entail a commitment to the extent thak'there is 
clear evidence that the Government intends to fund 
the program to completion. 

Our work has disclosed that there is potential for 
further application of full funding in the Government. This 
is true not only for those types of programs usually associ- 
ated with the concept --construction and procurement--but also 
for some research and development, subsidy, and social type 
programs. We believe oversight or legislation should be 
started to determine, on a program by program basis, which 
multiyear projects that are now incrementally funded need to 
be fully funded. Examples of programs which are potential 
candidates for conversion to full funding include the water 
resources projects of the Bureau of Reclamation and the con- 
struction projects of the Corps of Engineers. 

Additionally, we think budget authority for Federal loan 
programs should be fully funded by providing for the estimated 
future interest subsidy costs to the government in those pro- 
grams. This, however, will require further research on the 
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concepts 
interest 

and methods needed for estimating and measuring 
subsidy costs. 

Extend concept of budget authority to 
include maximum potential obligations 

Another confusing budget authority matter is the fact 
that budget authority recordings do not always represent total 
new obligational authority even in one year programs. There 
are many programs, including public enterprise revolving fund 
and emergency programs, where current conventions result in 
budget authority recordings that express far less than esti- 
mated or actual new obligational authority. In public enter- 
prise revolving funds, for example, the recordings do not 
encompass the obligational authority that is generated by pro- 
gram business-type collections. In many such funds, budget 
authority recordings represent levels of authorized borrowings 
used to finance account activities. In these cases, frequent 
budgetary practice is to make the borrowing authority record- 
ings essentially represent levels of authorized net borrow- 
ings, i.e., borrowings less repayments. 

The policy of having borrowing authority recordings for 
several programs express levels of authorized net borrowings, 
rather than gross borrowings, results in budget recordings 
that do not fully disclose the total amount of borrowings 
that may occur. Total borrowings for these programs often 
exceed recorded borrowing authority. 

Because of the netting procedure, total agency borrowings 
from Treasury in recent years have exceeded recorded borrowing 
authorizations by a significant amount. Treasury Department 
records show that during fiscal years 1932-79, borrowing 
authorizations l/ totaled about $232 billion 2/ while borrow- 
ings came to ab&t $460 billion --twice the amount of recorded 
authorizations. . 

l/Treasury records sometimes use the term "borrowing author- - 
ization" rather than the OMB term, "borrowing authority." 
Our partial check of the amounts showed that those listed 
by Treasury as borrowing authorization amounts largely cor- 
responded to borrowing authority amounts in the budget. In 
the sample years checked, the borrowing authority totals 
never exceeded the borrowing authorization totals. 

Z/Represents total cumulative authorizations unadjusted for 
periodic decreases (approximately $37 billion over fiscal 
years 1932-79). 
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Thus, borrowing authority recorded under the netting 
procedure significantly understates the extent of actual 
authorized borrowings. We do not suggest that these amounts 
were borrowed and spent illegally. Rather, we believe that 
the practice lessens the meaning of the "borrowing authority" 
amounts in the budget and could impair effective congression- 
al control over the budget. 

We believe that the Congress' budgetary control, 
including annual controls on program and aggregate budget 
authority amounts, suffers when budget authority recordings 
for revolving fund loan programs express authorized net bor- 
rowings. Conversion to gross-based borrowing authority in 
revolving fund loan programs would result in budget authority 
recordings that express more fully the obligational authority 
made available through borrowings. 

However, such gross recordings, plus any other recordings 
under current procedures (appropriations, contract authority), 
still might not fully express total obligational authority 
made available. Total obligational authority in these revolv- 
ing fund programs also includes (besides authority derived 
from borrowings, appropriations, etc.) the collections made 
available through the cycle of program operations and assorted 
financing mechanisms (sale of assets, etc.). For example, in 
one account-- the Rural Housing Insurance Fund (RHIF) in the 
Department of Agriculture --even if borrowing authority for 
RHIF programs had been gross-based instead of net-based over 
the period of RHIF operations, the gross borrowing authority 
recordings, which could have reached approximately $13 billion 
under prevailing borrowing patterns, l/ plus appropriations 
amounts totaling about $1 billion-- $la billion total recorded 
budget authority 2/--would have incompletely expressed the 
full authority for entering obligations over that period. 
Total RHIF direct obligations were about $42 billion. 

We believe budget authority recordings in these cases 
should encompass the authority to obligate funds whatever 
their source. We have recommended extension of the budget 
authority concept to include maximum potential obligations 
from all funding sources, including collections and carryover 

L/Total of gross borrowings plus year-end uncovered obliga- 
tions that required borrowing authority recordings. 

z/The total might have been greater if all RHIF sales of 
certificates of beneficial ownership, etc., had been treated 
as borrowings requiring borrowing authority, rather than 
as "sales of assets." 
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balances. Action is necessary to start oversight or legisla- 
tion which would count limitations on direct loan obligations 
of public enterprise revolving funds as budget authority. In 
addition, further research to study the extension of this con- 
cept to other type programs is needed. As stated earlier in 
discussing the large carryover from year to year of unobli- 
gated balances, it would be possible for the Congress to 
approve total funds available for obligation (not just new 
funding). This would, however, require changes in the 
Congress' current procedures under the 1974 Congressional 
Budget Act, and would require further research. 

Use of cost and accrual 
data in budqetinq 

Further research is needed to review the concepts used to 
express dollar levels of program activity. Both the Second 
Hoover Commission and the later Commission on Budget Concepts 
endorsed cost-based budgeting and the reporting of receipts 
and expenditures on an accrual basis. There has been only 
partial implementation of these recommendations, with atten- 
dant confusion and uncertainty. For example, although Federal 
agencies have taken significant strides to adopt modern accru- 
al accounting systems, and the President's Budqet Appendix 
now reports "costs" for many activities, budget decisions and 
controls continue to be on "obligations" rather than costs. 

Expanding the use of costs and accrued expenditures in 
the budget process would require, among other things, re- 
thinking the existing statutory definitions of budget author- 
ity, which now defines budget authority as authority to enter 
obligations. It is most unlikely that a full move to cost- 
based budgeting and the reporting of expenditures on an ac- 
crual basis in the budget will occur as long as the budget 
process continues to operate under statutory provisions that 
make budget authority for obligations the focus of the budget 
decisions and control. Agency accounting systems now produce 
cost data for internal operations and decisionmaking when it 
is required by law or necessary for good management. 

Better budaet measures of the 
Government's contingent liability 

There has been increasing concern in recent years about 
the Government's contingent liability involving commitments 
on loan guarantees and other items which could ultimately re- 
quire significant expenditures. Because of the large magni- 
tude of the Government's contingent liability--for example, 
the component attributable to guaranteed loans reached a 
currently estimated $264 billion for fiscal year 1981--it is 
important to have good measures of the Government's potential 
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liability. This, however, requires further research because 
of two issues. First, there are numerous ways to define the 
terms and accuracy dictates that clear distinction be drawn 
between those contingent liabilities arising from insurance 
type programs and those arising from guaranteed loan programs. 
Second, in expressing an accurate estimate of the contingent 
liability, it is important to recognize that the true costs to 
the Federal Government, in the highly unlikely event that all 
contingencies were realized, is considerably less than the 
contingent liability itself. With regard to the second issue, 
the contingent liability of the Government needs to be adjust- 
ed for the reserves available to support the liability and the 
liquidation value of secured property collateralizing guaran- 
teed loan programs to arrive at an accurate estimate of the 
true costs to taxpayers of our contingent liability. 

Next steps to be taken on 
improving budget figures 

The matter we consider requiring early legislative 
action applies to passage of legislation to treat certifi- 
cates of beneficial ownership sales as borrowings rather than 
llsales of assets." This would change practices primarily in 
the Farmers Home Administration and the Rural Electrification 
Administration of the Department of Agriculture. 

The matters requiring congressional oversight or further 
research are identified in appendix I. 
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AGENCY COMMENTS 

Executive branch officials have previously expressed 
varying degrees of agreement or disagreement with the budget 
changes recommended in our prior reports. Our earlier 
reports and recommendations form the basis for most of this 
report. The executive branch officials' views may be found 
in our earlier reports (listed in appendix V). 

Officials from the executive branch have not had an 
opportunity to formally comment on our proposal that the 
Congress consider establishing a high level budget study 
group. The proposal has been advanced in prior statements 
of the Comptroller General before congressional committees 
and other bodies, but not in our reports submitted to execu- 
tive branch agencies for formal review and comment. 

We did not obtain formal OMB comments on this summary 
report, including its proposal concerning a budget study 
groupI because the report's final development coincided with 
the January 1981 change in the Administration and director- 
ship of OMB, and we did not want to ask the new director of 
OMB to make a hurried response to our proposals. However, 
a copy of this report is being sent to the Director of OMB 
with a request for his views, and we will provide copies of 
his response to the appropriate congressional offices and 
committees. 

Further, we provide in appendix V a synopsis of the 
informal views of a senior OMB staff official. 
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OMB STAFF VIEWS 

The following is a synopsis of the informal views of a 
senior OMB staff official on an earlier version of the budget 
reform ideas in this report. The earlier version, a November 
1980 statement by the Comptroller General, 1/ covered the 
same themes and points discussed in this report, with the 
exception that it did not provide as much detail and did not 
identify each budget improvement need with one of the three 
categories of action discussed herein: early legislative 
action, start oversight and legislation, and further 
research. The Comptroller General's statement was an over- 
view rather than a detailed presentation. The OMB staff 
official's views --also entailing an overview rather than a 
detailed discussion--were provided at the same November 1980 
meeting, when it was known that there would be a change of 
OMB directors in January 1981, and the OMB senior staff 
officials stressed that because of this pending change, their 
comments had to be treated as "an" OMB position rather than 
"the" OMB position. Also given below are our responses to 
the general OMB views. 

OMB SENIOR STAFF VIEWS ON 
BUDGET REFORM 

The OMB staff official agreed that there is a need for 
continuing budget reform, because the budget system must 
necessarily be dynamic to reflect the needs of a constantly 
changing society. He further stated that changes in the 
system should be evolutionary so as to avoid upsetting a 
"fragile" congressional budget process that may be in 
"jeopardy." In the latter regard, he cited the Congress' 
difficulty in completing timely action on the budget resolu- 
tion and appropriation bills for fiscal year 1981. 

Citing the thesis that budget reform should be a continu- 
ing part of the process, he expressed doubts about the desir- 
ability of a budget study commission to make suggestions for 
major changes in the process. He further added that such an 
approach would be an expensive undertaking: that a study 
group's recommendations might not be practical in the real 
world: and that, unlike at the time of the 1967 President's 
Commission on Budget Concepts, current budget system problems 
are not fundamental conceptual ones requiring the attention of 
another commission. The OMB official stated that there is 

&/Address to the fall 1980 symposium of the American Associa- 
tion for Budget and Program Analysis, the George Washington 
University, Washington, D.C., November 21, 1980. 
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general agreement today on the unified budget concept and 
other basic procedures. 

The OMB staff official preferred, instead of a study body 
comprised of high appointed and elected officials, a formal 
arrangement like the Joint Financial Management Program. The 
group would be comprised of "senior technical experts" of the 
Budget and Appropriations Committees, GAO, Treasury, and OMB, 
and it would examine "on a continuing basis" 'the specific 
application of budget concepts in both the Cong,ress and the 
executive branch. 

Our response 

We think that the Congress' commitment to the basic 
budgeting philosophy and institutions established by the 1974 
Congressional Budget Act is firm. We do not see a lessening 
in the Congress' desire to make its approach to more systema- 
tic budgeting work. The first-time use of the "reconcili- 
ation" procedure, for fiscal year 1981, was accomplished under 
difficult political and economic conditions, and showed the 
Congress' determination to make fuller use of the budget con- 
trol mechanisms established in the 1974 legislation. 

Furthermore, we think that our proposed budget improve- 
ment steps would help strengthen the Congress' budgeting 
institutions. Indeed, as we see it, the Congress will bene- 
fit at least as much as (and perhaps more than) the executive 
branch by the improvements we envisage. Such problems as 
inconsistent budget measurements or inadequate information 
probably hamper congressional members and staff more than 
executive branch officials, given the latter's normally more 
detailed familiarity with the budget. 

We further point out that under our proposals, we fore- 
see a heavy congressional role in influencgng the pace of 
budget reform, thus minimizing the possibility of changes 
that would unduely impact the operation of the congressional 
budget process. An active congressional role was envisioned 
in the earlier statement by the Comptroller General on budget 
reforms, but was not elaborated on at that time. This report 
(see appendix I chart) clearly identifies a wide range of 
congressional actions. We believe that a budget study group, 
if established, would not necessarily be as expensive as OMB 
thinks. 

We do not think that a valid argument can be made against 
a budget study group on the grounds that its recommendations 
might not be practical. The work of several preceding study 
groups produced many practical suggestions--for example, the 
1967 commission's proposal for a unified budget--and we see 
no reason why a future study group would be any different in 
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that respect. 

As for the OMB staff official's notion that there is no 
need for a study group because the budget improvement issues 
facing the Government are not basic conceptual issues, we 
cannot agree that a study group would be useful only for 
addressing the most fundamental conceptual issues. There are 
many procedural and conceptual problems in budgeting today on 
which progress to date has been slow, because of a lack of 
consensus among the numerous legislative and executive branch 
budgeting participants. A budget study group comprised of 
high elected or appointed officials and other experts could 
do much to overcome budgeting policy disagreements and develop 
the necessary consensus for change. 

We think that such a study group would be better able to 
act with the necessary independence than the continuing panel 
of budget experts suggested by the OMB staff official. A 
panel of experts could, however, be useful for adjunct or 
follow-on budget reform work by the Congress or a high level 
study group. 

OMB staff official's views on budget coverage 

The OMB staff official agreed that incomplete budget 
coverage is an important issue, and that the operations of the 
off-budget Federal Financing Bank (FFB) create an incentive to 
use loan guarantees in ways that distort Federal resource 
allocation. He stated, however, that the problem could not be 
resolved easily by putting the FFB on-budget. Besides, he 
added, placing the FFB on-budget is no longer a politically 
simple matter. He felt that the development of controls under 
the two-year old credit budget is the first step in insuring 
competition among loan guarantees and on-budget loans, and 
that further steps might have to be taken. 

Our response 

We still think that placing the FFB and most other off- 
budget federally owned agencies on-budget would correct many 
budgeting distortions, and should be a high priority matter. 
Such action, which would require legislation, may indeed be 
difficult to effect because of political opposition. We con- 
tinue, however, to recommend such action. The development 
of a credit budget, consisting of appropriation act limita- 
tions on direct loan obligations and loan guarantee commit- 
ments in individual programs, is a step we favored, but it 
does not eliminate the distortions caused by the off-budget 
FFB. The off-budget agency still converts guarantees into 
direct loan outlays not included in the regular budget's 
totals. In effect, the beneficiaries of these outlays have a 
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competitive edge over the target groups of on-budget programs 
whose outlay levels are subjected to the fuller scrutiny, 
discipline, and controls of the regular budget. The surest 
way to correct the problem is to eliminate the off-budget 
status of the FFB (while preserving its cost saving function). 

OMB staff official's views on budget control 

The official at OMB agreed that it is most important that 
budget decisions be made on the basis of a longer time 
horizon, in order to control the budget, and he noted that 
mechanisms have been created with which longer-range decisions 
are beginning to occur. He noted also that OMB has taken 
steps to provide the kinds of information needed to support 
decisions on long-term issues--for example, the inclusion in 
the budget two years ago of a new section on demographic 
trends covering some of the kinds of information referenced in 
the report of the Task Force on Global Resources. He also 
stressed that OMB is seeking to improve controls and informa- 
tion on credit programs by building on the credit budget 
effort begun last year. 

Our response 

While multiyear budget planning has started at the OMB 
level, much remains to be done to strengthen multiyear budget 
planning at various levels in the Government. As noted in 
appendix III, our work has shown the need for procedural and 
organizational changes to improve planning-budgeting linkages 
in certain organizations and policy areas. We also reiterate 
that a strategy needs to be developed for further efforts to 
enhance multiyear budget planning at all levels in the Govern- 
ment, requiring a study of the various authorizing, funding, 
organizational, and informational requirements of improved 
planning. We note that the demographic and other information 
now included in the budget on long-term trends and issues does 
not systematically cover global conditions, and does not 
identify the long-term matters that must be considered when 
making decisions on each of the budget's fuctional and 
national needs areas. It is an excellent start which should 
be expanded upon. As for the credit budget, see our response 
on page 53 of this appendix. 

OMB staff official's views 
on accountability matters 

Concerning budgeting entities, the OMB staff official 
agreed that decisionmakers must be alert to the danger of 
having too many budget categories, and stated that this is 
why OMB has resisted GAO's efforts to break budget categories 
into all the myriad elements represented by authorizing 
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legislation. This would hardly streamline the budget process. 

He further stated that the budget categories adopted 
must be developed through a negotiation process among the 
various budget users, and that any study aimed at overall 
uniformity cannot take into account the variety of views that 
exists. This is why several previous attempts of uniform 
classifications have not been adopted. However, there can be 
individual studies aimed at more national classifications, 
such as GAO's work concerning the Department of Agriculture. 

Our response 

We have not advocated developing budget categories for 
all sections in authorizing legislation. We have already 
developed a program inventory with categories that link to 
key selected authorization provisions. The inventory is a 
realistic and practical one. It has been institutionalized 
in the system of the Senate Committee on Rules and Administra- 
tion, and has for several years supported our annual work 
in providing budget-related information to numerous congres- 
sional authorizing committees. This inventory could form the 
the basis of a streamlined set of categories for the Govern- 
ment's budget-related actions, as well as its support for 
congressional oversight. 

Our response 

We concur with the OMB staff official's views that 
the development of budget-related categories necessarily 
involves a negotiating process, and that any set must 
evolve to reflect changing circumstances. This is the 
method we have used to develop the program inventory. 
We do not agree, however, that the Government should not 
attempt to develop or adopt more uniform program cate- 
gories for the various budget-related actions (authoriza- 
tions, appropriations, etc.) 

OMB staff official's views on 
streamlining to improve analyses 

The OMB staff official agreed with our belief that 
the budget system should be streamlined.. He stated that 
several of GAO's proposals would tend to complicate the 
process rather than simplify it. He mentioned our pro- 
posals for budget categories based on "all" of the cate- 
gories in authorizing legislation [already discussed], 
and proposals for providing "all" the information needed 
by the authorizing committees. 

On our proposals for modifying ZBB procedures, he stated 
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that while OMB has aimed to minimize ZBB paperwork, OMB 
has sought to maintain the comprehensive coverage desired 
by President Carter. He noted that he did not know what 
views a new Administration would have on this subject, but 
would advise the new policy officials that the OMB staff 
feels ZBB has been advantageous. He mentioned ZBB rankings 
as being among the many useful features. OMB would, however, 
continue to look for ways to reduce the burden of the process 
without giving up its benefits. 

He agreed that the execution of the budget must 
receive continued attention, and hoped that we would 
take the lead on reviewing the existing impoundment process 
to see whether it creates disincentives to curtailing waste- 
ful spending 

Our response 

We do not agree that our proposals, taken together, 
would further complicate the process. To the contrary, they 
would streamline the overall process. We have not asked that 
all budget information desired by the authorizing committees 
be added to the information now reported in the budget itself. 
This would surely overburden the budget. We ,do, however, 
feel that efforts must continually be made to adjust the 
kinds of budget information either reported or made available 
to the Congress, to reflect new issues and procedural develop- 
ments. The fact that most of the budget's dollars today are 
controlled through authorizing legislation, especially entitle- 
ments, underscores the need for budget information useful to 
authorizing committees. This may require some modifications 
in existing information--for example, better information in 
the budget on the amounts contingent upon enactment of legis- 
lation. 

On the ZBB question, we restate our position favoring 
more selective ZBB detailed analyses. We continue to feel 
that this would eliminate unnecessary paperwork and permit 
more careful studies of important matters. We agree that 
rankings are helpful, but have stated that detailed annual 
rankings, covering every activity, are not necessary. 

OMB staff official's 
views on budqet figures 

The OMB staff official stated that budget measurement 
improvements have to be a matter of continuing attention. 
He made several comments, summaried below: 

--Limitations on direct lending should not be recorded 
as budget authority as GAO proposes. This would 
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complicate the concept of budget authority as a 
source of funds: and it is not clear what treatment 
would then be appropriate for guarantees. 

--Improvements have been made in estimates, including 
the use of inflation factors. 

--Business-type reveues should continue to be offset 
against outlays, contrary to GAO's proposal, because: 
this gives a better representation of the size of 
government: a drastic change like this should not be 
made when the Congress' acceptance of the congressional 
control process is so delicate: and the change would 
complicate the use of revolving funds. 

--He agreed that legislation should be passed permitting 
sales of certificates of beneficial ownership to be 
treated as borrowings. 

--He stated that full funding should be used for water 
resource construction projects. 

--He agreed that the partial use of cost-based budgeting 
and accrual methods is confusing. 

--The executive branch has resolved the problem of 
recording budget authority for agency borrowings. 

Our response 

We continue to believe that counting direct lending 
limitations as budget authority would provide a fuller dis- 
closure of the obligational authority made available to 
lending programs --the fundamental purpose of the tranditional 
budget authority concept. This would not prevent comparisons 
of those amounts with authorized loan guatantees. 

More realism in budget estimates is still needed. We 
note that the final deficit for fiscal year 1980, $60 billion, 
exceeded the mid-year estimate by over $23 billion; and our 
work in recent years has pointed to a variety of steps that 
should be taken to correct the overoptimistic bias in esti- 
mating procedures. 

We continue to believe that outlays should be reported 
on a gross basis to provide a better picture of the level of 
Federal activities, and do not think that the change would 
in any way threaten the congressional budget process. Fur- 
thermore, the change to a gross basis would simplify, not 
complicate, revolving fund reporting and use. Indeed, it 
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would be consistent with OMB apportionment procedures (which 
apportion business revenues along with other amounts). 

We are in agreement with OMB on the principle favoring 
full funding, while recognizing that a case-by-case determi- 
nation is needed. 

Finally, we do not think that OMB's revised budget 
authority treatment for agency borrowings fully overcomes 
the former problems. Restricting the "roll over" of budget 
authority is a step in the right direction, but we have 
stated that a more adequate treatment would be to count the 
authorized program levels in such programs as the budget 
authority. 
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(letter 
report) 2 

Sept. 19, 1978 PAD-78-74 

2 45 

Sept. 7, 1978 PA+78980 

5 
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Title or Subject 

Progress in Iqmv- 
ingProgram=-Jd 
Budget Informatim 
for Cmgreseimal 
Use (Fifth Anmal 
Report) 

Budget Authority 
for Foreign Mili- 
taq Sales is Sub- 
stantially Ur&r- 
stated 

mtit1emente 

Cmgressiaml 
Overei*tReform 
Proposals 

Federal Credit 
Assistancet An 
ApproachtoPm- 
gram Design and 
AWllySiS 

Better Information 
Needed for Over- 
sightandEvalua- 
tion of Selected 
Eleml3ntaryand 

Education 

Inproving Federal 
Agency Efficiency 
Through Use of 
Productivity Data 
intheBudget 
ProCest3 

Entit1emnte 

Major* 
Data cbtrol# Cateqary 

Aug. 29, 1978 P-78-78 

12345 

July 27, 1978 PAD-78-72 

July 14, 1978 PAtb78-46b 
(letter 
W) 2 

June 8, 1978 PAb78-73 

34 

Mq 31, 1978 PAD-78-31 

2 

May 30, 1978 PAD-78-35 

. 

34 

thy 20, 1978 EmsIb78-33 

April 13, 1978 CED-78-98 
(letter 
W) 

4 

2 
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Major* 
cJaltrol# Cataqow Date Title or Subject 

AnOveIvicwof 
unob1igawldBal- 
ance6 inCivil 
Agenciel3 

April 1978 PAD-78-48 

45 

Consistent arKI 
UniformTreatmzlt 
of Inflation Needed 
FnprOgramCoek 
Estimates Provided 
to the Cargress 

March 20, 1978 -78-8 

5 

Unobligated Bal- 
ances in Civil 
Agenci00 

March 9, 1978 p-78-60 
(letter 
report) 45 

Total contingent 
Liability 

Feb. 23, 1978 PAD-7847 
(lettar 
repnrt) 2 

Full Funding Feb. 23, 1978 FGkSD-78-18 5 

Feb. 21, 1978 PAD-7846a 
(letter 
report) 

Entitlements 

Entitlemente Jan. 13, 1978 

Jan. 13, 1978 

PAW7846 

Analysis of Dapart- 
mntofDefenseJ 
Umbligbd Budget 
Authority 

PAth78-38 

45 . 

PAD-78-34 Analysis of&part- 
mmof Defense 
UnobligatedBudget 
Authority 

Jan. 13, 1978 

b 

Jan. 3, 1978 

45 

5 

Rsapprqxiatims PAD-7845 
(letter 
report) 

Hietory, Trends, 
and Processes of 
Defense unobligated 
ad unLiquidated 
Obligational Author- 
ity 

Sept. 15, 1977 PAtb77-83 
(letter 
report) 

45 
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Title or subject 

Revolvingmndsr 
Pull Disclosure 
Needed for Better 
Congressional Ccn- 
trol 

Progress in Inprov- 
ingProgramand 
Budget Information 
for Congressional 
Use (Fourth Annual 
Report) 

GovernmentAgency 
Transacticns with 
the Federal Financ- 
ingBankShouldBe 
Included in the 
Budget 

Mission Budgeting: 
Discussion and Il- 
lustration of the 
ConceptinResearch 
and Develcpmnt 
Programs 

Term Used in the 
BudgetaryProcess 

Zero-baseBudgeting 

Reviewofthe Im- 
palndmntccntro1 
Act of 1974 After 
2Years 

Off-Budget Agencies 

Legislative Appro- 
priations 

Date 

Aug. 30, 1977 

Aug. 30, 1977 

Aug. 3, 1977 

July 27, 1977 

July 1977 

June 10, 1977 

June 3, 1977 

May 9, 1977 

March 24, 1977 

CbntrolX 

PAW77025 

PAD-77-73 

PAD-77-70 

FSAD-77-24 

PAD-77-9 

PAD-7760 
(letter 
report) 

EC!-77-20 

PAl+77-55 
(letter 
report) 

PAb77-38 
(letter 
report) 

Major* 
categary 

2 5 

12345 

12 5 

3 

5 

4 

2 4 

1 

5 
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Title or Subject 

Need ForAGovem- 
mant-wideBudget 
classification 
StructureFbrFed- 
era1 Research and 
Develqxmnt Infor- 
mticnl 

NeedFbrAGovern- 
msnt=wideBudget 
Classification 
StructureForFed- 
era1 Research and 
mvelqmnt Infor- 
mtial 

TreamentofBudget 
Authority for the 
m-w=~ ~~gwe 
Purchase Assistance 
PmgramofGNm 

Entitlements 

Inpaulcanentpro- 
visions Regarding 
Famsrstbme 
Administration 

Federal Financing 

Standard Budget 
Classificatims- 
PrcposedFunctions 
and subfunctions 

Control Federal 
r.Dan Guarantee 
Programs 

No-YearAm- 
priations 

m jor* 
Date ckultrol# category 

March 3, 1977 PAD-77-14 

3 5 

March 3, 1977 PAD-77-14a 

3 5 

Jan. 31, 1977 PAD-77-30 
(letter 
rgx>rt) 

5 

Jan. 13, 1977 P-78-46 
(letter 
repoti) 2 

Sept. 28, 1976 B-115398 
(letter 
report) 

5 

Sept. 16, 1976 B-178726 
(letter 
report) 12 

Aug. 20, 1976 PAW7649 

April 30, 1976 B-115398 
(letter 
report) 

April 26, 1976 B-170612 
(letter 
report) 

3 

2 5 

2 4 
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Title cm subject 

(Iammnt8 on S. 2035 
Rssaraingwrdget 
Authority 

No-Year Appm- 
priations 

BudgetaryDefini- 
tial8 

Inpnct of Fir& 
m%xlrrentRemlu- 
tial and Pre8enta- 
tion0fDatai.n 
==*-Pwl 

Claeeification 
Structurefar 

Budgetary~ AIF- 
priatione, andAc- 
culntingPmce- 
dures for Annual 
Qntributiona 
for Aesieted Hou8ing 

Fun&mentalChangea 
Are Needed in Fed- 
eral Assietance to 
StateandLlOCd 
GoverTxmnts 

Proper J=-tFng 
of Emget Author- 
ity for Certain 
wing pq- 

Data 

March 16, 1976 

Feb. 2, 1976 

Nov. 1975 

Oct. 8, 1975 

Sept. 19, 1975 

Sept. 11, 1975 

Aug. 29, 1975 

Aug. 19, 1975 

MKk=* 
cBtkrol# Categoq 

B-159687 
(letter 
repolrt) 5 

B-143502 
(letter 
r-1 

OPA-76-8 

2 4 

5 

B-159797 
(letter 
report) 

El78205 

B-115398 
(letter 
report) 

Issue Paper 

cmh75-75 

Aug. 14, 1975 5171630 
(letter 
report) 

3 

2 4 
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Title or Subject 

Il@m3ntatialof 
sectione 201 to 
205, 231 to 235, 
an3 451 of the 
Legislative Rcnr- 
ganization Act of 
1970 

BudgetaryandFie- 
Cal Information 
Needsofthe 
congress 

Budgetary and Fie- 
Cal Inf~tion 
NeedsoftheCXn- 
grew (R~~losure) 

No-YearAppro- 
priaticxm 

Ma j0r* 

Date aaamlt categoq 

May 3, 1973 B-115398 

12345 

NW. 10, 1972 B-115398 

12345 

Feb. 17, 1972 B-115398 

12345 

Aug. 10, 1971 B-153121 
(l@tW 
W-t) 2 4 
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II.TestimmyatxilOtherStatmmnts 

Title or Subject Date 

Lack of ccn- Jan. 29,1981 
trollability 
in the Federal 
Budget 

The need for NW. 21, 1960 
ccnthed 
Budget Reform 

s. 2880, me Aug. 19, 1980 
consultant 
Reform Act of 
1980 

-xl*- July 31, 1980 
Planningfor 
Natiaml Science 
Policy 

H.R. 6686, The July 24, 1980 
cIcngreasional Re- 
ports Elimfnation 
Actof 

cimtrolofman June 23, 1980 
Gl.WXUlteeS 

camnittee or 
chxqanization 

senate ccmdttee 
on ~riaticms 

Address to the ElmfzB.Staats, 
American Aasocia- 0mptroller Gem- 
tian for Budget era1 of the 
andProgramAnal.- united states 
ysis 12345 

SenateCmnittee 
m Governmental 
Affairs 

Subxmnitteeon 
Science, Research, 
andTechnology, 
House Ccmittee 
0nScienceiand 
Technology 

Subamnittee on 
Lsgislation and 
National Security, 
House Camittee 
on Gove-t 
qKJratia?s 

Special Subamnit- 
teeoncmtrolof 
Federal Credit, 
senate carmittee 
on the Budget 

1,. BMgetCoverageShouldBeExpanded 

2. EWmnceBudgatControl 

3'. Improve ProgramandPolicy 
Level Acamtability 

APPEzmIxVI 

Major* 
cateqory 

ElnmrB.Staats, 

iiiciE?z Gen- 
united states 

Elmer B. Staats, 
Captroller Gen- 
eral of the 
United States 

Elmer B. Staats, 
Cuptroller Gen- 
era1 of the 
United States 

Mxton A. Myers, 
Director, Pro- 
gram Analysis 
Division 

. 
Harry s. Havens, 
Assistant cap 
troller General 
for Program 
Evaluation 

4 

23 

4 

2 

4. StreanLine Budget Process 
To Inprove Analysis 

5. Enhance The Reliability, 
Cmsistency,andCcmpar- 
ability of Budget Figures 
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APPI!NDlx VI ApPmIDIxvx 

Cunnitteeor 
orc?anization 

Major* 
spsaker category 

ElmrB.Staate, 

riiiz-2:: Gen- 
United States 

Title or Subject Date 

H.R. 7178, Ihe June4,leaO 
RdBsearchand 
DevelopsIlt 
Authorization 
Eetinwee Act 
(Multi-Y&r 
FlmdingofR&D) 

HUD'S Uns~- May 8, 1980 
ted year-m 
obligations over- 
stated the Eke- 
gress of Assistsa 

House Ccmnittee 
on science and 
TechnoloSy 

3 

s-ttee on JemmsH. Stolarm, 
HumanResourm, Director, Pm- 
House comnittee cur-t and 
on Post Office and SystwAcquisi- 
Civil Service tion Division 

5 --ins 
ControlofYear- 
MSpendFng 

uay1,19SO Subaxtmittee on 
OversightofGov- 
ernmntManagemnt, 
senate cbmlittee 
onGove-tal 
Affairs 

Harry s. Havens, 
Assistant cap- 
troller General 
for Pmgram 
Evaluation 

4 

b&r& 25, 
1980 

ChntrolofYear- 
-fJSpendFng 

s-ttee on 
Legislation and 
Natimal Security, 
Hame Can&tee 

Harry s. Havens, 
Assistant cap- 
troller General 
for program 
EWlllXltion 

4 

Hame Ccmnittee 
OntheBudpget 

Elmer B. Staats, 
CImptroller Gen- 
eral of the 
United States 

Opportunities 
to Adhieve sav- 
inss -a 
Legielative 
Action 

The F&era1 
BLK%ptProcees 

March 10, 
1980 

Dec. 11, 1979 BudgetPmbzss 
Task Force, 
HouseCamnittee 
0ntheBudget 

Elmer B. Staats, 
Cmptroller Gen- 
eralofthe 
United States 12345 

House Cannittee 
on Rules 

H.R. 5858, The 
sunset Revielw 
Act of 1979 

NW. 29, 1979 Elmer B. Staats, 

biztY%lE Gen- 
United States 234 

Nov. 15, 1979 Subcmnitteeon 
Rules of the 
Hcxse, House Cm- 
mittee on Rules 

Elmer B. Staats, 
Cuptroller Gem- 
era1 of the 
united states 34 
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Camittee or 
Title or subject Date oitqan.i.zation 

Research and De- Oct. 10, 1979 House Camittee 
velopant Author- On Science and 
ization Estimates 
act (H.R. 4490) 

Technology 

s. 1304, The Sept. 13, 1979 Senate Carmittee 
legislative Over- onGovernmental 
sight Act of 1979 Affairs 

The General Ac- Sept. 11, 1979 House Ccnmittee on 
counting Office's 
Report: A New 
Approach to the 
Public Debt Leg- 
islation Should 
Be Considered 

opportunities to July 24, 1979 Task Force on 
Achieve Savings Legislative Sav- 
Through Legisla- ings, House Bud- 
tive Action get Cannittee 

Congressional July 12, 1979 
Oversight Reform 
Legislation 

s, 445and June 15, 1979 
Title V of S. 2, 
Regulatory Sun- 
set Proposals 

Congressional May 23, 1979 
Oversight Reform 
Legislation H.R. 
2:and H.R. 65 

The Federal 
R&D Budget 

April 5, 1979 

Ways and Means 

senate CcmTrlittee 
onGovemtmnta1 
Affairs 

Senate Carrnittee 
onGovernmnta1 
Affairs 

Subcamlittee on 
the Legislation 
Process, House 
comnittee on 
Rules 

House Carmittee 
on Science and 
Technology 

speaker 
Elmer B. Staats, 
Ccqtroller Gen- 
eral of the 
United States 

Harry s. Havens, 
Director, Pro- 
gram Analysis 
Division 

Elmer B. Staats, 
Carptroller Gen- 
eral of the 
United States 

Elmer B. Staats, 
-roller Gen- 
eral of the 
United States 

Elmer B. Staats, 
Cmptroller Gen- 
eral of the 
United States 

Harry S. Havens, 
Director, Pro- 
gram Analysis 
Division 

Major* 
cateqory 

34 

34 

2 

34 

34 

Elmer B. Staats, 
Ccnptroller Gen- 
eral of the 
United States 

34 

Elmer B. Staats, 
Captroller Gen- 
eral of the 
United States 3 
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speaker 
Major* 

category 
carmittee or 
onJanization Title or Subject Date 

Loan subidies March 29, 1979 
andc!osts 

subcarmittee dn 
Eaxmnic Stabliza- 
ticn,Hcusecan- 
mittee on Banking, 
Fitmnce,andUrban 
Affairs 

Division 

2 5 

WExpendi- March 27, 1979 
tures and Inveet- 
mntTaxCredit 

sllbaxdttee on 
Oversight, Hcuse 
Ccmnittee on Ways 
ardr4eans 3 

==a -8 Mar& 15, 
w-w- 1979 
menti.nFederal 
progr- 

SenateBudget 
camlittee 

Elmer B. Staats, 
Captroller Gen- 
eral of the 
united states 

Division 

Budget Authority Oct. 3, 1978 
for Foreign 
Military Affair8 

TaskForceon 
National Security 
and Internaticnal 
Affairs, Hcuse 
Budget ccmldttee 

Budget Process 
TaskFbrce,Hawe 
Budget Ccmmittee 

Paul De&ling, 
General Ccunsel 
of the General 
Accounting 
Office 2 4 

ml1 Funding for Feb. 22, 1978 Budget Process 
Federal Activ- TaskFarce, House 
ities Budget Carmittee 

Ibnald Scantlebury, 
Director, Finan- 
cial and General 
Management Studies 
Division 5 . 

Elmer B. Staats, 
Cuptroller Gen- 
eral of the 
United States 

Use of Pmductiv- Feb. 14, 1978 
ity Data in the 
BudgetProcess 

Task Force on Ex- 

Budget Cam&tee 

Sept. 27, 1977 Task Force on 
Natialal Security 
andInternaticlnal 
Affairs, Hcuse 
Budget camlittee 

73 

Harry s. Havens, 
Director, Pro- 
gram Analysis 
Division 

45 
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CurInittee on 
Title or Subject Date orqanization 

BudgetTreatment Sept. x),1977 Subamnitteeon 
of them Oversight, Hcuse 

Camdttee on Ways 
andMean 

Idan Guarantees, March 29, 
1977 

-ttee on 
Ecamanic Stabil- 
ization, House 

iit%%nFM%s 
CuRnittee 

Major* 
i?E!EE category 

Elmer B. Staats, 

iiiziE?E Gen- 
United States 12 5 

Harry s. Havens 
Director, Pro 
gramAnalyses 
Division 

Harry s. Havens, 
Director, Pro- 
gramAnalysis 
Division 

2 

($74610) 
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