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1. Introduction

1.1  Background to the State Financial Accountability Assessment

As part of the ongoing fiscal reforms process, the Government of Andhra Pradesh (GoAP) decided to
take anumber of measures during 2002-03, including completion of a State Financial Accountability
Assessment (SFAA) and related Action Programme covering the State Government. The SFAA isa
GOAP exercise, undertaken by the Centre for Good Governance (CGG).

1.2 Objectives and scope of the SFAA

The SFAA has dua objectives, being:

. First, thedevelopment objective. Itskey roleisto facilitate acommon understanding of GOAP's
public financia management (PFM) arrangements, including identifying their strengths and
weaknesses, thus contributing to the design and implementation of capacity building programmes
for improved PFM;

. Secondly, the fiduciary objective which is to assess and manage the risk that government and
donor funds might not be spent on authorised and intended purposes, as expressed in the Budget,
and thus support the exercise of donors' fiduciary responsibilities.

A separate report covers developmental issues and includes recommendations and an action plan.
This report covers the fiduciary objective, and thus examines key issues such as the extent to which
the budget has been implemented as passed, whether the budget covers al significant parts of
government activity, whether sufficient reliable information is provided on budget execution and
whether practices match rules. The SFAA may use some audit techniques to assess these i ssues, but
it isnot to be considered, or represented, as an audit of any of the systems assessed. This assessment
does not aim to assess the quality or value for money from public spending; thisistherole of aPublic
Expenditure Review (PER). Nor does the SFAA assessthe level of financial or sovereignrisk. The
scope of the SFAA covers only the State Government.

1.3  Methodology

The SFAA was undertaken using a diagnostic framework which compared GoAP against principles
of good practicein containing fiduciary risk. These are normative principles, which are not necessarily
implemented in specific governments. The principles have been derived from various documents
issued by international authorities on public finance issues, with a specific referenceto fiduciary risk.
Evidence of GoAP practice was derived from a number of sources, with primary data gathered from
controls testing, which isoutlined in Figure 1.

Figure 1: Overview of controlstesting

The SFAA team undertook controls testing in two departments: Primary Health and Primary
Education. Controls testing was therefore undertaken at the Directorate of Public Health,
Commissionerate & Directorate of School Education, and the State Project Director of the District
Primary Education Programme (DPEP). Testing was undertaken in five districts, intended to
cover the range of likely control environments: Mahbubnagar, Nalgonda, Visakhapatnam, Ranga
Reddy and Guntur. Thus, five District Education Offices (DEOs) and five District Medical and
Health Offices (DMHOs) weretested. Testing was also undertaken at ten Primary Health Centres
(PHCs), seven Mandal Education Offices(MEQOS), five District Primary Education Project (DPEP)
officesand four primary schools. Testing was undertaken with the use of adetailed Internal Controls
Questionnaire (ICQ). In addition to the five districts visited, the ICQ was sent to a further six
districts, none of whom replied.
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Controls were also tested at five District Treasury Offices (DTOs) and six sub-Treasury Offices
(STOs) and the ICQ was al so completed by the Directorate of Treasury and Accounts (DTA) who
provided State-wide information. And, the ICQ was also sent to 17 Pay and Accounts Offices
(PAOs) (Works and Projects), 10 Assistant PAOs (APAOs), and 4 Joint Directors of Works and
Accounts, from whom replies were received in all cases.

The results of the controls testing have been examined in the context of corroborating evidence,
including Accountant General (AG) Inspection Reports, internal audit reports, reports of Chartered
Accountant audits, and the Comptroller and Auditor General (CAG) Audit Reports.

The SFAA also drew upon stakehol der consultation and desk review of awiderange of material, from
AP, Indian, and international sources.

14 GoAP vision and record of PFM reforms

GoAP's record of reforms in PFM and accountability since 1999-2000 reflects its commitment to
minimising fiduciary risk and providing a sound fiscal basis for the development of the State. The
initial focus of the reforms was on increasing the transparency of the budgetary process and fiscal
discipline. GoAP's Strategy Paper on Fiscal Reformsin 2001 renewed GoAP’'s commitment to PFM
reform and set out avision of PFM. Four of the vision's key pillars, outlined in Figure 2 below, are
critical to minimising fiduciary risk.

Figure 2: Pillars of GoAP’s Fiscal Reformscritical to minimising fiduciary risk

. Creating the conditionsfor good operational management and improvement of servicesto the
public, by empowering the government departments to take decisions in their remit while
assuring accountability for the use of resources and for results;

. Assuring close correspondence between actual expenditures and the approved budget, thereby
permitting theintroduction of good cash management, and improving predictability throughout
government;

. Modernising the financial management system by streamlining financial regulations and
appropriate use of information technology;

. Enabling public participation in budget formulation and implementation by making budget
documents simpler and disseminating government financial decisionsin user-friendly forms.

Source: GoAP Strategy Paper on Fiscal Reforms (2001)

Guided by these medium term objectives, GoAP hasimplemented extensive reformsin most areas of
PFM over which it has delegated authority. Many of the reforms, particularly those in budget
formulation and execution will increasingly bear fruit over the coming years. For example, GOAP's
groundbreaking reformswhich promote greater budget realism, departmental ownership of their budgets
and release of expenditure authorisation, should increase the potential for the budget to beimplemented
as passed, and for departments to be held accountable for their use of financial resources. While the
divergence between budgeted and actual revenue and expenditure is narrowing over time, GoOAP
recognises that there is till some way to go to ensure that the budget is a reliable guide to actual
expenditure.

Measures in other areas have had a more immediate impact. GOAP is now a leader in budget
comprehensiveness, for example having brought previously off-budget borrowings on budget and by
disclosing (and increasingly providing for) government guarantees. GoAP'sreformsinthetimeliness
and reliability of financial information have also borne fruit in 2002-03, and will be strengthened
further by the integration of systemsin the coming year. Increasing the reliability of information on
budget execution, and reducing fiduciary risk, relieson greater disciplinein undertaking reconciliations,
tackling large and non-transparent balances on the Public Account and deposit accounts.
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GOoAP has a so undertaken arange of reforms aimed at strengthening controls and compliancein key
areas of departmental budget execution to narrow divergences between forma PFM ‘theory’ and
‘practice’. Further improvementswill be enabled by, first, the selective revision of the PFM rules and
regulationsto increasetheir transparency and accessibility, and secondly, by devising and implementing
further mechanisms for their enforcement, such as the upgrading of the accountability framework,
establishment of effective departmental internal audit functions, and improvement of financial
competencesat thedistrict and field levels. A focuswill berequired on areasidentified asparticularly
weak, such as asset management.

Much of thereform effort lieswith GoAP. However, the CAG and PAC will continueto play acritica
role in the minimisation of all aspects of fiduciary risk.

15  Structureof thisreport
This report is structured around the following key stages/aspects of PFM.

PFM legal and ingtitutional framework (Chapter 3) examines the key laws, rules, regulations
and practices underpinning PFM in GoAP.

PFM process examines four key stages: Budget formulation (Chapter 4), Budget execution
(Chapter 5), Accounting (Chapter 6), Monitoring and reporting (Chapter 7).

Assets and liabilities selects for closer examination Asset management (Chapter 8), Debt
management (Chapter 9), and Contingent liabilities (Chapter 10).

Internal controls (Chapter 11) highlights cross-cutting issues of how GoAP seeks to ensure the
achievement of its objectives, specificaly safeguarding resources and adherence to the legal
framework.

Scrutiny and accountability analyses the main mechanisms by which stakeholders exercisetheir
right to hold GoAPto account for PFM, being External auditing (Chapter 12), Legidative scrutiny
(Chapter 13), and Public accessto information (Chapter 14).

Each chapter starts with a shaded box containing the key conclusions of the SFAA inthat area. This
isfollowed by a summary of the assessment leading to those conclusions.
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2. Legal and institutional framework

The extent to which thelegal and ingtitutional framework encourages a culture of compliance and
creates aclimate for PFM reform will play asignificant rolein determining the level of fiduciary
risk.

Much of the legal and institutional framework, within which the GoAP PFM system operates, is
prescribed by the Government of India(Gol) in accordancewithin the provisions of the Constitution
of India. GoAPisthusconstrained in many areasin its attemptsto reform PFM, but has sought to
supplement Gol requirements in some areas so as to minimise fiduciary risk, for example by
increasing the availability of information on public financesin atransparent form. In other aress,
such as the budget process, State Governments have delegated authority and GoAP has used this
to good effect by undertaking reforms that seek to reduce fiduciary risk by increasing budget
realism and budget comprehensiveness.

There are other areas contributing to fiduciary risk that can be tackled further by GoAP; these are
highlighted in the relevant chaptersof thisreport. Reformsin specific areas need to be underpinned
by reformsthat tackle weaknessesin thelegal and institutional framework. Most urgently required
is the selective modernisation, codification, and simplification of the legal framework based on
clearly articulated principlesand acomplete and consistent accountability framework. Thisshould
increase compliance at the district and field level s, where the competence and motivationto comply
can be weak. Reducing the risk of non-compliance relies on strengthening the organisational
culture by reforming working practices; in-roads can be made by strengthening training and human
resource management of finance staff.

Key aspects of PFM in the States are determined by the Constitution and Gol, including budget
classification, budget documentation, the Legidlative role in budgetary approval, financial rules and
regulations, the basis of accounting, financial reporting formats and timing, debt management, the
giving of guarantees and the audit of the accounts of States by the CAG. This report sets out the
manner in which these provisions impact on PFM, and how GoAP has sought to supplement these
provisionsin such away asto contain fiduciary risk.

Examples of divergences between PFM ‘theory’ and ‘ practice’ are noted whererelevant in thisreport.
GoAPisseeking to devise and implement mechanismsthat further enforce compliancein such asway
asto enhance PFM. Central to thistask is ensuring that the ‘theory’ is cohesive, relevant, up to date,
comprehensive, transparent and accessible. The Gol Government Accounting Rules, Account Codes
and General Financial Rules are the primary source of the ‘theory’. From these are derived the AP
Financial Code, AP Accounts Code and AP Treasury Code. The key principles underpinning the
Rules and Codes, in terms of roles, responsibilities and process, are not clearly enunciated. Many
provisions are obsolete or redundant. The Rules and Codes need modernisation in many areas to
ensurethat they remain relevant to the needs of users, and reflect the variety of reformsbeing undertaken
by GoAPR, for example in the budgetary and accounting processes. The comprehensiveness of the
Rules and Codes also needs expansion in several key areas such as asset management and
computerisation. GoAP recognises these facts and has committed itself to a zero based review of all
financial regulations with selective revision where necessary. In the meantime, GoAP has sought to
update the framework by way of a series of Government Orders (GOs). When added to the range of
other Codes and Manuals, it is difficult for officials to be sure that they have the complete picture.

Furthermore, the framework needsimprovement in transparency and accessibility in order toincrease
compliance with the PFM rulesin ‘spirit’ aswell as“in letter”. The existing Rules and Codes are not
user-friendly, adopting astylethat isdifficult for many to understand and interpret. GoA P has developed
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a series of Departmental Manuals and Functionary Manuals in an attempt to provide more a user
friendly source of guidancefor officials. Many officials, especialy at district and field levels, currently
exhibit alow awareness of the Rules and Codes, and particularly of the Functionary Manuals.

GOAP is also devising mechanisms to enforce compliance through reforms which emphasise
institutional and individual accountability. Given that they will demand a wide range of changes
across various dimensions of GoAP activity, it isimportant that all of these reforms are moving GoAP
consistently towards a clear, robust and consistent accountability framework. GoAP recognises that
design and implementation of the performance budgeting reforms in particular must be based on a
clearer understanding of the new ingtitutional accountability framework that GoAPisworking towards.

GoAP hasmade significant stridesin recent yearsin clarifying responsi bilities and fixing accountability
on individual officials. One critical step forward in accountability was the issue of GO 507 in April
2002 as it clarified the responsibilities of Drawing and Disbursing Officers (DDOs) with regard to
key accounting controls and imposed sanctionsfor failure to comply with them. ButaDDO Manual,
although developed as training materials, has not been provided directly to all DDOs in the field.
Thereis scopeto increase further the accountability accepted by some officials, particularly Heads of
Departments (HoDs)/Chief Controlling Officers (CCOs) and subordinate Controlling Offficers (COs).
The Functionary Manuals have been an excellent step in clarifying controls and responsibilities of
Treasury officials; the other Functionary Manuals need greater emphasison thefiduciary responsibilities
of departmental officials.

Further improvementsin compliancealso rely on building PFM skillsand experti se across departments
and levels of Government. Thisisa particular issue at the district and field levels, including among
non-financial staff such as COsand DDOs. Thereisalso aneed to provide more specialised support
to the Finance Department, for example expertsin procurement, asset management, internal controls
and accounting techniques. Finance Department is already taking the initiative by creating specialist
internal audit and debt management cells. Such reformsare required to build theinstitutional capacity
to deepen and widen the PFM reforms and realise their benefits.

Thefollowing four chapters cover the four main stages of the PFM process, being budget formulation,
budget execution, accounting, and monitoring and reporting.
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3. Budget formulation

The ability of a government to implement the budget as passed is dependent on the quality and
realism of the budget itself, asit will be difficult to implement abudget that isbased on unrealistic
estimates of revenue and expenditure. Thus, budget formulation is a critical stage for fiduciary
risk.

Budget realism is a challenge for all governments. GoAP forecasts of revenue are consistently
below budget. However, they are within alow margin of error and the quality of these forecasts
has generally been improving. Furthermore, much of the variance between budget and actual
revenuesis dueto lessthan anticipated receiptsfrom Gol. Therevenue shortfall isonereason for
downward revisionsto budget allocations at the time of Revised Estimates, although theserevisions
also reflect the financial performance of departmentsin the year to date.

Therefore, downward revisions in expenditure from Budget do not necessarily imply over-
estimation of expenditure at Budget time. Instead GoAP recognises that its debt servicing and
salary commitments (combined with the policy of avoiding staff retrenchment) lead to some under-
provision for non-salary O&M expenditure. These commitments also limit GOAP and line
departments’ flexibility in formulating their budgets. GoAPisworking actively to reducefiduciary
risk, by developing initiatives that will improve departmental ownership, and the quality and
realism of the budget, but these will largely only bear fruit in the medium term. Theseinitiatives
are the Medium Term Fiscal Framework (MTFF), Performance Budgeting and the pilot Medium
Term Expenditure Frameworks (MTEFs). GoAPis also aleader among Indian statesin reforms
to enhance budget comprehensiveness. Thesereformshave reduced fiduciary risk inthisimportant
respect.
Ensuring that GoAPisableto implement the budget as passed depends upon the realism of the budget’s
revenue and expenditure estimates, which implies adequate provision for the cost of funding government
activities. GoAP sactual revenueisconsistently below budget but within arelatively small margin of
error. Between 1998-99 and 2000-01, revenue recei ptswere between 90% and 93% of budget. Revenue
forecasting is never 100% accurate in any government and there has been significant improvement in
the accuracy of revenue forecasts in 2001-02, actual revenue receipts being 97.5% of the budget,
although this improvement has not been totally sustained in the 2002-03 Revised Estimates (RE).
The mgjority (83% in 2001-02) of the variance is driven by divergences between budgeted and actual
revenue flows from Gol, athough GoAP does make reasonably conservative assumptions in this
respect. These variances are one reason for reductions in expenditure in RE, particularly in revenue
expenditure.

Since 1999-00 revenue expenditure has been around 8% to 10% below budget, although the variance
is narrowing over time. Yet, this does not necessarily imply that expenditure is over-provided for in
thebudget. GoAPrecognisesthat it generally under-providesfor non-saary operations and maintenance
(O&M) expenditure, which tends to get squeezed by expenditure demands for salaries and debt
servicing. Thisisreinforced by pressures on State Governments to continue to take on new activities
in the Plan budget. While GOAP aims to increase this provision in the medium term, these factors
mean that budget estimates tend to under-estimate thefull cost of funding ongoing government activities,
creating pressures for increases in this expenditure relative to budget. However, this fiduciary risk
does not materialise during budget execution as Treasury controls prevent expenditure exceeding
budget. Indeed, actual non-salary O& M expenditureisgenerally lower than budget, dueto constraints
facing departments in budget execution.
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Departmental commitment to implementing the budget as passed may be influenced by the fact that
most expenditure iscommitted in the short term, leaving departments with minimal flexibility year on
year. Over 70% of the Plan budget is dictated by Gol and around 80% of the non-Plan budget is
consumed by the committed costs of salaries and debt servicing. GoAP's policy decision to avoid
retrenchment of staff means that expenditure flexibility can be achieved only in the medium term,
through limits on recruitment. This effort to control salaries, together with GoAP's considerable
effortsto control debt, should enable increased levels of discretionary expenditure over the medium-
term. GoAP isusing a MTFF as a toal to link medium term fiscal strategy to the annual budget
processto help it achieve these goals.

The challenge of high levels of committed expenditure and departmental ownership is common to
many Indian States. The 2003-04 “Draft Performance Budget Exercise” demonstrates that GoAPis
taking steps to enhance departmental flexibility and accountability. Performance budgeting aimsto
focus departments on objectives and activities during budget formulation and to provide them with a
greater level of autonomy in formulation of their budgets. However, the benefits of this exercise will
be greater in the medium term as declining salary pressures provide departmentswith moreflexibility.
Realising benefits from the medium-term control of salary and debt costs will also depend on the
progress of departments in reconciling their expenditure strategies with available resources through
MTEFs. Expectations of the potential benefits of these reforms must be tempered by understanding
of the short term constraints that GoAP and departments face. While the challenges in developing
departmental MTEFsmean that it will be several yearsbeforethe pilot initiativesin Primary Education
and Health are spread across GoAP, the M TEF approach is key to devel oping aff ordable expenditure
strategies.

These budget formulation reforms complement GoAP's pioneering efforts in the areas of budget
comprehensiveness and transparency. Inthese areas GoAPisnow aleader amongst Indian states. In
particular, GoAPisnow treating all borrowing through SPV sasgovernment debt. Furthermore, asall
donor financing is channelled through Gol, it is captured in the GOAP budget.

Theprovision of sufficient and reliableinformation iskey to minimising fiduciary risk. Generally the
budget documentation provides comprehensive and detailed information. While the level of detail
can mask the “big picture” of where money will be spent, GOAP has made significant efforts to
improve user-friendliness, such as through the Budget in Brief. These types of measures strengthen
GoAP accountability by increasing the scope for public and Legidlative Assembly scrutiny of the
budget and its subsequent execution. The subject of budget execution is covered in the next chapter.
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4. Budget execution

Key to managing fiduciary risk is ensuring that the processes and systems for budget execution
ensure that funds are spent on authorised and intended purposes, as expressed in the budget. A
key question therefore is the extent to which the budget isimplemented as passed, and the extent
to which the nature and scale of the divergence poses fiduciary risks of significant concern.

While revenue expenditure is typically less than budget, the correlation has improved in recent
years. However, for at least the last two years, actual expenditure has been different from budget
allocations at the Grant level, resulting in significant savings and some examples of excesses.
The savings reflect factors such as lower than budgeted revenue, delays in release of Gol funds
for Centraly Sponsored Schemes, delays in the issue of distribution statements at the district
level and administrative bottlenecks. The savings and excesses do not indicate significant risk of
funds being spent on unauthorised purposes as, in general, expenditure is less than appropriated
and both Supplementary Estimates and “excess expenditure” are relatively low. However, the
approval of the Assembly for those Supplementary Estimatesis received on an ex-post basis; and
excess expenditure remains “ unregularised” year after year.

Whilst the Assembly appropriates at the Grant level, GoAP binds departments to appropriations
at thesub-head level, in an effort to exercisefiduciary control over expenditure. GoAPhasincreased
the flexibility of HoDs to re-appropriate (within certain limits) in order to respond to changing
needsduring theyear. Theextent of these re-appropriationsisnot known. Thereare asoinstances
where funds released by Treasury departments for a particular scheme have been diverted to
another scheme, the extent of this diversion is not known but is of concern to the CAG.

Therelatively low excess expenditure can be attributed to budgetary control at the aggregate and
Treasury levels. Indeed, compliance with controlsisadequate in the Treasury system and in those
departmental areas in which discipline can be enforced through the Treasury system, such as
documentation supporting payments; hence the success of GO 507 in targeting key controls. In
all other departmental areas (such ascash records, UCs, AC/DC hillsand PD accounts) compliance
hasin the past been generally weak. Inthelatter three areas at least, GO 507 and other initiatives
are strengthening controls and compliance considerably, albeit from April 2002 onwards. Further
strengthening is required of other deposit accounts.

A key issue in determining the extent to which the budget is implemented as passed is the level of
correlation between budget and actual expenditure. While revenue expenditureistypically lessthan
budget, the correlation has improved in recent years from 89.5% of budget in 1999-00 to 94% in
2001-02. However, at the Grant level actual expenditure has been substantially different from the
Budget Estimatesfor thelast two years, resulting in significant savings and some exampl es of excesses.

Whilethe correlation between budget and actual expenditure differs across grants, the general pattern
isoneof under-spending. 1n2001-02 for example, an overall saving of Rs.3177.34 crorewas achieved
asaresult of asaving of Rs.3605.03 crorein 109 items of grants and appropriations. Thetendency for
under-spending is partly dueto revenue shortfals, particularly in tax devolution and grantsfrom Gol.
Other reasons for the savings reflect factors such as lower than budgeted revenue, delaysin the issue
of distribution statements at the district level and administrative bottlenecks.

Thedivergencesbetween budget and actual expenditure occur through anumber of formal andinformal
mechanismsfor within-year expenditure changes. A key principle of good practiceisthat within-year
expenditure changes do not provide an avenuefor re-writing the budget during execution. Thefollowing
are the key formal processes for within-year changes to expenditurein AP.
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. Asdatais not published on the number or value of re-appropriations, it isimpossible to judge
their scale. However, given therestrictions on re-appropriations, thevalue of re-appropriations
is probably not significant. While the Legidative Assembly approves expenditure at the Grant
level, GOAP controls expenditure at the Grant level under Revenue, Capital and Loans sections
with some restrictions at the sub-head level, although recent reforms do increase the flexibility
of line departments. As GoAP moves forward with its plansto gradually develop performance
budgeting over time, it will beimportant that thereis clarity about the underlying accountability
framework so that there is an appropriate match between departmental flexibility in budget
execution and accountability.

. The Finance Department can sanction an advance from the AP Contingency Fund for urgent
unforeseen expenditure. It createslittlefiduciary risk asitislessthan 0.2% of total expenditure.

. Supplementary Estimates are not a significant cause of divergences from budget. Excluding
Supplementary Estimatesthat relate to the repayment of overdrafts and waysand means advances,
which are deficit neutral, Supplementary Estimates were only 3.8% of total budget expenditure
in 2001-02. However, given that Supplementary Estimates are not submitted to the Legidative
Assembly until the last few days of the financial year, the Finance Department authorises the
release of much of the expenditure in anticipation of Supplementary Estimates. For example,
CAG test checks of asample of departments revealed 67 cases worth Rs.292.76 croresin 2001-
02. Inthese cases, the Legisative Assembly’s approval is effectively retrospective.

There are also some informal mechanisms for within-year changes to expenditure. An important
example is the diversion of funds released from Treasury for a particular scheme. This has been a
repeated feature of the CAG’s audit reports for some years. The 2000-01 and 2001-02 CAG Audit
Reports note higher value instances of diversions of funds over the period 1991 to 2002 of Rs.196.61
crore in the 2001-02 Audit Report and Rs.95.04 crore in the 2000-01 Audit Report. Overal, the
diversion of funds appearsto beinsignificant relativeto total expenditure over theten year period (for
example, annual expenditure in 2001-02 was Rs.31,583.34 crore). Although not alarming, there is
scope to minimise these with improved controls, as the funds are not restored to the original scheme
until year-end when they cannot be spent; in some cases, the funds are never restored. The expenditure
will have been recorded under the original scheme, rather than under the scheme under which it is
actually spent.

There are also instances of “excess expenditure” accounting for around 1% of total expenditurein
2001-02. Therearetwo mainreasonsfor thisexcessexpenditure: first, authorised rel axation of Treasury
controls in anticipation of Supplementary Estimates that were not provided; secondly, non-control
items which are not checked against budget during budget execution. However, it is not possible to
identify the relative importance of these different causes or whether they are other causes. The
Appropriation Accounts do not provide a summary of the causes of excess expenditure. Instead only
individual reasons are given by departments for each excess and these reasons are often simply that
the budget provision was not sufficient. In asimilar fashion, departmental explanations for savings
are also often not intimated or are insufficient. And, there are delays in the regularisation of excess
expenditure. For example, 115 cases of excess expenditure incurred without provision, either in the
Budget or Supplementary Estimates, totalling Rs.1,976.35 crore for the years 1997-98 to 2000-01,
had not yet been regularised by the Legidlative Assembly. In addition, 61 cases totalling Rs.427.69
crore of excess expenditure during 2001-02 will also require regularisation. Thisis consistent with a
similar pattern across India.

All of the above changes in expenditure are required to be reflected in the RE. Itisaso at the RE
stagethat GoAPwill makeany overall reductions required dueto revenue short-falls or under-spending
by departments. While REsare not approved by the L egidativeAssembly (only increasesin expenditure
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through Supplementary Estimates), it is positive that these changes are now made through the RE
process, rather than ‘freeze orders' or delaysin budget releases. However, the changes from Budget
Estimates at this stage can often be significant and are distributed unevenly across departments. There
are also relatively large divergences between REs and actual expenditure. For example, actual
expenditurefor Science and Technology was 92% of the budget estimate in 2001-02, despite an RE of
53.9% of Budget. Another exampleis Social Welfare, which expected to spend 93% of its 2001-02
original budget at the time of RE, but actual expenditure was only 74.5% of budget. This suggests
thereis scope for strengthening the accuracy of REs.

Differences between budget and actual expenditure can no longer be attributed to delaysintherelease
of spending authority at the departmental level. GoAP has made significant progress in improving
thetimeliness of expenditure authorisations by way of Budget Release Orders (BROs). Infact, Centrally
Sponsored Schemes provide the only examples the SFAA team has identified of delays in budget
releases by the Finance Department. Lower than forecast grants-in-aid from Gol prevent the release
of funds, and the matching State grants, for some Plan schemes. Lower than forecast Plan expenditure
accounted for around 56% of the variance between budget and actual revenue expenditure in 2001-
02.

Despite theseimprovementsin budget rel eases, control stesting suggested that there till are significant
delaysintheissuing of distribution statements by departmentsto COsand DDOs. These delayscould
reflect under-spending against previous releases by district offices. However, they are likely to
contribute to the ‘March rush’, with departments spending a large proportion of their budget in the
last month of the fiscal year. For example, in 2001-02, 22% of annual expenditure was spent in
March 2002, albeit representing an improvement from 2000-01 when 34% of the year’s budget was
spent in March 2001 alone.

GoAP's cash management has been sufficient to provide departments with greater predictability in
budget releases and not resort to expenditure freezesin recent years. GoAP' stight cash position has
posed some threat to this record. During 2000-01 and 2001-02, GOAP was either drawing on the
ways and means advances or was in overdraft, except for ten weeks and four weeks respectively.
Thereisevidencethat GOAP snew e ectronic cash monitoring systemispaying dividends. According
to the Budget speech, GoAP had goneinto overdraft for only 17 daysin the year to December 2002.

Controls testing at the departmental levels revealed adequate controls and compliance in the main
areas of payment transactions, except for budgetary control by DDOs and controlsover cash and local
bank accounts. The latter was particularly poor at district and field levels where cash books were not
being regularly updated, closed, having balances struck, tallied with cash, being verified by management
or being reconciled with local bank accounts. Furthermore, some of the local bank accounts, which
were opened for the deposit of moniesreceived for the various schemes, were neither authorised nor
mandated by the schemes. And, interest earned on these bank accountsis not being surrendered to the
Consolidated Fund.

Examination was also undertaken of a number of risk areas which involve the grant or advance of
funds and which have ahistory of weak controls. These areas are amongst those targeted by GoAPin
GO 507. Thekey results are asfollows.

. Low levelsof accountability for grants-in-aid are being tackled. Grants-in-aid constituted 32%
of expenditure in 2001-02, yet grant receiving bodies have a poor record for submission of
Utilisation Certificates (UCs), finalisation of their accounts, statutory audit of their accounts
and response to audit observations. Until GO 507, new grants were given athough UCs were
outstanding. GO 507 is prompting grant receiving bodies to act in these areas. Yet, controls
testing revealed that UC registers are still generally not maintained or kept updated.
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. Inadequate controls over AC/DC hills are being strengthened. There has traditionally been a
high level of AC hills pending adjustment by DC bills; GO 507 has addressed this problem to a
significant extent, including by divesting the CO of responsibility for overseeing the expenditure
he has sanctioned inthe AC hill. Inall casestested, DCswere now being submitted within three
months of the AC bills. Prior to GO 507, AC hillswere only submitted after many months, if at
all. Controlstesting indicates that the register of AC billsis now being adequately maintained.

. High outstanding balances of loans and advances to municipalities, local bodies, Panchayat Rgj
ingtitutions, totalled Rs.8,172.17 crores as at 31 March 2002. Manual records of loans and
advances aremaintained. The CAG isconcerned at the high risk of misclassification, with high
levels of unreconciled balances between the closing balances shown in the AG’s main/control
accounts and the Finance Department’s detail ed accounts. No specific action istaken to recover
overdue amounts and new loans and advances are still being paid to institutions from whom
loans and advances are overdue. As a result, 32% of loans and advances were overdue for
recovery at 31 March 2002, of which 40% had been outstanding for morethan 3 years. If GOAP
does not intend to recover the loans and advances, the proper accounting treatment would be
write off the loans and advances as irrecoverable.

Controlstesting of DTOsin five districtsindicated that the Treasury system does provide agenerally
adequate level of control and areasonably reliable basisfor accounting records (which form the basis
for the compilation of the statutory Accounts). Gol’s assessment of Treasury systemsin other States
hasled it to adifferent conclusion; the result has been an India-wide policy for the funding for some
schemes, such as the District Primary Education Project (DPEP), to be channelled directly to the
implementing department/agency without routing them through the Treasury departments. The result
in AP has been weaker financial control and accountability than in schemes receiving funds through
the GoAPTreasury system. GoAPhasthusjoined other Statesto ask for thefundsfor such programmes
to be passed through the State Government in future.

GoAPisincreasing its control over, and the transparency of, lapsable PD accounts, which have been
a source of major concern in recent years. The total balance in the PD accounts totalled Rs.115.26
crores as at 31 March 2002. Measures now limit opportunities for non-utilisation of funds provided
for specific purposes and for the diversion of funds between schemes, and seek to ensure refund of
lapsed balances.

Finally, departmental offices do not maintain a consolidated record of commitments, such that these
could be used as an aggregate control. This creates arisk of expenditure commitments being greater
than budgeted through excessive arrears generation.
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5. Accounting

Robust accounting arrangements play a critical role in minimising fiduciary risk, by enabling
financial monitoring and reporting, which, in turn, enables financial control and stakeholders to
hold the government to account. Thetimelinessand reliability of GoAP saccounting has undergone
significant improvementsin recent years. Planned reforms, such astheintegration and connectivity
of financia systems, look promising.

However, fundamental weaknesses remain; a number of these, such as the accounting policies
which impact on the relevance of the accounts, lie outside GoAP' s direct control. Others, such as
the minimal role of departments and GOAP in accounting, can only be tackled in the medium
term. In order to moderate the levels of fiduciary risk in the short term, GOAP must tackle the
timeliness of all key reconciliations and control over the Public Account. Overall, GoAP should
be commended for the efforts it has made and continues to make. That accounting is at the
forefront of reform in GoAP is creating an overall sense that ‘ something is being done’, and this
does appear to be changing understanding and behaviour, albeit gradually and thusfar in selected
areasonly. Intruth however, many of the challengesfor accounting can betraced back to thefield
level where, during budget execution, motivation and capacity to strengthen accounting controls
are low. Once the overall accounting systems are in place, the challenge facing GoAP isto work
with the departments to extend the reforms further into the field.

The allocation of accounting roles and responsibilities in India differs from good practice. At the
Statelevel, it isthe Treasury departmentsrather than line departments which processtransactions and
render accounts to the CAG. There is evidence that this undermines the accountability of line
departments, particularly as department-wise accounts are not compiled. And, it is the CAG who
generaly compiles, prepares and submits the accounts of each State to the Governor, who presents
the Accounts to the Legislative Assembly. This raises the risk that GoAP will not assume full
accountability for its Accounts. In general, this does not appear to be so, evidence being GoAP's
accounting reforms. Also, GOAP has a greater role in accounting than other States except Tamil
Nadu. However, GoAP should work in closer co-operation with the AG to manage the Public Account.
Note that Gol ministries have already moved to processing their own transactions and producing
departmental accounts, and Gol and Government of Goa have opted to assume responsibility from
the CAG for compiling their accounts.

GoAPIsconstrained in its accounting by India-wide Government Accounting Rules, Account Codes
and General Financial Rules which form the basis for the AP Financial Code, AP Accounts Code and
APTreasury Code. These Rulesand Codesdo not clearly define and explain the accounting concepts
and policies on which the detailed accounting procedures are based. This could breed a divergence
between accounting ‘ theory’ and ‘ practice’ . The need for clarity has prompted the recent establishment
by the CAG of the Government Accounting Standards Advisory Board (GASAB), charged with
formulating Accounting Standards to bring “ proper identity to the existing concepts enshrined in the
current rules’. These standards will limit the scope for differences of opinion about accounting
treatments.

Thelndia-wide Rules and Codes al so insufficiently support the needs of the users of accounts, in their
desire for relevant, understandable, reliable and comparable financial information. Specifically, the
cash basis of accounting is prescribed for al of India. Cash accounting has many advantages: itisa
relatively clear and objective form of accounting, easily understood and one which enhancesfinancial
control. However, it does not reflect information relevant to users about expenditure “incurred” and
receipts “earned”, nor about other assets and liabilities of Governments. Thus, the accounts could
mask significant commitments and arrears, greater than the usual year-end spillover arrears, but no
evidence has come to light that thisis the case for GoAP.
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A key dimension of relevance is the provision of financial information on atimely basis. GOAP has
significantly strengthened the timeliness of its Treasury departments monthly rendering of accounts
tothe AG, including by extending the PAO function to the Public Works Divisions (PWD) and Forest
Divisions, and via computerisation. The year end accounts are consistently completed by 30 June
(albeit not published until October/November). Both monthly and year end accounts are now produced
on atimely basis. Furthermore, GoAP isincreasing the reliability of its accounts, by strengthening:

. Accounting system integration and connectivity between the plethora of accounting systems.
Compilation of Treasury Accounts (C-TAS) isareasonably reliable system, but e-khazana and
the Integrated Financial Information System (1FIS) will reduce the inefficiency and risk of error
present in the monthly rendering of accounts by Treasury departments and manual re-entering
of data by the AG;

. Reconciliations, which are akey accounting control and play a particularly critical role in the
absence of integrated financial accounting systems. GoAP's introduction of GO 507 in April
2002 hasdirectly resulted in DDOs/COs now undertaking timely reconciliationswith the STOs/
DTOs. And, reconciliations are satisfactorily undertaken by DTOs and by the AG with the
banks. However, there are till 1arge amounts of departmental unreconciled expenditure: at 31
December 2002, unreconciled amounts for 2001-02 was Rs.4,870.37 crores for all expenditure
heads and Rs.3,395.07 crores for loan heads (comparative figures for 2000-01: Rs.3,335.31
crores and Rs.1,389.09 crores). Therefore, until the following reconciliations are promptly
undertaken, the reliability of the accounts will be significantly impaired :

- By CCOswith the AG, with serious consequences for the reliability of the accounts;
- by departments in the twin cities with the PAO (Hyderabad);

- by the PAO (Hyderabad) with cheques encashed by the bank. Unreconciled amounts total
Rs.317.37 crores at 31 March 2002;

- by the PAOs (Works and Projects)/PWDs and the divisional officers of the figures of actual
chequesissued with those encashed, for the amount authorised and paid to the recipient with
the records available in the Treasury.

Finally, weaknesses in the management of the Public Account must be tackled urgently. First, there
are huge unreconciled bal ances between the closing ledger balances of the Public Account shown in
the AG’s main/control accounts and the detailed accounts maintained by AG, and secondly, there are
certain accounts in the Public Account which are at higher than average risk of poor controls and
incomplete and untimely accounting. These accounts include the following.

. Boththe AP Government Lifelnsurance Fund (APGLI) and Class |V employees GPF are poorly
controlled. INAPGLI, Rs.128.67 crores (23%) of the balance has not been posted to individual
subscribers’ accounts as at 31 March 2000; accounts have not been produced since 1995-96;
reconciliation with the AG is not undertaken. Similarly, 5% of Class IV GPF items remain
unposted each year by the DTOs.

. Public Works remittances by PAOs (Works and Projects) are not being reconciled promptly
with the DTOs, with delays of up to 27 months, as noted under ‘reconciliations . The balances
outstanding under this account as at 31 March 2002 are Public Works Remittances totalling
credit Rs.108 crores and Forest Remittances totalling debit Rs.49 crores.

. ‘Suspense accounts' have seen a 295% increase to Rs.466.21 crore between 1999-2000 and
2001-02. Entries in these accounts lack transparency, and can mask misclassification,
misappropriation, non-settlement and expenditure details.

The next chapter examines how accounting information is used for the purposes of monitoring and
financial reporting.
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6. Monitoring and reporting

Theprovision of timely and accessible financial information for monitoring and reporting enables
financial control and effective scrutiny of PFM, and thereby helps to ensure that funds are spent
on authorised or intended purposes, as expressed in the budget.

GoAP's efforts at increasing the timeliness and reliability of monitoring reports by improving
reconciliations at CO/DDO level are commendable. However, the reliability and format of
monitoring reports requires further improvement to enable proactive and effective departmental
monitoring and financial control throughout budget execution.

The constraints placed by India-wide reporting formats seriously limit the relevance and
understandability of GoAP sAccounts, and hence the scrutiny enabled by them. GoAP has made
tremendous strides in containing fiduciary risk by increasing transparency and accessibility by
publishing other financial reports. Despite this, the primary focus of the Legislative Assembly,
the mediaand civil society tendsto be on the budget for the forthcoming year and on certain areas
of the Accounts, such as debt and contingent liabilities.

Monitoring is undertaken at both a departmental and aggregate level on a monthly basis. While
departmental monitoring reportsare produced on atimely basis, their reliability has been undermined
by:

. Theoften seriouslagsin the provision of monthly expenditure statements from the DDOs. For
example, asat end January 2003 only one Primary Education district was up to datein submitting
monthly expenditure statements (although DSE should be commended for actively seeking to
improve submission times). Similarly, delays in submission of monthly statements meant that
Primary Health’s monitoring report for the year to December 2002 only included actual datato
September 2002, relying on budget rel ease data, rather than information on actual expenditure;

. A poor record of departmental reconciliations, asnoted in * Accounting’. However, GO 507 has
increased the frequency of reconciliations of DDOs and COs with the Treasuries.

The format of departmental monitoring reports could also be revised in order to strengthen their
usefulness to departments in within-year expenditure management and control. In particular, the
usefulness of monitoring information could be strengthened by providing cash/expenditure profiles
(acomparison of actualsfor the year to date with expected expenditurefor that period rather than with
the budget as awhole); an analysis of the underlying causes of variations from budget; a breakdown
of control and non-control items; and an object-head breakdown of non-Plan expenditure. Creating a
correlation between the expenditure monitoring and physical performance reportswould a so strengthen
the usefulness of thereports. GO 506 wasissued inApril 2002 to thisend, but departmental compliance
with thisis not known.

The aggregate monitoring reports are produced promptly after the month end and are sufficiently
reliable to enable effective monitoring GoAP-wide. Monthly aggregate expenditure and revenue
monitoring reports are prepared in GOAP. Increasing revenue enhancement has been a priority for
GoAP; hence, monthly revenue monitoring meetings are held with the Chief Minister.

GoAP'sfinancial reporting in the Appropriation Accounts and Finance Accounts is undertaken on a
consistently timely basis, in November/December of the subsequent financial year. However, the
relevanceto usersof financial information in the Accountsis constrained by the India-wide cash basis
of accounting and reporting formats, which are neither transparent nor user friendly. The India-wide
Accounts do not provide adequate financial information in a useful format in the following areas.
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. Financial results: Expenditure has not previously been disclosed by department. The Accounts
disclose only up to minor head (programme) level (unlike the Detailed Demands for Grants
which disclose to amore detailed level). Salaries, grants-in-aid, subsidies and externally aided
schemes are below the minor head level, and consequently are not clearly disclosed to the
reader of theAccounts. No disclosureis made of the gross advances drawn from the Contingency
Fund for various functions and recouped during the same year. Only the net amount and
unrecouped amounts are disclosed;

. Financial position: the Accounts do not disclose separately externally aided loans funnelled
through Gol or departmental/institutional details of recoveriesin arrears of loang/advances. As
Indiaadoptsthe cash basis of accounting, theAccountsdo not fully disclose assetsand liabilities,
although GoAP has chosen to disclose government guarantees;

. Cash flow: GoAP's cash flow statement is presented in the Finance Accounts, but as an
Explanatory Note, and only at avery high level.

Accountsat aGlanceisnot part of the statutory Accounts, but is produced by the AG together with the
Accountsand contains extremely useful summariesand someanalysis. GoAP has sought to overcome
the constraints of the India-wide formats by publishing the AFF and Budget in Brief with significantly
improved disclosure, and in user friendly formats, in many of the key areas noted above. For example,
they disclose the cash flows resulting from revenue, expenditure, and financing of the deficit at an
appropriate level of detail, and ensure that the key facts are highlighted. Relevance to users could be
enhanced further by disclosing (as memoranda) guarantees extended during the year, pension
obligations, commitmentsand arrears, fixed assets, and stock of liabilitiesinclusive of those on Public
Account.

The India-wide reporting formats do not provide for adequate disclosure of divergences between
budget estimate and actual revenue/expenditurein the A ppropriation Accounts. Variances are reported
at too detailed a level with more significant variances masked. Furthermore, the ‘reasons for the
savings/excesses provided by departments simply note what type of expenditure accounted for the
variance, without informative analysis of the causes of thedivergences. And, neither the Appropriation
Accounts nor any other document discloses the Budget Estimates, Revised Estimates and actual for
one complete year. It isnecessary to flick through at |east two budgets to assembl e thisinformation.
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7. Asset management

Asset management is an areathat any government concerned with fiduciary risk must tackle. The
link with fiduciary risk is clear: in governments worldwide, poor controls over stocks, stores,
assets, land and buildings have resulted in widespread theft and misuse.

As in many governments worldwide, the standard of asset management in GoAP is very weak.
There is awidespread need to strengthen safeguards over assets so asto reduce the significant to
high risk of loss and general wastage of its public resources. Risk isaso heightened by the lack
of relevant and reliable information about assets. A particularly effective measure would be to
require offices and departments, and ultimately GoAP itself, to regularly report on its assets.
Increasing transparency in this way would be a strong systemic motivation to improve discipline
and accountability.

Asset management is the only area of PFM in which reforms have not made any headway. FRIC
has drafted a paper on stock and asset registers and a Cabinet sub-Committee has been convened
to examine asset management, but no action has been initiated as yet.

The India-wide Government Accounting Rules and General Financial Rules form the basis for the
core asset management texts, being the AP Financial Code, AP A ccounts Code and the District Office
Manuals. The Codes and Manuals suffer significant weaknesses that increase the risk of divergence
between rules and practice, in that they:

. Emphasise formats without sufficiently clearly stating the underlying principles or objectives,
. Apply definitions inconsistent with best practice;

. Do not prescribe some essential details (for example they do not require detail of the location,
status or the exact description of the asset);

. Areincomplete in their coverage, for example of modern equipment and machinery;
. Adopt astyle and format that is antiquated and not user friendly;
. Arenot formulated as a coherent whole.
The Codes require three key sets of controls to safeguard GoAP assets, being:
. Physical controls, compliance with which was broadly adequate;

. Stock and asset registers. The maintenance of these is extremely poor, both because the
requirements do not enabl e sufficient control and because of poor compliance with the existing
requirements. Stock and asset registersare generally maintained but with insufficient information
to enabletheitem to be properly utilised or to be physically verified; for example, they generally
omit afull and clear description of theitem or itslocation. Given that balances areinfrequently
struck in the stock registers and assets are rarely tagged, numbered or otherwise identified,
neither the stock nor asset registers serve as a useful tool against which to check the actual
items. Registers of land, buildings and works are not generally maintained at the field office;

. Physical verification by management. Thisverification rangesfrom very weak to non-existent.
For example, the attestation by the Head of Office of stocks tends to be of the mathematical
accuracy of the receiptsand issues, rather than physical verification of the actual assets; thereis
little evidence of annual physical verification by the Head of the Office; and inspections by the
COs tend to be of the records rather than of the physical items, cross-checked to the records.
Even in the few cases noted where physical verification is undertaken and verification reports
are produced, there is scant evidence of follow up action being taken as aresult.
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Theimpact on fiduciary risk of these poor controlsisreinforced by the absence of independent physical
verification asthe CAG's audit al so focuses exclusively on the standard of maintenance of the stock
and asset registers. The usefulness of an audit which does not check the existence of the items
themselves must be questioned. The absence of physical verification by auditorsisamajor contributory
factor to poor safeguarding of these assets.

Fiduciary risk is heightened by the lack of relevant and reliable information about assets. The
weaknesses in asset management can be traced in part to the fact that, in India, Governments do not
report on their assets as they follow the cash basis of accounting. It is well recognised that there is
generally a direct relationship between the quality of management of resources and the extent to
which they have to be reported on publicly, as transparency engenders accountability. Yet, assets
could be reported on by way of memorandato the accounts even under cash accounting and reporting.

Furthermore, departments and offices do not submit periodic management reports on their assets, for
example on the number, type and value of assets held. Increasing reporting and transparency in this
way would be a strong systemic incentive for HoDs to improve discipline and accountability for
assets and their management.
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8. Debt management

A pro-active approach to debt management is critical to developing realistic budgets that are
consistent with fiscal constraints and managing debt within affordable limits.

GoAP has now identified medium term objectivesfor the level of debt in itsfiscal strategy paper
and progress against these objectivesisreported in the Annual Fiscal Framework. These objectives
have not been entrenched in legislation.

GOAP has, in recent years, made significant efforts to improve the transparency and
comprehensiveness of reporting on debt levels, which has strengthened the ability of the Legidative
Assembly and the public to hold the Government to account.

GoAP faces a number of systemic constraints in determining its debt levels. A major portion of its
debt isdueto Gol and Plan expenditures have largely been financed in recent years from borrowings,
as in most States. It is commendable, in these circumstances, that GOAP has chosen to set out a
medium term obj ective of keeping debt within sustainablelevels. The Strategy Paper on Fiscal Reforms
and the MTFF highlight GoAP'saim of ‘stabilising’ its debt at around 31% of GSDP from 2006-07.
While presenting the budget for 2003-04 the Finance Minister highlighted that debt would increasingly
be used for capital expenditures and gross capital formation and that by 2005-06 revenue surpluses
would also be generated for financing these. The explicit enunciation of a debt policy by GoAP also
enhances the potential for the Assembly to undertake more focussed legislative scrutiny of debt
management.

Thereisalso anissue over whether it would be appropriate for GoAP to entrench fiscal objectivesand
reporting for debt in legidation. While there are currently no legislative restraints on debt policy,
GoAPhascommitted to itsdebt objectivesin thefiscal strategy paper, and has also made acommitment
to report progress against these objectives, on an annua basis, in the AFF.

The capacity of GOAP to manage the cost of debt servicing in relation to its debt stock, and to explore
aternative debt instruments, is limited as the bulk of GoAP's outstanding debt isto Gol. GoAPis
exploring opportunities to minimise the cost of debt servicing and plans to strengthen institutional
capacity for debt management by appointing consultants and by establishing a Debt Management
Cell in the Finance Department.

Transparency in debt reporting has increased in recent years with the inclusion of outstanding public
debt in the Budget in Brief and the bringing of off-budget borrowings into the budget and accounts.
Thetotal debt liahilities, including those under the Public Account, are disclosed in the Finance A ccounts
and the 2003-04 AFF, but the Budget in Brief givesonly the stock of public debt under the Consolidated
Fund. This notwithstanding, the increased transparency has enabled greater scrutiny of GoAP's debt
management.
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9. Contingent liabilities

Contingent liabilities can pose significant fiduciary risk. If they arerealised, without having been
adequately provided for, they imply either the diversion of budget expenditure or an increase in
deficit and debt levels. Therefore, it isimportant that GOAP's contingent liabilities are carefully
assessed, monitored and provided for where possible. Containing the fiduciary risk also requires
their adequate disclosure.

GOoAP has made tremendous strides in its treatment of government guarantees. Steps taken to
providefor realisation of the liability and ensure greater transparency should substantially reduce
the level of fiduciary risk arising from guarantees. GoAP's plans to extend the same level of
prudence in providing for pension liabilities are promising.

Guarantees are the most important form of contingent liability for GOAP. These increased potential
GoAP debt by around 10 percentage points of GSDPin 2001-02. Proposalsfor guaranteesrequirethe
agreement of the Finance Department and GoA P intendsto strictly enforce the requirement for adequate
scrutiny of guarantee proposals; thiswould include, henceforth, arigorous assessment of risk prior to
extending aguarantee. This scrutiny could be rendered somewhat difficult, however, by the fact that
the majority of guarantees are to cover loans to PSUs by Gol financia ingtitutions. Given the
composition and mix of government guarantees and the record of the recipient entities in honouring
their financial commitments, GoAPisof theview that theflat guaranteefeethat is charged adequately
provides for the inherent risk.

GoAP is now providing for the realisation of guarantees through the establishment of a Guarantee
Redemption Fund, into which contributions are made on the basis of risk assessment. This will
significantly reduce the fiduciary risk from guarantees, by moderating the impact of their realisation
on budgeted expenditure or debt levels. Restructuring, including closureif necessary, of State public
enterprises (cooperatives included), which is being separately undertaken, will further reduce
Government’s need to provide guarantees and consequently its exposure to contingent liabilities.

Pension liabilities, GOAP's other major non-debt liability, are provided for in the budget on a pay-as-
you-go basis. Provisions are typically made by way of a mark-up over the previous year, as GOAP
does not have centralised statistics on existing or future pensioners to enable a calculation of the
liability on any technical or actuarial basis. GOAP has recently commissioned a study of the
demographic profile of itsemployeesto enable aprojection of the future pension liability with greater
precision and to make contributionsaccordingly into aPension Fund, which will beformally established
shortly.

A list of guarantees given by GOAP is available in Volume V/4 of Part Il of the Explanatory
Memorandum to the Budget. It is only in the Finance Accounts that a more easily accessiblelist is
available. Intheinterest of greater openness and easy accessihility of information to the publicitis
commendable that summary information has been included in the 2003-04 Budget in Brief. Once
GoAP hasareasonable basison whichto estimateits pension liability over time, it should a so disclose
thisin its budget and other financial documents.
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10. Internal controls

Effectiveinternal controls are a prerequisite to containing fiduciary risk, being the risk that funds
might not be spent on authorised or intended purposes. In particular, controls aim to narrow the
divergence between rules and practice. Evidence gathered suggests that prescribed controls in
GoAP are sufficient in many areas; outdated and inadequately clear in others. Compliance with
controls is adequate in the Treasury system and in those departmental areas discipline in which
can be enforced through the Treasury system. In all other departmental areas, compliance is
generally weak. Complianceispoorest at the DDO level inthefield. Thereasonsfor the divergence
are many and diverse, but in general they relate to the overall control environment and
accountability. The current departmental interna audit arrangementsare unlikely to have apositive
impact on controls and compliance.

The thrust and effectiveness of reforms in targeting specific controls are extremely promising:
GOAP is proactively reducing inherent risk and tightening controls, through, for example,
introducing direct payment of salaries into bank accounts, computerisation, enforcing
reconciliations, and monitoring of PD accounts. Complementary reforms will be required to
bring about sustai nable changein the control environment in the medium term. HoDs must increase
their commitment to ensuring adequate controls and compliance in their area of responsibility;
regular reporting by them on the status of their controlswould enhance their sense of accountability.
Strengthened annual departmental inspection and internal audit functionswould be powerful tools
strengthening their ability to monitor and evaluate risks, controls and compliance, and report
thereon.

Evidence about specific internal controls is set out throughout this report. The assessment below
addresses only generic aspects of internal controls most directly related to fiduciary risk in GoAP.
Controls testing raised some overarching issues, as follows.

. Computerisation and increasingly sophisticated equipment are presenting new challenges for
fiduciary risk. Data security and secure records management are critical. Officestested did not
havelT policies (on backup, movement of data, maintenance, hardware and software), adequate
back up arrangements and Disaster Recovery Plans or arrangements for alternative activity
continuity facilities. Manuals must be revised promptly to ensure that they stay relevant and
promote compliance. Staff require training in order to be confident in the use of technology,
and contain the risk of error or loss of data.

. Understanding and appreciation of internal controlswasrelatively low amongst many officials,
particularly at thefield level. Departmental and Functionary Manual s do not cover thefiduciary
responsibilities of departmental officials.

. HoDsand other managersare not adequately fulfilling their responsibilitiesfor internal controls.
They must display a more positive attitude to controls, and set the example for their staff to
follow. Mechanismsarerequired to strengthen HoDS' and other managers’ sense of accountability
for internal controls.

. Managers, and COsin particular, must receive adequate training to enable them to managetheir
fiduciary responsibilities, and supervise staff working in these areas.

There are two key tools that, worldwide, have proved effective in increasing understanding and
managerial accountability for internal controls, and thereby reducing fiduciary risk. Thefirstisperiodic
formal risk and control assessment exercises. GOAP does not presently undertake such exercises.
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Thesecond isinternal audit, the role of which isto undertake both the periodic assessments and, on an
ongoing basis, evaluate and report to the head of the institution on the effectiveness of the internal
control system, highlighting any deficiencies and the risks they pose. Internal audit is a relatively
new phenomenon in State Governmentsin India. In GoAP, internal audit isundertaken only wherever
the DTA has placed a Chief Accounts Officer (CAO) in a Directorate, i.e. in 20 Directorates. The
CAO supervises the interna audits and reports to the HoD. Action to improve internal audit’'s
effectivenessis required in the following aress.

. They lack the required objectivity and independence. The internal audits are undertaken by
staff drawn from departmental functions, normally the AccountsWing. Neither the staff, nor the
CAOQ, are independent of the finance and accounts process. This fact renders the audits more
akin to departmental inspection than internal audit.

. The auditors have passed departmental accounts examinations but have no specific interna
audit qualifications,; expertise in the purpose and methodologies of internal audit needs
strengthening.

. Theleve of resources devoted to audits has been insufficient; this partly explains their hitherto
inadeguate coverage and timeliness (for example, district offices have been visited on average
onceevery fiveyears). The DSE isshowing promisein thisrespect: it audited thirteen DEOsin
2002 and plans to audit the remainder in 2003.

. Responsiveness to internal audit has been extremely poor. Even the relatively more valuable
internal audits undertaken by Primary Education in 2002 had not generated any responses from
district officesas at February 2003. Thisisdueto anumber of factors, including the absence of
internal audit committees at the district level.

The Treasury Departments’ departmental inspection system seems to be more effective, although it
a so lacks the independence required of an internal audit function.

The Finance Department has launched an internal audit initiativein GOAP. An internal audit manual
has been developed, through an intensely participative process involving Treasury officials,
departmental CAOs and Chartered A ccountants with private sector experience of internal audit. This
manual will serve asthe basisfor the eventual rolling out of internal audit across GOAP. Thefirst step
will bethe establishment of aninternal audit cell in Finance Department. Teams comprising aTreasury
official, a departmenta representative (for example the CAO or Joint Director) and a Chartered
Accountant will undertake audits of a department, reporting to the Finance Department. The report
will be copied to the HoD, who will be required to report back on follow up actionstaken. Theinitial
focus of the audits will be on compliance with GO 507.

Internal audit has the potential substantially to reduce fiduciary risk; it is imperative that effective
internal audit units (staffed by professionals with proven records of integrity) are established across
GOoAP, reporting to the HoD to build his accountability for internal controls, and that this initiative
receives the requisite resources. The CAG could play a useful role in the internal audit initiative,
without compromising hisindependence. Therole of the CAG in external auditing isexaminedinthe
following chapter.
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11. External auditing

Therole of the CAG external audit functionisto report to the LegidativeAssembly ontheexercise
of PFM by the executive. The CAG thus stands at the apex of public accountability, with the
potential to play acritical rolein containing all dimensions of fiduciary risk. The CAG undertakes
relatively high quality work in AP, and the Audit Reports ably reflect his insights and
professionalism.

However, the system of audit needs strengthening in somekey areas, for example by encompassing
physical verification and increasing risk based audits/investigationsinto areas of potentially major
irregularity. Theform of audit reporting warrants change to clarify the opinion of the CAG on the
Accounts and PFM. The responsiveness of government departments to audit observationsis now
being improved, following the introduction of GO 507. The Audit Reports are not considered by
PAC on atimely basis. These factors combine to limit the extent to which audits can act as a
deterrent to financial irregularities or result in systemic improvements across government. Signs
of improvement are to be seen only in GOAP's rate of responsiveness to audit observations and
timeliness of PAC’s scrutiny.

Independence isthe most single important quality of any SupremeAudit Institution such asthe CAG.
The CAG'sindependence from Government iswell established in both the Constitution and in practice.
Thisindependence enables the CAG to comment freely on the extent to which GoAP has spent funds
on authorised or intended purposes. Theintegrity of the audit staff hasto be watched closely to uphold
the credibility of audit. One question of objectivity remains however. The Constitution provides for
the CAG to haveadua role, for both compilation and audit of theaccounts. While accounts compilation
is undertaken by the AG (Accounts Wing) and audit by the AG (Audit Wing), both wings fall within
the overall responsibility of the CAG. And, as noted below, the CAG certifies both the Accounts and
the Audit Reports. Thisisahighly unusua arrangement, divergent from international good practice.

The Constitution and the CAG (Duties, Powers and Conditions of Service) Act 1971 clearly set out
the CAG'sjurisdiction and grant the CAG the right of access, inspection and information. However,
thisright is supported by neither penalty nor sanction for the auditors to impose in the event of non-
compliance nor power to enforce theimplementation of itsaudit findings. The latter point isamajor
concern of a National Commission, which is considering mechanisms by which the CAG might be
better enabled to enforce that implementation.

GOoAP recognises that departmental responsiveness to audit observations needs improving, as
consistently reported by the CAG in hisAudit Reports. Asat August 2002, Action Taken Notes (ATNS)
had not been submitted to the PAC in respect of 47 out of 63 audit parasin 2000-01, 49 out of 69 for
1999-2000 and 26 of 64 for 1998-99, despite the deadline being three months of presentation of the
Audit Reports to the Assembly. And, as at the end of June 2002, 83,305 audit paragraphs from
Inspection Reports remained unsettled, albeit down from 85,256 at end June 2001 and 91,246 at end
June 2000. Examination of responses in case study departments indicates that, not only do many
unsettled responses date back as long as 15 years, the quality of responses is relatively low. The
quality of responsesalso tendsto be poor. GO 507 isimproving therate of responsiveness: for example,
up to end March 2003, the threat of rejection of bills by DTOs for want of confirmation of cleared
audit paras had resulted in 79% of audit paras pending at 31 March 2002 being cleared. Thisis
proving less effectivein PAOs (Works and Projects) where 67% of audit paraswere still pending at 31
March 2002. A number of factorsexplain GoAP srecord in responsiveness, including the compliance
nature of audit observations which reduces the motivation of officias to respond, particularly if the
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rulewhich was not complied withisviewed asimpractical. Changing the balance of audit observations
to those of amore value added and constructive nature should increase departmental responsiveness
and allow the CAG to play a more positive role in enabling improvements to systems and controls
across GoAP.

Theaudit approachisgenerally adequate, and could reasonably be expected to uncover many fiduciary
risk factors, such as extra-budgetary activity and divergences from the budget. However, the further
containment of fiduciary risk would benefit from a shift of audit focusto physical verification, and to
amorerisk based and investigative approach to highlight major cases of systemic failure, irregularity
and other cases of public concern.

The CAG’s main reporting mechanism is the annual Audit Reports, which are generally presented to
the Legidative Assembly in late March of the year following the year of account. Audit reporting in
India differs from standard international practice in several important respects. Firstly, the CAG
signs off both the Accounts and the Audit Reports. Furthermore, the views expressed by the CAG in
those Accounts and the Audit Reports can differ somewhat from each other. Secondly, the Audit
Reports do not offer astandard audit opinion, such asis seen in the audit certificate of the accounts of
al other governments and corporate entities. They do not contain a certificate which, in clear,
unequivocal and generally accepted terms, expressesthe CAG’sopinion that, for example, theAccounts
“properly present” financial transactions or are “true and fair”. Rather, it isthe CAG's certificate in
the Accounts that serves as both an accountant’s certificate and audit certificate, thus reflecting the
inherent conflict of the CAG'sdual role. The certificate statesthat the Accounts“ have been prepared
and examined under my direction” and that “according to the best of my information, as a result of
audit of these accounts, the accounts now presented are correct subject to the observations in my
Reports’. Thirdly, the presentation of theAudit Reportsisfour to five monthsfollowing the presentation
of the Accounts to the Assembly in the previous November, whereas the two would ideally be read
together to enable the reader to understand the CAG’s observations (subject to which the Accounts
were considered to be correct).

These comments notwithstanding, the Audit Report’s standard of content, written in aclear and balanced
manner, compares well to good practice internationally. The audience for the Audit Reports is the
PAC. Theroleof the PAC, and other aspectsof |egid ative scrutiny, isexamined further inthefollowing
chapter.

CENTRE FOR GOOD GOVERNANCE
23 Knowledge = Technology - People




12. L egidative scrutiny of public finances

Legidlative scrutiny iskey to managing fiduciary risk asit serves as arobust systemic ‘ check and
balance’, ensuring the accountability of the executive for its usage of public resources.

The AP Legidative Assembly and its committees - the Estimates Committee and the PAC - have
along-standing and well-established role in scrutinising public finances.

Both the Estimates Committee and the PAC play their role with a high degree of application, with
the assistance of the Principal Accountant General. Their scrutiny of individuals and issues is
rigorous and detailed. However, the PAC itself has been feeling the need to improvethetimeliness
of their scrutiny, to be more effective and contribute to the improvement of the system of PFM
and accountability. The recent decision of the PAC Chairman to divide the time of PAC between
recent years and the previous year augurs well for holding the Government and its officials to
account in aquick and effective manner.

The role of the Legidative Assembly in budget approval is provided for in the Congtitution. An
important recent reformin Legidlative scrutiny was, for thefirst timein APandin India, the presentation
of the draft Budget to the public (including their representatives) for comment before it is submitted
to the Legidative Assembly for approval. The Estimates Committee assists the Assembly during
budget formulation and approval to “suggest the form in which the estimates shall be presented in the
Legidative Assembly”, but does not analyse the budget appropriations. Unlike Gol, GoAP has no
other standing committees in the Legid ative Assembly, whose responsibility it would be to develop
expertise in specific sectors or departments better to scrutinise their budgets (and to examine the
performance during the year). Such standing committees would usefully supplement the Assembly’s
scrutiny of the budget.

Legidative approval of Supplementary Estimatesin APis provided, on an ex post facto basis. There
areddlaysintheregularisation of excessexpenditure by theAssembly. Asnoted, thetotal of expenditure
awaiting regularisation for 1997-98 to 2000-01 is Rs.1,976.35 crore, and 61 casestotalling Rs.427.69
crore of excess expenditure during 2001-02 will also require regularisation. These amounts have
gone unregularised largely due to delays by the departments in submitting explanations to the PAC.
Thisis consistent with patternsin other States, where, in 2000, it was estimated that nearly Rs.94,000
crores of excess expenditure, dating back to the 1970s, remained unregularised.

The Assembly scrutinises budget execution directly through questions, and via the Estimates
Committee. However, the Estimates Committee focuses more on its responsibilities at the budget
formulation stage than on budget execution.

Therole of the PAC isto undertake ex post facto scrutiny of GoAP's stewardship of public fundsand
hold the Government to account on behalf of the Assembly and the public. Whilethe standard of PAC
examination is high, the PAC has the potential to play an even greater role in containing fiduciary
risk, maintaining high standards of financial accountability, and supporting Government-wide
improvements in PFM. There has been, hitherto, a significant time lag in PAC’s scrutiny of Audit
Reports. For example, in 2002-03, PAC has been focused on examining audit paras from the year
1995-96, with examination of asmall number of audit paras from the following two years. Thisdoes
represent an improvement on previousyears however asin 2001-02, PAC wasfocused on examination
of audit paras as far back as 1993-94.

There are many reasons for the time lag, including significant increases in government expenditure
resulting in more cases to be brought to public attention by the CAG. Hitherto, there has been no
prioritisation of audit paragraphs and audit paragraphs are examined at random. The PAC has not
taken up the option of convening sub-committeesto speed up the examination process. Inrecognition
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of the impact of these delaysin scrutiny, the PAC Chairman has taken the decision to commit half of
the PAC's time henceforth to considering the previous year’'s Audit Reports, and the remainder to
working through the years chronologically. Examination on this basis has now started in early 2003.
This should strengthen accountahility significantly, with a positive impact on fiduciary risk.

Albeit delayed, the PAC does undertake a high standard of examination of officials. questioning is
rigorous and detailed, and matters are pursued to their logical conclusion with great tenacity. Thus,
whilst it will be the serving rather than the responsible official who is called for PAC examination,
there areindicationsthat appearance before the PAC does command an appropriate level of preparation
and respect.

Therate of implementation of PAC’s recommendations does not appear to be high. The CAG reports
that, as at August 2002, 1,159 recommendations made between 1962-63 and 2000-01 were pending
settlement. Of these, the PAC had received Action Taken Reports (ATRs) in respect of 313
recommendations. Of the remaining 846 for which ATRs had not been reviewed, no ATRs had been
received from the concerned departments in 493 cases. Of these ATRs not received, 195 related to
just one department, Irrigation and Command Area Development. The PAC has stated that it had
received confirmation of only four and three of its 52 and 25 recommendations made for 2000-01 and
2001-02 respectively having been implemented. The PAC does not have any powers by which to
enforce implementation of its recommendations.

In line with international good practice, the PAC is chaired by a member of the Opposition, but has
cross-party membership. Thetenure of the members of both the Estimates Committee and the PAC is
for one year only. Extension of this tenure might allow for the further development of expertise and
for continuity in the examination of PFM issues.

Neither of the Committees are open to the media or the public, although verbatim records of PAC
hearings are made available to the media.

Thefollowing, and final, chapter examinestherole of the public in supplementing legislative scrutiny
to hold the Government to account.
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13. Public accessto infor mation on public finances

Ensuring public access to information on public finance supports the minimisation of fiduciary
risk by enabling the public to supplement the scrutiny of the legislature.

GoAPismaking excellent progressin increasing public accessto budget information, particularly
through increasing the accessibility of budget and financia information, and opportunities for
public consultation. Whileitsinitial focusis on transparency, it aimsto create greater scope for
public consultation and participation in public finance issues over time.

GOAP has taken, and plans, a number of steps to enhance public access to financia information.
GOoAP has drafted a Right to Information Bill. It has placed the Budget and other key documents on
GoAP sweb site, and has endeavoured to improve the transparency of financial documentation, such
asthe publication of the Budget in Brief and Accountsat a Glance, which contain useful summaries of
the budgeted fiscal aggregates and final accounts respectively, and a draft Budget. However, while
the budget documentation is included on the internet, other key financial monitoring and reporting
documents, such asAccounts at a Glance, are not.

GoAPiscommitted to creating opportunitiesfor public consultation in budget formulation. In particular,
GOoAP has produced draft budgets since the 2002-03 Budget and departments have prepared a
Performance Budget for the 2003-04 Budget for public consultation. GoAP held a series of State and
district workshops on performance budgets over a period of one month from January to February
2003. Thisreform responds to the need to focus consultation on GoAP s key expenditure objectives
and activities. GoAPhasalso made effortsto expand the scope of consultation in the 2003-04 process,
asit has been recognised that the reach of consultation was limited in theinitial exercise. GoAP also
recognisesthe need to begin consultation earlier in the budget formul ation process, asthe AFF exercise
is currently very compressed. However, given the significant resources involved in running large-
scal e consultation processes, GOAP has decided to focus initially on enhancing transparency, moving
to agreater focus on public consultation and participation over time.

While GoAP does not have direct mechanisms for public involvement in the monitoring of budget
execution, there are a number of fora for the different levels of public representatives to scrutinise
expenditure. GOAP is aso actively implementing community development programmes in which
communities are directly engaged in the execution of GoOAP programmes.

The establishment of COPE may support GoAPin engaging peopleinidentifying and solving problems
leading to poor governance. However, given COPE was only established in December 2002, it'stoo
early to judge its effectiveness.
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1. Introduction

1.1  Background to the State Financial Accountability Assessment

As part of the ongoing fiscal reforms process, the Government of Andhra Pradesh (GoAP) decided to
take a number of measures during 2002-03, including completion of a State Financial Accountability
Assessment (SFAA) and related Action Programme covering the State Government. The SFAA isa
GOAP exercise, undertaken by the Centre for Good Governance (CGG).

1.2  Objectives and scope of the SFAA
The SFAA has dual objectives, being:

. First, the development objective: itskey roleisto facilitate acommon understanding of GoAP's
public financial management (PFM) arrangements, including identifying their strengths and
weaknesses, thus contributing to the design and implementation of capacity building programmes
for improved PFM;

. Secondly, the fiduciary objective: to assess and manage the risk that government and donor
funds might not be spent on authorised and intended purposes, as expressed in the Budget, and
thus support the exercise of donors' fiduciary responsibilities.

A separate report covers developmental issues and includes recommendations and an action plan.
This Report coversthe fiduciary objective, and thus examines key issues such as the extent to which
the budget has been implemented as passed, whether the budget covers al significant parts of
government activity, whether sufficient reliable information is provided on budget execution and
whether practices match rules. The SFAA may use some audit techniques to assess these issues, but
it isnot to be considered, or represented, as an audit of any of the systems assessed. This assessment
does not aim to assess the quality or value for money from public spending; thisistherole of aPublic
Expenditure Review (PER). Nor does the SFAA assessthe level of financia or sovereign risk.

The scope of the SFAA covers only the State Government.

1.3  Methodology

1.3.1 Diagnostic framework

To undertake the SFAA, the SFAA team developed a diagnostic framework. For each of the key
stages in the PFM process (e.g. budget formulation, accounting, audit) and aspects of the PFM
framework (e.g. internal controls) the diagnostic framework:

. Setsout the principles of good practicefor containing fiduciary risk, against which GoAP systems,
practices and procedures are benchmarked. These are normative principles, which are not
necessarily implemented in specific governments. The principles have been derived from various
documentsissued by international authorities on public financeissues, with aspecific reference
to fiduciary risk;

. Setsout indicators that the principle is being applied or the feature isin evidence;

. Poses those questions whose answers will indicate the extent to which the principle is being
applied, and assist the SFAA team in devel oping a holistic assessment.

Each of the chapters covering those stages/aspects has been structured around the principles; hence,
all the principles against which GoAP has been assessed can be seen in the contents page.
1.3.2 Sourcesof evidence

Evidence was derived from anumber of sources, with primary data gathered from controls testing as
outlined in Figure 1.
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Figure 1: Overview of controlstesting

The SFAA team undertook controls testing in two departments: Primary Health and Primary
Education. Controls testing was therefore undertaken at the Directorate of Public Health,
Commissionerate & Directorate of School Education, and the State Project Director of the District
Primary Education Programme (DPEP). Testing was undertaken in five districts, intended to
cover the range of likely control environments: Mahbubnagar, Nalgonda, Visakhapatnam, Ranga
Reddy and Guntur. Thus, five District Education Offices (DEOs) and five District Medical and
Health Offices (DMHOs) weretested. Testing was also undertaken at ten Primary Health Centres
(PHCs), seven Mandal Education Offices (MEQOS), five District Primary Education Project (DPEP)
officesand four primary schools. Testing was undertaken with the use of adetailed Internal Controls
Questionnaire (ICQ). In addition to the five districts visited, the ICQ was sent to a further six
districts, none of whom replied.

Controls were a so tested at five District Treasury Offices (DTOs) and six sub-Treasury Offices
(STOs) and the ICQ was also completed by the Directorate of Treasury and Accounts (DTA) who
provided State-wide information. And, the ICQ was aso sent to 17 Pay and Accounts Offices
(PAOs) (Works and Projects), 10 Assistant PAOs (APAOs), and 4 Joint Directors of Works and
Accounts, from whom replies were received in all cases.

The results of the controls testing have been examined in the context of corroborating evidence,
including Accountant General (AG) Inspection Reports, internal audit reports, reports of Chartered
Accountant audits, and the Comptroller and Auditor General (CAG) Audit Reports.

The SFAA aso drew upon:

. Stakeholder consultation with officials in the Finance Department, Treasury departments, line
departments (with afocus on primary health and primary education), other GoAP departments;
representatives of the CAG, and parts of the Government of India (Gol); representatives of the
Legislative Assembly; representatives of local and national civil society;

. Desk review of awide range of material, from AP, Indian, and international sources.

1.4  Structureof thisreport

Following this introductory chapter 1, and chapter 2 which sets out recent trends on PFM as
background for the report, the main body of this report is structured around the key stages or
aspects of PFM, asfollows.

PFM legal and institutional framework (Chapter 3) examines the key laws, rules, regulations and
practices underpinning PFM in GoAP.

PFM process examinesfour key stages. Budget formulation (Chapter 4), Budget execution (Chapter
5), Accounting (Chapter 6), Monitoring and reporting (Chapter 7).

Assets and liabilities selects for closer examination Asset management (Chapter 8), Debt
management (Chapter 9), and Contingent liabilities (Chapter 10).

Internal controls (Chapter 11) highlights cross-cutting issues of how GoAP seeks to ensure the
achievement of its objectives, specificaly the safeguarding of resources and adherence to the
legal framework.

Scrutiny and accountability analyses the main mechanisms by which stakeholders exercise their
right to hold GoAPto account for PFM, being External auditing (Chapter 12), L egidative scrutiny
(Chapter 13), and Public access to information (Chapter 14).
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This chapter setsthe scene for the SFAA:

2. Recent trendsin Public Financial Management

. First, by providing an overview of GoAP's financial results and position;

. Secondly, by setting out an interpretation of recent fiscal trends;

. Thirdly, by outlining the key recent and ongoing reformsin PFM undertaken by GoAP.
21  Anoverview of GOAP financial results and position

Figure 2 sets out some key data about GoAP's finances.

Figure 2: Key features of public finances of GOAP (Rs.crore)

Item Actuas Budget Actuals Budget Revised Budget
2000-01 Estimates 2001-02 Estimates Estimates Estimates
2001-02 2002-03 2002-03 2003-04

Revenue 19,475.24 22,406.02 | 21,845.06 25,674.79 24,106.79 29,295.42
receipts

Totd 37,956.16 35,823.63 | 42,747.45 39,420.00 38,870.71 43,466.69
receipts

Revenue 23,070.36 26,293.05 | 24,726.32 28,156.62 27,272.46 31,427.00
expenditure

Capital 2,723.53 3,815.43 3,090.96 4,291.83 3,627.06 4,793.26
expenditure
Source: Finance Accounts and Annual Fiscal Framework

2.2 Interpretation of recent fiscal trends

AP, in common with other Indian States, suffered afiscal deterioration during the second half of the
1990s. Thefiscal deficitin AProseto 5.3% of GSDP by 2000-01 (see Figure 3). Thiswasdriven by
the increasing pressure of public pensions and wages on the budget, combined with the increasingly
heavy burden of power subsidies. The consequential build-up of State debt led to increasing debt
servicing costs (see Figure 4).

During thelast five years, government debt has grown from 18.9% of GSDP in 1994-95 to reach 29%

of GSDPin 2001-02. The burden of debt service and subsidies has grown dramatically as a share of

total spending, diverting public resourcesaway from critical development needs. However, the primary

deficit actually peaked in 1998-99 (see Figure 5), but has shown steady improvement since then.
Figure 3: Revenue and fiscal balance as % of GSDP

...deficits have been increasing in recent years, but have begun to fall since 2001-02...
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Figure 4: Debt stock as% of GSDP
...thelevels of debt stock have risen steadily since 1996-97...
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Figure5: Primary surplusand componentsas % of GDP
..the primary deficit peaked in 1998-99...

In 2001-02, even the revenue and fiscal deficit declined as a percentage of GSDP (see Figure 3). The
main reason for thisimprovement has been improvementsin State’'s own revenue from 6% of GSDP
in the mid-1990s to around 9.6% in 2001-02 (see Figure 6). Although the Central Tax devolutions
have declined from a peak of 3.7% in 1997-98 to 2.7% by 2001-02, there has been some recovery in
overall revenues from Gol, from alow of 3.9% of GSDPin 1998-99 to 4.9% in 2001-02, largely on
account of Plan grants under Externally Aided Projects. Expenditures have actually continued to
increase as a percentage of GSDP.
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Figure 6: Actual revenue as % of GSDP
...improvementsin State's own revenue have contributed to reduction in primary deficit...
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The major fiscal stabilisation goals of GOAP are reflected in the Medium Term Fiscal Framework
(MTFF), which was used as the basis for preparation of the 2002-03 and 2003-04 budgets. The goal
of the MTFF is to reduce the fiscal deficit to 2.6% of GSDP (see Figure 7), and generate a primary
surplus of 1.3% of GSDP by 2005-06 (see Figure 5). This reflects intended curtailment of non-
interest expenditure, particularly aplanned sharp reduction in the power sector financing requirement.
Dueto theimprovement in the primary deficit, theinterest burden level s off and therate of increasein
debt also slows. The debt stock isforecast to rise from 28.6% in 2001-02 to 31.9% of GSDPin 2005-
06.

Figure 7: MTFF indicatorsas % of GSDP

2001-02 2002-03 2003-04 2004-05 | 2005-06
MTFF| Actuals | MTFF | RE MTFF BE MTFF| MTFF
Revenue deficit| 2.29 192 169 | 1.92 122 117 0.39 0.35
Fiscal deficit 4.98 4.48 455 | 4.46 4.05 4.02 3.30 2.62
Debt 28.61 | 2831 30.64 (3025 |31.45 |31.32 21.12 31.92
Guarantees 12.53 9.90 1113 | 8.73 |10.06 8.61 8.94 7.91
Source: Budget Speech 2003-04

2.3  Recent and ongoing reformsin PFM

GoAP's record of reforms in PFM and accountability since 1999-2000 reflects its commitment to
providing asound fiscal basisfor the development of the State, and the minimisation of fiduciary risk.
Theinitia focus of these PFM reforms was on increasing the transparency of the budgetary process
and fiscal discipline. GOAP s Strategy Paper on Fiscal Reforms (2001) renewed GoAP's commitment
to PFM reform and set out avision of PFM. Four of the vision'skey pillars are critical to containing
fiduciary risk, as outlined in Figure 8 below.
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Figure 8: Pillars of GoAP’'sfiscal reformsstrategy critical to minimising fiduciary risk
. Creating the conditionsfor good operational management and improvement of servicesto the
public, by empowering the government departments to take decisions in their remit while
assuring accountability for the use of resources and for results;

. Assuring close correspondence between actual expenditures and the approved budget, thereby
permitting theintroduction of good cash management, and improving predictability throughout
government;

. Modernising the financial management system by streamlining financial regulations and
appropriate use of information technol ogy;

. Enabling public participation in budget formulation and implementation by making budget
documents simpler and disseminating government financial decisionsin user-friendly forms.

Source: GoAP Strategy Paper on Fiscal Reforms

Guided by these medium term objectives, GoAP hasimplemented extensive reformsin most areas of
PFM over which it has delegated authority. Many of the reforms, particularly those in budget
formulation and execution will increasingly bear fruit over the coming years. For example, GOAP's
reforms which promote greater budget realism, departmental ownership of their budgets and release
of expenditure authorisation, should increasethe potential for the budget to beimplemented as passed,
and for departments to be held accountable for their use of financial resources.

While the divergence between budgeted and actual revenue and expenditure is narrowing over time,
GoAPrecognisesthat there is still some scope to improve forecasting of its own revenues. However,
there are limits to the extent to which such improvements will strengthen predictability due to
fluctuations in central tax devolutions as well as Plan grants. GoAP has begun to use the Revised
Estimates process to respond to these fluctuations and make the necessary within-year changes in
expenditure.

Measures in other areas have had a more immediate impact. GOAP is now a leader in budget
comprehensiveness, for example having brought previously off-budget borrowings on budget and by
disclosing (and increasingly providing for) government guarantees. GoAP' sreformsin thetimeliness
and reliability of financial information have aso borne fruit in 2002-03, and will be strengthened
further by the integration of systemsin the coming year. Increasing the reliability of information on
budget execution, and reducing fiduciary risk, relies on greater disciplinein undertaking reconciliations,
tackling large and non-transparent balances on the Public Account and all Personal Deposit (PD)
accounts.

GOAP has also undertaken arange of reforms aimed at strengthening controls and compliancein key
areas of departmental budget execution to narrow divergences between forma PFM ‘theory’ and
‘practice’. Further improvements will be enabled by, first, the selective revision and updating of the
PFM rules and regulations to increase their transparency and accessibility, and secondly, by devising
and implementing further mechanismsfor their enforcement, such asthe upgrading of the accountability
framework, establishment of effective departmental internal audit functions, and improvement of
financial competences at the district and field levels. A focus will be required on areas identified as
particularly weak, such as asset management.

Much of thereform effort lieswith GOAP. However, the CAG and PAC will continueto play acritical
role in the minimisation of all aspects of fiduciary risk.

Key recent and ongoing PFM reforms are outlined in Figure 9 below. These reforms are noted
throughout the following chapters on each stage or aspect of PFM.
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Figure 9: Key PFM recent and ongoing reforms

Reform content Benefits of reform Relevant
section of
report
Legal and institutional framework
Ongoing revision of the budget manual | Increased clarity and compliance 34
Development of Departmental and |Increased clarity about roles and 3.7
Functionary Manuals for many |responsibilities
departments
Government Order 507: targets key | Increased compliance noted since 37
accounting controls with which introductionin April 2002
complianceislow Linkscompliancewith
requirements (via the submission of
regular signed statements of compliance)
to the release of further funds
Treasury department Performance | Management information  about 37
Monitoring Evaluation System (PMES) | performance of Treasury departments in key
areas
Budget formulation
Medium Term Fiscal Framework Strategic framework for budget, moving 4.2
away from only incremental approach to
revenue forecasting to include GSDP and
tax buoyancies
Establishment of Revenue Reform | To consider how to strengthen tax 4.2
Committee forecasting and potential for enhancing tax
collection
Cabinet sub-committee setting | Strategic framework for budget for N/a
development priorities development of line department
expenditure strategies
Draft Performance Review and Budget | Enhancedline department ownership and 43
process to review performance and set | accountability for budgets
departmental expenditure strategies
Pilot Medium Term Expenditure | First steps towards developing costed 4.3
Frameworks in primary health and | expenditure strategies at the departmental
education level
Cabinet approved expenditure ceilings | Enhanced flexibility and predictability for 4.3
provided to line departments line departments
Brought off-budget borrowingsontothe | Strengthened comprehensiveness of the 4.4
budget budget
Publication of Budget in Brief since | Improved user-friendliness of budget 45

2001-02

documentation
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Reform content Benefits of reform Relevant
section of
report
Simplification of the classification|Increased transparency of the classification 4.5
system: merging similar schemes into | system
generic programmesto reducethe heads
of account and weeding out obsolete and
redundant heads of account
A computerised financial management | Enhanced efficiency and accuracy of budget N/a
system, an Oracle based system currently | preparation, as well as line department
called the Resources Expenditure| accountability for budgets
Information System (REINS), is under
development to enable electronic
submission of Budget Estimates but will
not be functioning in the next couple of
years
Budget execution
Increased scope for departmental re-|Increased departmental flexibility 53
appropriations
Advance release of budget spending | Increased timeliness and predictability of 5.4
authority for the first six months of the| departmental funding
year, followed by quarterly releases.
Procurement reforms Increased transparency of procurement 5.6
Impl_ementation of scheme of payment of | Reduced scope for irregularities that are 5.6
salaries to staff through banks possible under the current cash payment
system
GO 507 strengthening range of | |ncreased compliance and reduced fiduciary 5.7
accounting controls risk
Strengthening controlsand transparency | Reduced scope for diversion of funds for 5.7
of Personal Deposit accounts irregular purposes
GOoAP has asked Gol to channel directly | Strengthened budget comprehensiveness, 5.7
funded Centrally Sponsored Schemes| Treasury control and transparency
through GoAP in future, although there
is no indication that this will happen as
yet
Accounting
The GASAB has been convened to |Enhanceclarity of accounting principlesand 6.3

formulate standardised Government
Accounting Standards for India (Gol
reform)

standards
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Reform content

Benefits of reform

Relevant
section of
report

Integrated Financial I nformation System
(IF1S), including e-khazana, integrated
application software that can address all
thefunctionsof the Treasury departments
and migrate the data and functionalities
to the new system

Increased transparency, efficiency, integrity
and timeliness of accounting information,
providing efficient transfer, storage and
retrieval of financial information

6.6

M oni

toring and reporting

Production of Accountsat aGlancesince
1998-99

Increased transparency of financial
reporting

7.3

Asset management

GOAP appointed a Cabinet Sub
Committee on Asset Management in
2001

More productive use of dormant
government assets like land and buildings

N/a

Debt management

Setting of debt objectives as part of the
MTFF and debt limit

Represents a more proactive approach to
debt management

9.2

GOAP has appointed two consultants
from ICICI Bank (under the aegis of the
Fiscal Reforms Implementation
Committee (FRIC)) to advise the
Government on debt strategies and to
explore possibilities of debt/interest
swaps, and other debt management issues

Enables GoAP to take advantage of falling
interest ratesto replace earlier high-cost debt
(other than Central Loans) with lower
coupon debt

9.3

GOAP plans to establish a Debt
Management Cell in the Finance
Department

Strengthened capacity for debt management

9.3

Inclusion of off-budget borrowings as at
the end of 1999-2000 in the Public Debt
of the State in the Accounts of 2000-01

Strengthened comprehensiveness and
transparency of the budget

9.5

Contingent liabilities

Guarantee Redemption Fund instituted
in 2001-02

Supports management of risk associated
with contingent liabilities

10.3

GOAP has also taken action to initiate a
Pension Fund in which a certain
proportion of the total pension liability
of the year would be set apart from the
Consolidated Fund and credited into the
Fund account

Support movement to self-financing
pension scheme

10.3
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Reform content

Benefits of reform

Relevant

section of
report
Internal controls
Development of Internal Audit Manual, | Strengthened internal control monitoring, 11.4
asfirst step towards introducing internal | evaluation and compliance
audit function in GoAP.
Establishment of internal audit cell in| Strengthened internal control monitoring, 11.4
Finance Department to undertake internal | eval uation and compliance
audits across GoAP
External auditing

GO 507: DTOs not paying billsuntil the | Increased departmental responsiveness to 125
DDO submits a certificate that at least | audit paragraphsis key to accountability

50% of the pending audit parasfor years

up to and including 2000-01 have been

replied to

L egidlative scrutiny
PAC now devoting half its time|Significant enhancement of accountability 13.3
henceforth to examining previous year’s
Audit Reports
Public access to information

Draft Rightsto Information Bill - but not | Increased transparency 14.2
yet presented to Parliament

Publishes the Budget and makes key |Increased transparency 14.2
budget documents accessible through

GoAP'sweb site

PublishesaAPBudget in Brief document| Increased transparency and user-friendliness) 142

of budget documentation

Published, for thefirst timein 2001-02 a | Increased transparency and facilitates public 14.2
draft budget (Annual Fiscal Framework) | consultation on the budget

Public participation and feedback sought | Increased civil society to examine budget 14.3
during draft Performance Budget |execution and hold government to account

exercise

Establishment of COPE Avenue for grievance hearing 14.4
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3. PFM legal and institutional framework

The extent to which the legal and institutional framework encourages a culture of compliance, in
which key stakeholders are motivated and equipped to support the principles of good practice in
PFM, will play a significant role in determining the level of fiduciary risk.

Appendix 1 sets out the core components of the PFM lega framework. Note that, for the purpose of
this report, the “legal framework” is understood to comprise the body of prescribed requirements,
including those prescribed by the Constitution, laws, and subordinate legislation such as rules,
regul ations, codes, manuals and Government Orders (GOs). The Gol Government Accounting Rules,
Account Codes and General Financial Rules are the primary source of GOAP' s AP Financial Code,
AP Accounts Code and AP Treasury Code which determine PFM processes on a day to day basis.
Appendix 2 outlines the roles and responsihilities allocated to institutions by the legal framework.

Much of the legal and institutional framework, within which the GOAP PFM system operates, is
prescribed by Gol in accordance within the provisions of the Constitution of India, as set out at Figure
10 below.

Figure 10: Key aspects of PFM deter mined by Gol and the Constitution

The Constitution sets out provisionsfor distribution of revenues between Gol and States; provides
for giving of grants from Gol to the States; prescribes conditions for raising of borrowings by
States; includes enabling provisionsfor the setting of limitson borrowings by Statesand giving of
guarantees; lays down the procedures at key stages of the PFM process, such as preparation of the
annual financial statement, estimates, appropriation bills, supplementary grants, votes on account
and so on; prescribesthe Gol Government A ccounting Rules, Account Codes and Genera Financial
Rules; prescribesthrough the CA G the manner in which the accounts of States should be maintained;
providesfor the audit of the accounts of Statesthrough the CAG. Financia relations between Gol
and States also transcend the Constitutional provisions, with the Planning Commission guiding
the development of the Plan.

GoAPIs, thus, constrained in many areasin its attemptsto reform PFM, but has sought to supplement
Gol requirements in some areas so as to minimise fiduciary risk, for example by increasing the
availahility of information on public financesin atransparent form. Inother areas, such asthe budget
process, State Governments have delegated authority and GoAP has used this to good effect by
undertaking reforms that seek to reduce fiduciary risk by increasing budget realism and budget
comprehensiveness. There are other areas contributing to fiduciary risk that can be tackled further by
GoAP; these are highlighted in the relevant chapters of this report.

3.1  Principlesof good practice

Figure 11 highlights those principles of good practicein thelegal and institutional framework that are
key to minimising fiduciary risk. As noted, these are normative principles, which are not necessarily
implemented in specific governments.

Figure 11: Principles of good practice for thelegal and institutional framework to minimise
fiduciary risk

Institutional capacity for PFM reform is required to ensure that PFM reforms can be devised,

co-ordinated and sustained (see section 3.2).

Structure of PFM framework meets users’ needs. Cascading levels of guidance are required for
specific purposes and audiences, and the balance to be struck between stability and flexibility
(see section 3.3).
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Comprehensiveand relevant legal framework kept up to date. If key aspects of the PFM process
are not governed by appropriate |laws or delegated authority, therewill be no basisfor consistency,
compliance or monitoring. Actual practice will increasingly diverge from good practice (see
section 3.4).

Transparent and accessiblelegal framework. Compliancewiththelegal framework asasafeguard
againgt fiduciary risk depends on it being widely disseminated and well understood. Asimportant
as transparency of the detailed laws, rules and regulations is the clear statement of the principles
to underpin the framework (see section 3.5).

Clear ingtitutional accountability framework established. This ensures that those charged with
responsibilities for PFM can be held accountable for their stewardship which creates a culture of
compliance, and an institutional environment in which fiduciary risk is minimised (see section
3.6).

Clear accountability framework for individual officialsisrequired to enable accountability to be
fixed on individua officials and minimise the divergence between rules and practice (see section
3.7).

Adequate levels of PFM expertisein GOAP ensure that officials with finance responsibilities are
able to adhere to the principles of good practice and the PFM framework (see section 3.8).

Thischapter analyses GoAP slegal and institutional structurefor PFM inthe context of these principles
of good practice. Given the broad nature of this subject, it bringstogether cross-cutting issues, which
are then covered in detail in the subsequent, more focused, chapters.

3.2 Ingtitutional capacity for PFM reform and co-ordination

The AP Government Business Rules and Secretariat I nstructions assign responsibility for “all matters
relative to financial procedure and the application of the principles of sound finance” to the Finance
Department.! GoAP's increased commitment to strengthening PFM in the State has dramatically
increased the range and level of demands placed on the Finance Department. Although Finance
Department has contracted consultants as required to assist, their primary role is to support in the
design and implementation of thereforms, rather than in ongoing monitoring, eval uation, enforcement,
guidance and support to line departments. However, the placement of DTA officialsas Chief Accounts
Officers (CAOs) in Directorates does go some way in offering this support. Finance Department may
benefit from institutional strengthening in key areasin order to enable the broadening and deepening
of the reform process.

3.3 Structure of PFM framework meetsusers needs

It is important that different levels of the PFM framework exist to serve the different purposes of
users. Good practice often establishes three broad levels, being:

. Legidation, providing the overall framework within which key stakeholders know their roles,
responsibilities and how they will be held accountable, and establishing the broad principles of
what isrequired by way of the qualitative characteristics of PFM, for example transparency and
timely reporting. Legislation should be capable of providing stability and certainty over along
period of time, given that it is not easily altered;

. Regulatory, outlining how the principles should be applied;

. Practical guidancein the form of instructions, manuals etc, detailing who should do what on a
day-to-day basis.

1 AP Government Business Rules Part |, section |, article 11 (3) and section |11 B.
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GOoAP has:

. TheConstitution, establishing key Congtitutional authorities and assigning them responsibilities,
and defining the key elements of the PFM process;

. The Gol Government Accounting Rules, Account Codes and General Financial Rules as the
primary source of rules and regulations;

. Four key codesand manuals, which contain the* instructions” which dictate day-to-day operations
infinancia management, being the Budget Manual, AP Financial Code, APAccounts Code and
AP Treasury Code. These form subordinate legislation under the Constitution and are laid on
the table of the Legidative Assembly, from where they derive their legal force.

Thisraisestwoissues. First, the Constitution isthe main sourcefor the PFM framework, and sets out
some requirements in some detail. Secondly, delaysin updating codes and manuals (see section 3.4)
limit the extent to which there is a transparent “cascading down” of higher level legidation and
regulations. Line departments must keep track of a large number of GOs to ensure that they are
compliant, undermining the value of codes and manuals as reference documents. The ad hoc issuing
of GOs also creates the risk of inconsistency in the changes to rules and regulations incorporated in
the GOs.

34  Comprehensive and relevant legal framework kept up to date

A comprehensive legal framework is one that encompasses all the key stages of the PFM process. |If
key aspects are not governed by appropriate laws or delegated authority, this lack of accountability
will manifest itself in weak fiduciary outcomes.

The Finance Department isresponsiblefor revision and updation of the codesand manuals. However,
the key codes and manuals have not been updated for some years, as shown in Figure 12 below.

Very often, GOsareissued to introduce changesin systems and procedures but consequent amendments
to the codes and manuals are not issued immediately. A private sector publisher gathers together all
new PFM-related GOs issued by the Finance Department and issues a new publication of the AP
Treasury Code, AP Financial Code and AP Accounts Code.

Figure 12: Date of updation of codes and manuals

Name of Code or Manual Date on which code or manual was last updated
AP Budget Manua 30 September 1988 (under revision)
AP Treasury Code Volume | and 11 30 June 1981
APFinancial Code Volumel and Il 30 June 1981
AP Accounts Code Volumel, Il and 111 30 June 1974
AP General Provident Fund Rules 31 December 2002
AP Fundamental Rules 20 June 1995
AP Travelling Allowance Rules 30 August 1996
AP Revised Pension Rules 31 October 1994

The legal framework requires updating to cover, or improved coverage of, the following key areas:
. The accountability framework (see section 3.6 and 3.7);
. Key principles governing PFM (see section 3.3);
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. Public access to information. As chapter 14 highlights, open government is a key means by
which to enhance financial accountability. GoAP has made tremendous strides in providing
open public access to government functioning through traditional means of legidlative debate,
gazette notifications, departmental briefings, public hearings, media presence in video
conferences, and Government web sites. GoAP iscurrently considering introducing aRight to
Information Bill to the Assembly;

. Usage of automated systems. For example, during 2003, all DTOs and STOs will become
operational on e-khazana, necessitating a thorough updating of the AP Treasury Code.

There will be greater value addition in updating the PFM framework when all relevant officials are
aware of the new requirements. Circulation of information within the Government is crucial to
ensure clarity and enable compliance. GOAP may wish to consider two issueswith relation to how to
update officials about changes in the PFM framework.

. First, controls testing reveal ed that a number of officials reported not having received a certain
GO or having received it with some considerable delay, or being unaware of the existence of
relevance of manuals.? There appears to be delays in the transfer down of GOs from Chief
Controlling Officers (CCOs) to subordinate Controlling Officers (COs) and onto Drawing and
Disbursing Officers (DDOs). Formal and robust mechanisms are needed to ensureinformation
flows of relevant information. GoAP may wish to consider how best to communicate the array
of reforms and new requirements to its network of officials throughout the State.

. Controlstesting revealed that the Functionary Manuals have not reached their intended users.
Officials awareness of manualsislow. COs are aware of the existence of the manuals, but in
none of the tested cases had they read them. No cases were found where other district officials
had been made aware of the existence or contents of the Functionary Manuals.

3.5  Transparent and accessible legal framework

The effectiveness of thelegal and institutional framework asasafeguard against fiduciary risk requires
it to be consistently referred to and thuswell understood. Inturn, thisdependson the user friendliness
of the various PFM documents.

In contrast, much of the PFM framework is far from user friendly, in the following respects.

. Related topics are spread out over arange of different sections or texts, making it difficult to
ensure that one has complied with all requirements.

. Thetextsareonly produced in English, which disadvantages and disempowers many people,
particularly in the districts.

. Thestyle of Englishisarchaic and difficult for many to understand and interpret.

. Thecodesareextremely detailed on many topics, without reference to the underlying substance
or principles.

. The structure of the many of the texts originate from the 19th century. Although amendments
have been issued, the basic structure of the texts has been left largely unchanged.
. Subjects are not well indexed.

Therevision of the textsto consolidate, simplify, update, and codify the coverage of key PFM topics
islong overdue. The GoAP approach has been to produce Functionary Manuals which highlight the
key subjects.

2  Examples of GOs of which officials claimed not to be aware included those related to users charges. In addition, the
existence and relevance of the MCR HRD Institute departmental and functionary manualswas not clear to al officials
surveyed.
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3.6  Clear institutional accountability framework established

GoAP' sreformsto strengthen PFM and governance in general emphasiseinstitutional and individual
accountability. One of the most over-arching and challenging issues facing GoAP as it continues to
reform its PFM system over time is ensuring clarity about what departments are accountable for.
Traditionally, departments have been accountable within the budget process for ensuring expenditure
isin line with budget. However, as GOAP moves towards a greater performance orientation in
budgeting, departments will increasingly aso be accountable for results.

GOAP recognises that greater accountability for results will go hand-in-hand with greater flexibility
for departments in budget formulation and execution. GoAP is already initiating reformsto increase
department flexibility including “ Performance Budgets’ and increasing the delegation of powers for
re-appropriationsto Heads of Department (HoDs). The challengewill beto ensure that these types of
PFM reformsremain consistent with the over-arching accountability framework and that the framework
takes into account financial management constraints on departments.

However, given the challenges in moving towards managerial accountability systems, financia
accountability will continue to be the key form of accountability for the use of public expenditurein
APinthemediumterm. Thiswould imply that while departments could be given moderate flexibility
to shift resources between object-heads during budget execution, they would not be given flexibility
to shift expenditure between schemes or programmes. GoAP' s recent reformsto re-appropriations do
give HoDs the power to re-appropriate within a Grant and between schemes or programmes within
their control. Given that there are anumber of restrictions on these re-appropriations, particularly at
the object head level, the scope for such re-appropriations is probably limited. Furthermore, GOAP
arguesthat it isgiving thistype of flexibility in order to enable it to hold departments accountable for
results. However, accountability mechanismsfor PFM, such asthe Public Accounts Committee (PAC),
are still very much geared towards financial accountability. Theimportance of department flexibility
and accountability moving in tandem will increase as “ performance budgeting” gradually evolvesin
AP. Some developed and developing countries have adopted a progressive approach to granting
flexibility to line managers, linking it to some agreement on goals and performance. Theseissuesare
examined in greater depth in Figure 31 at section 5.3.1.

3.7  Clear accountability framework for individual officials

To enable institutional accountability, the accountability of individuals must be clearly established.
The clear definition and alocation of roles and responsibilities is a prerequisite to this. GoAP has
made significant strides in recent yearsin clarifying responsibilities and fixing accountabilities on a
number of categories of individual officials. In the sections below we examine those areas where
progress has been made and benefitsreaped, aswell asthose where further clarification and discipline
isrequired.

3.7.1 Chief Controlling Officersand Subordinate Controlling Officers
The following departmental officials have akey roleto play in PFM:

« CCOs, who are the HoDs, for example the Director of Health or Commissioner for School
Education;

. COs, responsible for departmental matters at the district level, for example the DMHO or the
DEO.

Good practice requires that CCOs are made clearly and specifically responsible for maintaining an
adequate system of internal control to ensure that departmental mission, vision, objectives and targets
are successfully achieved through the effective and efficient use of scarce public resources. Specifically,
a key objective is the safeguarding of resources against loss due to waste, abuse, mismanagement,
errors, fraud, and other irregularities.
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While many of the departments now have Functionary Manuals of their own, these focus on the
technical and operational aspects of their roles and responsibilities, with less attention paid to their
fiduciary responsibilities. The Health Department Functionary Manual, for example, simply states
“as a head of the department he shall exercise the statutory functions as defined and delegated in
various rules and regulations viz. fundamental rules, A.PT.A. Rules, Financial Code, Treasury Code,
Budget Manual, Pension Code etc.” These functions are not clearly set out. The list is not
comprehensive, asimplied by the “etc”. Furthermore, thelist is presented asalist of “duties’ rather,
than responsibilities, defining exactly how he will be held accountable for his fulfilment of his
responsibilities.

Therole of COis particularly critical to minimise fiduciary risk at the district level. His dutieswith
regard to budgetary formulation and reconciliation are set out in the Budget Manual, but his wider
PFM roles and responsibilities have not been set out in a comprehensive way. Given the importance
of COsdischarging their dutieswith courage and conviction, they need to be governed by clearly laid
down rules, regulations and principles.

3.7.2 Drawing and Disbursing Officers

The DDOs are aso critical to minimising fiduciary risk. At the field level, the DDO will be the
Medical Officer running each PHC or the headmaster of aprimary school. At thedistrict officelevel,
the DDO will be the General Administration Officer (GAO), reporting to the CO. At the Directorate
level, the CAO or any other designated official will be the DDO, reporting to the CCO.

The duties of DDOs are contained in various documents: the Budget Manual, which contains general
instructions on budgetary preparation and reconciliations; the APFinancial Code on financial matters;
and the AP Treasury Code on the custody of monies/payments of monies into/withdrawal of monies
from the Government Account.

The HRD Ingtitute did codify the key duties and responsibilities of DDOsin 1999. The HRD Institute
used the codified DDO Manual as training material and a manual for the training of DDOs in their
duties and responsibilities, and provided this to trainees. But the manual has not been provided
directly toal DDOsinthefield. Thisdistributionisnecessary inview of the history of weak compliance
by DDOs. In recognition of this, Finance Department issued an important GO in April 2002, as
outlined in Figure 13 on the following page.

The success of GO 507, and similar initiatives, will be greatly enhanced by departments supplementing
Finance Department’s monitoring. It isnot clear to what extent this monitoring is being undertaken
across all departments, but is certainly being undertaken by Primary Education.®

Figure 13: GO 507

GO 507 isan important step forward in setting the framework for accountability for DDOs.* The
GO targets specific key accounting controls with which complianceislow and which particularly
adversely affect thetimeliness and reliability of the accounts, being: repliesto audit observations/
Inspection Reports; audit paras/PAC paras; Abstract Contingent (AC) and Detailed Contingent

3 In Primary Education, the CAO is monitoring the submission of monthly expenditure statements, AC bills pending
clearance and the clearance of audit paras. The CAO is convening a monthly meeting for DEOs at which compliance
with key requirementswith GO 507 isreviewed. DEOs are expected to bring to the meeting the requisite documentation.

4  GOb507 gtatesthat: “itis... imperative that Departments and particularly the DDOs are made more accountable for the
proper and efficient use of Public Fundsand the maintenance of accounts. Government ... has decided that thefollowing
norms of Financial Accountability shall be scrupulously adhered to by each Drawing and Disbursing Officer and
enforced by the concerned Treasury departments, i.e. DTA/PAO/DWA and their subordinate officers at the level of
DTO/STOs/PAOs Works and Accounts Department, at the time of acceptance of bills and pre-audit before release of
funds under each Scheme/Programme.”
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(DC) hills; reconciliations; submission of expenditure statementsand Utilisation Certificates (UCs);
recovery of loans; releases to local bodies, public sector enterprises, autonomous bodies, and
other grant-in-aid institutions.®

GO 507 also states the responsibility of the DDOs so clearly and specifically asto - possibly for
the first time - properly enable the enforcement of accountability and links compliance to the
release of further funds or payment of bills, with enforcement viathe Treasury departments.

Performanceindicator reportsprepared by Finance Department, controlstesting and stakehol der
consultation indicate that GO 507 has been effective in increasing compliance in key areas.
Performance monitoring reports maintained by Finance Department show that DTOsarerejecting
billsif the DDOsfail to submit the requisite certificates. In March 2003, for example, 2,735 bills
(being 0.7% of the 394,859 hills received) were rejected because they failed to provide one of the
required certificates.

3.7.3 Treasury department officials

Themajority of departmental transactionsare processed by Treasury departments. the DTO and STOs;
Pay and A ccounts Offices (PAO) (Hyderabad); and the PAOs (Works and Projects). Thekey Treasury
officialsarethe Director of Treasuriesand Accounts (DTA) at the State-widelevel, the District Treasury
Officer (DTO) at the district level, and the Sub-Treasury Officer (STO) at the field level. The DTA
playsacritica rolein PFM, as al the public funds are funnelled through the Treasury system and he
acts as aliaison between GoAP and the AG.

Theindividual duties, responsibilities and conduct rules of the Treasury officials have been laid down
in the various GOs, Codes and Manuals, and have been brought together in the DTA Functionary
Manual. Furthermore, the‘priority’ responsibilities of the DTA, DTOsand STOs have established by
way of the DTA Performance Monitoring Evaluation System (PMES). These priorities correspond to
the accounting controls. The process of controls testing required extensive interaction with the DTA,
DTOs and, to some extent STOs. They displayed a clear sense of, and acceptance of accountability
for, their responsibilities.

3.8 Adequatelevelsof PFM expertise

A comprehensive and transparent legal framework is essential, but its successin strengthening PFM
and reducing fiduciary risk is contingent to a significant extent on the competence, commitment,
motivation, objectivity and ethics of the officialsresponsiblefor implementing it. All of these qualities
areusualy found in direct relation to the level of PFM knowledge and skills, the extent to which this
imparted to them through variousforms of training, and the extent to which their expertiseisrecognised.

Capacity building is required specifically in the following areas.

. Basic PFM techniques. In particular, many DDOs at the field level and COs at the district level
appear to be weak in their understanding of PFM, and this undermines their ability to manage
finances, and supervise staff, effectively.

. Information and Communication Technology. The staff using computers in the districts are
usually staff on deputation from AP Technology Services. Many GoAP officialsare not computer
literate, and those who undertake training are still not comfortable with computer usage.

. Asset management. GoAP lacks both experts in asset management to design and enforce a
GoA P-wide asset management system, and also understanding of asset management at thefield
level.

5  For example, all the Secretariat heads and HoDs are requested to take immediate action on the Inspection Reports/
audit paras/PAC parasfor the year 2000-01, latest by September 2002, failing which further Budget Rel ease Ordersfor
the concerned schemes will be withheld by Finance Department.
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. Supervisory and management skills. Therisk of financial irregularity ishigher when neither the
supervising or authorising officer has neither sufficient financial expertise nor the skillsto properly
manage staff undertaking finance duties.

3.9 Conclusion

GoAP's ambitious reform programme has sought to overcome many of the constraints of the
India-wide framework. Reformsin specific areas of PFM need to be underpinned by reformsthat
tackle weaknesses in the legal and institutional framework. Most urgently required is the
modernisation, codification, and simplification of thelegal framework based on clearly articul ated
principles and a complete and consistent accountability framework. This should increase
compliance at thedistrict and field level s, where the competence and motivation to comply can be
weak. Reducing the risk of non-compliance relies on strengthening the organisational culture by
reforming working practices; in-roads can be made by strengthening training and human resource
management of finance staff.
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4. Budget formulation

4.1  Principlesof good practice

Budget formulation isacritical stagefor fiduciary risk. Ensuring that funds are spent on authorised or
intended purposes, as expressed in the budget, relies on the budget being capable of being implemented
as passed, and on the budget being comprehensive and transparent. Figure 14 highlights the relevant
principles of good practice in budget formulation.

Figure 14: Key principles of good practice in budget formulation to minimise fiduciary risk

Budget realism is integral to fiduciary risk. If a budget is unredlistic it will be impossible to
execute it as passed. An unrealistic budget undermines the credibility of the budget process,
muddles rules for compliance and makes it difficult to hold departments accountable for its
execution. Thistendsto create aviciouscycle: as departmentsrealise that they will not be held to
account for their budgets, their motivation to devel op realistic estimates of the cost of their activities
diminishes (see section 4.2).

Spending departments ownership of their budgetsis a prerequisite for a quality budget and to
ensurethat line departments can be held accountabl e for the execution of their budgets (see section
4.3).

Budget comprehensiveness is key to ensure that all public expenditure is subject to consistent
PFM rules and that GOAP can be held accountable for the use of al public funds. Given that
money is fungible, thereis also arisk that, without budget comprehensiveness, donor budgetary
funds will lead to other government funds being diverted to off-budget activities, reducing
transparency and accountability (see section 4.4).

Comprehensive, accessible and timely budget presentation iscritical to financial accountability
and, therefore, to managing fiduciary risk. It enables both the legislature and civil society to hold
the executive accountable for executing the budget as planned (see section 4.5).

This chapter analyses GoAP practice against these principles.

4.2  Budget realism

Budget realism is a question not only of revenue and expenditure “marksmanship”, but of whether
budget formulation is undertaken so asto ensure arealistic estimate of revenue levelsand expenditure
needs. This section examines first, revenue, and secondly, expenditure.

4.2.1 Revenue

INAPR, thelevel of revenuereceipts have been consistently lessthan forecast during budget formulation
for thelast five years, with revenue estimates being gradual ly downgraded between Budget Estimates,
Revised Estimates and actuals. Between 1998-99 and 2000-01, revenue recei pts were between 90%
and 93% of budget and revenue marksmanship showed substantial improvement in 2001-02, with
actual revenue receipts being 97.5% of the budget (see Figure 15 and Figure 16). Unfortunately, itis
not possible to determine whether there has been a sustainable improvement in revenue forecasting
from one year, and this improvement has not been totally sustained in 2002-03 with the Revised
Estimate for revenue receipts at 94% of budget. However, revenue forecasting will never be 100%
accurate for any government and variances in recent years has been within arelatively small margin
of error. Note that the 2002-03 figures are drawn from Revised Estimates, rather than actuals.
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Figure 15: Budget Estimates, Revised Estimates and actual revenue receipts (Rs. crore)
... actual revenues are consistently lessthan budgeted ...
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Figure 16: Revised Estimates and actual revenue receipts as % of Budget Estimates
... there are signs of improvement in the accuracy of revenue forecasts ...

04 Revised Estimaie as PCreemn ol Bi

o il as percent of Budget

i

54
%GR 19 200K 2001 202 K12

Despite theimprovementsin accuracy, the consi stent under-estimation of revenue suggeststhat forecast

errors are not purely due to random unpredictable events. Some of the methodological limits to

revenue forecasting in AP are explored in Figure 17.

Figure 17: Methodological and processissuesin revenue forecasting

Traditionally, forecasts of the State’s tax and non-tax revenue have not been based on macro-
economic forecasts or assumptions. Revenue departments generally base their forecasts for the
following year on mark-ups over the expected receipts for the current year, although they do
attempt to correct for any unusual factors or circumstances. The Department of Commercial
Taxes, which accountsfor around 67% of Statetax revenue, does undertake quite detailed “ revenue
potential” assessments with each revenue unit, in an attempt to identify the key factors at the unit
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level that will determine revenue collections. Whilst revenue departments submit their forecasts
to the Finance Department around December of each year, it isultimately the Finance Department
which determines the revenue forecasts to be included in the budget; the forecasts are trand ated
into targetsfor the revenue departments. Both the Finance and revenue departments acknowledge
that these forecasts are typically higher than those initially provided by the revenue departments.
They are based on anticipated growth ratesin revenue in relation to the previous and current year
trends.

Given the limited economic information at the State level, it is not possible for the Finance
Department to base its revenue estimates on any sophisticated economic models. Indeed, these
techniques may give a misplaced sense of precision. Yet there is scope for the use of simple
approaches to linking revenue and economic forecasts. The Finance Department developed a
Medium Term Fiscal Framework (MTFF) in 2001, which makes assumptions about GSDP and
tax buoyancies and has commissioned an academic economist to provide advice on developing a
more sophisticated approach to revenue modelling. It has also established a Revenue Reform
Committeeto consider how to strengthen tax forecasting, in addition to assessing the potential for
enhancing tax collection in AP. However, GOAP is yet to receive the Committee’s
recommendations.

However, while there is scope to strengthen revenue forecasting methodologies, it is critical to note
that the primary reason for revenue uncertainty for GoAP is generally the unpredictability in revenue
flowsfrom Gol. For example, Figure 18 showsthat, in 2001-02, 83% of the variance between budgeted
and actual revenue related to differencesin receipts from Gol. The variance reflects variability both
in the budgeted State’s share of central taxes and grants-in-aid (see Figure 19).

However, it should be noted, that on the basis of the 2002-03 Revised Estimates, this pattern might be
reversed in 2002-03. In the Revised Estimates, the greatest contribution to the variation between the
Budget and Revised Estimate for revenue in 2002-03 is actually State-own revenue (reflecting lower
than budgeted receipts in both tax and non-tax revenue). Lower than budgeted transfers from Gol
explain only 39% of the variance, with GOAP's share of central taxes actually higher than forecast in
the Budget (shown as a negative contribution to the variance in Figure 19).

Figure 18: Share of revenue shortfall attributed to State-owned revenue and revenue from
Gol (Rs.crore)

... revenue uncertainty is mainly caused by unpredictable flowsfrom Gol ...
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Figure 19: Share of Gol revenue shortfall attributed to central taxes and grants-in-aid (Rs.
crore)

...until 2003 central taxes and grants-in-aid were both contributing to shortfall...
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The difficultiesin forecasting revenue from Gol stem from the fact that GoAP presentsits budgetsto
the Legislative Assembly before the Union Budget is presented to the Parliament. Therefore, GoOAP
does not have final confirmation about the forecast level of grants-in-aid from Gol when it finalises
itsbudget. Nor has Gol finalised itsrevenueforecasts, which have flow-onimplicationsfor the States
sharein tax revenues. GOAP is compelled to make assumptions about the level of central transfers
based on indications available from the Ministry of Finance during planning discussions with the
Planning Commission in December each year. GOAP seems to make reasonably conservative
assumptions about the revenue it will get from Gol, given that in both 2001-02 and 2002-03 GoAP
forecasts of its sharein taxes were less than ultimately forecast in the Union budget.

However, whatever the reasons for revenue shortfalls, theimpact is till felt at the Statelevel, asthey
are one cause of downward revisionsin expenditure in the Revised Estimates.® Shortfallsin revenue
from Gol also hit some elements of expenditure directly via delays/non-release of Gol funds for
Centrally Sponsored Schemes, in which case the State also does not release its matching share. The
negative impact of these factors on predictability for line departments suggests that GoAP may need
to take an even more conservative approach to forecasting revenue from Gol.

422 Expenditure

Since 1999-00, revenue expenditure has been around 8% to 10% below budget, although it has been
improving over time (see Figure 20).” These within-year reductions in revenue expenditure do not
necessarily imply that expenditure estimates in the budget had been too high. These reductions are at
least partly driven by lower than forecast revenue, such as non-release of Gol funds for Centrally
Sponsored Schemes.

6  Under-spends in revenue expenditure have compensated for the revenue short-falls and thus prevented a significant
deterioration inthefiscal deficit. The actual fiscal deficit wasonly Rs. 7,772 crore greater than budget in 1999-00 and
was actually lower than budget by Rs. 11,537 crore in 2000-01 and Rs. 2,174 crore in 2001-02.

7  Variationsin capital expenditure have been more inconsistent over the same period, while loans and advances have
been running over budget since 1998-99.
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Indeed, rather than over-providing, GOAP recognises that it generally under-provides for non-salary
operations and maintenance (O& M) expenditure, particularly maintenance expenditure. Non-saary
0O& M tendsto get squeezed by expenditure demandsfor salaries and debt servicing, which absorb the
lion’s share of the non-Plan budget, together accounting for 79.6% of non-Plan expenditurein 2001-
02 and 82.3% in the 2002-03 Revised Estimate (see Figure 21). Thesetwo componentsalone consumed
around 57% of total (i.e. Plan and non-Plan) expenditure in 2001-02 and 2002-03 (in the Revised
Estimates). Theimpact can be even more acutefor particular departments, with salaries, for example,
consuming 73% of total expenditure for the Department of Agriculture.

The pressures on O&M expenditure are further exacerbated by pressures on GoAP to take on new
activitiesin the Plan budget, spreading available resources more thinly across Government activities.
The Finance Commission has expressed concern that the distinction between Plan and non-Plan
expenditure, as mandated by the CGA, creates a bias across al States towards Plan expenditure.®
Perceptions of non-Plan expenditure as unproductive create pressures to maximise the size of Plan
expenditure. This leadsto incentives to spend on new Plan initiatives rather than maintain existing
operations and assets within the non-Plan budget.® It also puts pressure on State Governments to
maximise the size of the Plan by borrowing as much as Gol will alow, increasing future demands on
the budget from debt servicing.

Figure 20: Actual expenditure by economic classification compared to budget
... Since 1999-00 revenue expenditure has been consistently below budget ...

GOAP recognises the issue of under-provision for non-salary O&M in its Strategy Paper on Fiscal
Reforms which identifies “raising the efficiency of government expenditure, by a targeted focus on
the more productive activities and thus more adequate funding of those activities’.’* While GoAP
aimsto increase this provision in the medium term, these factors mean that Budget Estimates tend to
under-estimate the full cost of funding ongoing government activities, creating pressuresfor increases
inthisexpenditurerelative to budget. However, thisfiduciary risk does not materialise during budget
execution as Treasury controls prevent expenditure exceeding budget. 1ndeed actual non-salary O&M
expenditureisgenerally lower than budget, dueto constraintsfacing departmentsin budget execution
(see section 5.2).

8  Thiswasasubject for comment in the 11th Finance Commission.
9  Although some Plan expenditure does provide for the ongoing costs of government operations.

10 GoAP (2001) ‘Strategy Paper on Fiscal Reforms’, paragraph 87.
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Figure 21: Percent share of expenditure components

2000-01 | 2001-02 | 2002-03 (RE)

Percent of non-Plan expenditure
Saaries 37.7 35.7 34.5
Pensions 12.7 117 121
Non salary O& M 6.1 6.3 4.6
Maintenance of capital assets 3.6 3.9 31
Subsidies and other grants-in-aid 104 89 79
Interest payments 231 26.0 28.7
Contrainterest 6.2 6.2 7.0
Other non-Plan revenue expenditures 0.2 14 2.2
Salaries as % of expenditure net of debt servicing 53.3 52.6 53.6
Percent of revenue expenditure
Salaries 33.0 315 30.8
Pensions 104 94 9.5
Non salary O& M 7.0 74 6.3
Maintenance of capital assets 39 3.9 3.8
Subsidies and other grants-in-aid 214 20.6 19.3
Interest payments 18.9 20.9 22.6
Contrainterest 51 5.0 55
Other revenue expenditures 0.3 14 2.2
Salaries as % of revenue expenditure, 434 42.5 42.8
excluding debt servicing
Percent of total expenditure
Saaries 29.5 28.0 27.2
Pensions 9.3 8.3 84
Non salary O& M 6.3 6.6 5.6
Maintenance of capital assets 35 35 34
Subsidies and other grants-in-aid 19.2 18.3 171
Interest payments 16.9 185 20.0
Contrainterest 4.5 4.4 4.8
Other revenue expenditures 0.3 13 20
Capita expenditure 10.6 11.1 115
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2000-01 | 2001-02 | 2002-03 (RE)

Salaries as % of total expenditure, excluding 37.6 36.4 36.2
debt servicing

Note: As a basis of comparison: salary expenditure as a % of total expenditure in EU countries
rangesfrom 5.6% (Sweden) to 29.7% (Portugal ); median 11.2%; average 13.2% (Source: Nunberg
(2000) World Bank Technical Paper No. 466). However, salary expenditure would generally be
a higher proportion of expenditure in lower income countries due to differencesin the relative
cost of labour and other inputs.

Source: Annual Fiscal Framework 2003-04 and Revised Estimates

4.3  Linedepartment ownership of budgets

Line departments’ ownership of budgetsisimportant to fiduciary risk asit supports the devel opment
of realistic budgets, whilst building departmental commitment to implementing the budget as planned.
GoA P recognises theimportance of line department ownership of budgets. Indeed itisakey pillar of
GoAP sfisca strategy; the Strategy Paper on Fiscal Reformsrefersto theaim of “ creating the conditions
for good operational management and improvement of services to the public, by empowering the
government departments to take decisions in their remit while assuring accountability for the use of
resources and their results’. GoOAP has undertaken a number of reforms which aim to build line
department ownership by providing a greater level of autonomy for line departments in developing
their budgets. These next sections look at:

. Departmental involvement in budget formulation;

. Didtrict involvement in budget formulation.

4.3.1 Departmental involvement in budget formulation

The key reform aimed at increasing departmental responsibility for budget formulation is the “ Draft
Performance Budget Exercise” undertaken during the 2003-04 budget formul ation process. Theexercise
encourages departments to consider the linkages between their activities and performance indicators,
with the aim of prompting them to consider whether they are undertaking an appropriate mix of
activities. Therefore, it represents a positive and encouraging first step towards bringing discussion
of activities and objectives into budget formulation. The exerciseisdescribed in

Figure 22 below.

This approach has the potential to increase departmental responsibility for developing an affordable
expenditure strategy. Over the longer term, GoAP aims to further strengthen the links between
expenditure strategies and available resources through the development of departmental Medium
Term Expenditure Frameworks (MTEFS). Giving departmentsreal flexibility and ownership of budgets
depends on building their capacity to develop multi-year, costed expenditure policies or strategies.
Departmental capacity to develop medium term expenditure strategies is currently weak. While
departments often have strategies, linked to overall government strategies, these are usually not costed
on an activity basis and are often not reconciled with available resources on an annual or medium
term basis. Asnoted by the Strategy Paper on Fiscal Reform, “most programmes are of a continuing
type with more or less firm commitments on the resources of the future ... therefore, the margin of
resources available for new initiativesis extremely limited on ayear-to-year basis, while new policies
typically take morethan ayear toimplement”. A medium term approach facilitates more fundamental
shiftsin expenditure priorities by enabling them to be planned over atime span of severa years.

11 ibid.
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Figure 22: 2003-04 Perfor mance Budgeting

For the first time in the 2003-04 budget formulation process, GOAP undertook a “performance
budgeting” exercise. As recognised by the Government, this exercise was not performance
budgeting in the pure sense, but reflected GoAP s effortsto facilitate greater political engagement
in the setting of final expenditure ceilings and to encourage departments to think more about the
linkages between their activities and performance indicators.

Departments were instructed to prepare initial estimates for non-Plan expenditure in late
November.’2 Based on revenue forecasts (including the limits to borrowing) and “committed”
non-Plan expenditure, the Finance Department determined the resources available for the Plan.
The Finance Department communicated initial budget ceilingsto line departmentsin early January.
The budget ceilings were for both non-Plan (object-wise) and Plan (group sub-head wise) for
each department for RE 2002-03 and BE 2003-04.

All HoDswere required to prepare a Performance Review indicating the actual achievementsfor
2001-02, progress towards targets for 2002-03 by December 2002 and targets for 2003-04 for
each of their performance and process indicators. In their write-up of the Performance Review,
all HoDswererequired to explain their strategy and programme for implementing various schemes
and projects in the coming year. They were also required to give sub head-wise details of the
schemes under non-Plan and Plan proposed to be implemented in the coming year.:

These performance reviewswere discussed at a State workshop (16-17 January 2003) and aseries
of district workshops. The State workshop was divided into eight groups where all Ministers,
Secretaries and Heads of Departments (HoD) participated. All HoDs made presentations on their
performance review and draft performance budget in their group and group recommendations
were presented to the plenary session.

The Chief Minister released the Annual Fiscal Framework (AFF) on 22 January with indicative
budgetary allocationsto all departments. The concerned Ministersreleased the Group Reportson
Departmenta Performance Budgets from 23-27 January 2003. The State Government organised
district level workshops from 27-31 January and further State level seminars were held from 3-7
February. A Cabinet Sub-Committee scrutinised the responses received from the public and
departments and final guidelines for modifications were considered by the Council of Ministers
on 10 February.

Departmentswereinstructed to prepare detail ed budget proposals on the basis of these expenditure
ceilings. While these expenditure ceilings were then at the scheme and object head level for Plan
and non-Plan expenditure respectively, departments had been closely involved in agreeing these
ceilings. Departmentsfinalised their detailed budget proposals between 11 and 17 February, with
the final Budget presented to the Assembly on 22 February 2003.

Therefore, the pilot initiativesto develop MTEFsin the primary education and health sectors represent
positive progressin thisarea. GoAPisonly inthe early stages of launching work for apilot MTEF in
the primary health sector and planned work on a primary education MTEF has not yet begun.** The
development of medium term expenditure strategies for all departments is a challenging task that, if
undertaken, is likely to take many years. However, international experience suggests that the most
successful efforts at medium term and performance budgeting are those that are used as a strategic
tool to make broad allocation decisions, rather than attempt to develop sophisticated performance
budgeting techniques. Therefore, GOAP srecent effortsto focus budget decision-making on activities
or schemes and on performance have the potential to bring substantial benefits. Theseinitial reforms
could, therefore, focus budget decision-making on objectives and activities, and increase department
ownership of budgets.

12 G.0.M. N0.34528-A/1137/BG/A1/2001, dated 15/11/2002.
13 Asper Chief Minister letter to all Secretaries, No.027/N/CMP/2003, dated 02.01.2003.
14  Although an expenditure review of the Primary Education sector has been undertaken.
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However, expectations of the potential benefits of these reforms must be tempered by understanding
of the short term constraints that GoAP and departments face in terms of the scope to review their
programmes or activities to develop an affordable and redlistic expenditure strategy. In reality, most
departments have very little real flexibility in the development of their budgets, due to the following
factors:

« While, in theory, departments can re-allocate funding across schemes from the initial scheme-
wise ceilings provided by the Finance Department, in reality most of the funding that departments
receive under the Plan budget is tied to particular schemes by the Gol. Only around 27% of
Plan expenditure is at the discretion of the State under “normal State Plan schemes.”

. The mgjority of the non-Plan budget, which represents around 68% of total expenditure, is
absorbed by salaries and debt servicing, as noted at section 4.2.2. Together salaries and debt
servicing represent around 81% of total non-Plan expenditure (revenue and capital) in the 2002-
03 Revised Estimates. For a number of departments, salaries are an even higher percentage of
their budget.

These factors mean that departments have little incentive to discontinue low priority schemes or
identify surplus labour nor any real capacity to reallocate expenditure. While departments can re-
deploy staff to other activities, or surrender them and their budgetsto the manpower cell, therelatively
low level of O&M expenditure means that there is little non-salary funding to transfer to another
activity as the result of the discontinuation of an activity.

Unfortunately, there is little scope for GOAP to address this issue in the short-term. The Finance
Department states that any savings from the surrender of posts to the surplus manpower cell can not
be retained by the department, given overall expenditure constraints, as the salary will need to be
continued to be paid from aseparate budget.*® This position flowsfrom GoAP policy of “focusing on
human resource devel opment and skill upgradation of itsemployeesrather than any radical downsizing
of the civil services. Towards this end, the government will continue with its policy of streamlining
administration and staffing patterns in line with modern technological innovations and work norms
and processes. Thiswould be achieved through reorientation, retraining and redeployment of existing
staff .Y

GoAP s seeking to increase flexibility by controlling salary costs, and has made significant progress
in recent years through attrition and strict control of recruitment. GoAP has established a surplus
manpower scheme in the Finance Department to regulate redeployment and instructions have been
issued to all HoDs to obtain permission from Finance Department to recruit employees.®® If GOAP
succeedsin bringing down the overall salary burden over time, and achievesits objectives of reducing
the debt servicing burden, this may bring greater scope to address under-funding of non-salary O& M
expenditure.’®

15 Of Plan expenditure in 2001-02 (based on Revised Estimates), 28% was externa aid tied to particular projects and
another 20% was tied to other projects over which GoAP does not have discretion. A further 5% of expenditure is
absorbed by matching expenditure in centrally financed schemes. Once the power subsidy is excluded, this leaves
only around 27% of Plan expenditure at the discretion of the State under normal State Plan schemes. AsPlan expenditure
is about 32% of total expenditure, thisisonly about 7% of total expenditure.

16 Notethereisalsoarisk around giving departmentsgreater flexibility to re-allocate between salaries and other expenditure
arising from the non-control nature of salaries. Given that salaries are not checked against budget during execution,
departmentswould face an incentive to under-estimate sal aries to free fundsfor other expenditure, knowing that GoAP
would be forced to meet salary commitments during budget execution. Therefore, greater flexibility in budget
formulation would need to be matched by measures to ensure salaries are adequately provided for and entrench
departmental accountability for under-providing for salary costs.

17 GoAP Strategy Paper on Fiscal Reforms (2001), paragraph 62.

18 GoAP Strategy Paper on Fiscal Reforms (2001), paragraph 63.

19 Note that even if it becomes possible in the longer-term to re-allocate funding from salaries to O&M expenditure
during budget formulation, restrictions on reallocations between salary and non-salary expenditure during budget
execution should be maintained.
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4.3.2 Didrict officesinvolvement in budget formulation

While ownership of the departmental budget by headquarters officials is important, ownership of
their budgets by district officesisalso key to devel oping arealistic budget that will beimplemented as
passed. The Budget Manual requires that the budget submissions of departments be based on the
budget submissions of the relevant district offices.

However, Primary Health and Education advised that only around half of their district offices submitted
Budget Estimates to the department. This pattern was confirmed by controlstesting, which revealed
that DMHOs and DEQOs in only three out of the five surveyed districts submitted Budget Estimates.
Officesin only one of thefive districts were submitting number statements. 2 Asanother example, all
the CCOs in the Roads and Buildings (R&B) Department submitted their budget estimates to the
Administrative Department with delays ranging from 42 to 122 days. These estimates were in turn
submitted by the R& B Department to the Finance Department during February/March (they should
have been submitted in mid-October). Intheabsence of proposalsfrom the Administrative Department,
the budget estimates were finalised in the Finance Department, with the avail able information and the
past actuals.?

Even when district offices do submit budget requests, these are not usually used by Primary Health
and Primary Education, as the requests tend to be unrealistic in terms of expenditure ceilings. These
district offices are often not even informed of their expenditure allocations for the full year and the
first indication they get of their budget allocation is the distribution statement advising them of their
first budget release (see section 5.4.1). While the quality of district expenditure submissions may
warrant this approach, the lack of engagement with district offices means that their knowledge of
local factors driving costs does not contribute to efforts to develop realistic budgets. Thereisaneed
to raise the capacity of district offices to participate in budget formulation to enable them to be held
accountable for execution of the budget.

4.4  Budget comprehensiveness

Budget comprehensivenessis critical to fiduciary risk. Given that money isfungible, therisk isthat
donor budgetary funds will lead to other government funds being diverted to off-budget activities,
which generally lack transparency. Overall, GOAPis now aleader amongst Indian States in budget
comprehensiveness. Relevant issuesin APin relation to budget comprehensiveness are:

. Guarantees and specia purpose vehicles (SPVs);
. Borrowing from the Public Account;
. Donor funding; and
. Directly funded Centrally Sponsored Schemes.
The following sections consider GoAP's performance in relation to each of these.

441 Guaranteesand Special Purpose Vehicles (SPVs)

The Constitution requires that any State Government that has outstanding dues to Gol (which in
effect means all State Governments) cannot raise any loan without the express approval of Gol.?
However, no approval from Gol is required to give a guarantee and State Governments have relied
extensively on this mechanism to mobilise resources. In the past, GOAP has, asin other States, used
guaranteed Specia Purpose Vehicles (SPVs) as a mechanism to increase borrowing over the levels
agreed with Gol. In particular, four institutions (AP State Irrigation Development Corporation, AP
Road Devel opment Corporation, APWater Resource Devel opment Corporation, and AP Power Finance
Corporation) were used for this purpose. Given that these institutions were not self-financing, and

20 The DMHO and DEO in Visakhapatnam reported that they were submitting numbers statements.
21 Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GOAP, see section 4.1.4.
22 Article 293 of the Constitution.
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their debt servicing obligations had to be financed through the Consolidated Fund, the budget figures
understated the stock of Government debt. In substance, if not in form, these are Government
borrowings.

Figure 23: Previous-off budget borrowings

Name of corporation Balance as on 31/3/2002, Rs. Crore
AP State Irrigation Development Corporation 19.02
AP Water Resource Development Corporation 229.62
AP Road Development Corporation 145.00
AP Power Finance Corporation 2,291.58
Total 2,685.22
Source: GOAP Finance Accounts 2001-02

Since 2000-01, GoAP has included all borrowings by SPV's as Government debt, and their interest
liability isincluded under interest payments. Given that this debt was Rs.2,685.22 crore (see Figure
23) or 6.2% of total debt, as at 31 March 2002, this move is a substantial improvement in budget
comprehensiveness.

The wider issue about the disclosure of government guarantees in budget and other financial
documentation is addressed in Chapter 10 on contingent liabilities.

4.4.2 Borrowing from the Public Account

The publication of the Budget in Brief has contributed to budget comprehensiveness as it includes
debt stock figures, whilst previously the budget only contained information on debt repayments and
new borrowings (flows). However, thedebt figuresin the Budget in Brief do not fully captureliabilities
under the Public Account, which accountsfor 27.9% of total debt in 2000-01 (see Figure 23). However,
theseliabilities are included in the Finance A ccounts and were included for thefirst timein the 2003-
04 AFF. The Finance Department rationale for not including these in the Budget in Brief isthat this
document is limited to Consolidated Fund transactions.

4.43 Donor funding

Asal donor financing to GoAP is channelled through Gal, it is captured in the GoAP budget (apart
from those discussed in section 4.4.4). Expenditure financed from the fundsis channelled through the
Treasury system.

Donor financing is shown on both the revenue and expenditure sides of the budget.?® Total donor
financing (externally aided projects) is included as a source of receiptsin the AFF. In addition, the
Demand for Grants shows the amount that is externally financed under each scheme.

444 Centrally sponsored schemes

In general, Centrally Sponsored Schemes are included in the budget. Funds received from Gol are
disclosed asreceipts, and funds spent on the schemes (both Gol and GoA P shares) through the Treasury
system are disclosed as expenditure.

However, there are three exceptions to thisrule: the District Primary Education Programme (DPEP),
District Rural Development Authority (DRDA) and the Pradhan Mantri Grama Sadak Yojana
(PMGSY). Gol provides funding directly to these three schemes, rather than through the GoAP
Treasury system. GoAPis petitioning Gol to fund DPEP and PMGSY through the State budget, for
reasons for financial control and accountability (outlined at section 5.8.4).

23 Notethat Gol providesfunding for externally financed projectsto States as 70% loan and 30% grant. Therefore, 70%
would be shown in capital receipts and 30% would be shown in revenue receipts.
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These schemes have also not previously been shown in the State's budget. However, from the 2002-
03 Budget onwards GoAP hasincluded the DPEP recei pts and expenditure (both Gol and State funded)
in the budget.

45  Comprehensive, accessible and timely budget documentation

Budget transparency enables the Legidative Assembly and civil society to hold GoAP accountable
for its use of public resources. The following sections review GoAP budget documentation against
three key dimensions. comprehensiveness, accessibility and timeliness.

451 Comprehensiveness of budget documentation

A significant amount of information is provided in the budget documentation to adetailed classification
level. The structure of the budget documentation is outlined in appendix 3. The Annual Financial
Statement, presented as part of the budget documentation, provides a detailed breakdown of revenue
and capital receipts by type and source. It also provides afunctional breakdown of both revenue and
capital expenditure (i.e. at major head level). The Demandsfor Grants, which also distinguish between
Plan and non-Plan expenditure, provide information to the sub-head level. The subsequent Detailed
Demands for Grants provide information to the sub-detailed head level.

Budget documentation is generally comprehensive and consistent with the recommendations of the
Core Group on Voluntary Disclosure Norms.?* In particular, the Core Group'sreport commends GoAP
for being one of the few States that provide a breakdown of Plan and non-Plan expenditure in the
Annua Financial Statements, aswell asfor the publication of the Budget in Brief (seesection4.5.2.1).%
GOAP has not taken up all of the Core Group’s recommendations as many of these suggestions are
aspirational and on the cutting edge of PFM reform. In particular, it does not provide information on
the level of the financing to State public enterprises, and demarcation between the loan and equity
components of thisfinancing or a summary of major subsidies provided by GoAP and how these are
reflected in the budget documents.

45.2 Accessibility of budget documentation
There are three key issues with regard to the accessibility of budget documentation, being:

. Revedling the big picture;
. Theclassification system;
. Consistency with Government Financial Statistics.

4.5.2.1 Revealing the big picture

The comprehensiveness of the Budget bringswith it ahigh level of detail, which implies complexity.
Asin all Statesin India, the Budget is not user-friendly. The Demands for Grants are very technical
documents that contain many pages of tabular material. It isvery difficult for the average person to
identify key fiscal trendsor expenditure prioritiesfrom the pages of tabular material, undermining the
scope for meaningful public discussion of the budget. The complicated detail of the budget makesit
difficult for people to pick out the relevant information and understand the “big picture” of how
money isspent. However, the form of the accountsis prescribed by the President on the advice of the
CAG? and GoAP has made significant efforts to enhance user understanding, for example:

. The Budget in Brief, prepared since 2001-02, represents an excellent start in improving user-
friendliness. This document provides useful summaries, including agraphical representation of

24 Reserve Bank of India (2001) Report on the Core Group on ‘Voluntary Disclosure Norms for State Governments'.
The Core Group was constituted in January 2000 with the Finance Secretaries of Gujarat, Kerala, Meghalayaand West
Bengal. The Planning Commission and Ministry of Finance were also presented in the Group. The Group studied
transparency issuesin relation to State budgeting and made recommendations on waysin which States could improve
transparency.

25 Reserve Bank of India (2001) ‘ Report on the Core Group on Voluntary Disclosure Norms for State Governments'.

26  Article 150 of the Constitution.
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“how therupee comes' and ‘ how therupee goes' asrecommended by the Core Group om Voluntary
Disclosure Norms for State Governments.?” However, given GoAP's objective of increasing
non-salary O& M expenditure over time, it would also be desirable to provide a breakdown of
expenditure by economic classification. Thiswould support the public in tracking the Government
against this key abjective over time.

. TheAnnual Fiscal Framework does, however, provide abreak-down of expenditure by economic
classification. While the AFF is the draft, rather than the final, budget, GOAP now intends to
update the AFF once the Budget is passed. The updated AFF will be published on the internet
for the first time for the 2003-04 Budget in May 2003.

. A Performance Budget is submitted by each department when their budget is presented to the
Legidative Assembly. Thisoutlines how its budget was utilised in the current year, in addition
to information on the revised estimate relative to the budget estimate for the upcoming fiscal
year. Performance Budgets are being expanded as part of the 2003-04 budget processto include
broad objectives and performance indicators for Plan schemes.

. Theformat of the budget has been revised to make it more user friendly (see section 4.5.2.2).

. Forthefirst timein the 2003-04 Budget GoAP published a summary of total appropriations on
a department-wise basis. This was an improvement as previously no aggregated data was
presented department-wise and a user would have needed to add up the totals of all the relevant
Grants to identify the total expenditure for that department. Furthermore, each demand for
grant included a break-down of expenditure under the relevant HoD, enabling a user to see
which programmes and schemes are under the control of each HoD.

. Thebroad fiscal objectivesand budget expenditure priorities of GoAP are outlined in the budget
speech, including the M TFF objectivesfor the revenue deficit, fiscal deficit, debt and guarantees.

4.5.2.2 Classification system

The expenditure classification system (sectors, major heads and minor heads) has been prescribed by
Gol on the advice of the CAG so as to ensure uniformity in the accounts of Gol and the State
Governments. The classification system is set out at appendix 4.

The complexity of the budget classification system does lead to some difficulties, being that the large
number of classification categoriesat the detailed or object head level can be cumbersome; and instances
of misclassification are reportedly numerous, and account for many of the discrepancies which are
rectified by communicating variation statementsto AG by the line departments.

However, the GOAP has made significant efforts since 1999 to simplify the classification system
below minor head level. This has included merging similar schemes into generic programmes to
reduce the detailed and sub-detailed heads of account and weeding out obsolete and redundant heads
of account. Asaresult, 3,800 detailed and sub-detailed heads of accounts have been reduced to 2537
and budget pages reduced from 5,200 to 3000 in 2003-04. GoAP hasal so rationalised budget detailed
heads of account from 139to 91. In addition, the Finance Department reorgani sed the Budget Demands
in 2001-02 to bring each Secretariat Department and concerned HoDstogether. Further, in the 2003-
04 Budget, each demand has been broken down HoD-wise under Plan and Non-Plan. Theseinitiatives
have all increased the transparency of the classification system.

4.5.2.3 Consistency with Government Financial Statistics (GFS)

While the classification system enables the Government to classify expenditure by functional and
economic classification and revenue by economic classification, these are not reported on a basis
consistent with the International Monetary Fund’'s Government Financial Stetistics (GFS). While

27 Reserve Bank of India (2001) ‘ Report on the Core Group on Voluntary Disclosure Norms for State Governments'.
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GFS is not appropriate for use as an account classification system, it is considered good practice to
publish supplementary expenditure and revenue statements on a GFS-consistent basis to facilitate
international comparisons. The key divergence from GFS principlesin the reporting of revenue and
expenditure is the classification of new loans and borrowing as capital receipts (rather than a source
of deficit financing) and capital disbursements as expenditure. However, GOAP is now separately
providing atable showing how the deficit isfinanced in the AFF.

453 Commitment to timely publication

GOAP presents the budget to the Assembly before the commencement of the financial year. (as
prescribed by Article 202 of the Constitution.) The 2001-02 and 2003-04 Budgets were submitted to
the Assembly in February and approved in March of the relevant years.

The Constitution prescribes for the following financial documents:

. A statement of the estimated receipts and expenditure of the State for that year: the Annua
Financial Statement (article 202);

. Supplementary Estimates (article 205);

. aVoteonAccount in case the Budget Estimates are not passed by the start of the financial year
(article 206).

These are the only legidlative requirements for the publication of budget documentation.

4.6 Conclusion

Achieving budget realism is a challenge for all governments. GoAP forecasts of revenue are
consistently below budget but within alow margin of error, and the quality of these forecasts has
generally beenimproving. Furthermore, much of the variance between budget and actual revenues
isdueto lessthan anticipated receiptsfrom Gol. The revenue shortfall isonereason for downward
revisions to budget allocations at the time of Revised Estimates, although these revisions also
reflect the financial performance of departmentsin the year to date.

Therefore, downward revisions in expenditure from Budget do not necessarily imply over-
estimation of expenditure at Budget time. While there may be some tendencies for departments
to over-estimate their capacity to implement activities and, therefore, their expenditure needs,
thereisactually somesignsof under-provision for non-salary O& M expenditure. Thisisrecognised
by GoAP and they aim to increaseit over time. While this under-provision could create pressure
for expenditure to expand during budget execution, in practice this does not happen as Treasury
controls prevent expenditure exceeding budget.

GOAP's debt servicing and salary commitments (combined with the policy of avoiding staff
retrenchment) mean that GoAP has limited budget flexibility and, consequently, departmental
flexibility in formulating their budgetsisalso limited. GoAPisdeveloping initiatives such asthe
MTFF, Performance Budgeting and M TEFswhich will improve departmental ownership, and the
quality and realism of the budget, but these will largely only bear fruit in the medium term.

GOAP is also a leader among Indian States in reforms to enhance budget comprehensiveness.
These reforms have reduced fiduciary risk in thisimportant respect.
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5. Budget execution

51  Principlesof good practice

Budget execution refers to the stage of the budget process where resources are rel eased to spending
agenciesto implement expenditure programmes. Therefore, key to containing fiduciary risk are budget
execution processes and systemsthat ensure that funds are spent on authorised and intended purposes,
asexpressed inthebudget. A key question, therefore, isthe extent to which the budget isimplemented
as passed, and the extent to which the nature and scale of any divergence poses fiduciary risks of
significant concern. Figure 24 below highlightsthose principles of good practicein budget execution
that are key to minimising fiduciary risk.

Figure 24: Key principles of good practice in budget execution to minimise fiduciary risk

A high correlation between budget and actual expenditureindicatesthat the budget wasreasonably
realistic. Changes should be limited to thosethat could not be anticipated during budget formul ation
and/or would have significant consequences if not addressed (see section 5.2).

Transparent and clear processesfor within-year expenditure changes, such asre-appropriations,
Supplementary Estimates and Revised Estimates, help ensure that the budget is implemented as
passed by the legislature (see section 5.3).

Predictability in expenditure allocations including timely release of advice by the Finance
Department to line departments of their budget allocation and expenditure rel eases (see section
5.4).

Effective cash management to ensure that departments can be provided with cash when required
to execute the budget as passed by the legislature (see section 5.5).

Departmental controlsover approval and recording of transactions submitted for payment help
to ensure that there is budget availability for individual transactions, funds are used for intended
or authorised purposes only, and that accurate records enable timely and reliable information on
budget execution (see section 5.6).

Monies granted or advanced promptly and accurately recorded, vouched or recovered by
departments. Wherever moniesare granted or advanced aslump sums, subject to proper vouching
or repayment, there isan increased risk that weak controls will lead to lack of accountability (see
section 5.7)

Financial transactions properly passed and accurately recorded, primarily by the Treasury
departments. The section a so examinesarrangementsfor payments not made through the Treasury
departments (see section 5.8)

Commitments and arrears are controlled, thus minimising the extent to which excessive or
unauthorised expenditure isincurred (see section 5.9).

This chapter assesses GOAP practice with respect to these principles.

5.2  High correlation between budget and actual expenditure

A key issue in determining the extent to which the budget is implemented as passed is the level of
correlation between budget and actual expenditure.

521 Aggregate expenditure

While revenue expenditure is typically less than budget, the correlation hasimproved in recent years
from 89.5% of budget in 1999-00to 94% in 2001-02 (see Figure 25). Inthe case of capital expenditure,
actual expenditure was greater than budgeted in 1998-99 and 1999-2000 but was around 80% of
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budget in 2000-01 and 2001-02. Asdiscussed in section 4.2.2, differences between budget and actual
expenditure are partly due to revenue shortfalls, particularly in tax devolution and grants from Gol.

Figure 25 Revenue and capital expenditure compared with budget (actual as% of budget)
...the correlation between budget and actual revenue expenditureimproved in 2001-02...

Lovenue expendifure

Capatal expendilurs

1 1 | SHH_ s

522 Expenditureat Grant level

At the Grant level actual expenditure has been substantially different from the Budget Estimates for
the last two years, resulting in significant savings and some examples of excesses (see Figure 26).%8

Figure 26: Budget compared to actual expenditure by Grant in 2001-02

No of Name of Grant Budget Actua Actua
grant Estimate | expenditure | expenditure as
Rs. crore Rs. crore | % of Budget

[ State legislature 24 25 106.1

I Governor and Council of Ministers 11 11 103.7

[l Administration of Justice 179 169 94.1

v Elections 6 20 335.3

Vv Revenue and District Admin 366 311 85.2

VI Stamps & Registration 42 39 93.7
Vil Excise Administration 99 118 118.9
VIl Commercia TaxesAdmin -voted 184 162 87.9

IX Transport Administration-voted 25 123 486.1

X Fiscal Administration 7738 7157 92.5

Xl General Administration 93 99 106.3
XIl Home Department 1148 1137 99.0

28 Asthe SFAA team has only undertaken this variance analysis at the functional level for 2 years and at the grant level
for 1 year, it isnot possible for us to ascertain whether this trend has been evident for more than the last 2 years.
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No of Name of Grant Budget Actua Actual
grant Estimate | expenditure | expenditure as
Rs. crore Rs. crore | % of Budget

X1l Jails Administration-voted 51 51 99.1
X1V Roads Buildings and Ports 555 580 104.6
XV School Education 3078 2846 924
XVI Intermediate Education 250 253 101.4
XVII Collegiate Education-voted 394 335 85.0
XVIII Higher Education -voted 230 195 84.8
XIX Technical Education-voted 97 88 90.9
XX Sports Art and Culture-voted 149 84 56.0
XXI Medical and Health 361 350 97.1
XXI1 Primary Health & Family Welfare-Voted 757 719 95.0
XXII Medica Education-voted 510 251 49.2
XXIV Public Hedlth Voted 91 56 61.9
XXV Housing-voted 183 137 75.1
XXVI Urban Development 450 373 82.8
XXVII Municipal Administration 186 173 93.1
XXVIIl | Information & Publicity Voted 59 54 90.8
XXIX Labour and Employment 76 65 86.0
XXX Socia Welfare 579 598 103.3
XXXI Tribal Welfare voted 306 327 107.0
XXXII Backward classes welfare 271 211 77.9
XXXIIl | Minority Welfare voted 21 23 105.2
XXXIV | Disabled Welfare voted 21 22 101.8
XXXV | Women and Child Welfare voted 309 260 84.1
XXXVI | Relief on account of Natural Calamities 208 506 242.8
XXXVII | Admin. of Religious Endowments 16 15 934
XXXVII| Agriculture 375 298 79.3
XXXIX | Horticulture voted 71 51 72.7
XL Animal Husbandry and Dairy Development 161 149 92.9
XLI Fisheries 19 20 104.6
XLII Forests 215 210 97.8
XLI Co-operation 64 71 111.0
XLIV Panchayat Raj 1037 1113 107.4
XLV Rural Development 271 364 134.6
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No of Name of Grant Budget Actual Actua
grant Egstimate | expenditure | expenditure as
Rs. crore Rs. crore | % of Budget

XLVI Major Irrigation, Drainage, Flood control | 1568 1350 86.1

XLVII Medium Irrigation 155 149 96.0

XLVII | Minor Irrigation 148 126 85.3

XLIX Power Development 2244 2257 100.6

L Industries 166 127 76.2

LI Science Technology Environment 5 5 110.3

LI Tourism voted 42 30 717

LI Planning Surveys Statistics 239 164 68.4

LIV Civil SuppliesAdmin. 680 557 81.9

LV Information Tech. & Communications 70 46 66.3

LVI Public Enterprises voted 1 1 86.1
TOTAL 26654 25034 939

Source: Appropriation Accounts 2001-02

However, these variations do not necessarily imply a significant risk of funds being spent on
unauthorised purposes. In general, within year expenditure increases are captured in Supplementary
Estimates, albeit on an ex post basis, and instances of unappropriated (excess) expenditure” are
relatively low at around 1% of appropriations. However, these do remain unregularised for anumber
of years after the fact (see section 5.3.5).

Furthermore, the issue in terms of the correlation with the budget is more one of under-spending on
authorised and intended purposes as in general, over 10% of appropriations were surrendered in
2000-01 and 2001-02. 1n 2001-02, for example, an overall saving of Rs.3177.34 crore was achieved
asaresult of asaving of Rs.3605.03 crorein 109 items of grants and appropriations. According to the
CAG thiswas “due largely to postponement of works and failure to issue administrative sanction
etc”.®

The high value of grant savingsis partly dueto lower than forecast grants-in-aid from Gol preventing
the release of these funds, and the matching State Grants, for the relevant Plan Centrally Sponsored
Schemes (see section 5.4.2.1). Lower than forecast Plan expenditure accounted for around 56% of
the variance between budget and actual revenue expenditure in 2001-02. However, there are also
significant variances in non-Plan expenditure items, particularly in the control items of non-salary
0O&M and maintenance of capital assets. Reasons for the savings reflect factors such as lower than
budgeted revenue, delaysin theissue of distribution statementsat the district level and administrative
bottlenecks. Note that reasons given by departments via the Appropriation Accounts for savings are
very limited. Therefore, the SFAA team has been unable to assess the reasons for the shortfalls.

The variations between budget and actual expenditure also differ significantly across Grants (see
Figure 26). Most grants show actual expenditurethat islessthan the budget, with Medical Education
showing the greatest negative variation, with actual expenditure being 49.2% of budget. Some grants
showed expenditure above budget in 2001-02, the most significant being the following three grants:

29 Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GOAP, see para2.3.
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. Expenditure on Relief on account of Natural Calamities was 234% of budget, the severity of
which cannot be anticipated;

. Elections expenditure was 335% of budget, but the absolute amount of variation isonly Rs.14
crore, due to unforeseen election expenditure;

. Transport Administration was 486% of budget. The additional expenditurein transport wasdue
to the announcement of amajor transport scheme in the Gol budget after the GoA P Budget had
been presented.

523 Expenditureby function

The difference between budget and actual expenditure also varies across functions.® General and
Socia Services showed the largest negative variance from budget in 2001-02 (see Figure 27). The
variance in socia services narrowed in 2001-02 as actual expenditure for social services was 84.4%
in 2000-01 and 91.3% in 2001-02 as a percent of budget.

Figure 27: Revised Estimates and actual expenditure as % of Budget Estimates, 2001-02
... Social Services showed a negative variance from budget in 2001-02 ...

Figure 28: Social Services RE and actual expenditure as % of Budget, 2001-02
...some areas of social spending are significantly lower than budget...

30 Note that the increase in actual expenditure over Budget for grants-in-aid was due to the additional funds granted to
local bodies to combat widespread drought conditions, which could not have been anticipated.
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Figure 29: General services RE and actual expenditure as % of Budget, 2001-02
...some savings are due to lower than forecast debt servicing...

REB wetnal Bl
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The range of variances is even greater within Social Services, and within General Services and
Economic Services, as seen in Figure 28, Figure 29 and Figure 30.

Figure 30: Economic services RE and actual as % of Budget, 2001-02
...economic services show the lowest under-spending...

Actual' IRE'R

5.3  Transparent and clear processesfor within-year expenditure changes

Given the uncertainty involved in forecasting revenue and expenditure, the Budget can not befixedin
stone and some within-year changes to expenditure will always be necessary. However, it is critical
that processes for within-year expenditure changes are transparent and carefully managed to ensure
that they do not provide an avenue for re-writing the budget during execution. Asageneral rule,
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changes should be limited to those that could not be anticipated during budget formulation and/or
would have significant consequences if not addressed.

There are four key formal mechanisms by which budgetary allocations can be changed within or at
the end of the year. These are:

. Re-appropriations, that is the transfer of savings within Grants;
. Use of the Contingency Fund;

. Increasesin expenditure through Supplementary Estimates;

. Revised Estimates.

These mechanisms are examined in the sections below, and are followed by an examination of two
other means by which expenditure can be made without an original budgetary allocation:

. Excess expenditure due to lack of checks over non-control items or authorised relaxation of
Treasury controlsin anticipation of Supplementary Estimates,

. Diversion of funds between schemes.

5.3.1 Re-appropriations

Whilethe Legidative Assembly approves expenditure at the Grant level 3! GoA P controls expenditure
at the Grant level under Revenue, Capital and L oans sections and binds departments to appropriations
at the sub-head level in an effort to exercise fiduciary control over expenditure. GoAP hasincreased
the flexibility of HoDs to re-appropriate in order to respond to changing needs during the year. The
extent of these re-appropriationsisnot known, asthereisno published dataontheir level or value, but
they do not contribute to the variations between Grants, as re-appropriations are a mechanism for
within-year changes to expenditure within Grants only.

A summary of the HoD delegated powers and restrictions are set out at appendix 5. These re-
appropriations rules do allow a HoD to re-appropriate between schemes (sub-head) and between
programmes (minor heads) within a Grant that he/she is in charge of, subject to restrictions on the
type of expenditure. For example, aHoD has delegated powersto re-appropriate between revenue to
revenue, capital to capital and loansto loans. That means the HoD can re-appropriate from revenue
expenditurein one sub-head or minor head to revenue expenditure in another sub-head or minor head
respectively.

Most HoDs are responsible for more than one minor head. For example, the Director of School
Education is responsible for two sub-major heads (Primary and Secondary Education) and all of the
minor heads under these.® This means, for example, that in theory it is possible for the Director of
School Education to re-appropriate between the non-Plan budget for primary education and secondary
education.

Given that datais not published on re-appropriations, it is not possible to precisely determine to what
extent these types of virement take place. However, in practice, the scope of HoDsto undertake such
re-appropriationislimited given the number of other restrictionson re-appropriations. Thisisespecialy
so giventhat such alarge proportion of departmental budgetsisdevoted to saaries, and re-appropriations
from the salary object-head are not permitted. Departments have also not been given any power to re-
appropriate across Group Sub-Heads (or across groups of schemes funded from different sources).
Therefore, in practice the restrictions on re-appropriations means that the value of re-appropriations
is probably not significant.

31 TheAppropriation Act includes atotal for each Grant, that is not to be exceeded.
32 Asother examples, the Commissioner for Agriculture and the Chief Conservator of Forests are also responsible for
more than 15 minor heads (programmes).
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While there isarestriction on re-appropriations to new schemes, it isaso possible for HoDsto set up
schemes with token amounts of money at budget time to maintain flexibility to take them up during
the year. There are also a number of examples in the 2001-02 Demands for Grants of lump-sum
provisions at the sub-head or detailed sub-head level. Thesewere either re-appropriated or surrendered
during the budget year.

GoAP's efforts to give departments greater flexibility in order to facilitate the effective and efficient
use of resources are commendable. However, it isimportant that abalance be struck between financial
control and accountability on the one hand, and line department flexibility on the other. In particular,
the type of flexibility given the departments needs to be closely linked to what departments are held
accountable for (see Figure 31).

Figure 31: Alternative approachesto line department accountability

In determining the appropriate type and degree of flexibility for line departments in budget
execution, it is important to be clear about what they will be held accountable for. It is their
accountability which dictates the appropriate type and degree of flexibility. In particular, GOAP
needs to be clear whether line departments will be held responsible for using inputs in line with
the budget, producing outputs that are specified in the budget or achieving outcomesin line with
the Government’s objectives. If line departments are to be accountable for the use of:

* Inputsor object heads, then thefocusis solely on financial accountability for compliance
with theitemised Budget and financial management rules. Thisimplieslimited scopeto
shift resources between line items during budget execution and no scope for shifting
funds between schemes and between programmes,

*  Qutputs, then the focus of accountability is on what managers are producing rather than
on what they are spending funds on. Performanceindicators should focus on the goods or
services produced through GoAP schemes and programmes and departments should be
ableto changethemix of inputsthey use within those schemes and programmesto deliver
outputs. However, the scope to allocate across schemes and programmes during budget
execution would still be tightly controlled;

*  Outcomes, then the focus of accountability is on what departments are achieving rather
than on what they are producing or what they are spending funds on. Performance targets
would belinked to GoAP objectives and departmentswoul d be ableto shift funds between
schemes and programmes, at least during budget formulation.

Allowing HoDs to shift resources between schemes and programmes during budget execution
implies accountability for outcomes rather than for delivering on the outputs specified in the
budget. This is perhaps risky given that GOAP is in the early days of developing systems for
performance management. Itisalso unusual. While some countries use a mixture of output and
outcome performance measures, it would be unusual for departments to have full flexibility in
determining the mix of programmes best able to contribute to achievement of the Government’s
objectives. In particular, while departments may have flexibility to modify the mix of programmes
during budget formulation, subject to agreement from Cabinet and the legislature, allowing these
shiftsduring budget execution underminesthe capacity of the political executiveto set expenditure
priorities.

To ensure accountability, HoDswho have the discretion to shift resources between programmes should
be held accountable for the outcomes of expenditure. The fact the GoAP still imposes a number of
restrictions on the re-appropriations of object heads (inputs) is a sign that AP does not yet have the
wider accountability environment to support amovement to output or outcome accountability. These
types of controls are needed during budget execution, as GOAP is only just beginning to develop
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approaches to linking performance measurement to budget accountability. Without this capacity,
allowing re-appropriations between activitiesis premature. Furthermore, increasesin flexibility should
be limited to inputs or schemes with common objectives - no country has a pure “outcome
accountability” model.

GoA P does recognise the importance of ensuring accountability for use of funds and that flexibility
for line departments during budget execution must be linked to accountability for performance. The
Government’sview isthat under the current framework theflexibility to shift between programmesis
very limited due to the restrictions outlined. Thereis aneed for greater clarity about the underlying
accountability framework, particularly as GoAP moves towards performance budgeting over time.

5.3.2 Contingency Fund

If there is a need for urgent unforeseen expenditure, that can not be met from savings within the
Grant, the Finance Department can sanction an advance from the AP Contingency Fund, pending the
authorisation of funds by the Legidative Assembly.

The Contingency Fund isRs.50 crore, lessthan 0.2% of total expenditurein 2001-02. If the corpus of
the Contingency Fund is to be increased, the Act has to be amended and the funds for enhancement
haveto be appropriated by the L egidative Assembly.® Given that the Contingency Fund only represents
avery small proportion of GoOAP expenditure, it does not appear to pose any significant fiduciary
risks. Itisreasonablefor government to put asideasmall contingency to meet unforeseen circumstances.

Figure 32: Sanctions from the Contingency Fund (Rs. crore)

Financial year Total advance| Advancesrecoupedto | Advancesunrecouped
sanctioned the Fund during the year during the year
Rs. Crore Rs. crore Rs. crore
1999-00 33.482 14.428 19.054
2000-01 26.481 22.622 3.859
2001-02 22.921 18.362 4.559
Source: Finance Department

The recoupment of expenditure from the Contingency Fund is provided for in the Supplementary
Estimates or the Budget Estimates of the next year. Provisions representing recoupment of advances
sanctioned from the Contingency Fund are outlined in aexplanatory note for each Grant concernedin
the Supplementary or Budget Estimates. Thetransactionsareincluded intheAppropriationsAccounts
and Finance Accounts under the relevant heads. The Finance Accounts show a summary of the
amount debited from the Contingency Fund that have not yet been recouped at year end (and will be
included in the next Budget Estimates).

5.3.3 Supplementary Estimates

While Supplementary Estimates are allowed under the Constitution,* significant access to them can
undermine the motivation of departments to ensure accurate Budget Estimates and to control
expenditure during budget execution.®® On first inspection, the level of Supplementary Estimates
seemsvery highin AP. Despite decreasesin recent years, Supplementary Estimateswere still around
29% of total budgeted disbursementsin 2001-02 (see Figure 33).

33 Therefore, thereal value of the Contingency Fund (and itsvalue as a percentage of total expenditure) has been declining
over time.

34 Article 205 of the Constitution allows for Supplementary Estimatesin State Governments.

35 Indeed, according to the Budget Manual, “the Government will not accept any proposal for asupplementary appropriation
unless they are convinced that, if the supplementary appropriation is not sanctioned, serious inconvenience will be
caused to the public service”.
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Figure 33: Supplementary Estimates as a % of budgeted disbur sements %
... Supplementary Estimates appear high but are insignificant when repayment of internal debt is

excluded...

50

O Percent of total expenditure
45 i

O Percent of tofal debursenments
400 Percent of tedal expenditure, exclucdimg mtermal dein
- O Percent of tetal dsburseimenia exclihing imemnal det |
W F —
15 [ ]
wu - M
15
10

=
|94-05 | S-S | - T | 5T -8 | G -G | SR 200001 2N -2

Yet Supplementary Estimates are not asignificant cause of divergencesfrom budget. Thevast majority
of Supplementary Estimates actually relate to charged expenditure, which does not have to be voted
and isincluded in the Budget Estimates and Supplementary Estimatesin the interests of transparency.
Furthermore, the mgjority of this charged expenditure is the repayment of overdraft and ways and
means at the RBI (see section 5.5). Given that ways and means advances and overdraft must be
repaid within the same financia year, this capital repayment is totally offset by capital receipts into
the Consolidated Fund. This is effectively an accounting transaction reflecting the gross basis on
which GoAP's accounts are based. The net impact on total expenditure (as opposed to total
disbursements) and the fiscal deficit is nil. Supplementary Estimates excluding the repayment of
internal debt were only 1.4% in 2000-01 and 3.4% in 2001-02 of total budget disbursementsand 1.6%
in 2000-01 and 3.8% in 2001-02 of total expenditure (excluding debt repayments). Thislow level of
Supplementary Estimatesis consistent with thefact that most departments actual expenditureisactually
lower than budgeted.

Supplementary Estimates are not submitted to the Legislative Assembly until the last few days of the
fiscal year. 3 The Finance Department authorises Treasury departments to release some of the
expenditurein anticipation of Supplementary Estimates, as* authorised rel axations of Treasury control”.
In these cases, the Legidative Assembly’s approval is effectively retrospective.

It is generaly the view in AP that the ex-post appropriation is consistent with the Supplementary
Estimates provision (article 205) of the Constitution, which states that the Governor shall use
Supplementary Estimates:

(@) if the amount authorised by any law made in accordance with the provisions of article 204 to be
expended for aparticular servicefor the current financial year isfound to beinsufficient for the

36 Notethat total expenditure (as opposed to total disbursements) data was not analysed for prior to 1998-99. Note aso
that Supplementary Estimates excluding the repayment of internal debt have only been calculated for 2000-01 and
2001-02.

37 For example, the Supplementary Estimates for 2000-01 and for 2001-02 were presented to the L egislative Assembly
on 27 March 2001 and 23 March 2002 respectively.
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purposes of that year or when aneed has arisen during the current financial year for supplementary
or additional expenditure upon some new service not contemplated in the annual financial
statement for that year; or

(b) if any money has been spent on any service during a financial year in excess of the amount
granted for that service and for that year.

In some cases, expenditure made via relaxation of Treasury control in anticipation of Supplementary
Estimates are not ultimately captured in Supplementary Estimates. The CAG does some test checks
of asample of departments, the results of which are shown in Figure 34. Thisshowsthat thetrend for
authorised relaxations has been downward over the past four years. However, there has not been a
corresponding drop in 2001-02 in authorised relaxations not covered by Supplementary Estimates
(see Figure 34).

Figure 34: Expenditure sanctioned in relaxation of Treasury controlsin anticipation of
Supplementary Estimates (Rs. Crore)

1998-99 1999-00 | 2000-01 | 2001-02

Amount sanctioned in relaxation of Treasury controls

Rs. Crore 851.03 858.52 414.39 292.76

Number of cases 228 298 84 67

Amount not covered by Supplementary Estimates

Rs. Crore 175.7 49.24 11.05 94.05

Number of cases 76 28 4 18

Test check of departments 13 14 8 10
Source: CAG’s Audit Reports (Civil) 1998-99, 1999-2000, 2000-01, 2001-02 (para 2.3.19)

534 Revised Estimates

While the Supplementary Estimates are not submitted to the Legislative Assembly until the end of
March, they areincorporated in the Revised Estimates. These Revised Estimates represent an updated
version of the originally approved estimates, which are revised to reflect changes to spending and
revenue patterns which have occurred during the first six to ten months of the year.

In 2001-02 and 2002-03, Revised Estimates have been presented to the L egislative Assembly with the
draft budget (the AFF) in January/February. As the Appropriation Act grants GoAP the power to
spend up to the amount included in the Act for each grant, the L egislative Assembly does not approve
the Revised Estimates, but only any increases in expenditure through the Supplementary Estimates.
This means that the Assembly does not approve any within-year cuts in expenditure, departmental
savings or re-appropriations.

Departments submitted their Revised Estimates to the Finance Department for 2002-03 with their
initial Budget Estimates for 2003-04. If divergences between budget and actual expenditure create
the need for within-year reductions in expenditure (see section 4.2), the adjustment in departmental
appropriations is made via the Revised Estimates. In determining department’s Revised Estimates,
the Finance Department also takes into account budget utilisation throughout the year. It is
commendable that these adjustments are now done through the Revised Estimates process, rather
than through the use of ad hoc mechanisms such as freeze orders or moderations of budget releases.
The Finance Department have also given line departments more flexibility to respond to these within
year reductions by indicating only the ceilings of revised estimates and asking the line departmentsto
make scheme-wise alocations within the ceilings.
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However, the impact of variation between budget and Revised Estimates for revenue expenditure
varies significantly between functions and by grant. Furthermore, there were further significant
changes, mostly reductions, in expenditure between Revised Estimates and actual expenditure for
some functions. These changes were significant for some sub-functions, suggesting that there is
scope for strengthening the accuracy of Revised Estimates (see Figure 27 to Figure 30 in section
5.2.3).

5.3.5 Excessexpenditure

Excess expenditure refers to expenditure that has not been appropriated, therefore it represents the
use of moniesfrom the Consolidated Fund for purposes not authorised by the Budget. The centralised
expenditure rel ease system requires checks against appropriations before funds are rel eased for control
items, in theory preventing expenditure exceeding the budgetary provision. However, as shown in
Figure 35, there are instances of “excess expenditure’; these accounted for around 1% of total
expenditurein 2001-02. Thisisnot asignificant amount; indeed, as noted, theissuein GoAPismore
one of savings than excesses.

This excess expenditure could be caused by the following factors, being:

. Thelack of checks against budget for non-control items as these “committed” expenditures
must be made regardless of budget provision;

. Authorised relaxation of Treasury controlsin anticipation of Supplementary Estimates. As
discussed in section 5.3.3, given the late passage of Supplementary Estimates, the Finance
Department sometimes provides authorisation for the relaxation of Treasury controls in
anticipation of Supplementary Estimates. In some cases, the Supplementary Estimate never
materialises, leading to unappropriated expenditure.

However, it is not possible to identify the relative contribution of these factors to the unappropriated
expenditure, or, indeed, whether there are any other factors. The Appropriation Accounts do not provide
asummary of the causes of excess expenditure. Instead, reasons are provided on acase by case basis,
and these do not generally offer insights on the underlying causes of the excesses.

Figure 35: Comparison between savings and unappropriated expenditure

1998-99 1999-2000 2000-01 2001-02
Rs. crore Rs. crore Rs. crore Rs. crore
Total Grant or appropriation 28,499.52 34,404.75 41,604.02 46,338.44
Actual expenditure 27,199.19 30,783.72 38,457.59 | 43,161.10
Expenditure compared with
Grant or appropriation:
Saving 1,561.96 4,467.34 3,560.72 3,605.03
Excess 310.63 846.31 414.29 427.69
Percent of appropriation:
Saving 55 13.0 8.6 7.8
Excess 11 25 1.0 0.9
Source: Appropriation Accounts
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Figure 36: Excess and unregularised expenditure

Year Rs. crore Number of cases
1997-98 405.12 32
1998-99 310.63 35
1999-00 846.31 27
2000-01 414.29 21
Total 1976.35 115
2001-02 427.69 22
Total 2404.04 176

Source: Report of the CAG of India (Civil) for the Year Ended 31 March 2002

Whatever the cause, unappropriated expenditure is required to be recommended by the PAC for
“regularisation” to the Legislative Assembly. However, expenditure remains “un-regularised” for a
number of years. The CAG Audit Report (Civil) 2001-02 statesthat, 115 cases of excess expenditure
incurred without provision/supplementary grant/reappropriations, totalling Rs.1,976.35 crore for the
years 1997-98 to 2000-01, had not yet been regularised by the Legidative Assembly (see 13.3).% In
addition, the 61 cases totalling Rs.427.69 crore of excess expenditure during 2001-02 (noted above)
will also require regularisation. The reasons for this situation are discussed in section 13.3.

5.3.6 Diversion of funds

Oneissue which has been arepeated feature of CAG Audit Reportsisthe diversion of funds released
from Treasury departmentsfor one particular scheme to another scheme. Under these circumstances,
the expenditure is recorded under the original scheme, rather than under the scheme under which the
expenditure is actually incurred.

No aggregate dataisavailable about the scal e of these diversion of funds. However, the CAG undertakes
test checks for a sample of schemes and districts to determine the number of cases of such diversion
of funds and lapses of funds intended for Centrally Sponsored Schemes to GoAP (see Figure 37).
The 2000-01 and 2001-02 CAG Audit Reports note higher valueinstances of diversions of fundsover
the period 1991 to 2002 of Rs.196.61 crore in the 2001-02 Audit Report and Rs.95.04 crore in the
2000-01 Audit Report (see Figure 37). Overall, the diversion of funds appears to be insignificant
relativeto total expenditure over the ten year period (for example, annual expenditurein 2001-02 was
Rs. 31,583.34). Although not alarming, there is scope to minimise these with improved controls.

Figure 37: Examples of diversion of fundsin CAG Audit Reports

A test check of selected schemes for the 2001-02 audit revealed numerous cases of diversion of
funds in eleven different districts. The higher value instances noted totalled Rs.196.61 crore
over the period 1992 to 2002, consisting of:

Rs.1.41 crore released for the World Bank funded Agricultural Human Resources Devel opment
project was diverted towards salaries, internal travel, running and maintenance cost of training
institutes and renovation of existing office buildings during 1995-2002 (see para3.1.3B (iii));

38 Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GoAP; see para 2.2.1 and appendix V. The
requirement for regularisation is set down in Article 205 of the Constitution.
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Rs.9.33 crorereleased for World Bank funded Second Technician Education Project was diverted
to other purposes during the period 1992-99 (see para 3.1.4A);

Rs.67.73 crore released for rural housing schemes including Indira Awaas Yojana-centrally
sponsored schemewas diverted to State Housing Scheme-Rural Permanent Housing Scheme during
1999-2002 (see para 7.5.4(iii));

Rs.39.06 crore released for PMGY diverted to State Housing Scheme during 2000-02 (see para
7.5.6B);

Rs.20.48 crore released as central subsidy diverted to a State scheme on which expenditure had
already been incurred during 1999 (see para 7.5.6C);

Rs.42.66 crore released for SIGSY diverted to other schemes/purposes during 1999 (see para
7.6.4(a));

Rs.3.12 crore released for SGSY diverted to SRTRI during 1999 (see para 7.6.10(iii));

Rs.12.82 crore diverted under the orders of the collectorsin six districtsto other purposes, CMEY,
tours, purchase of vehicles and other schemes not connected with programmes during 1999-02
(see para7.6.12).

A test check of selected schemes for the 2000-01 audit revealed numerous cases of diversion of
fundsin seven different districts. The higher value instances noted totalled Rs.95.04 crore over
the period 1991-2001 consisting of:

. Rs.8.88 crore released for audio visua education in Operation Blackboard diverted to
maintenance of residential junior colleges over the period 1991 to 1999 (see para 2.3.20);

« Rs.23.99 crore diverted from DRDA to CMEY based on 7 districts test checked (Youth
advancement, Tourism and Culture department) over the period 1996-2001 (see para3.2.4
B (1));

. Rs.13.63 crore intended for ongoing works of schemes diverted to maintenance of works
aready executed and payment of salaries (Panchayat Raj and Rural Development) during
period 1995 to 2001(see para 7.6.4);

. Rs.3.73 croreof SCA schemefundsdiverted to CMEY during 1997 to 1998 (Socid Welfare)
(see para 7.4(iii));

. Rs.1croreof SCA fundsdiverted to Silver Jubilee Merit Scholarship programme over the
period 1998-99 (Socia Welfare) (see para 7.4(iii)b);

. Rs.19.75 crore of SCA funds diverted to administrative expenses over the period 1995 to
1999 (Social Welfare) (see para7.7.6 (ii));

. Rs.22.47 crore diverted from DPEP funds to Janmabhoomi for purchase of furniture and
vehicles equipment (see para 7.10.6);

. Rs.1.39 crore earmarked for devel opmental schemes diverted for construction of an office
complex at Sangareddy over the period 2000-01 (see para 3.16).

There are also examplesin the CAG 1999-2000 Audit Report (Civil) and AG Inspection Reports.

Thediversion of funds between Personal Deposit (PD) accounts has been enabled in the past by weak
controlsover the accounts. However, asoutlined in section 5.8.5, GoAPismaking effortsto strengthen
controls over PD accounts.

54  Predictability in expenditure allocations

Predictability in expenditure allocations depends upon realism in budget formulation, as discussed in
section 4.2, and the system for expenditure authority releases during budget execution. To ensure
effective budget implementation, departments should receive timely:
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. Advice asto their budget allocation;
. Releases of expenditure authorisations.
5.4.1 Advice of budget allocation

Departments are now provided with broad guidance asto their expenditure allocationsin expenditure
ceilingsissued by the Finance Department in early January. They were provided with final expenditure
ceilings in the 2003-04 process by 10 February 2003. Each HoD and CCO is given final notice of
allocations through the issue of the Appropriation Act in April.

Itistheresponsibility of CCOsto distribute that budget allocation to each of their COs, and thereon to
their DDOs or Executive Engineers (the equivalent of DDOs in development projects) through
distribution statements.®®* However, controls testing indicated that COs and DDOs are usually not
informed by CCOs of the budget allocation for the full fiscal year.* Therefore, they are only advised
of their budget for the first six months of the year, through distribution statements and on a quarterly
basisthereafter (see section 5.4.2). Given that quarterly allocations are not necessarily equal, itisnot
possiblefor the CO or DDO to extrapol ate the annual allocation from their first distribution statement.
Thislack of predictability usualy leadsthe COsand DDOsto be conservativein their spending inthe
first two quarters, and the expenditure actually picks up in the last quarter once the final annual
alocations are known.

54.2 Releaseof expenditure authorisations

GoAP hasimproved thetimeliness of expenditure authorisationsthrough the system of Budget Release
Orders (BROs). In particular, GoAP introduced, in April 2001, a system of advance release budget
spending authority for the first six months of the year, followed by quarterly releases (see Figure
38).#* This system has been further streamlined in April 2003, when the GOAP introduced advance
release of thefirst three quarters spending authority in April, followed by asecond and last instal ment
in January, based on Revised Estimates less earlier rel eases.

The following sections consider the timeliness:
. Of theissuing of BROs to departments by the Finance Department;
. Thedistribution of budget releases to the CCOs and DDOs.

5.4.2.1 Issuing of BROsto departments

The Finance Department has advised the SFAA team that it issues BROson atimely basisin linewith
GO 273. Theonly exceptions are BROs that relate to Centrally Sponsored Schemes, some of which
GoAP releases only on receipt of fundsfrom Gol. The Finance Department decides, in consultation
with the Secretariesin the concerned administrative departments, asto the schemesfor which asingle
BRO can be given at the beginning of the year and the schemes for which separate specific concurrence
of Finance Department is needed before BROs can be issued by the Finance Department.*? The
Finance Department does not issue the BROs for these schemes (including its matching share) until
the funds are received from Gol, except in pressing circumstances.

39 How thebudget will bedistributed isdetermined by the CCOs, but isusually in linewith the budget estimates submitted
by each CO during the budget formulation stage.

40 None of thefive districts COs or DDOs were advised of their budget all ocation.

41 BROs are released only for those expenditures that require Finance Department concurrence. This relates to Plan
schemes and non-Plan control object-heads, such as operational and maintenance expenditure and grants-in-aid.

42 G.0.MsNo.59, Budget Monitoring - Budget Release Order - Certain Instructions - Regarding. Dated 30.3.2001.
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Figure 38: Reform in the BRO system #

Under the new BRO system, the Government has decided to put 50% of the Budget Estimate
provision of the financial year at the disposal of the HoD in the 1st week of April (first week of
thefinancial year). The Finance Department releases 50% of thetotal budget estimate provisions
specified under each scheme and itemsfor which otherwise proposal s used to cometo the Finance
Department for specific administrative sanction.

The second instalment will be released by 1st week of October of each year and shall be equal to
the amount of expenditure incurred in the first quarter or 25% of the budget provision; whatever
isless. Thesecondinstalment will bereleased only after the review of the schemes and achievement
in performanceindicators, actual expenditure incurred and subject to the actual receipt of inflows
from Gol, National Bank for Agriculture and Rural Development (NABARD) or other financing
institutions. In April 2003, the system of second instalment has been given up, and the first
instalment is released for the first three quartersin April itself.

Each department will finalise areview of their schemesand submit estimatesfor Revised Estimates
for the current year, as well as next year’s Budget Estimates by the end of November each year.
The Finance Department will estimate the overall availability of resources for the balance period
of theyear, aswell asfor the next year, and finalise the Revised Estimates for the current year and
Budget Estimates for the next year by 25th December of each year. Consequently, the final
instalment for each scheme will be decided and released by 1st week of January.

Given that lower than expected grants-in-aid have recently been the key driver in shortfallsin
actual revenues relative to budget, this perhaps explains why non-salary Plan expenditure has
been significantly below budget in recent years (see Figure 39). Overall, divergences between
budget and actual Plan expenditure were responsible for 56.2% of the overall difference between
budgeted and actual revenue expenditurein 2001-02. Thiscontribution was 66.1% intermsof the
2002-03 Revised Estimate.

Figure 39: Components of Plan expenditure as % of budget
(2002-03 based on Revised Estimates)

Component of Plan expenditure 2001-02 2002-03
Total Plan expenditure 84.7 90.1
Salaries 129.5 100.0
Non-salary O&M 66.7 83.9
Maintenance of capital assets 66.9 85.6
Subsidies and other grants-in-aid 82.5 89.1
Other expenditures 292.2 99.8
Source: Annual Fiscal Framework 2003-04

5.4.2.2 Delaysin expenditure authorisations at district level

Despite improvementsin the timeliness of BROs to departments, controls testing suggests that there
are still significant delays in expenditure releases (via distribution statements) to COs and DDOs.
Figure 40 provides examples of distribution statement dates as advised by COsand DDOsin Primary

43 Asoutlined in G.O.Ms No0.59, Budget Monitoring - Budget Release Order - Certain Instructions - Regarding. Dated
30.3.2001. and GO Ms No. 273, Dated April 1, 2003.
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Health and Primary Education sector in Nalgondadistrict. Given that the same distribution statement,
with information for all districts, is sent to each district, this can be accepted as indicative of budget
releases for al districts. Note also that the figure includes date ranges. This is because there is a
separate distribution statement for each Plan scheme and non-Plan control sub-head. Therefore, the
figure shows the range of dates at which distribution statements were received.

Figure 40: Nalgonda Primary Health and Education distribution statements dates for 2001-
02 (range of dates)

Primary health Primary education
Q1 Q2 Q3 Q4 Q1 Q2 Q3 Q4

Qtr ending June Sept Dec Mar June Sept Dec Mar

CCO 22/5/01 24/8/01 | 02/2/02 |16/4/01 | 29/6/01 |14/10/01 '15/1/02
(line to to to to to to to
department) 22/6/01 24/12/01|14/03/02 | 20/5/02 | 28/7/01|19/11/01 |22/2/02
to CO
(DMHO
or DEO)
COtoDDO 29/5/01 10/9/01 | 25/2/02 | 3/6/01 4/7/01 |27/10/01 |20/2/02
(e.g. PHC to to to to to to to
or school) 11/7/01 28/2/02 | 28/3/02 | 22/6/01 | 14/8/01 |25/11/01 |10/3/02

Source: Controlstesting (Nalgonda)

There are anumber of issues to note from Figure 40, being as follows:

. Thereare significant delays in the communication of budget releases from the CCO to the CO
level. For example, DMHOsarenot generally provided with their first six months of expenditure
authority until the second quarter of theyear. They do not receiveall of thedistribution statements
for the financial year until 14 March, only afew weeks before the end of the financial year.

. Thededaysareeven greater for DDOs, with COs sometimestaking severa weeksto communicate
budget releasesdown to thisnext level. For example, PHCswere provided with their distribution
statementsfor the final quarter of the year between 25 February and 28 March 2002. Therefore,
the final distribution statement arrived within days of the end of the financial year.

. Expenditure releases for the Primary Education COs and DDOs are till on aquarterly basisfor
the whole year. However, Primary Health COs and DDOs were provided with an initial six-
month expenditure authority release, although on alesstimely basisthan in primary education.

As a conseguence of these expenditure release delays at the district level, GOAP is still experiencing
the “March rush”, with departments spending alarge proportion of their budget in the last month of
thefiscal year. For example, in 2000-01 only 53% of total expenditure wasincurred in thefirst three
guarters of the year, 47% was spent in the last quarter and 34% was spent in March 2001 alone.* In
2001-02, 39% of annual expenditure was spent in the last quarter and 22% was spent in March 2002,
showing some improvement in 2002 after the introduction of advance releases.*

5,5  Effective cash management

Effective cash management is critical to enabling GoAP to deliver predictability in funding to
departments. Cash management is dependent on effective cash forecasting and monitoring.

The Finance Department estimates cash inflows by month based on the three streams of receipts: tax
and non-tax revenue of the State; shares in central taxes and other central transfers and borrowings.

44 Report of the GAG of Indiafor the year ended 31 March 2001 (Civil) GoAP, see para2.3.18.
45 Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GOAP, see para 2.3.16.
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Based on past trends, the estimated annual tax receipts are projected month-wise for the year. The
dates on which central transferswill be received are known and the recel pts on account of borrowings
are taken into account depending on the borrowing schedule or timetable.

Expenditures are also projected over the year. Departments do not provide Finance Department with
monthly forecasts of their expenditure needs, although they will advise Finance Department of any
extraordinary expenditure. Instead Finance Department plots the cash implications of committed
expenditures such as salaries and debt servicing, and uses seasonality patternsin past expenditure to
allocate other Budget Estimates across the year.

Under an agreement with the RBI of India, the State Government has to maintain with the Bank a
daily cash balance of Rs.3.32 crore. If the balancefallsbelow on any day, the Government hasto take
ways and means advances or overdraft from the RBI. The Finance Department keeps a close watch
on its cash balance, to avoid GoAP going into overdraft for more than 12 consecutive working days
(over and above the ways and means advance provided by the RBI), and thus to avoid suspension of
payments by RBI. GoAP is provided with data on cash receipts, payments and balances by the RBI
and relevant banks on adaily basis. GoAP isnow constantly monitoring its cash position through an
electronic monitoring system.

These efforts do appear to be delivering dividends. According to the Budget speech, GoAP had gone
into overdraft for only 17 daysin the year to December 2002. Thisisasignificant improvement to the
last few years when GoAP was forced to resort to ways and means advances or overdraft for the
majority of the year. Figure 41 shows that GOAP was in overdraft for 167 days in 2000-01, with the
maximum amount of overdraft touching Rs.666.51 crore, and 172 daysin 2001-02, with the highest
level of overdraft being Rs.695.39 crore. Indeed, during 2000-01 except for ten weeks, and during
2001-02 except for four weeks, GoAP was either drawing on the ways and means advances or wasin
overdraft.

Figure 41: Details of the extent to which GoAP was able to maintain a minimum balance with the Bank

1998-99 | 1999-00 2000-01 2001-02
days days days days
1. Number of days on which the minimum 145 75 70 29
bal ance was maintained without obtaining
any advance
2. Number of days on which the minimum 101 131 84 136
balance was maintained by taking
ordinary ways and means
3. Number of days on which the minimum 29 43 37 28
balance was maintained by taking special
ways and means advance
4. Number of days on which there was a 1 0 7 0
shortfall from agreed minimum balance,
even after availing of the ordinary and
specia ways and means advances to
the full extent, but no overdrafts were taken
5. Number of days on which 89 117 167 172
overdraft were taken
Source: Compiled from Finance Accounts: 1998-99, 1999-00, 2000-01 and 2001-02
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Historically, when GoAP, or any State Government, had been in overdraft for eight or nine days, and
thereforeinrisk of RBI suspending its payments, it would instruct the Treasury to stop disbursing and
to delay payment of non-essential bills. These"freeze orders’ to Treasury were oral and not officially
communicated to line departments, although they may have been told informally to “go slow” when
thereisashortfall of cash. Alternatively, in periods of cash shortage the Finance Department would
counter-sign any cash rel eases of morethan Rs.1 crore and would restrict or moderate rel easesto cope
with cash shortages. However, both the Finance Department and Treasury departments confirm that
they have not resorted to such measures since 1999-2000. They have indicated that any decision to
reduce departmental appropriations is made formally through the Revised Estimates process. There
isalso oral evidencefrom districtsthat they have not received “freeze orders’ in thelast year, or even
two.

5.6 Departmental controlsover approval, and recording of approved, transactions

Payment transactions originate with departmental DDOs,* although the majority of transactions are
actually processed by the Treasury departments and paid by agency banks. The system of payment is
examined at section 5.8. This section examines the stage of approval of transactions by departments,
and the maintenance of basic accounting records, from which departments will compile monthly
expenditure statements (see section 7.2.2.1) and which enable reconciliations to be undertaken with
the records of Treasury departments (see section 6.6.4.1).

Controls testing at the departmental levels revealed adequate controls and compliance in the main
areas of payment transactions, except for budgetary control by DDOs and maintenance of cash records
and controls over cash and local bank accounts. The following sections set out the detailed results of
the controls testing:

. Budgetary control (see section 5.6.1);
« Procurement of assets and supplies (see section 5.6.2);
. Saaries and allowances (see section 5.6.3);
. Verification of supporting documentation and sanction of payments (see section 5.6.4),
. Bank accounts, cash, cheques and demand drafts, and receipts (see section 5.6.5);
. Key departmental accounting records (see section 5.6.6).
5.6.1 Budgetary controls

All CCOs, COsand DDOs are required to maintain Budget Control Registers (BCRs) through which
to monitor expenditure against the available budget. Checks against appropriations are only done for
‘control items’, basically, non-salary expenditure. Salariesare not checked against appropriations but
are checked by the DDO against the service book and the pay bill register (see section 5.6.3).

The results of controls testing were encouraging in one sense: in the cases of the CCOs and COs
tested, these BCRs were being adequately maintained, and kept up to date. Thisisbelieved to be the
general pattern acrossthe State, but exceptionswere noted. For example, the Internal Audit report of
CD& SE for DEO Kurnool notes the non-maintenance of the BCR.

However, with the exception of one PHC %, none of the DDOs were able to provide evidence that
they maintained BCRs. It wasthe genera view of the DDOsthat budgetary control istheresponsibility
of the STOs. Examination of the AG Inspection Reports confirms that thisis ageneral finding.

The CAG aso comments on budgetary control. For example, his 2001-02 report notes that in 20
cases, departments surrendered amounts in excess of their actual savings and in 10 cases, surrenders
were made even though expenditure was in excess of grant. As against savings of Rs.524.64 crore,

46 State-wide there are some 45,000 DDOs. There may be some 100 within the jurisdiction of each STO.
47  The exceptional PHC which was maintaining a BCR was in Vishakhapatnam district.
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the amount surrendered was Rs.977.71 crore, indicating an excess surrender of Rs.453.07.He aso
notes that such budgetary irregularities are being reported every year.

5.6.2 Procurement of assetsand supplies

Procurement is a major issue of concern for the CAG, whose reports regularly note instances of
irregularity in the procurement process. The overall impact of procurement irregularity on fiduciary
risk and misuse of government funds can be significant. For example, procurements can exceed their
competitive price, directly wasting government funds, or sub-optimal contracts can be awarded, leading
to waste and excess expenditure required for problem rectification.

Most of the procurement for health and education in GoAPis centralised, with nominated corporations
and bodies undertaking the procurement on behalf of the departments.“° Figure 42 below outlinesthe
procurement arrangements in the two case study departments.

The centralisation of procurement has necessarily reduced the potential for frauds, misappropriations
andirregularities at district and field levels. Controlstesting of primary health and primary education
revealed satisfactory compliance with procedures, including documentation and approval limits.

Figure 42: Case study of Primary Health and Education procurement systems

For the Health Department, the AP Health Medical Housing and Infrastructure Devel opment
Corporation (APHMIDC) builds PHCs and undertakes procurement of all materials, technical
equipment, medicines, and medical equipment. The issue of indent registers, pass books for
medicines scheme-wise, stores and sub-storesbooks by APHMHIDC hasimproved the procurement
and supply of medicines, aswell ensured records maintenance. APHMHIDC locates an executive
engineer in each district who oversees the process in the district. PHCs Medical Officers will
seek the approval of the DMHO for an issue from the APHMHIDC, and will submit the approval
note to the APHMHIDC in order to obtain arelease, for example of medicines. In this case, the
budget is controlled by the DMHO.

For procurement above a specified level or for specified items, the budget is controlled by the
HoD/CCO holding administrative sanction. Upon receipt of arequisition from the district, the
HoD/CCOwill consider itsvalidity, seek the concurrence of the Finance Department (if appropriate)
and pass the bill for payment to the APHMIDC viathe PAO (Hyderabad). If the value of the
procurement exceeds the powers of the HoD, he will seek administrative sanction from the
Secretary.

Procurement at the district and field levelsis thus very limited. For example, the DMHO has an
annual limit of Rs.10,000 and each PHC Rs.2,500 per year to procure items such as furniture or
medicines required at short notice from local suppliers.

In Education, too, procurement of Teaching and Learning Materialsis centralised, with contracts
let by the Director of School Education and materials distributed to each district. AP Text Book
Press prints textbooks on their behalf and distributes them to the DEOs, who distribute them to
the schools.

GoAP has launched anumber of initiatives aimed at increasing the efficiency and transparency of the
procurement process in GOAP. Examples of these are outlined at Figure 43 below.

48 Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GoAPR, see para 2.3.12 and appendix XVI1.

49 Other examples of agencies/departments/corporations nominated by the Government for procurement are: Printing
and Stationery Department (stationery for all departments), State Health Transport Organisation (health transport
vehicles), Police Transport Organisation (police department vehicles), Public Works Department Workshop (repairs
agency) and AP Technology Services (computer hardware and software).
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Figure 43: Examples of GOAP reformsin procurement

Publication of a Tender Digest, both in English and Telugu, aims to increase transparency about
tenders and prevent restrictive practices.

Tenders are collected at more than one centre on the prescribed date and time. Thisisintended to
prevent interference by local interests in the bid submissions.

Tenders can be submitted by email, opening the way for e-procurement.

E-procurement has been launched during 2003.

5.6.3 Salariesand allowances
Figure 44 below sets out the process for the payment of salaries and allowances.

Control testing of salaries and allowances revealed satisfactory results in the offices tested. In all
cases where records could be inspected, all relevant records were being properly maintained, being
kept up to date, and had been properly attested by the appropriate officer. No cases of arrears were
noted; group insurance was being properly deducted; advances were being appropriately deducted.
In all cases evidence was seen of the periodic attestation by the CO of the records. Compliance with
controls over salaries and allowances has reportedly improved significantly over the past two to three
years. While the traditional system of distribution of salary by the DDO poses some inherent and
control risks, these are minimised by the centralised appointment system and employees signing for
salary in ashared volume.

Figure 44: Records and process for payment of salaries and allowances

Therecords.
Records maintained by the DDO:

1. ServiceBook of the Government Servant which includesdate of appointment, scal e designation,
pay events, annual verification reports, leave account, and sanction of periodic incrementsin

pay.
2. Pay Bill register which includes month of salary, name, designation, pay and allowances grants

for each employee, and authorised deductions. The Register also contains details of short
term loans and advances to be recovered from the salary of each employee.

3. Stamps and acquittance rolls certifying receipt of the salary by each employee.
4. Leaverecords.

Records maintained by the STO/DTO:

1. Sanctioned cadre strength.

2. Fly leavesindicating the name of the employee and pay particulars of the employee occupying
the relevant posts.

3. Budget sanction/ BRO (saary).
The process:
1. Monthly salary bills are presented to the STO/DTO by the DDOs.

2. The STO/DTO verifies the sanction strength and checks the fly leaves for the names of the
employees and their pay particulars.

3. The STO/DTO verifies the specimen signature of the DDO and arithmetical accuracy.
4. The STO/DTO passes the hill and sendsit to the bank for payment.

If cash payments are to be made, cheques are issued in favour of the DDO. This cheque is
encashed by the DDO who disburses the amounts to the individual employees. Proper stamped
acquittance is taken by the DDO from the empl oyees.
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The piloting of direct payment of salaries and allowances to the personal bank accounts of all
government employees, rather than relying on cash disbursements by the DDO, is a positive
development. Direct payment is being piloted by the DTA in four districts, including two of the
controls testing districts (Mahbubnagar and Nalgonda) with roll out across all districts during 2003.
Disgtricts reported considerabl e resistance from employees to the scheme as distance from the banks
will mean additional delay in obtaining their salaries. However, the scheme will reduce the scope of
possible irregularities that are possible under the current system of cash.

5.6.4 Verification of supporting documentation and sanction of payments

DDOsarerequired to undertakeinitial checkson billsand requestsfor payment, including: availability
of budgetary provision; proper sanction to incur expenditure (usually he/she who is responsible for
the receipt of the goods/services to the department); submission of purchase order and invoice;
arithmetical accuracy; and correct classification. The DDO will sign a certificate that these checks
have been undertaken in accordance with the rules. All original invoices accompany the bill and are
submitted to the Treasury department and then to the AG, after payment along with the monthly
account sent by the DTO.

Controlstesting reveal ed asatisfactory level of submission of supporting documentation for payments,
checks undertaken by DDOs and completion of certificates by DDOs tested.

5.6.5 Bank accounts, cash, cheques and demand drafts, and receipts
5.6.5.1 Local bank accounts

Controls testing revealed that local bank accounts are maintained by many schemes to hold monies
specific to those schemes. These accounts were neither authorised nor mandated by the competent
authorities. These were amounts kept outside the Government Account.

Figure 45; Results of controlstesting of local bank accounts

Local unauthorised bank accounts were being maintained by the PHCs at Nalgonda (e.g. PHC
at Valigonda has a bank account with Nagarjuna Grameena Bank) and Visakhapatnam (e.g. PHC
at Anandapuram has abank account with Visakha GrameenaBank). These accountswere opened
at the behest of the Medical Officer who isin charge of the PHC. The stated purpose of opening
such local bank accounts was to dispense with the inconvenience of handling cash under various
schemes. Most of the amounts received were for schemes such asthe National Maternity Benefit
Scheme (NMBS), Sukhibhava, and Family Planning. The accounts are used to make cheque
payments to the beneficiaries of these schemes.

This pattern of local bank accounts was noted throughout districts. For example, as per the
internal audit report, the bank passbooks of DEO Krishna revealed (on 23 November 2002),
maintenance of 14 Bank accounts with atotal sum of Rs.1,18,47,553.

Examples of interest on these bank accounts is not being surrendered to the Consolidated Fund
were noted at DEO Mahbubnagar as follows. In some cases, interest earned on monies for Plan
schemes was utilised for other purposes, even for non-Plan purposes.

. Largeunutilised balances under the Non-Formal Education schemein savings bank accounts
earned interest of Rs.1,47,559.

. Interest earned and accrued on unspent balancestotalled Rs.4,33,683 with respect to Operation
Black Board. Of this, Rs.7,26,150 was diverted to the conduct of District School Common
exams.

. Interest earned was Rs.1,36,757 on amounts sanctioned as merit scholarships. This interest
plus the unspent balance of Vidya Volunteers honorarium (to the tune to Rs.12,72,000) was
diverted as aloan towards 10th class examinations.
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. Interest of Rs.4lakhsearned on fundsreceived under Xth finance scheme and VidyaVolunteers
schemewas spent on construction of conferencehall in DEO office. Thisrepresented adiversion
of funds from Plan to Non-Plan.

5.6.5.2 Cash

Three weaknesses were noted with regard to departmental controls over cash in the offices tested, as
set out in Figure 46 below.

Figure 46: Results of controlstesting of cash

. There were no special security arrangements made when cash amounts are drawn from
Treasury and transported to the appropriate office. The Senior Assistant travels alone, or
along with an assistant when carrying large amounts, by bus, rickshaw or scooter. despite the
fact that officials are supposed to go with police escort whenever transporting more than Rs.2
lakhs. The sums involved are significant: the monthly average transported in cash to aPHC
will be Rs.2 - 3lakhs. Health and education salaries and allowancestotalled Rs.1,068 crorein
2000-01; the total for al departments was Rs.4,327 crore. All these amounts will be paid in
cash until the direct payment scheme isimplemented (see section 5.6.3). While the Financial
Code dictates that officers will be held personally held responsible for loss, no officials
guestioned were able to provide an answer as to how officials would held accountable if
monies were lost or stolen;

. The Senior Assistant (UDC), entrusted with cash transactions under authorisation from the
DDO, furnished neither security deposit nor security nor bond; %

. There was a completely inadequate level of physical checks over cash and reconciliation
with the cash book.

Onekey physical control was being adequately complied with: in all casestested, cash was maintained
in lockers with one key under the control of cashier and the other key with the designated authority
under a double lock system.

5.6.5.3 Cheques and demand drafts

There is evidence of substantial loss of interest due to the delayed remittance of cheques/ demand
drafts into Government accounts. In 2000-01 for example, delayed remittance of 942 demand drafts
relating to 1995-99 valued at Rs.1.16 crore into Government accounts resulted in interest of Rs.17.58
lakhs being foregone.®* Control stesting al so revea ed some examples of delayed remittances of demand
drafts, including at DEO Guntur which had demand drafts almost two yearsold to thevalue of Rs.2.25
lakhs. Proper maintenance of registersand aperiodical review by the Head of Office and aresponsible
official would have avoided theloss of interest. |nthese cases, accountability cannot even be enforced
in the absence of adequate and sufficient record maintenance.

5.6.5.4 Receipts
Testing was also conducted over user charges receipts and it was noted that:

. One PHC and al primary schools visited are collecting user charges in some cases, but in ho
cases tested were they remitting the sums collected to the Treasury departments. The sums
involved are small: for example, the Parawada PHC in Vishakhapatnam had collected Rs.15,000
as user charges on disposable syringes since 1 April 2001, but had spent Rs.12,000 of this on
developmental works for the PHC. The schools collect Rs.2 per student per examination. It
seems that DDOs received GO 170 authorising them to collect user charges, but they claimed
not to have received GO 601 which required the sumsto be remitted to the Treasury;

50 Vishakhapatnam DEO claimed that a security deposit had been paid, but produced no evidence to substantiate this.
51 Report of the CAG of Indiafor the Year ended 31 March 2001 (Civil) GOAP, see para4.8.
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. None of the PHCs or primary schools tested maintained receipts books.

5.6.6 Key departmental accounting records

The DDOs are responsible for maintaining strong controls in the form of accounting records, being:
« The cash book for cash transactions;
. Inward Register, Register of Bills and Treasury Bill Book.

5.6.6.1 Cash book

Compliance with requirements and with good practice in maintaining cash records was consistently
extremely poor, and exposes GoAPto a high risk of misappropriation and theft of funds. 52 The scope
for thiswill be reduced by implementation of the direct system of payment of salaries. The results of
the controlstesting are set out in Figure 47 below.

Figure 47: Results of controlstesting of maintenance of cash book
Specific observations were that in all offices tested:

. Cashbookswere not being updated with each transaction. The approximate averagetimelag
for entry in the cash book was four months but some had not been updated for up to one year;

. Thecash book was neither being closed, nor were balances calculated, on aregular basis. The
periodicity of closing and balancing of cash book ranged from one to four months, with no
discernable pattern in terms of districts or departments; 52

. Officiaswereinfrequently physically tallying the cash book balance with the cash available
in the cash chest. Thistallying was undertaken on a six monthly or annual basis, often only
prompted by aforthcoming AG audit visit. Thistallying should be undertaken whenever the
cash book is closed and balances cal cul ated;

. Therewasinsufficient evidence of physical tallying having been undertaken - there were no
notesin the cash book setting out the denominations of cash in the cash chest at thetime of the
reconciliation;

. The DDO or Head of Office was neither checking cash book nor physically verifying the
cash chest (with the exception of Anandapuram PHC in Vishakhapatnam district where the
DDO was attesting the register weekly/monthly, but there was still no mention of physical
denomination);

. Cash balances were not being reconciled with those of the bank, wherever bank accounts
were maintained. All officials admitted to this;

. Duetothefact that cash bookswere not closed regularly and balances cal cul ated, the aggregate
of cash availablein the contingent cash book and the Undisbursed Pay Book wasnot regularly
being correlated with the actual physical cash;

. A consolidated cash book were not being maintained, with exception of Vishakhapatnam
DEO where it had not been updated for more than three months. Such consolidated cash
books are required wherever separate (such as scheme specific) cash books are maintained, to
ensure that the physical cash balance can be verified at any point of time;

52 TheTreasury Code covers Moneysin the hands of Government Servants (Chapter 1V). Financial Code coversreceipts
(Chapter I11) and Responsibilities for Losses of Public Money or Property (Chapter XII).

53 Treasury Rule 10 allows the cash book to be closed less frequently than daily where there are no regular transactions
and with the prior approval of the superior officer, but states the norm should be weekly, and in no circumstances less
than monthly.
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. Incases of schemes which mandated maintenance of joint accounts, accounts were actually
maintained on a joint and several basis, allowing a single person to draw the amount. For
example, the joint signatories might be the chairman of the school committee and the
headmaster. This provides scope for misuse.

5.6.6.2 Inward Register, Register of Billsand Treasury Bill Book %

The following are the other key accounting records maintained at departmental level.

. TheInward Register records al financial and non-financial documents arriving in the office.
Specifically, al invoices received will be noted here. In all casestested, DDOs maintained the
Inward Register and to a satisfactory standard.

. The Register of Bills (RoB) controls the process by which the bill will be supported by
documentation and sanctioned for payment. The RoB enables the DDOs to complete the BCR
and thus monitor expenditure against the allotments placed at their disposal and submit
expenditure statements to their COs. In all cases tested, DDOs maintained RoBs and to a
satisfactory standard.

. TheTreasury Bill Book (TBB) contains the details of all bills passed for payment, either to the
Treasury department or in cash. In al casestested, DDOsmaintained the TBB and to a satisfactory
standard. The TBB issent to the STO/DTO along with the bills passed for payment. The STO/
DTO acknowledges receipt of the bills by certifying each hill in the relevant column of the
TBB. In al cases tested the STO/DTO had properly certified the TBB. The STO/DTO will
alsoissue atoken to the DDO's clerk, for the clerk to surrender to the bank in return for release
of the chegque/cash. In al cases tested, tokens were being properly issued and their numbers
recorded in the TBB. (If the bill is subsequently rejected for payment by the STO/DTO, the
token will be surrendered to the STO/DTO and re-submission of the bill required.)

The key accounting records were adequately maintained at the departmental level in the areas tested.

5.7 Moniesgranted or advanced promptly and accur ately recorded, and

vouched or recovered

There are anumber of well-recognised ‘risk areas’ at the departmental level which are susceptibleto
higher than average risk of misappropriation or misuse, and of being inaccurately or inadequately
accounted for. These areas are mentioned repeatedly inthe CAG Audit Reports and are the subject of
the Finance Department’s GO 507 (see section 3.7.2), which seeks to enforce stricter accountability
from departments, and DDOs in particular. These areas are:

. Grants-in-aid, and Utilisation Certificates (UCs) (see section 5.7.1);

« Abstract contingent (AC) bills, and the clearing thereof by Detailed Contingent (DC) Bills (see
section 5.7.2);

. Loansand advances (see section 5.7.3).

571 Grantsin-aid and UCs

A key risk areais that of grant-in-aid paid to local bodies, PSUs, autonomous bodies, NGOs, and
other institutions to fund their expenditure. Grants may be for either general purposes or specific
purposes.® Such grants totalled Rs.8,207 crore in 2000-01 and Rs.8,806 crore in 2001-02 thus
constituting 32% of thetotal budget expenditure.>® GoAP' s accounting policy isto account for grants-

55 Genera purpose grants are madeto local bodies, municipalities, Zilla Parishads, Mandal Parishads, where they can be
used for any purpose to support the operations of the organisation. Special purpose grants are made for the payment of
salariesand building of basic infrastructurein grant aided schools, and to local bodiesfor local infrastructural facilities
and the implementation of Plan schemes.

56 Budget Estimates 2002-03, see pages 17, 23, 107 and 119 of Vol X1/2.
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in-aid as expenditure when they are paid by the Treasury departments. The aided institutions only
account for the use of the monies via the post-facto submission of UCs. % There are five issues with
regard to grants-in-aid and UCs.

First, accountability by the aided institutionsfor the use of these grants-in-aid islacking as submission
of UCsis poor, as shown in Figure 48 below by the high numbers and values of UCs outstanding.%®
Figure 49 shows that some UCs had been outstanding for up to 10 years. Controls testing revealed

that ZPP and M PP schools have a particularly poor record in submitting UCs.
Figure 48: UCs pending

Year Numberof  Vaueof UCs Dategrants Notable departments from
UCspending pending at released up to, whom UCs pending
at year end year end and UC due date
31 March 3,234UCs Rs.613.93 Released up to 6 departments, with Revenue
2002 crore September 2000 (and  departments having 2,450 of
UCs due by March the outstanding UCs. Details
2002) of other departments are in
Figure 49 below.
31March 3,253UCs Rs.622.46 Released up to 6 departments, with Revenue
2001 crore September 1999 (and  department the worst offender
UCs due by March with 2444 of these outstanding
2001) UCs.
31 March 3,578 UCs Rs.750.45 Rel eased up to 7 departments, with Revenue
2000 crore September 1998 (and department being the worst
UCs due by March offender with 2470 of these
2000) outstanding UCs
Source: Report of the CAG of India for the Year ended 31 March 2002 (Civil) GOAP, see para 7.2,
and prior year Audit Reports

Secondly, controlstesting indicatesthat GoAP controlsover UCsare generally inadequate. In controls
testing, the grants-in-aid register, containing the sanction for the grant, was adequately maintained
and properly attested in al ten district offices tested. But, a control register for UCs was absent in
eight out of ten district offices tested. Only in Vishakhapatnam did the DEO and DMHO maintain
UC registers, but thesewere not kept up to date and therefore of limited usein monitoring the submission
of UCs. None of the officials questioned were able to supply details of UCs furnished against each
grant and UCs pending, so we were unable to confirm grants had been properly accounted for.

Figure 49: Departments with highest number/value of pending UCs

Department Number of UCs Value of UCs Earliest year of
pending at 31 pending at 31 pendency
March 2003 March 2003
Revenue (Relief on account of 2,450 478.72 1993-94
natural calamities)
Panchayati Raj and 634 71.01 1991-92
Rural Development

57 InKarnataka, al local bodies are required to present their bills to Treasury for payment from the Consolidated Fund,
rather than using the grants-in-aid system. Thus, expenditure is accounted for only when made.

58 The due date for submission of UCsiis eighteen months following the date of sanction.
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Department Number of UCs Value of UCs Earliest year of
pending at 31 pending at 31 pendency
March 2003 March 2003

Social Welfare 42 37.67 1992-93

(including Tribal Welfare)

Panchayati Raj & Rura Develop- 63 22,51 1998-99

ment, and Municipal Administration

and Urban Devel opment

School Education 4 1.44 1992-93

Municipal Administration and 41 2.58 1998-99

Urban Development

Source: Report of the CAG of India for the Year ended 31 March 2002 (Civil) GOAP, see para 7.2.

Thirdly, many unused specific purpose grants are not being remitted to the Treasury departments. The
sanction order rel easing the amounts specifies that unused amounts from the ‘ specific purpose’ grants
should be rendered back to the Government (‘ general purpose’ grants do not have to be remitted). Of
the ten district offices tested, only Vishakhapatham DMHO was remitting grants unutilised by the
grant recipients. The other officeswere unableto provide areason for the non-remittance. Furthermore,
thereisarisk in the way in which the grants-in-aid are maintained deposited in the deposit accounts
of thelocal bodies (see section 5.8.5).

Fourthly, grant aided institutions have a poor record for the finalisation of their accounts, statutory
audit of their accounts and response to audit observations. Thus, neither directly (i.e. via UCs) nor
indirectly is GOAP aways able to have much reassurance about the usage of grant-in-aid funds.
Furthermore, in the case of education, audits of aided ingtitutions are to be conducted annually by the
audit staff positioned in offices of DSE and the DEO. Controlstesting reveal ed that, due to shortage
of adequate staff, these audits are not being undertaken on annual basis.

Fifthly, the UCsthemselves merely state the value of monies utilised. They do not provide sufficient
relevant information in atransparent manner on how the funds were utilised exactly. Nor do the UCs
require any disclosure about what was achieved with the funds. This raises fundamental questions
about the effective use of the grant-in-aid funds and the extent to which GoAP can monitor and
improve the performance of aided institutions.

Grants-in-aid and UCs are a key target for GoAP reforms. GO 507 placed additional controls over
grants-in-aid.>® While the GO was date specific, the requirement for stricter discipline is ongoing.
Before financia releases may be made, institutions must have submitted a certificate to the effect
shown in Figure 50 below.

Figure 50: Results of DTO performance monitoring system for GO 507 compliancein grants-in-aid

L ocal bodies, PSUs, autonomous bodies, Example of results, asper DTO performance
NGOs, and other institutionsrequired to | monitoring system for year to end
certify that they: March 2003

Have submitted their UCs accounting for funds | 122 of the relevant 504 claims (24%) received in
spent, duly certified by the statutory auditor | theyear to 31 March 2003 wererejected dueto lack
of certification on this point.

Would maintain accountsin aformat prescribed | 63 of the relevant 326 claims (19%) received were
by CAG rejected due to lack of certification on this point.

59 GOM 507, Finance (TFR) Department, dated 10 April 2002.
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Have completed their statutory audit for 1999- | 702 of the relevant 1646 claims (42%) received
2000 were rejected due to lack of certification of audit
completion. Thisis thus the least complied with
requirement.

Would clear their audit objections by 50% by | 179 of the relevant 622 claims (29%) received were

gggtzember 2002, with the balance by December | (gjected due to lack of certification on this point.

Source: DTO monitoring reports

Responsibility for enforcing compliance lies with the concerned Finance Secretary, the HoD and the
DDO. Itisaso, henceforth, the responsibility of each DTO to scrutinise claims and certificates. In
thefirstinstance, the performance of the DTO in thisscrutiny and enforcing the GO isbeing monitored.
Figure 50 also showsthelevel of rejection by DTOs of claimsfrom those receiving grants-in-aid, due
to their failureto comply. Note that thisinformation has not been independently verified.

While this strengthened discipline seems to be addressing the lack of accountability of institutions
receiving grants-in-aid, this discipline appliesto fresh monies granted from April 2002 onwards. The
lack of accountability for funds granted prior to that date remains.

572 AC/DC bills®

Monies are drawn on AC hills, where monies are required in advance and yet the exact amount
required for the purpose cannot be specifically calculated.’® AC bills are required to be adjusted
within one month (previously three months) from the drawal of fundson the AC billsby the submission
of aDC bill which accounts for the funds utilised. In recent years, the AG maintained computerised
records of outstanding AC bills department-wise, better to monitor them.

AC hillsare charged as expenditure. Thus, to the extent that these AC bills have not been adjusted by
the submission of DC bills confirming actual expenditure, expenditure is overstated or unaccounted
for in the accounts. As can be seen from Figure 51 on the following page, there has been a high
potential for both overstatement and for poor accountability for government funds. The CAG report
attributes the pendency of AC hills to non-receipt of vouchers from the subordinate officers, non-
receipt, of condonation orders of government for delay in submission of DC hills and want of stock
entries on original bills.®

60 Proceduresfor AC/DC hills are covered in the AP Financial CodeArticle 102 - 104.

61 For example, an AC hill will be issued to a medical officer needing to pay cash to patients organising a sterilisation
camp and needing funds to pay patients and motivators. The medical officer will then submit aDC bill to account for
the advance, submitting documentary evidence of actual expenditure. In this example, the medica officer should
submit astatement of sterilisations undertaken, containing the signatures or thumbprints of people who had undergone
operations.

62 Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GoAP, see para 2.3.20.
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Figure51: AC bills pending adjustment

Year Number| Vaueof ACbills| Year of | Vaueof bills | Notable departments
of AC pending AChills| pending with high values
bills pending| > 3years of AC bills
pending pending adjustment

30 September 95749 | Rs.288 crore 1985-86| No datamade |Family Welfare: 64,619
2002 todate |available bills for Rs.56 crore
from 1991-92;
Education: 19,662 bills
for Rs.24 crore from
1991-92; Police 1,608
billsfor Rs.26 crore
from 1991-92; Natural
calamities: 1,791 bills
for Rs.122 crore from
1992-93; Medical:
338 hillsfor Rs.15
crore from 1993-94
30 June 2002 |1,24,509 | Rs.597.10 crore (at| 1975t0t0| Rs.419.68 Medica and General
end March 2002,| date crore (70%) |Administration
Rs.88.95 crore of (Elections)
pending amount was Departments; Rs.57.83
drawn on AC bhills crore
during 2001-02)
31 March 94,854 |Rs.549.63 crore 1971to |Rs.334.82|Police and Revenue
2001 date crore Departments: Rs.252.43
crore
31 March 1,17,097 |Rs.581.56 crore 1971to |Rs.310crore |Education Rs.78.92
2000 date crore; Family Welfare

Rs.39.58 crore

Sources:. data for September 2002 was provided by AG, December 2002. Other data: Report of the
CAG of India for the Year ended 31 March 2002 (Civil) GoAP para 2.2 and 2.3 and Report of the

CAG of India for the Year ended 31 March 2001 (Civil) GoAP.

Figure 51 showsasignificant reduction in the value of AC bills pending adjustment as at 30 September
2002. Particularly striking is that GoAP has deleted AC hills from 1971 to 1985. The reduction has
also been achieved by the introduction and enforcement of GO 507 in April 2002, which set down the
requirementsin Figure 52.%

Figure 52: GO 507 requirementsfor AC/DC bills

. For drawal of thethird AC bill, the first AC hill must have been adjusted, thus the maximum

number of pending AC bills can never exceed two.

. Simplification of the AC/DC hill process was prescribed, whereby the countersignatories of
higher authoritiesare no longer required for the DC bills. Thefact that DC billshad previously
been pending for long periods can be, at least in part, attributed to the fact that COs were
unwilling to verify and countersign DC bills due to the passage of substantial time between
drawal of amount on AC bill and submission of DC hill, often, a change in incumbency of

63 As per GOMs 507, Finance (TFR) Department, dated 10 April 2002 read with memo no. 268/15154-A/TFR/2002
dated 18/5/2002.
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DDOs and COs and unestablished veracity of the DC bills. Neither the STOsnor the AG are
in an informed position to vouch the integrity of the underlying vouchers.

The GO clearly stated the DDO is responsible for submission of the DC hills.

The vouchers supporting the AC and DC bills exceeding Rs.1000 are required to be submitted
to the STO, which only processes payment of the AC hills and clears the AC bill witha DC
bill following examination of the supporting vouchers. The STO sends the documentation to
the AG for their audit and monitoring purposes.

The significant impact of the reforms was noted during controls testing, with staff attributing the
following to the introduction and enforcement of the GO.

In al offices, there had been a significant improvement in the speed with which DCs are being
submitted to clear AC bills. Nalgonda DEO might be taken as atypical example: atotal of 32
AC hillswere pending as at 31 December 2002 for an amount of Rs.51.38 lakhs. Of these, 16
pertained to 1997-98 and 16 to 1999-2000 to July 2002. None of the AC bills paid during the
period August to December 2002 were till pending. Across al the offices tested, the speed of
submission of DC billsranged from 10-15 days to three months, depending on the frequency of
expenditure. But, in all cases since the GO 507 being into effect, DCs were being submitted
within three months of the AC bills. Prior to that date, AC billswere only being submitted after
many months, if at al.

In al offices tested, the register of AC bills was being adequately maintained. Records were
being kept up to date; expenditure was supported by appropriate vouchers; expenditure was
properly classified; and proper attestation had been received on aregular basis. It was notable
that the standard of records improved significantly during 2002. Prior to that date, the register
was generally inadequately maintained.

Two concerns remain with regard to AC/DC hills, being:

DC bills pending for the period prior to April 2002. Asfor UCs, whileit isencouraging that the
system has been strengthened going forward, accountability for the period prior to April 2002 is
serioudly lacking.

Supporting vouchersfor AC/DC hillslessthan Rs.1000 areretained by the DDO. Thesevouchers
should be cancelled with cancellation attested by the responsible officer. No cases requiring
cancellation were noted, therefore the effectiveness of controlsin this area could not be tested.

5.7.3 Loansand advances

Consolidated Fund sector F loans and advances of Rs.1,697.54 crore were made by departmentsin
2001-02. The account had a debit closing balance of Rs.8,405.35 crore at 31 March 2002. These
loans and advances are made:

To Municipalities, local bodies, Panchayat Rgj institutions, with Rs.8,172.17 crore outstanding
at 31 March 2002, anincrease of 26.4% over 31 March 2000, and 150% over afive year period.
Rs.4,958.88 crore (61%) of the outstanding balance at 31 March 2002 represents Loans for
Power Projects,

To government servants, with Rs.233.12 crore outstanding at 31 March 2002. Testing of controls
over theseloansin the case study departments/districtsfound control sto be adequate and generally
adequately complied with; ¢
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Theseloansand advancesarefor (1) long term (house building, purchase of motor conveyances and other conveyances,
purchase of computers etc) for which records are being maintained by AG. Controls were tested in the districts and
found to be satisfactory in al districtstested. (2) short term loans (festival, marriage). Testing revealed that all of the
district offices, all but one of the schools, but only one of the PHCstested maintained separate Watch Registers. Those
that did not maintain a separate Watch Register, did monitor recovery of the loan/advance adequately through the Pay
Register.
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. for miscellaneous purposes, with Rs.0.06 crore outstanding at 31 March 2002.

Loans and advances are of concern from aregularity perspective (i.e. the extent to which monies are
being disbursed for the proper purposes and recovered promptly to minimiseloss to the Consolidated
Fund) and from an accounting perspective. The high balance of loans and advancesto municipalities,
local bodies and Panchayat Rgj institutions are of particular concern.

GOs sanctioning the loans to these institutions are issued by the respective departments with the
concurrence of the Finance Department. Theloan amounts are drawn and disbursed to theinstitutions
by the Finance Department, usually through cheques. Since 1996-97, Finance Department has been
responsible for maintaining detailed accounts and sub-accounts for the loans/advances, monitoring
theloan, collecting interest and recovering the loan at the due dates. The CAG’sAudit Report (Civil)
for 2000-01 concludes: “the non-maintenance of proper |oan recordsand failurein monitoring recovery
of loan repayments.... and sanction of loansto the unviable unitsin disregard of the financial interests
of the State were a contributing factor to the worsening financial condition of the State Government.”
These issues, and others, are examined in more detail below.

First, there are weaknesses in the recording and monitoring of loans and advances. The Finance
Department maintains the records of each |oan and each institution indicating the repayment schedule
and overdue principal and interest. Whenever remittances are made towards the repayments are
made, these are noted. However:

. Therecordsare maintained only manually, athough software for monitoring the recovery of the
loansis being devel oped;

. Thereare no periodical reports on the status of the loans;
. No consolidated records are maintained.
Secondly, there is inadequate recovery of the loans and advances, and interest due, in that:

. Newloansand advancesarestill being disbursed, despitethefact that previousloansand advances
are overdue. In thiscase, the amount is paid net of the overdue amount;

. Most of theinstitutions and PSUs are in the process of winding up or closure stage. Fresh loans
are sanctioned largely for the purposes of funding Voluntary Retirement Schemes of their
employees. Once the ingtitution is wound up, the remaining assets, if any exist, are adjusted
towards the principal and interest of the loan;

. No specific action is taken by Finance Department to recover overdue amounts.

As aresult, Rs.,2629.14 crore (i.e. 32%) of these |oans and advances (and Rs.411.64 crore interest)
wasoverduefor recovery at 31 March 2002, of which Rs.1,042.96 crore (i.e. 13%) had been outstanding
more than three years. Note that the amounts due for recovery and outstanding for more than three
years haveincreased significantly inthelast two years, by 131% and 23% respectively.® Poor rates of
recovery have been mentioned regularly in the CAG’s Audit Reports. In the CAG report for 2000-
2001, the CAG reported that recovery had worsened just as loans and advances had accelerated:
recovery declined from 45% of the opening balance of outstanding loansin 1996-97 to 4% in 1999-
2000 and 6% in 2000-01.

Recovery of loans and advances was better than anticipated in 2001-02. Recovery of Rs.280.29 crore
was estimated; actual was Rs.946.66 crore, more than three times estimated. Of this total recovered,
Rs.838.74 crorerelated to institutional loans and advances. However, note that this amount related to

65 Of the overdue amount, Rs. 560.61 crore relate to total |oans outstanding against the AP State Electricity Board made
at the end of January 1999. The orders of GOAP on the splitting of the assets and liabilities of the Board after the
creation of AP Genco and AP Transco have yet to be received enabling the calculation and thus recovery of the
outstanding amounts.
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the recovery of just four loans. % |If GOAP does not intend to recover the loans and advances, the
proper accounting treatment would be write off the loans and advances as irrecoverable.

Thethird key issueisthat CAG’sAudit Reports express concern about the risk of misclassification of
loans and advances by departments, with the strong possibility that many of the loans and advances
are actually investments, grants or expenditure, in which case they should be accounted for as such.
Depending on the extent of the misclassification, this has the potential to have a major impact on the
real size of revenue deficit.

Fourthly, the Finance Accounts indicate that there are unreconciled balances between the closing
balances shown intheAG’smain/control accounts and the detailed accounts maintained in the Finance
Department for loans and advances. ¢ The Finance Accounts 2001-02 quote seven major heads with
unreconciled differences in balances, totalling Rs.87.78 crore. ® But, this may be a fraction of the
total unreconciled differencesinreality, asonly examplesare provided and these are the net differences,
not the total gross differences. Most of the differencesin the loans and advances appear to date back
to the early 1990s. The majority of the difference in value is comprised of a difference relating to
loans and advances to Loans for Power Projects at Rs.81.70 crore, a difference dating only to the
current year of account.®® The CAG notes though that balances are communicated to departmental
officers every year for verification and acceptance, in many cases, such acceptances have not been
received. Some of the acceptances, albeit for lakhs rather than crore of rupees, have been outstanding
sincethe 1980s.”° However, itistheweak controlsthat are the focus here, rather than the value. Many
entries are unreconciled due to the fact that the AG has not received adequate details and documents
from the DTOs or departmental offices.

Finally, the reporting of loans and advances is impeded by lack of information. Information about
loansand advancesis compiled by the AG, and disclosed in the Finance Accounts, on an annual basis,
for which purpose the AG is dependent on annual returns by the departments.” There are standing
instructions from GoA P that information about overdue amounts as on 31 March, together with steps
taken for the recovery of arrears, should be sent by the HoDs to the AG by 30 June each year for the
previousfinancial year. Asat August 2002 however, information about the overdue amounts as at 31
March 2002, the detailed accounts of which are maintained by departmental officers, had not yet been
received from any of the offices by the AG. The same had been true in the preceding two years.

66 Therecoverieswerefrom: APTransco (Rs. 375.25 crore), APHousing Board (Rs. 347.79 crore), AP Urban I nfrastructure
Corporation (Rs. 81.32 crore), and AP Genco (Rs. 34.38 crore).

67 The AG maintains detailed or separate registers, known as broadsheets, indicating ledger balances in respect of al
heads which are closed to balances under Public Debt and Loans and Advances (under the Consolidated Fund), and
Deposits, Reserve Funds, Suspense and Remittances (under the Public Account).

68 Statement 8 of the Finance Accounts states: “In a number of cases, there are unreconciled differences between the
closing balances shown in Statement 16 and 18 of the Finance Accounts and those shown in separate registers or other
records maintained in the Accounts Office/Departmental offices for the purpose. Steps are being taken to settle the
discrepancies as soon as possible. In many cases the full details and documents required for the purpose are awaited
from the Departmental/Treasury Officers.”

69 Explanatory Notes to Statement No.8 of the Finance Accounts: Summary of Balances under Consolidated Fund,
Contingency Fund and Public Account as on 31 March 2002.

70 Appendix Il to the Finance Accounts.

71 Details about the recipient of loans and advances (with balance brought forward, amounts advanced/recovered in the
year, and closing balance) are provided in Statement No. 18 of the Finance Accounts. A summary of loans/advances
by each sub-sector is provided at Statement No. 5 of the Finance Accounts. Statement 5 also discloses overdue
recoveries and amounts outstanding more than three years.
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5.8  Financial transactions properly passed and accur ately recorded

The majority of departmental transactions™, are processed by Treasury departments, rather than line
departments. All of the Treasury departments are under the administrative control of the Finance
Department and are outlined in Figure 53.7

GoAP recognises the inefficiency of the “two layers engaged in the verification of documents - one
the department and another in the Treasury”, ™ together with the impact on the accountability of
departments of having the Treasuries processing their transactions. GoAP's medium term aim is
therefore to delegate “ enhanced financia powers.... (so that departments can) be held responsible for
payments, accounting and accountability”™. In the meantime, transaction processing will remain with
the Treasury departments.

An assessment of each of the Treasury departments, in terms of the control sthey maintain over finances
is set out in the following sections. Section 5.8.4 examines controls over funds circumventing the
Treasury departments.

Figure53: GOAP Treasury departments
There are three main Treasury departmentsin GoAP as follows:

DTO and STOs, which transact the Government Accounts in the districts with the exception of
those undertaken by the PAOs (Works and Projects) below. Thereis one DTO in each district.
Each DTO will have anumber of STOsunder itscontrol. Thereare 297 STOsacrossAP. Regional
Joint Directors of Treasuries, based in Visakhapatnam, Cuddapah and Hyderabad, oversee the
DTOs in each region.

PAO (Hyderabad). From five separate |ocations acrossthetwin cities, PAOstransact government
expenditure, largely pay and allowances, for the headquarters of departments. (Their receipts are
handled through the DTOs.) The systems and procedures of the PAO (Hyderabad) are virtually
identical to those of the DTO. A PAO (AP) aso existsin New Delhi, making payments on behal f
of AP’ sinterestsin the capital.

Finance (Works and Projects) Department, which transacts the Government Accounts in the
districts in Irrigation, Transport, Roads and Buildings, National Highways, Public Health
Engineering, Panchayat Raj, and Forest Department units. Under the Finance (Works and Projects)
Department, there are 34 PAOs (Works and Projects) who pay the works bills of their projects,
and the payment of pay and allowances for Irrigation Departments. The non-project expenditure
of these departments, such as salariesand office expenses, still passesthrough the Treasury system.

5.8.1 District Treasury Offices

The standard system for most AP government departments is the DTO system, with some 70% of
expenditure passing through DTOs. Theworkings of the DTO system are set out in the Treasuriesand
Accounts Functionary Manual. There are two types of Treasuries, being:

72 Note that some departments and government institutions retain some limited cheque drawing powers. Payments are
also made by the Pension Payment Office, Pension Payment Office (legislature), and PAO (AP) in New Delhi.

73  Theadministrative headquarters of the Treasury system isthe DTA which operates under the administrative control of
the Finance Department. The establishment and service matters of the DAOs and the PAOs are overseen by the
Finance (Works and Projects) Department. The functionary control of PAOs including Joint Director Officesis aso
exercised by the Finance (Works and Projects) Departments.

74  GoAP Strategy Paper on Fiscal Reforms (2001), paragraph 98.

75 GOAP Strategy Paper on Fiscal Reforms (2001), paragraph 93.
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. Banking treasuries, of which there are 240 in AP, hold no cash, and transact all their business
through local branches of agency (nationalised) banks representing the RBI;

. Non-banking treasuries, of whichthereare 57, all located in remote areas of the districts, transact
entirely in cash, asthereisno local banking infrastructure. RBI therefore maintains a currency
chest at each of the treasuries.

Controlstesting of banking treasuriesin five districtsindicated adequate control s had been established
in the areas tested, and adequate compliance with the key controls, in the following areas of their
operations.

5.8.1.1 Receipt of bills (accounting control)

DDOssubmit their salary or establishment bills between the 17 - 20th of each month to ensure payment
at the month end. Other expenditure bills are submitted to the Treasuries at any time of the month.
The receipt of bills for payment is controlled via a Bills Inward Register, in which a discrete bill
number isallotted to each bill. The Bills Inward Register was properly maintained in all DTOs tested.
In all DTOs tested, a paper token system was being operated adequately. The DDO’sclerk is given
the token (in the DDO’s name) in return for the bill, to enable him to present the token to the bank in
return for payment.

5.8.1.2 Pre-audit (budgetary control)

All bills are subjected to pre-audit to check compliance with a number of requirements. The first
check is on the availahbility of budgetary provision. DTOSSTOs maintain a manual BCR, head-wise
and DDO-wise. DTOs/STOs are notified of the original budget alocation and any revisions both via
the DTA and viathe department, and the budget is entered in the BCR. While departments, certainly
at thedistrict officelevel and above, do maintain BCRs (see section 5.6.1), the main budgetary control
in practice is therefore via the Treasury BCR.

Bills submitted for payment are checked against this BCR. Checks against appropriations are only
donefor ‘control items' (basically, non-salary expenditure). However, salaries (the main non-control
expenditure) are also required to be checked by the DDO against the service book and the pay bill
register and by the DTO against the sanction cadre strength and the fly leaves (see section 5.6.3).

In al DTOs tested, the BCR was being adequately maintained, albeit manually. Each entry in the
BCR was checked and attested by the supervising official. Random checks are undertaken by the
DTO himsdlf to ensurethat budget provisions have been recorded correctly and that additiong/aterations
have been correctly recorded. Examination of the BCRs also confirmed that alterations made to
budgetary alocations had been properly attested. Budgetary control by the Treasury departments
will be further strengthened by the full implementation of e-khazana (see section 6.6.1).

5.8.1.3 Pre-audit (regularity and propriety)
Pre-audit also checks:

. Budgetary availability;

. Proper sanction to incur expenditure;

. Specimen signature of the DDO, against the approved list. The specimen signature of a new
DDO isobtained immediately at the time he takes charge and is attested by the outgoing DDO.
In any other casg, it is attested by his CO;

. Budgetary classification;

. Arithmetical accuracy;

. Adequacy of documentation supporting payment;
. Rates, for examplein the case of allowances.
({7
> 66



An examination of bills processed over a period of time confirmed that there was adequate evidence
that these checks were being undertaken and certified by the auditor as having been undertaken.

All non-compliant bills are rejected and returned to the DDO. Note that DTOs/STOs do not
communicate the remaining balance of the budgetary provision to DDOs. All bills that exceed the
budgetary provisions are rejected without warning.

5.8.1.4 Authorisation and dispatch of passed bills to bank (physical and accounting controls)
The pay order isrecorded on each bill and signed by the DTO/Assistant Treasury Officer (ATO)/STO.
The DTO/ATO/STO supervisethe placing of the Register of Billsand the passed billsin the box to be
sent to the agency bank for payment. The box islocked, with the keys being held only by the DTO/
ATO/STO and the concerned bank manager in which theaccount isoperated. Controlstesting confirmed
that these controls were being maintained in the DTOstested. The agency banks make the payment,
and send the cheque either to the payee or to the DDO for them to disburse to the payee.

5.8.1.5 Record keeping and reconciliation (accounting control)

Each Treasury will maintain accounting records, for expenditure and receipts, with the key records set
out in Figure54. For thelast ten years, all STOs and DTOs have used Treasury Accounting software
called Compilation of Treasury Accounts (C-TAS) to account for their transactions. C-TASisabatch
mode and off line system, based on UNIX Cobol software.
Figure 54: Summary of DTOS key accounting records and results of controlstesting
Unless otherwise noted the following accounting records to record transactions are maintained in
C-TAS.

Day books: details bills/challan-wise transactions.

Check list: lists bills/challans, sub-account wise, to enable bank reconciliation.

Sub accounts: totals for sub accounts, department-wise at the detailed head level. Sub accounts
are maintained as acomplementary record to enable compilation and rendering of monthly account
to AG (rather than primary accounting entry), thus might not be completed in ‘real time'.

Main accounts. details of major head wise/sub account wise transactions in a month.

Deposit ledger, funds ledger and loans ledgers are all maintained manually.

List of Payments (L OPs): detailsof major head-wise transactions, and rendered to AG on monthly
basis.

Sanctions register: DDO-wise sanctions regarding establishment, specifying number of postsin

each cadre, permanent or temporary, and Plan or non-Plan; period of establishment in case of
temporary.

Fly leaf: pay levels of each employee indicating the scale, DDO-wise. Maintained manually.

Reconciliation records: undertaken manually on a sub account-wise basis, resulting in variation
statements.

Pension lists: STO-wise and pensioner-wise pension drawing particulars.

Pension Bank bills: Consisting consolidated bills consisting pensioners, pensions to be adjusted
to pensioner accounts.

GO 507 Register: enable Finance Department to monitor departmental compliance with key
accounting controls, the results of which are noted throughout this report wherever relevant.

Inall casestested, these accounting recordswerebeing maintained. In some cases, some columns
of the records were not completed, however the information omitted was not essential. In the
cases of the complementary records these were not updated in ‘real time', i.e. often after the end
of theworking day on which thetransaction was processed. In conclusion therefore, maintenance
of these key accounting recordsin all the DTOs tested was satisfactory.
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On adaily basis, the bank list of payments and receipts transactions (known as the “SCROLL") is
received from the banks and reconciled with the Treasury records the same day. Any discrepanciesare
promptly resolved. The DTO/STO verifies the reconciliation. On a monthly basis, a Verified Daily
Monthly Statement (VDMYS) is received from the bank and is reconciled with Treasury records and
certified. Controls tested confirmed that these reconciliations were being promptly and properly
undertaken in the Treasuries tested.

5.8.1.6 Non-banking treasuries

In the case of the non-banking treasuries, cash payments are made and entries made in the accounting
records accordingly. The cash basis means that these Treasuries are subject to greater inherent risk
than banking treasuries. They are subject to variousinspections: from RBI, AG, Regional Joint Director
(Treasury) and the DTO. Daily reconciliations, between RBI and Treasury figures, are undertakenin
the Treasury, and monthly at the AG. These inspections, together with other controls, may mitigate
the level of inherent risk, but the SFAA team has not undertaken controls testing at any non-banking
treasuries.

5.8.1.7 Pension payments

Pensions are paid through the Pensions through Electronic Network (PEN) system, which hasbeenin
operation since 1998. All pensioners receive pension payments directly into their bank accounts,
with single payment drawn by Treasury. Treasuries are serving about 3.69 lakh pensioners through
4,000 bank branches acrossthe State. GoAPbelievesthat APistheonly Statein India, and asingular
exception among devel oping countries, to have afully electronic payment of pensions.” Although the
system and controls have not been examined in detail or tested, it is understood that the system is
working effectively.

5.8.2 PAO (Hyderabad)

PAO (Hyderabad) is essentially the DTO for al Government departments based in the twin cities.
The rationale for having a separate function from the Treasury system is clear: the Treasury system
can not cope with the large volume of transactions coming through the PAO system in the twin cities.

The value of payments transacted through the PAO (Hyderabad) has increased substantially in recent
years, athough the number of billsremainsrelatively steady.

Thedepartments’ 1,090 DDOs present their non-pension billsfor payment to the PAO, and the process
followed thereon is virtualy identical to those for the DTOs, except that:

. The PAO (Hyderabad) issues cheques, whereas, in the DTOs the cheques are issued by the
agency banks. PAO (Hyderabad) has apoor record in undertaking reconciliations with cheques
issued by the bank (see section 6.6.4.2). However, of late, PAO (Hyderabad) has outsourced this
cheqgue reconciliation and expects to complete this work by July 2003;

. PAO (Hyderabad) only pay by cheque, not in cash as in the non-banking Treasury system;

. PAO (Hyderabad) focuses moreon pre-audit than the Treasury system as, previoudly, thefunctions
now undertaken by the PAO system were undertaken by the AG.™

5.8.3 Finance (Worksand Projects) Department

Since the 1950s, special arrangements have been made for the payments of major Irrigation projects.
In April 2001, these arrangements were extended to other wings of Irrigation department, and the
Public Works Divisions (PWDs) of Transport, Roadsand Buildings, National Highways, Public Health

76 GOAP Strategy Paper on Fiscal Reforms, paragraph 103.

77 1n 1984-85, expenditure booked through the PAO was Rs.645 crore; in 2000-01 it was Rs.7,147. In 2001-02, up to
January 2002, it was already Rs.7,637 crore.

78 Insome other States, the pre-audit function is still undertaken at the State capital by the AG. In AP, the function was
transferred to the PAO system in 1971.

({7
> 68



Engineering, Panchayat Raj, and Forest Departments. The PAOs (Works and Projects) now provide
payment services for all the projects of the above named departments in each district. There are now
34 such PAOs/APAOs located at 37 places (23 districts plus 14 at irrigation projects). There are also
12 independent divisions which have direct cheque drawing powers.” And, for payments made by
Forest Divisions, the District Forest Officer has limited cheque drawing powers in respect of Civil
Works not exceeding Rs.10 lakhs each.

For al other payments, the PAOs (Works and Projects) undertake pre-audit of the hills, checking
sanction, adequate budget, coding etc, beforeissuing the cheque, drawn on the agency bank representing
the RBI.

Each of the PWDs using the PAOs (Works and Projects) function has a Divisional Accounts Officer
(DAO). TheDAOsassist the Divisional Officersinthe PWDsto passhillsfor payment after undertaking
basic checks on the invoice, in particular having obtained the sanction of the project’s Executive
Engineer (who isthe DDO for that Division) that goods or services have been received and payment
is properly due in line with the invoice.

There are six Joint Directors of Works Accounts (JDWAS) who have management control over the
PAOs/APAOs under them. They post check the paid bills crossing 40% and 80% stage of agreement
value and a so undertake inspections of PAO offices and as part of an internal audit review the paid
vouchers above Rs.2 |akhs value each.

Works accounting has been computerised, with the implementation of FACTS. FACTSisarelationa
database management system developed in Oracle, using the Windows NT operating system. The
FACTS version 2 for processing of bills and generation of cheques is under finalisation. The
implementation of FACTS has substantially improved the timeliness and reliability of rendering of
monthly accounts by PAOs (Works and Projects) to AG during the last two years (see section 6.5).
FACTS has not yet been subjected to an IT audit. The system’s weaknesses in terms of connectivity
are noted at section 6.6.2.1.

Key issues with regard to internal controlsin PAOs (Works and Projects) were noted to be that:

. The department has an internal test check system, and a vigilance cell at the secretariat level,
but no internal audit function;

. The procedure of obtaining bank guarantees (towards performance security or mobilisation
advances or equipment advances) needs to be examined as PAO (Works and Projects) report
cases of fake bank guarantees;

. Therearedelaysranging from oneto 27 monthsin the reconciliation of cheques, submission of
schedules, and Schedul e of Settlement with Treasuries (SSTs) with the AG (see section 6.6.4.2);

. The operation of cash settlement suspense (for inter-departmental transactions) by the PAOs/
PWDs has been discontinued, yet the outstanding balances have not yet been cleared. The
outstanding balance at 31 March 2002 was debit Rs.65.57 crore.

5.84 Fundscircumventing both the GoAP Treasury system and the Gover nment Account

As noted at section 4.4.4, there are three Centrally Sponsored Schemes, being DPEP, DRDA and
PMGSY, whose funds are channelled directly to the implementing department/agency without routing
them through the Treasury departments. These arrangements stem from an India-wide policy based
on Gol’s assessment of control and efficiency of Treasury systemsin other States.

Theresult in AP has been weaker financial control and accountability than in schemesreceiving funds
through the GoAP Treasury system. GOAP has thus joined other States to ask for the funds for such
programmes to be passed through the State Government in future. Figure 55 below sets out a case
study of one such scheme, DPEP, highlighting weaknessesin financial control and accountability.

79 Including dredging; Marine; TB dam; emergency cyclone relief programme.
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Figure 55: Case study of DPEP

The DPER startedin 1994, isa Centrally Sponsored Scheme, with the obj ective of universalisation
of elementary education. The programme supplements the existing system through additional
inputs in terms of construction of school buildings, Vidhya Volunteer teachers and provision of
teaching and learning materials. DPEP isbased on the concept of community participation. School
Education Committees (SECs) manage the 54,000 schools involved (about 80% of all schools) -
they procure the construction, recruit and monitor teachers' performance and procure materials.
DPEPisjointly funded by Gol (85 %) and GoAP (15 %). The DPEP appearsin the budget and the
accounts of GOAP only to the extent of State’s share of expenditure. And, funds are not passed
through the Treasury function.

The DPEPisimplemented by AP Pradhamika Vidya Parishatttu which is registered as a society.
Management at State level is by the State Project Director (SPD). At the district level, the
District Education Officer acts asthe programme co-ordinator (PC) assisted by full timeAdditional
Project Coordinator (APC), working under the control and supervision of the relevant District
Collector. The APC of the District is supported by the Mandal Resources Persons (MRPs) at the
Mandal level.

The SPD obtains the funds directly from the Gol and GoAP via demand drafts and the funds are
parked in DPEP accounts maintained with nationalised banksin Hyderabad. Funds are distributed
to the district units, who in turn park their funds in the nationalised/rural banks. Funds are then
distributed to each SEC, which makes disbursements locally.

Monthly expenditure statements are required to be submitted by the MRPs, who compile them
and submit them to the district, who in turn compile them and submit them to the DPEP SPD. The
SPD compiles the accounts of the DPEP and should submit a monthly account to Education
Department, and a quarterly report to Gol. The accounts of DPEP as well asthe district units are
audited by a Chartered Accountant and are subjected to external audit by the AG annually.

Preliminary results of testing indicate the following issues: cash books and other ledgers are not
properly maintained at thedistrict level; bank reconciliations are not being conducted consistently;
interest on accounts in which DPEP monies are held are not properly accounted for; inadequate/
no monitoring of expenditure statementsfrom the SECs by the districts (but, expenditure statement
is sent to the SPD each month promptly from the particulars available in their office); an annual
working plan and budget (AWP& B) is prepared by the district unit and submitted to SPD through
district collector who isresponsiblefor the execution of the programmein that district, i.e. districts
release monies up until the point that money runs out; UCs are pending for monies given as
grants-in-aid (in Nalgonda, pending UCs totalled Rs.130 lakhs and in Vishakhapatnam Rs.25
lakhs); AG Inspection Reports and audit paras are not responded to promptly; in Nalgonda the
monthly accounts are not being audited by a Chartered Accountant on monthly basisbut alongside
the annual accounts; the assets register was not maintained; there is no register indicating the list
of civil works undertaken and expenditure incurred on each unit in each Mandal for each year.
Furthermore, follow up actions on the remarks of the Chartered Accountant auditor are yet to be
taken. Similarly, AG Inspection Reports and audit paras are not responded to promptly.

5.85 Controlson PD and other deposit accountsin the Public Account
PD and other deposit accounts have been an issue of concern for GoAP for sometime.

The general financia rules prohibit the drawal of monies from the Treasury unless required for
immediate disbursement. However, the rules do allow authorised officials to draw monies from
Treasuries and place them in local agency banksin deposit accounts, outside the Consolidated Fund,
in the Public Account (thus still within the Government Account).®

80 The deposit accounts are disclosed under sector K major head 8443 Civil Deposits in statement 16 of the Finance
Accounts.
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The deposit accounts will be classified as non-lapsable or lapsable. In the latter cases, funds will
lapse on 31 March of the financial year following the year in which the funds were released. The
deposit accounts thus provide for contravention of the annuality principle, which requiresfundsto be
returned to the Consolidated Fund at the end of each financial year. Therisk isthat unutilised budgeted
fundswill be transferred to deposit accountsto prevent the all ocations from lapsing so that the money
can be utilised after the close of the financial year.

M onieswithdrawn from the Treasury and deposited in the PD accounts are accounted for asexpenditure,
pending submission of monthly PD account statements by the PD account administrator. Thus unspent
balancesin PD accounts represent an understatement of expenditure. The CAG in his2001-02 report
expresses concern at the unspent balances under deposit heads included as expenditure: as at end
March 2002 they totalled Rs.68 crore, compared to Rs.56 crore as at end March 2001 and Rs. 113
crore as at end March 2000.8

Retention of large amountsin deposit accounts by the officersfor long periodsisalso fraught with the
risk of diversion and misappropriation of the funds provided for specific purposes, and also non-
implementation of the schemes. Unutilised funds provided for specific schemesin the Budget should,
unless re-appropriated, be surrendered to the Government at the end of the year.

GoAP smagjor concern has been about one type of deposit account, being the PD account, whose total
balance was Rs.115.26 crore at 31 March 2002. 2 GoAP is increasing its control over, and the
transparency of, lapsable PD accounts. PD accounts are alowed only in a number of specified
circumstances, but the most common isfor the execution of schemesin the districts over anumber of
years. Having accessto aPD account enablesthe PD administrator (for example, the District Collector)
to draw upon funds quickly when monies are required at short notice.

GOAP recognises the risks posed by the PD account system, and hence has implemented stricter
controls over the PD accountsin four key areas, as follows.

First, opening of accounts. The opening of aPD account is subject to the prior authorisation of theAG
and the accounts are managed by an authorised PD account administrator. Stricter discipline has been
enforced by the AG over thelast fiveto six years. Thisdiscipline has prevented the opening of further
accounts.

Secondly, withdrawals from accounts. Until April 2000, there were no standard procedures adopted
for withdrawals from the deposit accounts. At that time, Finance Department issued detailed
instructions, ssimplifying and standardising the procedures.®® Compliance with this appears to be
adequate. Only upon specific authorisation of the AG will the DTO issue a cheque book to the PD
account administrator.

Thirdly, transparency about accounts, account transactions and account balances, which has been
very limited in the past. Finance Department has taken the following stepsto increase transparency in
thisarea. Asof December 2001, PD Account administrators have been required to submit information
on district-wise actual expenditure from the PD accounts, together with certified copies of the bank
bal ances used for each scheme, while sending the cheque for countersignature in Finance Department.
A Certificate of Acceptance of Balances (CAB) is also required to be sent by the PD account
administratorsby 30 June of the succeeding financial year.8 However, compliance with thisrequirement
was reported to be low, hence requiring alternative approaches. And, as of April 2002, the Treasury
departments are required to collate information on PD accounts in their district.?® As at end March

81 Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GOAP, seepara1.9.2 - 1.9.3.

82 Theprovisionsfor such accounts are set out in the AP Financial Code Volume| Article 267 to 272 and Treasury Code,
Treasury Rules 10 and 16.

83 Asper GOM No. 43 Fin. & Plg (W&M) Dept., dated 22 April 2000.

84 Asper GOM No. 41377-A/1233/A2/W& M/2001, dated 27 December 2001.

85 GOM 507, Finance (TFR) Department, dated 10 April 2002.
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2003, DTOshave reported, under GO 507 requirements, their knowledge of 1,176 |apsable PD accounts
and 116 bank accounts.

Fourthly, accumulation of high balances in accounts. Traditionally, DTOs released further funds to
deposit accounts, regardless of the fact that the account might already have high unutilised balances .8
Controls to prevent high balances accumulating have been enforced, being as follows.

. DTOsarerequired to obtain information on the utilisation of fundsfrom, and balances available
in, the PD accountsbefore any further amountsare credited.®” Bank certified balancesarerequired
for al bank balances. No further amounts shall be credited to PD accounts until and unless 75%
of the amounts released previously have been drawn and spent. DTA performance monitoring
of compliance by the DTOs reported a reasonably high level of compliance.

. GoAPIsseeking the refund of Iapsable balances from accounts. For example, of the Rs.144.49
crore in the PD accounts notified by the DTOs as at end November 2002, Rs.56.86 crore is
lapsable. Of this total, Rs.54.29 crore has been recovered to date. While the recovery to the
Consolidated Fund of these lapsable fundsis an achievement, it is still of concern that the rules
onlapsesare counter to the annuality rules. If the benefit interms of efficiency and effectiveness
of schemes justifies this rule, the rule should be clearly disclosed in the accounts.

5.8.6 Commitment and arrearsare controlled

Expenditure control systemsare focused on budgetary controlsat the Treasury level, before payments
arereleased, not before expenditures are committed or incurred. Departmental officesdo not maintain
arecord of their consolidated commitments, such that these could be used as an aggregate control.
Furthermore, asnoted at section 5.6.1, DDOs at thefield level do not generally maintain BCRs. Thus,
although arrears are calculated at the end of year for inclusion in the next year’s Budget Estimates, the
DDOs ' recordsdo not enabletheseto be calculated relatively easily. Thiscreatesarisk of expenditure
commitments being greater than budgeted through arrears generation.

86 The CAG'sreport for 2000-01 noted that a test check of the accounts of 18 offices under four departments reveaed
that out of the amounts drawn on various dates between March 1987 and March 2001, Rs. 7.89 crore were still lying
unutilised at September 2001 in PD accounts (Rs. 0.36 crore), deposits in banks/post offices (Rs. 4.47 crore), demand
drafts (Rs. 1.39 crore) and other deposit including cash (Rs. 1.67 crore). GoAP has taken significant steps to remedy
this situation.

87 GOM 507, Finance (TFR) Department, dated 10 April 2002.
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59 Conclusion

For the last two years actual expenditure has been different from budget allocations at the Grant
level, resulting in significant savings and some examples of excesses. The savings reflect factors
such as lower than budgeted revenue, delays in release of Gol funds for Centrally Sponsored
Schemes, delays in the issue of distribution statements at the district level and administrative
bottlenecks. The savings and excesses do not indicate significant risk of funds being spent on
unauthorised purposesas, in general, expenditureislessthan appropriated and both Supplementary
Estimates and “excess expenditure” are relatively low. However, the approval of the Assembly
for those Supplementary Estimatesisreceived on an ex-post basis; and excess expenditure remains
“un-regularised” year after year.

Whilst the Assembly appropriates at the Grant level, GoAP binds departments to appropriations
a the sub-head levd, in an effort to exercisefiduciary control over expenditure. GoAPhasincreased
the flexibility of HoDs to re-appropriate (within certain limits) in order to respond to changing
needsduring theyear. Theextent of thesere-appropriationsare not known. Thereare also instances
where funds released by Treasury departments for a particular scheme have been diverted to
another scheme; the extent of this diversion is not known but is of concern to the CAG.

Therelatively low excess expenditure can be attributed to budgetary control at the aggregate and
Treasury levels. Indeed, compliancewith controlsisadequatein the Treasury system and in those
departmental areas in which discipline can be enforced through the Treasury system, such as
documentation supporting payments; hence the success of GO 507 in targeting key controls. In
al other departmental areas (such as cash records, UCs, AC/DC hillsand PD accounts) compliance
hasin the past been generally weak. Inthelatter three areas at least, GO 507 and other initiatives
are strengthening controlsand compliance considerably, albeit from April 2002 onwards. Further
strengthening is required of other deposit accounts.
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6. Accounting

6.1  Principlesof good practice

Accounting playsacritical rolein minimising fiduciary risk. First, it enables government to monitor
budget execution and maintain financia control (see examination of monitoring at section 7.2), and
secondly, it enables financial reporting (see section 7.3). And, thirdly, it is financial reporting which
enables accountability through audit (see chapter 12), the L egidative Assembly (see chapter 13), and
public access to information (see chapter 14). Figure 56 below highlights those principles of good
practice in accounting that are key to minimising fiduciary risk.

Figure 56: Key principles of good practicein accounting to minimise fiduciary risk

Clear and optimal roles and responsihilities in the accounting process support accountability
for accounting systems, accounting records, and the production of accounts (see section 6.2).

Clearly defined accounting concepts, policies and procedures ensure consistent accounting
treatment and disclosure, and enable users of the accounts to interpret them so as to be able to
understand the financia results and position of the government (see section 6.3).

Accounting policies support the needs of the user of the accounts and enable them to hold the
government to account (see section 6.4).

Timely rendering, compilation and production of accounts enables prompt scrutiny and action
(see section 6.5).

Systems and controls support relevant and reliable accounting and provide reassurance that the
accounts properly present the government’s financial results and position (see section 6.6).

Complete and reliable accounting for funds held outside the Consolidated Fund as these are of
higher inherent risk of lack of transparency, irregularity, and poor accountability (see section
6.7).

This chapter assesses GoAP practice with respect to these principles. The chapter will refer to the
four stages of the accounting processin GoAP, as outlined in Figure 57 below.

Figure 57: Thefour stages of the accounting process

The four stagesin the accounting process are:

Stage 1. departmental maintenance of accounting records for transactions approved by the
departments and sent to be processed by the Treasury departments and payment by agency banks;

Stage 2: rendering of monthly accounts by the Treasury departmentsto the AG (AccountsWing).
(Accounts are also sent daily by the Treasury departments) to the DTA to enable monitoring of
budget execution;

Stage 3: the compilation and presentation of monthly government accounts by the AG, based
onthe hard copies of the accountsrendered, inputsfrom RBI and from intergovernmental transaction
data maintained by the AG;

Stage 4: the compilation and preparation of the year-end accounts by the AG. Theseform the
basis for the annual Appropriation Accounts and Finance Accounts (examined at section 7.3).

6.2  Clear and optimal rolesand responsibilitiesin the accounting process

Containing fiduciary risks depends on the clear allocation of roles and responsibilitiesto ingtitutions
in such away as to support accountability for accounting systems, the maintenance of accounting
records, compiling accounts and sound financial management. Roles, responsibilitiesand procedures
for each aspect of accounting and reporting are contained within the core PFM documents, set out at
appendix 1.
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The allocation of accounting roles and responsibilitiesin Indiais as follows.

6.2.1 Stage 1. departmental maintenance of accounting records and Stage 2: rendering of
monthly accounts by Treasury departmentsto the AG

At the State level in India, it is generally the Treasury departments which process transactions and
render accounts to the CAG, based on their processing of departmental transactions as detailed at
section 5.8.8 Thus, theline departments do not producetheir own publicly available accounts. Indeed,
accounts are structured major head-wise, rather than department-wise. These arrangementsraisethe
risk that:

. Departments might not accept sufficient responsibility for their accounts and have insufficient
motivation to build their financial management capacity. The lack of timely departmental
reconciliations, prior to GO 507, reflects this fact;

. Departments could not be held sufficiently accountable for their financial management. The
CAG could not issue department-wise audit opinions for example.

Good practice notwithstanding, the clear conclusion of the SFAA isthat thereis currently insufficient
departmental capacity for, and commitment to, financial management and accounting to enable the
transfer of responsibility to the departmentsin the short term. Clearly, GoAPisfacing avicious cycle
here: until the departments are forced to be accountable for the production of their accounts, their
PFM expertise and commitment will not increase significantly. However, this consideration must
take a back seat to the overall objective of GoAP-wide financia control and accountability. Asthis
chapter will conclude, GoA P has made significant advancesinincreasing thetimelinessand reliability
of itsaccounts. Too rapid atransfer of responsibility for financial transaction processing and accounting
to the departments would undermine these advances. Rather, some interim measures could be put in
place to start building departmental capacity and financial accountability with aview to transferring
responsibility to departmentsin the medium term. Indeed, GOAP doesintend to transfer responsibility
for payments, accounting and accountability to the line departmentsin the medium term.

6.2.2 Stage 3 and 4. Compilation and presentation of government accountsby the AG on
monthly and annual basis

The CAG is empowered to prepare and submit the accounts of the Union or each State. ® Section
10(1) of the CAG (Duties, Powers and Conditions of Service) Act, 1971 specificaly empowers the
President or the Governor of the State to relieve the CAG of the responsibility for compiling the
accounts of the State or departments or of a particular class or character. However, only Goa (and
Gol) has opted to take over the accounts function from the CAG.

Within AP, it istherefore the AG (Accounts Wing), on behalf of the CAG of India, who compiles the
Finance Accounts and Appropriation Accounts and presents them to the Governor, after approval by
the CAG, to be laid on the Table of the Legidative Assembly.*® GoAP does not prepare, sign, or
present itsaccounts. Nor does GoAPhave asignificant rolein the management of the Public Account.
The independence of the AG from GoAP provides some degree of reassurance about the objectivity
and reliability of the accounts. And, there is little doubt that, currently, the AG is best placed to
undertakethisroleintermsof itsexpertise. However, therisk remainsthat GoAP' s accountability for
itsaccountsisundermined. Ingeneral, thisdoesnot appear to be so, evidence being GoA P saccounting
reforms. Furthermore, it is noteworthy that AP is one of only two States where the AG’s accounting

88 Notethat Gol ministrieshaveaready moved to processing their own transactions and producing departmental accounts.

89 Article 150 of the Constitution gives the President of India, on the advice of the CAG, responsibility for deciding the
form of the accounts. The CAG (Duties, Powers and Conditions of Service) Act, 1971 elaborates the responsibility of
the CAG with regard to the accounts as being to prepare and submit them.

90 At the Gol level, the CAG was relieved of responsibility for keeping the accounts of the Union Government under
section 10 of the Act, as amended in 1976. An Office of CGA was created, in the Department of Expenditure of the
Ministry of Finance, to establish and maintain a sound accounting system in the ministries and departments now
undertaking their own accounting.
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role startsat the point of secondary level compilation, with primary level compilation being undertaken
by the Treasury departments.® In all other Statesthe AG also undertakes the primary (voucher level)
compilation aso. Thus, relatively speaking, GOAP has a greater role in accounting than most other
States. The risk of reduced reliability is mitigated by the detailed checks undertaken by the AG
(Accounts Wing).

6.3  Clearly defined accounting concepts, policies and procedures

GoAP's accounting concepts, policies and procedures are to be found in the AP Accounts Code, the
APFinancial Codeand theAPTreasury Code, all of which draw upon the Gol Government Accounting
Rules, Account Codes and General Financial Rules. Coverage of accounting concepts, policies and
procedures within the Codesis as follows.

. Accounting concepts, such as materiality, prudence, neutrality, or accounting for items on the
basis of their “substance” over their “form”, are not specificaly set down in any of the Codes.

. Accounting policies, which are the specific principles, bases, conventions, rules and practices
adopted in accounting and presenting financial statements, are set down in the AP Accounts
Code areincluded under various headings such as* general principlesand methods of accounts”,
“general methods of accounting” and the “directions’ governing the accounting for specific
items. Key accounting policiesincludethosefor: cash basisof accounting, accounting treatment
of sale proceeds from land, cost of acquisition, losses, and capital expenditure. However, the
accounting policies are not stated to be based on any fundamental accounting concepts. Intheir
most useful form, the accounting policies would be reflected in a set of comprehensive and
consi stent accounting standards tail ored specifically to the needs of a country’s accounting and
financial reporting needs.

. Accounting procedures constitute the practical guidance required to ensure consistency in, for
example, the bookkeeping entries for specific transactions, and how and when accounts should
be put together.  The accounting procedures are set down throughout the AP Accounts Code,
with support derived from procedures prescribed under the AP Financial Code (which governs
DDOs financial procedures) and the AP Treasury Code (which governs the procedures of the
Treasury departments).

Therefore, the accounting concepts and policies are neither described clearly (the emphasis being on
the “form” of accounting procedure, rather than “substance”) nor set out in a structured manner that
would enablethem to be easily identified. It isperhapsinevitablethat both the Codes/Rules/manuals,
and - therisk is - the finance officials themselves, ‘ cannot see the wood for the trees'. Indeed, the
main weakness (and some strengths) of the PFM legal and procedural framework in this regard was
recognised by the CAG in his recent inaugural address to the Government Accounting Standards
Advisory Board (GASAB) %

“The Accounts Code, the Financial Code, the Treasury Codes, the
departmental accounting rules etc all forman elaborate structure of a well
established accounting system which has been functioning quite efficiently
... OUr existing accounting rules are not operating without a system ... they
have underlying accounting concepts. But the problem is that we cannot
identify these principles readily and distinctly. Consequently, they do not
respond to our changing needs.”

91 Tamil Nadu isthe other State.

92 Thefirst meeting of GASAB was convened on 7 November 2002 by Mr V.N. Kaul, CAG.
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A key guestion isthe extent to which thelack of clarity hashad aconcreteimpact in practice. The best
examples include the accounting treatment of off-budget debt and contingent liabilities, such as
government guarantees. GoAP has taken action on both these areas, but (and thisis surely the point)
of its own volition. Standardised requirements for accounting treatment are a clear necessity. The
GASAB has been charged with the responsibility of bringing “proper identity to the existing concepts
enshrined in the current rules’, and thus of delivering standardisation by formulating Government
Accounting Standards for India.

Inthe meantime, thelack of standardisation provides scopefor differences of opinion about accounting
treatment. Recent CAG reports have commented on misclassifications of someitemsin the Finance
Accounts, which, in hisview have created “ serious distortions’ in thefinancial reports of GoOAP* We
have come across two examples of this.

First, in 2000-01 a subsidy of Rs.1,667 crore (out of total of Rs.2,228 crore) to the energy sector was
classified under Plan expenditure. However, GOAP believes that CAG’s view of the distortion is not
justified from an accounting principles point of view. Revenue expenditure under both the Plan and
non-Plan is calculated to arrive at the revenue deficit or surplus. Therefore, whether the subsidy is
classified as Plan or non-Plan would not affect the revenue deficit and therefore cannot ‘ distort’ the
financial position of GoOAP* The Accounts Code sets down aclear distinction only between revenue
and capital expenditure.®

Secondly, in 2001-02 Rs.761.59 crore, and in 2000-2001 Rs.553.7 crore, of grants-in-aid were disclosed
as capital, instead of revenue.® The CAG's objection was based on his view that such grants should
not be disclosed as capital unless that expenditure increases the capital value of government assets,
and that the impact has been to understate the revenue deficit. Indeed, the Accounts Code clearly
statesthat “ expenditure on grants-in-aid to local bodiesor institutions cannot | egitimately be considered
capital expenditure”.” GoAP s contention isthat the secondary tier of Panchayat Raj bodies(i.e. Zilla
and Mandal Parishads) are treated almost on par with Government, in that they are amenable to Writ
jurisdiction of judicial courts; their employees are paid salaries and pensions through Consolidated
Fund of GOAP, their capital works are carried out through GoOAP PR Engineering department;
maintenance of assetsisfully paid for by GoAP. GOAPbelievesthat the assetsare actually ‘ owned' by
GOoAP but only managed/supervised by Zilla and Mandal Parishads. Furthermore, only those
expenditure which actually were incurred for asset building were treated as ‘ capital’. The CAG has
now referred the issue to the GASAB for areview.

While differences of opinion about accounting treatments between institutions and their auditors are
inevitable to some degree, the difference of opinion in this case does highlight the need for increased
clarity and need for standardisation.

6.4  Accounting policies support the needs of the user of the accounts

Good practice definesfour principal qualitative characteristicsfor accounting (and financial reporting)
which enable users of accounts to interpret them and find them useful in holding the government to

93 Report of the CAG of Indiafor the Year ended 31 March 2001 (Civil) GoAP.

94 GoAPasobelievesthe classification wasjustified on the following grounds: the Planning Commission itself approved
power subsidy as apart of the Approved Plan Outlay of GoAP, since the amount was being given not only to meet the
revenue shortfall but also to bring about power sector structural reforms. The World Bank SAL is also to meet the
structural adjustment costs that include power sector and Public Enterprise Restructuring costs. The Gol hasa‘Plan’
scheme of Accelerated Power Development and Reforms Program (APDRP) to provide subsidies to power utilitiesto
meet their revenue shortfalls.

95 Accounts Code Volume | Article 30A.

96 Requirementislaid downin Rule 26 of the Form of Accounts of the Union and States (Basic) Rules. Misclassification
reported in Report of the CAG of Indiafor the Year ended 31 March 2001 (Civil) GoAP. TheAudit Report adjustsfor
the misclassification when presenting its abridged statements.

97  Accounts Code Article 30A(2).
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account.® These characteristics would assume more significance under an accruals accounting base
of accounting that requires the application of significant levels of judgement in deciding accounting
treatments. Itishowever the pursuit of these characteristics which drivesthe decision about the basis
of accounting itself. These characteristics are set out in Figure 58 below.

Figure 58: Principal qualitative characteristicsfor accounts and financial reports

Relevance: information is relevant to users if it can be used to assist them in evaluating past,
present or future events or in confirming or correcting past evaluations. Relevance is determined
by itsnatureand materiality. Informationismaterial if itsomission or misstatement could influence
the decisions or assessments of readers. For example, relevance might require the preparation of
accounts of losses during the year, or accounting classifications, which enable areas of public
concern to be disclosed in more detail.

Understandability: seeking to ensure that readers might reasonably be expected to comprehend
the meaning of the accounts. Information about complex matters should not be excluded merely
on the grounds that it may prove too difficult for certain users to understand.

Reliability: information is reliable if it free from material error or bias. The information in the
accounts should be compl ete within the boundaries of materiality and cost; befaithfully represented
in a neutral manner; be accounted for in a manner which reflects its underlying substance rather
than simply its apparent form; and, wherever estimates are required, these be based on prudence
(not generally relevant to cash accounting).

Comparability: information is comparable when users are able to identify similarities and
differences between that information and information in other reports. It iscritical therefore that
items are accounted for in such away to enable users of the account to compare between periods
of account.

These characteristics will be particularly important as benchmarks against which financial reporting
will be assessed in chapter 7.

India saccounting ruleswere devel oped well beforethe needs of the userswere considered paramount.
As a result, the Rules and Codes insufficiently support the needs of the users of accounts, in their
desirefor therelevant, understandabl e, reliable and comparablefinancial information. The Government
Accounting Standards to be produced by GASAB aims to “promote best practices on the basis of
generally accepted principles of Government accounting” and thus deal with thelacunaein the current
system. They will be in keeping with both the Constitution and legal framework of India, but aso
international norms. The key criterion identified by the CAG in hisinaugural addressto the GASAB
as driving the devel opment of the standards was the needs of the user.®® Therefore, we can reasonably
expect the standards to address the “substance over form” issue and the relevance of financial
information.

The following are the key areas for improvement of the usefulness of the accounts, in terms of
accounting.

6.4.1 Cash basisof accounting

At theheart of a country’s accounting framework is the decision about the basis of accounting, and it
isthiswhich hasafundamental impact on the usefulness of the accounts. The cash basis of accounting
is prescribed for al of India, subject to “such book adjustments as may be authorised” .2 GoAP has

98 International good practice is defined asthe International Public Sector Accounting Standards (IPSAS) issued by the
International Federation of Accountants (IFAC). IFAC hasissued 20 IPSASs, all based on accruals accounting. An
Exposure Draft (ED) 9 has been issued with respect to cash accounting. Although not yet an IPSAS, the principles set
out in ED 9 are considered to be the principles of good practice in this area.  The ED sets out these qualitative
characteristics. |FAC’'swebsite is http://www.ifac.org.

99 Inaugural address of the CAG to GASAB, 7 November 2002.

100 The cash basis of accounting islaid down by the AP Accounts Code, Article 22.
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expressed its intention to move towards a system of modified accruals accounting initially, implying
that a full accruals system would follow.2* While good practice is increasingly moving towards
accruals accounting, or modified forms of it, the reality is that most governments still account on a
cash basis.’? Cash accounting has many advantages: it is a relatively clear and objective form of
accounting, easily understood and one, which enhances financial control. The case for and against
moving to a nationwide accruals accounting will be examined in depth by GASAB. The case for
accruals accounting will doubtless consider the key limitations of cash accounting, being as follows.

First, information about expenditure “incurred”, and revenue “earned” is not reflected, as cash
accounting reflectsonly that “paid” and “received”. Thus, the accounts could mask significant excessive
commitments and arrears of payment and revenue, greater than the usual year-end spillover arrears:

. Excessive payment arrears of Rs.1,800 crore accumulated in 1999-2000, therisk of which GoAP
contained by adopting a zero based budgeting approach. Controlstesting confirmsthat records
of commitments and arrears are not maintained at the departmental level or elsewhere (see
section 5.8.6). In the absence of such record keeping it isnot possibleto determine the existence
or extent of excessive commitments and arrears. No evidence has come to light indicating that
excessive arrears have once again accumulated.

. The CAG reports that the arrears of revenue pending collection are significant (at the level of
Rs.2,231 crore as at end March 2002, comprising 14% of revenue raised under principal heads
of revenue) but decreasing.® However, 51% of the arrears were pending for more than 5
years 1

Secondly, cash accounting and the annuality rulewould typically incentivise dysfunctiona behaviours:
the “March rush”, expenditure in advance of need, inappropriate expenditure undertaken without
proper due, and withdrawing funds from Treasury and placing them in non-transparent PD accounts.

Thirdly, the financial position of GoAPisinadequately reflected, asthereis no balance sheet, such as
would be found in company accounts. Particularly important for GoAP is the accounting for:

. Fixed assets, which, if disclosed, would increase the incentive for their safeguarding, valuation
and proper management (see section 8.5);

. Sometypesof liabilities, specifically commitments and arrears, which would reveal the extent
to which the next year’s budget was already committed expenditure;

. Magjor contingent liabilities, notably pension liabilities, and liabilities likely to arise as aresult
of the negative net worth of PSUs. While contingent liabilities in the form of government
guarantees are disclosed in the Finance Accounts, there is no accounting policy to govern
provisioning for contingent liabilities which might fall due as actual liabilities.

GoAP's Strategy Paper on Fiscal Reforms specifically mentions that GOAP plans to complement its
accounting with “financial reporting of arrearsand commitments, reporting of guarantees accompanied
by likely losses arising therefrom, likely losses on government investmentsincluding loans, financial
assets, government debt showing accrued interest, and partial summary of fixed assets.” 1%

101 GOAP Strategy Paper on Fiscal Reforms, paragraph 100.

102 Over half of OECD countries (notably New Zealand, the United Kingdom (resource accounting), Australia, United
States (at the federal level)) have now adopted accruals to some degree, and more are planning to do so. France,
Canada and Spain account on a modified accruals basis. Latin American countries tend to follow modified cash
accounting.

103 Report of the CAG of Indiafor the Year ended 31 March 2002 (Revenue receipts) GoAP.

104 Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GoAP, see para 1.10.3.

105 GOAP Strategy Paper on Fiscal Reforms (2001), paragraph 100.
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Fourthly, cash accounting limits the standard disclosure that seeks to ensure transparency and
consistency.

6.4.2 Accounting for donor funded projects and grants-in-kind

Thereisno specific accounting policy to determine the accounting treatment of donor funds received
in kind, for example medicines or vehicles, and grants-in-kind are not disclosed. Furthermore, donor
funded projects are not separately accounted or disclosed in the Accounts (although they are disclosed
in the Budget).

6.4.3 Accounting for investments

Some other accounting policies applied by GoAP might reduce transparency to users of the accounts.
In particular, investments made by the Government, mostly in PSUs, are valued and disclosed in the
Finance Accountsat cost (original amountsinvested) rather than market values, which arelikely to be
considerably lower. Disclosure of the accounting policy in this respect might be useful to the reader.

6.5 Timely rendering, compilation and production of accounts

Unless accounts are rendered, compiled and presented on atimely basis, GOAP and stakeholders will
be unableto assesswhether the budget isbeing, or has been, executed in linewith Legidative authority.
GoAPhassignificantly strengthened the timeliness of its Treasury departments’ monthly rendering of
accountsto the AG, including by extending the PAO function to the PWDs and Forest Divisions (see
Figure 53), and via computerisation. Both monthly and year end accounts are now produced on a
timely basis. The overal timeliness of the accounting process at each stage is set out in Figure 59
below.

Figure 59: Timeliness of the accounting process

Stage 1 departmental level. Asno records are maintained about commitments and arrears at the
departmental level, it is impossible to know the average time periods over which liabilities are
incurred, bills are received from suppliers, and bills are submitted to Treasury departments to be
passed for payment. However, controls testing in the departments indicates that there is often a
significant delay even between thereceipt of the bill and it being passed for payment. Thismay be
for avariety of reasons, including the lack of budgetary provision to finance the expenditure.

Stage 2 Treasury level. Different type of bills have been prescribed different payment terms.
Treasury departments are required by the Citizens Charter to pass non-pay bills within 3 days.
Pay bills are invariably paid on the first day of the month irrespective of the date on which they
are submitted. It is believed that these dates are generally complied with.

Treasury departments are required to render their monthly accounts to the AG by a prescribed
date, generally 6th to 10th of the month following that to which the accounts relate, but the date
differs between offices of the Treasury departments, depending on their location in the State and
the adequacy of communications.

The timelinesswith which monthly accounts are rendered to the AG, and thus compl eteness of the
consolidated monthly accounts, has improved dramatically, as follows:

« 2000-01: the CAG'sreport for 2000-01 stated that sixteen accounts from nine PWDs and two
accounts from two Forest Divisionswere delayed by 31 to 118 days affecting the schedul e of
finalisation of the monthly accounts. The data provided by the AG paints a worse picture
however: it shows 40 PWD accounts and three forest accounts being excluded from the monthly
accounts.’® The values of excluded accounts are low however: an average of Rs.2.68 crore
per month for PWDsfor example. Inonly 22 of these cases, werethe accountsincluded inthe
subsequent month’s accounts, but in all cases they were included in the year end accounts. 1%

106 Data provided by the AG on 25 February 2003 in response to a request.
107 The Report of the CAG of Indiafor the Year ended 31 March 2001 (Civil) GoAP.
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The CAG concluded that “as aresult of large scale exclusions, the monthly accountsfailed to
reflect reliable picture of appropriations against grants and progress of expenditure”.

. 2001-02: the Accounts at a Glance for 2001-02 stated that fifteen PWDs and seven Forest
Divisions submitted their accounts “very late” in different months during the year. The delay
ranged from ten daysto 61 days. Onceagain, theAG providesdifferent data: 21 Public Works
division accounts, averaging Rs.3.3 crore per month.® And, there was a delay of ten to 34
days in the receipt of accounts from some DTOs during the year, as a result of which July
2001’s monthly accounts excluded one Treasury’s Rs.864.69 crore of expenditure and August
2001’s monthly accounts excluded two Treasuries' Rs.844.36 crore of expenditure. This
notwithstanding, the AG concluded that the rendition of initial accounts by the Treasurieswas
“satisfactory”. Notethat, during 2001-02, all expenditure excluded from the monthly accounts
was included in the following month’s accounts and the year end accounts. 1%

. 2002-03: in February 2003, commenting on performance for 2002-03, the AG reported that
only three Forest Department accounts and three PWD accounts had been delayed and thus
excluded from monthly accounts."*® Again, the values are very low. Furthermore, delaysfrom
these offices were down to an average of just seven days, and the values of excluded accounts
were low. The improvement appears to be due to the PAO function being extended to PWD
and Forest Departments, and to the introduction of FACTS. The delay in receipt of Treasury
accounts ranges from one to 30 days, with less expenditure excluded from monthly accounts
than in 2001-02: Rs.219.07 crore from two Treasuries was excluded from the April 2002
monthly accounts and Rs.97.87 crore from the October 2002 monthly accounts (both were
included in the following month’s accounts and year end accounts). ***

The RBI isresponsiblefor rendering two important sets of information: first, the monthly closing
statement on GoAP's account with the RBI; secondly, the clearance memo confirming that inter-
governmental transactions effected through the Central Accounts Section of the RBI have been
cleared. Without thisinformation, the AG would be unable to compilethe monthly accounts. The
RBI consistently rendersthisinformation on atimely basis before the 25th of the foll owing month.

Stage 3 compilation and presentation of monthly accountsbythe AG. SinceApril 2001, monthly
accounts are required to be submitted by the AG to the Finance Department by the 25th of the
month following the month of account. Examination of submission dates confirms that, whilst
submission has, on occasion, been after the 25th, accounts have been submitted on a consistently
timely basis, certainly before the end of the month.

Stage 4 preparation of the year-end accounts by the AG. Before it can compile the year end
accounts, the AG isrequired to carry out necessary periodical adjustments such asthe clearing of
suspense accounts, adjustment of interest on Provident Fund Account to the respective accounts,
adjustment of establishment and tools and plant charges to the respective works accounts (see
section 6.7 for examination of how these issues impact on the reliability of the accounts).
Furthermore, the AG undertakes rectification of misclassifications or any other errors pointed out
or suggested out by the HoDs after reconciliations have been undertaken.

The compilation of year end accounts by theAG isbeing completed by 30th June, the date prescribed
by the CAG,; thisisan excellent achievement intimeliness. All of the accounts excluded from the
monthly accounts (now only being the PWDs and Forest Divisions' accounts) are included in the
year end accounts.

108 Data provided by the AG on 25 February 2003 in response to a reguest.

109 Accountant General (A&E) * Accounts at a Glance 2001-02'.

110 Data provided by the AG on 25 February 2003 in response to a request.

111 The data on excluded accounts was provided by the AG on 25 February 2003.
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It is clear therefore that, with the exception of the PWDs and Forest Divisions' accounts absence
from the monthly accounts - which is improving significantly - the problem is no longer one of
timeliness. Rather, the challenge facing GoAP is one of the relevance and reliability of those
timely accounts.

6.6

Systems and controls support relevant and reliable accounting

To be useful for monitoring and financid reporting, accounts must support the quaitative characteristics
of relevance and reliability, as set out at section 6.4.

In the sections below we examine key issues for relevance and reliability, which are:

Systems and controls over departmental accounting (i.e. stage 1) (see section 6.6.1);

Systems and controls over accounting by Treasury departments and AG (i.e. stages 2 and 3)
(see section 6.6.2);

The bookkeeping system maintained throughout GoAP (see section 6.6.3);

Extent and timeliness of reconciliations, specifically between the accounts maintained by the
departments, Treasury departments and the AG (see section 6.6.4).

6.6.1 Systemsand controlsover departmental accounting (Stage 1)

Although departments do not produce accounts, the reliability of their accounting records remains
important, to ensure:

Departments maintain proper control and recovery of amounts, and ensure accurate transactions
are passed to the Treasury departments, for example DC billsclearing AC bills (see section 5.7).

The accuracy of the monthly expenditure statements, which form the basis for departmental
monitoring (see section 7.2.2.1).

The ability of the departments to undertake reconciliations with the accounting records of the
Treasury departments. It isthese reconciliations which constitute the key accounting control in
the GoAP financial management system (see section 6.6.4.1).

However, there are four main areas of concern about departmental accounting, being:

Their reliance on manual systems;

The adequacy of their manual accounting records. The controls testing revealed that the main
accounting records (Pay Bill register, supporting personnel records, Inward Register, Register
of Bills and Treasury Bill Book) were being maintained to a satisfactory standard (see section
5.6.3 and 5.6.6.2). However, cash records were not being adequately maintained (see section
5.6.6.1);

Thelow level of financial expertise of departmental officials, which increases the risk of error
or irregularity. The inadequate numbers of officials with financial expertise emerged as a key
concern of departments at the district level;

The risks posed by monies advanced or granted not being recovered or properly accounted for.
For example, there is arisk that expenditure, grants or investments may be understated to the
extent that expenditure has been misclassified asloans or advances (see section 5.7.3). Similarly,
AC hills are charged as expenditure. Thus, to the extent that these AC bills have not been
adjusted by the submission of DC hills confirming actual expenditure, expenditureisoverstated
in the accounts (see section 5.7).

6.6.2 Systemsand controlsover accounting by Treasury departmentsand AG (stage2 and 3)

This section first examinesthe limitations on Treasury systemsin terms of the lack of integration and
connectivity, and then sets out GoAP's plans to address the problem by way of introducing new
systems, and enabling integration and connectivity.
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6.6.2.1 Integration and connectivity

Robust accounting systems and controls are particularly critical in the Treasury departments. The
main Treasury system, C-TAS, noted at section 5.8.1.5, has been subjected to an extensive I T audit by
the AG and has been confirmed as reliable.

Thekey issuefor the Treasury departmentsis one of integration and connectivity between the plethora
of financial systems being operated. These systems are as follows:

. DTOS/STOs and PAO (Hyderabad) operate C-TAS, Daily Information through Electronic
Transfer (DIET), PEN and the Class IV GPF Accounting System;

. PAOs (Works and Projects) operates FACTS;

. TheDirector of Insurancein the Finance Department operatesthe AP Government Life Insurance
Scheme system;

. SmartGov, which is a document management system operates in the Secretariat;

. TheAG operatesaVoucher Level Compilation (VLC) system to compile the accounts rendered
to them by the Treasury departments.

Connectivity does exist for the daily transfer of information about totals of transactions from the
Treasury departments to DTA via DIET; this enables Finance Department to undertake monitoring
and cash management at an aggregate level. However, there is no other integration or connectivity
between systems, in particular, between the Treasury systems and the AG to enable the electronic
transfer of monthly accounts.™? Thelack of integration and connectivity requiresthe monthly accounts
to berendered in hard copy by the Treasury departmentsto the AG. There-entry of dataisinefficient
and involvesahighinherent risk of error. The AG (AccountsWing) aimsto minimisetherisk of error
by undertaking a series of checks and controls on the accounts rendered, as set out in Figure 60 bel ow.

Figure 60: Checksand controls undertaken on hard copy accounts by the AG

On receipt of the main accounts from the Treasury departments, the AG (Accounts Wing) checks
the arithmetical accuracy of the accounts and agrees the magjor head total shown in the Treasury
main accounts with that shown in the sub accounts. The main account is aso checked with other
supporting documents or prescribed schedules and passed for booking. Then this account is
transmitted for compilation of monthly civil accounts by major head totals.

The sub accounts along with vouchers, list of payments (LOP), list of schedules and challans are
transmitted to the departmental compilation section, where the LOP and vouchersare cross-checked.
The amounts for which vouchers are not received are kept under “objection” and entered in the
register of wanting vouchers. Thiswill be pursued separately with the Treasury concerned. The
totals of LOP and schedules are checked for arithmetical accuracy and the corresponding abstract
of totals in the sub-accounts are agreed. The recovery statements are agreed with the recovery
totals. The prescribed certificates of the Treasury will also be scrutinised. Then the sub accounts
will be ‘passed for booking' and countersigned by the superior officer and sent for compilation
using VLC system. (The vouchers with LOP are then transferred to the AG Audit for central
audit.) Although not tested, it is believed that the rate of error in the re-entry of datais extremely
low, due to the strict controlsin place including validation checks incorporated in the software.

112 Attempts were made by the DTA to render the accounts for a few Treasuries through magnetic media, but this data
could notimported to AG’s system dueto alack of compatibility and suitableinterfacein AG’sVLC system. Moreover,
there were differences between the hard and soft copy figures due to late changes made by the Treasuries. And, the soft
copy figures were not authenticated. Rendering of soft copy of accounts to the AG was thus discontinued.
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Nonetheless, recognising the risks posed by the lack of integration and connectivity, GOAP hasin progress an
ambitious integration programme, as follows.

6.6.2.2 E-khazana

At the heart of that reform programme is e-khazana, an online Treasury system to replace C-TAS.
The salient features of E-khazana are set out in Figure 61 below. Asthe system isnot yet operational,
an I T audit of e-khazanahas not yet been undertaken, and the SFAA team has not been able undertake
adetailed examination of e-khazana. However, it does appear that it has a number of advantageous
features which are likely to strengthen transaction processing, accounting and reporting.

E-khazanais being implemented in stages, and it is expected that parallel records will be maintained
until April 2003, when the system is due to go online. Most of the DTOs have e-khazana and are
entering datain it. Some of the new hardware for the e-khazanaimplementation has been installed at
some of the STOs, but they are not yet operational with e-khazanaand till rely on C-TAS. E-khazana
cannot become fully operational until and unless network connectivity is established by the creation
of the AP State Wide Area Network (APSWAN); itsintegration with other systemswill be enabled by
the Integrated Financial Information System (IFIS).

Figure 61: The salient features of e-khazana

In-house development: software has been developed in house, and is thustailored to the specific
needs of the Treasury system.

Coverage: e-khazanawill operatein DTOs, STOsand PAOs, and cover all key Treasury functions,
also enabling, for the first time, payroll.

Srong internal processesand controls: token issuing, budget verification, DDO verification, Bank
list generation, report generation and monthly accountsto AG. For example, once the budgetary
provision has been entered on the system, it will block any paymentswhich would lead theprovision
to be exceeded.

Reporting: e-khazanawill generate on-line classified accountsfor the AG. The new software will
also generate reports on compliance with GO 507, receipts and payments reconciliation DDO/
HoD wise, pensions, Budget vs expenditure for class IV GPF and employees census.

Easy maintenance and cost effectiveness. developed with Oracle integrated application software
on LINUX operating system, accessible through any standard browser front-end.

Web-enabled system: devel oped using current technologies (HTML, Java Script, PL/SQL server
pages, web server) enables connectivity.

Highintegrity, reliability, security and consistency of data: based on the Oracle 8i Object Relational
DataBase.

User friendly and simple to use: no specialised training is required as it is user friendly and
interactive features are made available.

6.6.2.3 Integrated Financial Information System

Theimplementation of the IFISwill enablethefull integration of all GoAPfinancial systems. Likee-
khazana, IFISisdependent on APSWAN, together with the AP State I nformation and Communication
Network (APSION) which aims to bring connectivity to mandal and even village level. GoAP's
vision of IFISis set out in Figure 62 below.
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Figure 62: GoAPvision of IFIS

The objective of IFISisto provide efficient transfer, storage and retrieval of financia information
throughout GoAP.

To achieve this, IFIS will:

. provideaninterface between the applications used by Finance Department, DTA, PAO, PAOs
(Works and Projects), payroll, Government Life Insurance, Small Savings, HoDs, District
Officer, Sub-district officers, audit, local bodies and Secretariat (including SmartGov);

. alow integration with the systems of external entities such as RBI, AG, Gol, agency banks,
and financial institutions.

The proposed architecturefor | FI Sto addresstheissue of multiple datasourceswill use Oracle adaptors,
Oracledatabase adaptors, Fox Plus adaptorsand flat file adaptors. | FISwill enable Treasury departments
to supply their monthly accounts from e-khazanato the AG's VL C system electronically, removing
the need for the AG to re-enter the Treasury departments’ data. Hardware has already been installed
by GoAP at the VLC site in the AG’s office; APSWAN connectivity is being established and the
network being tested. Direct transfer of datawill release human resources and eliminate the potential
for error when dataisre-entered. Furthermore, it will facilitate easier reconciliations, an issue examined
in section 6.6.3 below. It is reasonable to expect that IFIS will significantly improve the quality,
timeliness and reliability of accounting and financial information. However, an IT audit will not be
undertaken until the system isfully operational.

6.6.2.4 FACTS connectivity to the AG

APSWAN will also enable connectivity between the PAOs (Works and Projects) system, FACTS, and
the AG, removing the need for data re-entry. Though training has been provided to officias, the
system isbeing maintained and operated by one Data Processing Operator provided by AP Technology
Servicesin each office.

However, online connectivity has not yet been established with the CCOs. Thus, for example, the
Engineer-in-Chief (Irrigation Projects), the CCO for irrigation projects, is dependent on the PAOs
(Works and Projects) for the expenditure statements on irrigation projects on amonthly basis. Online
connectivity between the PAOs (Works and Projects) and the CCOs would enable the CCOs better to
monitor the projects and control their expenditure.

6.6.3 Bookkeeping system

The system of bookkeeping maintained determines to asignificant extent the assurance which can be
drawn about the reliability of the accounts, in particular because a double entry system enables
reconciliations, which are a key accounting control.

GoAP's bookkeeping system, as mandated by the President of India on the advice of the CAG and
thus common across India, is neither atraditional single entry nor double entry system. Rather, itisa
hybrid system in which each account rendering source (e.g. DTOs):

. records each transaction on a gross basis against the relevant classification;

. asfar asthe corresponding double entry (i.e. cash, bank etc), makes double entrieson anet basis
only for al transactions within the month.***

These net totals are journalised by the AG on receipt of the monthly accountsi.e. the AG (Accounts
Wing) passesjournal entriesfor the net totals, enabling the production of atrial balance, thus providing
reassurance about the accuracy of the accounts.

113 The following example demonstrates how the system works. Assume the following were the total transactionsin a
month: payment: debit expenditure Rs. 3 crore, credit bank Rs. 3 crore; receipt: credit receipts Rs. 1 crore; debt bank
Rs. 1 crore. The accounts on the net basis would simply show debit to expenditure of Rs. 2 crore, credit to bank Rs.
2 crore.
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This can be compared to the standard doubl e entry system, in which both the debit and credit for any
transaction would be entered at the same time, thus all on a gross basis. The GoAP hybrid system
does appear to operate satisfactorily, as it enables reliable reconciliations.

6.6.4 Reconciliations

Reconciliations are the key control in ensuring that funds have been spent on the purposes intended
and authorised, and in providing accurate accounting information; they play a particularly critical
role in the absence of integrated financial accounting systems as noted above. The extent to which
reconciliations are undertaken will thus play a significant role in the assessment of fiduciary risk. In
the past, the major flaw in GoOAP's accounting systems and processes has been the infrequency of its
reconciliations. GoAP has taken tremendous steps to infuse greater discipline into the reconciliation
system, yet until key reconciliations are promptly undertaken, the reliability of the accounts will
remain significantly impaired. The sections below examine the two key types of reconciliation
undertaken, being:

. Between the records of the department and the relevant Treasury department/AG. Such
reconciliations aim to ensure that the receipts/payments processed through the Treasury
department are as intended by the sanctioning authority;

. Betweentherecordsof therelevant Treasury department/AG and the bank. Such reconciliations
aim to ensure that the payments made by the bank are as processed by the Treasury department.

6.6.4.1 Departmental to Treasury/AG reconciliations

A series of departmental reconciliations are required as accounts pass up from the STOsto the DTOs,
and thereon to the AG. Historically, the reliability of the accounts has been seriously undermined by
the lack or irregularity of reconciliations between departmental figures at each level and those of the
STOs, DTOs, and the AG. However, the reconciliation of accounts and submission of Expenditure
Statements with Reconciliation Certificates are subject to increased discipline under GO 507 which
was introduced in April 2002, as set out in Figure 63 below. 4

Figure 63: GO 507 requirementsfor reconciliations
GO 507 required that:

. DTOsand PAOsshall furnishthelists of DDOswho havefailed to reconciletheir figureswith
those of the STOS/DTOs to the HoD for further action. DTA confirms that thisis happening;

. DTOsand PAOsarerequired to maintain aregister showing the dates on which drawals have
been reconciled with the departmental figures. Thisregister should facilitate the checking of
the certificate of reconciliation furnished by DDOs. The fact that DTOs are reporting on
reconciliations by departments indicates that DTOs are maintaining this register;

. No Treasury officer shall permit any amount to be drawn by non-compliant DDOs after the
10th of the month until and unless reconciliation of accounts up to the previous month is
completed and the relevant certificate confirming that is appended to bills submitted to the
Treasury/PAQOs for payment;

. Treasuriesare empowered to stop the salary of any DDO, CO or CCO not undertaking regular
reconciliations. However, DTA hasreported that thissanction isnot being applied in practice.
The withholding of authorisation for payment is proving sufficient, without DTOs having to
attempt to withhold salaries, which would be difficult in practice.

114 GOM 507, Finance (TFR) Department, dated 10 April 2002. Previous requirementsin this regard are set out in the
Budget Manual and GOM No. 277, dated 6 June 1990.
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Figure 64: Adequacy of reconciliations between DDOS/CO/CCOs and STOYDTOYAG

There are three stages in the upwards chain:

. Stagelat DDO level: After the month end, DDOs are required to reconcile their figureswith
those of their STOs by the fourth of each month following the month to which they relate. The
DDOs clerksnormally undertake the reconciliation on their behalf. Thisreconciliation should
be certified by the STO as correct. Each month, after reconciliation with the STOs' figures,
the DDO should forward the Expenditure Statement and a Statement of Receipts, and the
certified reconciliation statement, to the CO immediately superior to him. Controlstesting of
fivedistrictsfor primary health and education reveal s substantial delays, but that GO 507 has
resulted in considerabl e reductionsin these delays and thusimprovementsin compliance with
the requirements for reconciliation. Thus, while months previousto April/May 2002 remain
unreconciled, months since that date have been satisfactorily reconciled.

. Stage 2 at Digtrict level: each CO should use these monthly Expenditure Statements as the
basis for the district-wide monitoring of expenditure and receipts. The COs - represented by
their Gazetted Administration Officer (GAO) - should consolidate theinformation from DDOs,
reconcile with the DTO at the district level by the ninth of each month, and forward the
statements to the CCO. Yet for 2001-02, Rs.8,265.44 crore, congtituting 30% of the total
expenditure was not reconciled as of June 2002 by COsin 14 departments.*> The unreconciled
amount was up from Rs.4,724.40 crore (18% of expenditure) asat April 2001. Controlstesting
of fivedistrictsfor primary health and education reveals delays, but that GO 507 hasresulted
in considerable reductions in these delays and thus improvements in compliance with the
requirementsfor monthly reconciliation. The DTO performance monitoring reports support
thisfinding acrossall districts: for example, only 1,182 of the 41,357 expenditurereconciliations
required to be undertaken by departments for March 2003 were still pending at mid April
2003. Thus, 93% of expenditure processed through the DTOs had been reconciled for March.
The equivalent results for revenue reconciliations were 614 (being 22%) of the 2802
reconciliations required were still pending, and 88% of revenue reconciled. DTOs have
enforced thisincreased rate of reconciliation by withholding payment: in March 2003, DTOs
rejected 199 billsdueto pending reconciliations. Similarly, inthe PAOs (Works & Projects) at
end March 2003, only 64 of atotal of 695 expenditure reconciliations for the month of March
2003 were still pending, i.e. 89% of expenditure had been reconciled. While the results are
encouraging, it should be noted that the data does not reveal the significant backlog of accounts
prior to April 2002, which are still unreconciled.

. Stage3at Statelevel: The CCO - represented by his CAO - should consolidate registersfrom
COs and undertake a reconciliation at the State level with the AG’s figures of payments and
receipts actually paid and received (which the AG will have received viathe DTOs). When
thefigures have been reconciled, the CCO should send monthly Reconciliation Certificatesto
the AG every quarter, stating that the figures in his registers have been reconciled with those
in the books of the AG. Compliancewith thisreconciliation requirement isstill poor. Asat
end December 2002, unreconciled amounts for 2001-02 totalled Rs.4,870.37 crore for all
expenditure heads and Rs.3,395.07 crore for |oan heads; comparative figures for 2000-01 are
Rs.3,335.31 crore and Rs.1389.09 crore. ™6

115 Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GoAP, see para 2.3.17 and appendix XVIII.
116 Data provided by AG, December 2002.
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The increased discipline does appear to be having an impact on departmental reconciliations. The
DTA sends monthly reports to Finance Department on the extent of departmental reconciliations.
These, together with the results of controls testing, show a marked improvement in the timeliness of
reconciliations, as outlined in Figure 64 above.

In summary, DDOs and COs are now complying with the requirement for prompt monthly
reconciliations. However, this compliance relates only to periods of account after April 2002, with
accounts prior to that remaining seriously in arrears. Furthermore, CCOs are still not complying with
reconciliation requirements. Reconciliation at the CCO level is critical for three reasons, being that:

. There may be errorsin classification during district level consolidation of STO figures at the
DTOs and State level consolidation of DTO figures at the AG;

. CCOsarenot aware of the book adjustments carried out by AG on account of inter-departmental/
inter-governmental transactions and PWD and Forest accounts;

. Significant amounts of expenditure are spent at the CCO levels.

The prescribed processisthat the CCO should reconcile the consolidated figureswith those of theAG
and issue a Reconciliation Certificate once having completed this reconciliation. 1t should be noted
that:

. CCOswho do not undertake these State level reconciliations tend to accept the AG’sfigures as
correct and adjust their own accounting records accordingly. Thereareinherent risksin accepting
thesefiguresfor anumber of reasons. Furthermore, it isreasonableto assumethat thisapproach
seriously underminesthe departments’ sense of responsibility and accountability for maintaining
their own accurate accounts;

. The AG reports that some departments do undertake the reconciliations but do not actually
submit the certificate, so, in official terms will not be recognised as having undertaken the
reconciliation;

. Those departments who do undertake reconciliations issue variation statements, requesting
expenditureto be moved between heads. It isessential that theAG verifiesthe backing vouchers
to ensure that the variation is valid, otherwise this variation can involve expenditure being
wrongly re-classified.

Accounts at a Glance publishes alist of departments/CCOs who have persistently defaulted in their
reconciliationsin the past few years, in an attempt to ‘ name and shame’'.Y” There does not seemto be
one specific reason why CCOs arefailing to reconcileto the AG'sfigures. However, it isnotable that
GO 507 and the DTA monitoring has been credited with improvements at DDO and CO levels, no
such arrangementsexist for the CCO level. Similar exercisesin discipline might enforce reconciliations
at the CCO level.

Furthermore, it is believed that the record for reconcilations by departmentsin the twin citieswith the
figures of the PAO (Hyderabad) remains extremely poor. However, no monitoring is undertaken of
this, so no datais available. There are some 1,090 DDOs in the areawho, it is believed, arefailing to
reconcile their monthly accounts.

6.6.4.2 Treasury/AG to bank reconciliations

The picture is somewhat better with regard to the DTO/bank reconciliation, with evidence that it is
being undertaken satisfactorily. Controls testing confirmed that all five DTOstested received a day-

117 The worst offenders, with reconciliations not undertaken since late 1980s and early 1990s, include the Chief
Commissioner of Land Revenue, Director of Works and A ccounts, Commissioner Commercial Taxes, Commissioner
and Director of Municipal Administration, and the Commissioner Municipal Corporation of Hyderabad.
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wisemonthly statement (DM S) from the bank and reconciled it with itsown records of passed payments.
Thisishelievedto betheposition acrossall DTOS/STOs. Each DTO completesthisbank reconciliation
promptly, to enable it to produce monthly accounts for the AG. APisthe only State to undertake this
reconciliation.

However, significant problems exist with the PAO (Hyderabad) reconciliation with cheques encashed
by the bank. Unreconciled entries comprise a credit balance of Rs.317.37 crore at 31 March 2002
representing unencashed pre-audit cheques of Rs.279.56 crore issued by PAO (Hyderabad) and
departmental cheques of Rs.37.82 crore issued by the Pension Payment Office, Hyderabad. PAO
(Hyderabad) and the Pension Payment Office are required to reconcile every month the cheques
issued by the department with the paid cheques to arrive at the balance of unencashed cheques with
details of the unencashed cheques. Between the time when the PAO assumed responsibility for the
Treasury function from the AG in 1971 and 1996-97, the reconciliation was not undertaken. In 1997-
98, attempts at reconciliation were made. However, as at December 2002, reconciliation was 16
months in arrears, as the huge volume of transactions has proved too great for the PAO to keep
reconciliations up to date. If this reconciliation is not undertaken systematically and promptly, there
isasignificant risk of non-detection of encashment of fraudulent cheques. Finance Department has
engaged consultants to get the reconciliation up to date and exclusive software is being implemented
in PAO (Hyderabad) to enable reconciliation of cheques and also to reduce the arrears. Work on
software development has stated to be completed by 31st March 2003. The reconciliation work is
likely to be completed by end of May 2003. Problems remain also in terms of the cheque issuing
departments, i.e. PAO (Works and Projects) and PWDs in terms of their bank reconciliations. The
PAOs (Works and Projects)/PWDs send their payments to the agency bank for payment. The paid
chequesgo tothe DTO for onward transmission to AG, after payment by the agency bank. The PAOs
(Works and Projects)/PWDs have to reconcile departmental figures of actual cheques issued with
those encashed, for the amount authorised and paid to the recipient with the records available in the
Treasury. However, this reconciliation processis severely in arrears due to problems remaining from
the period previous to the introduction of FACTS. Monthly reconciliations are currently undertaken
for the current months.

The AG to RBI reconciliation is satisfactory. The monthly closing balance statement of the RBI is
received by the AG on the 20th of the following month. Reconciliation between the AG’s and RBI’s
figures is undertaken on amonthly basis, and a certificate to that effect, together with a discrepancy
statement, issubmitted to the CA G by thefirst week of the second succeeding month, i.e. the November
reconciliation statement will be submitted in thefirst week of January. Thereconciliation process has
been computerised since 1993. A discrepancy statement and an analysis of the discrepancies are
produced automatically. These documents are sent to the DTO, RBI and the agency for them to
resolve the discrepancies. Any outstanding discrepancies are resolved during periodic meetings are
held between the AG, RBI, agency banks, DTA officials and Finance Department. However, the AG
has not been submitting the discrepancy statementsto the Finance Department a ong with the monthly
civil account.

The unreconciled amounts between the debit bank balance in the AG’s records and that under the
head deposits of the RBI was Rs.13,64.82 lakh on 31 March 2000, Rs.10,38.43 lakh on 31 March
2001, but had decreased to Rs.12,81.38 lakh by 31 March 2002.18 However, the unreconciled balance
had been reduced to Rs.1,13.29 lakh by end June 2002, significantly down from the same period in
previous years, which indicates an improvement in controls over the accounts.

118 Thefigurereflected in the accountswas Rs.51.94 crore debit, compared to the balance of Rs.39.13 crore debt intimated
by the RBI. See Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GoAP, Explanatory Notes to
Exhibits1, I and 111, (5).
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6.7  Completeand reliable accounting for funds held outside the Consolidated Fund
There are two key issues with regard to accounts held in the Public Account, as follows.

First, there are significant unreconciled balances between the closing ledger balances of the Public
Account shown in the AG’s main/control accounts and the detailed accounts maintained by AG.1°
The explanatory notesto Statement 8 of the Finance Accounts state that these unreconciled balances
exist “in a number of cases’, but discloses only some of the differences relating to loan heads (as
noted at section 5.7.3).12° And, these are the net differences, not the total gross differences, which, in
fact, run into hundreds of crore. Many entries are unreconciled due to the fact that the AG has not
received adequate details and documents from the DTOs or departmental offices.

Secondly, there are certain accountsin the Public Account that are at higher than average risk of poor
controls and incomplete and untimely accounting. These are outlined in Figure 65 below.

Figure 65: Accountsat risk of incomplete and untimely accounting
Sector | Small Savings, Provident Funds etc: AP Government Life Insurance Fund (APGLI),

which had a credit balance of Rs.765.60 crore at 31 March 2002 and AP State Govt Employees
Group Insurance Scheme, which had a credit balance of Rs.313.78 crore as at 31 March 2002.

Sector | Small Savings, Provident Fundsetc: General Provident Fund, which had acredit balance
of Rs.2650.58 crore at 31 March 2002, but with regard to which the riskier area appears to be
Class IV Employees contributions maintained by the DTOs.

Sector K Deposits and advances, which had a credit balance of Rs.4,671.58 crore at 31 March
2002.

Sector L Suspense accounts under major head 8658 which had a net debit balance of Rs.466.21
crore at 31 March 2002.

Sector L ‘Other accounts' under major head 8670 had anet credit balance of Rs.317.38 crore at
31 March 2002 representing unreconciled balances relating to the PAO (Hyderabad)/bank
reconciliation (see section 6.6.4.2).

Sector J Reserve Funds, which had a credit balance at 31 March 2002 of Rs.260.13 crore, but
which has alarge value of receipts from the Consolidated Fund and expenditure during the year

Each of these accountsis analysed in the following sections.

6.7.1 AP Government Lifelnsurance Fund

Sector | Small Savings, Provident Funds etc: APGLI (coded as 8011/105 State Government
Insurance Funds) had a credit balance of Rs.765.60 crore at 31 March 2002; this has increased
62% on the balance at 31 March 1999. The AP State Govt Employees Group Insurance Scheme
had a credit balance of Rs.313.78 crore as at 31 March 2002.

The APGLI consists of compulsory contributions by government employees towards endowment
insurance; the number of subscribers was 4.41 lakhs as at 31 March 2002. The total subscription
together with interest isto be paid back to the employee on retirement or death. Detailed accounts of
individuals' subscriptions to the APGLI are maintained by the Director of APGLI in Finance
Department. Management of the Fund has suffered from the foll owing weaknesses.

119 The AG maintains detailed or separate registers, known as broadsheets, indicating ledger balances in respect of all
heads which are closed to balances under Deposits, Reserve Funds, Suspense and Remittances (under the Public
Account) and Public Debt and L oans and Advances (under the Consolidated Fund).

120 Statement 8 of the Finance Accounts states: “In a number of cases, there are unreconciled differences between the
closing balances shown in Statement 16 and 18 of the Finance Accounts and those shown in separate registers or other
records maintained in the Accounts Office/Departmental offices for the purpose. Steps are being taken to settle the
discrepancies as soon as possible. In many cases the full details and documents required for the purpose are awaited
from the Departmental/Treasury Officers.”
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. Accounts for the Fund have not been produced since 1995-96. The Director of Insurance plans
to compl ete the production of the accounts in arrears by March 2004.

. 23% of the Fund balance had not been posted to individual subscribers accountsasat 31 March
2000. No figures are available since that date, but it is believed that the high proportion of
unposted items persists.

. Thereisahigh suspense account balance as reconciliations between the Director of Insurance’'s
detailed accounts with the AG’s ledger accounts are outstanding since 1994-95. The absence of
reconciliation raises the risk of incompleteness of balances of individual subscribers. This
reconciliation is the responsibility of the Director of Insurance.

. Asthe APGLI Fund does not maintain actual detailed balances, the Director of Insurance
apportions the balances obtained from the AG between insurance and savings funds on an ad
hoc basis, rather than according to the actual detailed balances. The annual interest istherefore
also only calculated on these ad hoc balances. This leads to the total of individual subscriber
balances not agreeing with the total balances, overcharging of interest and the risk of rising
unclaimed balances.

. Account dlips, notifying policy holders the balance of their fund, have not been issued since
1998-99. The Director of Insurance has stated that the account slips with the balance as at 31
March 2002 will be issued shortly during 2003.

. Thereisno internal audit function operating to monitor the quality of, and compliance with,
controls in the management of the APGLI. The Director of Insurance undertakes annual
inspections of the district offices.

The presence of these weaknesses, particularly the absence of completion of annual accounts and
issue of account dlipsto individual subscribers, presents a significant risk of manipulation of figures,
drawal of fraudulent chegques and tampering of records. Without proper management and control, the
moniesin the Fund could proveinsufficient to cover the Fund'sliabilitiesand constitute aliability for
the government, or employees might be denied sumsto which they are entitled. 1n recognition of the
weaknesses noted above, GOAP started computerisation of accounts in 1997 but it has yet to be
completed. The clearing of arrears has not yet been undertaken.

The AP State Govt Employees Group Insurance Scheme is a mandatory fund contributed to by all
State Government employees. Accounts for the Fund were not produced between 1995-96 and 2000-
01.

6.7.2 General Provident Fund

Sector | Small Savings, Provident Funds etc: General Provident Fund had a credit balance of
Rs.2,650.58 crore at 31 March 2002, increased significantly 49% since 31 March 1999.

Thehighrisk areaof the General Provident Fund isthe Class |V employees General Provident Fund,
accounts for which are maintained by the DTOs. The accounts have significant amounts of amounts
unposted to individual subscribers’ accounts. The volume of unposted items is mounting each year:
Rs.1.19 crorein 1999-2000, Rs.1.24 crorein 2000-01 and Rs.1.49 crorein 2001-02 remained unposted
to individual subscribers’ accounts in 22 districts (excluding Hyderabad headquarters).t?
Approximately 5% of subscriptions remain unposted each year.

Controlstesting at DTOs confirmed that these accounts are not being properly maintained. Details of
the name and account number of the Class IV employees GPF were not given in the schedul esencl osed
with the salary billsby DDOs. Itisthe DTOS' responsibility to insist on receiving this information
before passing the salary bills for payment. In some cases, the GPF account numbers of Class IV
employees had not be communicated by the DTOsto the DDOsinthefirst place. Review of AG audit

121 Information provide by DTA on 1 February 2003.
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Inspection Reports confirms that these problems are prevalent.’?2 No specific action is being taken
by the DDOs in furnishing the required data to the DTOs to clear the serious backlog built up over
several years.
6.7.3 Public account Deposits and advances
Sector K Deposits and advances had a credit balance of Rs.4,671.58 crore at 31 March 2002, an
increase of 35% since 31 March 1999, but arelatively steady balance since 31 March 2000.
Of the total deposits and advances, key balances at 31 March 2002 consisted of':

. Depositsof Loca FundsRs.1,524.04 crore and miscellaneous deposits of Rs.805.16 crore. This
isthe total of the deposit accounts, concerns about which were noted at section 5.8.5;

. Miscellaneous Public Works remittances by PAOs (Works and Proj ects), an account maintained
by the AG. The balances outstanding under this account asat 31 March 2002 total credit Rs.108
crorefor Public Works Remittances and debit Rs.49 crorefor Forest Remittances. Theremittances
represent chequesissued by PAO (Works and Projects) and remittances madeinto the Treasury.
These balances are not being reconciled promptly with the DTOs, with delays of up to 27
months, as noted at section 6.6.4.2. The CAG has expressed concern about the outstanding
balances under this head.'?

6.7.4 Public Account Suspense accounts

Sector L Suspense accounts under major head 8658 had anet debit balance of Rs.466.21 crore at
31 March 2002, a 295% increase since 31 March 2000.

At only 1.7% of total expenditure in 2001-02, the amounts involved in the suspense accounts are not
material evenif they wereall properly classified as expenditure, which they would not be. Rather, the
risk isthat itemsin suspense lack transparency, and can mask misclassification, misappropriation and
poor control. And, the suspense balances are increasing rapidly.

Suspense accounts are used to record transactions that cannot be brought to final head of account
immediately, for anumber of reasons. For example, vouchersor schedules may be awaited to identify
the proper classification of the transaction. It also includes intergovernmental transactionsthat are to
be adjusted eventually by the other accounts offices for which monetary settlement is awaited. Inthe
absence of prompt provision of these by the departmental officers or other accounts offices, it is
difficult to have assurance as to the underlying visibility of individual transactions passing through
suspense accounts, and to confirm whether items should not be properly charged to expenditure or
receipts.

122 For example, the AG’s Inspection Report for Nalgonda DTO, inspected in December 2001, notes an unposted amount
of Rs.12.71 lakhsin these accounts, and that inadequate documentati on was maintained and reconciliations undertaken
to clear balancesto individual subscribers' accounts.

123 Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GoAP, para4.1.5.
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A summary of thefour largest balancesis provided in
Figure 66 below, together with overall figures for the suspense accounts.
Figure 66: Analysis of larger suspense account balances

Account

Balance at 31 March 2002

Reason for balance

PAO
suspense

Debit balance of Rs.168.16 crore, which
represents a 42% increase compared in
two years. However, efforts have been
made to reduce the balance from a high
of debit Rs.185.68 crore in 2000-01.

Rs.13.58 crore pertains to Ministry of
Finance and Rs.154.70 crore to Ministry of
Shipping and Transport. Of this an amount
of Rs.44.31 crore relating to National
Highways pertainsto the period up to 1997-
98. The pending items are being pursued by
AG. The reasons for the high balance are
examined in the case study at Figure 67
below.

Suspense
Account
(Civil)

Credit balance of Rs.109.04 crore,
representing asignificant increase from
a debit balance of Rs.49.64 crore at 31
March 2000.

The entries to this account represent
expenditure borne by GoAP but waiting to
be reimbursed by Defence and Railways
Accounts Officers. The vouchers are to be
sent directly by the Treasuries to those
Accounts Officersto enable reimbursement.
TheAG raisesthe claimsfor reimbursement
and sends these to the Accounts Officers.
Treasuriesclaim that their vouchers are sent;
Accounts Officers claim these are not
received. ThereforetheAG'sclaimsremain
unsettled.

Cash
Settlement
Suspense
Account

This head is no longer in operation - it
exists only to clear outstanding balances
but the debit balance of Rs.65.58 crore
has been reduced by only 1% since 1999-
00.

This pertains to period earlier than the
entrustment of Divisions to PAOs. The
amounts are outstanding due to non-
availability of detailed information from PW
Divisions, many of whom have been merged
or discontinued.

RBI
Suspense
- Centrd
Accounts
Office

This account has seen a substantially
increased balance, from credit of
Rs.98.54 crore at 31 March 2000 to debit
of Rs,365.92 at 31 March 2002.

The debit balance is on account of non-
adjustment of interest payments on securities,
due to non-receipt/late receipt of interest
warrants from various branches of RBI.

As apoint of interest, we have selected one of the larger balances for a more detailed review in an
attempt to understand the systemic weaknesses leading to large suspense balances (see case study in
Figure 67 below).
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Figure 67: Case study of expenditure on national highways

The expenditure incurred on national highways by the PWD (National Highways) is accounted
for under “PAO suspense-PAO (Gol) Ministry of Shipping and Transport” in the State accounts.
The expenditureisinitially borne by GoAP. The accounts along with the vouchers are sent to the
AG by the PAO/PWDs (National Highways). AG raises an account claiming reimbursement from
the PAO Ministry of Shipping and Transport. On receipt of the demand draft or cheque for the
reimbursement, the debit balance under the suspense head is cleared by crediting to the same head
of account.

The problems in the system are: al the vouchers for the expenditure are not sent by the PAO
(National Highways)/PWD to AG. This restricts the claim by the AG to the extent of available
vouchers; there is inordinate delay by the PAO Ministry of Shipping and Transport in
rei mbursement; rei mbursements are not made for the entire amount of vouchers as somevouchers
are rejected by the PAO Ministry of Shipping and Transport stating that there are inadmissible
expenditure relating to State Government; pending vouchers are not properly pursued with the
division/PAO concerned; the outstanding suspense balances are also not properly pursued with
the PAO Ministry of Shipping & Transport; sometimesthe PAO Ministry of Shipping and Transport
does not reimburse for want of budget provision from Gol.

6.7.5 Other accounts

Sector L ‘ Other accounts' under major head 8670 had anet credit balance of Rs.317.38 crore at 31
March 2002 representing unreconciled balances relating to the PAO (Hyderabad)/bank
reconciliation (see section 6.6.4.2).

6.7.6 Reserve Funds

Sector J Reserve Funds, which had a credit balance at 31 March 2002 of Rs.260.13 crore, but
which has alarge value of receipts from the Consolidated Fund and expenditure during the year

The Sector J Reserve Funds include the sinking fund, Industrial Development, Other Devel opment
and Welfare Fund, Calamity Relief Fund, and National Calamity Contingency Fund. In total, these
Reserve Fundstotal Rs.260.13 crore at 31 March 2002.

Whilst noting that the amounts were relatively small, the Preliminary SFAA raised the issue of
earmarked Funds and expressed concern about their use on the grounds that “ payments made out of
earmarked funds are not included in the Budget ...there does not appear to be clearly laid down
policiesrelating to transfers of amountsto these earmarked funds and withdrawal sfrom these funds.” 12
We have undertaken a review of these funds but have no great cause for concern, on the following
grounds.

. The procedures for transfers to the Reserve Funds from the Consolidated Fund, drawals from
the Funds and List of Mgjor and Minor Heads of Account of Union and States, are set out in the
Ministry of Finance Department of Expenditure Controller General of Accounts 2001, General
Directions 3.4.

. Theamounts are included in the Budget. The expenditure to be incurred from these fundsis
initially debited under the regular functional expenditure head within the Consolidated Fund.
An equivalent entry isthen credited to the Consolidated Fund head, and debited to the appropriate
Fund as a deduct entry wise “902- Deduct-Amount- met from...... (name of the reserve fund)”.

. Inthisway, the Legislative Assembly is considered to be informed about the expenditure under
the Fund.

124 AP Programmatic Structural Adjustment Loan (2001) ‘Note on Public Financial Accountability in AP'.
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6.8 Conclusion

The timeliness and reliability of GoOAP's accounting has undergone significant improvementsin
recent years. Planned reforms, such astheintegration and connectivity of financial systems, look
promising.

However, fundamental weaknesses remain; a number of these, such as the accounting policies
which impact on the relevance of the accounts, lie outside GoAP s direct control. Others, such as
therole of departments and GoAP in accounting, can only betackled in the medium term. In order
to moderate the levels of fiduciary risk in the short term, GoAP must tackle the timeliness of all
key reconciliations and control over the Public Account.

GoAP should be commended for the efforts it has made and continues to make. That accounting
isat the forefront of reform in GOAP is creating an overall sense that * something is being done’,
and this does appear to be changing understanding and behaviour, albeit gradually and thusfar in
selected areasonly. Intruth however, many of the challengesfor accounting can be traced back to
thefield level where, during budget execution, motivation and capacity to strengthen accounting
controls are low. Once the overall accounting systems are in place, the challenge facing GoAPis
to work with the departments to extend the reforms further into the field.
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7. Monitoring and reporting

7.1  Principlesof good practice

The provision of timely and accessible financial information for monitoring and reporting enables

financial control and effective scrutiny of PFM, and thereby helps to ensure that funds are spent on

authorised or intended purposes, as expressed in the budget. Figure 68 highlights those principles of

good practice in monitoring and reporting that are key to minimising fiduciary risk.

Figure 68: Principles of good practicein monitoring and reporting to minimise fiduciary risk
Timely, relevant and reliable monitoring of budget execution enablesline departments, Finance

Department, and other stakeholders to exercise financial control and undertake corrective action
as necessary (see section 7.2).

Timely, relevant, understandable and comparable financial reporting enables prompt scrutiny
at theyear end and highlighting the extent to which fundswere used for theintended and authorised
purposes (see section 7.3).

This chapter assesses GoAP practice with respect to these principles.
7.2  Timely, relevant and reliable monitoring of budget execution
This section examines:

. Theformsof in-year reporting, and their timeliness;

. Thereliability and relevance of monitoring reports;

. Pro-active use of monitoring information for within year management.

7.21 Timeliness of monitoring reports

Thetimely provision of information on expenditure and revenue enables GoA P to assess the extent to
which the budget is being implemented as planned and understand what factors are driving the
divergence. This provides an opportunity to both:

. Holdofficialsaccountablefor those factorsthat are controllablewithin-year, providing apotential
opportunity to reverse significant deviations from budget;

. Proactively manage the consequences of factors outside of the Government’s control, such as
the impact of a slowdown in the economy on economic growth.

Good practice suggeststhat thefinancia implementation of the budget should be available and reviewed
monthly.

Monthly expenditure and revenue monitoring reports are prepared in GoAP both at the aggregate
level (by the AG) and at the departmental level. In particular, the following reports are prepared:

. Departments prepare monthly expenditure monitoring reportsfor plan and non-plan expenditure,
which are submitted to the Head of Department within aweek of the end of the month.1?®> They
are based on expenditure statements prepared monthly by the DDOs and consolidated at each
level. However, some DDOs are lax in submitting monthly reports, which undermines the
accuracy of the monthly reports (see section 7.2.2);

. TheAG (Accounts Wing) produces amonthly Civil Account, as noted at section 6.5. The Civil
Account shows the mgjor head-wise figures under the three parts of government accounts for
the current month and progressive up to the end of the month, and also the closing balance as
per the accounts. These are full monthly accounts that set out receipts, payments and closing

125 For example, the Department of Health submitted their monthly expenditure review report for the year to December
2002 to the Finance Department by 5 January 2003.
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cash balances. These are based on the hard copies of the accounts received from the DTOs,
inputsfrom RBI and from datathey maintain themselves (i.e. theintergovernmental transactions).
It isrendered to the Finance Department by 25th of the following month to which the accounts
relate;

. TheAG (Accounts Wing) produces monthly Appropriation Accounts. The AG also compiles
detailed head-wise accounts indicating monthly progressive figures under each detailed head.
Thisprovidesdetails of expenditure under various heads of account in excess of budget provision
and expenditure without budget provision. These are also distributed to the concerned
departmental CCOs. They are produced around a month and a half after the end of the month.

. A monthly revenue monitoring statement is produced around 10 days after the end of the month
by the Revenue Division of the Finance Department (on the basis of information provided by
the main revenue departments).

7.2.2 Theréeliability and relevance of monitoring reports

Effectivefinancial monitoring isnot just about the production of information, but al so about ensuring
that information is reliable and relevant, and produced in a format which enables GoAP to use it
effectively to minimise fiduciary risks. There are two key issues:

. Quality of the data on which monitoring reports are based;
. Theuser-friendliness of monitoring reports.

7.2.2.1 Quality of data

Thereliability of the departmental and the aggregate monitoring reports depends, to alarge extent, on
the quality of the information they receive from within the department. There are two key issues,
being that:

. Thequality of the departmental monthly expenditure statements has been undermined by delays
and non-compl etion of reconciliations undertaken by departmentsat the variouslevels. However,
GoAP is making efforts to enforce more speedy compliance with reconciliation requirements
and there is evidence that the situations has improved for months since April 2002 (see section
6.6.4.1);

. Thereareoften seriouslagsin the provision of monthly expenditure statements from the DDOs
to theline department, for example seeinstance from case study departmentsat Figure 69. This
means that departmental monitoring reportsrely on budget rel ease data, rather than information
on actual expenditure, for the last part of the monitoring period. There can be significant
differences between budget releases and actual expenditure as district agencies may not have
spent their full release and non-control items may be lower or higher than budget. Therefore,
thereliance of monitoring reports on budget releases, dueto lagsin the collection of information
on actual expenditure, undermines the usefulness of monitoring reports to decision-makers
attempting to manage within-year expenditure.

Figure 69: Delaysin submission of monthly expenditure statements

Primary education: asat end January 2003, only onedistrict (Nellore) was up to datein submission
of statements. A further four had submitted statementsfor December, but had failed to submit one
or more statementsfor previousmonths. Of the 23 DEQOs, approximately half had failed to submit
statements from as far back July (on average) but April and May in three cases, even though they
might have submitted one or two statements for months since then. Despite this poor record by
the DEOs, the CCO and CAO should be commended for the monitoring system they haveputin
place to ensure the prompt provision of thisinformation.

Primary health: the monthly expenditure statements provided to the Finance Department by the
Health Department for the year to December 2002, only includes actual data to September 2002.
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The reported actual expenditure for the December 2002 quarter is actually only provisional data
based upon the quarterly budget releases.

7.2.2.2 User-friendliness of reports

There is no prescribed format for the departmental expenditure monitoring reports. Examination of
four departments did result in some observations:1%

« Asdiscussed in section 5.8.6, there is no within-year monitoring of overall commitments and
arrears,

. Ingenera, there appearsto be little monitoring of the components of non-plan expenditure. For
example, monthly expenditure statements show only total non-plan expenditure. They do not
provide an object-head breakdown or distinguish between control and non-control items. Given
that non-control expenditure is not subject to Treasury checks against appropriations, the latter
distinction seems key in understanding the causes of divergences between budget and actual
expenditures.

. Noanaysisis provided as to the reasons for divergence between budgets and actuals, whether
these factors are controllable and whether these divergences are temporary or will persist
throughout the financial year;

. Actua expenditure for the year to date is compared with the budget for the year as a whole.
Thismakesit difficult to see whether actual expenditureisat the expected level for this stage of
theyear.'?” For auser to be abletoidentify whether the budget isbeing implemented as planned,
they would need to compare the expenditure that was budgeted for the year to date compared
with the actual expenditure for the year to date. Note that the revenue monitoring report does
compare actual revenues against both the annual target for the year and a proportionate target
for the year to date;

. It would also be informative to compare the expenditure that was budgeted for the month
compared with actual expenditure for the month;

However, providing these types of comparison in the monthly monitoring reports would require
departments to develop a monthly expenditure profile during budget formulation. Thereis currently
only aquarterly expenditure profile. Giventhisconstraint, it would be useful to show actual expenditure
as a percent of budget and to compare actual expenditure against the quarterly allocations in the
reports that fall at the end of the quarters. The Finance Department does require departments to fill
out aproforma, on aquarterly basis, that requires departmentsto estimate expenditurefor theremaining
quarters. If completed accurately, this provides some guidance as to whether there is likely to be
significant variations between budget and actual expenditure at end year.

7.2.3 Pro-active use of monitoring information for within year management of the fiscal
position

The value of monitoring information lies in its use to manage the fiscal position of the Government
within year. In particular:

. Departments need to use monitoring information to ensure there are managing their expenditure
inlinewith budget. A system of mid-year reviews of budgetary performance of line departments
was introduced in April 2002.%

. Itistheresponsibility of the Finance Department to monitor the overall financial position and
take corrective action as needed.

126 The four departments were Primary Health, Primary Education, Treasury and Accounts and Public Works (PAO -
Works).

127 To make any assessment, the user would need to cal culate actual expenditure as a percent of budget. However, even
thiswould only be arough indication as it does not take account of seasonal variationsin the pattern of expenditure.

128 G.0O.M. No.506/Finance(BG) dated 10 April 2002.
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7.2.3.1 Line departments

It is the responsibility of line departments, specifically HoDs, to monitor implementation of their
budgets. Based on the consultations with departments during the SFAA review it does appear that
HoDstake seriously the need to monitor their expenditure against budget. They all were aware of the
need to re-allocate funds (and the need to get the appropriate approval) in cases where there was
likely to be an overspend against a particular budget all ocation.

However, as noted above, given the weaknesses in reliability, relevance and format of the monthly
expenditure reports it would be difficult for departmentsto use them as atool to proactively manage
expenditure throughout budget execution.

7.2.3.2 Finance Department

The overall result of the GoAP within-year monitoring isthe production of Revised Estimates, which
are presented to the Assembly for approval in January/February for the current year. These Revised
Estimates represent an updated version of the originally approved estimates, which are revised to
reflect changes to spending and revenue patterns which have occurred during the first six to ten
months of the year. For example, in the Revised Estimates for 2002-03, provision is being made for
additional costsincurred by GoAP in tackling the problems caused by the severe drought which has
hit the State.

The Revised Estimates also takes into account changes in forecast revenue yields. If revenue is
running below forecast, then savings must be achieved either through surrenders of savings by
departments or enforced cutbacks. It has not been possible for the SFAA team to assess the extent to
which changes in revised estimates reflect savings or enforced cuts. However, there is scope to
consider approaches to using within year monitoring more proactively to enable early identification
of the need for cuts or reductions in departmental appropriations.

7.3  Timely, relevant, under standable and compar able financial reporting

In this section, we evaluate GOAP's financial reporting against the key characteristics of accounting
and reporting: timeliness, relevance, understandability, and comparability. Unless financial results
and position are reported on atimely basis, stakeholders |ose the interest and ability to scrutinise and
take correct action; the key remaining issues are issues of disclosure.

GoAP's actual financial results and position are disclosed and analysed in different publications at
different times, summarised in Figure 70 below and set out in detail at Appendix 6.

In general, GoAP sfinancial reporting by way of the Accounts is undertaken on aconsistently timely
basis, some seven months after the financial year end. However, as detailed bel ow, the usefulness to
users of these Accounts (and even the more useful Accounts at a Glance) is constrained by their
prescribed India-wide formats. More relevant and useful information about actuals for the previous
financia year isincluded in AFF and Budget in Brief, and thus becomes avail able on the publication
in January and March of the following financial year end.

GoAP has limited control over the formats of its financial reports. The formats of the Appropriation
Accounts and Finance Accounts are laid down for all of Indiaand are therefore outside the control of
the State Governments.’?® Even the format of the Accounts at a Glance is determined by the AG in
consultation with the CAG. The Budget in Brief isnot laid down as such, but good practice has been
developed by the RBI-led Core Group on Voluntary Disclosure Norms for State Governments. The
Voluntary Disclosure Norms exercise has devel oped voluntary disclosure norms which enable State
Governments to supplement their reporting, in a consistent way, with information useful to readers,
specifically to “ enable thelegidature and the public to enhance their understanding of State finances’

129 Theformat of the Appropriation Accountsand Finance Accountsisset downin detail by the CAG’'sManual of Standing
Orders Volumel 1.
130 RBI (2001) ‘Report of the Core Group on Voluntary Disclosure Norms for State Governments'.
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Another aim of thisexerciseisenhancetransparency and uniformity inthe dissemination of information
by the States to facilitate market decisions on lending to State Governments.

Figure 70: Summary of forms, purposes and timings of financial reporting

The primary financial reports are the Annual Accounts, consisting of the Appropriation Accounts
and Finance Accounts. The Appropriation Accounts and Finance Accounts, are produced and
presented to the L egislative Assembly within seven to eight monthsafter theend of thefinancial
year.'3! TheAppropriation Accounts record the grant-wise expenditure against provision approved
by the L egidlative Assembly and offer explanations for variations between the actual expenditure
and the funds provided. The Finance Accounts are statements of accounts of the Consolidated
Fund, Contingency Fund and the Public Account. They present the accounts of receipts and
disbursements of GoAP for the year together with the financial position disclosed by the revenue
and capital accounts, the accounts of the public debt and the liabilities and assets as worked out
from the balances recorded in the accounts.*® Accounts at a Glance is issued with the
Appropriation Accounts and Finance Accounts. It provides a broad overview of Government
finances, using brief explanations, statements and graphsto highlight key informationis presented.
Thereport hasthree sections: Overview, which outlines the structure of the government accounts,
and the general purpose and content of the Finance Accounts and the Appropriation Accounts;
Highlights of the accounts, which highlightskey elements of revenue and expenditure and financial
positionitems, for exampleloansand advances, debtsand liabilities; Trendsin government revenue
and expenditure, which builds on the Highlights section to show comparatives over recent years.
The section ends with asimplified cash flow statement.

The Budget, presented to the Legidative Assembly in February/March, contains information
about actualsfor the previousfinancial year (i.e. FY 1), the Budget Estimatesand Revised Estimates
for the current financial year (i.e. FY 2), and Budget Estimates for the ensuing year (i.e. FY 3)
whose Demandsfor Grantsare under consideration by the L egislative Assembly. The key document
istheBudget in Brief. Thisdocument isfrequently theonly onewith actualsdatathat isactually
reviewed by many stakeholders.

The CAG’sAudit Report also provides useful abridged accounts. The Audit Reportiscurrently
issued in March in the year following the year of account. The CAG issues its annual Audit
Reportswith regard to GoAP in three parts: Civil, covering GoAP expenditure; Revenue Receipts,
and Commercial, covering PSUs. The abridged accounts in the Audit Report (Civil) are:
Summarised Financial Position of the GOAP at the year end, calculated on a cash basis; Abstract
of Receiptsand Disbursementsfor the current year; Sourcesand A pplication of Funds, essentially
acash flow statement; Time series data on State Government finances.

The AFF and the Budget in Brief with their significantly improved disclosurein user friendly formats
represent GoAP's efforts to overcome the constraints of the India-wide formats.

The sections below set out the weaknesses of the Appropriation Accounts and Finance Accounts, and
the extent to which these have been overcome by other financia reporting, in particular the AFF and
Budget Brief.

7.3.1 Financial results

Therole of the Appropriation Accounts isto report on actual results against budget. Useful variance
analysisiscritical to inform the Legislative Assembly and the public of the extent to which the budget
has been implemented as passed. The Appropriation Accounts disclose variances between actua

131 The2001-02 FinanceAccountsand Appropriation Accountswere produced on 4 October 2002; 2000-01 on 15 November
2001; 1999-2000 on 9 November 2000. The 2001-02 Accounts were presented to the Legislative Assembly on 22
November 2002.

132 AG ‘Accounts at a Glance 2001-02'.
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revenue/expenditure and the budget estimate, whenever an excessin a Grant exceeds Rs.10 lakhs and
savingsin aGrant exceed Rs.20 lakhs. Insufficient information and analysis of variancesis provided
in the Appropriation Accounts between actual revenue/expenditure and the budget estimate in that:

. Variancesarereported at too detailed alevel, asRs.10 lakhsisarelatively small amount. Analysis
atthisleve of detail lengthensthe Appropriation Accounts, and could allow somemore significant
variances to go unnoticed;

. Invariably the ‘reasons provided ssimply note which minor and sub-heads accounted for the
increase/decrease compared to budget. There is rarely any analysis of the underlying reason
why that revenue/expenditure was more/less than budgeted. Furthermore, the CAG reportsthat
explanations for savings/excesses were not received or were received incomplete in respect of
81% of the total number of heads of account (i.e. 645 of the total 793)%,;

. Neither the Appropriation Accounts nor any other document discloses the Budget Estimates,
Revised Estimates and actual for one completeyear. It isnecessary to flick through at least two
budgets to assembl e this information.

Furthermore, the Appropriation Accounts do not provide a summary comparison of the implications
of the variances for fiscal aggregates.

The Finance Accounts provide comprehensive information about the receipts and payments of the State during
the year, and in many cases provide the comparable figures for the previous year.™* Again, the reasons for the
variances are of limited usefulness.

The all-India prescribed format of the Accounts undermines relevance, understandability and
comparability in the following ways:

. Expenditure has not previously been disclosed by department;

. No disclosure is made of the gross advances drawn from the Contingency Fund for various
functions and recouped during the sameyear. Only the net amount and unrecouped amountsare
disclosed;

. TheAccountsdisclose only up to minor head (programme) level (unlike the Detailed Demands
for Grants which disclose to a more detailed level). Saaries, grants-in-aid, subsidies and
externally aided schemes are below the minor head level, and consequently are not clearly
disclosed to the reader of the Accounts.

The AFF and Budget in Brief produced by GoAP do provide significantly improved and increased
disclosure of inthe areas of omissionsnoted. The 2002-03 Budget in Brief a so provides an explanation
of expenditure in key priority sectors.

Note that, for many years, insufficient information has been provided to the AG on capital works and
irrigation projects to enable Statement 1 and 3 of the Finance Accounts to be presented. The cash
accounting policy is disclosed in the Finance Accounts, but as an explanatory note to Statement 8.

7.3.2 Financial position

In line with the cash basis of accounting prescribed throughout India, the Accounts do not have a
Balance Sheet in the commercia style. However, the Finance Accounts do disclose information
about thefinancial position of GoAP. Theformat and cash basis of accounting of the Finance Accounts
also undermines relevance, understandability and comparability in the case of financial position
information in not disclosing:

133 Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GOAP, see para 2.3.15.
134 Explanatory Notesto Statement 1 of the Finance Accounts.
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. Commitments and arrears;

. Any vauations of fixed (such as land, property and computers) or current assets (stores and
supplies);
« Other assets: miscellaneous public works advances (MPWA) and arrears of receipts.

Furthermore, the Finance A ccounts provides an incomplete picture of arrearsin recovery of loansand
advances. Departmental and Institutional details of recoveriesin arrears are not provided.

GoAP has substantially improved the rel evance and transparency of itsfinancial reporting of contingent
liabilities by bringing on budget the government guarantees. The FinanceAccountsdo not yet disclose
pension obligations and contingent liabilities arising out of the negative net worth of PSUs. The
issue of disclosure of contingent liabilities is examined in more detail at section 10.4.2. While the
Budget in Brief and AFF do not provide additional disclosure intermsof assetsand liabilities, they do
present the information in more understandable manner. Asthey arerelatively widely read, it would
be useful to add disclosure about significant areas of GoAP s financial position (which are disclosed
in the Finance Accounts), in the following areas:

. Comprehensive picture of the stock of total liahilities (i.e. inclusive of the liabilities on Public
Account, as noted at section 4.4.2);

. Information on guarantees provided during the year. As per the RBI technical committee on
State guarantees, summary information on guaranteesis now included in the Budget in Brief for
2003-04.

7.3.3 Cash flow statement

GoAP scash flow statement - whose format isalso prescribed India-wide - is presented in the Finance
Accounts, disclosing for the current and previous financial year the opening cash balance, the cash
flows on all three components of the Government Account, the net receipt/payment within each
component, the overall deficit or surplus during the year and the closing cash balance. The statement
is included as an Explanatory Note to Statement No. 1 Summary of Transactions, rather than as a
separate cash flow statement. Cash flows are disclosed at a high level. While much of the required
detail for each of the cash flows can be found throughout the Finance Accounts, these are not cross
referenced to or disclosed el sewherein away which would berelatively easy for the reader to connect
the summary to the detail.

The Budget in Brief and AFF do substantially enhance the user’s understanding of cash flow. While
they also do not structure cash flows around operating, investing and financing flows, they do disclose
the cash flows resulting from revenue, expenditure, and financing of the deficit at an appropriate level
of detail, and ensure that the key facts are highlighted. Although not produced by GoAP, the CAG
Audit Report (Civil) also provides some useful information about cash flows.*®

7.4 Conclusion

GoAP's efforts at increasing the timeliness and reliability of monitoring reports by improving
reconciliations at CO/DDO level are commendable. However, the reliability and format of
monitoring reports requires further improvement to enable proactive and effective departmental
monitoring and financia control throughout budget execution.

The constraints placed by India-wide reporting formats seriously limit the relevance and
understandability of GoAP’ sAccounts, and hence the scrutiny enabled by them. GoAP has made
tremendous strides in containing fiduciary risk by increasing transparency and accessibility by
publishing other financial reports.

135 Report of the CAG of Indiafor the Year ended 31 March 2001 (Civil) GoAPR, Exhibit I11.
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8.1

8. Asset management

Principles of good practice

Asset management isan areathat any government concerned with the management of public resources
must tackle as a matter of urgency. The link with fiduciary risk is clear: in governments worldwide,
poor controls over stocks, stores, fixed assets, land and buildings have resulted in widespread theft
and misuse. Figure 71 highlights those principles of good practice in asset management that are key
to minimising fiduciary risk.

Figure 71: Key principles of good practice in asset management to minimise fiduciary risk

Clear and appropriate asset management rules enable safeguarding of all types of government
assets (see section 8.2)

Adequate provisions for safeguarding of assets will include stock and asset registers, and other
internal controls and procedures (see section 8.3).

Independent and regular scrutiny of assets provides the government with some assurance about
the extent to which controls and provisions are being enforced, and assets properly managed (see
section 8.4).

Disclosure and transparency of assets owned enables government’s accountability for their
purchase, usage and disposal (see section 8.5).

This chapter assesses GOAP practice with respect to these principles.

8.2

Clear and appropriate asset management rules

The India-wide Government Accounting Rules and General Financial Rules form the basis for the
following Codes and Manuals which contain the requirements for asset management:

AP Financial Code: covers the procedures for the acquisition and management of stocks and

stores, works, land and buildingsin all departments. Thisisthe coretext for asset management;
136

APAccounts Code: covers how to account for the cost and sale proceeds of land and buildings,
and how PWDs and Forest Divisions should account for their assets; 3

District Office Manual (DOM): coversthe procedures and detailed format for maintaining stock
and asset registersin the district offices.

The Codes and Manual suffer significant weaknesses which increase the risk of divergence between
rules and practice. In particular:

They do not rely on any clearly stated underlying principles, with more emphasis on formats
and detail;

They apply definitions not consistent with best practice. For example, the definition of storesin
the Financial Codeincludes someitemsthat would ordinarily be defined asfixed assets, such as
furniture, appliances, tools and plants. Practical application of the definition tends to include
other fixed asset items, such as medical and educational equipment;*®

136

137

138

AP Financia Code Volume | Chapter VI, articles 122 to 146, together with corresponding instructions (Stocks and
stores for al departments); AP Financial Code Volume | Chapter VIII, articles 147 to 208 (Works (construction,
maintenance and repairs)); AP Financial Code Volume | Chapter IX, article 210 (Land and buildings).

APAccounts Code, Volumel, Article 38 and 39 (accounting for cost and sale proceeds); APAccounts Code Volumelll
chapters 111 (store accounts, public works) and V1 (store accounts, forest).

AP Financial Code Volume | Chapter VII, article 122: stores are defined as “all articles and materias required for
public service coming into an officer’s possession for various purposes e.g. furniture, chemicals, scientificinstruments,
appliances and stationery articles, articles of diet in Hospitals and Jails, Materials for construction of buildings,
manufacturing stores, tools and plants.”
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. They do not prescribe some essentia details (for example they do not require detail of the
location, status or the exact description of the asset);

. Their coverage isincomplete, for example there is minimal coverage of how to manage fixed
assets such as equipment, machinery, land and buildings;

. They aregenerally of low transparency inthat their style and format isantiquated, very detailed,
and not user friendly;

. They are not formulated as a coherent whole, rather they are contained in a number of different
sources.

Theinadequacy of the guidelineswith regard to fixed assets (as opposed to stocks and stores) reflects
the fact that, until relatively recently, assets held in the districts were largely land, buildings and
furniture. Increasingly, districts have val uabl e office equi pment, such as computers, photocopiers and
printers, and technical equipment, such astesting equipment, microscopes, and laboratory equipment.
There isthusincreased urgency for modernising and strengthening the asset management guidelines
and, clearly, enforcement.
8.3  Adequate provisionsfor safeguarding of assets
Robust systems and controls are required to ensure that assets are retained in the proper custody, are
used as prescribed and are not misappropriated or misused. Key requirements are for:

. Physical controls;

. Rigorously maintained stock and asset registers;

. Physical verification by management;

. Controls over the disposal of assets.
8.3.1 Physical controls
Controls testing reveaed that the standard of physical controls over different forms of assets was
broadly adequate. Specific observations are as follows:

. All stocks and stores inspected were kept under lock and key, with safeguards against theft,

pilferage, damage, and risks posed by the weather;

. Fixed assetsin regular use, such as furniture, were not subject to any specific controls (but this
isdifficult to achieve, and control objectives are better served by other forms of control such as
tagging, well maintained records, and regular physical verification);

. High value fixed assets were, in al cases tested, subjected to greater, and adequate, physical
controls. For example, medical equipment such as microscope and centrifugal are kept under
lock and key by the Head of Office (for example, the Medical Officer of the PHC) when not
being used.

8.3.2 Stock and asset registers

The maintenance of stock and asset registersis extremely poor, both because the requirements do not
enable sufficient control and because of poor compliance with the existing requirements.

Responsibility for maintenance of stock and asset registerslieswith the senior assistant, or equivalent,
on behalf of the Head of the Office. Figure 72 below sets out the results of controls testing of stock
and asset registers.
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Figure 72: Compliance with requirementsfor stock and asset registers

Stocks and stores: offices are required to maintain stock registers, being a day book of receipts
and issues of stocks and stores, and also a ledger for each type of article.*® The controls testing
revealed that the requirements do not enable sufficient controls and compliance with the existing
controlsisvery weak. Specificaly, although the day book is generally maintained (for example
in al of the PHCswheretesting was possible), and balancesindicated in the ledger of balancesin
most cases, the registers:

. Do not contain full information such as location or clear and full description of the item,
which would enable physical verification of the itemsto be undertaken;

. Arenot kept sufficiently up to date. In particular, the balance might only be updated weekly,
monthly or even less frequently, preventing regular or surprise check physical verification;

. Entriescould not be verified, due to the absence of records of receipts or issues. For example,
in the PHCs, the day book is being completed by the pharmacist, but no copies of the
prescriptions are retained. The Medical Officer attests the receipts and issues by memory;

. Erenctregularly reconciled to the actual stocksand storesby the personin charge, for example
by the pharmacist.

For fixed assets such as computers and furniture, the departments should maintain asset registers
indicating the existence and nature of the asset, and the length of the asset’s shelf life.1*> However,
most departments rarely maintain these asset registersto an adequate standard, if at all. All of the
offices tested were able to produce a document they called an Asset Register. However, hone of
these assets registers even approached the prescribed standards. Furthermore, in none of the
officestested were any assetstagged, numbered or otherwiseidentified, preventing registersbeing
maintained in any meaningful sense.

The register formats themselves are inadequate in that they:

. Requireonly basic details such as the date on which the asset was received; name of the asset
type (for example: “table’, “chair”); and date of disposal. Detailed descriptions such asphysical
condition, brand, colour, manufacturer, or identification numbers are neither prescribed nor
provided. Theregister isthusinsufficient to enable physical verification of the assetsand thus
adequate controls. For example, low quality assets could easily be substituted for higher quality
assets owned by GoAP and this could go undetected;

. Do not require thelocation of the asset to be entered. Again, this makes physical verification
difficult.

Registers of land, buildings and works are not generally maintained. This exposes GoAP to the
risk that, over a long period of time, there may be doubt over actual ownership, and even the
existence, of land and buildings. The land and buildings may then be ‘illegally’ occupied or
utilised. Such encroachment has been observed inanumber of cases (although therole of ownership
records was not noted in the reports of the cases). For example, the AG Inspection Report of the
CDSE for 2001-02 notesthat land of Rs.2.10 crorerelating to the I nstitute of Advanced Study was
encroached and held by ‘land grabbers'. None of the offices tested during control testing was able
to provide any records of the land and buildings they occupied.

Without proper maintenance of records, GoAP has no reassurance that assets sold, written off or
otherwise disposed of are being properly dealt with, and at afair price where appropriate.

139 APFinancia CodeArticle 134 and 135.
140 APFinancia Code and District Office Manual.
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The Finance Department has taken theinitiative on the subject of asset registers, and has sought a
submission from the Fiscal Reforms I mplementation Committee on proposalsto introducereliable
and accurate asset registers. A Cabinet sub-committee under the chairmanship of the Finance
Minister with the Secretary Planning as its convenor was formed but no evidence that progress
has taken place.

The non-maintenance of stock and asset registersisrepeatedly highlighted in the CAG Audit Reports,
Inspection Reports, and internal audit reports.

8.3.3 Physical verification by management
Physical verification by management ranges from very weak to non-existent.

Therearethreeforms of physical verification required: first, regular attestation of the accuracy of the
records; secondly, verification by the Head of Office at least once a year, and thirdly, authentication
by the CO during the periodic inspections, for which advance notice is given. If there are substantial
stocks and stores (again, considered to include assets), and thusit isdifficult for an annual verification
to occur, the Codes allow for the verification to be continuous.*** Figure 73 below sets out the results
of testing of physical verification undertaken by management.

Figure 73: Compliance with requirementsfor physical verification

Stocks and stores: controlstesting revealed that there is very little physical verification of stocks
and stores. Specifically:

. Attestation: Testing of the PHC pharmaciesreveal ed that while the stock registers are attested
by Medical Officers, this attestation is of the mathematical accuracy of receipts and issues,
and does not involve physical verification.

. Annua verification by the Head of Office: all but one of the PHCs tested were unable to
provide evidence of annual verification, by way of signatures on the accounts. However,
officials also admitted that it was common practice for the person in charge of the storesto do
that verification, and for the Medical Officer to simply sign the record asif he had personally
verifiedit. Inthe case of the schools, the headmaster both maintainsthe stores and undertakes
the regular and annual verification. Separation of thisfunction isdifficult to achieve in small
field offices;

. Authentication by the DEO/DMHO: four of the ten PHCs, for which records could be
examined, were able to show the signature of the DMHO authenticating the records during an
inspection visit. However, staff also admitted that the authentication is cursory, and PHCs
have taken the records to the DMHO office for “authentication”, even though clearly the
DMHO cannot be checking the records against the stocks and stores.

Eveninthefew cases noted where physical verification is undertaken and verification reports are
produced, thereis scant evidence of follow up action being taken as a result.

Fixed assets: Physical verification of fixed assets appears to be variable. Health officials stated
that verificationisundertaken annually, but were unableto provide any evidence, such assignatures
on registers or verification reports, to confirm this. Education officials were able to provide some
evidence by way of signatures.

Land, buildings and completed works: physical verification of land, buildings and completed
worksisvirtually non-existent. None of the officestested was ableto provide evidence of physical
verification of land and buildings.

141 AP Financia Code Volume | Chapter VII, article 137, Memo no. 10970/228/TFR/90-1, Fin. & Plg., Dt. 10-11-1992
and Article 143.
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Physical verification of all types of assets is made difficult by:

. Thefact that there are very few reliable stock or asset registers or other records against which
to verify the assets;

. The absence of transparent and reliable data on expenditure on certain types of assets from
accounting records prevents reconciliation of assets purchased or constructed to actual assets
observed. Itisnot possibleto deducethelevel of expenditure on categories of assets such as
computers, furniture, construction or lease of buildings.**? This information is not available
without a detailed examination of the original vouchers.

8.3.4 Disposal of assets

No disposals of assets had been undertaken within the offices tested, therefore the controls could not
betested. However, thisisnoteworthy initself. Officials reported that the process for disposal is so
cumbersome, and the monies raised so little, that sale by the required methods was not cost effective.
Hence, unserviceable stores and assets continue to be held, appear in records and have not been
written off.

84  Independent and regular scrutiny of assets

The impact on fiduciary risk of poor controls is reinforced by the absence of independent physical
verification. The CAG is empowered to conduct an audit of all stocks, stores and assets.'® The
auditors conduct atest check and highlight the results in the Inspection Reports, with important and
prominent irregularities appearing in Chapter V of the Audit Report. However, thisaudit isbasically
of the documentation involved in maintaining assets, such asthe stock and asset registers; it does not
generally involve physical verification of the items themselves. The usefulness of this audit must
therefore be questioned. The absence of physical verification by auditors is a major contributory
factor to poor safeguarding of these assets.

8.5  Disclosureand transparency

Fiduciary risk is heightened by the lack of relevant and reliable information about assets. The
weaknesses in asset management can be traced in part to the fact that, in India, Governments do not
report on their assets as they use the cash basis of accounting. It is well recognised that there is
generally a direct relationship between the quality of management of resources and the extent to
which they have to be reported on publicly, as transparency engenders accountability. Furthermore,
departments and offices do not submit periodic management reports on their assets, for example on
the number, type and value of assetsheld. Increasing reporting and transparency in thisway would be
a strong systemic incentive for HoDs to improve discipline and accountability for assets and their
management.

8.6 Conclusion

Asin many governments worldwide, the standard of asset management in GOAP is very weak.
There is awidespread need to strengthen safeguards over assets so as to reduce the significant to
high risk of loss and general wastage of its public resources. Risk isalso heightened by the lack
of relevant and reliable information about assets. A particularly effective measure would be to
require offices and departments, and ultimately GoAP itself, to regularly report on its assets.
Increasing transparency in this way would be a strong systemic motivation to improve discipline
and accountability. Asset management is the only area of PFM in which reforms have not made
any headway. FRIC hasdrafted apaper on stock and asset registers and a Cabinet sub-Committee
has been convened to examine asset management, but no actions have been initiated as yet.

142 For example, computers, stationery and furniture are coded under office expenses.
143 Infact, the DPC Act 1971 empowersthe CAG to audit “stores and stocks”, but in practice thisisinterpreted to include
al assets which are the property of GoAP.
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9. Debt management

9.1  Principlesof good practice

Prudent debt management is central to fiduciary risk. A pro-active approach to debt management is
critical to devel oping realistic budgetsthat are consistent with fiscal constraints and to managing debt
within affordable limits. Furthermore, if the government does not report on its debt in a transparent
and timely fashion, with effective mechanismsfor legidlative and public scrutiny, it will not be held to
account for its management of debt. Recognition of these links has informed the development of
well-established principles of good practice with regard to debt management. Figure 74 below
highlights those principles of good practice that are key to minimising fiduciary risk.

Figure 74: Key principles of good practice in debt management to minimise fiduciary risk

Pro-active approach to developing a debt policy. Theidentification of debt objectivesprovidesa

fiscal framework for budget development by, given revenue forecasts, identifying the overall

fiscal constraints within which the budget must be prepared. This supports the longer-term
sustainability of fiscal policy (see section 9.2).

Pro-active approach to debt management ensures that the government’s debt is held in a form
that minimises the costs of servicing the debt (see section 9.3).

Effectiveforecasting and monitoring of debt levelsand maturity profilesin relation to government
revenues ensuresthat the government can meet its debt repayment and servicing obligationswithout
significant disruption to other expenditures (see section 9.4).

Comprehensive and transparent reporting of debt. Debt isan important measure of the financial
health of any government. It isthereforeimportant that there is transparency in the disclosure of
all public debt in the government’s financial statements, to enable accountability for PFM (see
section 9.5).

Effective scrutiny of debt policy and performance. The purpose of the transparent reporting of
debt is to enable the legislature and civil society to scrutinise the government’s debt policy and
performance in managing debt (see section 9.6).

This chapter assesses GoAP practice with respect to these principles.
9.2 Pro-active approach to developing a debt policy

GOoAP, in common with other Indian States, faces high levels of debt to Gross State Domestic Product
(GSDP). Thetypesof State debt and Gol rolein determining the level of debt are outlined in Figure
75.

Figure 75: Components of State debt
The following are the four main components of GoAP's debt:

. Loansand advancesfrom Gol. The bulk of GoOAP' s debt isto Gol. Thisincludes non-Plan
loans, loan assistance for implementation of the State Plan,*** oan assistance for Centrally
Sponsored Schemes and loans against Small Savings collections, which depends on the net
Small Savings collectionsin the State in any given year. 14°

144 Plan Assistance for State Plans, consisting of formula based allocation under Revised Gadgil Formula, assistance for
specific Plan programmes, assistance for externally aided projects, has both aloan and grant component.

145 Small Savings are financial instruments promoted by Gol, mostly postal savings instruments, designed to encourage
savings in the household sector. States receive loans against the net Small Savings collections in their State in any
givenyear. Since 1999-2000, |oans against Small Savings collections have ceased to be classified asloans from Gol.
Loans against Small Savings collections are now shown as Special Securities issued to the National Small Savings
Fund (NSSF).
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. Internal debt, comprising market borrowings and loansfrom central financial institutions.
This comprises:

- market borrowings: RBI and Gol (Finance Ministry and Planning Commission) determine
the market borrowings that a State may raisein any year. These are generally determined
in the context of the annual Plan exercise, as Plan financing. The RBI manages the debt
issue on behalf of the States. The loans are generally subscribed to by nationalised banks
(and others) to meet their statutory liquidity ratio requirements,

- ingtitutional loans from central government financing institutions:** These loans are tied
to specific purposes, projects or schemes. The quantum of such loansislargely determined
by the Planning Commission as part of the annual Plan exercise, again as part of Plan
financing.

. Net accretions to the Public Account. This includes provident funds, reserve funds and
deposits, disbursements from which are not subject to the vote of the Legislative Assembly.
The State acts as ‘ banker’ in respect of the balancesin the account. Since the Public Account
is not funded, and the balances in the Account are merged in the cash balances of the State,
they legitimately constitute adebt or liability.*” Of late, AP (and other States) are resorting to
substantial drafts on the Public Account. To illustrate, AFF 2003-04 shows that as much as
35% of the fiscal deficit for 2003-04 would be met from balances in the Public Account,
including 25% from Small Savings.

. Off-budget or ‘proxy’ borrowings. As noted section 4.4.1, many States, including AP, have
resorted in recent years, to off-budget borrowings, thusin effect circumventing aConstitutional
provision placing arestriction on States' borrowings.

The categorisation in Figure 75 demonstrates that States only enjoy total independence in respect of
debt/liabilitiesincurred on the Public Account, including Small Savings (and thelevel of thisislimited
to the net amount of Small Savings collections in the year) and off-budget borrowings.'#

It is noteworthy that 70% of funding for Central Plan Assistanceis provided by Gol asloansto State
Governments. This means that States would have to forgo the 30% grant funding and resist Gol
inducement to implement the Centrally supported Plan programs, if they were concerned about the
impact of these loans on their overall debt levels. Therefore, much of GoAP's debt to Gol (which as,
Figure 76 shows, representsthe bulk of State debt) isdetermined by decisions made by Gol, including
the Planning Commission, which sets the Annual and Five Year Plan size of a State.

146 Central government financing institutionsincludethe Life Insurance Corporation (LI C), General Insurance Corporation
of India (GIC), NABARD, Rural Electrification Corporation (REC), and Power Finance Corporation (PFC).

147 A distinction needs to be made between debt and liability. Balancesin the Public Account would normally constitute
aliability of the State, but to the extent such balances are used for financing the fiscal gap, they would acquire the
characteristics of debt. The terms ‘debt-liability’ or ‘debt/liability’ have been used to avoid having to distinguish
between the two each time.

148 Efforts are currently underway to restrict the freedom of States to raise off-budget borrowings.
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Figure 76: Net borrowing of GOAP (total borrowing less the cash balance at year end)

Borrowings Balanceat | % of gross | Balance at| % of gross| Balance at| % of gross

31-Mar-00 borrowings | 31-3-01 | borrowings| 31-3-02 | borrowings
Rs. crore Rs. crore Rs. crore

Loans and advances

from Gol 16,556 62% 16,510 52% 19,033 53%

Market Loans 7,739 29% 9,138 29% 11,038 31%

Loans from other

institutions 1,602 6% 1,932 6% 1,905 5%

Total internal debt 9,341 35% 11,070 35% 12,943 36%

Off budget

borrowings 206 1% 1,707 5% 2,685 7%

Net Public Account 623 2% 2,728 9% 1,378 4%

Gross borrowings 26,726 100% 32,015 100% 36,039 100%

Closing balance

(cash) (282) (36) (64)

Net borrowings 26,444 31,979 35,975

These factors mean that there are systemic constraints on the extent to which GoAP, and other States,
can drive their own debt policy. However, it must still be recognised that Gol only places maximum
constraints on State borrowing. This does not exempt GoAPfrom its responsibility to ensure that the
debt strategy it implicitly agrees with Gol, in accepting Gol loans, is sustainable.

It iscommendable, in the circumstances, that GoA P has chosen to set out a medium term objective of
keeping debt within sustainablelevels. It isconscious of the need to take a more pro-active approach
to setting debt policy in order to keep debt within sustainable and affordable limits, particularly given
that debt servicing continues to consume a high share of revenue. The Strategy Paper on Fiscal
Reformsand the M TFF highlight theaim of * stabilising’ debt fromits current level s (see Figure 76) to
around 31% of GSDP from 2006-07.1*° The longer-term aim is for reductions in debt as a percent of
GSDP, given expectations that the major costs of power sector restructuring will have been met by
2006-07. And, while presenting the budget for 2003-04 the Finance Minister has highlighted that
debt would increasingly be used for capital expenditures and gross capital formation and that by
2005-06 revenue surpluses would also be generated for financing these.

Thereisalso anissue over whether it would be appropriate for GoAP to entrench fiscal objectivesand
reporting for debt in legidation. In addition to publishing its medium term objectives in the fiscal
strategy paper, it has made a commitment to report progress against these objectives, on an annual
basis, in the AFF.

The Constitution providesfor Statesto place alimit of borrowing to enhancetheir fiscal discipline.*>°
Until recently no State, including AP, had devel oped debt limits but some States are now incorporating

149 GoOAP Strategy Paper on Fiscal Reforms (2001), paragraph 94 and figure 23.

150 Article 293 (1) of the Constitution of India: “ Subject to the provisions of this article, the executive power of a State
extends to borrowing within the territory of India upon the security of the Consolidated Fund of the State within such
limits, if any, as may from time to time be fixed by the legislature of such State by law and to the giving of guarantees
within such limits, if any, as may be so fixed”.
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limits on borrowing through the adoption of fiscal responsibility legidation. Karnataka, for example
has enacted such legislation, and Maharashtra has introduced a bill in the last winter session of its
Assembly. Similarly, Punjab Government has decided to enact a Fiscal Responsibility and Budget
Management Act in order to fix certain targetsfor fiscal correction and Keralahas proposed introducing
a Fiscal Accountability Bill to provide a legal framework for fiscal reforms. For more details on
Fiscal Responsibility Acts, see appendix 7.

9.3  Pro-active approach to debt management

GOAP recognises the importance of installing sound institutional arrangements to enable effective
decisions on debt issues. Within GoAR , it isthe Finance Department that isresponsiblefor all aspects
of debt management.

Good debt management requiresthe Government to actively seek to minimisethe cost of debt servicing.
However, the scope for treasury management is somewhat limited given that the bulk of GoAP's
outstanding debt isto Gol. For all loans from central institutions GoAP can do nothing to reschedule
or otherwise reduce servicing costs as terms are set by those institutions. States thus have little
discretion or say in the maturity and structure of such loans.

However, initiatives are under way between Gol and States to devise some arrangement to take
advantage of falling interest rates to replace earlier high-cost debt (other than Central Loans) with
lower coupon debt. GoAP has appointed two consultants from ICICI Bank under the aegis of the
FRIC to advise the Government on debt strategies and to explore possibilities of debt/interest swaps,
and other debt management issues.

GoAP aso plansto strengthen in-house institutional capacity for debt management by establishing a
Debt Management Cell in the Finance Department. This cell would be a specialist unit with accurate
and timely data regarding the stock of debt, interest rates and Government policies. 1nthe meantime,
the Department’s L oans Section is undertaking the cell’s functions.

9.4  Effectiveforecasting and monitoring of debt levels and maturity
Key to effective debt management is the forecasting and monitoring of:
. Overadl debt levels against the objectives set in GoAP' s fiscal strategy;

. Thematurity profiles of debt to ensure that GOAP has the revenue flows to meet debt servicing
obligations without crowding out other expenditures.

The Finance Department maintains alist of al outstanding borrowings and the schedul e of payments
of interest and debt repayment over time for the outstanding stock of debt. Debt service, including
repayment, is charged (not voted) and not a control item. Appropriate provisions are made in the
budget for discharge of interest and debt repayment, and the Central Accounts Section of RBI in
Nagpur is duly advised to make the payments on schedule.

9.5 Comprehensiveness and transparency in thereporting of debt

Transparency is about providing the public with an understanding of the Government’s debt policy
and progress against its objectives. Transparency in debt reporting hasincreased in recent years with
the:

. Inclusion of off-budget borrowings into debt figures in the Budget and Accounts since the
Accounts of 2000-01 (see section 4.4.1).

« Inclusion of outstanding Consolidated Fund public debt intheAnnual Fiscal Framework . GOAP
may also consider providing a more comprehensive picture of debt by including the Public
Account debt/liabilitiesin the Budget in Brief. (see section 4.4.2).

The increased transparency has enabled greater scrutiny of GoAP's debt management.
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9.6  Effective scrutiny of debt policy and performance

The role of the Assembly to undertake more focussed legislative scrutiny and provide for greater
Public Accountability has been enhanced by the more explicit enunciation of a debt policy by GoAP
in its strategy paper on fiscal reforms. Further, GOAP's policy of putting its draft budget to public
scrutiny for thelast two years hasfocussed public attention on thisimportant aspect of debt management.
While the strategy paper is not updated before each budget, key fiscal indicators are covered in the
Budget Speech.

9.7 Conclusion

GoAP has now identified medium term objectivesfor thelevel of debt. These objectives have not
been entrenched inlegidation, unlikeafew Statesthat have recently opted for Fiscal Responsibility
legisation. GOAP has, in recent years, made significant efforts to improve the transparency and
comprehensiveness of reporting on debt levels, which have strengthened the ability of the
Legidative Assembly and the public to hold the Government to account.
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10. Contingent liabilities

10.1 Principlesof good practice

Contingent liabilities are obligations triggered by a discrete event that may or may not occur. The
probability of the contingency occurring and the magnitude of the government outlay required to
settlethe ensuing obligation aredifficult to forecast. Contingent liabilities can posesignificant fiduciary
risk. If they arerealised, without having been adequately provided for, they imply either the diversion
of budget expenditure or an increase in deficit and debt levels.

GoAP's contingent liabilities arise mainly from guarantees extended by the Government with respect
to loansraised by statutory corporations, government companies, local bodies and other institutions.
Liabilities could be triggered by other eventualities as well.*> While pension liabilities are not
contingent, in the sense that they will definitely eventuate, they areincluded in this chapter asthey are
asignificant non-debt liability and GoAP s uncertain of their magnitude. The negative net worth of
public enterprises could also be considered a contingent liability as ultimately these are GOAP's
responsibility. However, they are not considered in this report as public enterprises are beyond the
scope of the SFAA. Besides, restructuring (and closure if necessary) of public enterprises, including
co-operatives, is separately being implemented by GoAP.
Figure 77 below highlights those principles of good practice in contingent liabilities that are key to
minimising fiduciary risk.

Figure 77: Key principles of good practice in the management of contingent liabilitiesto

minimise fiduciary risk

Guarantees extended subject to risk assessment and proper approval. It is important that

government takes on contingent liabilities fully conscious of the consequences and implications
of any such decision, thus requiring detailed consideration of likely scenarios (see section 10.2).

Contingent liabilities estimated and adequately provided for. The Government must have the
information and model ling capacity to enable estimation of thetiming, potential and likely cost of
contingent liabilities. Based on this estimate, and the risk assessment, the government should
make an appropriate provision for someitems, whilst othersmay simply be disclosed in thefinancia
statements. It is also important to monitor contingent liabilities and re-evaluate the necessary
provision as required (see section 10.3).

Transparent reporting of contingent liabilities. Disclosure of contingent liabilities is key to
enabling the legislature and civil society to hold the government to account for the overall fiscal
situation (section 10.4).

This chapter assesses GOAP practice with respect to these principles.

10.2 Guarantees extended subject to risk assessment and proper approval

Guarantees are the most important form of contingent liabilitiesfor GOAP. The value of government
guarantees outstanding as at 31 March 2002 was Rs.14,855 crore (9.90% of GSDP); these increased
potential GOAP debt by around 10 percentage points of GSDP in 2001-02. By the end of 2002-03 the
value of guarantees is expected to decline marginally to Rs.14,382 crore (8.73% of GSDP). The
Budget Estimates for 2003-04 place the estimated level of government guarantees at the end of 2003-
04 at Rs.15,709 crore (8.61% of GSDP).**2 GoAP has set targets for the reduction of guaranteesin the
MTFF, athough thisis not a statutory limit as adopted by some other states. The MTFF envisages
that, by itsterminal year (2006-07), contingent liabilities would constitute only 7.6% of GSDP.

151 A useful discussion on contingent liabilities of Indian Statesincluding some comparative figures can befound in: Usha
Thorat and Sunando Roy: ‘ Contingent Liabilities at the State Level - The Indian Experience’, apaper presented at the
World Bank Conference ‘ Fiscal Policiesto Accelerate Economic Growth’ May 2001, New Delhi.

152 Budget in Brief 2003-04.
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A large portion of government guarantees is to central financial institutions, which routinely seek
State Government guarantees for loans extended to State enterprises, co-operative institutions, and
parastatal entities. Proposalsfor extending government guarantees emanate from the concerned line
department but need the concurrence of the Finance Department and such other approvals as may be
prescribed under the transaction of businessrules of government. GoAP intends henceforthto strictly
enforce the requirement for adequate scrutiny of guarantee proposals, including an assessment of
risk. The Budget for 2003-04 states that the Government has initiated a process of rigorous risk
assessment before giving government guarantees and takes adequate precautions to ensure proper use
of funds by the PSUs to avoid devolvement of liability on the Government.

Undertaking this scrutiny may be rendered difficult, however, by the fact that most guarantees are for
loans to State entities by central government financial institutions, unless the State succeeds in its
endeavoursto prevail upon central financial institutions to withdraw or modify their requirement of a
State Government guarantee. In this, the State Government has the tacit endorsement of the RBI,
which has said that a government guarantee cannot be a substitute for the viability of projects.

GOAP charges a flat percentage of the amount guaranteed as guarantee fee. Given the composition
and mix of government guarantees and the record of the recipient entitiesin honouring their financial
commitments, GoAPis of the view that the flat guarantee fee that is charged adequately provides for
the inherent risk.

10.3 Contingent liabilities being adequately provided for

Minimising thefiduciary risk of contingent liabilities being realised depends on their being adequately
provided for in the budget. This section examines GOAP provisionsfor, first, government guarantees,
and secondly, pensions.

10.3.1 Government guarantees

In 2001-02, GOAP instituted a Guarantee Redemption Fund, with an initial contribution of Rs.12.1
crore. The Government proposesto contribute 1% of outstanding guaranteesevery year, pluswhatever
guaranteefeesare collected from public enterprises, to the Fund. ThisFund ismaintained and operated
by the RBI on behalf of the State.

In setting up and making provisions for the Guarantee Redemption Fund, GoAP is, to a significant
extent, guided by the suggestions and recommendations of an RBI technical committee on State
Government guarantees. The basis for provisions into the Fund is intended to reflect the degree of
risk and thelikelihood of itsmateriaising, having regard to the ‘ riskiness' of the sector, credit worthiness
of the borrower, and the credit history of the borrower. The normative provisions GoAP makesfor the
Guarantee Redemption Fund are based on a conscious evaluation of risk of the entities on whose
behalf the guarantees are given.

The initiative to set up a Guarantee Redemption Fund suggests that GOAP is endeavouring to bring
about greater transparency in the treatment of guarantees and to put in place institutional mechanisms
to deal with any resulting contingent liabilities. Thiswill significantly reduce the fiduciary risk from
guarantees, by moderating the impact of their realisation on budgeted expenditure or debt levels.

Restructuring, including closure if necessary, of State public enterprises (co-operatives included)
which is being separately undertaken, would further reduce the Government’s need to provide
guarantees and consequently its exposure to contingent liabilities.

10.3.2 Pensions
Expenditure on pensions has increased significantly over the last 5 years, as shown in Figure 78.
Pensions are estimated to be 9.5% of revenue expenditure in 2002-03 (per the Revised Estimates);

thisisgreater than expenditure on non-salary O& M (3.6%) or maintenance of capital assets (2.4%) or
even subsidies and other grants-in-aid, at 6% of revenue expenditure.
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While pension expenditure appears to have peaked as a percentage of revenue expenditure, it is till
growing in nominal terms (see Figure 78). The extension of pension to employeesof local bodies and
aided institutions has swelled the number of pensioners. The significant increase in expenditure
during 2000-01 was due to the implementation of revised rates of retirement benefits on account of
revision of pay scales by GOAP. The marginal decrease during 2001-02 was due to non-sanctioning
of half yearly dearnessrelief to pensionersby GoAPfor morethan ayear and ahalf. Assoon as GoAP
releases the dearness relief to all pensioners, pension expenditure is likely to increase as usual.
Consequently, the liability will also increase.

Thus, theissue of accurately estimating the pension liability and adequately providing for the pension
liability in the budget is becoming increasingly important. The pension liability depends on arange
of well-recognised factors.*®® However, GOAP does not have any centralised statistics on existing
pensioners, such asthe amount of their basic pension and age, nor on the number of employees under
different cadres likely to retire in the next 5 years, which would enable it to draw up a retirement
profile of its employees. Thus, GOAP does not calculate its pension liability on any technical or
actuarial basisand has not prepared atime series of its pension liability. Pensions are provided in the
budget on apay-as-you-go (PAY G) basis. The provision for pension paymentsin the budget isusually
an ad hoc percentage increase over the previous year.

Figure 78: Expenditure on pensions (Rs. croreon left hand side; % of revenue expenditure on
right hand side)
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Recognising that the pension liability is growing very rapidly and could place considerable strain on
the State’s delicate fiscal position, GoAP has commissioned aMumbai based consultant to undertake
a study of the demographic profile of its employees and build up its capacity to project the future
pension liability with greater precision. GoAP has aso taken action to initiate a Pension Fund in
which a certain proportion of the total pension liability of the year would be set apart from the
Consolidated Fund and credited into the Fund account. This would be over and above the actual

153 Key factors determining the pension liability are: salary increases, both on account of natural progression and periodic
pay revisions (as pension is a percentage of the last pay drawn); inflation (since pensions are indexed on cost of living
increases); age profile of employeesin the different pay categories; age profile of pensioners - some pensioners will
die, yielding place to family pension, which in due course will also cease as family pensionerstoo die; full pensionis
restored after 15 years to those who have commuted (bought the discounted value of) a portion of their pensions.
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pension payout at present, so that over aperiod of time, acorpusisbuilt up to make it self-sustaining.

10.4 Transparent reporting of contingent liabilities

Disclosure of al contingent liabilitiesisakey factor in ensuring fiscal transparency. Given that these
liabilities can be significant, comprehensive and accessible disclosureiskey to ensuring accountability
for public finances.

10.4.1 Government guarantees

The RBI technical committee on State guarantees recommends that comprehensive information on
guarantees, as well asletters of comfort wherever issued, should be disclosed by State Governments

inamajor budget document on ‘ as contemporaneous abasisaspossible’ .** In particular, it recommends
that alist of guarantees be included in the Budget in Brief.

A list of guarantees given by GoAP is available in Volume V/4 of Part 1l of the Explanatory
Memorandum to the Budget. It isonly in the Finance Accounts that a more easily accessible list is
available. In theinterest of greater openness and easy accessibility of information to the publicitis
commendable that summary information has been included in the 2003-04 Budget in Brief.

10.4.2 Pensions

There is no disclosure in the budget documents of the contingent liability on account of pensions.
Once GOAP has a reasonable basis on which to estimate its pension liability over time, it should
disclosethisin its budget and other financial documents and make adequate provisions on that basis.

10.5 Conclusion

GOoAP is bringing about greater transparency of contingent liabilities and making provision for
their realisation. These efforts include initiating a process of rigorous risk assessment before
giving government guarantees, improvementsin monitoring and disclosing government guarantees,
making budgetary provision for select government guarantees taken on by the government; and
setting up of a guarantee redemption fund into which contributions are made on the basis of risk
assessment. GoAP has al so commissioned astudy to strengthen its capacity to accurately provide
for pension liability in the Pension Fund, which is formally being set up shortly. Furthermore,
once GOAP has a reasonable basis on which to estimate its pension liability, it should disclose
this.

Thesereformsrepresent tremendous stridesin GoA P streatment of government guarantees. Steps
taken to providefor realisation of theliability and ensure greater transparency should substantially
reduce thelevel of fiduciary risk arising from guarantees. GoAP's plansto extend the same level
of prudencein providing for pension liabilities are promising.

154 RBI (2001) ‘ Report on the Core Group on Voluntary Disclosure Norms for State Governments'.
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11. Internal controls

11.1 Principlesof good practice

An internal control system is comprised of those internal systems, procedures, plans, attitudes and
methods which ensure that an organisation’s mission, vision, objectives and targets are successfully
achieved through the effective and efficient use of scarce public resources. Specifically, internal control
systems strengthen agovernment’s hand in the achievement of those government objectives set outin
Figure 79 below.

Figure 79: Internal control objectives

. Safeguarding resources against loss due to waste, abuse, mismanagement, errors, fraud, and
other irregularities;

. Adhering to laws, regulations, and management directives;

. Developing and maintaining reliablefinancial and management dataand fairly disclosing that
datain timely reports,

. Promoting orderly, economical, efficient and effective operations and quality products and
services consistent with the organisation’s mission.**®

Hence, strong internal controlsareaprerequisitein containing fiduciary risk, being therisk that funds
might not be spent on authorised or intended purposes. Internal controls aim to prevent the risk
arising, highlight breaches or failures and aid detection of irregul arity.

The quality of GoAP's internal controls, and the extent of compliance with them, is examined in
detail throughout this report where relevant, specifically in the chapters on Budget Execution (see
chapter 5), Accounting (see chapter 6) and Asset Management (see section 8). However, while it
includes a summary of the key issues surrounding these specific internal controls at section 11.3, this
chapter focuses on the wider internal control system, comparing GoAP against the relevant principles
of good practice, as set down by the International Organization of Supreme Audit Institutions
(INTOSALI). **¢ Figure 80 below highlights those principles of good practice in internal controls that
are key to minimising fiduciary risk.
Figure 80: Key principles of good practicein internal controlsto minimisefiduciary risk

Clear accountability for internal controls must be set down. The mitigation of fiduciary risk
depends directly on accountability being fixed for establishing an effective control systemin each
institution, and operating specific internal controls (see section 11.2).

Effective internal controls designed, installed and operated in key areas narrow the divergence
between rules and practice. Section 11.3 provides a summary assessment of GOAP's controls,
cross referring to the detail wherever it is set down throughout this report.

Monitoring and evaluation of risks, controls and compliance, with provisions for corrective
action, can ensure that areas of fiduciary risk can be progressively identified and effectively
addressed (see section 11.4).

11.2 Clear accountability for internal controls

Persuasive evidence was gathered which suggested that HoDs and other managers such as COs are
not adequately fulfilling their responsibilities for internal controls, for example by not undertaking
management verification. They must display amore positive attitude to controls, and set an example

155 International Organization of SupremeAudit Institutions (INTOSAI) (1992) ‘ Guidelinesfor Internal Control Standards'.

156 Within INTOSAI, the Internal Control Standards Committee has specific authority in the field of internal controls.
The Committee has issued three useful resources: Guidelines for Internal Control Standards (1992); Guidelines for
Reporting on the Effectiveness of Internal Controls: SAI Experiencesin Implementing and Evaluating Internal Controls
(1997); Internal Control: Providing a Foundation for Accountability in Government.
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for their staff to follow. Mechanisms are required to strengthen HoDs' and other managers' sense of
accountability. There are three issues to consider, asfollows.

. While GoAPincreasingly favourslisting the duties of departmental officials, such asthe CO at
thedistrict level, for examplein the Functionary Manuals, internal controls do not yet featurein
theimplied ambit of their responsibilities. Thisnotwithstanding, all officials questioned during
controlstesting were ableto identify the Head of Office asbeing responsiblefor internal controls
(albeit applying a narrow definition of internal controls). However, they were not able to point
out where thiswas laid down specifically.

. HoDsand other managersare not required to make aformal statement asto their responsibilities
for the control system and how they intend to ensure that a system of control is designed,
installed, operated and complied with; nor do they report on the state of the internal control
system.

. Managers, and COs in particular, do not receive adequate training to enable them to manage
their fiduciary responsibilities, and supervise staff working in these areas.

Furthermore, there are no job descriptions in which to set out responsibilities for the operating of
controls by all levels of departmental official. Lack of accountability for internal control in line
departments will result in an increased risk of control failures and breaches.

In contrast, the DTA Functionary Manual sets out with clarity and in some detail the responsibilities
of Treasury officials for internal controls.
11.3 Effectiveinternal controlsdesigned, installed and operated

To assess the adequacy of controls, and compliance with them, the SFAA team undertook controls
testing, supplemented by the gathering of supporting evidence.

Evidence gathered suggests that prescribed controls in GoAP are sufficient in many areas; outdated
and inadequately clear in others. Compliance with controlsisadequatein the Treasury systemandin
those departmental areas discipline in which can be enforced through the Treasury system, such as
documentation supporting payments. In al other departmental areas, such as cash records, asset
management or reconciliationsat the CCO level, complianceisgenerally weak. Complianceis poorest
at the DDO level inthefield.

GOoAP recognises the need to strengthen internal controls and is working actively towards this end.
Examples of areas targeted by Finance Department for reform are outlined in Figure 81 below.

Figure 81: Examples of Finance Department target areasfor strengthening internal controls
Examplesinclude:

. Computerisation of the accounting systems (which reducesinherent risk of reliance on manual
systems);

. Strengthened budgetary control in e-khazang;

. Bank reconciliations;

. Reconciliations between Treasury and departmental records;
« Submission of UCs;

« Submission of DC hills;

. Restrictions on usage of PD accounts;

. Direct payment of salariesinto bank accounts (which reduces the inherent risk of reliance on
cash);

. Monitoring of DTOs of their performance in enforcing key controlsin GO 507;
. Planned expansion and improvement of internal audit.
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The sections following set out a summary of the results of the controls testing exercise, referring to
the detail of the results wherever covered in this report.
11.3.1 Documentation supporting internal control system, transactions and events

Good practice dictates that all transactions and significant events must be clearly, comprehensively
and accurately documented to enable each transaction or event to be traced from itsinception through
to its completion. Documentation must be readily available for examination. Results of controls
testing in this area were as outlined in Figure 82 below.

Figure 82: Results of controlstesting

. Payments, with the exception of AC bills pending DC hills, are generally properly supported
by vouchers (see section 5.6.4).

. Absence of receipt books (see section 5.6.5.4).
. Absence of control registersto ensure receipt of UCs (see section 5.7.1).

. Absence of commitment and arrears control means that transactions cannot be traced from
their inception (see section 5.8.6).

. Interna controls systems, and responsibility for them, are insufficiently well defined (see
section 11.1).

. Key codes and manuals are generally not transparent (see section 3.5).

. Asset registers do not contain detail s of their cost nor the payment transactions, thus preventing
assets being traced back to their original purchase documentation (see section 8.3.2).

. Key registers and documents were generally made avail able for inspection on site. However,
supporting documentation and responses to the SFAA Internal Control Questionnaire were
generally tardy, suggesting that supporting documentation was not readily available.

One areathat is particularly weak is records management, which together with accounting, isin
the process of being computerised. It is essential that arrangements are in place to back up data
and ensure that records can be maintained or recreated to ensure data security and the availability
of financial information. However, controls testing noted that:

. Therewasan absence of policiesregarding maintenance, backup, movement of data, hardware
and software in each department;

. Inadequate back up arrangements had been made. Although DTO offices take back ups on
hard, floppy and compact discs, they are stored in the same room as the main data source;

. NoDisaster Recovery Plan (DRP) or arrangementsfor alternative activity continuity facilities
had been made;

. Furthermore, staff require more training in order to be confident in using technology. This
will reduce the risk of error in data entry.

11.3.2 Prompt and proper classification and recording of transactions and events

Transactions and events must be promptly and accurately classified and recorded, in order to ensure
thetimelinessand reliability of information, particularly wherethishasfinancial consequences. Results
of controls testing in this area were as outlined in Figure 83 below.

Figure 83: Results of controlstesting

. BCRs being kept up to date by Treasuries (see section 5.8.1.2) and district offices, but not
maintained by DDOs in the majority of cases (see section 5.6.1).

. Personnel and salary records, including loans and advances to staff, are generally being kept
up to date (see section 5.6.3).

. Cash books are generally not kept up to date (see section 5.6.6.1).
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. APGLI records are not kept adequately updated (see section 6.7.1).
. Stock accounts and asset registers are generally not kept up to date (see section 8.3.2).
« Audit Objection Watch Registers are not generally being kept up to date (see section 12.5).

11.3.3 Authorisation and execution of transactions and events

Internal control standards require that transactions and events are authorised and executed only by
persons acting within the scope of their laid down authority, for example within the limit of their
expenditure authorisation. Results of controlstesting in thisareawere as outlined in Figure 84 bel ow.

Figure 84: Results of controlstesting
. Proper approval is generally obtained for procurements and payments (see section 5.6.4).

. Treasury controls generally sufficient to ensure that DDOs are not approving transactions in
excess of their laid down authority (see section 5.8.1.3).

. DTOsare properly approving pay orders (see section 5.8.1.4).
11.3.4 Separation of duties

Therisks of error, waste or wrongful acts increase substantially when one person has control over all
key stages of atransaction (e.g. a procurement) or event. Hence, key duties and responsibilitiesin
requisitioning, authorising, processing, recording, receiving, and reviewing transactions and events
must be separated out amongst individuals, functions or even organisations. Separation of dutiesis
sometimes difficult for small organisations, or those with staff with insufficient skills, to achieve.
Results of controlstesting in this area were as outlined in Figure 85 below.

Figure 85: Results of controlstesting

. Thereisalack of specialised procurement staff means that procurement being undertaken by
staff with other interests which could cause conflict of interest.

. Thereis an inadequate separation of duties in transaction processing in departments, due to
the small size of units.

. Thereisinadequate separation of duties in the receipt and management of stocks and assets.

11.3.5 Supervision

Proper supervision of employees, contracts, processes and transactions is a key type of control.
Supervision acts as adetection and deterrent, and a so provides a mechanism through which guidance
and training can be provided, thus strengthening the control environment. Results of controlstesting
in this area were as outlined in Figure 86 below.

Figure 86: Results of controlstesting

. COs are generdly not fulfilling their responsibilities for verification of records (e.g. cash
records, see section 5.6.6.1) and stores and assets (see section 8.3.3).

. Treasury officials are undertaking proper supervision of their staff (see section 5.8).

11.3.6 Accessto, and accountability for, resources and records

Access to resources and records must be limited to those authorised individual s who are accountable
for their custody or use. Key resources, access to which must be controlled, include cash, cheque
books, stamps, valuable assets and supplies. Resources also includes systems and data, hence the
need to strictly control password access to computers, specifically to sensitive programmes or data
files.
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Figure 87: Results of controlstesting

. Inadequate arrangements for transport of significant amounts of cash (see section 5.6.5.2),
despite significant inherent risk.

« Absence of bank reconciliations by departments (see section 5.6.5).

. Absence of regular reconciliations by departments to Treasury/AG records, with a particular
problem remaining with reconciliations by CCOs at the State level with the AG (see section
6.6.4.1).

. Inadequate reconciliations between PA Os (Works and Projects) and bank (see section 6.6.4.2).
. Inadequate reconciliations between PAO (Hyderabad) and bank (see section 6.6.4.2).
. Adequate Treasury/AG to bank reconciliations (see section 6.6.4.2).

. Inadequate reconciliations of suspense accounts, resulting in large uncleared balances (see
section 6.7.4).

. Generally adequate physical controls over assets (see section 8.3.1) undermined by absence
of physical verification of assets with reference to records by COs (see section 8.3.3).

. Lack of reconciliation between expenditure records and physical assetsand stock/asset registers
(see section 8.3.2).

. Absence of independent scrutiny over assets by AG audit (see section 8.4).

Reconciling the resource (e.g. the bank balance) against the record (e.g. the Treasury departments
records) on aregular basiswill strengthen the control, and accountability for the usage of the resource.
The frequency of this check will depend on the mobility and value of the resource. For example, in
asset management, the existence of land will be subject to lessfrequent checks and computersto more
frequent checks. Cash book checks should be undertaken daily, and bank reconciliation weekly or
monthly. Results of controls testing in this areawere as outlined in Figure 87 above.

11.4 Monitoring and evaluation of risks, controls and compliance

There aretwo key toolsthat generally prove effectivein increasing understanding of, and managerial
accountability for, internal controls, and thereby in reducing fiduciary risk. These are:

« Periodic formal risk and control assessment exercises; and
. Interna audit, which isitself a critical form of management control.
11.4.1 Risk and control self-assessments

GoAPdoesnot presently undertake periodic formal risk and control assessments. None of the officials,
largely DDOs and COs, but several CCOs, with whom the issue of risk and control assessment was
raised were familiar with the concept of such assessments; nor werethey generally ableto identify the
key financial risks facing their institutions or offices.

Such assessments are an extremely useful tool that can be used to regularly and systemically monitor
and evaluate the effectiveness of the overall control system, by:

. ldentifying key operational, financial, compliance and reputational risks, both current and
potential.

« Understanding how the risks arise.

. Prioritising therisks.

. Checking that the internal controlsin place are addressing each of the key risks faced.
. Focusing attention on those key controlsto be strengthened as a matter of priority.

CENTRE FOR GOOD GOVERNANCE
121 Knowledge = Technology - People




Risk and controls self-assessments can serve as an excellent basis for self-reporting. Thus, not only
do they lead to successive improvementsin controls, they al so enhance the sense of responsibility and
accountability of officials for controls, and for the breakdown of controls.

11.4.2 Internal audit

Therole of internal audit isto evaluate and report on the effectiveness of the internal control system,
highlighting any deficienciesand therisksthey posefor the achievement of the organi sation’sobjectives
(asset out in Figure 79).

Internal audit isarelatively new phenomenonin State Governmentsin India. The Functionary Manual
requires the establishment of an internal audit function in each GoAP Directorate. It isthe placement
by DTA of a CAO in each of these Directorates which enables internal audit to be undertaken. The
CAO supervises the internal audits and reports to the HoD. Elsewhere there is no internal audit
undertaken.

However, an evaluation revealed significant weaknesses in the internal audit arrangements of three
departments/projects - DSE, DHM S and DPEP. 7 It is understood that many, if not all, departments
share these weaknesses. Indeed, the features of the internal audit functions are such that the internal
audit might be better described asdepartmental inspection. Figure 88 below setsout these key features,
highlighting the weaknesses.

Figure 88: Departmental internal audit

Objectivity and independence of auditors. There are no separate internal audit functionsin line
departments. Instead, internal audits are undertaken by staff drawn together from different
departmental functions, normally the Accounts Wing. This arrangement has a number of
implicationsthat potentially compromise the objectivity and independence of auditorsin evaluating
the adequacy of controls, for example:

. Their accounts duties will habitually lead them to work with district and field accounts staff
and undertake accounts work;

. The staff in at least one department (DHMS) are aso responsible for answering AG audit
observations on behalf of the department.

Objectivity and independence of management of internal audit. Aslaid down by the Functionary
Manuals (and the various GOs drawn upon to compile the Manual), internal audit is the
responsibility of the CAO. Theoverall audit function thuslacksthe required independence, asthe
CAOQ isaso responsible for the accounts and thus financial control .8

Proper understanding of therole of internal audit appearsto be lacking in some quarters. For
example:

. TheFunctionary Manual sets down the role of internal audit as being is to “conduct internal
audit of all monetary transactionsin the department”. (This notwithstanding, the DSE internal
audits do focus on controls rather than monetary transactions);

. Internal audit reports often start with a statement that the auditors have conducted an audit of
the accounts;

. Internal audit reports state that they cover anumber of years, i.e. the period from e.g. 1997 -
2002. This defeats the objective of internal audit, which is not to cover transactions (and

157 Good practiceisrepresented by the Institute of Internal Auditors (I1A), whichisaninternational professional association
and is the acknowledged |eader in research, education, technology, certification and risk management for the internal
auditing profession worldwide. See more details at http://www.iia.org. Particularly useful are the standardsissued by
I1A against which the operations of an internal audit function can be evaluated.

158 For example, the Health Department Functionary Manual sets out this requirement at section 4.7.
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therefore could cover several years) but to evaluate and report on the effectiveness of internal
controls. While controls can be evaluated for their effectiveness over time, this period would
not normally exceed one year.

Audit approach. The DSE audit teams have compiled an internal audit questionnaire. However,
only since 2002 has this questionnaire actually been completed. Hence, prior to thisdate thereis
no audit trail of results and conclusions on which to base the audit reports. The DHM Steam uses
no audit checklist or questionnaire. This raises considerable risks.

Sufficiency and proficiency. DSE hasfive staff, DHM Sthree staff and DPEPtwo staff undertaking
internal audit, but (as noted above) these staff are not deployed on internal audit full time. This
deployment is thus inadequate. The auditors are usually graduates who have passed the accounts
tests of the Treasuries and Accounts department, however they have no specific internal audit
qualifications.

I nadequate coverage and timeliness. Coverage and timeliness of audits has generally been
inadequate, as set out below.

. TheD DHMS only undertakes audit visitsto four DMHOs per year. Thus, each DMHO isonly
audited every 5 years approximately. PHCs and schools are visited much less often of course;
some visited during SFAA controlstesting had not been audited since 1994. Clearly, the huge
number of PHCs will make regular audits of them difficult, but the same cannot be said for
district offices. Theirregularity of thevisitsunderminesthevalidity of the audit substantially.
It will be difficult to determine which rules were in place at the time of the transaction or
event, to gather required documentation, and to hold officers accountable.

. Until 2002, the picture was much the same for DSE, with visits to each district only once
every 3-4, but in some cases 5 - 6 years. In 2002, a comprehensive programme of visits was
developed, and thirteen DEOswere audited during 2002. And, the department plansto complete
the audits of all the DEOs by the end of March 2003, and to complete the audit of al the
MEOs within one year, assuming that the vacancies have been filled. The internal audit aims
to test one or two primary schoolsin each district.

I nadequate responsiveness to internal audit: Departmental responsiveness to internal auditsis
extremely poor. Even the significantly more valuable internal audits undertaken by DSE during
2002 have not generated any responses from districts offices as at February 2003. Thisisdueto
anumber of factors, but the fact that there no internal audit committees at the district level may
aso play arole.

In summary, therefore, although the work is known as “internal audit” in many ways it is more
akin to inspection visits. Furthermore, its effectiveness has been low. Primary Education is at
least trying to improve the situation, and should be encouraged.

The Treasury departments’ departmental inspection system seems to be more effective, although it
also lacks the required independence.

The DTA in house departmental inspection function undertakes inspections of the 23 DTOs. Each
DTO isinspected on abiennial basis. Of the twelve to thirteen inspections undertaken annually, the
Director of Treasury and Accounts himself conducts three to four. The remainder are conducted on
his behalf by a nominated Deputy Director, Joint Director or the relevant Regional Joint Directors
(RJID). The nominated official will be assisted during the audit by one junior accounts officer and two
senior accountants drawn from the DTA accounts wing. STOs are inspected by the DTOs, covering
50% to 60% ayear. Inaddition, the RIDs conduct surprise checks on the non-banking sub-Treasuries
to ensure proper functioning.
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The Finance Department has launched an internal audit initiative in GOAP. An internal audit manual
has been developed, through an intensely participative process involving Treasury officials,
departmental CAOs and Chartered Accountants with private sector experience of internal audit. This
manual will serve asthe basisfor the eventual rolling out of internal audit across GOAP. Thefirst step
will bethe establishment of aninternal audit cell in Finance Department. Teamscomprising aTreasury
official, a departmenta representative (for example the CAO or Joint Director) and a Chartered
Accountant will undertake audits of any department, reporting to the Finance Department. The report
will be copied to the HoD, who will be required to report back on follow up actionstaken. Theinitial
focus of the audits will be on compliance with GO 507.

Internal audit has the potential substantially to reduce fiduciary risk; it is imperative that effective
internal audit units (staffed by professionals with proven records of integrity) are established across
GOAP, reporting to the HoD to build his accountability for internal controls, and that this initiative
receives the requisite resources.

11.5 Conclusion

Evidence gathered suggests that controls in GoAP are sufficient in many areas; outdated and
inadequately clear in others. Compliance with controlsis adequate in the Treasury system and in
those departmental areas discipline in which can be enforced through the Treasury system. In all
other departmental areas, complianceis generally weak. Complianceis poorest a the DDO level
inthefield. The reasons for the divergence are many and diverse, but in general they relate to the
overall control environment and accountability. The current departmental internal audit
arrangements are unlikely to have a positive impact on controls and compliance.

The thrust and effectiveness of reforms in targeting specific controls are extremely promising:
GoAPisproactively reducinginherent risk and tightening control sthrough, for example, introducing
direct payment of salaries into bank accounts, computerisation, enforcing reconciliations, and
monitoring of PD accounts. Complementary reformsin line departmentswill berequired to bring
about sustainable change in the control environment in the medium term. HoDs must increase
their commitment to ensuring adequate controls and compliance in their area of responsibility;
regular reporting by them on the status of their controlswould enhance their sense of accountability.
Strengthened annual departmental inspection and internal audit functionswould be powerful tools
strengthening their ability to monitor and evaluate risks, controls and compliance, and report
thereon.
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12. External auditing

12.1 Principles of good practice

The role of external audit is to assist the legislature in the exercise of financial control over the
executive. The executive, and not audit, is responsible for enforcing economy and efficiency in the
expenditure of public monies. It is however the duty of external audit to bring to light examples of
deviations from accepted standards, wastefulness, failures, system weaknesses, deficiencies and the
circumstances leading to infructuous expenditure. The role of audit is thus to enable and enforce
accountability, and to facilitate steps to render such breaches more difficult. The Supreme Audit
Institution of any country thus stands at the apex of public accountability, with the potential to play a
critical role in containing all dimensions of fiduciary risk.

The Supreme Audit Institution of India is the CAG of India, a Constitutional authority. In AP, the
CAG is represented by one Principal Accountant General and two Accountants General (AGs), but
theinstitution in the State is known generically as “the AG”.**® The assessment of the CAG and AG
draws upon the work of the National Commission to Review the Working of the Constitution, which
isundertaking areview of the CAG at the national level .2 Thefollowing analysisrefersto thethinking
of the Commission, asreflected intheir consultation paper, wherever justified by an assessment of the
CAG'swork inAP.

Figure 89 highlights those principles of good practice in external auditing that are key to minimising
fiduciary risk.!

Figure 89: Principles of good practicein external auditing to minimise fiduciary risk

Clearly established, sufficient and enforced independence, duties, jurisdiction and powers.
Without independence, a Supreme Audit Institution is unable to undertake an objective audit and
report, with credibility, to thelegidature. Theindependence must carry Constitutional or legislative
weight and be supported in practice, for example in the appointment of the head of the Supreme
Audit Ingtitution. Similarly, the Supreme Audit Institution must be able to mobilise its assigned
duties, jurisdiction and powers, in practice aswell asin theory (see section 12.2).

An effective audit approach requiresthe scrutiny of government revenue and expenditure applying
internationally recognised auditing standards and methodologies, and the undertaking of audits
on atimely basis (see section 12.3).

Objective, qualified and resourced auditors are required to ensure rigorous audit testing and the
development of audit observations that will result in improvements both in the individual case
noted and on a systemic basis (see section 12.4).

Timely and appropriate responses to audit observations. The effectiveness of auditing does not
lie solely within the control of the Supreme Audit Institution. The government’sroleisto ensure
that arrangements are in place to ensure the prompt response to audit observations (see section
12.5).

Follow up procedures ensureimplementation of audit observations ensure that the audit process
results in PFM improvements, both in the individual case noted and on a systemic basis (see
section 12.7).

159 Audit isalso undertaken by the State Audit Department. The latter audits the accounts of the local bodies, such asthe
Zilla Parishads, Mandal Parishads, Gram Panchayats, and Municipalities and is thus outside the scope of this SFAA.

160 National Commission to Review the Working of the Constitution (2001) ‘A Consultation Paper on Efficacy of Public
Audit System In India: C& AG - Reforming the Institution’. The consultation paper was based on a paper prepared by
Dr. B.P. Mathur, Former Deputy CAG, who is a member of the Commission alongwith a number of distinguished
personsin the field of PFM and audit.

161 The Lima Declaration of Guidelines on Auditing Precepts issued by INTOSAI in 1977 remains the core text on
principles for good practice in auditing, and was reissued in 1998 as such.
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Timely and accessible audit opinion and reporting by the Supreme Audit Institution must be to
the widest possible audience (see section 12.7).

This chapter benchmarks the CAG, the AG and the institutional arrangements made by GoAP for

responses to audit against the principles of good practice for external auditing. The CAG lies outside
the jurisdiction of GOAP of course, therefore this analysisis for the purposes of assessment only.

12.2 Clearly established, sufficient and enforced independence, duties, jurisdiction
and powers

In this section, we examine the adequacy of the Constitutional and legal provisions, and institutional
arrangements in practice, for the independence, duties, jurisdiction and powers of the CAG.

12.2.1 Independence of the CAG

Independence is the most single important quality of any Supreme Audit Institution.162 The
establishment of the CAG as the Supreme Audit Institution of India, with the necessary degree of
independence from the executive and the Legidative Assembly, is provided for in articles 148 to 151
of the Congtitution, providing critical Constitutional protection to this important office.'s®

The independence of the CAG as an ingtitution is inextricably linked with the independence of the
CAG himself. The Consgtitution clearly sets out provisionsfor the CAG’s appointment, tenure, salary
and removal provisionsthat lay the foundation for his ability to express hisviews about PFM without
fear or favour. In particular:

. Heshal be appointed by the President under warrant; %4

. Heshall hold office for aterm of six years, unless he reaches 65 years of age, at which time he
shall vacate the office. He can only be removed from office by the President of India under
warrant and prescribed procedures exist to govern the circumstances under which he can be
removed, i.e. misconduct and incompetence;%

. Hissadary isdetermined by Parliament and charged on the Consolidated Fund (i.e. not voted),
and neither his salary nor other rights shall be varied to his disadvantage after his appointment;

. Heshal not beeligiblefor further office within the Gol or any State after he has ceased to hold
office. In practice, the CAG tendsto be an IAS officer in hislast posting before retirement.

There are no specific provisions about the palitical neutrality of the CAG. The CAG pledges an oath
on assumption of office that he will perform the duties of office “without fear or favour, affection, or
ill-will”, and that he will uphold the Constitution and Laws. None of these Constitutional or legal
provisions apply specifically to the Principal AG, but thisisnot required as heis considered to be the
CAG's representative in the State.’®

162 INTOSAI (1998) ‘ The Lima Declaration of Guidelines on Auditing Precepts’. The chief aim of the Lima Declaration
isto call for independent government auditing.

163 Article 149 of the Constitution of Indialays down that there shall be a CAG of Indiato look after the accounting as
well as auditing arrangements of the accounts of the Gol as well as the constituent governments of the States. Again,
Article 151 of the Constitution lays down that the reports on the accounts and audit are to be submitted to the President
of Indiaand the Governor of therelevant State, for the purpose of placing them on thetable of the respectivelegidatures.

164 Theissue surrounding the appointment of the CAG isanalysed in: National Commission to Review the Working of the
Constitution (2001) ‘A Consultation Paper on Efficacy of Public Audit System In Indiaa C&AG - Reforming the
Ingtitution’.

165 Provisionsfor the removal of the CAG areidentical to those for the Judge of the Supreme Court, see articles 124(2b),
124(4) and 124 (5) and 148 (1) of the Constitution.

166 Reflecting this representation, the Audit Reports will be signed by the Principal AG/AG and the CAG himself.
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In addition to legal and operational independence, Supreme Audit Institutions must have financia
independence, so that government is not able to control their activities via restricting the level or
allocation of their resources. Thelevel of the CAG’ sbudget is agreed by the Ministry of Finance, but
theallocation of resourceswithin the overall budget ceilingisdetermined by the CAG. Thisconstitutes
sufficient financial independence.

In AP, thisindependence from GoAP appears to be well established in practice. Thereisno evidence
or indication that either the Principal AG or hisofficialscomeunder any pressurefrom GoAP. Certainly,
the content and tone of the Audit Reports are convincing evidence that the CAG is able to comment
freely on the extent to which GoAP has spent funds on authorised or intended purposes.

The Constitution provides for the CAG to have a dua role, for both compilation and audit of the
accounts. While accounts compilation is undertaken by the AG (Accounts Wing) and audit by theAG
(Audit Wing), both wingsfall within the overall responsibility of the CAG. And, as noted below, the
CAG certifiesboth the Accountsand the Audit Reports. Thisisahighly unusual arrangement, divergent
from international good practice.

12.2.2 Dutiesof the CAG

Detailsof the CAG’soperational functionsare set out in thelegislation which supportsthe Constitution
with regard to the CAG: the CAG (Duties, Powers and Conditions of Service) Act, 1971 (known as
the DPC Act). The duties of the CAG are clearly stated in the DPC Act as:

Sec. 13: “to audit all expenditure from the Consolidated Fund ... and to
ascertain whether the moneys shown in the accounts as having been
disbursed werelegally availablefor and applicableto the service or purpose
to which they have been applied or charged and whether the expenditure
conforms to the authority which governsit” ; “ to audit all transactions ...
relating to Contingency Funds and Public Accounts” ;” to audit all trading,
manufacturing, profit and loss account and balance sheets and other
subsidiary accounts kept in any department” ;

Sec 14 & 15: “to audit Grants or loans from the Consolidated Fund of India
or Statein afinancia year, excepting those specific purpose Grants whose
audit was specifically exempted by the President or the Governor in public
interest”

Sec 16 & 17: “to audit all receipts payable into the Consolidated Fund,
and accounts of stores and stock kept in any office or department of union
or of a state.”

The CAG Auditing Standards set out the CAG’s role as to “safeguard the financial interests of the
State within the statute and to uphold and promote financial accountability and sound financial and
economic practices’. The standards also clarify the definition of audit as “including both financial
and performance audit”, even though thereis no legislative backing for performance audit.*®”

12.2.3 Jurisdiction of the CAG

The CAG’s jurisdiction includes government departments, autonomous bodies, departmental
commercial undertakings, statutory corporations and boards and government companies, aslaid down
in the respective statutes and Companies Act in respect of companies. But the audit of any Body or
Authority can also be entrusted to the CAG, by the President of India or the Governor of the Statein
the public interest after consultation with the CAG, either suo moto or on theinitiative of the CAG.*%®

167 CAG of India Auditing Standards.
168 CAG (Duties, Powers and Conditions of Service) Act, 1971, section 19(3).
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There are three sets of circumstancesin which the CAG does not automatically undertake the audits.
First, the CAG's jurisdiction does not cover the audits of bodies and authorities financed from the
Consolidated Fund in al circumstances. Their audits are conducted as per the provisions set out in
their incorporation or registration acts or by the State Local Fund Audit.**® Where the government
grants are substantial (exceeding Rs.1 crore annually) the CAG is entitled to undertake what are
known as section 14 audits, with the prior approval of the Governor of the State.*™

Secondly, the audit of Panchayat Raj ingtitutions and Mandal Parishads is entrusted to the Director of State
audit. Thirdly, as the National Commission to Review the Working of the Constitution highlights, there is
increasing outsourcing or devolution of government activities to non-government organisations outside the
CAG'sareaof jurisdiction, which are audited by Chartered Accountants. The Commission isreviewing whether
or not the audits by the Chartered Accountants are adequate, and hence whether a Constitutional provision
should be made for all bodies which receive public funding to fall within the CAG jurisdiction.™

12.2.4 Powers of the CAG

With regards to the CAG's power to undertake its duties effectively, the CAG (Duties, Powers and
Conditions of Service) Act, 1971 states that the CAG may:

“ingpect any office of accountsunder the control of the Union or of aState”,

“require that any accounts, books, papers or other documents ... shall be
sent to such place as he may appoint for hisinspection;

“ put such questions or make such observationsashe may consider necessary
... and to call for such information as he may require for the preparation of
any account of report which it is his duty to prepare.” 172

Further, the Act states that the person in charge of the office being audited “shall afford all facilities
for such inspection and comply with requests for information in as complete a form as possible and
with all reasonable expedition.” However, thereisno mention of any penalty or sanction availablefor
the auditors to impose in the event of non-compliance.

The CAG has limited access to the premises, record and accounts of private sector concerns to the
extent required for the audit of revenue, for example to audit the central excise receipts. However,
authority isset out in departmental manuals, for examplethat of Central Excise Department. Similarly,
the CAG can access the income tax files of individuals. The legislative power for this access is
derived from section 16 of the DPC Act which concerns the audit of receipts. However, this section
does not specifically provide the right of access. Furthermore, the CAG has no right of accessto the
premises, records or accounts of private sector concernsto whom payments are made for construction
and supplies.

The CAG has no power to enforce the implementation of itsaudit findings.'”® Thisisamajor concern
of the National Commission, which is considering mechanisms by which the CAG might better be
enabled to enforce that implementation.*™

169 For example, the statutory audit of co-operative societies is undertaken by the Registrar of Co-operative Societies.

170 Thelimitisset at Rs. 5lakhsin the DPC Act, but has subsequently been increased to Rs.25 lakhs and Rs.1 crore.

171 National Commission to Review the Working of the Constitution (2001) ‘A Consultation Paper on Efficacy of Public
Audit System In India: C& AG - Reforming the Institution’, section 3.2.

172 CAG (Duties, Powers and Conditions of Service Act, 1971), section 18(1).

173 Note, in some countries non-compliance is a criminal offence. In others, such as France, Spain and much of Latin
America, the SupremeAudit Institution hasjudicial powers. Even where SupremeAudit Institutions are modelled on
the UK system, asin India, more enforcement powers are available. For example, the Australian Auditor General has
the power of surcharge.

174 National Commission to Review the Working of the Constitution (2001) ‘A Consultation Paper on Efficacy of Public
Audit System In India: C& AG - Reforming the Institution’, section 2.
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The DPC Act providesthe CAG with adequate powersto make regulationsfor carrying into effect the
provisions of the DPC Act in so far as they relate to the scope and extent of the audit, for example
laying down guidance with regard to the auditing of receiptsand expenditure. However, the CAG has
not yet issued such regulations.

The CAG has the requisite administrative powers required. Officers are recruited through the Union
Public Service Commission, and subordinate staff through the Staff Selection Commission. The CAG
is vested with the powers for lateral induction into all cadres through promotion through the lower
cadres up to the level of senior audit officers/ senior accounts officers. Thisis the third level in the
gazetted cadre of officers.

12.3 Effective audit approach

An effective audit approach requires the scrutiny of government revenue and expenditure applying
internationally recognised auditing standards and methodol ogies, and the undertaking of audits on a
timely basis. There are two components of an effective audit approach relevant to the CAG’srolein
containing fiduciary risk, being that:
. Auditing standards are laid down to prescribe the principles and practice governing and guide
the work of the Supreme Audit Institution, and are complied with;

. Audit methodologies allow the Supreme Audit Institution to provide reasonable assurance in
auditing the government’s finances.

The CAG has been amember of INTOSAI since 1953, and the Asian Organisation of Supreme Audit

Ingtitutions (ASOSAI) since 1978 (in both cases since their inception). The CAG thus seeksto subscribe
to the standards and methodol ogies prescribed by these institutions.

12.3.1 Auditing standards
Audits are conducted as per standing instructions and audit standards prescribed by the CAG. These
audit standards, which were updated in 2000, aspire to be in line with INTOSAI best practice. They
comprise:

. General standards covering professional and quality assurance;

. Operational standards covering audit planning, regularity, legality audit, performance/Valuefor
Money audit; audit of receipts; auditing in the Electronic Data Processing (EDP) environment;
audit evidence;

. Reporting standards covering field audit reports and follow up audit reports.
Manuals are in place to guide the staff in their everyday work.

12.3.2 Audit methodologies

Thetraditional task of audit in Indiaisto examinetheregularity of financial transactionsand practice,
i.e. the extent of compliance with law and rules. However, audit methodologies have developed
significantly in recent years, and the basic audit methodology currently applied by CAG in AP has
four main components, as shown in Figure 90 below. All audit undertaken is post-audit. *

Figure 90: Audit methodologiesin usein AP by the CAG

Central audit: on receipt of the vouchersfrom AG (Accounts Wing) (see section 6.6.1), vouchers
are audited by central audit teams based in AG (Audit Wing). The follow checks are undertaken:
classification check; arithmetical accuracy; sanction of appropriate authority; check of invoices
and vouchers. Objection books are maintained major head-wise and all audit objectionsare entered
in the objection books. Any objections are pursued with the departmental offices.

175 Pre-audit, which tends to blur the distinction of responsibility between government and audit, was discontinued as an
AG function in APin 1971.

CENTRE FOR GOOD GOVERNANCE
129 Knowledge = Technology - People




Local audit (financial audit): AG Headquarters charts out aprogrammeto select officesfor local
audit examination, depending on the importance of the office, but district offices are usually
audited annually. Audit teams undertake test and systems audit. They randomly sample one
month’'s expenditure for audit examination. Three weeks notification will be given. Having
collected the vouchers from the AG for the marked month, the audit parties visit the departments
(where they mainly work with the DDOs), and then to DTOs or STOs, where detailed checks are
undertaken. On each of these annual visits, maybe two field offices (e.g. PHCs, primary schools)
will be visited, and the records of afurther 10% - 35% will be called for inspection at the district
office. The recordswill be“ generally examined and atest audit conducted” . The month sampled
and tested normally approximates to 8.5% of the annual expenditure. High value transactions
above a certain value are also 100% tested. In the districts and offices tested, reports were
received by the audited offices within six to eight weeks of completion of the audit.

Efficiency-cum-performanceaudit (ECPA). ECPA examinesthe performance, economy, efficiency
and effectiveness of public administration. Key criteriainclude the social benefits, and effective
and timely utilisation of funds for development activities. The Finance Department is given an
opportunity to offer their suggestions about which areas should be sel ected for ECPA examination.
It is during ECPA that areas of high risk are examined. The results of ECPA are fed into the
overal financial audit results, rather than it being a separate area of examination, as in other
countries. In India, ECPA has been undertaken since 1971.

Non-regular audits: undertaken to focus on key issuesidentified, for example systems audits and
manpower audits. The AG is aso planning areview of financial accountability for the 2003-04
audit report.

In those areas that the CAG does audit, the audit approach is generally adequate and yields a highly
satisfactory standard of results, as evidenced from the Audit Reports. The approach could reasonably
be expected to uncover many fiduciary risk factors, such as extra-budgetary activity and divergences
fromthebudget. However, the further containment of fiduciary risk would benefit from adevel opment
of audit approach in the following areas.

. Thefocus of the approach ison an audit of documentation, rather than on physical verification.
Auditors do not, for example, check the existence of an asset - everything from a road to a
computer in a government office. They simply inspect the records about the existence of the
asset. The usefulness of the audit would appear to be seriously undermined by this aspect of the
audit approach.

. Similarly, auditors tend to examine records from, for example PHCs, at district headquarters
rather than visiting the PHC itself. Clearly, the distances and time spent travelling impede
widespread visits. However, the usefulness of the exercise must be questioned.

. Asin most countries, auditors take a compliance-focused approach to audit, noting relatively
minor aberrations, rather than the major systemic failures. Changing the balance of audit
observations to those of a more value added and constructive nature should allow the CAG to
play agreater role in enabling improvementsto systems and controls across GOAP and increase
departmental responsiveness to audit.

. Themagjority of the auditors' timeis spent on the traditional financial audit. Therelatively low
application of arisk based approach to audit or more investigative approach means that major
cases of waste and irregularity such as corruption, fraud, and misappropriation are more likely
to go undetected and unreported. High risk areas might include functionswith ahigher inherent
risk, such as procurement and large contracts, or offices where an assessment of controls has
revealed a high level of control risk.
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12.4  Objective, qualified and resourced auditors

In this section, we examine three important aspects of the auditors: their objectivity and integrity,
their qualification to undertake effective audit, and resources available to them.

12.4.1 Objectivity and integrity

Audit staff must not come under the influence of the audited body or become dependent on such
bodies in any way. On joining the CAG’s organisation, each auditor takes an oath to uphold the
Constitution and standards of integrity in the conduct of audit. Thispledgeisrenewed each year. The
broad parameters to establish this objectivity and integrity are also included in the CAG Auditing
Standards. The conduct rulesaswell asthe classification control and appeal rules also provide adequate
provisions for taking action on the errant officials.

12.4.2 Proficiency

With regard to audit and accounts, training is given on the related topics and then officers will be
inducted into the service. There are arrangements for continuous training programmes at various
levels. Provisions have aso been made to impart training to staff, equipping them to discharge their
duties effectively. No problems have been reported in training provision. There is no professional
gualification, such asis gained by auditorsin other Supreme Audit Institutions worldwide. However,
officersare required to go through an examination in audit and accounts at the end of their six month
induction training. And, subordinate level officialsarerequiredto passan all-Indialevel examination.
Thereis also a scheme for Continuing Professional Experience (CPE).

A challengefor auditors worldwide isto devel op aproficiency in anumber of technical subject areas,
everything from health to construction of roadsand bridges, to inform their audit, albeit largely financial
audit.

12.4.3 Resources
No problems of lack of resources have been reported or noted.

125 Timely and appropriate responses to audit observations

If audit isto have animpact both in individual cases and asagenera force promoting sound PFM and
accountability, it is essential that departments provide timely and appropriate responses to audit
observations. Neither the DPC Act nor any governmental rules set down the time period within which
responses are required from departments at each stage of the audit process. However, executive
instructions for the speedy settlement of audit observations and Inspection Reports are issued by
Finance Department from time to time. The norms of responsiveness for which reliable aggregate
datais available from the Audit Reports (i.e. prior to the introduction of GO 507) are shown for each
type of audit observation in Figure 91 on the next page.

In most cases, no response is received. The quality of responses also tends to be poor. Both these
observations appear to be shared with other States.*® Often, the response will be that the department
isinvestigating and will report further. Normally, the departments do not report again. A small number
of departments have the worst record of responsiveness, being (starting with least responsive):
Education; Panchayat Raj and Rural Development; Health, Medical and Family Welfare; Revenue
departments; Social Welfare; and Finance and Planning.t’

176 This appears to be a nationwide phenomenon. An eminent writer on the subject of public finance, Mr S P Ganguly
observed in Control over Public Financein India (1997) that “ unfortunately, in India... audit continuesto be considered
as something alien, something extraneous and something of the nature of an impediment. A natural resistance has,
thus, come to be developed in the administrative system to the absorption of the suggestions of Audit. Thistrend has
become more pronounced in recent years.”

177 Categorisation done on the basis of datain Appendix XXVII of the Report of the CAG of Indiafor the Year ended 31
March 2001 (Civil) GoAP. Criteria were: number of outstanding Inspection Reports and paras; earliest year of the
outstanding Inspection Reports, number for which even first replies have not been received; earliest year of the report
for which first replies have not been received.
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Figure 91: Data on departmental responsivenessto each type of audit observation

Audit objections are raised during the course of the audit and communicated to the respective
departmentsfor their response or rectification. The usual practiceisto requirearesponsewithin 3
days. The experience of audit isthat thereislittle or no response to the audit objections.

I nspection reports produced by audit teams containing audit paras. Following each audit visit,
the audit party produces an Inspection Report, with audit paras covering financial and procedural
issues. Auditors give the report to the DDO for discussion on the last day of the audit visit. The
report is copied to the HoD or the designated officer who is above the auditee office. The usual
practiceisto require aresponse within six weeks. Districts offices visited had an average of 15 -
30 audit observations per AG audit; field offices had an average of three audit observations per
AG audit visit. Controls testing of departments revealed no cases where responses had been
submitted within the one to two months deadlines. Some replies had started to arrivein thefourth
to sixth month following the audit visit. 1n most cases, the response had still not been received
within one year. Those responses that are received are normally ‘holding replies’. It is only
notification of asubsequent audit visit that promptsaresponse. |n aggregate, asat the end of June
2002, 21,286 Inspection Reports (issued up to end March 2002) containing 83,305 paras were
pending.1® Of the Inspection Reports and paras pending, even first (holding) replies had not been
received in the case of 2,058 Inspection Reportsand 13,792 paras. However, comparative figures
of pendency below indicate that responsiveness isimproving over time.

At30Jdune2000 At30June2001 At 30 June 2002

Numbers of Inspection 23,046 22,207 21,286
Reports not settled
Numbers of paras not settled 91,246 85,256 83,305

Draft audit paragraphs and reviews to be published in the Audit Reports are forwarded to the
relevant Secretary so that the GoOAP's comments might be incorporated in the Audit Reports
before their presentation to the Legislative Assembly. The usual practice isto require aresponse
within 6 weeks. The CAG reportsthat “in alarge number of cases, however, the departments did
not abide by the provision about furnishing the comments on the draft paragraphs within the
stipulated time.” 17

Audit paragraphsappearing in the Audit Reports published by CAG . Government departments
are required to submit suo motu Action Taken Notes (ATNs) on all audit paragraphs and reviews
to the PAC within three months of their presentation to the L egidlative Assembly, as per instructions
issued by the Finance Department in 1993. The CAG notes the rate of responsiveness in his
annual Audit Report. Dataas at August 2002 is provided bel ow.'®

Year of CAG | Number of audit paras appearing in Number of audit paras for which
Audit Report CAG Audit Reports ATNSs had not been received as
at August 2002
2000-01 63 47
1999-2000 69 49
1998-99 64 26

The lack of response and action can be attributed to a number of factors as follows.

178 Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GoAP, para 3.13 and appendix X X1 and appendix
XXII.

179 CAG ‘Epitome of CAG's reports on the GoAP for the year ended 31 March 2001

180 Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GoAP, para 3.16 and appendix XXV1.

({7
> 132



The compliance/regularity nature of audit observations undermines their value in the eyes of
departments. In the case of procedural breaches, issues raised might be viewed as minor and
one-off or the rule could be seen as impractical (for example, the requirement to obtain three
quotesduring procurement). Inthe caseof financial observations, theissuesraised (for example
excesses or surrenders) are seen as unavoidable for which no response is meaningful or
worthwhile. 18

The audit observations are more of a “fault finding” nature, rather than aimed at systemic
improvements by recommending corrective measures. The experience of other countriesisthat
more positive comments (for example, about strengths or improvements noted) and constructive
recommendations can substantially enhance the reputation of audit and responsivenessto it.

Registersto monitor outstanding audit observations are not maintained adequately. The controls
testing reveal ed that an Audit Objections Watch Register was maintai ned by the tested departments
inal cases, but that, in most of the casesit was not kept up to date. Asaresult, departmentswill
have difficulty keeping track of pending outstanding audit observations. However, in every
case requested, officials were able to present the Inspection Reports. The Treasuries tested did
not maintain the Watch Register, but were able to produce all Inspection Reports, with which
was filed a summary of observations to enable tracking of responses.

The requirement that the Secretary submits a collated response based on responses from across
the department might explain another blockage in the system.

Audit committees have not been established consistently across GOAP. Wherethey are operating,
they may not be operating effectively. The objective of the Committee should beto review AG
audit and internal audit observations, co-ordinate a timely and appropriate response to them,
plan the implementation of action required, and oversee that implementation.

Communication between the AG and the audited department tends to be by correspondence,
which isadisincentive to responsiveness. A forum at which more senior officials and auditors
can establish amore positive and constructive relationship - without compromising the objectivity
of the auditors - may be helpful. Itisimportant that each side learns to understand the other’s
point of view.

It is tempting to assume that the lack of departmental response and action means that the CAG's
individual observations have no impact. However, there is still a potential for an overall impact.
GoAP has specifically mentioned the AG’s observations as justification for the increased discipline
introduced by GO 507. GO 507, and other GoAP efforts by GoAP to increase departmental
responsiveness, are outlined in Figure 92 bel ow.

Figure 92: GOAP effortsto increase departmental responsivenessto audit observations

As a matter of course, Finance Department monitors the line departments responsiveness to
Inspection Reports, audit observations and paras, and requests action from departments. The
Chief Secretary also reviews the pending audit paras with the concerned secretaries of the
department.

GO 507, released in April 2002, sought to increase departmental responsiveness by setting down
the following requirements. ¢

Departments were directed to focus on most recent audit observations first;

181 Financial observationsusually relateto excessive/unnecessary re-appropriation of funds, surrendersin excess of actual

savings, diversion of funds, unreconciled expenditure, avoidable expenditure, wastage of funds, non-remittance of
unspent balances, delayed/non surrenders, unnecessary supplementary Grants, non recouping of contingency fund,
and rush of expenditure at the end of the year.

182 GOM 507, Finance (TFR) Department, dated 10 April 2002.
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. Asan one off initiative, DDOs were required to ensure that suitable replies were made to
Inspection Reports/Audit Paras (and PAC paras) relating to schemes up to 2000-01. They
were reguired to furnish acertificate by September 2002 stating that repliesto at least 50% of
the Inspection Reports/Audit Paras (and PAC paras) for 2000-01 had been sent pertaining to
that particular schemefor which billsare being submitted to the Treasury/PAOsfor the drawal
of funds. Failing provision of this certificate, the DTOs were instructed to withhold BROs.

« Onanongoing basis, no further amounts could be drawn for that particular scheme until and unlessthe
DDO submits a certificate that at least 50% of the pending audit paras for years up to and including
2000-01 had been replied to.

In practice, it isthe payment of billsthat iswithheld rather than BROs. This approach at enforcing
DDO compliance does appear to be having an effect on the departments’ clearing of audit paras,
as seen below. Data is categorised by the Treasury department from which the department is
drawing funds. As noted previoudly, the Treasury department monitoring reports have not been
subject to independent verification, but the datais consistent with the results noted during controls

testing.

Treasury Audit paras Audit paras Cumulative Audit paras Percentage of

department pending at cleared during audit paras pending at audit paras
31 March 2002 | March 2003 cleared by 31 March 2003 pending at

31 March 2003 31 March 2003

DTOs 29,710 1,323 23,543 6,167 21%

PAOs (Works 6,650 602 4,899 1,751 26%

& Projects) (Oct. 2002)

PAO 3,824 108 1,262 2,562 67%

(Hyderabad)

Source: Treasury departments’ monitoring reports

12.6  Follow up procedures ensure implementation of audit observations

The assessment of the extent to which audit observations are implemented follows naturally from the
assessment of the extent to which observations are responded to promptly and adequately: if they are
not responded to, they will not be implemented. In this section, we consider follow up procedures
from three perspectives, being:

. Procedures to ensure that audit observations are implemented. There are few if any systemic
departmental processesfor analysing audit observationsto determinereforms or actionsrequired.
And, as noted, the CAG has no powers of enforcement of the observations;

. Procedures to ensure departments’ implementation of audit observations is monitored. This
monitoring isundertaken by the CAG audit party when visiting adepartment or office. Evidence
of this monitoring has been consistently noted during controls testing;

. Procedures to ensure that audit observations lead to systemic improvements in financial
management and accountability, or to improvementsin performance, efficiency and effectiveness.
Such follow up procedures would be the responsibility of the secretariat of the Legidative
Assembly or the PAC and be operationalised by the executive, particularly the equivalent of the
Finance Department. There are no such follow up proceduresin AP.
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The absence of systematic means of follow up and enforcement seriously underminesthe effectiveness
of the audit function.

12.7 Timely and accessible audit opinion and reporting

The CAG’smain reporting mechanismishisannual Audit Report. The CAG issuestheAudit Reports
inthree parts: Civil, covering GoAP expenditure; Revenue Receipts, and Commercial, covering PSUs.
The CAG aso issues a summary report caled ‘Epitome of CAG's Reports on the GOAP' . |n
accordance with article 151 of the Constitution, the CA G forwards the Audit Reportsto the Governor,
who causes them to be laid on the Table of the Legidative Assembly.

12.7.1 Timing and timeliness of reporting

Inthelast six years prior to the 2001-02 year of reporting, the Audit Report (Civil) had been presented
to the Legidative Assembly within one year of the financial year end, with the exception of 1996-
1997 (on 29 April 1998) and 1998-1999 (on 3 April 2000). Presentation is therefore generaly
sufficiently timely, within one year of the financial year end as good practice requires. However, this
is some four to five months after the presentation in November of the Finance Accounts and
Appropriation Accounts on which the CAG is reporting. Ideally, the Accounts and Audit Reports
should be read together. Whilst the Audit Report will have been finalised by the AG by end October
each year, it typically takes five months for all Audit Reportsto be cleared through the CAG himself,
and pass them through the Governor for presentation by him to the Legislative Assembly.

12.7.2 Form of audit opinion

Theformat of the audit certificate is determined by the CAG, obtaining judicial opinion as necessary.
Audit reporting in India differs from standard international practice in several important respects.

Firstly, the CAG signs off both the Accounts and the Audit Reports. Furthermore, the views expressed
by the CAG in those Accounts and the Audit Reports can differ somewhat from each other. For
example, the Appropriation and Finance Accounts for 2000-01 note the presence of what the AG
considers major misclassifications, for Rs.761.59 crore grants-in-aid and Rs.1,667 crorein subsidies
as Plan expenditure. (The case in question is a matter of disagreement between GoAP and the AG
rather than a confirmed error (see section 6.3 for more details). The point being raised here is one of
principle.) On the one hand, the amounts are footnoted in the Accounts and the “ correct” certificateis
signed off by the CAG. On the other hand, the Audit Report for 2000-01, also signed off by the CAG,
mentionsthe“errors’ as “serious distortion(s)”, with a particul arly serious impact on the calculation
of the revenue deficit.

Secondly, the Audit Reportsdo not offer astandard audit opinion, such asis seen inthe audit certificate
pertaining to the Accounts of other governments and corporate entities. The Audit Reports do not
contain acertificate which, in clear, unequivocal and generally accepted terms, expressesthe CAG's
opinion that, for example, the Accounts “properly present” financial transactions or are “true and
fair’. Rather, the CAG's “audit” certificate appears in the Accounts where it also serves as an
accountant’s certificate, thus reflecting the inherent conflict of his dual role. The exact wording for
the certificate in the Appropriation Accountsis:

“the Appropriation Accounts have been prepared and examined under my
directionin accordance with the requirements of the Controller and Auditor
General’s (Duties, Powers and Conditions of Service) Act, 1971. On the
basis of the information and explanation that my officersrequired and have
obtained, | certify that these accountsare correct, subject to the observations
in my Reports on the accounts of the Government of AP being presented
separately for the year ...”

183 CAG at the Union level also produces “What the reports of CAG say? A bird’s eye view of the Audit Reports of the
CAG of India (Gol).”
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Similarly, the certificate for the Finance Accounts includes:

“ These accounts have been prepared and examined under my direction in accordance
with the requirements of the Controller and Auditor General’s (Duties, Powers and
Conditions of Service) Act, 1971. According to the best of my information, asa result of
audit of these accounts, the accounts now presented read with the observations in this
compilation, are correct statements of recei pts and outgoings of the Gover nment of Andhra
Pradesh for the year ...”

Thirdly, the presentation of the Audit Reportsisfour to five months following that of the Accountsin
the previous November, whereas the two would ideally be read together to enable the reader to
understand the CAG’s observations (subject to which the Accounts were considered to be correct).

These comments notwithstanding, the Audit Report’ s standard of content, writtenin aclear and balanced
manner, compares well to good practice internationally. The Audit Reports present facts, and the
CAG's assessment of these, in a clear and objective manner. The analysisis of a high quality. The
CAG has gone to great efforts to increase the relevance and user friendliness of the Audit Reports.
Overdl, the reports are of a high standard.

12.8 Conclusion

The CAG undertakes relatively high quality work in AP, and the Audit Reports ably reflect his
insights and professionalism. The system of audit needs strengthening in some key areas, for
example by encompassing physical verification and increasing risk based audits/investigations
into areas of potentially major irregularity. Theform of audit reporting warrants changeto clarify
the opinion of the CAG on theAccountsand PFM. The responsiveness of government departments
to audit observationsisnow being improved, following theintroduction of GO 507. Thesefactors
combineto limit the extent to which audits can act asadeterrent to financial irregul arities or result
in systemic improvements across government. Signs of improvement areto beseenonly in GoAP's
rate of responsiveness to audit observations.
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13. Legidative scrutiny

13.1 Principlesof good practice

Legidative scrutiny should serve asarobust systemic ‘ check and balance’, ensuring the accountability
of the executive for the usage of public resources. Strong and capable committees can enable a
legislature to develop its expertise and play a greater rolein budget decision-making and scrutiny of
executive performancethanispossiblein open session. InAP, there aretwo main legislative committees
with responsibility for PFM issues: the Estimates Committee and the PAC. 8

Figure 93 highlightsthose principles of good practicein legislative scrutiny that are key to minimising
fiduciary risk.

Figure 93: Principles of good practicein legislative scrutiny to minimise fiduciary risk
Clear roles, responsibilitiesand processfor the approval of budgets and legidative scrutiny, as

establishment of clear fiduciary responsibility depends on all budgets being passed by the
Legidative Assembly (see section 13.2).

Timely and effective scrutiny of budget execution by the Assembly and its Committeesto ensure
that the funds are being, or have been, spent on authorised or intended purposes, as expressed in
the budget (see section 13.3).

Transparency of legislative approval and scrutiny can increase the accountability of the executive
(see section 13.4).

This chapter evaluates practice in AP against these principles.

13.2 Clear roles, responsibilitiesand processfor approval of budgetsand legidative
scrutiny

The role of the Legislative Assembly in budget approval is provided for in the Constitution.®> The
Constitution stipul atesthat prior authorisation of the L egidative Assembly isrequired for withdrawals
from the Consolidated Fund.*® The Legidative Assembly provides this authorisation through the
Appropriation Act, which provides the approval to appropriate amounts for specified purposes.

The Budget is usually presented to the Legislative Assembly in February and passed in March. Inthe
event of adelay in the passing of the Budget, article 206 of the Constitution provides for “Vote on
Account” (via an Appropriation Act) or demands for advance grants in respect of the estimated
expenditurefor apart of the budget year. This enables spending before the regular Appropriation Act
is passed for the Budget as awhole.

There are two main stages to the Legislative Assembly’s discussion of the Budget, as follows.

. Inthe first stage, general discussions take place mainly based on the budget speech of the
Finance Minister, which indicatesthe economic policies, taxation proposals, principlesfollowed
in allocation of resources, past performance and most importantly future projections.

. Inthe second stage, the Demands for Grants are discussed in the Legidative Assembly. The
Detailed Demand for Grantsis available by then and the discussions centre around the detailsin
the Detailed Demands for Grants. When the period fixed for discussions for Demands for
Grants is over, no further discussion is alowed by the Speaker, and the Demands for Grants
which are not discussed are al so taken as approved by the L egislative Assembly. Inthisprocess,
many of the Demands for Grants get approved without any discussions in the Legislative
Assembly due to the limitation of time at its disposal .*¢

184 The Assembly aso convenes the Committee on Public Undertakings (COPU), but this is outside the purview of the
SFAA.

185 Article 203 and 204 of the Constitution.

186 Approval isonly required for voted expenditure, it is not needed for charged expenditure, such as debt servicing.

187 Notethat the Legislative Assembly only sitsfor 50 daysayear. The Budget sitting is 20 days. There are 56 Demands
for Grants.
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An important recent reform in legidative scrutiny was, for the first time in AP and in India, the
presentation of the draft Budget to the public (including their representatives) for comment before it
is submitted to the Legisative Assembly for approval.

The Estimates Committee has been established to assist the Assembly during budget formulation and
approval. The Committee’'sroleisclearly laid down as to “suggest the form in which the estimates
shall be presented in the Legislative Assembly” ¥ Thus, the Estimates Committee does not analyse
the budget appropriations. The Estimates Committeeis chaired by aMLA from the ruling party, but
with 15 membersrepresenting all the political partiesrepresented in the LegislativeAssembly. Inthe
past, there had been significant breaks in the continuity of the Estimates Committee, but this has
improved in recent years.®® The tenure of the members of the Estimates Committee is for one year
only.

Unlike at the Union level, there are no other standing committees in the AP Legislative Assembly,
whose responsibility it would be to develop expertise in specific sectors or departments better to
scrutinise their budgets (and to examine the performance during the year).

Supplementary or additional Grants are approved by subsequent Appropriation Acts. As noted at
section 5.3.3, the Legidative Assembly’ s approval of Supplementary Estimatesisex post facto. Also
as noted, at section 5.3.5, while excess expenditure over the authorised appropriationsis required to
be regularised by the L egislative Assembly, thisisnot doneregularly. Intotal, Rs.1,976.35 crore, for
the years 1997-98 to 2000-01, has not yet been regularised by the Legidative Assembly, and the 61
casestotalling Rs.427.69 crore of excess expenditure during 2001-02 will also require regularisation.
These amounts have gone unregularised largely due to delays by the departments in submitting
explanations to the PAC.

13.3 Timely and effective scrutiny of budget execution
The Assembly undertakes scrutiny of PFM at two main stages, being:

. Monitoring during budget execution, when the Assembly, including through its Estimates
Committee, seeksto ensure that the budget is being implemented as passed;

. Ex post facto scrutiny, when the Members of the Legislative Assembly (MLAS) have the
opportunity to determine the extent to which resources were used for the purposes intended and
authorised. This scrutiny is enabled by the placing of the Appropriation Accounts, the Finance
Accountsand the CAG’sAudit Reports before the Assembly, which delegates responsibility for
detailed scrutiny to the PAC.

13.3.1 Monitoring during budget execution

There are two means by which the L egislative Assembly can monitor budget execution, to determine
the extent to which the budget is being implemented as passed, and hold the Government to account:
guestionsin the Assembly and through the Estimates Committee.

13.3.1.1Questions in the Legidlative Assembly
Questions can be posed in two forms in the Assembly as follows:
. “Zero hour”: open questions are alowed for one hour each day during session;

. Pre-submitted questions. Questionswill be either *starred’ i.e. reply inwriting isrequested and
supplementary questions are allowed, or ‘unstarred’” when an oral reply is given and no
supplementary questions are allowed. The request asto whether the question should be starred
or unstarred comes from the questioner, but the decision is that of the Speaker.

188 APLegidative Assembly: Committee on Estimates (2002 - 2003), Internal Working Rules, published under Rule 310
of the Rules of Procedure and Conduct of Businessin the AP Legidative Assembly.
189 The Estimates Committee did not sit in 1992-93, 1993-94, 1994-95, 1997-98, 1998-99 and 1999-2000.
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13.3.1.2 Role of the Estimates Committee

The Estimates Committee assists the Assembly in its scrutiny role during budget execution. Therole
of the Estimates Committee during budget execution is outlined in Figure 94 below.

Figure 94: Role of the Estimates Committee during budget execution

. Report on what economies, improvementsin organisation, efficiency or administrativereform,
consistent with the policy underlying the estimates may be effected;

. Suggest alternative policiesin order to bring about efficiency and economy in administration;

. Examine whether the value for money iswell laid out within the limits of the policy implied
in the estimates.

Source: AP Legidlative Assembly: Committee on Estimates (2002 - 2003), Internal Working Rules,
Rule 310 of the Rules of Procedure and Conduct of Business in the AP Legislative Assembly.

The Estimates Committee focuses more on itsresponsibilities at the budget formulation stage than on
budget execution.

13.3.2 Ex post facto scrutiny

The PAC has acritical role to play in any assessment of fiduciary risk asit isin aunique position to
ascertain the extent to which the funds granted by the Legislative Assembly have been spent by the
Government on authorised or intended purposes. The PAC'sroleis set out in Figure 95 below.
Figure 95: Therole of the PAC
The PAC’s examines the extent to which:

. Money has been recorded as having been spent against the Grant does not exceed the amount
granted;

. Expenditure which has been brought to account against a particular Grant must be of the
nature as to justify its being recorded against the Grant and against no other;

. Each Grant has been spent for the purpose for which it is set out in the detailed demand and
that it has not be spent on any new service not contemplated in the demand,;

. Inthe case of excess Grants- i.e. where actual expenditure has exceeded the Grant - the PAC
considers the circumstances and recommends to the L egislative Assembly whether or not to
regularise the excess grant.!®® The PAC also examines cases of |osses, nugatory expenditure
and financial irregularities.

Source: AP Legidlative Assembly: Committee on Public Accounts (2002 - 2003), published under
Rule 310 of the Rules of Procedure and Conduct of Business in the AP Legislative Assembly.

To fulfil this role, the PAC has the authority to examine the Appropriation Accounts, the Finance
Accounts, theAudit Reports (Civil and Revenue Receipts) of the CAG of Indiaand such other accounts
laid before the House, as the Committee thinksfit.1*! In practice, the PAC tendsto examine the Audit
Reports only. The PAC selects a number of the audit paragraphs and reviews for more detailed
examination.

Whilethe standard of PAC examination is high, the PAC hasthe potential to play an even greater role
in containing fiduciary risk, maintaining high standards of financial accountahility, and supporting
Government-wide improvementsin PFM. In this section, we consider four key factors, being:

190 Thisreguirement isin keeping with Articles 115 and 205 of the Constitution.
191 TheAudit Report (Commercidl) is considered by COPU.
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. Timeliness of PAC scrutiny;

. Standard of PAC examination;

. Enforcement powers and rate of implementation of PAC’s recommendations;
« The composition of the PAC and the tenure of PAC members.

13.3.2.1Timeliness of PAC scrutiny

The PAC meets regularly (approximately twice weekly during sittings of the Legidlative Assembly)
to examine Audit Reports, consider audit paragraphs, conduct hearings and make recommendations
to the Government. There hasbeen, hitherto, asignificant timelag in PAC’sscrutiny of Audit Reports.
For example, in 2002-03, PAC has focused on examining audit paras from the year 1995-96, with
examination of asmall number of audit paras from the following two years. This does represent an
improvement on previous years however as, in 2001-02, PAC was focused on examination of audit
paras as far back as 1993-94.

There are many reasonsfor thetimelag in scrutiny, including significant increasesin the Government’s
expenditure resulting in more audit paras by the CAG. Hitherto, there has been no prioritisation of
audit paragraphs and audit paragraphs are examined at random. The PAC has not taken up the option
of convening sub-committees to speed up the examination process.

In recognition of the impact of these delays in scrutiny, the PAC Chairman has taken the decision to
commit half of the PAC's time henceforth to considering the previous year’s Audit Reports, and the
remainder to working through the years chronologically. Examination on thisbasishasnow startedin
early 2003. This should strengthen accountability significantly, with a positive impact on fiduciary
risk.

13.3.2.2Standard of PAC examination

Albeit delayed, the PAC does undertake a high standard of examination of officias: questioning is
rigorous and detailed, and matters are pursued to their logical conclusion with great tenacity. Thus,
whilst it will be the serving rather than the responsible official who is called for PAC examination,
there areindicationsthat appearance beforethe PA C does command an appropriatelevel of preparation
and respect.

13.3.2.3Enforcement powers and rate of implementation

The Government is required to take action on the recommendations of the PAC and keep it informed
of the action taken or proposed to be taken within six months of the recommendations having been
made, by way of Action Taken Reports (ATRs). However, thisrequirement is not established in law,
but by a May 1995 Finance Department instruction to administrative departments and Heads of
Departments. Nor does PAC have any powers of enforcement. Indeed, implementation of the PAC's
recommendations depends largely on the co-operation of GoAP which is being held to account, for
example for excess expenditure. The PAC Secretariat oversees the implementation of the PAC's
recommendations. The PAC reviewstheimplementation of the recommendations and reviews GOAP's
performance in implementation when it examines the particular department.

The rate of implementation of PAC’s recommendations does not appear to be high. The CAG reports
that, as at August 2002, 1,159 recommendations made between 1962-63 and 2000-01 were pending
settlement. Of these, the PAC had received ATRsin respect of 313 recommendations. Of theremaining
846 for which ATRs had not been reviewed, no ATRs had been received from the concerned departments
in493 cases. Of these ATRsnot received, 195 related to just one department, I rrigation and Command
Area Development.’®? The PAC has stated that it had received confirmation of only four and three of
its 52 and 25 recommendati ons made for 2000-01 and 2001-02 respectively having been implemented.

192 Report of the CAG of Indiafor the Year ended 31 March 2002 (Civil) GOAP, see para 3.17 and appendix XXVII.
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13.3.2.4Composition of PAC and tenure of PAC members

Inlinewith international best practice, the chairman of the PAC isfrom the opposition party, although
the mgjority of the members are from the ruling party. The members are selected on the basis of
proportional representation of the Legislative Assembly. There are 15 members including the
Chairman. The Committee is supported by a Secretariat, including a Secretary, Joint Secretary and
Assistant Secretary. The tenure of the members of the PAC isfor one year only.

13.4 Transparency of legidative approval and scrutiny
Sittings of the Legidlative Assembly are televised. There are plans for live internet coverage.

The Estimates Committeeis not open to public viewing or mediacoverage, asthe evidenceit hearsis
deemed highly confidential.

The PAC's sittings are open to neither the media nor public, although verbatim records are made
available to the press.

13.5 Conclusion

The AP Legidative Assembly and its committees - the Estimates Committee and the PAC - have
along standing and well established role in scrutinising public finances.

Both the Estimates Committee and the PAC play their role with ahigh degree of application, with
the assistance of the Principal Accountant General. Their scrutiny of individuals and issues is
rigorous and detailed. However, the PAC itself has been feeling the need to improve thetimeliness
of their scrutiny, to be more effective and contribute to the improvement of the system of PFM
and accountahility. The recent decision of the PAC Chairman to divide the time of PAC between
recent years and the previous year augurs well for holding the Government and its officials to
account in aquick and effective manner.
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14. Public access to infor mation on public finances

14.1  Principlesof good practice

Traditionally, worldwide, scrutiny has been undertaken solely by the legidlature, and by the Supreme
Audit Ingtitution on its behalf. Ensuring public access to information on public finances supports
scrutiny of thelegislatureto minimisefiduciary risk. Reformsthat involvethe publicin public finance
should, over time, empower civil society, enabling it to hold the government to account and yet
becomethe government’s ally in identifying areas of waste and mismanagement of resources. Figure
96 below highlights those principles of good practice in public access to information that are key to
minimising fiduciary risk.

Figure 96: Principles of good practice in public accessto information on public financesto

minimise fiduciary risk
Increase transparency of, and the public’s access to, information on public finances, so as to
supplement legislative scrutiny (see section 14.2).

Provide opportunities for public consultation or participation throughout the budget process
(see section 14.3).

Develop and maintain avenuesfor filing, follow up and redressal of public complaintsto support
identification of instances of waste and mismanagement of resources (see section 14.4).

This chapter examines GoAP practice against these principles.

14.2 Transparency and public accessto information

The GoAP is committed to enhancing transparency and public access to financial information. For
example GoAP:

. Hasdrafted aRightsto I nformation Bill. Thebill was prepared on the basis of adraft provided
by the non-government organisation, Lok Satta, and bills and acts of other Indian States. The
bill was to have been introduced in the December 2002 session of the Assembly after having
being amended in thelight of comments of the Gol. However, now that the Gol has come out
with its own hill, GOAP is considering adopting the Gol bill with appropriate modifications;

193

. Publishesthe Budget and makes key budget documents accessible through GoAP sweb site;

. Publishes an AP Budget in Brief document which provides some useful summaries on the
State’s receipts and payments, and fiscal indicators (revenue and fiscal deficits);1%

. Published a draft 2002-03 Budget, and subsequently a draft 2003-04 Budget, to facilitate
public consultation on the budget.

The AG aso publishes Accounts at a Glance, which contains useful summaries of the final accounts
and some analysis.

While substantial progress has been made, there is still some scope to improve transparency and
public accessto information in AP. For example:

. Theanaysisthat isincluded in budget and reporting documents aimed at a general audience,
particularly the Budget in Brief and Accounts at a Glance, tends to just highlight key figures,
with less explanation of the factors and trends underlying the figures.

193 Gol introduced a Right to Information Bill in the winter session of Parliament.
194 Publication of the Budget in Brief Document follows recommendations of the RBI Core Group on Voluntary Disclosures
in State Governments.
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. Whilethe budget documentation isincluded on theinternet, other key financial monitoring and
reporting documents are not.**® For example, the Accounts at a Glance is not released on the
internet nor are the monthly monitoring accounts. The latter are not publicly available in any
form. While publishing “high frequency data’, such as monthly monitoring reports, on the web
would be cutting edge in terms of international good practice, it has been recommended by the
Report of the State Finance Group of Secretaries (the Core Group) on Voluntary Disclosure
Norms for State Governments, set up by the RBI.1%

As noted in previous sections, there are Constitutional requirements for production and presentation
of theAnnual Financia Statement, the Accountsand the Audit Report to theAssembly. The publication
of these documentsis at the discretion of the Government, asisthe publication of all other budget and
financial documentation.

14.3 Opportunities for public consultation or participation throughout the budget
process

The GoAP is committed to creating opportunities for public consultation in budget formulation. In
particular, GOAP began the process of producing a draft budget (the AFF) as a basis for public
consultation in the 2002-03 budget process. The 2003-04 AFF was published on 22 January 2003.
The 2003-04 AFF was al so supplemented by the release of Group Reportson Departmental Performance
Budgets by concerned Ministers from January 23-27 2003. These reportswere used asthebasisfor a
consultation process on departmental Draft Performance Budgets through State and district workshops.
Public feedback was also received through print and electronic media comments, emails and letters,
and ‘Dial Your CM’ .27

The 2003-04 Budget Speech indicated that thisreform responded to areview of the 2003-04 consultation
exercise undertaken for GoAP by the CGG.1*® The review suggested that meaningful consultation
needsto focus on GoAP s key expenditure objectives and activities, set in the context of the resource
constraintsthe Government faces. Therefore, the 2003-04 Draft Performance Budget Exercise sought
the public’sresponseto departments' strategy, plans, priorities, programmes, schemesand performance
targets. The Finance Minister signalled the Government’s intention to further strengthen public
participation in the future in the Budget Speech.

GoAP has also made efforts to expand the scope of consultation in the 2003-04 process, through the
invitation of a larger number of NGOs and civil society organisations to the workshops, as it was
recognised that the reach of consultation waslimited intheinitial exercise. However, the AFF document
is still relatively technical and difficult for non-public finance experts’Government officials to
understand. Thereisscopefor increasing the accessibility of the document over time, or simultaneoudly
producing a popular publication that fulfils a similar function to the Budget in Brief.

GOoAP also recognises the need to begin consultation earlier in the budget formul ation process, asthe
AFF exercise is currently very compressed. However, given the significant resources involved in
running large scale consultation processes, GoAP has decided to focus initially on enhancing
transparency, moving to a greater focus on public consultation and participation over time.

14.4  Avenuesfor filing, follow up and redressal of public complaints

The Government sees its measures to establish grievance procedures as a critical element of its anti-
poverty agenda. GoAPisimplementing citizen's charters and grievances procedures for government
departmentswith amajor public interface (completed aready for seven departments). GoAP sextensive
e-governanceinitiativeswill greatly improvetheflow of datawithin government, and enable customers

195 While Gol providesinformation on major fiscal indicatorson amonthly basis, no such high frequency datais presented
by GoAP.

196 RBI (2001) ‘Report of the Core Group on Voluntary Disclosure Norms for State Governments', section V1.

197 Asoutlined in the 2003-04 Budget Speech.

198 CGG (June 2002) ‘Report to Finance Department, GoAP: Review of AFF public consultation FOO1, Financial
Management Workstream’.
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to get better feedback on their queries and requests. GoA P a so emphasi ses community mobilisation
and formation of self-help groups to give a greater voice to the poor and marginalized communities
(such as water user groups, school committees, and joint forestry management groups).

Figure 97: Commission on People’'s Empower ment

COPE has been set up under the chairmanship of the former Chief Vigilance Commissioner of
Gol. COPE has eight members, three of whom are from outside the public service.

COPE is an advisory body which can advise on a wide range of topics related to governance
reform. It is empowered to “interface with citizens, business, government departments, etc and
receive complaints/obtain feedbacks.”**® Thus COPE has been established to advise GOAP on
enhancing the effectiveness of its governance reform programme by inviting submission fromthe
general public and public servants. It has also opened up a channel by which citizens can raise
concerns and complaints with a high powered committee which will be reporting directly to
Ministers and the Chief Secretary. To date, COPE has only met three times.

In December 2002, GoA P constituted a Commission on People's Empowerment (COPE), to strengthen
public accessto grievance redressal, as set out in Figure 97.2% While the establishment of COPE may
support in engaging peopleinidentifying and solving problems leading to poor governance, it istoo
early to judge its effectiveness.

145 Conclusion

GoAPismaking excellent progressin increasing public accessto budget information, particularly
through increasing the accessibility of budget and financial information, and opportunities for
public consultation. Budget documentation, including the Budget in Brief, is included on the
internet. However, other key financial monitoring and reporting documents, such as Accounts at
a Glance and monthly monitoring accounts, are not published on the internet. While publishing
“high frequency data’, such as monthly monitoring reports, would be cutting edge in terms of
international good practice, it has been recommended by the Core Group initsVoluntary Disclosure
Norms for State Governments.

GoA P has al so made commendabl e efforts to increase public consultation, with the publication of
a draft budget for the last two years. Itsinitial focus is on transparency, with the aim to create
greater scope for public consultation and participation in public finance issues over time.

199 Ibid.
200 GOM 507, Finance (TFR) Department, dated 10 April 2002.
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Al  ThePFM legal framework

The Constitution is the premier source of financial management and accountability provisions,
with relevant articles largely covering procedural matters. The only specific role alotted in the
Constitution isto the CAG and Finance Commission. The Constitution deems budget activity to
be generally within the realm of delegated legislation and to be part of the administrative process
determined by each State, and thus delegated to State legislatures. ?

AP Government Business Rules areissued by the AP State Governor, exercising powers conferred
by the Constitution. The Business Rulesdetail, inter aia, the“ powersand responsibilities’ of the
Finance Department.2 In particular, they confer authority on the Finance Department for the
development of themore detail ed rules and procedures which guide the budget process and financia
management.

The Gol Government Accounting Rules, Account Codes and General Financial Rules are the
primary source of rules and regulations.

At thelevel of codes and manuals, there are four key generic reference documents, which contain
the “instructions” which dictate day to day operationsin PFM:

Budget Manual isissued by the Finance Department under the authority provided by the Business
Rules. Thefirst part of the manual outlines the process for formulation of the budget and within-
year changes to Budget Estimates during execution. In particular, it outlines the responsibilities
and accountabilities of line departments in the budget process. The second half of the manual
provides alist of major and minor heads within the classification system.

AP Financial Code is for departmental use, particularly to guide the work of the Drawing and
Disbursing Officers (DDOs) in the line departments. 1t sets out articles which govern procedures
inall areasof departmental financial management, and containsthe Del egation of Financial Powers.

AP Treasury Code is primarily a reference source for Treasury officials. Subject areas include:
systems of control, procedures for custody, payment, withdrawal and transfer of monies, and
responsibilities of officers. The Code also contains appendices (for example, listing banks, agents,
classes of payments) and forms to be completed at various stages of the Treasury process.

APA ccounts Code setsout how al financial transactions should be accounted for. TheAPAccounts
Code comprises the CAG's rules together with local rulings relating to local AP variations in
accounts procedure. The Code sets out the General Principles and Methods of Accounts, the
directions of CAG relating to theinitial accounts kept by Treasuries and the forms in which the
accounts are rendered to them, and specificson initial and subsidiary accounts kept by the Public
Works Accounts and Forest Accounts.

The codes and manuals are supplemented by a number of departmental and functionary manuals,
which aim to emphasise integrity in financial matters and accountability for all financial
transactions. They supplement the relevant Codes and Manuals, and are intended to guide and
assist functionaries in the effective discharge of their duties. The manual for the Treasuries and
Accounts Department was the first to be drawn up, and has been followed by another 35. Each of
the Manualsiscompiled by the relevant department and approved by aspecial committee convened
by the Dr MCR HRD Ingtitute.

1  UnderArticle 166(3) of the Constitution, “ The Governor shall make rulesfor the more convenient transaction of the business of the
Government of the State, and for allocation among Ministers of the said business, in so far asit is not business with respect to which
the Governor is by or under this Constitution required to act in his discretion”.

2 Powersare conferred by clauses (2) and (3) of Article 166 of the Constitution.
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Government orders (GOs) are issued by the Finance Department and line departments with the
concurrence of Finance Department to supplement the Codes and Manual's, and have been used to
facilitate the government’s attempts to tightesn up PFM and accountability. They thus play a
critical rolein creating the regulatory and procedural framework for finance and accounts (and, in
general for managing the State Government as awhole). GOs are issued on a needs basis. One
particular GO, GO 507, will be mentioned throughout this report as having been critical in the
strengthening of financial accountability in departments.®

3 GO 507, Finance (TFR) Department, dated 10 April 2002. GO 507 must be read with Memo No. 268/15154-A/TFR/2002, dated
18/5/2002 of the Finance Department.
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A2

The PFEM institutional framewor k

I nstitution within
PFM framework

PFM roles and responsihilities of institutions

CAG, whose representative
inthe Stateisthe“the AG”
referring to the Accountant
Generd

Overseeing PFM: Management of the accounting as well as auditing
arrangements of the accounts of the Gol as well as the constituent
governments of the States (Article 149 of the Constitution).

Accounting: The President determines the form of the accounts on the
advice of the CAG (Article 150 of the Constitution); preparation and
submission of the accounts (Article 10 of the CAG (Duties, Powers
and Conditions of Service) Act, 1971), although provisions exist for
him to be relieved of this duty.

Auditing: audit the accounts of the government (article 13 to 20 of the
CAG (Duties, Powers and Conditions of Service) Act, 1971).

Legidative Assembly

Budget formulation: prior authorisation of the Assembly is required
for any withdrawal from the Consolidated Fund (Articles 203 and 204
of the Constitution).

Legidative scrutiny (Rules of Procedure and Conduct of Businessin
the AP Legidative Assembly).

Cabinet

Council of Ministers headed by the Chief Minister, to aid and advise
the Governor of the State (Article 167 of the Constitution of India).

Finance Department

AP Govt BusinessRules Part |, section |, article 11 (3) and section I11
B sets out in detail the powers and responsihilities of the Finance
Department. These include:

o Budget formulation: preparation of estimates;

« Budget execution: powersof re-appropriation; cash management;
ways and means operations; ensuring budget isimplemented as
passed; Treasury management (“safety and employment of all
funds belonging to, vesting in or under the management of the
State Government”);

« Reporting: “bringing to the notice of the PAC al expenditure
which has not been duly authorised and any financial
irregularities’; laying the Audit Report before the PAC;

o PFM framework: “al mattersrelativeto financial procedure and
the application of the principles of sound finance”.

Treasury departments

The Treasury and PAO systems form part of the Finance Department
and ensure the exercise of control over the release of GOAP funds.

Line departments

According to the Budget Manual, Heads of Departments (HoDs), in
their role as Chief Controlling Officers (CCOs) - and therefore the
line departments themselves - are responsible for:

« Budget formulation: the submission of accurate departmental
estimates; The administrative department of the Secretariat is
responsible for scrutinising the revised estimate and budget
estimate of each HoD
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I nstitution within
PFM framework

PFM roles and responsibilities of institutions

Budget execution: keeping himself thoroughly acquainted with
the progress of revenue and expenditure under his control; seeing
that expenditure under each unit of appropriation is kept within
the appropriation and seeking additional appropriation if needed;
undertake timely reconciliation with Treasury records
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A3  Budget documentation

Volume |: Annual Financial Statements and Statement of Demands for Grants. This provides
a statement of the overall demand for each grant (with alist of the associated major heads). It
shows both the gross demand and expected net expenditure, distinguishing between plan and non-
plan expenditure. It also provides a summary of the Government’s financial results for the last
year (actual), current year (budget and revised estimate) and ensuing budget year (budget estimate).
This summary includes a Statement of Revenue, Statement of Receipts under Public Debt and
Loans and Advances, Statement of Receipts under the Public Account, Statement of Expenditure
on the Revenue Account, Statement of Capital Expenditure, a Statement of Disbursements under
Public Debt and Loans and Advances and a Statement of Disbursement under Public Account.

Volume | I: Detailed Estimates of Revenue and Receipts. This provides detailed information on
revenue and capital receipts to the sub-head level. This is provided for the last year (actual),
current year (budget and revised estimate) and Budget year (budget).

Volumelll: Demandfor Grants. Normally one Demand ispresented in respect of each department.
In respect of some of the large departments, however, more than one grant is presented. Thereare
eighteen sub-volumes, labelled 111/1 etc. The figures of budget for the current year, the revised
estimate for the current year and the budget estimate for the ensuing year are shown. Thefigures
for revenue expenditure are shown separately from capital, charged is shown separately from
voted expenditure and plan is shown separately from non-plan.

Each Demand for Grants may include one or more Mgjor Head. The same Major Head may
appear in several Demands for Grants, if a number of departments undertake programmes under
that Major Head. Thus, whilethe figure for expenditure under aMajor Head isin one place under
the Annual Financial Statement, the part of the same figure may appear under several Demand for
Grants.

Subsequently, detailed demands for grants are submitted to state L egislative Assembly, before it
startsdiscussionson Demandsfor Grants. WhileaDemand for Grant showsthefiguresof estimates
by Major Heads only, the Detailed Demands for Grants shows the estimates up to detailed heads;
i.e. standard objects for expenditure.

Volume I'V: Public Account. This outlines the receipts and outgoings from the Public Account.

Volume V: Explanatory Memorandum on the Budget is a detailed memorandum explaining the
figuresin the Budget Estimates, in Telegu and English.

Volume VI: Budget in Brief. This provides summary tables and charts on the salient features of
theBudget. It includesinformation on revenue, expenditure and debt levels, aswell asinformation
on the growth of expenditure in important development sectors.

Volume VII: Annua Plan
Volume VIII: Minor headwise estimates

Volume | X: Survey of Economic Trends, which isreleased by the Planning Department either on
the day preceding, or the day of, the budget presentation. Thisincludesanalysis of the economic
position of the state and of the budgetary position.

Volume X: Government Commercial Undertakings
Volume XI: Appendices to Budget Estimates
Volume Xl 1: Analysis of Demand for Grants by Ministers

Each department, when its budget is submitted to the Legislative Assembly, also submits a
Performance Budget. This providesinformation on therevised estimatesfor the previousyear vs.
budget and describes how the money was proposed to be used, and how it was.
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A4 Budget classification

The expenditure classification system (sectors, major heads and minor heads) has been prescribed by
Gol on the advice of the CAG of India. The State Governments have no power to prescribe such
heads of classification. This ensures uniformity in the accounts of Gol and the State Governments.
This makes it possible to prepare the Combined Finance and Revenue Accounts for each financial
year showing the receipts and expenditures up to the level of Minor Heads for Gol, each of the State
Governments, and the grand total for the entire country.

In particular, expenditure data is categorised according to:

» thebroad sectorsof general services, social services and economic services, with sub-sectors
such as agriculture, education, health etc;

o major heads (or functions) under each sub-sector, for example under the education sub-
sector are the major heads of general education and technical education;

« sub-major heads (or sub functions), for example under the major head general education are
the sub-major heads elementary education, secondary education, university and higher
education;

« minor heads(or programmes), for example under the sub-major head of elementary education
are the minor heads direction and administration, Government primary schools, assistance to
non-Government primary schools, assistanceto local bodiesfor primary education, inspection,
teachers training, scholarships and incentives, examinations and other expenditure;

o sub-heads (or schemes), for example under the minor head Government primary schoolsis
the sub-head of primary education;

« detailed head (or object-head), for example under the sub-head government primary schools
are salaries, wages, overtime allowance, domestic travel expenses, office expenses, rents,
rates and taxes, supplies and materias, professional services, grants-in-aid, other charges and
machinery and egquipment; and

« sub-detailed head, for example under the sub-detail ed head sal aries are the sub-detail ed heads
of pay, allowances, dearness allowance etc.

4 Theclassification categories are prescribed by the Union Government to the minor-head level. The appropriation unit is sub-head.
The annual Appropriation Accounts will only comment on variations up to sub-head level.
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A5  Re-appropriations
The powers delegated to HoDs to make re-appropriations are set out below.®

Powers are delegated to HoDs to make re-appropriations in the following cases:

i. Re-appropriations between Revenueto Revenue, Capital to Capital and Loansto Loanswithin
the same Grant.

ii. Re-appropriation from one unit of appropriation to another except under recoveries Unit Heads.

iii. Re-appropriations to the detailed Heads 050 Office Expenses/051 Service, Postage and
Telegram Charges - 052 Telephone Charges - 053 Water Charges - 054 Electricity Charges or
131 Utility Payments in the Revised Classifications, from non-salary detailed heads but not
vice-versa.

iv. Re-appropriation from any other Heads to 010 Salaries and 030 Dearness Allowances but not
vice versa

v. Re-appropriation within the non-salary O&M both under Plan and Non-Plan except ‘170
Minor Works', ‘180 Maintenance (i.e.270 Minor Works, 272 Maintenance in the revised
classification).

vi Re-appropriations from one detailed head to another under ‘ Salaries’ and ‘ Travel Expenses’
and from all the detailed heads under sub-heads other than * Salaries’ and * Travel Expenses’ to
any detailed heads under another sub-head or within the same sub-head.

No re-appropriations are permitted in respect of the following cases:

i From one Grant to another Grant.

ii  Between Revenue, Capital and Loans Section even in the same Grant.
iii Expenditure constituting new services.

iv. From Lump sum provision to any other Head.

v From or to 091 grants-in-aid towards salaries 092 Other grants-in-aid.

vi When no provision has been madeinthe Appropriation Act or Appropriation Act pertaining to
the Supplementary Statement or Expenditure for that year.

vii From plan to non-plan.

viii Non-plan salary heads to plan.

ix From or to the detailed heads 050/055 Purchase of Motor Vehicles, 160 Major Works, 170
Minor Works, 180 Maintenance, 190 Machinery and Equipment, 240 Materials and Supplies.

X From any Head to give loans and advances to the employee under the Section Loan Account.

xi The HoDs are not authorised to make re-appropriations within the powers delegated to them
under ‘non-plan’ for the 4th quarter provisions within the RE fixed in accordance with the
ordersissued at para4(i) of the Govt. Memo.3rd cited.

5  Asper Government Circular Memo. N0.6413-A/184/BG/A1/2002, dated 30-3-2001. This was reviewed and revised instructions
issued in Memo. No. 6413-A/184/BG/A1/2002 dated 11-3-2002 of Fin (BG) department. The object heads (Detailed and sub-
detailed heads) were further revised from 01-04-2002 vide GO Ms N0.664, Fin (BG-1) Dept dated 27-10-2001.
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A6  Financial reporting disclosure
A6.1 Appropriation Accounts

The Appropriation Accounts record the grant-wise expenditure against provision approved by the
Legidative Assembly in and offer explanations for variations between the actual expenditure and the
funds provided.

A6.2 FinanceAccounts

The Finance Accounts are statements of accounts under the Consolidated Fund, Contingency Fund
and the Public Account. They present the accounts of receipts and disbursements of the government
for the year together with the financial results disclosed by the revenue and capital accounts, the
accounts of the public debt and the liabilities and assets as worked out from the balances recorded in
the accounts. The statements in the Finance Accounts are summarised below.

Contents of the Finance Accounts. Part | Summarised Statements

No.1: summary of transactions. setsout actua revenueand expenditurefor the current and previous
FY. Disclosureisby sector and then sub-sector, down to the major head level. Figuresare shown
for Consolidated Fund, Contingency Fund and Public Account. Totals are shown for each sub-
sector. Thereisacalculation of the revenue deficit/surplus.

Explanatory notes set out important information such as 1: cash flow statement; 2: breakdown of
receipts from GOI; 3: changes in taxation policies during the FY; 4 and 5: reasons for revenue/
expenditure increases/decreases between the two year actuals at the major head level. Mostly,
these explanations (4) and (5) simply note the minor and sub-heads responsible for the increases/
decreases, without any analysis of the reasons for the increases/decreases.

No.2: Capital outlay - progressive capital outlay to the end of the FY: sets out the capital
expenditure up the end of the previous FY (it does not say from when - formation of AP
presumably?), and the equivalent expenditure in the current FY. Disclosureis by sector and then
sub-sector, down to the major head level.

Explanatory notesdisclose significant issues such as: capital expenditure from Contingency Fund
not yet recouped to the Consolidated Fund; inclusionsin progressive from periods prior to formation
of AP; details on investments in government companies and co-operative societies, with cross
reference to further detail.

No.3: Financial resultsof irrigation works. However, dueto thefact that the relevant department
has not provided details of irrigation revenuereating to individual works, no statement has actually
been provided. & Statement no. 3 was last provided in 1990-91, covering the results for the years
up to 1985-86 only. The Finance Accounts do not note the reasons of the Irrigation Department
for the statement not having been furnished.

No.8: summary of balances under Consolidated Fund, Contingency Fund and Public Account
asat end FY. This statement discloses the FY end debit or credit balance for each component of
the three parts of the accounts of the state government. A more detailed breakdown is provided of
the government account under the Consolidated Fund showing brought forward, total of revenue
receipts, revenue/capital expenditure, miscellaneoustransactionsand closing balance. Thisallows
thereader to track the constituent elements of the closing balanceto other statementsin the Finance
Accounts and receive some reassurance.

No0.9: statement of revenue and expenditure for the current FY, expressed as a percentage of
total revenue/expenditure. Disclosure is by sector and then sub-sector, down to the major head
level.

6  Therequirement for this proformais as per Article 19 of the Accounts Code.
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No. 10: statement showing thedistribution between charged and voted expenditure. Disclosure
isfor the current FY by revenue expenditure (sectors A - D), capital expenditure (sectorsA - C)
and disbursements under public debt and loans and advances (sector E and F). An additional
table showsamore detail ed breakdown of disbursementsunder public debt and |oans and advances.

No.11: detailed account of revenue receipts by minor heads. Disclosure is of amounts for the
current FY, and down to minor head level, with totals at the major head, sub-sector and sector
level.

No0.12: detailed account of expenditure by minor heads. Disclosureisof amountsfor the current
FY, and down to minor head level, with totals at the sub-major head, major head, sub-sector and
sector levels. Within each minor head, amounts are disclosed of non-plan, plan and centrally
sponsored schemes. Within each of these are disclosed the charged and voted amounts.

No.13: detailed statement of capital expenditure during and to the end of the year. Disclosure
is of amounts for the current FY and of the progressive amount up to and including the current
FY. Both current FY and progressive are disclosed down to minor head level, with totals at the
sub-major head, major head, sub-sector and sector levels. For the current FY only, amounts are
disclosed of non-plan, plan and centrally sponsored schemes within each minor head.

No.14: statement showing details of investment of government in statutory corporations,
government companies, other joint stock companies, co-operative banks etc to the end of the
current FY. Under each type of institution isdisclosed: name of ingtitution, years of investment,
types of shares (e.g. equity, preference, bonus), number of shares of each type and % govt
investment is of total paid up capital, face value of each share, amount invested up to end current
FY, and amount of dividend received/credited inyear. A summary table showsthetotal investments
and dividends received for each type of ingtitution. An indication of other investments which
could not be disclosed due to lack of information is also provided.

No.15: statement showing capital and other expenditure (other than on the revenue account)
to the end of the year and the principal sources from which the sources were provided for the
expenditure. Disclosure is of progressive amount up to the start of the current FY, amounts for
the current FY and progressive total including the current FY. Disclosure is at the sub-sector
level for capital expenditure. Sources of funds include internal debt of the state government,
loans and advances, small savings, provident funds etc.

Contents of the Finance Accounts; Part || Detailed Accounts and Other Satements for Revenue and
Expenditure

No.9: statement of revenue and expenditure for the current FY, expressed as a percentage of
total revenue/expenditure. Disclosureis by sector and then sub-sector, down to the major head
level.

No. 10: statement showing the distribution between charged and voted expenditure. Disclosure
isfor the current FY by revenue expenditure (sectors A - D), capital expenditure (sectorsA - C)
and disbursements under public debt and loans and advances (sector E and F). An additional
table showsamore detail ed breakdown of disbursementsunder public debt and loans and advances,

No.11: detailed account of revenue receipts by minor heads. Disclosure is of amounts for the
current FY, and down to minor head level, with totals at the major head, sub-sector and sector
level.

No.12: detailed account of expenditure by minor heads. Disclosureisof amountsfor the current
FY, and down to minor head level, with totals at the sub-major head, major head, sub-sector and
sector levels. Within each minor head, amounts are disclosed of non-plan, plan and centrally
sponsored schemes. Within each of these are disclosed the charged and voted amounts.
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No.13: detailed statement of capital expenditure during and to the end of the year. Disclosure
isof amountsfor the current FY and of the progressive amount up to and including the current FY.
Both current FY and progressive are disclosed down to minor head level, with totals at the sub-
major head, major head, sub-sector and sector levels. For the current FY only, amounts are disclosed
of non-plan, plan and centrally sponsored schemes within each minor head.

No.14: statement showing details of investment of government in statutory corporations,
government companies, other joint stock companies, co-operative banks etc to the end of the
current FY. Under each type of ingtitution isdisclosed: name of institution, years of investment,
types of shares(e.g. equity, preference, bonus), number of sharesof each typeand % govt investment
is of total paid up capital, face value of each share, amount invested up to end current FY, and
amount of dividend received/credited in year. A summary table shows the total investments and
dividends received for each type of ingtitution. An indication of other investments which could
not be disclosed due to lack of information is also provided.

No.15: statement showing capital and other expenditure (other than on the revenue account)
to the end of the year and the principal sources from which the sources were provided for the
expenditure. Disclosureis of progressive amount up to the start of the current FY, amounts for
the current FY and progressivetotal including the current FY. Disclosureisat the sub-sector level
for capital expenditure. Sources of fundsincludeinternal debt of the state government, loans and
advances, small savings, provident funds etc.

Contents of the Finance Accounts: Part |11 Detailed Accounts and Other Statements for Debt,
Contingency Fund and Public Account statements

No.16: detailed statement of receipts, disbursements and balances under heads of account
relating to Debt, Contingency Fund and Public Account. This statement discloses the opening
balance, receipts, disbursements and closing balance for the current FY for the Consolidated Fund,
the Contingency Fund, and the Public Account, but receipt and expenditure in the Consolidated
Fund is a one-line entry only i.e the detail being of CF debt, loans and advances; Contingency
fund and the Public Account. Disclosureisdown to the minor head level, with totals at the major
head, sub-sector and sector |levels.

No.17: detailed statement of debt and other interest bearing obligations of government. This
statement discloses balance of debt brought forward, additions during year, dischargesand closing
balancefor the current FY, at the sector, major head and minor head levels. ‘ Other interest bearing
obligations' refersto sector | Small Savings, Provident Funds etc.

Annex to Statement No. 17 providesfurther detail about each loan taken by the state government.

No.18: detailed statement of loans and advances made by government The statement discloses
balance brought forward, amounts advanced during the year, total loaned, amount repaid during
the year, balance at end current FY, and interested received and credited. Disclosureis by sector
of expenditure.

No.19: statement showing details of earmarked balances, for sinking funds and famine relief
funds

({7
10



A6.3 Budget

The budget presented to the Legidative Assembly in February/March contains some information
about actuals for the previous FY (i.e. FY 1), the Budget Estimate and Revised Estimate for the
current FY (i.e. FY 2), and Budget Estimate for the ensuing year whose Demand for Grantsis under
consideration by the LegidativeAssembly (i.e. FY 3). Actualsinformationisdisclosed inthefollowing
budget documents.

Volumes of the Budget containing information on actuals

Volumel: theAnnual Financial Statement (AFS) and Statement for Demand for Grants contains
the actualsfor the previous FY at sector, sub-sector and major head levels, i.e. at the samelevel of
detail asin the summary statements in the Finance Accounts 7 Actuals are shown for: Revenue,
Grantsin Aid and Contribution; Receipts under Public Debt and L oans and Advances; Statement
of Receipts under Public Account being Small savings, Reserve Funds, Suspense and Misc etc;
Statement of Expenditure on RevenueA ccount; Capital expenditure outside the RevenueAccount;
Statements of Disbursements under Public debt and Loans and Advances; Statement of
Disbursements under Public Account.

Volumelll: Budget Estimates. Normally one Demand is presented in respect of each department.
In respect of some of the large departments, however, more than one grant is presented. Thereare
eighteen sub-volumes, labelled 111/1 etc. Thefiguresfor revenue expenditure are shown separately
from capital, charged is shown separately from voted expenditure and plan is shown separately
from non-plan. The amounts shown are down to the detailed head or object head, for example
grantsin aid, salaries etc.

Volume VI: Budget in Brief. This provides summary tables and charts on the salient features of
theBudget. It includesinformation on revenue, expenditure and debt levels, aswell asinformation
on the growth of expenditure in important development sectors. The Budget in Brief follows the
standard timeline of disclosure as above (FY 1 - 3), but in some cases, such as its analysis of
revenue receipts or plan outlays includes time series going as far back as 1993-94 and 1990
respectively. Thetablesand charts are too numerousto list here, but do provide acomprehensive
yet accessible picture for the casual aswell as the informed reader of the accounts.

A6.4 Accountsat a Glance

Accounts at a Glance provides a broad overview of governmenta activities, as reflected in the
Finance Accounts and the Appropriation Accounts. The information is presented through brief
explanations, statements and graphs.

A6.5 AG Audit Report (Civil)

CAG Audit Report: The CAG's audit report aso provides useful abridged accounts, being:
Summarised Financial Position of the GOAP at the year end, calculated on a cash basis;
Abstract of Receipts and Disbursements for the current year;

Sources and Application of Funds, essentially a cash flow statement;
Time series data on state government finances.

7  Notethat the 2002-03 AFS presented in February 2002 wrongly stated that the actualsincluded in statement A and B were for 1999-
2000, when in fact they were for 2000-01.
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A7  Noteon fiscal responsibility legislation

In its publication ‘Finances of State Governments - 2002-03: a Summary of Major Features, the
Reserve Bank of India (October 2002) notes:

“Fiscal reforms at the States' level have assumed critical importance in recent years. While measures
towards fiscal reforms have been undertaken by many States, some States have initiated steps to
provide statutory backing to the fiscal reform process.

Karnataka has enacted afiscal responsibility act the main features of which are:

. Reduction in the revenue deficit to ‘nil” within four financial years beginning April 2002 and
ending March 31, 2006;

. Reductioninthefiscal deficit to not morethan three per cent of the estimated gross state domestic
product (GSDP) within four financial years beginning April 2002 and ending March 31, 2006;

. Reducing revenue and fiscal deficits as a percentage of GSDP in each of the financia years;
. Limiting the guarantees within the prescribed limits under the Guarantees Act;

. Ensuring that by end-March 2015, the total liabilities do not exceed 25 per cent of the estimated
GSDPfor that year.

In addition to the above-mentioned fiscal targets, the Act provides, inter alia, for a Medium-Term
Fiscal Plan (MTFP) setting forth afour-year rolling target for prescribed fiscal indicators. Thiswould
also include an assessment of the sustainability relating to the balance between revenue receipts and
revenue expenditures and the use of capital receiptsincluding borrowings for generating productive
assets. The M TFPwould a so contain an evaluation of the performance of the prescribed fiscal indicators
in the previous year vis-a-vis the targets set out earlier and the likely performance in the current year
as per revised estimates.

The Act enunciates certain fiscal management principles and measures for fiscal transparency.
Accordingly, the Government would need to ensure that borrowings are used for productive purposes
and for accumulation of capital assets and not for financing current expenditure. The Government
would also need to ensure a reasonabl e degree of stability and predictability in thelevel of tax burden
and maintain the integrity of the tax system by minimizing specia incentives, concessions and
exemptions. The non-tax revenue policies would be in due regard to cost recovery and equity.

In order to enforce compliance, the Act providesfor half yearly review of receipts and expenditurein
relation to budget estimates along with remedial measures to achieve the budget targets to be placed
before both the Houses of Legisature.

Maharashtra Government has expressed itsintention to introduce Fiscal Responsibility bill to contain
the fiscal deficit. It also intends to set up an independent Fiscal Advisory Board to oversee the
implementation of the fiscal responsibility legislation.

Similarly, Punjab Government has decided to enact Fiscal Responsibility and Budget Management
Act in order to fix certain targets for fiscal correction. The objective of the proposed Bill in Punjab
would be to contain the growth of fiscal deficit to 2 per cent per annum, reduce revenue deficit as a
percentage of revenue receipts by 5 percentage points, cap debt to GSDP ratio at levels achieved in
the previous year subject to an absolute ceiling of 40 per cent and cap outstanding guarantees on long-
term debt to 80 per cent of the revenue receipts of the previous year. Kerala State has proposed to have
Fiscal Accountability Bill to provide legal framework for fiscal reforms.”
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1. Introduction

As part of an ongoing fiscal reforms process, the Government of Andhra Pradesh (GoAP) decided to
take anumber of measures during 2002-03, including completion of a State Financial Accountability
Assessment (SFAA) and related Action Programme covering the State Government. The SFAA isa
GoAPexercise, undertaken by the Centre for Good Governance (CGG). Thisexercise hasresultedin
the devel opment of:

« A Fiduciary Risk report that assesses the risk that government and donor funds might not be
spent on authorised and intended purposes, as expressed in the Budget. It only considersissues
of direct relevance to fiduciary risk and is structured around a series of principles of good
practice;

. A Development report (this report) that supplements the Fiduciary Risk report by considering
wider development issues that may not directly impact on fiduciary risk but are relevant to the
wider effectiveness and efficiency of the public financial management (PFM) process and
outcomes;

. SFAA recommendations and action plan which provides some high level recommendations on
the sequencing of potential PFM reforms to address the issues raised in the Fiduciary Risk and
Devel opment reports.

This report is the Development report. In taking a wider development perspective to PFM in AP, it
introduces both additional principles of good practice, as well as additional issues to be considered
under the principles of good practice that are considered key to fiduciary risk. It does not generally
repeat issues discussed in the Fiduciary Report except where the additional points can only be
understood in the context of the section from the Fiduciary Risk report. Therefore, itisintended asa
supplement to, and should be read in conjunction with, the Fiduciary Risk report.

This report follows the same broad structure as the Fiduciary Risk report.
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2. PFM legal and institutional framework

Thischapter discusses some additional development issuesin relation to the PFM legal and ingtitutional
framework. These are in addition to the fiduciary risk issues raised in the Fiduciary Risk report and
should be read in conjunction with it.

21  Comprehensive and relevant legal framework kept up to date

Section 3.4 of the Fiduciary Risk report noted the need to update the legal framework. Some additional
aress, less closaly related to fiduciary risk, which require updating are:

. Asset management. Strengthening is required of the Financial Code's coverage of the
management of assets such as equipment and machinery, and the efficient and effective
management of all assets;

. Efficiency and effectiveness. GoAP has implemented and continues to implement reformsin
widerange of areas, but they are all underpinned by arunning theme, being the enhancement of
efficiency and effectiveness throughout government. However, policies and procedures to
promote efficiency and effectiveness are generally absent from the formal PFM framework,
which should be updated to ensure consistency.

2.2 Clear accountability framework for individual officials

Section 3.7 of the Fiduciary Risk report noted the need for a clear accountability framework for
individual officials. Some additional points are as follows.

In other Commonwealth jurisdictions, asenior official would be designated asthe A ccounting Officer.
Theresponsibilities of the Accounting Officer would be clearly laid down for all to see: propriety and
regularity of the public finances; keeping proper accounts; prudent and economical administration;
the avoidance of waste and extravagance; and the efficient and effective use of all available resources.
And, asin AP, it would be the Accounting Officer who would be required to appear before the Public
Accounts Committee (PAC) to provide answers to questions arising from these responsibilities.

In GOAR it isthe Secretary who is the equivalent of the Accounting Officer. Useful mechanisms and
procedures may be prescribed to clarify and strengthen the Secretary’s accountability.
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3. Budget For mulation

This chapter discusses some additional development issuesin relation to budget formulation. These
are in addition to the fiduciary risk issues raised in the Fiduciary Risk report and should be read in
conjunction with it. Some of the sections provide some analysis of GOAP against some additional
principlesof good practice, while othersintroduce additional issuesto be considered under the principles
of good practice that were included in the Fiduciary Risk report.

3.1 Clear and optimal roles and responsibilitiesin budget for mulation

Clarity of roles, responsibilities and processes in budget formulation is an additional principleto the
Fiduciary Risk report. It is key to enabling financial accountability during budget execution. The
distribution of responsibility in budget preparation should be clearly established in the budget rulesor
guidelines in order to establish unquestioned rules for compliance and accountability during budget
execution.

The process for budget preparation, and the budget classification system, are outlined in the Budget
Manual. The manual isissued by the Finance Department and updated periodically to reflect changes
in the classification system by the Controller General of Accounts (CGA), Ministry of Finance.
Indeed, the manual has just been updated to reflect changes in the list of major and minor heads of
account.?

However, thereisal so aneed to update the manual’ s description of the budget process, and the associated
roles and responsibilities, to reflect current practices, as amended by Government Orders (GOs). For
example, the Budget Manual makes a distinction between the budget process for “Part | and Part |
Estimates’, which has not been used for around 20 years. As another example, the Budget Manual
has not been updated to reflect increased delegation of powers of re-appropriation to Heads of
Department (HoDs) or for the budget release reforms.® The Finance Department is aware of the need
to update the Budget Manual, and has embarked on this task.*

The difficulties of maintaining an updated manual reflect the ongoing reforms in budget process, as
GOAP seeks to strengthen budget formulation. These reforms are placing greater demands on line
departments as GOAP strives to take a more strategic approach to budget formulation. As well as
changesto the process, thetime at which departments have been required to submit their initial budget
requests have varied from October for Budget Estimates (BE) 2001-02, end January for BE 2002-03
and early December for BE 2003-04.5

Departments’ ability to respond to new requirements and changing deadlines would be enhanced
through moretimely circulation of the budget circular or other GOs. For example, between receipt of
the GO and submission of their initial Non-Plan estimates for the 2003-04 Budget, departments had
only 17 days.t Theletter from the Chief Minister requiring departments to prepare draft performance

1 These changes are made with the concurrence of the Comptroller and Auditor General (CAG).

2 The Budget Manual was updated in 1974 (to reflect the rationalisation of the heads of account) and in 1987 (when
therewas another revision to the heads of account). Thelast update, completed by December 2002, wasto incorporate
‘correction slips’ or changes to the major and minor heads, issued by the CGA since the 1987 update. Of the 429
changes, 387 had reportedly already been incorporated before the updating exercise.

3 Memo. No.6413-A/184/BG/A1/2002.

4 Theconsultant responsible for updating thelist of major and minor headsis now engaged in updating thefirst half of
the budget manual, that covers the process for budget preparation and execution. However, there is no set date for
completion of thiswork.

5 Memono 6087/957/BG/A-1/2000 (2001-02 Budget | nstructions); Memo.N0.4836/993/BG/A 1/2002 (Budget Estimate
2002-03 - Instructions for the Preparation of Budget Estimates) and Memo.N0.34528-A/1137/BG/A 12001 (Budget
Estimates 2003-04 - Preparation of Non-Plan Budget Estimates).

6  Departments had 22 days formal warning through GOs of the deadline for the initial 2000-01 Budget Estimates and
7 days for the 2002-03 Budget Estimates.
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reviews and budgets for the 2003-04 Budget wasissued on 2 January 2003 and initial budget ceilings
were communicated on 4 January. The draft performance reviewswereto befinalised by 15 January.

Early development and circulation of an annual budget timetable would provide a mechanism for the
Finance Department to provide timely communication of any changes to the budget process, clarify
expectationsto line departments and ensure that departments are well prepared to submit their budget
proposals. Advance warning of key budget dates and line department requirements will become
increasingly important as the process requires departments to think more strategically about the links
between their activities and results, as signalled by the 2003-04 Performance Budget exercise (see
section 4.3 in the Fiduciary Risk report).

There is a'so scope to provide more guidance and support to line departments in understanding the
new requirements. For example, it may be helpful to provide departments with more guidance as to
the format and content of the draft performance reviews and budgets, perhaps through the provision
of apro-forma. Thiswould clarify expectations and support consistency across departments.

3.2  Political engagement in budget formulation

Political engagement in setting thefiscal framework and broad strategic prioritiesisalso an additional
principlefromthoseincluded in the Fiduciary Risk report. It contributesto therealism and credibility
of the budget, which is central to minimising fiduciary risk. If the Government recognises and uses
the budget as a tool for achieving their objectives, there will be greater political commitment to
ensuring that budget plans are put into effect.

GoAP istaking key steps to facilitate more constructive political engagement in the budget process.
For example, GOAP has now identified deficit and debt objectives in the Medium Term Fiscal
Framework (MTFF). Whilethe M TFF isdevel oped by the Finance Department, it is approved by the
Chief Minister and his Cabinet. The Strategy Paper on Fiscal Reformsidentifiesthe MTFF as“atool
for establishing overall affordability of government spending within reasonable revenue forecasts,
while identifying abroad path for expenditures that protects expenditure priorities’. It identifiesthat
it intends to put the annual budget preparation in amulti-year context by formulating amedium-term
rolling framework, updated annually and providing aguide for the annual budget preparation. Although
theMTFFisnot yet acting asarolling framework asan additional year was not added to the framework
in the 2002-03 and 2003-04 budget process, reducing the framework from afiveto three year horizon.

To achieve these goals, Cabinet agrees to an overall expenditure ceiling before agreeing individual
departmental ceilings. Thisoverall expenditure ceiling is driven by the Government’s objectives for
deficits and debt (taking into account constraints on borrowing) as well as revenue forecasts. There
was till atendency for overall expenditure to creep up at the various stages of finalising expenditure
ceilings. Therewas a net increase in the expenditure ceilings of Rs.400 crore asaresult of theinitial
departmental petitions to the Budget Committee in mid-January, further increases when Cabinet set
the final budget ceilings for budget submission preparation and then further increases after the
presentation of the Budget to the Assembly, on the basis of feedback from Members of the Legidative
Assembly (MLAS). However, these increases are the Government’s prerogative and the Budget
Estimates are still consistent with the Government’s MTFF objectives.

There is also increased political engagement in the setting of department ceilings. In particular, a
Cabinet sub-committee, the Budget Committee, provided recommendationsto Cabinet on expenditure
ceilings in the 2003-04 Budget process.” The Budget Committee included the Minister of Finance,
Home, Major Industries, Major Irrigation and Municipal Administration and Urban Development.
While Finance Department actually set theinitia ceilingsthat were circulated asabasisfor preparation
of performance budgets, the Budget Committee were involved in negotiations with HoDs in each

7 G.0.MsNo0.956 Constitution of Committee for re-assessing, re-prioritising the budget. Dated 28.11.2002.
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group, and the relevant portfolio Ministers, to resolve perceived mis-matches between priorities and
expenditure ceilings. The Budget Committee made the final decision on the expenditure ceilings to
beincluded inthe 2003-04 Annual Fiscal Framework (AFF) (draft budget) and the Cabinet asawhole
approved thefinal expenditure ceilings asthe basisfor the preparation of detailed budget submissions.
However, it should be noted that in the same way that salary and debt commitmentslimit theflexibility
of line departments in budget formulation (see section 4.3 in the Fiduciary Risk report), they also
limit the flexibility of politicians to direct resourcesto priority areas.

3.3  Budget realism
3.3.1 Revenue

TheFiduciary Risk report noted that whilst revenue departments submit their forecasts to the Finance
Department around December of each year, it is ultimately the Finance Department that determines
the revenue forecasts to beincluded in the budget. These forecasts are then tranglated into targets for
the revenue departments. Both the Finance and revenue departments acknowledge that these forecasts
are typically higher than those initialy provided by the revenue departments. They are based on
anticipated growth ratesin revenue in relation to the previous and current year trends.

Asawider development issue, it may be useful to distinguish between revenuetargets givento Revenue
Departmentsand theforecaststhat are used asthe basisfor budgeting. Whiletargets can be challenging,
it is better to be conservative in the revenue forecasts that are used to set expenditure limits.

3.3.2 Expenditure
There are two additional issues to raise under the realism of expenditure provisions:

. Theimpact of under-provision for non-salary operations and maintenance (O& M) expenditure
on the effectiveness and efficiency of expenditure;

. The need to move from expenditure provision on the basis of past trends to activity-based
costing over time.

3.3.2.1 Under-provision of non-salary O&M

The Fiduciary Risk report recognised that there were signal's of under-provision for non-salary O& M
expenditure (see section 4.2.2 of thisreport). Thismeansthat Budget Estimatestend to under-estimate
the full cost of funding ongoing government activities, creating pressures for increases in this
expenditurerelativeto budget. However, thisfiduciary risk does not materiaise during budget execution
as Treasury controls prevent expenditure exceeding budget. 1ndeed actual non-salary O& M expenditure
is generaly lower than budget, due to constraints facing departmentsin budget execution.

However, while under-provision for non-salary O& M expenditure may not impose a direct fiduciary
risk, it does undermine the effectiveness and efficiency of expenditure. Thisisrecognised by GoAPR,
who aimsto increase the provision for non-salary O& M in the medium term. The Strategy Paper on
Fiscal Reforms identifies “raising the efficiency of government expenditure, by atargeted focus on
the more productive activities and thus more adequate funding of those activities’.? The issue was
also recently noted asageneral problem across|ndiain areport of the Eleventh Finance Commission:
“amajor weakness of the budgeting process of governmentsin the States and also at the Centreisthe
practice of spreading resources over too many projects.”®

8 GOAP (2001) ‘ Strategy Paper on Fiscal Reforms', paragraph 87.
9 Report of the Eleventh Finance Commission (2003), para 3.62.
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3.3.2.2 Activity based costing

Over thelonger term, ensuring that Government activities are adequately funded will require building
the capacity of line departmentsto define and cost their existing activities, and their scopeto prioritise
activities. The estimates of expenditure are currently based on trendsin actual expenditure in the past
years, the pace of actual expenditure during the current year and accumul ated arrears. Budget realism
will be enhanced by moving from budgeting on the basis of past trends to an activity-based approach
that forecasts expenditure based on key economic, demographic and policy drivers. GoAP'sMedium
Term Expenditure Framework (M TEF) pilots provide an opportunity to identify the potential for, and
challenges in, moving towards an activity-budgeting approach.

34  Linedepartment ownership of budgets

Inthe Devel opment report, there are someissuesto highlight in terms of the discussion of thelimitations
on the flexibility of departments in developing realistic budgets that provide adequate funding for
their activities. These are asfollows.

. Departments are unable to free resources from salaries in order to more adequately provide for
0O&M expenditure. Departments can re-deploy staff to other activities, or surrender them and
their budgetsto the manpower cell. However, given that unfilled posts are not funded, this does
not lead to asavingsfor departments. Interms of the surrender of “excess posts’, asthe salaries
for these posts must still be paid, the salary is surrendered or transferred with the post. This
limits the incentives for departments to identify surplus labour and their capacity to reallocate
expenditure. Therefore, it makes it difficult for departments to address the issue of under-
provision of non-salary O& M expenditure.

. Thecurrent annual focus to the budget makesit difficult for departments to reconcile activities
with available resources. As noted by the Fiduciary Risk report, a medium term approach
facilitates more fundamental shifts in expenditure priorities by enabling them to be planned
over atime span of several years. Moving towards a medium term budgeting approach will
require building the capacity of departmentsto devel op medium term costed expenditure strategies
on an activity basis (see section 3.3.2.2). It will, therefore, ultimately depend on the integration
of the MTFF and MTEF initiatives into the budget process.

3.5 Budget integration

Thisisthe third additional principle to be added to budget formulation in the Development Report.
Integration of the budget requiresthat all spending programmes compete for resources in the context
of overall government priorities. A lack of integration can lead to governments taking on activities
that they cannot afford to adequately fund.

Perceptions of Non-Plan expenditure as unproductive create pressures for al State Governments to
maximisethe size of Plan expenditure. Asaconsequence, thereisatendency to take on new activities
in the Plan budget rather than maintain existing operations and assets within the Non-Plan budget.*®
The Eleventh Finance Commission has expressed concern that the dichotomy between Plan and Non-
Plan expenditure, as mandated by the CGA, leadsto the neglect of essential maintenance and the non-
labour inputs needed for the effective delivery of “ Government services. &

The Plan/Non-Plan classification approach is mandated by the CAG and is not at the discretion of
GoAP. Whilethe Finance Commission has suggested eliminating thisdistinction, it hasnot yet secured
the agreement of the CAG, which is required for a change in the classification structure. However,
thereisscopefor greater integration in budgeting for Plan and Non-Plan expenditure within departments.
Thiswould not prevent GoAP classifying expenditure in line with the CAG requirements. Whilethe

10 Although some Plan expenditure does provide for the ongoing costs of government operations.
11 Report of the 11th Finance Commission (2003), para 3.64.
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Chief Accounts Officer (CAO) wing of a department is responsible for the Non-Plan budget, the
Planning Division prepares the Plan budget. Our case study departments advised us that there is no
co-ordination in the preparation of the two budgets. Whileit has not been possiblefor usto assessthe
extent of co-ordination between the Accounts wing and Planning division across all departments, the
separation of these roles poses arisk to integration. Thislack of integration inhibits acomprehensive
analysis of expenditure optionsif the relative priorities of new initiatives are not considered against
the costs and benefits of existing expenditure commitments.

3.6  Budget comprehensiveness

There is one additional issue in relation to budget comprehensiveness: disclosure of donor-funded
schemes.

Asall donor financing to GoAP is channelled through the Government of India(Gol), itiscapturedin
the GoAP budget. Expenditure financed from the funds is channelled through the Treasury system.
Donor financing is shown on both the revenue and expenditure sides of the budget.*? Total donor
financing (externally aided projects) isincluded as a source of receiptsin the AFF. In addition, the
Demand for Grants shows the amount that is externally financed under each scheme. However, it
would enhance transparency if the Budget or the Finance Accounts included a summary table that
captures externally aided project grants by donor and scheme. At present, it isnhot possible to get an
overal picture of the type of donor funding from budget or financial reporting.

3.7  Comprehensive, accessible and timely budget documentation
There are some additional development issues to raise under this principle:

. Reporting aggregate actual expenditure and revenue against budget;

. Scopeto further increase the transparency around fiscal strategy;

. Simplification of classification system;

. Commitment to timely publication.

3.7.1 Reporting aggregate actual expenditure and revenue against budget

A number of budget documents do provide information on actuals for the previous year and the
revised estimate for the current year. However, it should be noted that no budget reporting provides
the budget estimate, revised estimate and actual for one complete year. It isnecessary to go through
at least two budgetsto assemblethisinformation. The processof compiling thisinformation isfurther
complicated by changesin theformat of summary tables between budget documentsand acrossyears,
for example between the 2002-03 and 2003-04 AFFs. While the Appropriation Act compares budget
and actual expenditure at the end of the financial year, thisis done at a detailed sub-head level and
does not provide a summary comparison of the implications for fiscal aggregates.

3.7.2 Transparency of thefiscal strategy

Asrecognised inthe Fiduciary Risk report, GoAP hastaken anumber of stepsto enhancetransparency
of itsfiscal strategy. The Government’s medium term objectives, for the revenue deficit, fiscal deficit,
debt and guarantees, are published initsfiscal strategy paper and were included inthe 2003-04 Budget
speech. Thereisalso somediscussion of recent progress against theseindicatorsin the Budget speech.
The AFF (draft budget) provides more detail on the Government’sfiscal position for the budget year
and GoAP now intends to publish an updated AFF, once the Assembly passes the Budget.

12 Note that Gol provides funding for externally financed projects to States as 70% loan and 30% grant. Therefore,
70% would be shown in capital receipts and 30% would be shown in revenue receipts.

CENTRE FOR GOOD GOVERNANCE
7 Knowledge Technology People




In the spirit of ongoing strengthening of transparency as signalled by GoAP, these reforms could be
further extended by including the medium term objectives in the AFF, and updated AFF, with an
explicit discussion of the consistency of the budget indicators with these medium-term objectives. It
should also explain any changes to these objectives over time and the policy steps GoAP intends to
take to achieve these objectivesin the short and medium term. While Budget indicators are currently
consistent with the Government’s objectives, in any situation where these deviate, the AFFs should
explain the Government’s strategy for “getting back on track” towards achievement of its medium
term objectives. This type of publication would support the public, and Legidative Assembly, in
reconciling the current Budget with the Government’s medium term fiscal strategy.

3.7.3 Simplification of classification system

As recognised in the Fiduciary Risk report, GOAP has made significant efforts to simplify the
classification system below the Minor Head level (CAG standardised system is up to Minor Head
only). There is still scope to continue this simplification process by continuing to reduce the
classification levels below minor head and standarising the sub-heads. For example, for Non-Plan
expenditure, the sub-heads could be limited to salaries, non-salary O&M, grants-in-aid, capital
expenditure, loans and advances and other. Thiswould help to avoid misclassifications and to create
amore accessible Budget.

3.7.4 Commitment to timely publication

GoAPmeetsall itslegisated requirementsfor publication of budget and financial documents. However,
these legal requirements are relatively limited and do not extent to recent innovations, such as the
Budget in Brief and the AFF. GoAP may consider doing so to strengthen citizens' hands in obtaining
information on revenue and expenditure issues.

Furthermore, GoAP does not announce advance release dates for fiscal or financial information. In
contrast, India subscribes to the Special Data Dissemination Standards (SDDS) and have announced
advance release calendar dates for release of data on Gol operations.
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4. Budget execution

This chapter discusses some additional devel opment issuesin relation to budget execution. Theseare
in addition to the fiduciary risk issues raised in the Fiduciary Risk report and should be read in
conjunction with it. Note that no new principles for budget execution have been added in the
Development Report.

4.1  Transparent and clear processesfor within-year expenditure changes

The additional issuesthat the SFAA team wish to raisein the Devel opment report rel ate to the reporting
of divergences between budget and actual expenditure in respect of:

. The Contingency Fund;
. Authorised relation of Treasury controlsin anticipation of Supplementary Estimates.

4.1.1 Contingency Fund

As noted in the Fiduciary Risk report, the Contingency Fund is Rs.50 crore, less than 0.2% of total
expenditurein 2001-02. However, there aretwo developmental issuesthat would become of increasing
importance if the Fund was larger:

. TheFinanceAccountsdo not show thetransactionsfrom the Contingency Fund that have already
been provided for in the Supplementary Estimates, which represent the mgj ority of transactions.*®
Neither is a summary of the funds recouped for the Contingency Fund. provided in the
Supplementary or Budget Estimates. Therefore, at the present time, there is no published
summary of all the Contingency Fund transactions. Given the special nature of Contingency
Fund transactions, that isthey are appropriated on an ex post basis, the SFAA team recommends
that full accounts and balance sheet should be provided for the Fund.

. Thecriteriafor “urgent expenditure”’ are not clearly specified. Thedevelopment of well-defined
criteriaand rules for use of the Contingency Fund may permit the Government to put aside a
larger contingency. This could potentially provide GOAP with greater flexibility in budget
execution with less recourse to other within changes in expenditure, thereby providing
departments with greater flexibility.

412 Supplementary Estimates

TheFiduciary Risk report also noted that the Finance Department authorises Treasury departmentsto
release some of the expenditurein anticipation of Supplementary Estimates, as* authorised relaxations
of Treasury control”. Thereisscopeto strengthen the monitoring and reporting of authorised rel axations.
It is not possible to identify the total number or value of authorised relaxations from either the
Appropriation Accounts or the Audit Report (Civil). Furthermore, while, some of the expenditure
authorised in relaxation of Treasury control is not subsequently covered by supplementary
appropriations, it is not possible to identify how much of “excess expenditure” is due to this cause.

4.2 Commitmentsand arrears

The Fiduciary Risk report noted that there was no reporting or control of commitments. The
International Monetary Fund (IMF) Code on Fiscal Transparency recommends at | east amemorandum
reporting arrears, when the country does not use accrual or modified accrual accounting (which would
systematically generate reports on overdue accounts). In countries that face arrears problems, the
deficit on a cash basis plus net increase of arrearsis also an important indicator, and is very similar
(but not necessarily identical) to the deficit on acommitment basis, i.e. the difference between annual
expenditure commitments and cash revenue and grants. GoAP may find this a useful indicator to
track performance in this dimension.

13 Expenditure under the Contingency Fund must be recouped from the Consolidated Fund once the expenditure has
been authorised by the L egidative Assembly. Therefore, it isnecessary to make provision either in the Supplementary
Estimates or in the Main Budget Estimates for the next year for the amount to be recouped from the Consolidated
Fund.
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5. Accounting

No additional issues to be raised.




6. Monitoring and reporting

This chapter discusses some additional development issues in relation to monitoring and financial
reporting.
6.1  Timely, relevant and reliable monitoring of budget execution

Section 7.2 of the Fiduciary Risk report noted theimportance of timely, relevant and reliable monitoring
of budget execution. The following are additional points, less closely related to fiduciary risk but
nonethel ess important for PFM.

6.1.1 Timelinessof monitoring reports

TheFiduciary Risk report recognised that departmental and aggregate monitoring reportswere prepared
on a monthly basis in line with good practice. However, even the aggregate reports (such as the
revenue monitoring statement and the monthly civil accounts) are considered internal monitoring
reports and are not currently published in hard copy or on theinternet. Publication is not required by
law and it would be at the cutting edge of good practice to publish monthly monitoring reports.
However, this has been recommended by the Core Group on Voluntary Disclosure Norms and may be
areform that GoAP could consider over the medium term. Pro-active use of monitoring information
for within year management of the fiscal position

The Fiduciary Risk report noted that the overall result of the GoAP within-year monitoring is the
production of Revised Estimates, which are presented to the Assembly for approval in January/February
for the current year. The Revised Estimates represent an updated version of the originally approved
estimates, which are revised to reflect changesto spending and revenue patterns which have occurred
during the first six to ten months of the year.

While it has not been possible for the SFAA team to assess the extent to which changes in revised
estimates reflect savings or enforced cuts, this Development report suggests that there may be some
scope for more pro-active use of monitoring information to provide departments with earlier signals
of within-year expenditure changes.

Any expenditure reductions made in the Revised Estimates are on the basis of actual financia
performance until the date of Revised Estimates and, given that departments have generally under-
spent in thefirst nine months of the year, can often be absorbed within existing departmental savings.
However, some departments have notified the SFAA team of instances when they have been required
to achieve savingslateinthefinancial year. For example, in December 2002 the I rrigation Department
was informed of acut in its state Plan allocation for the current financial year of nearly Rs.250 crore
(equivalent to 14%). Whilethese types of examples may be limited, the pro-active use of monitoring
information can help to signal the need for some reductions early, thereby enabling departmentsin the
effective management of their budget. This would also support the Finance Department in the
management of the overall financial position.

It may also be helpful for within-year management of the fiscal position if the Finance Department
wasto produce aquarterly report that consolidated revenue and expenditure monitoring information.
This would support the Cabinet in understanding the implications of within-year revenue and
expenditure trends to its fiscal aggregates, such as the expected deficit for the year and expected debt
levels at the end of the year. To be useful, this report would need to make some assessment of the
extent to which revenue and expenditure patterns in the year-to-date would be sustained for the year
as awhole and, therefore, an estimate of fiscal aggregates for the year as awhole.
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6.2  Timely, relevant, under standable and comparable financial reporting

Section 7.3 of the Fiduciary Risk report noted the importance of timely, relevant, understandable and
comparable financial reporting. The following are additional points, less closely related to fiduciary
risk but nonethel ess important for PFM.

. Theinterim accounts - monthly, quarterly, six monthly - are not publicly disclosed, although it
is understood that GoAP does plan to start disclosing the six monthly accounts.*

« GOAP does not issue accounts with financial information disclosed by department or district.
Such reporting would enhance the accountability of Secretaries, HoDs, and district officials.

. TheAppropriation Accountsand Finance Accountsare published only in English, not in Telugu.
They are not released on the internet.  In the case of both sets of Accounts then, they are only
likely to be read by those working within the Government, and then only for a specific purpose
a acertaintime. Inboth cases, minor cosmeticimprovementswould improvethe user friendliness
of the documents.

. Accounts at a Glance is how published in Telugu as well as English, but is not released on the
internet.

. BudgetinBrief isnow published in Telugu aswell as English, but isnot released on the internet.

6.3  Linkingfinancial and performancereporting

Thisis an additional principle from those included in the Fiduciary Risk report. GOAP has a clear
commitment to upgrading its performance through performance management and reporting, asreflected
by the performance budgets, administrative reports, performance indicators and GoAP's records of
its achievements on its website. However, there does appear still to be a “disconnect” between the
reporting of financial resultsand that of physical achievements. The accounting system and processes
are not designed to produceinformation on GoAP s efficiency and effectiveness, only onitseconomy.
And, thevarious performance reporting tools do not alow GoAPto demonstrate what has been achieved
for agiven amount of resources.

Experience worldwide has shown that a clearer link between financial and physical performance
results, and accessible reporting on this basis, can bring a step change in accountability, specifically
financial accountability.

Onceagain, APisnat a oneinthisdilemmaas governmentsworldwide struggle with how to demonstrate
what they have achieved for agiven amount of money in acertain sector. Even more challenging, but
rewarding, would be to demonstrate what has been achieved at a local level, in such a way that
citizens could assess the extent to which they have received value for money.

14 Notethat Karnataka and Gol publish their six monthly accounts on the internet.
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7. Asset management

This chapter discusses some additional development issuesin relation to asset management. These
are in addition to the fiduciary risk issues raised in the Fiduciary Risk report and should be read in
conjunction with it. Some of the sections provide some analysis of GOAP against some additional
principlesof good practice, while othersintroduce additional issuesto be considered under the principles
of good practice that were included in the Fiduciary Risk report.

7.1  Clear roles, responsibilities and process

Section 8.1 of the Fiduciary Risk report raised some genera issues about the roles, responsibilities
and process for asset management, with respect to asset management guidelines. Additional points
are asfollows.

711 Competenceand training

The controls testing exercise revealed some concerns with regard to officials' professed awareness
and understanding of the asset management requirements, for example:

. All of the officials questioned during controls testing claimed that they were unaware of the
existence of any formal requirements or guidelines with regard to asset management; *°

. This notwithstanding, officials were aware of the general requirement to maintain records of
assets, and to have these records verified. However, they all professed to be unaware of the
specific requirements with regard to the details, such as formats of registers or timing of
verification;

. Where key documents, for example as an asset register, had been maintained, some officials
admitted that they were only maintained and updated in anticipation of the Accountant General
(AG) audit, rather than through arecognition of their benefits as a management tool, or from a
sense of accountability for governments resources.

Some training programmes are conducted by GoAP in stores management in subjects such as stores
procurement, stores accounting, safe custody, stores verification, stores maintenance, stores disposal
and space management, periodicity of procurement and disposal. However, such training is rare and
none of the officials questioned during district visits had received any form of training. Specificaly,
none of the Drawing and Disbursing Officers (DDOs) had received any form of training with regard
to their responsibilities and how to comply with the codes and manuals.

7.1.2 Clear accountability established and enforced

The Financial Code seems to attribute responsibility and accountability for the safeguarding and
recording of assetsto “the head of the office and any other Government servant who isentrusted (with
assets).” 1 Within adepartment or office, the official who would manage the assets in practice would
be either the Estate Office or the General Administration (Secretariat) or the Head of the Office.

Theresults of controls testing, outlined throughout this chapter, indicate that the Heads of Office are
not fulfilling their responsibilities, either directly through verification or authentication of assets, or,

15 Thisclaim should be treated with some scepticism asit isinconsistent with the fact that all officials required to pass,
after three years, an exam which coversinter aliathe AP Financial Code and the AP Accounts Code.

16 APFinancia Code Volume | Chapter VI, Article 133a: “The head of the office and any other Government servant
who is entrusted with stores of any kind should take special care in arranging for the safe custody, and maintain
suitable stock accounts or inventories with a view of preventing losses through theft, fraud, negligence or accident
and to making it possible to check the actual balance with the book balances and expenditure on stores at any time.”
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more generally, for ensuring adequate asset management. Furthermore, thereisno evidencethat Heads
of Offices are being held accountable for the low standards of asset management within their field of
responsibility.

There is, however, a more far reaching issue with regards to responsibility for asset management,
being that there is no clearly identified function with GoAP responsible for asset management with
regard to:

. Developing, evaluating and revising the asset management legal and policy framework;
. Managing the training of officialsin good practice asset management;

. Ensuring that asset management is integrated with or properly represented in other aspects of
PFM, for example procurement regulations and practices, financial systems, internal audit,
performance management, the accountability framework and disciplinary rules.

Clear responsibility and accountability for asset management within GoAP asawholeisaprerequisite
for ensuring compliance with sound asset management at the field level.

7.2  Efficient and effective management of assets

Thisisan additional principle of good practice to those included in the Fiduciary Risk report. There
appear to be minimal provisions to ensure the efficient and effective management of assets.

First, as the CAG regularly reports, there is widespread non/under/mis-utilisation of assets and of
stores, often leading to their obsolescence. Specifically, controls testing reveadled that there are
insufficient arrangements necessary to ensure proper maintenance and optimum utility of equipment
and machinery, such as photocopying machines, fax machines, computers, and printers, but also for
essential equipment such as refrigeration equipment and generators. For example:

. Machinecardsor log booksarevery rarely, if ever, maintained to provide arecord of acquisition
date, usage, dates of required service / upgradation / replacement. Controls testing could find
no instances of machine cards or log books being maintained;

. Maintenance contractsare not consistently entered into. Asaresult, breakdownsand repairsare
handled by local contractors, who might not have the requisite skills;

. Centralised purchasing tendsto mean that records of warranties and contractswith suppliersare
not maintained locally, so local officials are unable to insist on repairs within the warranty
period.

Secondly, it appearsto be generally accepted that assets are not generally well maintained dueto lack
of fundsapplied for their upkeep.'” Departments are required to ascertai n the approximate maintenance
cost every year for their assets' optimum utilisation and for projectioninthe budget estimates. However,
there are no specific guidelines provided to enable this estimation. Any provision for maintenance
tends to be made based on ad hoc “guesstimates’ and incremental budgeting rather than on any
rationale or formulae. Furthermore, asisoftenthe case, thereisan individual andinstitutional preference
for new assets rather than for maintaining existing assets by proper repair and maintenance, and thus
for Plan rather than Non-Plan expenditure. The result is that the provision for maintenance costs
tendsto be inadequate, and, hence, assets are often not properly maintained. The under-provision for
maintenance costsis aso noted at section 3.3.2.

Thirdly, there is no consistent valuation, or even estimates made, of departmental or State assets.*®
Rational decision making about where to invest, maintain and replaceisimpeded. Thisislikely to
hinder the Government’s ability to make rational decisions about resource alocation, resource
management and service delivery. It aso impedes accountability for the use of Government assets.

17 Onespecificinstance which requiresmentionisthefacilities at Bhootpur PHC, in Mahbubnagar. Here, the equipment
showed no sign of having been used for months.

18 The Financial CodeArticle 136 gives minimal guidance on valuation, and does not require val uation.
(T
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8. Debt Management

This chapter discusses some additional development issues in relation to debt management. These
are in addition to the fiduciary risk issues raised in the Fiduciary Risk report and should be read in
conjunction with it. Note that no new principles for debt management have been added in the
Development Report.

8.1  Pro-active approach to developing a debt policy

TheFiduciary Risk report commended GoAPfor its steps towards a more pro-active approach to debt
management, by setting out a medium term objective of keeping debt within sustainable levels.
However, there are two additional issues that are appropriate to raise in this Development report.

Firstly, the SFAA team notes that, while the fiscal strategy paper talks of arolling framework, the
horizon over which debt objectives are set are not being extended a year in each budget. Given that
GoAP started with a five-year horizon (cotermius with the Plan period), debt objectives are still set
out to 2006. However, GoAPwill need to extend its M TFF horizon in the 2004-05 Budget processto
maintain at least athree-year horizon.

Secondly, the Fiduciary Risk report did notethat thereisan issue over whether it would be appropriate
for GOAP to entrench fiscal objectives and reporting for debt in legidation. In the Development
report wewould liketo notethat if it decided on thisroute, GOAP needsto consider whether legislation
would set specific targets or focus on transparency issues. For example, in some countries such
legislation does not enshrine particular debt targets, but simply outlines broad fiscal principles, while
imposing requirements on Government to set more specific targets and reporting on progress against
these principles and targets.

8.2  Pro-active approach to debt management

TheFiduciary Risk report al so supports GOAP sintention to strengthen in-house institutional capacity
for debt management by establishing a Debt Management Cell in the Finance Department. However,
the SFA A team al so encourages the Finance Department to consider the extent to which it can invest
in building the capacity of this cell to ensurethat it is well-equipped to undertake its tasks, either via
training or selective recruitment.

A key focus should be on building the capacity of the new Debt Management Cell to monitor and
forecast debt. Over the longer-term, an important capacity to develop would be the modelling of the
debt implications of current and alternative fiscal positionsin the medium to long-term.

8.3  Comprehensiveness and transparency in the reporting of debt

As recognised in the Fiduciary Risk report, GOAP has made significant improvements in the
trangparency of debt policy. There are two minor development points to note:

. Itwould behelpful to highlight the inclusion of off-budget borrowingsinto debt figuresin the
Budget and Accounts (since the Accounts of 2000-01), through a footnote or a memorandum
item in the Accounts;

. Theincreased transparency has enabled greater scrutiny of GOAP's debt management. These
gains could be further enhanced by including the Government’s debt objectivesin the AFF, and
updated AFF, with an analysis of the consistency of the current year’sbudget (see section 3.7.1).
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9. Contingent liabilities

No additional issues to be raised.
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10. Internal controls

This chapter discusses some additional development issuesin relation to internal controls. These are
in addition to the fiduciary risk issues raised in the Fiduciary Risk report and should be read in
conjunction with it. Some of the sections provide some analysis of GOAP against some additional
principlesof good practice, while othersintroduce additional issuesto be considered under the principles
of good practice that were included in the Fiduciary Risk report.

10.1 Clear rolesand responsibilitiesfor internal controls

Clear rolesand responsibilitiesfor internal controls must be laid down, preferably by the Constitution
or legidation, requiring a government-wide system of internal control. Clarity is required about who
isresponsible for devel oping and promul gating the government-wide framework, for establishing an
effective control system in government, and for operating specific internal controls.

However, inIndia, there are no specific Constitutional or legidative provisionsfor designing, installing,
and operating asystem of internal control, and for monitoring compliancewith internal controls. The
concept of asystem of internal control (as opposed to specific internal controls) has been arelatively
recent devel opment in PFM required by the increasing compl exity of government, and hence has pre-
dated the most recent Constitutional amendments.*®

In the absence of Constitutional or legislative requirements, the government should clearly establish
roles and responsibilities for:

. Developing and promulgating the government-wide framework for internal control systems;

. Ensuring that the internal control system is installed, operated and complied throughout
government and within each institution;

. Operating specific internal controls within each process and institution.
Each of these tasksis examined in turn.
10.1.1 Developing and promulgating the gover nment-wide framework
Good practice requiresthat a specific institution should be assigned responsibility for devel oping and
promulgating:
. A government-wide definition of an internal control structure;
. The objectivesto be achieved through the enforcement of that structure;
. Theinterna control standards to be followed when designing the structure.

Thisinstitution could be part of the executive, or could be independent, but should have jurisdiction
across Government and be assigned specific responsibility by legidation. In many countries, this
authority isthe SupremeAudit Institution. Indeed, in areport on the effectiveness of internal control
systems worldwide, the International Organization of Supreme Audit Institutions (INTOSALI)
specifically notes the critical role of the Supreme Audit Institution in this respect, also highlighting
the key role of the SupremeAudit Institution in working with internal auditors and evaluating internal
controls as an integral part of both their financial and performance audits.?

19 Although someindividual governments developed internal control standardsin the 1980s, they did not gain popul ar
currency until the development of International Organization of SupremeAudit Institutions (INTOSAI)’s guidelines
in1992. The private sector was somewhat slower in adopting the concept of internal controls. Only inthe 1990sdid
corporate scandals highlight the need for enhanced corporate governance, of which controls are a core component.

20 INTOSALI: Guidelinesfor Reporting on the Effectiveness of Internal Controls: SAI Experiencesin Implementing and
Evaluating Internal Controls (1997).
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In AP, however, neither the CAG nor any other named institution has been specifically charged with
developing a system of effective control.

In practice, the Finance Department takes on the task of designing effectivefinancia controlsthrough
its responsibility for “all matters relative to financial procedure and the application of the principles
of sound finance” .2 Finance Department i s seeking to ensurethat internal controlsfeatureincreasingly
in manuals and procedures, and has implemented a number of reforms that seek to enforce stronger
controlsin high-risk areas. These are detailed in Fiduciary Risk report.

However, these reforms have not been designed within the framework of internal control standards.
Good practice would dictate that these standards should be designed and patterned after, or
adopted from, those of INTOSAI. Finance Department has started an initiative to develop an
internal audit manual, which it is suggested, may also contain internal control standards.

10.1.2 Institutional system of control
Good practice requires that responsibility for each ingtitution’s internal control system must be:

. Clearly and specificaly assigned to each level within the bureaucratic hierarchy: including the
DDO, subordinate Controlling Officer (CO), and HoD/Chief Controlling Officer (CCO) and,
ultimately, the Secretary of the Department;

. Regularly and publicly accepted by the senior official concerned. Increasingly, good practice
requiresthe senior official in an institution to make aformal statement asto hisresponsibilities
for the control system and how heintendsto ensurethat asystem of control isdesigned, installed,
operated and complied with. Clearly, to be able to sign the statement, the senior official would
need to take assurance from other officials that a system of control is in place and operating
effectively.

Lack of clarity about responsibility for internal control will result in an increased risk of control
failures and breaches, and the reduced likelihood that senior officials will be held accountable for
these failures and breaches, and their repercussions.

Persuasive evidence was gathered which suggested that HoDs and other managers such as COs are
not adequately fulfilling their responsibilities for internal controls, for example by not undertaking
management verification. They must display amore positive attitude to controls, and set an example
for their staff to follow. Mechanisms are required to strengthen HoDs' and other managers’ sense of
accountability. There are three issues to consider, asfollows.

. While GoAPIincreasingly favours listing the duties of departmenta officias, such asthe CO at
thedistrict level, for examplein the Functionary Manuals, internal controlsdo not yet featurein
theimplied ambit of their responsibilities. Thisnotwithstanding, all officials questioned during
controlstesting were abletoidentify the Head of Office asbeing responsiblefor internal controls
(albeit applying a narrow definition of internal controls). However, they were not able to point
out where thiswas laid down specifically.

. HoDsand other managersare not required to make a formal statement asto their responsibilities
for the control system and how they intend to ensure that a system of control is designed,
installed, operated and complied with; nor do they report on the state of the internal control
system.

. Managers, and COs in particular, do not receive adequate training to enable them to manage
their fiduciary responsibilities, and supervise staff working in these areas.

21 APGovt BusinessRules: Part |, section |11 B setsout in detail the powersand responsibilities of the Finance Department.
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Furthermore, there are no job descriptions in which to set out responsibilities for the operating of
controls by all levels of departmental official. Lack of accountability for internal control in line
departments will result in an increased risk of control failures and breaches.

In contrast, the Directorate of Treasury and Accounts (DTA) Functionary Manual sets out with clarity
and in some detail the responsibilities of Treasury officials for internal controls.

10.1.3 Operating specific controls
With regard to operating specific controls, responsibility should be assigned to specific officials.

Inthe main, the various codes and manual s do specify who should be operating each control, although
thisisnot set down in asufficiently clear manner. The weaknessin the system isthe absence of clear
job descriptions, which set out the responsibilities of each official for the key controls. Thefunctionary
manualsare starting to fill that gap, but they do not cover the financial responsibilities of departmental
officials (see section 2.2).

10.2 Common understanding and appreciation of internal controls

Thisis an additional developmental principle of good practice, included in addition to the fiduciary
risk principles included in the Fiduciary Risk report. Common understanding and appreciation of
internal controls, from the most senior levels down to the field level is necessary. Without the
commitment this understanding and appreciation engenders, any internal control system will fail to
be effective.

Controlstesting revealed agenerally unsatisfactory understanding of, and attitudeto, internal controls
amongst official questioned. The general view of internal controls appearsto be that they relate only
to controls over financial transactions; are about external monitoring and “ checks’, and therefore that
they are someone else's (usually the supervising officer’s) responsibility; and only haveto be complied
with if there is a possibility of your failure to comply being detected. There is a general failure to
appreciate the role of internal controls as a valuable management tool.

On being asked how controls could be strengthened, the general response wasthat thereisno timeto
think about these issues, that they do not have the training to undertake this exercise, and that thereis
no incentiveto strengthen controls. Thereisageneral failureto appreciate therole of internal controls
as a valuable management tool.
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11. External auditing

This chapter discusses some additional development issuesin relation to external auditing. Theseare
in addition to the fiduciary risk issues raised in the Fiduciary Risk report and should be read in
conjunction with it. Some of the sections provide some analysis of GOAP against some additional
principlesof good practice, while othersintroduce additional issuesto be considered under the principles
of good practice that were included in the Fiduciary Risk report.

11.1 Effective audit approach

Section 12.3 of the Fiduciary Risk report addressed core issues of the CAG's audit approach, most
directly to the minimisation of fiduciary risk. An additional point relates moreto the efficiency of the
audit approach.

Asnoted at section 10.1.1, good practicewould expect the CAG to undertake an eval uation of internal
audit to determine its effectiveness as a management control.? If internal audit was judged to be
effective, efforts could be madeto rely on the results of internal audit, as part of arisk based approach
by the CAG. Liaison can reduce overlap and duplication of audit and allow internal audit to be more
focused on controls and systems, and external audit to be more focused on issues of concern to the
Assembly.

In AP, audit teams will examine internal audit reports and take cognisance of them, but will not rely
on the reports or their evaluation of internal controls to reduce the extent of, or impact the focus, of
their audit testing. Thereisno formal system of liaison between the AG auditors and internal audit.

11.2 Timely and accessible audit opinion and reporting

Section 12.7 of the Fiduciary Risk report addressed coreissues of the CAG’sformal annual reporting.
An additional point relates to ad hoc reporting.

The Principal AG is empowered to communicate in writing to the Chief Minister, in the event of an
issue of major concern. However, thisrarely, if ever, happens. The Principal AG doeswrite periodically
tothe Chief Secretary and/or the Finance Department. Inrecent years, subjects covered haveincluded
reconciliations between the AG’s figures and departmental figures, and the selection of schemes for
testing.

Furthermore, there is no hindrance to the CAG reporting on issues of major significance, such as
excess expenditure, as soon as the audit is completed in September/October of each year. 2

Prompt reporting of this kind would increase the profile of the CAG in hisreporting to the Assembly,
enhance the Assembly’s scrutiny and would serve as a deterrent against excess expenditure by GoAP.

22 TheLimaDeclaration of Guidelines on Auditing Precepts specifically notes that “the Supreme Audit Institution has
the task of examining the effectiveness of internal audit.” (section 3)

23 TheConstitutional Review Committee discussion paper raisestheissue about the workload of the CAG as he seeks
to approve audit reports on Gol and al the states. Ad hoc and more regular reporting would spread this workload
during the year.
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12. L egidlative scrutiny

This chapter discusses some additional development issues in relation to legidative scrutiny. These
are in addition to the fiduciary risk issues raised in the Fiduciary Risk report and should be read in
conjunction with it. Note that no new principles for legislative scrutiny have been added in the
Development Report.

12.1 Timely and effective scrutiny

Section 12.3 of the Fiduciary Risk report addressed coreissues of thework of the L egislative Assembly.
An additional point relates more to how the Assembly could be supported in its important scrutiny
function.

In addition to facing some time constraints in its scrutiny role, the Legidative Assembly has only
administrative support and has no accessto technical assistance, either in general budgetary or specific
sector policy issues. MLAS currently receive no training in budget or financial management issues,
although they do receive asimple handbook on various concepts, terminologiesand provisionsrelating
to budget when a new Legidative Assembly is constituted. Thisisintended to provide information
and increase the understanding of the MLASs.
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13. Public access to information on public finances

This chapter discusses some additional development issuesin relation to public accessto information
on public finances. Note that no new principles for debt management have been added in the
Development Report.

13.1 Transparency and public accessto information

TheFiduciary Risk report highlightsthe various measures that GoA P has taken to enhance transparency
and public access to financia information. There are four additional development issues to note:

. GOAP isintending to amend the Rights to Information Bill it has drafted in light of the Gol
Freedom of Information Act passed in December 2002. GoAPmay consider framing regulations
in accordance with those of Gol, with appropriate modifications;

. It would enhance public capacity to understand the Government’s broad fiscal strategy if the
medium term obj ectiveswere included in the AFF, and updated A FF, with an explicit discussion
of the consistency of the budget indicators with these medium-term objectives (see section
3.7.2);

. GoAP does not announce advance rel ease calendar datesfor release of fiscal or financial reports
(see section 3.7.4).

13.2 Opportunities for public consultation or participation throughout the budget
process

The GoAPis committed to creating opportunities for public consultation in budget formulation. The
Fiduciary Risk report recognised that GOAP has continued to build on its initial efforts to enable
public participation in budget formulation through consultation around the Annual Fiscal Framework.
For example, GoAP has made efforts to expand the scope of consultation in the 2003-04 process,
through theinvitation of alarger number of non-governmental organisations (NGOs) and civil society
organisations to the workshops, as it was recognised that the reach of consultation was limited in the
initial exercise. However, as an additional development point, this report notes that the participation
of these groups was still limited. As GoAP moves towards greater public participation over time, it
will need to build a greater understanding of the reasons for low participation by non-government or
non-academic groups.
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. . . I nstitution(s) .
Recommendation Action pointsand reference responsible Timetable
Strengthen PFM |Codification and dissemination of requirementson key areas of PFM: Finance Dept. Within 1 year
legal framework and| . Review and updation of key areasof PFM e.g. (1) cash, receipts, chequesand demand
accessto it drafts, cash book maintenance (FR 5.6.5) (2) asset management, particularly
registers, tagging and efficient usage mechanisms such as machine cards, |og books,
locally held warranty agreements (FR 8.2, DR 7.2)) (3) update the budget manual
to reflect the current and planned budget formulation process (DR 3.1)
. Produceshort and simple guideto each key areaof PFM (with covering GO to lend
authority) (FR 3.7.1)
. Codify key fiduciary responsibilitiesof CCOsand COs(FR 3.7.1) and disseminate
as short and simple guide, alongwith DDO manual (FR 3.7.2)
I ncrease access of officialsto PFM legal framework: Finance Dept. Within 1 year
. Place al PFM texts and guides, and GOs, on the website allowing download (FR
3.5)
. Send GOs directly to the District Collector for them to pass down the chain of
district officials of al departments (FR 3.4)
Enhance PFM Institutional strengthening of Finance Dept: Finance Dept. Within 1 year
reform effort . Establish discrete functions within Finance Dept. to take responsibility for key
componentsof PFM e.g. asset management, PFM legal framework, internal controls,
PFM budgeting/accounting techniques, liaison with audit/PAC (FR 3.2)
« Undertaketraining in key areas (FR 3.2) Finance Dept. 1-2vyears
Build capacity of Provide greater information and support to departments: Finance Dept. Within 1 year
linedepartmentsto | | |ssueacomprehensive annual budget timetable by October of each year and hold
develop realistic seminarsto outline processto line departments and provide opportunitiesfor queries
expenditure (DR 3.1)
estimates
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I nstitution(s)

Recommendation Action pointsand reference responsible Timetable
. Provide line departments with pro-formas for draft Performance Budgets (with |  Line Depts. Within 1 year
Budget Sectionsacting as point of acontact in Finance Department for departmental
queries) (DR 3.1 and DR 3.4)
. Departments to provide consolidated liability statements to Finance Department
with Budget Estimates
First stepstowards activity based costing approaches: Finance Dept., Line| Within 1 year
. Enforcerequirement that all departments submit number statementsat the beginning | DePts
of the budget formulation process (DR 3.1)
. Prioritisethe pilot MTEF work in primary health and education. Ensureconsistency | Finance Dept.,| 1to2years
between MTEF approachesin primary health and education to create aframework | Primary Health and
that can be rolled out to other departments (FR 4.3.1) Primary Education
Depts
Further stepsto Continue to strengthen forecasting of State-Own Revenue: Finance Dept. Within 1 year
enhance revenue . Review recommendations of Dr. Sarmaon revenue forecasting and develop aplan
marksmanship for implementation as appropriate (FR 4.2.1)
Increase Build on recent gainsin comprehensiveness: Finance Dept. 2004-05 Budget
comprehensiveness, |, |ncludedebt liabilitiesunder the Public Account in the debt stock figuresin Budget
accessibility and in Brief (FR 4.4.2)
transparency of . Provide asummary table of budgetary aid or schemes and projects financed by
budgetary and d istance in the Budget and Accounts (FR 4.4.3, FR 7.3
financial reporting onor assistance in the Budget and Accounts ( 4.3, 3)
. Onceconsultancy report on pension liability isreceived, publishit (or asummary) | _. -
with outline of Government policy for addressing issue (FR 10.4) Finance Dept. Within one year
« Include a summary of major subsidies provided by GoAP in Budget in Brief and | Finance Dept. 2005-06 Budget

Accounts (FR 7.3)

onwards
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Build on recent gainsin accessibility:

Publish all financial reports in Telugu, particularly Accounts At A Glance, and
place on the website (FR 7.3 and FR 14.2)

Announce approximate release dates for the AFF and for the public consultation
process at least one month in advance (FR 14.2)

Finalise Right to Information Bill (identify scope for improving on Gol version)
and submit to Legidative Assembly (FR 14.2 and DR 13.1)

AG, Finance Dept.

Cabinet, Legidative
Assembly

2004-05 Budget
process

Within one year

Commission astudy to assesswhether it would be appropriate for GoAPto entrench
fiscal principles or objectives for debt in legidation (FR 9.2)

Build on recent gainsin transparency:

Simplify classification system by continuing to reduce the classification levels
below minor head and standardising the sub-heads (FR 4.5.2.2 and DR 3.7);

Include anarrative with key fiscal indicators and expenditure prioritiesin Budget
in Brief on the internet (FR 14.2);

Publish a quarterly or six monthly expenditure report that reveals key trends in
within year revenue and expenditure (DR 6.1)

Show Budget Estimate, Revised Estimate and Actual for previous year in the
Annual Fiscal Framework and Budget in Brief summary tables

Maintain consistency in the preparation of summary tables across budget
documentation and years (if changes are required, explain these changes)

Finance Dept.

Finance Dept., CGA

1to 2 years

1to 2 years

Strengthen
reporting on
budget vs. actual
expenditure

Improved reporting on within-year changesin expenditure:

Provide summary in Supplementary Estimates of funds recouped for the
Contingency Fund (DR 4.2.1)

Provide table in Supplementary Estimates summarising these releases for which
ex post authorisation is sought from the Legislative Assembly (DR 4.2.2)

Finance Dept.

1to2years
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Include summary of main reasons for excess expenditure in Appropriation
Accounts; i.e. over-run in non-control items, authorised relaxation of Treasury
controls and items of relaxation not covered by Supplementary Estimates (FR
5.3.5)

. Publish alist of al re-appropriations with the Appropriation Accounts (FR 5.3.1) | AG 1to 2 years
« Produce full accounts and balance sheet for the Contingency Fund (DR 4.2.1)
. Improve quantity and quality of analysis of reasons for major variances in
Appropriation Accounts (based on work undertaken by Internal Audit to strengthen
system of reporting)
Enhance pro-active | strengthen controls over expenditure relative to budget: Finance  Dept., | 1to2years
within-year . Clearly define the criteria for “urgent expenditure” for use of the Contingency | Treasury, AG, CGA,
expenditure Fund and for Supplementary Estimates CAG
management _ I .
. Ensure moretimely regularisation of excess expenditure
Strengthen departmental monitoring: Finance Dept. to o
. Strengthen measuresto ensure departments submit monthly expenditure statements | devise, line Within 1 year
to CCOs who should ensure suitable and timely follow-up action (FR 7.2.2.1) glep?r tments to
. Devise GoAP-wide expenditure monitoring report format that provides a stronger @p ement
basis on which to manage within-year expenditure (FR 7.2.2.2) Finance Dept to 1to 2 years
devise, line deptsto
implement
Strengthen aggregate monitoring: Finance Dept. and | 1to 2 years
. Prepare consolidated monthly monitoring statement that highlights implications | Revenue Depts
of within-year patterns in revenue and expenditure for end-year deficit and debt
figures(FR 7.2.2) Devel op aprocessto ensurethat if revenue monitoring identifies
a shortfall that is likely to be sustained for the year before Revised Estimates, a
revised expenditure and cash plan isdevel oped and communi cated to departments
as soon as possible, rather than waiting for Revised Estimates (DR 6.1)
((f 3 .




Strengthen Ensurethat therearetimely releasesto COsand DDOs: Line Depts, Finance| 1to 2 years

predictability of . Given that Finance Department now provides three-quarter releases to CCOs, | Dept.

eXpeno!lture CCOs should be required to also provide 1 distribution statement for first three-

allocations and quarters as early as possible

releases

Strengthen Implement reporting mechanism, by DDO to CO, on fiduciary performance | ripance Dent, Line | Within 1 year
accountability of indicators as agreed but initially including: Depts ’

DDOs, COsand . Assetswithin their department (six monthly) (FR 8.5)

CCOstor PFM . dl bank accountsin the Public Account or outside the Government Account entirely

(monthly) (FR 5.6.5.1)

. cash, maintenance of cash book and reconciliation of cash/cash book (monthly)
(FR5.6.5)

. Reconciliation with bank (monthly) (FR 5.6.5)

. reconciliations undertaken with Treasuries (monthly) (FR 6.6.4.1)
. UCsand recovery of specific purpose grants (monthly) (FR 5.7.1)
. Responsesto audit observations (monthly) (FR12.5)

. AC/DC hills (monthly) (FR 5.7)

. Monthly expenditure statements (monthly) (FR 7.2.2.1)

Implement reporting mechanism, by CO to CCO , on fiduciary performance | Finance Dept, Line | Within 1 year
indicatorsas agreed but initially including: Depts
. Assetswithin their department (six monthly) (FR 8.5);

. al bank accountsin the Public Account or outside the Government Account entirely
(monthly) (FR 5.6.5.1);

. cash, maintenance of cash book,reconciliation of cash/cash book (monthly) (FR
5.6.5);
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Reconciliation with bank (monthly) (FR 5.6.5); reconciliations undertaken with
Treasuries (monthly) (FR 6.6.4.1);

UCs and recovery of specific purpose grants (monthly) (FR 5.7.1);
Responses to audit observations (monthly) (FR12.5);

AC/DC bills (monthly) (FR 5.7);

Monthly expenditure statements (monthly) (FR 7.2.2.1)

Implement reporting mechanism, by CCO to concer ned Secretary of department,
copied to Finance Dept, on fiduciary performanceindicatorsasagreed but initially
including:

Assetswithintheir department (six monthly) - eventually leading to GoA P reporting
on assets on annual basis (FR 8.5);

all bank accountsin the Public Account or outside the Government Account entirely
(monthly) (FR 5.6.5.1);

cash, maintenance of cash book and reconciliation of cash/cash book (monthly)
(FR5.6.5);

Reconciliation with bank (monthly) (FR 5.6.5);

reconciliations undertaken with AG (monthly) (FR 6.6.4.1);

UCs and recovery of specific purpose grants (monthly) (FR 5.7.1);

Responses to audit observations (monthly) (FR12.5);

AC/DC hills (monthly) (FR 5.7);

Monthly expenditure statements (monthly) (FR 7.2.2.1);

reconciliations between DDOs in twin cities and PAO (Hyderabad) (FR 6.6.4.1);
reconciliations between DDOs in the districts with PAOs (Works and Projects)

Finance Dept, Line
Depts

Within 1 year

(@




Encour age financial accountability of senior officials

increase involvement of functional Head of Accounts Wing in the production of
the final accounts by AG i.e. reconciliation statements (FR 6.2.1)

Each CCO to produce his department-wise accounts and submit to the AG, along

with reconciliation certificate. Initially, produce monthly accounts, moving to
six-monthly and annual accounts (FR 6.2.1)

accounts should contain statement by HoDs, which sets out parameters of
responsibility and how have fulfilled these (DR 10.1), with specific reference to
internal control (FR 11.2)

Finance Dept., line
depts, AG

1-2years

Strengthen Treasury
system

Standardise and widen Treasury control:

Implement uniform standard system of processing and payment through bank
credit system through Treasuries/PAOs (FR 5.8)

No bank accounts to be maintained other than authorised accounts (FR 5.6.5.1)

Convert all non-banking treasuriesinto banking treasuries (using whatever banking
facilities are available) to avoid cash handling by treasury personnel (FR 5.8.1)

Strengthen controls over schemes not using the Treasury system e.g. DPEP and
seek to bring them into Treasury system (FR 5.8.4)

Each DDO to draw only at one Treasury/PAO (FR 5.8)

Finance Dept and
Treasury depts

Within 1 year

Strengthen key accounting controlsin Treasury depts.

Ensure PAOs (Worksand Projects) undertake reconciliation of chequeswith DTOs
(SSTs) and the AG (FR 5.8.3)

Clear the outstanding balance in cash settlement suspense (for inter-departmental
transactions) by the PAOs/PWDs (FR 5.8)

Clear backlog of PAO (Hyderabad) cheque reconciliations with bank and devise
system to ensure monthly reconciliations henceforth (FR 6.6.4.2)

Clear the arrearsin reconciliation of paid cheques by PAO (Works and Projects)/
PWD (FR 6.6.4.2)

Finance Dept and
Treasury depts

Within 1 year
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Enhance skills of Treasury officials Finance Dept and | Within 1 year
. Functional and IT training to be provided to Treasury/PAO staff (FR 3.8) Treasury depts
Increase Enhance co-oper ation between Finance Dept and AG: Finance Dept., AG | Within 1 year
transparency of the |, Quarterly meetings of Finance Dept and AG to resolve key issues
public a_ccount and Clear long outstanding balances and seek to minimise build up of large balances | Finance Dept.,AG | 1.2 years
ensuretimely : .
. in thefuture:
accounting of ) ) ]
transactions . Review and clear unreconciled balances between the closing ledger balances of
the Public Account shown in the AG’s main/control accounts and the detailed
accounts (FR 5.7.3, FR 6.7)
. Analyse each suspense and remittance account, clear backlog, and strengthen
systems of control over each suspense account to ensure that items posted are
promptly cleared (FR 6.7.4)
. Inthe case of reconciliations, the focus should be on fully reconciling current
balances and work backwards
Ensurethe AG has sufficient information to enable financial reporting Finance Dept., AG | Within 1 year
. Ensure AG has sufficient information about institutional loans and advances to
enable proper reporting (FR 5.7.3)
Strengthen management of select funds on the public account Finance Dept., Within 1 year
. Thoroughreview of APGL | and AP State Government Employees Group Insurance | Director of
Scheme to be undertaken (FR 6.7.1) Insurance
. Thorough clearing of unposted itemsin APGLI and Class|V employees Provident
Fund (FR6.7.1and 6.7.2)
. Reform of management of APGLI and AP State Government Employees Group
Insurance Scheme (FR 6.7.1)
. ClasslV employees Provident Fund to berestructured asasingle accounting unit
with unified control (FR 6.7.2)
((f )




Pro-active Provide supporting mechanismsto achievement of debt objectives: Finance Dept., |1to2years
approach to debt . Ensurethat the revenue and expenditure policies to achieve GoAP's medium term | Cabinet
policy and t debt objectives are well developed and internally consistent (FR 9.2)
managemen . : .
g . Commission astudy to assesswhether it would be appropriatefor GoAPto entrench
fiscal principles or objectives for debt in legislation (FR 9.2)
. Within the limited scope for treasury management given the structure of debt,
continue effortsto minimisethe cost of debt and align maturity profilesand servicing
of debt with projected flows of revenue
Enhance Clarify procedures for issuing of guarantees: Finance Dept. With 1 year
marsggemterlyt (t))f'I't' . Finance Department to strictly enforce the requirement for adequate scrutiny of
contingent fiabiiities guarantee proposals, including an assessment of risk (FR 10.2)
Continue with policy to estimate and provide for pensions: Finance Dept. 1to 2 years
. Set up proposed Pension Fund (FR 10.3)
. Assignresponsibility within Dept. of Finance for keeping actuarial projections of
future pension costs updated to ensure adequate funding of these future liabilities
(FR 10.3)
Strengtheninternal | Develop internal audit expertise in GoAP to guide the long term development of | Finance Dept. Within 1 year
audit asa mechanism | internal audit:
for monitoring and . C . -
evaluation of inter nal . Establish specidist internal audit cell in Finance Dept (FR 11.4.2)
controls Establish internal audit function in GOAP: , . .
Finance Dept.. line | Within 1 year

Establish internal audit wing in Finance Dept. with reports copied to HoD (FR 11.4.2). Internal
audit wing to undertake audits in departments targeting:
. compliancewith key fiduciary controls/Pls (e.g. AC/DC hills, cash, reconciliations,
responses to audit oservations)

. departments to provide explanations for any excess expenditure or savings from
their revised estimates (FR 5.3.4)

depts
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. ahigher standard of explanations for both savings and excess expenditure by
departmentsin the Appropriation Accounts (FR 5.2)

. departmental explanations for actual expenditure relative to budget (as well as
total appropriations, which includes Supplementary Estimates) in Appropriation

Accounts (FR 5.3.4)
. reasons for significant divergences between revised estimates and actual
expenditure (FR 5.3.4)
. proper monitoring and timely surrender of unutilised amounts that are expected
not to be used by end of year
Enforce responsivenessto internal audit observations Finance Dept Within 1 year
. Finance Dept to set down timeframe required for response to internal audit
observations and link non-response to non-release of payments (per GO 507)
(FR11.4.2
Increase effectiveness | |ncrease timeliness/quality of responsesto AG audit observations FD, AG (Audit| Within1year

of AG (Audit) and

. Re-activate State level audit committeesin pilot departments. Audit committees

Wing)

PAC scrutiny to meet frequently to resolve Inspection Report and audit paras issues to avoid
their escalating and becoming audit parasin the Audit Reports
Build on expected increases in timeliness of PAC scrutiny Recommendation by | \within 1 year
. PAC may consider establishing sub-committees, possibly specialising in key | FD to Legislative
sectorsto undertake the speedy clearing of outstanding audit paras (FR 13.3.2.1) | Secretariat and GAD
Ensure excess expenditure examined and regularised Recommendation by| \yithin 1 year
. PAC to focus its immediate attention on the numerous cases of excess and | FD to Legislative
unregularised expenditure in recent years, seeking explanation for the excesses, | Secretariat and GAD
recommending regul arisation where appropriate, and taking appropriate action in
other cases (FR 13.3.2.1)
(7
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Recommendation Action pointsand reference ! naltutlgn(s) Timetable
responsible
Develop _ . Providelegidative cover for accountability framework, key principlesunderpinning | Finance Dept. 2 - 5years
comprehensive PFM (FR 3.4)
PFM legal L — . .
framework . Publ'lc': flnaqce Ieglslathn (or revision of e>_<|st| ng Codes _and Rules) should
specifically include requirement for GoAP-wide system of internal control, and
assign specific roles and responsibility for developing internal control standards
on which system should be based (DR 10.1)
. Review and selective revision of all Codes and Manuals on an ongoing basis (FR
3.4)
Upgrade . Seek flexibility in pay and conditions to attract/retain professional finance staff | Finance Dept., GAD | 6 monthsto 2 years
departmental PFM (FR 3.8) and HRD Ingtitute
expertise . Review and reform provisions for training, both to finance function staff and to
DDOs, COs, CCOs and other key officials (FR 3.8)
Build capacity of Provide greater information and support to departments: Finance Dept. in|2t95 years
linedepartmentsto | . Develop a plan to build the capacity of district offices to participate in budget | consultation with
develop realistic formulation (FR 4.3.2) key line departments
gp;na(igre . Develop consultation guidelines to support Depts and District Collectors in the
! consultation exercise around performance budgets and the AFF
First stepstowards activity based costing approaches:
. UseMTEF pilot projects as an opportunity to achieve greater integration between | Finance Dept., Line| 2 to 5 years
the plan and non-plan budget process within line departments (DR 3.5) Depts
. Aspolicy of recruitment control generates savings on salary costs, use these
resources to provide more adequate funding for non-salary O&M expenditure
(FR4.2.2)
. Develop training programme to build the capacity of departments to develop
MTEFs and undertake activity-based costing (FR 4.3.1)

11
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Develop MTEFs for al line departments that define and cost both non-plan and
plan activities (FR 4.3.1)

Finance Dept., Line
Depts

2 to 5 years (or

possibly  even
. Integrate the MTFF and MTEF processes as a framework for developing multi- longer-term)
year departmental baselines (i.e. moving to medium term budgeting) (DR 3.4)
. Adopt arolling term MTFF rather than being co-terminuswith the plan period, so
that the MTFF will always cover 5 years (DR 3.2)
Further stepsto Continue to strengthen forecasting of State-Own Revenue: Finance Dept., | 2to5years
enhance revenue . Distinguish between conservative revenue forecasts, to beincluded in the Budget, | Revenue Depts
mar ksmanship and more challenging revenue targets to be provided to revenue departments (DR
3.3)
Enhance political | Provide technical support to Cabinet Budget Committee: Finance Dept. 2t0 5 years
engagement in . Investigate scope to / benefits from setting up official committee of Principal
budget process Secretaries from “central” departments (Finance, Planning, GAD etc) to support
Cabinet Budget Committee in reviewing draft Performance Budgets (DR 3.2)
. If aboverecommendation accepted, Official Committee to hold meetingswith each
department and provide accompanying recommendations with each budget
submission to Budget Committee (DR 3.2)
. Undertake areview of recent reforms to increase political engagement in budget
process to identify opportunities to build on gains made (DR 3.2)
Increase Build on recent gainsin comprehensiveness: Finance Dept. (and | 2to 5 years
comprehensiveness, | | |ngjyudeastatement of GOAP equity in PSUsin the Budget and the Budget in Brief AG for the
access| b|I|ty and (DR 3.7) Accounts)

transparency of
budgetary and
financial reporting

Include details of the amounts devolved to districts and local bodiesin the Annual
Financial Statement

Disclose details of gross transactions of the Contingency Fund (FR 11.3)
Disclosure of * loans and advances by institution (FR 11.3)
Disclosure of cash flow in more useful cash flow statement form (FR 11.3)

(@
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Build on recent gainsin accessibility:

Develop longer-term plan for strengthening consultation over time (moving from
current emphasis on transparency to greater focus on consultation over time) (FR
14.13)

Investigate reasons for low participation of NGOs and other civil society
organisations in AFF consultative process (DR 13.2)

Provide more ‘high frequency’ financial information of general interest to
stakeholders in interim accounts (7.3)

Finance Dept.

2to5years

Build on recent gainsin transparency:

In table showing total budget expenditure by department, now published with
Budget documentation, provide comparisons of budget and actual revenue at
department for last budget year

Produce summary tables of revenue and expenditure on GFS consistent basis (FR
45.2.2)

Include the medium term objectivesin the AFF, and updated AFF, with an explicit
discussion of the consistency of the budget indicators with these medium-term
objectives. It should also explain any changes to these objectives over time and
the policy steps GoAP intends to take to achieve these objectivesin the short and
medium term.. (DR 3.7.1)

Calculate and report fiscal deficit adjusted for arrears (FR 5.7)

Seek to supplement cash accounts with memoranda and management processes
(e.g. for assets) to produce some of the benefits which would be achieved by
moving to accruals accounting (FR 6.4)

Include assets as memorandum item in annual accounts, with GoA P being required
to report on acquisitions, disposals, assets held of which type, both in number and
value (FR 8.5)

Finance Dept. . (and
AG for the
Accounts)

Finance Dept

2to5years

5-7years

13
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Enhance pro-active

Strengthen controls over expenditurerelative to budget:

- Finance Dept., Line
W|th|n-_year . Move to ex ante rather the ex post authorisation of Supps (this will require Depts. 2toSyears
expenditure introduction of Supplementary Estimates to the Assembly earlier in the budget
management year and may require more than one Supplementary Estimates per year) (FR 5.3.3)
. Investigate scope for within-year monitoring of commitments (FR 5.9 and 7.2.2)
. Deptsto betrained in using monitoring reports as a management tool, in variance
analysis and strategies for mid-term correction wherever necessary (FR 7.2.3.1)
. Improve record keeping of loans and advances (FR 5.7.3) Finance Dept., Line | 1- 2 years
. Strengthen controls over issue and recovery of loans and advances (FR 5.7.3) Depts.
. Undertake exercisetoreview all loansand advances, review their recoverability
and classification, writing off where necessary (FR 5.7.3)
Strengthen GoAP GoAPto sign and present the accounts (requiring amendment to DPCAct) (FR | Finance Dept., AG | 1. 2 years
accountability for 6.2.2) Finance Dept., AG
i s - ' ¥ 5-7years
2$‘c:#cri1;|1 nrgesg?ti g GOAP to assume responsibility for compilation of the accounts (FR 6.2.2) Finance Dept., AG, |; - zears

Transfer increasing responsibility for payment and accounting to line depts (FR
6.2.1)

line depts

Clarify accounting
concepts, policies
and procedures

Support and contribute to GASAB initiative to develop national accounting
standards; seeking voluntary compliance as soon as possible (FR 6.3)

Ensure GASAB accounting standards are promptly disseminated in AP through
integration into PFM legal framework and training (FR 6.3)

Produce a summary of GoAP accounting concepts and policies, publishing in
Accounts (FR 6.3)

Conclude discussions with AG/GASAB about accounting treatment of subsidies
and grants in order to ensure that 2002-03 accounts are drawn up on consistent
and agreed basis (FR 6.3)

Finance Dept., AG

Finance Dept., AG

6 months- 2 years

Within 1 year

(@
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Enhance the . AGto ensure that supporting documentation for variations of budget are verified AG Within 1 year

accuracy of the (FR 6.6.4.1)
accounts . o , .
. AGtosubmit RBI Deposits discrepancy statement with accountsto Finance Dept.
(FR 6.6.4.2)
. Work towards implementing double entry system of accounting (FR 6.6.3) Finance Dept. 2-5years
Strengthen asset I ncrease accountability for asset management Finance Dept. 2to 5 years

management . Assign named individual in each district office to be responsible for providing

training, ongoing guidance, enforcing compliance by, for example, undertaking
regular and surprise checksto all field offices under control of the CO. Alsoto be
responsible for maintaining district-wide stock accounts, asset registers etc by
compiling results of field office returns (FR 8.2)

Increase knowledge of, and control over, gover nment assets

. Undertake a GoAP-wide stocktake of government owned and held assets, in Finance Dept. S-T7years
order to facilitate proper recording, monitoring, security and control of these
assets (FR 8.3)

. Develop and establish a GoAP-wide system of stock records and asset registers,
with information required and timing to be clearly defined (FR 8.3)

. Develop asset management computerised module, and link to e-khazana, to enable
consolidation of records and reconciliation of expenditure on stocks and stores,
assets etc. For larger offices where appropriate, install computerised inventory
systems (FR 8.3)

Improve efficient and effective management of assets
. Introduce system of asset valuation (DR 7.2)
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Enhance

Clarify proceduresfor issuing of guarantees:

Finance Dept. 2to5years
management of . Consider the relevance of a statutory limit on guarantees (FR 10.2) P
contingent liabilities ] ) )
. Establish an annual procedure to assess the mix of guarantees and the continued
relevance of the flat guarantee fee policy (FR 10.2)
Pro-active Provide supporting mechanisms to achievement of debt objectives: Finance Dept., 2to5years
approach to debt . Continue to petition Gol to transfer funding for CSSs direct to state governments, Leg|slatt;: ve
policy and rather than requiring GoAPto take loan from Gol in order to get the grant funding | ASSemblY,
management (FR9.2) Estimates
, o S Committee
. Allow dedicated timein LegidativeAssembly for adebate of GOAP sdebt strategy
for the budget and the medium term (both with the publication of the AFF and the
Budget) and/or Estimates Committee report to Assembly on strategy(DR 8.4)
Build debt policy and management capacity: Finance Dept. 2to 5 years
. Develop modelling skills of Debt Management Unit to model alternative fiscal
scenarios and assess their consistency with medium term objectives (FR 9.4)
Strengthen system | Enhance accountability for internal controls Finance Dept. 1-2vyears

of internal controls

. GOAP should assign specific roles and responsibility for (1) Developing and
promulgating the government-wide framework to Finance Dept. with assistance
of CAG (2) Ensuring that the internal control system installed, operated and
complied throughout government and within each institution to Finance Dept.
and Secretaries/HoDs (3) specific controlsin al Codes and Manuals

I ncrease under standing and appreciation for internal controls
. Establishformal system of risk and self assessmentsthroughout GoAP (FR 11.4.1)
. Increasetraining of officialsin internal controls (DR 10.2)

Strengthen recor ds management

. Issue palicies regarding maintenance, backup, movement of data, hardware and
software and implement in each department (FR 11.3.1)

. Ensure backup and Disaster Recovery Plan (DRP)/arrangements for aternative
activity continuity madein each IT site (FR 11.3.1)

(@
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Strengthen internal
audit asa
mechanism for
monitoring and
evaluation of
internal controls

Create gover nment-wideinternal audit functions

. Build on success of Finance Dept internal audit to set up internal audit functions
throughout key departments, reporting to HoD (FR 11.4.2)

. Createexclusiveinternal audit cadreswithindividuals of previousrecord of proven
honesty and integrity and impeccable record (FR 11.4.2)

Finance dept., line
depts

5-7years

Increase
effectiveness of CAG
and PAC scrutiny

Enhance audit approach

. Petition CAG to include physical verification of assets as a core part of audit
methodology (FR 12.3.2)

. Petition CAG to place agreater emphasison the performance audit of social sector
expenditure, asthisisexpected to be agrowth areaand where outputs and outcomes
of expenditure are less amenable to physical verification (FR 12.3.2)

. Petition CAG to adopt risk-based audit methodol ogies and undertake more special
risk based audits (FR 12.3.2)

. Petition CAG to integrate the evaluation of, and liaison with, internal audit into its
audit methodology and regular practice (DR 11.1)

. Petition CAG to contract in expertsin specific technical fieldsasrequiredin order
to enhance the quality of audit of, for example, construction of roads or irrigation
schemes (DR 12.4.2)

Finance Dept. to
petition CAG

Within 1 year

Enhance responsiveness to audit observations
. GoAPtoissue deadlines for responsiveness to audit observations (FR 12.5)
. Petition CAG to complement audit observations with more positive and

constructive comments/recommendations as to how to strengthen systems and
procedures (FR 12.5)

Finance Dept, CAG

Within 1 year

I ncrease accessibility of audit opinion and reporting

. Petition CAG toissue an audit opinion on the government accounts, and onewhich
clearly distinguishes between the role of the AG as accountant, and that of the
CAG asauditor. The opinion should also clarify the scope of the audit (FR 12.7.2)

Finance Dept. to
petition CAG

6 monthsto 2 years
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Petition CAG to issue department-wise audit opinions once department-wise
accountsissued (FR 12.7.2)

Petition CAG to report directly to the Legidative Assembly when a major issue
arises. Specifically, the CAG should report to the Assembly as soon asthe amount
of excess expenditure has been confirmed (DR 11.2)

Enhance Assembly monitoring of budget estimates and budget execution

Expand role of Estimates Committee to scrutinise estimates or establish standing
committees for key sectors (FR 13.2)

Expand role of Estimates Committee in scrutiny of budget execution (FR 13.2)

Recommendation by
FD to Legislative
Secretariat and GAD

6 monthsto 2 years

Build on expected increasesin timeliness of PAC scrutiny

PAC to issue an annual plan stating: planned timetable, paras to be covered,
issues to be prioritised, recommendations to be enforced. This plan should be
made widely available and released to the mediain summary form (FR 13.3.2.1)

PAC toissue an annual report reporting on: its performance against plan, main
achievements. Again, this report should be made widely available and rel eased

to the mediain summary form FR 13.3.2.1)

Recommendation by
FD to Legislative
Secretariat and GAD

6 months to 2
years

Strengthen support to Assembly and Committees Recommendationby | Within 1 year
. PFM and technical/sector policy support for Assembly and Committees(DR 12.1) | FD to Legislative
- . : Secretariat and GAD
« Training for MLAsin PFM issues (DR 12.1)
. Life of the Committees to be made co-extensive with the life of the Assembly,
with a proportion (say, onethird) of the membersrotating each year (FR 13.2, FR
13.3.2)
Enhance Sittings of the Legislative Assembly to be broadcast on the radio/Television (FR 13.4) | Recommendationby | Within 1 year
accessibility of FD to Legislative
Legislative Secretariat and GAD
Assembly
({7

E)
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