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(OLD Chapter 22: The general government and public sectors)
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Introduction

A major strength of the SNA is the ability to compile accounts for whole sectors, individual units, or some
intermediate levels and to aggregate the accounts in different ways. Disaggregating the economy into various
sectors and subsectors makes it possible to observe and analyse the interactions between the different parts
of the economy for purposes of policymaking. Particular interest is given to the general government sector,
as defined in chapter 45 and the public sector, as defined in this chapter. Many of the concepts in this chapter
have been described in a number of previous chapters. This chapter aims to bring these together, give some
more elaboration on how they might be put into practice and gives a link to other systems of economic
statistics particularly aimed at government such as the GESM2001-the ESA95 - Manual-on-Government Debt-and

Deficit(Eurostat2002a)-and-the External Debt Guide Government Finance Statistics Manual, Eurostat’s Manual
on Government Deficit and Debt.- and the External Debt Statistics Guide for Compilers and Users.

The powers, motivation and functions of government are different from those of other sectors. Governments
use their powers to pass laws affecting the behaviour of other economic units. They are able to redistribute
income and wealth largely by means of taxes and social benefits. The accounts for the general government
sector show how goods and services provided to the community as a whole or to individual households are
financed mainly by revenue raised. The range of goods and services the government provides, and the prices
charged are based on political and social considerations rather than on profit-maximization.

Fiscal operations are carried out by the government and financed through the budget under the usual
budgetary procedures. However, some operations esiginateddirected by government units may reguire—the
intervention—of-be carried out by entities which-are—not—ruled-byoutside the legal government framework,
including public corporations. These-actions—may—be-deseribed-as—quasiQuasi-fiscal aetivities:operations are

government operations carried out by institutional units other than general government units.

Operations related to privatization and restructuring public corporations, securitization of assets using the
intervention of special purpose entitiesunits, including those abroad, may be described in this way. Though
such operations are not reported in the budget and might escape the usual control procedures, they may have
a significant impact on government revenue-ane, expenditure and debt.

As well as providing services directly, governments often fulfil their public policy objectives through public
corporations (for example, railways, airlines, public utilities and public financial corporations). A public
corporation may be required to provide services to areas of the economy that would not be covered otherwise
by means of subsidized prices. As a result, the public corporation may operate with a reduced profit or at a
loss.

In-erderteTo analyse the full impact of government on the economy,- it is, therefore,#t-is useful to form a
sector consisting of all the units of general government and all public corporations. This composite sector is
referred to as the public sector.

For the general government sector and the public seeterssector, in addition to the usual sequence of economic
accounts of the SNA, the accounts can be presented in a manner that is more suitable for government finance
analysts and policymakers. The latter increasingly use aggregates and balancing items defined in terms of the




30.8

concepts, definitions, classifications and accounting rules of the SNA so that these aggregates can be related
to other macroeconomic variables and compared with the same items in other countries. Some of these items,
such as saving and net lending or borrowing, are already available in the sequence of economic accounts.
Other items, such as total revenue, total expense and total outlays, the tax burden, the net operating balance
and total debt, do not appear as such in the SNA. Aggregates and balancing items of this nature can be used
to assess the use of resources to produce individual and collective services, the need to collect taxes and other
revenues, the ability of government to borrow and repay debt and the sustainability of the desired level of
government operations.

The present chapter gives an overview of this so-called public finance or government finance presentation of
the accounts. In-erderto-derive this presentation, the transactions in the SNA current and capital accounts are
rearranged to derive aggregates and balancing items of specific interest to the general government and public
sectors. For example, a combination of taxes, user—fees—and-—social contributions.— grants from other
governments_and other revenue items can be aggregated to form total revenue, as the amount available from

operations to fund government services.

30-4230.9 Finally-—seetion—Section B summarizes the identification of government units and other units

1.

controlled by government units and explains how those units are grouped into sectors in the SNA. Section C
describes the presentation of government finance statistics. Section D addresses accounting issues that are
unique to, or exceptionally important for, government. Section E shows how information about the public
sector may be prepared in a manner roughly parallel to the government finance statistics presentation
described in section D. Finally, section F discusses the links to International Public Sector Accounting
Standards (IPSAS).

Data sources

36-4330.10 In practice, macroeconomic accounts can seldom be built up by simply aggregating the relevant

microdata. Government is an exception in that the statistics for government units and public corporations are
often derived directly from the microdata in government financial accounting databases. As a result,
compilers of statistics for the government units and public corporations usually draw more heavily on
accounting information than on the results of statistical enquiries. In particular, the development-in—+ecent
years of International Public Sector Accounting Standards by the International Public Sector Accounting
Standards Board of the International Federation of Accountants has increased the need for clear guidance on
the compilation of government finance statistics so that the detailed accounting data can be transposed
correctly into the framework of the SNA. Such guidance is especially important when the government
finaneialgovernment’s accounts are compiled on a cash basis and must be converted to an accrual basis to
comply with the accounting basis of the SNA.

Consolidation



301430.11 As a rule, the entries in the SNA are not consolidated. Consolidation involves the elimination of
those transactions or debtor/creditor relationships that occur between two transactors belonging to the same
institutional sector or subsector. As stated in chapter 34, however, consolidation may be relevant for the
general government sector. For example, information on debt owed by government units to units outside the
general government sector may be more relevant than gross figures that include debt owed to other

government units. Guidanee-on-conselidationis-providedConsolidation in GFSM and the SNA is discussed

in Section C.

2.B. Defining the general government and public sectors

36:4530.12 General government units include some NPls-and public-enterprisesnot-treated-as-corperations-non-

market producers controlled by government, while the public sector comprises all institutional units
controlled, directly or indirectly, by government. The public sector inehsdescan be separated into general
government units and public corporations. Public corporations are market producers, which are institutional
units that provide all or most of their output to others at prices that are economically significant. To identify
which NPIsunits are included in general government, the conditions for control by government and for prices
to be considered economically significant must be identified. To determine which-enterprises—are—treated
aswhether a unit controlled by government is a publlc ee%pe%&ﬂem—&nd—wmeh% orporation or part of general
government, it is necessary to 4 : ofdetermine
whether or not it charges economlcally significant prices.

30:1630.13 Tr-erderteTo identify the units falling in beth-the general government sector-and-the-publieseetor,
it is helpful to begin by restating the definition of government units given in paragraphs 4-+1-7te-4-1148):5.178-
5.179. The diseussion—endiscussions of what is meant by control by government and by economically
significant prices fellewsfollow.

o], Government units

30-4730.14 Government units are unique kinds of legal entities established by political processes that have
legislative, judicial or executive authority over other institutional units within a given area. Viewed as
institutional units, the principal functions of government are to assume responsibility for the provision of
goods and services to the community or to individual households and to finance their provision out of taxation
or other ineemesresources, to redistribute income and wealth by means of transfers, and to engage in non-
market production. In general terms:

a. A government unit usually has the authority to raise funds by collecting taxes or compulsory transfers
from other institutional units. A government unit must have funds of its own either raised by taxing
other units or_received as transfers from other government units, and it must have the authority to
disburse some, or all, of such funds in the pursuit of its policy objectives. It must also be able to borrow
funds on its own account.

b. Government units typically make three different kinds of final outlays:

The first group consists of actual or imputed expenditures on the free provision to the community of
collective services such as publie—administration—security and defence, the maintenance of law




enforeementand order, provision of public healthinfrastructure for transport, the protection of
environment, etc. that are organized collectively by government and financed out of general taxation
erand other government income or borrowing.

The second group consists of expenditures on the provision of goods or services free, or at prices that
are not economically significant, to individual households-_such as publicly provided health care and
education. These expenditures are deliberately incurred and financed out of taxation erand other
government income or borrowing by government in the pursuit of its social or political objectives, even
though individuals could be charged according to their usage.

= The third group consists of transfers paid to other institutional units, mostly households, in-erderto
redistribute income or wealth, such as social security and social assistance benefits.

30-4830.15 Within a single econemyterritory there may be many separate government units when there are

different levels of government-at, specifically central, state-ex, and local levels;—theremay-be-many-separate
sovernmentunits—Seeialgovernments. In addition, social security funds alse-constitute government units.

30-1930.16 In all countries, there is an institutional unit of the general government sector impertantdistinguished
by its importance in terms of size and power, in-particularparticularly the power to exercise control over many
other units. This unit is often referred to as the national government and_is the unit covered by the main
budget account. It is a single unit of the central government that encompasses the fundamental activities of
the national executive, legislative and judiciary powers. Its revenues, as well as its expenses and expenditures
are normally regulated and controlled by a Ministry of Finance or its functional equivalent and by-means-ofa
general budget approved by the legislature. Most of the ministries, departments, agencies, boards,
commissions, judicial authorities, legislative bodies and other entities that make up this central government
unit are net-separate—institutional-unitsbut-are-part of thisthe primary central government unit, not separate
institutional units. This is because they generally do not have the authority to own assets, incur liabilities, or
engage in transactions in their own right. If there are state or local governments-thes, it is likely that each of
these governments will also have a primary government unit that includes the principal executive, and,
possibly, legislative and judicial powers.

30-2030.17 In addition, there may be government entities with a separate legal identity and substantial
autonomy, including discretion over the volume and composition of their expenses and outlays and a direct
source of revenue, such as earmarked taxes. (The terms expense, outlay and revenue are commonly used in
the presentation of government accounts. Their definitions and relationship to SNA concepts are covered in
section C.) Such entities are often established to carry out specific functions, such as road construction or the
non-market production of health or education services. These entities should be treated as separate
government units if they maintain full sets of accounts, own goods or assets in their own right, engage in
non-market activities for which they are held accountable at law, and are able to incur liabilities and enter
into contracts in their own right. Such units are often referred to as extrabudgetary units because they have
separate budgets and any transfers from the main budget account are supplemented by their own sources of
revenue. BudgetsBudget practices vary widely among countries and various terms are often used to describe
these units. These units are classified in the general government sector to the extent that they are non--market
producers and are controlled by another government unit.

30-2130.18 A social security fund is a particular kind of government unit that is devoted to the operation of one
or more social security schemes. A social security fund must satisfy the general requirements of an
institutional unit-That — that is, it must be separately organized from the other activities of government units,
hold its assets and liabilities separately and engage in financial transactions on its own account.



36:2230.19 As noted earlier, NPIs-that-are-non-market producers andthat are controlled directly or indirectly by
aone or more government units are also units of the general government sector. AltheughEven if they mayare
legally-be established to be independent from government, they are considered to be carrying out government
policies and are effectively part of government. Governments may choose to use non-profit institutions or
other legal entities rather than government agencies to carry out certain government policies-beeause NPIs-may
be-seen—as—not-subjectto—political-pressures.. For example, research and development, and the setting and
maintenance of standards in fields such as health, safety, the environment and education are areas in which
NPIssuch units may be more effective than government agencies.

30-2330.20 The-case-ofunitsEntities engaged in financial activities needsneed special consideration. As described
in paragraph 4-67-a-unit5.100, an entity set up by government with functions similar to a captive financial
institution is treated as an integral part of general government and not as a separate unit if it has no powers
to act independently, is restricted in the numbertypes of transactions_that it can engage in, does not carry the
risks and rewards associated with the assets and liabilities it holds, and is resident in the same economy. If
the unitentity is non--resident, it is treated as a separate unit but the transactions it undertakes as quasi-fiscal
operations and the related positions it holds are reflectedmirrored in imputed transactions between-thatunit-and
positions of the controlling government. In particular, if the non-resident unit borrows abroad, it is regarded
as lending the same amount to government and on the same terms.

30:2430.21 At the same time, the general budget of any government level might control market producers
satisfying the criteria to be a quasi-corporation as defined below. These units should not be classified in the
general government sector, but in the non-financial or financial corporations sector, as appropriate. As public
units, they are, however, part of the public sector.

22, NPIs controlled by government

30.2530.22 Control by government is one of the requirements for an NPI to be treated as a government unit.
The other, operating as a non-market producer, is discussed below. The criteria for deciding whether an NPI
is controlled by government or not isare described in paragraph 4:92-5.136.They are summarized here for
convenience.

36:2630.23 Control of an NP1 is defined as the ability to determine the general policy or programme of the NPI.
Al NPIs allocated to the general government sector should retain their identity as NPIs in statistical records,
to facilitate analysis of the complete set of NPIs. To determine if an NPI is controlled by the government, the
following five indicators of control should be considered:

®

The appointment of officers;

=3

Other provisions of the enabling instrument;

c. Contractual agreements;

d. Degree of financing by government; and



e. Risk exposure.

A single indicator could be sufficient to establish control in some cases but sometimes a number of separate
indicators may collectively indicate control. A decision based on the totality of all indicators will necessarily
be judgmental in nature, but the judgements should be consistent for similar cases.

3. Corporations controlled by government
30:2730.24 To be classified as a public corporation, a corporation must both net-enly-be beth-controlled by
another public unit, butitalse-mustand satisfy the criteria to be a market producer. Control is defined as the
ability to determine the general policy or program of an institutional unit. Government is in a position to
exercise control over many kinds of units: miscellaneous extrabudgetary agencies, non-profit institutions and
corporations (non-financial or financial). The criteria for control of a corporation are described in paragraphs
4774804775121 to 4:865.125. The key factors to be considered are
a. Ownership of the majority of the voting interest;
b. Control of the board or other governing body;
c. Control of the appointment and removal of key personnel;
d. Control of key committees of the entity;
e. Golden shares and options;
f.  Regulation and control;
g. Control by a dominant customer or group of customers; and
h. Control attached to borrowing from the government.
Although a single indicator could be sufficient to establish control in some cases, in ethersother cases a
number of separate indicators may collectively indicate control. A decision based on the totality of all
indicators must necessarily be judgmental in nature, but the judgements should be consistent for similar cases.
4. Economically significant prices
30.25  In addition to the test of control by a government, a test of whether the unit operates as a non-market producer

is necessary to determine whether it is a general government unit or a public corporation. Units controlled by
another public sector unit that operate as market producers are classified as public corporations.




30:2830.26 To be considered-as a market producer, a unit must provide all or most of its output to others at
prices that are economically significant. Economically significant prices are prices that have a significant
effect on the amounts that producers are willing to supply and on the amounts purchasers wish to buy.
These prices normally result when:

a. The producer has an incentive to adjust supply either with the goal of making a profit in the long run
or, at a minimum, covering capital and other costs; and

b. Consumers have the freedom to purchase or not purchase and make the choice on the basis of the
prices charged.

30:2930.27 These conditions usually mean that prices are economically significant if sales cover the majority
of the producer’s costs and consumers are free to choose whether to buy and how much to buy on the basis
of the prices charged. Although there is no prescriptive numerical relationship between the value of output
(excluding both taxes and subsidies on products) and the production costs, one would normally expect the
value of goods and services sold (the sales) to average at least half of the production costs over a sustained
multiyear period. However, for financial public corporations, this test is generally not applicable because
property income and holding gains tend to be very important for financial institutions.

30:3630.28 Because economic circumstances vary considerably, it may be desirable to accept different
thresholds to achieve consistent economic measurement over time, between units and across countries. In
principle, the distinction between market and non-market should be made on a case-by-case basis.

36:3130.29 It can be presumed that prices are economically significant when the producers are private
corporations. When there is public control, however, the unit’s prices may be modified for public policy
purposes. This may cause difficulties in determining whether the prices are economically significant. Public
corporations are often established to provide goods that the market would not produce in the desired
quantities or at the desired prices. Even when the sales of such corporations-may cover a large portion of their
costs, one can expect that they respond to market forces quite differently than would private corporations.

30:3230.30 It is likely that corporations receiving substantial government financial support, or that enjoy other
risk reducing factors such as government guarantees, will act differently from corporations without such
advantages because their budget constraints are softer. A non-market producer is a producer that faces a very
soft budget constraint so that the producer is not likely to respond to changes in the economic conditions in
the same way as market producers.

Suppliers of goods and services to government

30:3330.31 The question arises whether uaitsgovernment-controlled entities supplying goods and services to
government should be treated as market or non- market producers. The essential-questionsupplier of the goods
and services to government is whethernot a market producer if it is a dedicated provider of ancillary services.
Dedicated providers of ancillary services generally do not satisfy the criteria to be institutional units. It can
also be presumed that the producer is not a market producer if the unit provides the goods and services in the
absence of competition with private producers and the choice of supplier is not based on price. This is true
regardless of whether the supplier is the only supplier and whether the government is the only customer of
the supplier.




Definition of sales and costs

30:3430.32 InordertoTo assess whether a producer is a market producer, it is necessary to carry out a comparison
between the receipts from sales and the production costs of the products. Sales are measured before any taxes
applicable to the products are added. Sales exclude all payments received from government unless they would
be granted to any producer undertaking the same activity. Own account production is not considered as part
of sales in this context.

30:3530.33 Production costs are the sum of intermediate consumption, eempensationremuneration of employees,
consumption-of fixed-capital-and-f other] taxes on production—Further;, rent payable for the use of non-produced

assets, depreciation (and depletion if the-unitis-to-betreated-as-a-market producersrelevant), and a return to capital
is-inetudedused in production-eests.. Subsidies on production are not deducted.

=5, A decision tree for public units

30:3630.34 Figure 2230.1 shows the relationship between the general government sector, the public sector and
the other main sectors of the domestic economy.

36:3730.35 As explained in paragraph 4-+7514785.183 government units are established by political processes
and have legislative, judicial or executive authority over other institutional units within a given territory.
These units belong to the general government sector and so to the public sector also. In order to determine
which other institutional units belong to the general government sector and which to the public sector, the
decision tree described in figure 45.1 should be followed, using the following sequential questions:

a. Is the entity of interest an institutional unit? If it is not, but is resident, then it is treated as part of the
unit that controls it. If it is not an institutional unit but is non-resident, it is treated as a quasi-corporation
in the economy in which it is resident.

b. Is the unit controlled by government or another public corporation?

b.c. Is the unit a market or non-market producer according to the criteria given immediately above?

30:3830.36 The answers to the last two questions lead to allocations to sectors as follows:

a. If the unit is a market producer and not controlled by government, it is a part of neither the general
government sector nor the public sector.

b. If the unit is a market producer and controlled by government or another public corporation, it is not
part of general government but is part of the public sector.

c. Ifthe unit is a non-market producer and controlled by government, it is part of the general government



6.

sector and the public sector.

d. If the unit is a non-market producer but not controlled by government, it is treated as an NPISH. It is a
part of neither the general government sector nor the public sector.

Figure 30.1: The public sector and its relation to institutional sectors
[Figure 22.1 of SNA2008 to be inserted here]

Subsectors of the general government sector

30:3930.37 As described in chapter 45, the general government sector may be subseetoredsub sectored in either

of two ways. One method is to have up to three subsectors; one for central government, one for state
government and one for local government, with social security included at any level where relevant. In some
cases, there may be only one or two levels of general government:, and in some cases more levels of
government must be accommodated within the three--level structure. The other method of subsectoring is to
exclude social security funds from each level of government and have a separate subsector for social security
funds covering all levels of government. The choice of classification used-will depend on whether social
security funds are independent of the level of government where they operate or not.

30:4030.38 Greater detail on subsectoring general government is given in section F of chapter 45.

7.

Subsectors of the public sector

30:4430.39 It is possible to construct subsectors of the public sector to meet analytical demands. Two methods

of subsectoring the public sector may be considered. In the first, the public sector could be divided into the
general government sector as one subsector and the aggregate of all public corporations as a second subsector.
FheFurther detail could also be provided by dividing general government into detailed subsectors of central
government, state government, local government and social security funds, and public corporations might be
further divided into non-financial public corporations, financial public corporations other than the central
bank, and the central bank.

30:4230.40 Secondly, the public sector could be divided by the geographical level of gevernmentthe authority in

the same way as the general government sector is. In this case, the subsectors would be the central government
public sector, the state government public sector, and the local government public sector. Each of these
subsectors would consist of the corresponding subsector of the general government sector plus all public
corporations controlled by a unit of that level of government. If a unit is controlled in part by a unit at one
level of government and in part by a unit inat another partlevel of government, an allocation must be made to
one or the other level of government depending on factors such as the degree of control exercised by each of
the controlling units. Social security funds could form a separate subsector or could be combined with each
level of government. It should be noted that if there is a separate fund to meet government employee pensions,
this fund should be excluded from social security funds.

Borderline cases



30.4330.41 Specific guidance on when certain entities created by government units are to be included in the
public sector or not is needed. The entities concerned include quasi--corporations, restructuring agencies,
special purpose entitiesunits, joint ventures-and, supranational authorities, and trusts.

Ei 29 41 i | ite rolati netitutional
Quasi-corporations

30:4430.42 Quasi-corporations are unincorporated enterprises that function as if they were corporations. Quasi-
corporations are treated in the SNA as if they were corporations: that is, as institutional units separate from
the units to which they legally belong. Thus, quasi-corporations owned by government units are grouped with
corporations in the non--financial or financial corporate sectors.

36:4530.43 The intent behind the concept of a quasi-corporation is to separate from their owners those
unincorporated enterprises that are sufficiently self-contained and independent of their owners that they
behave in the same way as corporations. If they function like corporations, they must keep complete sets of
accounts. Indeed, the existence or possibility to construct a complete set of accounts, including balance
sheets, for the enterprise is a necessary condition for it to be treated as a separate institutional unit, otherwise
it would not be feasible from an accounting point of view to distinguish the quasi-corporation from its owner.

30:4630.44 In order to be treated as a quasi-corporation the government must allow the management of the
enterprise considerable discretion not only with respect to the management of the production process but also
the use of funds. Government quasi-corporations must be able to maintain their own working balances and
business credit and be able to finance some or all of their capital formation out of their own saving, financial
assets or borrowing. The ability to distinguish flows of income and capital between quasi--corporations and
government implies that, in practice, their operating and financing activities must be separable from
government revenue or finance statistics, despite the fact that they are not separate legal entities. The net
operating surplus of a government--owned quasi-corporation is not a component of government revenue and
the accounts for government record only the flows of income and capital between the quasi-corporation and
government.

The case of restructuring agencies

36:4730.45 Some public units are involved in the restructuring of corporations, either non-financial or financial.
These corporations may or may not be controlled by government. Restructuring agencies may be long-
standing public units or agencies created for this special purpose. Government may fund the restructuring in
various ways, either directly, through capital injections (capital transfer, loan or acquisition of equity) or
indirectly, through granting guarantees. Units such as restructuring agencies have little output so the usual
criterion of whether the output is market or non-market in determining when the unit is part of general
government is not sufficient. Instead, the following propositions should be considered:

a. A unit that serves only government is more likely to be included in general government than one that
deals with other units atseas well.

b. A unit that sells financial assets at other than market values is more likely to be in the general



government sector than not.

c. Aunit that takes on low risk because it acts with strong public financial support and legally or effectively
on behalf of the government is tikelyto-be-included within general government.

30:4830.46 Restructuring agencies may operate in a number of ways. The following are two frequently-
observed examples.

30:4930.47 A restructuring agency may undertake the reorganization of the public sector and the indirect
management of privatization. Two cases may be considered:

a. The restructuring unit is a genuine holding company controlling and managing a group of subsidiaries
and only a minor part of its activity is dedicated to channelling funds from one subsidiary to another on
behalf of the government and for public policy purposes. The unit is classified as a corporation and the
transactions made on behalf of the government should be rerouted through the general government.

b. The restructuring unit, whatever its legal status, acts as a direct agent of the government and is not a
market producer. Its main function is to redistribute-ratienal income and wealth, channelling funds from
one unit to the other. The restructuring unit should be classified in the general government sector.

30:5030.48 Another example of a restructuring agency is one mainly concerned with impaired assets, mainly in
a context of a banking or other financial crisis. Such a restructuring agency must be analysed according to
the degree of risk it assumes, considering the degree of financing of the government. Again, two cases may
be considered:

a. The restructuring agency borrows on the market at its own risk to acquire financial or non-financial assets
that it actively manages. In this case the unit should be classified as an-institutiona unit in the financial
corporations sector.

b. The restructuring agency deliberately purchases assets at above market prices with direct or indirect
financial support from the government. It is primarily engaged in the redistribution of natienal-income
(and wealth), does not act independently of government or place itself at risk and therefore should be
classified in the general government sector.

Special purpose entitiesunits

30:5430.49 Government units are always considered resident because, by definition, the economic territory of
a country consists of the geographic territory administered by a government, as well as some territorial
enclaves in the rest of the world, used by the government for diplomatic, military, scientific, or other
purposes, normally with the formal agreement of the government of the country in which they are physically
located. These enclaves are part of the general government sector.

30:5230.50 Seme-—governmentsGovernments may set up special purpose entities(SPEsjunits, such as special
purpose vehicles, or similar resident units, for financial convenience, the SPEspecial purpose unit being

involved in fiscal or quasi-fiscal activities (including securitization of assets, borrowing, etc.). Resident




SPEsspecial purpose units that function in only a passive manner relative to general government and that
carry out fiscal activities are not regarded as separate institutional units in the SNA and are treated as part of
general government regardless of their legal status. If they act independently, acquire assets and incur
liabilities on their own behalf, accepting the associated risk, they are treated as separate institutional units
and are classified to sector and industry according to their principal activity.

36:5330.51 Nen-residentNon-resident special purpose units are referred to as special purpose entities (SPEs), as
explained in paragraph 5.86. SPEs are always classified as separate institutional units in the economy where
they are established. When such entities arehave been created, care must be taken to reflect faithfully the
fiscal activities of the government. All flows and steck-positions between the general government and the
non-resident SPEspecial purpose units (SPEs) should be recorded-when-they-oceur in the accounts for general
government and the rest of the world.

30-5430.52 A government may create a—nen-residentan SPE to undertake government borrowing or incur
government outlays abroad. Even if there are no actual economic flows recorded between the government
and the SPE related to these fiscal activities, transactions should be imputed in the accounts of both the
government and the rest of the world to reﬂect the ﬁscal act1v1tles of the government undertaken by-the-SPE;

4 aseetionD-through the SPE. Borrowing
by the SPE is mlrrored bV an 1mputat10n of borrowmf, bV the government from the SPE on the same terms
and via the same type of financial instrument, and an associated increase in the government’s equity in the

SPE. Interest payments made by the SPE are treated as funded by interest received from the government. The

expenditures of the SPE are re-routed through the government, and the imputed government expenditures

have the same nature and counterparty (e.g., capital transfers to public corporations) as the actual
expenditures of the SPE. Finally, any revenues of the SPE (e.g., fees from securitizations) are also rerouted

through the government. (The special case of securitization units is discussed in section D.)

Joint ventures

30:5530.53 Many public units enter into arrangements with private entities or other public units to undertake a
variety of activities jointly. The activities could result in market or non-market output. Joint operations can
be structured broadly as one of three types: jointly controlled units, referred to here as joint ventures; jointly
controlled operations; and jointly controlled assets.

30:5630.54 A joint venture involves the establishment of a corporation, partnership or other institutional unit in
which each party legally has joint control over the activities of the unit. The units operate in the same way as
other units except that a legal arrangement between the parties establishes joint control over the unit. As an
institutional unit, the joint venture may enter into contracts in its own name and raise finance for its own
purposes. A joint venture maintains its own accounting records.

30.5730.55 The principal question to be considered here is how to determine whether the effective economic
control of the joint venture establishes a public or a private unit. If a joint venture operates as a non--market
producer, it must be the case that government is in effective control and itthe joint venture is classified as part
of general government.

30:5830.56 If the joint venture is a market producer, it is treated as a public or private corporation according to
whether it is or is not controlled by a government unit, using the same indicators as described above.
Normally, the percentage of ownership will be sufficient to determine control. If, however, the public and
private units own an equal percentage of the joint venture, the other indicators of control must be considered.




36:5930.57 Public units can also enter into joint operating arrangements that do not involve establishing separate

institutional units. In this case, there are no units requiring classification, but care must be taken to ensure
that the proper ownership of assets is recorded and any sharing arrangements of revenues and expenses are
made in accordance with the provisions of the governing contract. For example, two units may agree to be
responsible for different stages of a joint production process or one unit may own an asset or a complex of
related assets but both units agree to share revenues and expenses.

Supranational authorities

30:6030.58 Seme-countriesCountries may be part of an institutional agreement that involves monetary transfers

from the member countries to the associated supranational authority and vice versa. The supranational
authority also engages in non-market production. In the national accounts of the member countries, the
supranational authorities are non-resident institutional units that are part of the rest of the world and may be
classified in a specific subsector of the rest of the world.

30:6130.59 Because the supranational authority is fulfilling the functions of a level of government, it is possible

30.60

to construct a set of accounts for the authority as if it were a resident unit of the member country even though
it remains non-resident. Such an additional account may provide a useful supplement for the analysis of the
economic activities of the member countries.

Trusts

Government and public sector units may create trusts. The trustees they name may, or may not, be part of the

3.C.

4.1.

public sector. Furthermore, depending on the country's legal framework, the trust might be constituted as a
private entity even when the risks and rewards remain with a government or public sector unit. Determining
the sector classification of the trusts created by government or public sector units may require a case-by-case
application of the tests for whether a trust or similar fund is an institutional unit shown in the decision tree of
Figure 5.2 in Chapter 5 and a test of whether the unit is a market or non-market producer.

The government finance presentation of statistics

Introduction

36:6230.601 The sequence of economic accounts for all institutional units and sectors is described in chapters 67

to 1314. For the general government sector and, in some cases, the public sector, experience has shown that
an alternative presentation, usually known as a government finance presentation or public finance
presentation, of the stocks and flows is better suited to eertain—analyticalrequirements-fiscal analysis. This
section gives a very brief overview of the way in which government accounts are presented in,for-example;
the GESM2004,—whichGFSM and of that presentation’s conceptual differences from the SNA. The GFSM
should be consulted for further explanation and discussion.

30.6330.62 Basically, the government finance presentation consists of transactions that increase net worth

leading to an aggregate called revenue and transactions that decrease net worth, leading to the aggregate
called expense. In addition, there are two main balancing items, net operating balance, and net lending or net
borrowing. Additional accounts can be shown for other economic flows and balance sheets.

30.6430.63 The following section provides general information about the concepts involved in government



finance.

5.2. Revenue

30.6530.64 A revenue transaction is one that increases net worth. In the government finance presentation of the
accounts, the concept of revenue is defined to include all reseurcesrevenues acquired by government as
recorded in the SNA current accounts and capital transfers receivable recorded in the capital account.
Specifically, revenue can be determined as follows:

Revenue

equals Taxes,

plus Social contributions,

plus Other current revenue,

plus Capital transfers receivable.

30.6630.65 Government revenue is usually dominated by compulsory levies in the form of taxes and social
contributions. For some levels of government, grants (transfers from other government units and international
organizations) are a major source of revenue. Other general categories of revenue include fines, penalties,
and forfeits, property income, sales of goods and services and miscellaneous transfers other than grants.

30:6730.66 sthmati

advantage of the government finance presentation is that all taxes can be presented as one category of
revenue, with subclassifications according to the basis on which the tax was levied. In particular, both current
and capital taxes can be shown under a single heading. In the SNA, taxes are recorded in several of the
accounts in the sequence of economic accounts. The problems involved in estimating taxes and social

contributions and their solutions are described in section D.

30:6830.67 Other current revenue covers property income, sales of goods and services, fines, penalties and
forfeits, voluntary transfers other than grants and miseceHaneouspremiums, fees, and unidentified revenue-claims
related to nonlife insurance and standardized guarantee schemes. The distribution of goods and services that
are not sold at all, or sold for prices that are not economically significant, does not accord with the general
notion of revenue as a transaction that increases net worth. As a result, only actual sales of goods and services,
or goods and services produced by government but provided as eempensationremuneration in kind of
employees inkind are included in revenue. (The goods and services provided as compensation in kind are
treated as revenue because they offset expenditure.)

30.6930.68 Transfers from one government unit to another, often from the central or a state government to a
lower level of government, can be quite important sources of government revenue. The government finance
presentation allows all of these receipts to be collected into a separate category of revenue, usually labelled



6-3.

grants. Other transfers, including subsidies, normally amount to much less and are reported separately.
Property income may or may not be an important source of revenue, but in either case, it relates directly to
the same category as in the allocation of primaryearned income account except for the interest payable to

financial intermediaries that is treated as implicit financial services on loans and deposits in the national
accounts presentation but not in the GFS presentation.

Expense

36:7030.69 An expense transaction is one that decreases net worth. In the government finance presentation of

the accounts, the concept of expense is defined to include all asesexpenditures incurred by government as
recorded in the SNA current accounts and capital transfers payable as recorded in the capital account.
Specifically, expense can be determined as follows:

Expense

equals Production expenses (eempensationremuneration of employees, intermediate consumption and

consumption-offixed-eapitaldepreciation),

plus Interest payable,

plus Subsidies,
plus Grants,

plus Social benefits,

plus Other current expenses,

plus Capital transfers payable.

367430.70 FheMany of the differences between the government finance presentation as—in-GESM260+,—for

example-differs-from-the-and the SNA sequence of economic accounts in-involve expenses. (See GFSM 2014,

Appendix 7, for a auwmberofways.general discussion of these differences.) The absence of a production
account in the government finance presentation makes it impossible to show both the cost structure of own--
account production and its final use. Fhus;ferFor instance, the salaries of employees engaged in own--account
capital formation are directly classified as acquisitions—eofgross capital formation and not as
compensationremuneration of employees. Conversely, the salaries of employees thatwho produce social
benefits in kind are recorded as eompensatioaremuneration of employees and not again as (part of) expense
on social benefits in kind. The government finance presentation also uses some labels and definitions that
differ from those in the sequence of accounts and alse-introduces various simplifications. For example, outlays
on EXSBMimplicit financial services on loans and deposits and insurance services are not distinguished from
interest and net insurance premiums respectively.

36:7230.71 Governments typically produce many services and some goods and then distribute them free or at



prices that are not economically significant. In the SNA, the cost of these goods and services is recorded as
a use when they are produced and again as a social benefit or final consumption expenditure when they are

distributed. Toreduce-unnecessary-duplication-these These costs are recorded only as production expenses in the
government finance presentation to avoid unnecessary duplication.

30:7330.72 In prineiple;retirementthe GFS presentation, pension benefits paid to retired government employees
and their survivors are considered the-liquidatienliquidations of a-liability-pension liabilities rather than a
paymenmﬁarcurrent expense HOW%V%FT}]CV are therefore not mcluded in praeﬁeesomal benefltSﬂﬁ—F%peﬁed—lﬂ

hab&h&es—af%te%%@ec—h&éed—th% The deﬁmtlon of somal contrlbutlons mustis also b%%%l—ﬁéed—ﬁzemmore

restrictive than in the SNA because contributions to employment-related pension schemes are recorded as
incurrence of pension liabilities rather than as revenue-and-. The net incurrence of pension liabilities of the
item-adjustmentfor-changesGFS presentation is known as the change in pension entitlements excladedfrom
expense:in the SNA.

7. Outlays

4. Expenditure

30.7430.73 The purchase of a non-financial asset is not an expense because it has no net effect on net worth
since it represents the exchange of one type of asset for another or the incurrence of a liability matched by
the acquisition of an asset. It is, however, included in a total called expenditure eutlays—(or, sometimes,

outlays-expenditure). Outlays-areExpenditure is defined as follows:

—————Outhays

Expenditure

equals Expense,

plus Aequisitionstess-dispesals-ofNet investment in non-financial assets.

Fhe-net-aequisition-ofNet investment in non-financial assets is the sum of the gross capital formation and
acquisitions less disposals of non-produced non-financial assets.

8.5.  Net operating balance

30:7530.74 The net operating balance is defined as revenue less expense. It is the balance of all transactions that
affect net worth. It is equivalent to the changes in net worth due to saving and capital transfers in the SNA
sequence of economic accounts. It provides a measure of the sustainability of government policies as it
represents the resources acquired or consumed by the government’s current operations. Specifically:

Net operating balance



equals Revenue,

less Expense.

9.6.  Net lending or net borrowing

36:7630.75 Net lending or net borrowing can be calculated as the net operating balance less the net acquisition
efinvestment in non-financial assets or total revenue less total outlays. It represents the amount the
government has available to lend or must borrow to finance its non-financial operations. Specifically:

Net lending or net borrowing

equals Net operating balance,

less

et investment in non-financial assets. or, alternatively:

Net lending or net borrowing

equals Revenue,

less OutlaysExpenditure.

30.7730.76 Net lending or net borrowing is also the balancing item of the financial account, although in practice
a statistical discrepancy could appear as a result of using different sources and of possible errors and
omissions.

10.7. Consolidation

30:7830.77 For analytical purposes, there is often interest in the relationship between net lending or net
borrowing and the change in government liabilities. Attention to government liabilities usually eentrescenters
on the amount owed to non--government units_or abroad. There may be a substantial amount of liabilities
incurred by one government unit and held by a second government unit. The government finance presentation
consolidates all flows and stocks within each subsector and sector, and thus all asset and liability positions
between units belonging to the same grouping are eliminated. This procedure still allows the separate
identification of the debt of the general government sector, the central government subsector and the public
sector, which are analytically useful.

30.7930.78 Consolidation is a method of presenting statistics for a set of units as if they constituted a single
unit. It involves eliminating transactions and reciprocal stock positions among the units that are being
consolidated. Consolidation may be undertaken for any group of units, but it is particularly useful to
consolidate the units within the general government sector and its subsectors. For example, assessing the
overall impact of government operations on the total economy or the sustainability of government operations
is more effective when the transactions between different levels of government are eliminated and only those



transactions that are with other sectors or non- residents remain. Consolidation is of particular relevance for
transactions such as property income (in particular interest), current and capital transfers and transactions in
financial assets and liabilities. For example, the consolidated figures on the ratio of revenue or expense to
GDP are more useful for some purposes than the unconsolidated figures.

30-8030.79 In the SNA, consolidation is discouraged. Even in the government finance presentation, where
consolidation is often useful, it takes place only within a single account where the matching revenue and
expense entries appear. For this reason, consolidation adjustments do not affect balancing items. For example,
a grant (or transfer) from a central government to a local government unit is consolidated by eliminating the
expense from central government and the revenue from the local government, thus leaving the net operating
balance of the general government sector unchanged.

30.8130.80 Conceptually, the nature of consolidation is to eliminate all flows and stock positions among the
consolidated units, but practicality should be kept in mind. For example, it may be argued that transactions
in the production account, such as output and intermediate consumption of goods and services, should not be
consolidated. The decision about the level of detail employed in consolidation should be based on the policy
usefulness of the consolidated data and the relative importance of the various types of transactions or stocks.

36:8230.81 Within a government finance presentation, the major transactions considered for consolidation, in
probable order of importance, are:

a. Current and capital transfers, such as central government grants to lower levels of government;

b. Transactions in financial assets and liabilities, such as loans to other governments for policy purposes,
acquisitions of government securities by social security units and debt forgiveness;

c. Interest revenue and expense on intergovernmental holdings of financial assets and liabilities;

d. Acquisitions and disposals of non-financial assets, including intergovernmental transactions in land,
buildings and equipment;

e. Taxes paid by one government unit or entity to another;

f.  Purchases and sales of goods and services between government units.

30.8330.82 Two types of transactions that appear to take place between two government units are never
consolidated because they are re-routed in the SNA to other units. The first is that all employer social
contributions, whether paid to social security or to government pension funds, are treated as being paid to the
employee as part of compensationremuneration of employees, and then paid by the employee to the fund. The
second is that all taxes withheld by government units from the eempensatioaremuneration of their employees,
such as pay-as-you-earn (PAYE) taxes, and paid to other governments should be treated as being paid directly
by the employees. The government employer is simply the collecting agent in this case for the second
government unit. However, taxes on gross payroll and labour force that are not treated as social contributions
should be consolidated when they are significant and can be identified.




36:8430.83 Practical difficulties always arise with consolidation. For example, when a transaction to be
consolidated is identified in the records of one unit, the corresponding transaction should appear in the
accounts of the counterparty-but. However, it may not be recorded there, it may be recorded in a different
period, it may be recorded at a different value, or it may be classified as a different type of transaction. Such
errors in the strict application of a quadruple accounting system may exist in relation to any transaction but
become apparent when consolidation is attempted.

30-8530.84 Even if transactions between the subsectors of government are being consolidated when presenting
the accounts for general government as a whole, they should not be eliminated for the accounts of each
subsector considered separately.

114.8.  Classification of the functions of government

30.8630.85 A classification of expenditure transactions-en—oeutlays using the Classification of Functions of
Government (COFOQ) is integral to the government finance presentation. This_functional classification
shows the purpose for which outlays are undertaken. These purposes may differ significantly from the
administrative arrangements of governments. For example, an administrative unit responsible for health
services may undertake some activities with an educational purpose, such as training of medical
professionals. A cross classification of the transactionsexpenditure of government by both economic nature
and according to functions;- (as shown, for example, in GESM2661,GFSM) is encouraged.

12.D. Accounting issues particular to the general government and public
sectors

30:8730.86 The accounting rules of the SNA apply to general government and public sectors in the same way
that they apply to all other sectors of the economy. However, due to the particular nature of the activities of
government units, some additional guidance is useful to assist with the treatment of selected transactions.
These topics are grouped under four headings:

a. Clarification of the recording of taxes;

b. Interaction—— with— non-resident—— government-type authorities (including taxes paid to another
authority);

c. Issues related to debt;

d. Interaction with the corporations sectors.

A separate section for each of these headings follows.

1. Clarification of the recording of taxes



Government issued permits

30-8830.87 Taxes are compulsory unrequited payments, in cash or in kind, made by institutional units to the
general government exercising its sovereign powers or to a supranational authority. They usually constitute
the major part of government revenue, up to 90 percentpercent in some countries. Taxes are described as
unrequited because, in most cases, the government provides nothing commensurate in exchange to the
individual unit making the payment. However, there-arein some cases-where, the government does provide
somethlng to the 1nd1v1dua1 unit in return for athe payment in the form of the d{reetgrantmg of a perm1t or

tha%aeﬂwﬂesar&perfoﬁneéﬁ&ndeeth%mm&her&aﬂemey%h%lawhcense The borderlme between when such

payments are to be treated as a tax and when as the sale of a service or as the sale of an asset by the government
requires additional-guidancee xplanatlon

30.88  One of the regulatory functions of governments is to forbid the ownership or use of certain goods, or the
pursuit of certain activities, unless specific permission has been granted by issuing a permit or license for
which a fee must be paid. Most mandatory payments for permits and licenses authorizing pursuit of an
activity or ownership of a good can be considered unrequited, making them a tax rather than a fee for services.
Usually, the primary beneficiary of the regulatory schemes that require these payments is society as a whole
not the individual unit making the payment. In other cases, the permit is simply issued automatically upon
receipt of the payment. Furthermore, the payments to apply for a permit or license are frequently non-
refundable if the permit or license is not granted.

30.89  Nevertheless, as noted in paragraph 9.55, in cases where the transaction involves a material service element
and the payment amount is not disproportionate to the cost of supplying the service, recording a sale of
services to the recipient of the permit or license may be appropriate.

30.90 Chapter +727 discusses the case of licences issued by government in strictly limited numbers.

a. If the licence is not one to use a natural resource that qualifies as an asset and which the government
controls on behalf of the communlty, then the payment for the 11cence is a tax. Newnhstandmg—rﬁthe

b.  When the licence is to make use of a natural resource that qualifies as an asset and which the government
controls on behalf of the community, all payments for the licence are-treated-eitheras-or the aequisitionuse



30.91

of anthe natural resource asset in-the-category-of contracts-leases-or licences-or-as-the-paymentare treated as
payments of rent. The conditions that need to be considered in deciding between the acquisition of an
asset and the payment of rent are described in detail in part5-ofchapter +727.

Permission to use a produced asset owned by government is treated as an operating or financial lease, as
appropriate.

A decision tree on the classification of payments to government is shown in Figure 30.2. The decision tree

summarizes the treatment of payments for permits and licenses, payments for use or ownership of natural
resources, and types of payments to government.




Figure 30.2. Decision Tree for Classifying Payments to Government
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Accrual recording of taxes
30:9430.92 Like all transactions in the system, government transactions should be recorded on an accrual basis.

This is true on both the revenue side (for example, taxes and social contributions) and the expense side (for
example, interest charges). Unless both parties to a transaction record their view of the transaction at the
same point in time, the accounts do not balance.

30.9230.93 For the government, recording revenue and claims when the underlying event occurs is particularly
difficult since-governmentif the government’s recordings are eften-on a cash basis. This is especially the case
for taxes. Further, when accrued taxes are calculated from assessments of taxes due, there may be a risk of
over- or understatement of tax revenue. Since tax revenue is a crucial government finance aggregate, such an
error must be avoided.

36.9330.94 As explained in chapter 34, the period of time between the moment a tax or any distributive
transaction is recorded as accruing in the non-financial accounts and the moment the payment is actually
made is bridged by recording an account receivable or payable in the financial account. In cases where a
prepayment covering two or more accounting periods is made to government, an account payable is recorded
in the financial account of government for the amounts due in future periods. In effect this is a financial
advance made to government by the payee. It is a liability of the government and an asset of the payee. This
liability is extinguished as the amounts fall due in future periods.

30.9430.95 The amount of taxes recorded as accruing recognizes that some taxes that may be due in principle
are in practice unlikely to be collected. The alternative means of making the necessary adjustments are



described in paragraphs 8-589.59 t0 9.61.58t6-8:59-8-:59-

Tax credits

30.9530.96 Tax relief can take the form of a tax allowance, an exemption, a deduction or a tax credit. Tax

allowances, exemptions and deductions are subtracted from the tax base before the tax liability is computed.
A tax credit is an amount subtracted directly from the tax liability due by the beneficiary household or
corporation after the liability has been computed. Tax credits can sometimes be payable, in the sense that any
amount of the credit that exceeds the tax liability is paid to the beneficiary. In contrast, some tax credits are
non-payable (sometimes called wastable) and are limited to the size of the tax liability.

30:9630.97 In Revenue Statistics and GESAM2004GFSM-, a tax relief that is embedded in the tax system is

recorded as reducing the tax liability of the taxpayer and therefore as reducing government tax revenue. This
is the case for tax allowances, exemptions and deductions, since they enter directly into the calculation of the
tax liability. This is also the case for non-payable tax credits as their value to the taxpayer is limited to the

size of their tax liability. Ferpayabletax—eredits—onlythe-execess-over-the-correspondingtiability—whiech
corresponds-to-an-outlay by-gevernment-is-shownas-anHowever, when tax relief is granted in the form of

payable tax credits, it should be recorded on a gross basis: the total amount of tax receivable should be
recorded as tax revenue of government and the total amounts of payable tax credits should be recorded as

expense.

30.98

30.99

Treating payable tax credits in this way has no impact on the net borrowing or net lending of the
general government but has an 1mpact on both the tax burden and the ratlos of pubhc expense or expendlture

Transactions with other national, international and supranational organizations

Transactions may occur between government units and either international or supranational
organizations, regarded as non-resident units. Even when government acts as the unit channelling funds to or
from the non-resident unit, the transactions are recorded as taking place directly with the non-resident unit.
Six cases may be considered:

a. Taxes: Some taxes on products, such as import duties, excises and value added taxes, might be payable
to a supranational organization because they are considered to be levied directly by the supranational
organization.

b. Subsidies: Any subsidies paid by a supranational organization directly to a resident producer are
recorded as payable by the supranational organization rather than a resident government unit.

c. Current international cooperation: This consists of current transfers in cash or in kind between the



30.100

30.101

governments of different countries or between governments and international organizations and includes
specifically:

- Transfers between governments that are used by the recipients to finance current
expenditures, including emergency aid after natural disasters; they include transfers in kind in the form
of food, clothing, blankets, medicines, etc.;

- Annual or other regular contributions paid by member governments to international
organizations (excluding taxes payable to supranational organizations);

- Payments by governments or international organizations to other governments to cover
the salaries of those technical assistance staff who are resident in the country in which they are working
and are employed by the host government.

d. Miscellaneous current transfers: These consist of payments to international or supranational authorities
that are regarded as being compulsory but are not taxes.

e. Capital transfers: These include investment grants and other capital transfers, including the counterpart
transaction of debt cancellation as a capital transfer payable and the counterpart of debt assumption as
a capital transfer receivable.

f.  Financial transactions: Some financial transactions, usually loans, may be recorded when granted by
international organizations (for example, the World Bank and the International Monetary Fund) or
granted to other governments.

International membership dues

In afewsome cases, membership dues and subscription fees payable to international organizations
may not be treated as transfers but as payments for a service, recorded on an accrual basis. Exceptionally,
and-when there is a possibility, even if unlikely, of repayment of the full amount, the payment may represent
the acquisition of a financial asset.

International assistance

International assistance sometimes takes the form of making goods, such as food and clothing or
emergency equipment available following a natural disaster. In addition to the goods or services themselves,
all costs identifiable with the delivery of the goods or services such as transportation to the foreign country,
delivery within that country, the eompensatiorremuneration of government employees of the donating country
to prepare the shipments or oversee their delivery, insurance and so forth should be included in the value of
the transfer to the extent that these costs are met by the donor.



30.102

30.103

30.104

30.105

The prices of the goods or services in the receiving country might be quite different from the prices
in the donor country. As a general principle, the value of the donation to the recipient should be regarded as
equal to the cost of providing the assistance to the recipient. It follows that the prices of the donor country
should be used as a basis for the calculation of the value of the donation.

When the goods and services and associated delivery charges are donated by government, NPISHs
or households, the donated items are negativeexcluded from final consumption matehing(and a current transfer
inkindis recorded. If the items are prevideddonated by corporations, they are recorded as a current transfer-ia
cash followed by a purchase of the goods by the recipient. In both cases the items involved are included in
exports of the donor country and imports of the recipient country.

Debt and related operations

Debt

Debt is a commonly used concept, defined as a specific subset of liabilities identified according to
the types of financial instruments included or excluded. Generally, debt is defined as all liabilities that require
payment or payments of interest or principal by the debtor to the creditor at a date or dates in the future.
Consequently, all debt instruments are liabilities, but some liabilities such as shares, equity and financial
derivatives are not debt. However, due to specific legal, institutional or practical arrangements some other
definitions of debt may also exist. It is therefore useful in all cases to clearly identify the definition of debt
according to the instruments included.

Debt operations are often used by government as a means of providing economic aid to other units.
The general principle for any cancellation or assumption of debt of one unit by another unit made by mutual
agreement is to consider that there is a voluntary transfer of wealth between the two units. This means that
the counterpart transaction of the liability assumed or of the claim cancelled is a capital transfer.

Debt reorganization

30.106

Debt reorganization (also referred to as debt restructuring) is an arrangement involving both the creditor and

the debtor (and sometimes third parties) that alters the terms established for servicing an existing debt.
Governments can be involved in debt reorganization as debtors, creditors, or guarantors. There are four main
types of debt reorganization:

a. Debt forgiveness. A reduction in the amount of, or the extinguishing of, a debt obligation by the creditor
via a contractual arrangement with the debtor.

b. Debt rescheduling or re-financing. A change in the terms and conditions of the amount owed, which
may result or not in a reduction in burden in present value terms.

c. Debt conversion—Fhe and debt prepayment. In a debt conversion, the creditor exchanges the debt claim




30.107

30.108

30.109

30.110

30.111

30.112

for something of economic value; other than another debt claim, on the same debtor. This includes debt-
for--equity swaps and debt-prepayment-for-development swaps among other arrangements.

d. Debt assumption and debt payments on behalf of others when a third party is also involved.

Debt forgiveness (or debt cancellation)

Debt forgiveness is defined as the voluntary cancellation of all or part of a debt obligation within a
contractual arrangement between a creditor and a debtor. Debt forgiveness is distinguished from debt write-
off by the agreement between the parties and the intention to convey a benefit, rather than unilateral
recognition by the creditor that the amount is unlikely to be collected. Debt forgiven may include all or part
of the principal outstanding, inclusive of any accrued interest arrears (interest that fell due in the past) and
any other interest costs that have accrued. Debt forgiveness does not arise from the cancellation of future
interest payments that have not yet fallen due and have not yet accrued.

Debt forgiveness is recorded as a capital transfer received by the debtor from the creditor at the time
specified in the agreement that the debt forgiveness takes effect with a repayment of the debtor’s liability in
the financial account and a matching receipt by the creditor. In the balance sheet, the debtor’s liability and
creditor’s asset are reduced by the amount of debt that is forgiven. Valuation of the amount of the debt
forgiven is at market prices for flows and stocks, except for loans where the nominal value is used.

Debt rescheduling and refinancing

Debt rescheduling (or refinancing) is an agreement to alter the terms and conditions for servicing an
existing debt, usually on more favourable terms for the debtor. Debt rescheduling involves rearrangements
on the same type of instrument, with the same principal value and the same creditor as with the old debt.
Refinancing entails a different debt instrument, generally at a different value and may be with a creditor
different than that from the old debt.

Under both arrangements, the debt instrument that is being rescheduled or refinanced is considered
to be extinguished and replaced by a new debt instrument with the new terms and conditions. If there is a
difference in value between the extinguished debt instrument and the new debt instrument;part of the same
type, the- difference is a type of debt forgiveness by government and a capital transfer is neeessaryrecorded
to account for the difference.

Debt rescheduling is a bilateral arrangement between the debtor and the creditor that constitutes a
formal deferment of debt-service payments and the application of new and generally extended maturities.
The new terms normally include one or more of the following elements: extending repayment periods,
reductions in the contracted interest rate, adding or extending grace periods for the repayment of interest and
principal, fixing the exchange rate at favourable levels for foreign currency debt, and rescheduling the
payment of arrears, if any.

The treatment for debt rescheduling is that the existing contract is extinguished and a new contract
created. The applicable existing debt is recorded as being repaid and a new debt instrument (or instruments)
of the same type and with the same creditor is created with the new terms and conditions.
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The transaction is recorded at the time agreed by both parties record—the—change—in—terms—in—their—books;
and is-valued-at the value of the new debt.

Debt refinancing involves the replacement of an existing debt instrument or instruments, including
any arrears, with a new debt instrument or instruments. It can involve the exchange of the same type of debt
instrument (such as a loan for a loan), or different types of debt instruments (such as a loan for a bond). For
instance, thea public sector unit may convert various export credit debts into a single loan-Alse,debtrefinancing
can-be-said-to-have-takenplace-when-a-debtorexchanges_or exchange existing bonds for new bonds through

exchange offers given by its creditor (rather than a change in terms and conditions).

The treatment of debt refinancing transactions is similar to debt rescheduling to the extent that the
debt being refinanced is extinguished and replaced with a new financial instrument or instruments. However,
unlike in rescheduling, the old debt is extinguished at the value of the new debt instrument except for non-
marketable debt ewed:(e.g., a loan) owed to official creditors. The balance sheet reflects the transactions
extinguishing the old debt instrument and the creation of the new debt instrument along with any valuation
change -(the difference between the value of the old and new debt instruments) recorded in the revaluation
account.

Debt conversion

ADebt conversion (swap) is an exchange of debt-, typically at a discount, for- a nondebt claim (such
as equity-swep), or for counterpart funds that can be used to finance a particular project or policy. An example
is a debt-for-equity swap, which occurs when a creditor agrees to replace a debt owed to it by-aawith equity
seeurity. For example, the government may agree with a public enterprise to accept an increase in its equity
stake in the public enterprises instead of making a loan. If there is a difference in value between the
extinguished debt instrument and the new equity instrument, it is a type of debt forgiveness by government
and a capital transfer is necessary to account for the difference.

Debt assumption

Debt assumption occurs when one unit assumes responsibility for another unit’s outstanding liability
to a creditor. When a government assumes a debt, in most instances the counterpart transaction of the new
government liability is a capital transfer in favour of the defaulting debtor. However, if the government
acquires an effective legal claim against the defaulting unit and there is a realistic probability that the claim
will be paid, the government may record, as the counterpart transaction of its new liability, the acquisition of
a financial asset equal to the present value of the amount expected to be received. If this amount is equal to
the liability assumed, no further entries are required. If the amount expected to be recovered is less than the
liability assumed, the government records a capital transfer for the difference between the liability incurred
and any asset acquired. Similarly, if a government has its debt assumed by another government, then it
reeordsmight record a capital transfer receivable, a new debt to the assuming government unit, or a
combination of the two.

Debt assumption frequently occurs when a government guarantees a debt of another unit and the
guarantee is called (or activated). The treatment of the guarantee itself is described below.

Debt payments on behalf of others are similar to debt assumptions, but the unit making the payments
does not assume the entire debt. The transactions recorded are similar to those described under debt
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forgiveness.

Other issues related to debt re-organization

Debt write-offs refer to unilateral reductions by a creditor in the amount owed to it, usually when a
creditor concludes that a debt obligation has no value or a reduced value because part or all of the debt is not
going to be paid. Frequently the debtor is bankrupt or has disappeared. An other change in the volume of
assets is used to record the write-off. Unlike the cases of debt assumption and debt forgiveness, no capital
transfer is recorded and therefore there is no impact on net lending or borrowing of government.

Debt arrears occur when a debtor misses an interest or principal payment. The debt instrument will
not normally change, but knowing the amount of debts in arrears can provide important information. When
feasible and important, therefore, each category of debt should be divided into those instruments that are in
arrears and those not in arrears.

Debt defeasance allows a debtor (whose debts are in the form generally of debt securities and loans)
to remove certain liabilities from the balance sheet by pairing irrevocably assets of equal value to the
liabilities. Defeasance may be carried out either by placing the paired assets and liabilities in a trust account
within the institutional unit concerned, or by transferring the paired assets and liabilities to another
institutional unit. In the former case, there are no transactions with respect to defeasance and the assets and
liabilities should not be excluded from the balance sheet of the unit. In the latter case, the assets and liabilities
in question are moved to the balance sheet of second unit as long as this unit is recognized as an institutional
unit in the SNA. Often the unit to which the paired assets and liabilities may be moved is an-SPE:a special
purpose unit. The conditions under which aa-SPEa special purpose unit is considered to be an institutional
unit are described in paragraphs 4-55-5.86 to 5.90 and 5.100 to 5.101. 4-55-te-4-67-4-67-If the SPEspecial
purpose unit is purely passive it is not considered to be an institutional unit and the assets and liabilities
concerned do not move off-balance sheet.

Debt issued on concessional terms—There—is—no—precise—definition—of conecessionalJoans;,—but—it—is
generally-aceepted-that-they-eeeur occurs when units lend to other units and-theat a contractual interest rate

that is intentionally set below the market interest rate that would etherwisenormally apply. The degree of
concessionality can be enhanced with grace periods, and frequencies of payments and a maturity period
favourable to the debtor. Since the terms of a concessional loan are more favourable to the debtor than market
conditions would otherwise permit, concessional loans effectively include a transfer from the creditor to the
debtor.

Loans with concessional interest rates te—a—foreign—geovernment—could be seen as providing a stream
of current transfertransfers equal to the difference between imputed interest payments based on the applicable
market rate of interest and the actual interest and-the-market-equivalentinterest—Hpayments required under
the terms of the loan. However, for practical reasons, such a-transfer-wererecognized—it-would-usually-be

current transfers are only recorded as-current-in cases of an employer lending to employees at below-market
rates of interest. In the cases of loans provided by governments and international eeeperation;-and-the-interest

%%rded—we&d%&adwsted%y%h&s&t%orgamzanons that contam a glft or transfer element the dlfference

sheuld-beprovided-terms (the face value of the loan) and the market Value of loan at the time of origination

may be presented as a capital transfer to the borrower in supplementary tables.
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Further details on the recording of debt operations can be found in GESM260+GFSM-, the Eurostat
Manual on Government Bebtand-Deficit and Debt, the Public Sector Debt Statistics Guide for Compilers
and Users, the External Debt Statistics Guide for Compilers and Users, and Appendix 2 of BBM6BPM7.

Government guarantees

Three types of guarantees are recognized in the SNA, standardized guarantees, guarantees that meet
the definition of a financial derivative and one-off guarantees. The recording of standardized guarantees (for
government and other units offering such guarantees) is described in part3-of-chapter +725.

Guarantees that meet the definition of financial derivatives are those that are actively traded
on financial markets, such as credit default swaps. The derivative is based on the risk of default of a reference
instrument and so is not actually linked to an individual loan or bond. They have no effect on the net lending
or borrowing of government.

One-off guarantees exist where the conditions of the loan or the security are so particular that it is
not possible for the degree of risk associated with the loan to be calculated with any degree of accuracy. In
most cases, the granting of a one-off guarantee is considered a contingency and is not recorded as a liability
for the guarantor. Payments under a one-off guarantee are recorded when the call on the guarantee is made
or when the fact that such a call will be made is very well established. As an exception, one-off guarantees
granted by governments to corporations in certain financially distressed situations and with a very high
likelihood to be called are treated as if these guarantees were called at inception. A particular case in point is
a bailout by government, which is discussed below.

The activation of a one-off guarantee is treated in the same way as a debt assumption. The original
debt is liquidated and a new debt is created between the guarantor and the creditor. In most instances, the
guarantor is deemed to make a capital transfer to the original debtor, unless the guarantor acquires an effective
claim on the creditor, in which case it leads to the recognition of a financial asset (a-liability-of the-debtor).the
liability of the creditor towards the guarantor). In exceptional cases where there is a very high likelihood that
the guarantee will be called (such as one-off guarantees granted by governments to corporations in financial
distress), the one-off guarantee may be treated as called at inception.

The activation of a guarantee may or may not require repayment of debt at once. The accrual
principle for time of recording requires that the total amount of debt assumed is recorded at the time the
guarantee is activated and the debt assumed. Repayments of principal by the guarantor (the new debtor) and
interest accruals on the assumed debt are recorded as these flows occur.

Securitization

Securitization occurs when a unit, named the originator, conveys the ownership rights over financial
or non--financial assets or the right to receive specific future flows, to another unit, named the securitization
unit. In return, the securitization unit pays an amount to the originator from its own source of financing. The
securitization unit is often an-SPE.a special purpose unit. The securitization unit obtains its own financing by
issuing debt securities using the assets or rights to future flows transferred by the originator as collateral.
Government units have made widespread use of this source of finaneefinancing.
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The first case involving government to be considered is when the securitization comprises the sale
(or the transfer) of an asset. (In the SNA, a stream of future tax receipts is not recognized as a government
asset that could be used for securitization.) The key question for how to record the transaction properly is to
determine whether the transfer of the asset is a sale of an existing asset to the securitization unit or a way to
borrow using possible future flows of revenues as collateral. In order to be treated as a sale, the asset must
already appear in the balance sheet of the government and there must be a full change of ownership to the
securitization unit as evidenced by the transfer of the risks and rewards linked to the asset. The following
factors must also be considered:

a. To be recorded as a sale, the purchase price must be equal to the current market price.

b. If the government, as the originator, guarantees repayment of any debt related to the asset incurred by
the securitization unit, it is unlikely that all of the risks associated with the asset have been transferred.

The second case involving government is the securitization of future revenue flows. In the SNA, a
stream of future incomes is not recognized as an asset. In most of these cases, it is not the rights to the income
that are used as collateral, but the obligation of the government to use a sufficient amount of the future income
to repay the borrowing in full. If more income is earned than is needed to repay the borrowing, the excess is
retained by the government. Because receipts of future income are uncertain, “rights” to considerably more
income than is necessary to repay the borrowing of the securitization unit are usually used as collateral. The
amount received by the government as the originator is treated as borrowing, usually in the form of a loan.

Government assumption of pension liabilities

On occasion, large one-off transactions may occur between a government and another unit, usually
a public corporation, linked to pension reforms or to privatization of public corporations. The goal may be to
make a public corporation competitive and financially more attractive by removing existing pension
liabilities from the balance sheet of the public corporation. This goal is_commonly achieved by the
government assuming the liability in question in exchange for a cash payment of the same value. If the cash
payment is not equal in value to the liability incurred, a capital transfer is recorded for the difference.

Relations of general government with corporations

Earnings from equity investment

A government unit has a close relationship with any public corporation or quasi-corporation that it
controls. Despite this close relationship, flows related to the equity investment between a government unit
and its controlled corporation are treated in the same way as flows related to equity investment between any
corporation and its owners. An equity investment is the action by economic agents of placing funds at the
disposal of corporations. The amounts invested, described as equity capital, are part of the own funds of the
corporation and the corporation has a large degree of freedom in the way in which they are used. In return,
the owners receive shares or some other form of equity securities. These financial assets represent property
rights on corporations and quasi- corporations and entitle the holders to:




a. A share of any dividends (or withdrawals of income from quasi-corporations) paid at the discretion of
the corporation but not to a fixed and predetermined income, and

b. A share in the net assets of the corporation in the event of its liquidation.

Dividends versus withdrawal of equity

30.136 It is important to distinguish between the return of the equity investment by the corporation to its
owner and the payment of income in the form of dividends. Only regular distributions from the
entrepreneurial income are recorded as property income either as dividends or withdrawals of income from
quasi-corporations. Large and irregular payments, based on accumulated reserves or sale of assets are
recorded as a withdrawal of equity.

30.137 However, it is encouraged to produce, as supplementary items, estimates applying an alternative treatment
of earnings from equity investment in corporations in which the retained earnings of corporations are
recorded as distributed to the shareholders and reinvested by them. This alternative treatment is also relevant
for public corporations.

Disposal of assets

30-43730.138 The sale of non-financial assets owned by public corporations, such as buildings and land, does not
by itself constitute privatization and is recorded in the capital account of the corporations sector as disposals
of fixed assets or other non-financial assets. However, if the public corporation sells assets and then
surrenders the proceeds of such a sale to general government, this is recorded as a withdrawal of
government’s equity in the corporation. A withdrawal of equity is also recorded if the public corporation
disposes of a financial asset and surrenders the proceeds to government.

Acquisition of equity, capital transfers and subsidies

30-43830.139 Subsidies are current transfers, usually made on a regular basis, from government to
corporationsenterprises designed to influence their levels of production, the prices at which their outputs are
sold or the remuneration of the eerperationsenterprises. Payments to public corporations on a large and
irregular basis (often called “capital injections” in the media) are not subsidies. They are treated as either a
capital transfer or the acquisition of equity:

a. Payments to cover cumulated losses over two or more years arising as a result of public policy purposes
should be recorded as a capital transfer.

b. A payment made in a commercial or competitive context may be treated as an acquisition of equity.
This should be limited to cases where the government is acting similarly to a private shareholder in that
it has a valid expectation of a cash return in the form of future property income. In this case, the
corporation will probably issue new shares to the government and enjoy a large degree of freedom over
how the funds provided are used.



Treating the payments as the acquisition of equity depends on evidence of the corporation’s profitability and
its ability to pay dividends in future.

Privatization

30-43930.140 Privatization is usually understood to consist of the sale of shares or other equity held by government
in a public corporation to other units. Often these other units are outside the public sector but they need not
be; for example, a public corporation may buy shares in a unit newly separated from government. Such sales
are purely financial transactions, recorded in the financial account of the SNA. The assets owned by the
public corporation continue to belong to the corporation; it is the ownership of the corporation itself, as
represented by the ownership of the equity in it, that changes hands. In effect, the government’s claim on the
public corporation reduces because government exchanges shares or equity in the public corporation for cash
or other financial assets. The cost of any financial services that government must purchase to achieve the sale
are treated as an expense that should be recorded as intermediate consumption by general government in the
SNA.

30-14630.141 Privatization may be organized in more complicated institutional arrangements. For instance, some
or all of the non-financial assets of a public corporation may be sold by a public holding company, or other
public agency, controlled by a government and all or part of the proceeds paid to the government. In such
cases, the public corporation will record the disposal of non-financial assets in the capital account, while the
payment to the government of the proceeds from the sale is recorded as a withdrawal of equity.

30-14130.142 The case where the privatization is arranged via a restructuring agency is discussed in paragraphs
22.4730.45 to 22:56:30.48

Nationalization

30-44230.143 Nationalization is a process whereby government takes control of specific assets or an entire
corporation, usually by acquiring the majority or the whole stake in the corporation. The recording of flows
differs according to the way the government takes control.

a. Appropriation or confiscation: the change in ownership of assets is not the result of a transaction made
by mutual agreement. There is no payment to the owners (or the compensation is not commensurate
with the fair value of the assets). The difference between the market value of the assets acquired and
any compensation provided is recorded as an uncompensated seizure in the other changes in the volume
of assets account.

b. Purchase of shares: the government buys all or some of the shares in the corporation at a price that is
the market price or very close to it. There is usually a legal context for the transaction which ensures
that it is made by mutual agreement, even though the former owner may have little choice whether or
not to accept the offer, or to negotiate the price. The purchase of shares is a financial transaction recorded
in the financial account.

Bailouts



30-14330.144 A bailout is a term meaning a rescue from financial distress. It is often used when a government unit
provides either short-term financial assistance to a corporation to help it survive a period of financial
difficulty or a more permanent injection of financial resources to help recapitalize the corporation. A bailout
may in effect constitute another means of nationalization if the government acquires control of the
corporation it is bailing out. Bailouts of financial institutions are particularly noteworthy. Bailouts are likely
to involve highly publicized one-time transactions involving large amounts and are therefore easy to identify.

30-14430.145 Intervention of general government may take various forms. For instance:

a. A government might provide equity financing or a loan on exceptionally favourable terms.

b. A government might purchase assets from the enterprise to be assisted for prices greater than their true
market value: or accept less than a fair price to assume its liabilities.

c. A government might create a special purpose entityunit or other type of public body to finance or to
manage the sales of assets or liabilities of the enterprise to be assisted.

30-14530.146 In most of these cases, the assistance provided by government to the unit suffering financial distress
is recorded as a capital transfer. In determining the magnitude of the capital transfers, the following points
need to be taken into account.

a. Ifthe government buys assets from the enterprise to be assisted, the amount paid will normally be more
than the true market price of the assets. The purchase of assets other than loans should be recorded at
the actual market price and a capital transfer should be recorded for the difference between the market
price and the total amount paid.

b. Governments often buy loans from financial institutions during a bailout. Unless a loan becomes
tradeable and is traded with established market value, it is always recorded in the SNA at nominal value.
Only if a market for the loans develops and the loans are regularly traded there are they reclassified as
securities and recorded at market value.

c.  When a government buys a loan at nominal value when the fair value is much less, no capital transfer
for the difference in value is recorded. However, if there is reliable information that some loans are
irrecoverable, their value is reduced to zero as an other volume change in the balance sheet of the
corporation and a capital transfer should be recorded from government to the corporation for their former
nominal value. If there is some possibility that some part of the loan may be recoverable in the future,
the loans are reclassified (at their zero value) from the balance sheet of the corporation to that of the
government at the time the capital transfer is recorded. If the value of the loans subsequently increases,
this is shown as a revaluation item in the government’s balance sheet.

d. As part of a bailout, government may extend the range of guarantees it is prepared to offer. These
guarantees should be recorded as described above in paragraphs 30.127 to 30.131 according to whether
this is a one-off guarantee or part of a standardized guarantee scheme.




30-14630.147 If a public institutional unit is created by government simplysolely to assume management of the
bailout, the unit should be classified in the general government sector. If the new unit has other functions and
the bailout is a temporary task, its classification as a government unit or a public corporation is made
following the general rules as described in the section above on restructuring agencies. Units that purchase
financial assets from distressed financial corporations with the objective of selling them in an orderly manner
cannot be considered financial intermediaries. If the unit has been created by government for this specific
task, it is classified in the general government sector.

30.148 It is usually assumed that the controlling government will provide a bailout to the public corporations it
controls if necessary. This implicit guarantee of the liabilities of a controlled public corporation means that
the public corporation’s negative net worth will become part of the net worth of the controlling government
if it fails (or, possibly, part of the net worth of another public corporation controlled by the same government
that is used to conduct the bailout). A controlling government’s equity in a corporation that it controls can
therefore be negative. Negative equity positions in controlled public corporations should be allowed to pass
through to the balance sheet of the controlling government rather than recorded as zero. In addition, the
reporting of negative equity positions as supplementary “of which” items is encouraged. The same treatment
of negative net equity positions also applies to the central bank.

Restructuring, mergers and reclassifications

30-14730.149 When a public corporation is restructured, financial assets and liabilities may appear or disappear
reflecting new financial relationships. These changes are recorded as changes in sector classification and
structure in the other changes in the volume of assets and liabilities account. An example of such a
restructuring is when a corporation is split into two or more institutional units and new financial assets and
liabilities are created.

36-14830.150 The purchase of shares and other equity of a corporation as part of a merger, on the other hand, is
to be recorded as a financial transaction between the purchasing corporation and the previous owner.

30-44930.151 Any change in the classification of assets and liabilities not related to restructuring or changes in
sector classification is recorded as a change in the classification of assets or liabilities in the other changes in
the volume of assets and liabilities account.

Transactions with the central bank

30:15030.152 It is appropriate to begin by recalling the definition of the central bank and associated explanations
from chapter 45. The central bank is the national financial institution that exercises control over key aspects
of the financial system. In general, the following financial institutions are classified in this subsector:

a. The national central bank, including where it is part of a system of central banks; and



b. Currency boards or independent currency authorities that issue national currency that is fully backed by
foreign exchange reserves.

c. Central monetary agencies of essentially public origin (for example, agencies managing foreign
exchange or issuing bank notes and coin) that keep a complete set of accounts but are not classified as
part of central government. Supervisory authorities that are separate institutional units are not included
with the central bank but are included with financial auxiliaries.

As long as the central bank is a separate institutional unit, it is always allocated to the financial corporations
sector even #though it is primarihy considered as a non-market producer.

30-45430.153 While the bank may be legally independent of government, it is charged with carrying out
government policy under the legislation establishing it. The central bank is always treated as being controlled
by government and is included in the financial corporations sector as a public corporation. It is the single
exception to the rule that a unit whose output is primariy-non-market is not to be classified as a corporation.

30-45230.154 Two types of payments by the central bank to the government require clarification:

a. Payments made on a regular basis, usually in the form of dividends, based on the current activity of the
central bank (such as managing foreign exchange reserves). These payments are recorded as dividends
so long as they are not abnormally higher than the sum of net interest and net commissions receivable
by the bank. Amounts in excess of this sum are to be recorded as a withdrawal of equity.

b. Exceptional payments following sales or revaluation of reserve assets. These payments should be
recorded as a withdrawal of equity. The rationale is that these assets are being managed as the economic
property of the nation and not of the bank itself. Their valuation affects the equity liability of the central
bank and the equity assets of the government. Holding gains on the reserve assets (assets of the central
bank) have a counterpart in the equity liability of the central bank and the equity assets of the central
government.

30-45330.155 The measurement of output of the central bank is descrlbed in paragraphs 7. 165 7. 169 s

Public-private partnerships

30:15430.156 Public-private partnerships (PPPs) are long-term contracts between twe-units;whereby-one-a private
unit (usually a private enterprise but occasionally a private NPI) and a public unit for the provision of a public
asset or set of assets and related services in which the private party acquires-ex, builds, or refurbishes an asset

erset-ofassets, operates itforperiod-and-then-handsthe-asset-over-to-a-second-unit—Such-the asset for the contract

period and bears srgnlﬁcant rlsk and management re%pomlbrhty There are many type% of PPP arrangements

a%—er&he&par&y—e&a—pﬂ%a{%a%eeeﬂd—parg#hﬁ%@ehem%e descrlbed Varlously as P&bhe—llﬂ%{e
Partnerships(PPPs)-Private Finance Initiatives (PFIs), Build;-Ows;-Operate--Transfer schemes (BOTs), Build-

Own-Operate-Transfer schemes (BOOTSs)), Design-Build-Operate schemes (DBOs), Design-Build-Finance-




Operate schemes (DBFOs), concessions, and so on. The basie-principles-ofall-are the same-and-are treated-the same
soeeiaede DL

30.157 _Governments engage in PPPs for a-variety-ofseveral reasons, including the hope that private management may
lead to more efficient production-aad-that, the desire to defer or spread payment obligations, and to benefit
from access to a broader range of financialfinancing sources-can-be-obtained—ta. During the contract period, the
PPP contractor operates the asset and assumes the associated risk and has the economic ownership. OreeThe
legal ownership of the assets during the contract period depends on the terms of the contract and the
applicable laws. Usually, once the contract period is over, the asset is transferred to the public sector, leaving

the government haswith both economic and 1ega1 ownershlp #&ne&easyt&esmbhsh*ﬂﬂehﬂ%rsﬂqelega#@

asset s economic owner ofa vhencan differ from

ef—legal owner, as economic ownershlp pa%kway—tmeﬂgh—th&seﬂae&mesﬁ#th%assemﬂmdek&gfeed%eems—tk%de
notreflect-market-pricesin the SNA is based on who bears the majority of the risks and rewards, and economic

ownership in the SNA may also differ from ownership of PPP assets in business accounts based on control

over the assets).

30.155-PPP contracts vary in their terms concerning the operatlon and maintenance of the assets—In

A ence,—some—a A may—have e ned— during the contract period and the

disposition of the assets at 1ts end, and n the standards for the price, quality and volume of the
services to reveal-their-true-economic-character:

30.158 PPPs—varysreatly-be supplied. A general-deseription-that-inelides—the-mest-common type of arrangement is as

follows—A-for a private enterprise agrees-to acquire a complex of fixed assets and then te-use those assets
together-with-otherproduction—inputs-to produce services—Theseservices-may-be delivered to the government,
either for use as an input to its own production (for example, motor vehicle maintenance services) or for
distribution to the public without payment (for example, education services);in-which-case-the). [f the services

are to be distributed to the publiche government will make performance-based periodic payments during-the
contract-period—The-private—enterprise-expeets—to-recover-its—costslinked to the asset’s availability and earn-an
adegquateratethe delivery of return-on-its-investment-from-these-payments:-the related services. Alternatively, in a

concession arrangement, the private enterprise saybuilds or acquires assets, then uses those assets to sell the
services to the public (for example, a toll roady—with-the-priceregulated). In either case, the payments to be
received by the gevernment-butsetatalevel-that-the-private enterprise expeets—will-allow—itare expected to

FeeOVercover its costs and allow it to earn an adequate rate of return on its 1nvest1nent R

30:45630.159 There can be many variations in PPP contracts regarding the legal ownership of the asset during the
contract period, the disposition of the assets at the end of the contract, the required operation and maintenance
of the assets during the contract, the price, quality and volume of services produced and so forth. At the end
of the contract period, the government may gain legal and economic ownership of the assets without payment.

30-45730.160 The-Even though the private enterprise is responsible for constructing or acquiring the fixed assets,
although-the-acquisition-is-often-aidedthe financing may be provided by the baecking-of-the-government—The- or
facilitated by a government guarantee, and the contract may require;-hewever; that the assets meet the design,
quality and capacity specified by the government;. The contract may also require that the assets be used in
the manner specified by the government to produce the-servicesrequired-by-the-contract and be maintained in
accordance with standards specified by the government. Furthermore, the assets typically have longer service
lives much-longerthan the contract period, so that the government will control the assets, bear the risks and
receive the rewards for a majersignificant portion of the assets’ service lives. Thus, it frequently is not obvious
whether the private enterprise or the government controls-the-assets-over-theirservice tives-orwill-bearbears the
majority of the risks and zeapreaps the majority of the rewards.

30.15830.161 As with operating and financial leases, the economic owner of the assets related—teof a PPP is



determined by assessing which unit bears the majority of the risks and which unit is expected to receive a
majority of the rewards of the assets. The factors thatneed-to be-consideredconsider in making this assessment
can be broadly divided into two groups, those associated with acquiring the asset and those associated with
using it in production. Some of the risks associated with acquiring the asset are:

a. The degree to which the government controls the design, quality, size and maintenance of the assets;

b. Construction risk, which includes the possibility of additional costs resulting from late delivery, not
meeting specifications or building codes and environmental and other risks requiring payments to third
parties.

Some of the risks associated with using the asset in production are:

a.  Supply risk, which covers the degree to which the government is able to control the services produced,
the units to which the services are provided and the prices of the services produced,;

b. Demand risk, which includes the possibility that the demand for the services, either from government
or, or from the public at large in the case of a concession arrangement, is higher or lower than expected

c. Residual value and obsolescence risk, which includes the risk that the value of the asset will differ from
any price agreed for the transfer of the asset to government at the end of the contract period;

d. Awvailability risk, which includes the possibility of additional costs or the incurrence of penalties because
the volume and/or quality of the services do not meet the standards specified in the contract.

30-45930.162 The relative importance of each factor is likely to vary with each PPP. It is not possible to state in

advance a set of prescriptive rules that will be applicable to every situation-in-asatisfactory-way-. The provisions
of each PPP must be evaluated in order to decide which unit is the legaleconomic owner.

30-+6030.163 Likewise, the complexity and variety of PPP contracts preclude the enumeration of detailed rules

governing the transactions to be recorded concerning the control and use of the assets. Instead, alt-efthe facts
and circumstances of each contract should be considered, and-then an accounting treatment should be selected
that best brings out the underlying economic relationships. There are, however, a few common difficulties.

——If the private enterprise is assessed as being the legal owner during the contract period and if, as usual, the
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government obtains legal and economic ownership at the end of the contract without an explicit payment, a
transaction must be recorded for the government’s acquisition of the assets.

_One-general approach is for the government gradually to build up a financial claim and the private unit
gradually to accrue a corresponding liability such that the value of both is expected to be equal to the residual
value of the assets at the end of the contract period. At the end of the contract period, the government records
the acquisition of the asset and the disappearance of the financial claim, and the private unit records the
disposal of the asset and the disappearance of the liability for the claim. Implementing this approach requires




existing monetary transactions to be rearrangedpartitioned or new transactions to be eenstruetedimputed
using assumptions about expected asset values and interest rates.

30-+6130.165 AnA simpler alternative appreachis to record the change of legal and economic ownership as a capital
transfer-The-eapital-transfer occurring in the same period as the change in ownership. This approach does not
reflect the underlying economic reality as well, but data limitations, uncertainty about the expected residual
value of the assets, and contract provisions allowing various options to be exercised by either party could
make recording a capital transfer acceptable on pragmatic grounds.

30:16230.166 If the government is assessed as being the legaleconomic owner of the PPP asset during the contract
period but does not make any explicit payment at the beginning of the contract, a-transaction-transactions must
be imputed to cover the acquisition—Themostcommon-suggestionis-that the of the asset. An acquisition be-made
via an-imputeda financial lease may be imputed because of the similarity with actual financial leases. The
details of the implementation of that-choice;however—dependsthis approach depend on the specific contract
provisions, hew-they-are-interpreted-and possibly other factors—Ferexample, but in general, a loan eeuld-be
structured as financial lease is imputed-and-. If there are actual government payments to the private unit,
they exist-could be partitioned so that a-pertienportions of each payment representsrepaymentofthe-go towards
imputed payments of principle and interest on the loan. If there are no actual government payments;-then-non-
monetary-transactions-could be-constructed (as in a concession arrangement), part of the payments from the public
for use of the asset may be re-routed through the government, with the imputed revenue being used by the
government for imputed payments of principle and interest on the loan-payments-.

13.E. The public sector presentation of statistics

36-+6330.167 As described in section B, the public sector includes all resident institutional units controlled directly
or indirectly by resident government units. In other words, the public sector consists of all units of the general
government sector plus all resident public corporations.

30-+6430.168 Statistics for the public sector can be presented both within the sequence of economic accounts for
institutional units and sectors or within the same government finance framework as described in section C of
this chapter, depending on the use to be made of the statistics.

30:16530.169 With either method of presentation, it is useful to show both subsectors of the public sector and the
entire public sector, with the total public sector statistics shown both unconsolidated and consolidated. For
example, one column might have the statistics for the general government sector, a second column for the
aggregate of all public corporations and a third column would have the unconsolidated totals for the entire
public sector. Depending on the flows involved, a fourth column could show the amounts to be eliminated
by consolidation and a fifth column could show the consolidated totals for the entire public sector.

30-16630.170 Not all flows need to be consolidated for the public sector. Because the public sector is a mixture of
market and non--market producers, most components of revenue and expense will have limited economic
meaning for the public sector. Elements of the financial account and the balance sheet are the most likely
candidates to be consolidated.

30-46730.171 The same balancing items as stressed for the general government sector are likely to be important
for the public sector. The public sector net operating balance (or saving in the SNA sequence of economic
accounts) will indicate trends in net worth resulting from the public sector’s current operations. This is



particularly useful if there are public corporations operating at significant losses.

30-+6830.172 Net lending or net borrowing for the total public sector is krnews-asan indicator of the public sector

borrowing requirement. Net lending indicates the net financing supplied to either the rest of the economy or
the rest of the world; net borrowing indicates net financing obtained by the public sector from either the rest
of the economy or the rest of the world.

30-+6930.173 The balance sheet provides information efon net worth, determined as the value of total assets less

F.

tetaltot al liabilities, and financial net worth, determined as the difference between the value of total financial
assets and the-total liabilities. The latter is often cited because of the public sector’s influence on the financial
system and because it is often difficult to value government-unique non-financial assets.

Links to International Public Sector Accounting Standards (IPSAS)
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The International Public Sector Accounting Standards (IPSAS) are a comprehensive set of accounting
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standards for public sector entities that meet the following criteria:

a. Are responsible for the delivery of services to benefit the public and/or redistribute income and wealth;

b. Mainly finance their activities, directly or indirectly, by means of taxes and/or transfers from other levels
of governments, social contributions, debt or fees; and

c. Do not have a primary objective to make profits.

There is a close relationship between the SNA and IPSAS. They are both accrual-based accounting standards

and have similar measures of revenues, expenditures, assets, and liabilities, and similar accounting concepts
of control, economic substance, recognition, and valuation. Compilation of macroeconomic statistics in

accordance with the guidelines of the SNA is facilitated by the adoption of IPSAS by public sector entities.
The SNA and IPSAS have different objectives. as shown in Table 30.1. The objective of IPSAS is to provide
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useful information for accountability and decision-making on the finances of public sector entities, while the
SNA provides information for monitoring and analyzing the performance of an economy. The SNA is an
integrated system of accounts covering the total economy and its five institutional sectors, one of which is
the general government sector. Government-controlled units that are market producers or that are non-
resident are outside the boundary of the general government sector, but IPSAS do not distinguish between

market and non-market producers, or between resident and non-resident units.

The difference in objectives causes some differences in the information presented and in how accounting
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concepts are implemented. The main differences between IPSAS and the SNA involve the reporting entity,
consolidation, asset recognition, liability recognition, valuation, and the treatment of revaluations and other

changes in volume.

Reporting entity: In IPSAS, the reporting entity is a government or other public sector organization, program

30.178

or identifiable area of activity that prepares general purpose financial reports. In the SNA, the elementary
entity for statistical reporting purposes is an institutional unit, which is an entity that is capable, in its own
right, of owning assets, incurring liabilities, and engaging in economic activities in its own name. However,
the data reported in the SNA focuses on groups of institutional units (sectors or subsectors).

Consolidation: In IPSAS. consolidation within the controlling entity is required. In the SNA, flows between
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units within the sector or subsector are generally not consolidated, but consolidated accounts may be
compiled in supplementary presentations and analyses, as is the case for the general government sector. The
consolidated general government sector comprises resident institutional units controlled by government and
engaged in non-market production. In IPSAS all entities controlled by the reporting entity are consolidated
regardless of their market/non-market producer and residency status.

Recognition of assets: IPSAS recognizes assets based on control, while the SNA recognizes assets based on

economic ownership, where the economic owner is the institutional unit entitled to claim the benefits




associated with the use of the resource in the course of economic activity by virtue of accepting the associated

risks. For example, the party treated as the owner of the asset in some public-private partnerships or service
concession arrangements could be different under the two approaches.

30.180 Recognition of liabilities: In IPSAS, a liability is recognized whenever there exists an obligation of the entity
to transfer resources as a result of past events and an estimate can be made of the amount of the obligation.
However, in the integrated framework of the SNA, the need for symmetric recording means that a liability
can only be recognized if there is a recognizable claim by a counterparty. This can affect the recording of
provisions. For example, a provision for environmental restoration that is recognized as a liability in IPSAS
might be disclosed in supplementary tables in the SNA but would not be recognized in the sequence of
economic accounts.

30.181 Valuation: In IPSAS. assets are valued by applying either a historical cost model or a current value model.
In the SNA, the methods for valuing assets try to approximate the current market prices or, in case

(equivalent) market prices are not available, the current operational value or for some financial instruments

the nominal value.

30.182 Revaluations and other changes in volume of assets: IPSAS include some changes in the value of assets

caused by price changes and other changes in volume in the surplus or deficit (which is the balancing item
of the Statement of Financial Performance) and include some others directly in the net assets/equity
component of the Statement of Financial Position. In the SNA, revaluations and other changes in the volume
of assets and liabilities are kept separate from transactions, so they do not affect earned income and/or
disposable income.

Table 30.1. Comparison of SNA and IPSAS

System of National Accounts | IPSAS

Objective

Allow users of macro-economic statistics to monitor and | Allow users of general purpose financial reports to evaluate

analyze the performance of the economy. the financial performance and financial position of public

sector entities, and to hold management accountable and
inform decision-making

Reporting Unit

Institutional units and sectors: The statistical reporting A reporting entity is a government or other public sector
unit is an institutional unit, defined as an entity that is organization, program or identifiable area of activity that
capable, in its own right, of owning assets, incurring prepares general purpose financial reports. A reporting
liabilities, and engaging in economic activities in its own | entity may comprise two or more separate entities that
name. However, the primary focus is on groups of present general purpose financial reports as if they are a
institutional units (sectors or subsectors). single entity: such a reporting entity is referred to as an
economic entity or group reporting entity.

Scope
Total economy and the resident units comprised by its Public sector entities that meet the following criteria:
five institutional sectors. The general government sector | (a) Are responsible for the delivery of services to benefit
includes government units at all levels of government, the public or redistribute income and wealth;
social security funds., and non-market producers (b) Mainly finance their activities, directly or indirectly, by
controlled by government units. taxes and/or transfers from other levels of government,

social contributions, or fees; and

¢) Do not have a primary objective of making profits.

Consolidation

Flows between the units within a sector or subsector are IPSAS requires presentation of consolidated financial
generally not consolidated. statements for the controlling entity. In this case, the
reporting unit is the economic entity, defined as the
controlling entity and its controlled entities. Control is the
main criterion that determines consolidation. At the highest

Consolidated accounts are compiled for complementary

or analytical presentations, including for the general
government sector.

level of consolidation, the whole-of-government reporting
entity may include government departments, subnational




System of National Accounts

IPSAS

bodies such as state governments, government-owned

enterprises, and non-resident entities.

Recognition of Assets

Based on economic ownership. The economic owner of

Based on control. Control of the resource entails the ability

a non-financial asset or financial asset is the institutional
unit entitled to claim the benefits associated with the use

to use the resource (or direct other parties in its use) so as to

derive the benefit of its services or other economic benefits

of the asset by virtue of accepting the associated risks.

embodied in the resource.

Recognitio

n of Liabilities

To maintain symmetric recording in the integrated

framework of economic accounts, liabilities are only

A liability is recognized whenever an obligation to transfer

resources exists as a result of past events and the obligation

recognized when there is a recognizable corresponding

can be measured.

claim of a counterparty. For example, provisions for

environmental restoration are recognized but not in the

main framework of economic accounts.

Table 30.1. continued

System of National Accounts

IPSAS

Valuation

Current market prices are used to value flows and stocks.

On initial recognition, IPSAS requires measurement at

Production cost, the market price of a similar item, the

transaction price, or deemed cost where appropriate. On

written-down current replacement cost or present value

subsequent measurement, historical cost, current operational

of future benefits may be used as alternative valuation

value, cost of fulfilment, or fair value may be used.

methods if a market price is unavailable.

Revaluations and Other Volume Changes

Holding gains or losses are reported in the revaluation

Some gains or losses due to revaluations or changes in

account, and changes in volume are reported and in the

volume of assets and liabilities are recognized in the

other changes in volume account.

Statement of Financial Performance and some are
recognized in the Statement of Financial Position.




