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24. COMPARISON OF ACTUAL TO ESTIMATED TOTALS

The Budget is required by statute to compare bud-
get year estimates of receipts and outlays with the
subsequent actual receipts and outlays for that year. This
chapter meets that requirement by comparing the actual
receipts, outlays, and deficit for 2021 with the current ser-
vices estimates shown in the 2021 Budget, published in
February 2020.! It also presents a more detailed compari-
son for mandatory and related programs, and reconciles
the actual receipts, outlays, and deficit totals shown here
with the figures for 2021 previously published by the
Department of the Treasury.

Receipts

Actual receipts for 2021 were $4,047 billion, $187 billion
more than the $3,860 billion current services estimate in
the 2021 Budget, which was published in February 2020.
As shown in Table 24-1, this increase was the net effect
of legislative changes, economic conditions that differed
from what had been expected, and technical factors that
resulted in different tax liabilities and collection patterns
than had been assumed.

1The current services concept is discussed in Chapter 22, “Current
Services Estimates.” For mandatory programs and receipts, the Febru-
ary 2020 current services estimate was based on laws then in place,
adjusted for certain expiring provisions. For discretionary programs,
the current services estimate was based on the discretionary spending
limits enacted in the Budget Control Act of 2011 (Public Law 112-25,
“BCA”). Spending for Overseas Contingency Operations was estimated
based on annualizing the amounts provided in the Consolidated Ap-
propriations Act, 2020 (Public Law 116-93) and Further Consolidated
Appropriations Act, 2020 (Public Law 116-94) and increasing for
inflation. The current services estimates also reflected the effects of
discretionary and mandatory sequestration as required by the BCA
following failure of the Joint Select Committee on Deficit Reduction to
meet its deficit reduction target. For a detailed explanation of the 2020
estimate, see “Current Services Estimates,” Chapter 21 in Analytical
Perspectives, Budget of the United States Government, Fiscal Year 2021.

Policy differences. Legislated tax changes enacted after
the February 2020 estimates were finalized reduced 2021
receipts by a net $297 billion relative to the 2021 Budget
current services estimate.

The United States-Mexico-Canada  Agreement
Implementation Act (Public Law 116-113) authorizes
the President to proclaim the reduction or elimination
of tariffs consistent with U.S. commitments under the
Agreement, and sets forth procedures to certify and ver-
ify the general rules-of-origin for goods from Mexico and
Canada which apply for the purposes of granting prefer-
ential customs duty treatment; the Act was signed into
law on January 29, 2020 and increased 2021 receipts by
an estimated $2 million.

The Families First Coronavirus Response Act (Public
Law 116-127) provided fully refundable credits against
payroll taxes to compensate employers (including self-
employed individuals) for paid sick leave and family and
medical leave mandated in the Act; it was signed into law
on March 18, 2020, and decreased 2021 receipts by an es-
timated $1 billion.

The Coronavirus Aid, Relief, and Economic Security
(CARES) Act (Public Law 116-136), allowed employers
and self-employed individuals to defer payment of the
employer’s share of Social Security taxes incurred from
March 27 through December 31, 2020; provided a refund-
able Employee Retention Credit against payroll taxes for
employers who kept employees on payroll during mandat-
ed shut-downs; permitted business to offset 100 percent of
taxable income for net operating losses incurred over the
three-year period from 2018 to 2020, and allowed corpora-
tions to carry back recently incurred losses for refunds of
tax liabilities for the prior five years; allowed taxpayers
to use their business losses to offset non-business income
for tax years 2018 through 2020, or for farm losses for
tax years 2018 through 2025; waived penalties for certain
early withdrawals from retirement accounts in 2020; cre-

Table 24-1. COMPARISON OF ACTUAL 2021 RECEIPTS WITH THE INITIAL CURRENT SERVICES ESTIMATES
(In billions of dollars)
Changes
Estimate Total
(February 2020) Policy Economic Technical Changes Actual
Individual iNCOME taXeS .......ceeveeiieiiiiiiiieeeeecceeee e 1,929 —245 -17 378 116 2,044
Corporation income taxes .......c..ccoovveevvreeniens 284 -49 -13 149 87 372
Social insurance and retirement receipts 1,374 -45 -15 —-60 1,314
Excise taxes ........cccc..... 87 -3 -0 -8 -12 75
Estate and gift taxes ...... 22 -5 10 5 27
Customs duties .................. 54 0 0 26 26 80
Miscellaneous receipts 111 34 -10 24 134
Total rECEIPES .ouviieiiiiie e 3,860 —297 —47 531 187 4,047

* $500 million or less

323



324

ANALYTICAL PERSPECTIVES

ated a partial above-the-line deduction for taxpayers who
do not itemize deductions in 2020 but make charitable
contributions of up to $300 in cash; and excluded from
taxation certain employer payments for employees’ stu-
dent loans; among other provisions. This Act was signed
into law on March 27, 2020, and reduced 2021 receipts by
an estimated $123 billion.

Consolidated Appropriations Act, 2021 (Public Law
116-260) included the Taxpayer Certainty and Disaster
Tax Relief Act of 2020 in division EE, which made perma-
nent the reduction in the medical expense deduction floor,
the energy efficient commercial buildings deduction, and
the exclusion from income for certain benefits provided to
first responders; extended through 2025 the look-through
rule for related controlled foreign corporations, the new
markets tax credit, empowerment zone tax incentives,
the employer credit for paid family and medical leave,
the exclusion for certain employer payments of student
loans, and the carbon oxide sequestration credit; extended
through 2021 the credit for electricity produced from cer-
tain renewable resources and the credit for certain health
insurance costs of eligible individuals; established a
minimum rate for the low-income housing tax credit; and
provided disaster-related tax relief including establish-
ing special rules for the use of retirement funds and an
employee retention credit for employers affected by quali-
fied disasters. The Act was signed into law on December
27, 2020, and reduced 2021 receipts by an estimated $93
billion.

The American Rescue Plan Act of 2021 (Public Law
117-2) provided additional relief to address the contin-
ued impact of COVID-19 on the economy, public health,
State and local governments, individuals, and businesses.
Among other provisions, the Act exempted $10,200 in
unemployment insurance from income for tax year 2020;
provided 2021 economic recovery rebates for individuals;
made child tax credit refundable and advanceable; re-
vised the earned income tax credit in 2021 for individuals
with no qualifying children; extended and modified cred-
its for paid sick and family leave and employee retention;
increased the rate of the premium tax credit in 2021 and
2022 for certain low-income taxpayers; and extended the

premium tax credit to individuals receiving unemploy-
ment compensation in 2021. The Act was signed into law
on March 11, 2021, and decreased 2021 receipts by an es-
timated $80 billion.

Economic differences. Differences between the econom-
ic assumptions upon which the current services estimates
were based and actual economic performance decreased
2021 receipts by a net $47 billion below the February
2020 current services estimate. The fluctuating economic
situation due to COVID-19 meant that wage and salary
income was lower in 2021 than initially projected, which
decreased individual income tax and social insurance re-
ceipts by $17 billion and $45 billion below the February
2020 estimate, respectively, and accounted for most of the
net decrease in receipts attributable to economic differ-
ences. Different economic factors than those assumed in
February 2020 had a smaller effect on other sources of
receipts, increasing collections by a net $16 billion.

Technical factors. Technical factors increased receipts
by a net $531 billion relative to the February 2020 cur-
rent services estimate. These factors had the greatest
effect on individual and corporation income tax receipts,
increasing collections by $378 billion and $149 billion,
respectively. The models used to prepare the February
2020 estimates of individual income taxes were based on
historical economic data and then-current tax and collec-
tions data that were all subsequently revised and account
for the net increase in this source of receipts attributable
to technical factors. New tariffs imposed on imports ac-
counted for the increase in customs duties.

Outlays

Outlays for 2021 were $6,822 billion, $1,948 billion
more than the $4,875 billion current services estimate in
the 2021 Budget. Table 24-2 distributes the $1,948 billion
net increase in outlays among discretionary and manda-
tory programs and net interest.? The table also shows
rough estimates according to three reasons for the chang-

2 Discretionary programs are controlled by annual appropriations,
while mandatory programs are generally controlled by authorizing
legislation. Mandatory programs are primarily formula benefit or en-
titlement programs with permanent spending authority that depends
on eligibility criteria, benefit levels, and other factors.

Table 24-2. COMPARISON OF ACTUAL 2021 OUTLAYS WITH THE INITIAL CURRENT SERVICES ESTIMATES
(In billions of dollars)
Changes
Estimate
(February 2020) Policy Economic Technical Total Changes Actual
Discretionary:
Defense ... 753 =2 -10 =11 742
Nondefense 733 91 71 162 895
Subtotal, discretionary ................... 1,486 90 61 151 1,636
Mandatory:
Social Security 1,151 0 -10 -12 —22 1,129
Other programs 1,858 1,145 107 594 1,847 3,705
Subtotal, mandatory ...........cccc....... 3,010 1,145 97 582 1,824 4,834
Netinterest ........cccooviiiiiiiiii 379 0 -116 89 =27 352
Total outlays .....cccoovviiiiiniiiiiiiicciees 4,875 1,234 -19 732 1,948 6,822

* $500 million or less
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Table 24-3. COMPARISON OF THE ACTUAL 2021 DEFICIT WITH THE INITIAL CURRENT SERVICES ESTIMATE
(In billions of dollars)
) Changes
Estimate Total
(February 2020) Policy Economic | Technical | Changes Actual

Receipts 3,860 —297 —47 531 187 4,047
OUEIAYS .ttt et 4,875 1,234 -19 732 1,948 6,822

L= o] PP 1,015 1,531 28 201 1,761 2,775

* $500 million or less

Note: Deficit changes are outlays minus receipts. For these changes, a positive number indicates an increase in the deficit.

es: policy; economic conditions; and technical estimating
differences, a residual.

Policy differences. Policy changes are the result of
legislative actions that change spending levels, primar-
ily through higher or lower appropriations or changes in
authorizing legislation, which may themselves be in re-
sponse to changed economic conditions. For 2021, policy
changes increased outlays by $1,234 billion relative to
the initial current services estimates, which included in-
creased spending to counter the impacts of the COVID-19
pandemic through the American Rescue Plan Act of
2021 (Public Law 117-2), Families First Coronavirus
Response Act (Public Law 116-127), Coronavirus Aid,
Relief, and Economic Security Act (Public Law 116-136)
and the Paycheck Protection Program and Health Care
Enhancement Act (Public Law 116-139). The combined
policy changes from final 2020 and 2021 appropriations
increased discretionary outlays by $90 billion. Policy
changes increased mandatory outlays by a net $1,145
billion above current law, largely due to legislation men-
tioned above which funded a broad set of programs aimed
at combating the COVID-19 pandemic. Debt service costs
associated with all policy changes increased outlays by
less than $1 billion.

Economic and technical factors. Economic and techni-
cal estimating factors resulted in a net increase in outlays
of $713 billion. Technical changes result from changes in
such factors as the number of beneficiaries for entitlement
programs, crop conditions, or other factors not associat-
ed with policy changes or economic conditions. Defense
discretionary spending decreased relative to the current
services estimate largely due to slower-than-estimated
spending of both new and prior-year authority, while over-
all non-defense spending increased, predominantly due
to spending of the COVID-19 emergency supplemental
funding. The 2021 Budget assumptions for both spend-
out rates and prior-year outlays that were carried forward
and used to estimate 2021 enacted appropriations did not
take into account any of the policy changes in 2020 and
2021 that would occur as a result of pandemic response.

In addition to the increases in discretionary outlays due
to legislation, as discussed above, technical factors led to
$61 billion in increased spending. Outlays for mandato-
ry programs increased $680 billion due to economic and
technical factors. There was a net increase in outlays of
$97 billion as a result of differences between actual eco-
nomic conditions versus those forecast in February 2020.

Outlays for Social Security were $22 billion lower than
anticipated in the 2021 Budget, which did not reflect
Covid-19 impacts, largely due to lower-than-estimated
number of beneficiaries and cost-of-living adjustments.
Income security programs and higher education programs
were a combined $1,233 billion higher than anticipated;
the remaining changes were spread throughout govern-
ment programs and raised outlays by $614 billion. Outlays
for net interest were approximately $27 billion lower due
to economic and technical factors, primarily due to lower
interest rates than originally assumed.

Deficit

The preceding two sections discussed the differences
between the initial current services estimates and the ac-
tual Federal Government receipts and outlays for 2021.
This section combines these effects to show the net deficit
impact of these differences.

As shown in Table 24-3, the 2021 current services
deficit was initially estimated to be $1,015 billion. The
actual deficit was $2,775 billion, which was a $1,761 bil-
lion increase from the initial estimate. Receipts were
$187 billion higher and outlays were $1,948 billion higher
than the initial estimate. The table shows the distribu-
tion of the changes according to the categories in the
preceding two sections. The net effect of policy changes
for receipts and outlays increased the deficit by $1,531
billion. Economic conditions that differed from the ini-
tial assumptions in February 2020 increased the deficit
by $28 billion. Technical factors increased the deficit by
an estimated $201 billion.
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Table 24-4. COMPARISON OF ACTUAL AND ESTIMATED OUTLAYS FOR
MANDATORY AND RELATED PROGRAMS UNDER CURRENT LAW

(In billions of dollars)

2021
Estimate Actual Change
Mandatory outlays:
Human resources programs:
Education, training, employment, and social services:
HIGhEr EQUCALION .....ooiiii et a e e sae e s ae e 13 146 133
(43T SO RPRPR 7 16 9
Total, education, training, employment, and SOCiIal SEIVICES ........c..iiiiiiiiiiiieieee e 20 162 142
Health:
1Y =T o= o USSP 452 521 69
L@ (T PP TP PSP PROSPPPT 106 136 30
L] €= RN 0 T= = 1 RSO SPRERRRRt 558 656 98
L [=T o= T = SRS PP PPPTRPPPP 746 689 -58
Income security:
Retirement and diSability ............oooiiiii e 163 162 —1
UNnemployment COMPENSATION .........oiiiiiiiiiiitie ittt ettt bt esbe e e bt sae e steesen e e nbeesaneeaee 29 391 361
Food and NUEKtIoN @SSISTANCE ..o 91 162 71
L@ (T TR U PSR T PRSP PRTOPO 183 842 659
TOaAl, INCOME SECUNILY ...ttt e et e e e e e ek e e e e s e e e sas e e e e asse e e e asn e e e ennne e e nnneeennneeas 466 1556 1090
Lo eIt UR=T=Y o1 U 1 USSP 1151 1129 —22
Veterans benefits and services:
INCOME SECUNILY fOr VELEIANS .....eiiiiiiiiiiiet bbbttt et e e e s 120 116 -4
L0 (=Y PSPPSRSO 15 9 —6
Total, veterans beNEfitsS @Nd SEIVICES .......uuviiiiiiiiiiitiiee ettt e e e e e e e e e st e e e e e e e asseaeeaaeeesnnnees 135 125 -10
Total, mandatory human reSOUICES PrOGIAIMS ......c.uuieiiureeiireeesiireeessreeeassreesasseeesasneeesasseessnseeesansneeaanneeessneeennes 3,077 4,318 1241
Other functions:
AGFICUIUIE .o e bbb b s e e e s e e s e sa e s he e saesbe b be e 21 37 16
INTEINATIONAL ...ttt b et b e bt s he e et e e s h e e e bt e s ae e e be e eab e e e b e e e b e e saeesre e 6 -12 -18
Mortgage credit ..... -9 -16 -7
DEPOSIT INSUFANCE ...ttt e ettt e e a et e e et e e s bt e e s et e e eas et e e s e e e ek e e e aasee e e embe e e e nnnneeennee s -3 -9 -6
Other advanCemeNt Of COMIMEITE .........iiiiiiiii ittt ettt b e st bt e et et e b e e nae e et e etees 18 342 325
OhEr FUNCHIONS ...ttt ettt h e et e et et e e ae e e bt e ea et e te e et e et e e e nneenaeenaneeneeas 34 298 264
Total, Other fUNCHIONS ....eeeeiiie et e e et e e e e e e e e e e e e e e s enbaaeeeeeseaaasaeeaeeeesnnnannees 67 640 573
Undistributed offsetting receipts:
Employer share, employee retir@MENT .........oo oot eas -110 -111 -0
Rents and royalties on the outer continental Shelf ..o -5 —4 1
Other undistributed OffSEtNG FECEIPTS .......c.oiiiiiiie e -19 -9 10
Total, undistributed offSetting rECEIPTS .....cviiiiiiii e -134 —-124 10
JL e = I 4 g F=TgTo E= (o] o AP P R OPRRTUPRRRN 3,010 4,834 1824
Net interest:
Interest on Treasury debt SECUTIHIES (GIrOSS) ...ueiiiiiiiiiiieiie ettt ettt nb ettt eenaee s 577 562 -14
Interest received by trust fUNAS ..o e -140 -150 -9
OhEr INTEIEST ...ttt b et h ettt e bt e bt e e bt e et e e eas e et e e e bb e e be e st e e beeeab e e sbneeaes =57 -60 -4
o] c= LR 0 1= a0 (=T (Y SO SPPRP SRR 379 352 —27
Total, outlays for mandatory and NEEINTEIEST ... ..ot e st e st e e e e e s e e e snr e e e anneeeannnas 3,389 5,186 1797

* $500 million or less

Comparison of the Actual and Estimated Outlays
for Mandatory and Related Programs for 2021

This section compares the original 2021 outlay esti-
mates for mandatory and related programs in the current
services estimates of the 2021 Budget with the actual
outlays. Major examples of these programs include Social

Security and Medicare benefits, Medicaid and unemploy-
ment compensation payments, and deposit insurance for
banks and thrift institutions. This category also includes
net interest outlays and undistributed offsetting receipts.

A number of factors may cause differences between
the amounts estimated in the Budget and the actual
mandatory outlays. For example, legislation may change
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benefit rates or coverage, the actual number of ben-
eficiaries may differ from the number estimated, or
economic conditions (such as inflation or interest rates)
may differ from what was assumed in making the origi-
nal estimates.

Table 24-4 shows the differences between the actu-
al outlays for these programs in 2021 and the current
services estimates included in the 2021 Budget. Actual
outlays for mandatory spending and net interest in 2021
were $5,186 billion, which was $1,797 billion more than
the current services estimate of $3,389 billion in March
2021.

As Table 24-4 shows, actual outlays for mandatory
human resources programs were $4,318 billion, $1,241
billion higher than originally estimated. This increase
was the net effect of legislative action, differences
between actual and assumed economic conditions, dif-
ferences between the anticipated and actual number of
beneficiaries, and other technical differences.

The overall increase in outlays for these programs was
mainlydriven by the legislative response tothe COVID-19
pandemic. Income security, other advancement of com-
merce programs, and other functions accounted for an
increase of outlays of $1,090 billion. In addition, outlays
in higher education programs were $142 billion higher
than estimate primarily due to loan modification costs
largely related to emergency COVID-19 relief and net
upward reestimates due largely to reductions in fore-
casted income of borrowers in income-driven repayment.
Outlays for net interest were $352 billion, or $27 billion
lower than the original estimate. As shown on Table
244 interest payments on Treasury debt securities de-
creased by $14 billion. Interest earnings of trust funds
decreased by $9 billion, decreasing net outlays, while net
outlays for other interest further decreased net outlays
by $4 billion.

Reconciliation of Differences with Amounts
Published by the Treasury for 2021

Table 24-5 provides a reconciliation of the receipts,
outlays, and deficit totals for 2021 published by the
Department of the Treasury in the September 2021
Monthly Treasury Statement (MTS) and those published
in this Budget. The Department of the Treasury made ad-
justments to the estimates for the Combined Statement
of Receipts, Outlays, and Balances that increased out-
lays by $71 million. Additional adjustments for the 2023
Budget increased receipts by $1,133 million and increased
outlays by $4,291 million. Some of these adjustments
were for financial transactions that are not reported
to the Department of the Treasury but are included in
the Budget, including those for the Affordable Housing
Program, the Electric Reliability Organization, the Federal
Financial Institutions Examination Council Appraisal
Subcommittee, Federal Retirement Thrift Investment
Board Program Expenses, the National Oilheat Research
Alliance, the Public Company Accounting Oversight Board,
the Puerto Rico Oversight Board, the Securities Investor
Protection Corporation, fees and payments related to the
Standard Setting Body, and the United Mine Workers of
America benefit funds. There was also an adjustment
for the National Railroad Retirement Investment Trust
(NRRIT), which relates to a conceptual difference in report-
ing. NRRIT reports to the Department of the Treasury with
a one-month lag so that the fiscal year total provided in
the Treasury Combined Statement covers September 2020
through August 2021. The Budget has been adjusted to re-
flect NRRIT transactions that occurred during the actual
fiscal year, which begins October 1. In addition, the Budget
also reflects agency adjustments to 2021 outlays reported
to Treasury after preparation of the Treasury Combined
Statement. Most notably, the Department of Housing and
Urban Development adjusted its reporting to reflect lower
offsetting collections.
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Table 24-5. RECONCILIATION OF FINAL AMOUNTS FOR 2021

(In millions of dollars)

Receipts | Outlays Deficit
Totals published by Treasury (September MTS) 4,045,979| 6,818,158| 2,772,179
Miscellaneous Treasury adJUSIMENTS ........cooiiiiiiiiiiiiie et e s nn e ssne e e snneessnneeesnneesnnneens | aaneees 71 71
Totals published by Treasury in Combined Statement 4,045,979| 6,818,229| 2,772,250
Department of Housing and Urban DevelOPMENT ...........cociiiiiiiiiiiiciiciieesee ettt nneen | eveeeeans 3,303 3,303
Affordable HOUSING PrOgram ... s 224 224 L.
Electric Reliability Organization ............co oottt 83 83| ...
Federal Financial Institutions Examination Council Appraisal SUbCOMMIttEe ...........ccovviiiiiiieiiiiecseeeeece 15 15
Federal Retirement Thrift Investment Board Program EXPENSES .........cooiieiiiiiiiiieiiecieeiesieeie e sieen | eveeennne -49 -49
National Oilheat ReSarch AllIANCE .........c.cciiiiiiieii e r e sr e nne e 7 7
National Railroad Retirement INVESIMENT TrUST .....couiiiiiiiiiiiice e | eveeeeene 146 146
Public Company Accounting Oversight BOard ..............ccocoiiiiiiiiiiiiii e 264 273 9
Puerto RIiCO OVEISIGt BOAIT .......ccueiiiiiiiiiiiieii ettt bbbttt ettt ae b e bt e bt e bt ennenbeeaeenneeas 58 58|
Securities Investor Protection COrPOration .............c.coiiiioiiieii et re e nee s 439 79 -360
S aTe Yo STt 1 To =T o YU P PP 31 31
United Mine Workers of America benefit fUNdS ............cooiiiiiiiii e 13 13
(O3 T= T SO OPUPOP PO PR PP URPRPRIOY -1 37 38
Total adjustments, net .... 1,133 4,220 3,087
Lo = SR g I g ol =0T [o =Y PP PPN 4,047,112| 6,822,449| 2,775,337
MEMORANDUM:
Total change SiNCe Year-end STAIEMENT ... ..o ittt sttt e bt e st e e b e st et e e ssneesnnesneesneeeneessneanns 1,133 4,291 3,158
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