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Federal Funding for Homeland Security: An Update

The terrorist attacks of September 11, 2001, heightened
Congressional and public interest in federal spending for
homeland security. Funding for that purpose is divided
among more than 200 appropriation accounts within
the federal budget and involves many different functional
areas of the government. Much of the funding resides
within accounts that primarily finance programs not
classified as homeland security activities. That accounting
arrangement makes it difficult for budget analysts to
identify and track homeland security spending.

Current data on funding for homeland security are pro-
vided in annual reports to the Congress by the Adminis-
tration’s Office of Management and Budget (OMB). On
the basis of those reports, the Congressional Budget
Office (CBO) estimates that federal resources dedicated
to homeland security will total $49.1 billion in 2005—
nearly triple the amount allotted for that purpose before
September 11.! For fiscal year 2006, the Administration
has proposed a slight increase in homeland security fund-

ing, to $49.7 billion (see Table 1).2

What Is Homeland Security?

The executive branch has defined homeland security as
“a concerted national effort to prevent terrorist attacks
within the United States, reduce America’s vulnerability
to terrorism, and minimize the damage and recover from
attacks that do occur.”® The activities that make up that
mission are divided into six categories:

W [ntelligence and warning—Includes efforts to detect
threats and monitor potential sources of terrorism
before attacks occur within the United States. Those

1. This brief updates estimates of homeland security spending origi-
nally presented in Congressional Budget Office, Federal Funding
Jfor Homeland Security (April 2004), available at www.cbo.gov.

2. All years referred to in this brief are fiscal years.

activities are carried out primarily by the Department
of Homeland Security (DHS).

Border and transportation security—Encompasses air-
line security and inspection of cargo at points of entry
into the United States to prevent unauthorized indi-
viduals or weapons from entering the country. Those
activities are performed primarily by DHS’s Director-
ate of Border and Transportation Security (BTS),
which includes the Transportation Security Adminis-
tration (T'SA)—created in November 2001 in the
wake of the terrorist attacks—the Bureau of Customs
and Border Protection (CBP), and the Bureau of
Immigration and Customs Enforcement (ICE).

Domestic counterterrorism—Consists largely of federal
law-enforcement and investigative activities aimed

at identifying and apprehending terrorists. Primary
responsibility for those operations resides with the
Federal Bureau of Investigation (FBI), an arm of

the Department of Justice.

Protection of critical infrastructure and key assets—In-
cludes ensuring the physical security of critical infra-
structure (for example, bridges and power plants),
national landmarks, and federal buildings and installa-
tions. The Department of Defense (DoD) receives the
largest share of funding for this purpose.

See Office of Homeland Security, The National Strategy for Home-
land Security (July 2002), p. 2, available at www.whitehouse.gov/
homeland/book/index.html; Office of Management and Budget,
2003 Report to Congress on Combating Terrorism (September
2003), available at www.whitehouse.gov/omb/inforeg/
2003_combat_terr.pdf; and Office of Management and Budget,
Budger of the United States Government, Fiscal Year 2006: Analyti-
cal Perspectives (February 2005), pp. 37-52, available at
www.whitehouse.gov/omb/budget/fy2005/pdf/spec.pdf.
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Table 1.

Total Federal Resources Allocated for Homeland Security, 2001 to 2006
(Budget authority in billions of dollars)

Estimated Requested

2001 2002 2003 2004 2005° 20062
Discretionary Budget Authority
Regular appropriations 15.0 17.1 32.2 36.5 43.0 42.2
Supplemental appropriations 3.6 12.3 5.9 0.1 0.6 0
Fee-funded activities 0.7 2.0 2.6 3.2 33 5.4
Mandatory Spending _15 17 _18 219 2.2 2.2
Gross Budget Authority? 20.7 33.0 42.5 41.7 49.1 49.7

Sources: Congressional Budget Office; Office of Management and Budget.
Note: Components may not sum to totals because of rounding. All years referred to are fiscal years.

a. The figures in this brief differ slightly from those published by the Office of Management and Budget as part of the Administration’s 2006
budget request because CBO used different estimates of spending for mandatory and fee-funded activities.

b. Excludes offsetting collections and receipts, which are recorded as negative budget authority. (For 2004, those totaled $5.0 billion. For
2005, according to CBO’s estimates, they will total $5.3 billion.)

B Defense against catastrophic threats—Covers research, terrorist attacks within U.S. borders and not, for exam-
development, and deployment of technologies and ple, on those devoted to combating terrorism overseas.
medical measures designed to detect and counter the Budget reports separately account for overseas activities—
threat posed by weapons of mass destruction (biologi-  such as security at U.S. embassies and military facilities
cal, chemical, or nuclear). and some intelligence efforts classified as Overseas Com-

bating Terrorism Funding (OCTF). OMB estimates that

| Emergency preparedness and respome—Encompasses OCTF in 2005 totaled about $11 billion; of that

efforts, primarily by DHS and the Department of amount, DoD and other national security agencies re-
Health and Human Services (HHS), to mitigate the ceived over $7 billion, and the Department of State,
effects of future terrorist attacks, including creating about $1.7 billion.
federal-response plans and providing equipment and
training for local “first responders” (such as firefight- There is not a clear distinction between activities aimed
ers, police, and medical personnel). at making the nation more secure against terrorist attacks

‘ . and those directed toward other purposes. For example,
On the basis of data reported by OMB, CBO estimates of DoD’s expenditures, OMB includes in the homeland

that nearly 37 percent of the $49.1 billion provided for security category only security at domestic military bases
homeland security in 2005 is designated for border and and some defense research facilities, as well as certain
transportation-security operations, and another 31 per- activities aimed at defending the nation against weapons
cent is allotted for the protection of critical infrastructure o f o066 destruction. And even that categorization is not
and key assets. The remaining funds are for emergency always clear. For instance, it does not include the security
preparedness and response (17 percent); domestic coun- and counterterrorism operations that DoD undertook in
terterrorism (8 percent); defense against catastrophic response to the September 11 attacks—such as Noble
threats (7 percent); and intelligence and warning (1 per- Eagle, which encompasses combat air patrols over the

cent).4

.. . . 4. Numbers in the text and tables of this brief tadd up t
Other definitions of homeland security are possible and LIDErS 1 Thc fext afic fab es o TS DYICT may fof add up fo
totals because of rounding. For further discussion of the various

could encompass a different set of activities and funding aspects of homeland security and their associated funding levels,
amounts. The executive branch’s definition focuses only see Office of Management and Budget, Budget of the United States
on those activities aimed at preventing or responding to Government, Fiscal Year 2006: Analytical Perspectives, p. 37.



United States and increased security at military facilities.
(The 2005 costs of Noble Eagle are not yet available; in
2004, the cost of that operation was almost $4 billion.)

A similar difficulty in clearly categorizing homeland secu-
rity activities arises with regard to emergency prepared-
ness and response, especially when considering assistance
for first responders. To meet the Administration’s defini-
tion of homeland security, the primary purpose of that as-
sistance must be to deal with the aftereffects of terrorism.
However, because first responders employ their equip-
ment and training in a wide range of public-safety activi-
ties, it is difficult to distinguish between their expendi-
tures for homeland security and expenditures for other
functions.

In preparing this brief, CBO used the executive branch’s
definition for two reasons: it is narrow enough to permit
meaningful analysis, and it allows analysts to use data that
OMB has collected over the past few years and that have
been considered by policymakers during the legislative
process.

Homeland Security and the Federal
Budget

Most funding for homeland security is classified as discre-
tionary spending and provided through appropriations,
which for 2005 total $46.9 billion. The collection of fees,
mostly by TSA, offsets over $3 billion of that amount.
Mandatory spending finances some additional homeland
security activities; CBO projects that such funding will
total just over $2 billion in 2005.> Nearly three-quarters
of that mandatory amount is spent for border protection
and enforcement of immigration laws; according to
CBO’s estimates, most of those expenditures will be offset
by immigration and customs user fees, which the budget
records as offsetting receipts.

5. Mandatory spending refers to funding that is not subject to
annual appropriations. It includes some programs and activities
that have their own built-in financing (such as user fees and
receipts), which allows them to operate without annual
appropriations.
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The allocation of homeland security funding to over 200
appropriation accounts within the federal budget sub-
stantially complicates efforts to track such spending. In
addition, agencies do not separate that funding in their
accounts from money appropriated for their other activi-
ties. Indeed, much of the money for homeland security
activities resides within accounts that also finance spend-
ing not related to homeland security, such as departmen-
tal salaries and expenses. That accounting practice makes
it difficult to clearly identify homeland security funding
as it moves through the appropriation process.

Section 889 of the Homeland Security Act of 2002
directed OMB to produce an annual report on homeland
security funding to accompany the President’s annual
budget submission. The reports, which contain data on
homeland security spending collected by federal agencies
and updated throughout the fiscal year, do not always
provide a consistent picture of expenditures.6 Classifying
and reporting spending on homeland security activities
require judgments about particular projects and pro-
grams. In addition, under the current data-collection pro-
cess, definitions of homeland security and current year
and prior year funding levels are frequently modified and
updated. (It is particularly hard to reliably compare the
estimated 2005 funding level of $49.1 billion with the
data collected before 2001.)” Those limitations remain
even after the consolidation of a number of activities un-
der the new Department of Homeland Security because
appropriation accounts and programs are essentially the
same as they were before being shifted to the new agency.

6. Before 2004, that information was provided by OMB in an
annual Report to the Congress on Combating Terrorism, as required
by section 1051 of the National Defense Authorization Act of
1998.

7. Before 2002, OMB’s annual reports focused on the definition of
“combating terrorism,” which included overseas activities. Begin-
ning in 2002, the report has focused on “homeland security,”
which expands the previous definition to include border enforce-
ment activities of the Immigration and Naturalization Service and
the Customs Service but narrows it to exclude overseas activities.
The 2002 report included data for 2001 that had been adjusted to
reflect the new definition.

3
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Figure 1.

Funding for the Department of Homeland Security and for
Governmentwide Homeland Security, 2005

GOVERNMENTWIDE
HOMELAND SECURITY
$49 BILLION

Homeland Security
Activities Performed by
Other Agencies

$21 Billion

Department of Defense
» Security of Military Facilities
* Research and Development
Department of Health and
Human Services

« Disease/Vaccine Research

Department of Justice
* FBI and Law Enforcement

Source:
Note:

Congressional Budget Office.

FBI = Federal Bureau of Investigation.

Homeland Security Activities
$28 Billion

Customs and Border Protection
Secret Service
Immigration Enforcement

Transportation Security
Administration

Domestic Preparedness

Coast Guard
* Coastal Defense

DEPARTMENT OF
HOMELAND SECURITY
$48 BILLION

Non-Homeland-
Security Activities
$20 Billion

Disaster Relief

Coast Guard

* Marine Safety and
Navigation Support

Immigration Services

The Department of Homeland Security
The Department of Homeland Security was created in
November 2002 to bring together in one agency activities
that had previously been spread throughout the federal
government. Agencies that are now part of DHS include
the Coast Guard, the Federal Emergency Management
Agency (FEMA), the Secret Service, the Transportation
Security Administration, the Bureau of Customs and
Border Protection, and the Bureau of Immigration and
Customs Enforcement. Gross budget authority for the
department (excluding income from fees and other offset-
ting receipts) totals nearly $48 billion for 2005, according
to CBO’s estimates. For 2006, the Administration has re-
quested just over $40 billion in gross budget authority, a
decrease of about 15 percent. However, the 2005 funding
included $6.5 billion in supplemental disaster-relief

funds and $2.5 billion in advance appropriations for
Project Bioshield, which are not included in the 2006
budget; taken together with the proposed increase in
airline-passenger fees, they effectively account for the
reduction.

Only about $28 billion of DHS’s 2005 budget is directed
toward purposes that meet the executive branch’s defini-
tion of homeland security (see Figure 1). Those activities
include, among other things, border and coastal security,
immigration enforcement, and grants to first responders.
The remaining $20 billion finances non-homeland-secu-
rity functions that have been transferred to DHS along
with the homeland security activities performed by their
original agencies. The Coast Guard, for example, carries
out both homeland security activities (such as coastal



defense and port security) and non-homeland-security
activities (such as marine safety and navigation support).
Other examples of non-homeland-security duties that
DHS discharges are disaster relief and immigration
services previously performed by the Immigration and
Naturalization Service.

Homeland Security Activities of Other
Federal Agencies

Although many homeland security activities have been
consolidated under the mantle of DHS, other federal
agencies also continue to carry out such activities. On the
basis of data from OMB, CBO estimates that those agen-
cies have been allocated a total of about $21 billion in
gross budget authority for 2005. Of that amount, activi-
ties within the Department of Defense (such as security
at military installations, as well as research and develop-
ment of antiterrorism technologies) account for nearly $9
billion (see Table 2). Homeland security activities of the
Departments of Health and Human Services and Justice
account for another $4 billion and $3 billion, respec-
tively. Most of the HHS funds support the Public Health
and Social Services Emergency Fund and research at the
National Institute of Allergy and Infectious Diseases. The
Department of Justice’s homeland security funding in-
cludes a portion of the FBI’s budget, as well as support
for other law-enforcement activities undertaken to detect
and apprehend terrorists.

Trends in Homeland Security Funding
Funding for homeland security activities has risen sub-
stantially since 2001 and would grow slightly under the
President’s budget proposal for 2006. Gross budget au-
thority in 2001 for those purposes, excluding supplemen-
tal appropriations enacted immediately after September
11, totaled about $17 billion. Adding the supplemental
appropriations raises that figure by almost $4 billion,
bringing total funding for 2001 to $21 billion. That
amount was increased to about $33 billion in 2002 (in-
cluding $12 billion in supplemental appropriations), to
$43 billion in 2003 (including about $6 billion in sup-
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plemental appropriations), to $42 billion in 2004, and to
an estimated $49 billion for 2005.

In dollar terms, activities within the Department of
Homeland Security have received the largest portion of
funding increases in the past several years. Before the de-
partment was established, its component agencies re-
ceived $10.7 billion in gross budget authority for home-
land security activities in 2001, according to CBO’s
estimates; almost $2 billion of that amount was provided
in supplemental appropriations enacted after September
11. For 2005, CBO estimates, DHS received gross appro-
priations of about $28 billion for homeland security ac-
tivities—more than two and one-half times the amount
provided in 2001. Funding for the Transportation Secu-
rity Administration accounts for about $5 billion of the
increase.® Of the remainder, $3 billion is for grants to
state and local first responders, $4 billion funds increases
for border security activities, and nearly $3 billion is allo-
cated to biodefense research.

Funding for homeland security efforts within the Depart-
ments of Defense and Justice has also increased since Sep-
tember 2001. Homeland-security-related appropriations
for DoD rose from about $5 billion in 2001 (including
over $1 billion in supplemental funding) to nearly $9 bil-
lion in 2005. Most of the additional funds have been
used to strengthen security at domestic military installa-
tions. Homeland security funding for the Department of
Justice rose from about $1 billion in 2001 to nearly $3
billion in 2005, with much of that increase going to pay
for domestic counterterrorism activities of the FBI.

The largest percentage increase in homeland security
funding since September 11 has been for activities within
the Department of Health and Human Services: those ac-
tivities claimed about $300 million of HHS’s budget in
2001 and over $4 billion in 2005.

8. TSA was not officially created until fiscal year 2002, but $1.6 bil-
lion in unobligated funds—originally appropriated soon after the
terrorist attacks in 2001—was transferred to the new agency to

help pay its start-up costs. If that amount is excluded, TSA has
added about $6 billion to DHS’s budget.

5
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Table 2.
Funding for Homeland Security, by Agency

(Gross budget authority in billions of dollars)
Estimated Requested

2001° 2002 2003 2004 2005 2006
Department of Homeland Securityb

Border and Transportation Security
Border and immigration enforcement 55 8.5 8.0 8.0 8.7 9.7
TSA and air marshals 16 37 59 53 6.1 63
Subtotal (BTS) 7.1 12.2 13.9 13.2 14.8 15.9
Emergency preparedness and response 0.1 1.3 0.2 1.0 2.6 0.1
State and local grant programs 0 0.2 3.5 3.3 31 3.4
Coast Guard 2.5 2.6 3.6 3.3 3.7 3.9
Science and technology 0 0.2 0.5 0.8 1.0 1.3
Other _0.9 13 14 22 23 25
Subtotal (DHS) 10.7 17.7 23.1 23.8 27.6 27.1
Department of Defense 54 5.2 8.4 7.0 8.6 9.5
Department of Energy 1.0 1.2 14 14 1.6 1.7
Department of Justice 1.0 2.1 2.3 2.2 2.9 3.1
Department of Transportation 0.4 1.2 0.4 0.3 0.2 0.2
Department of Health and Human Services 0.3 1.9 4.1 4.1 43 44
National Science Foundation 0.2 0.3 0.3 0.3 0.3 0.3
Department of Agriculture 0.2 0.6 0.4 0.4 0.6 0.7
Postal Service 0 0.6 0 0 0.5 0
Other Agencies 15 23 19 2.2 2.5 2.7
Subtotal (All other agencies) 10.0 153 194 17.9 21.5 22.6
Gross Budget Authority for HLS® 20.7 33.0 42.5 41.7 49.1 49.7

Sources: Congressional Budget Office; Office of Management and Budget.
Note: Components may not sum to totals because of rounding. All years referred to are fiscal years.
a. Figures for 2001 include $3.6 billion in supplemental spending enacted immediately after September 11, 2001.

b. The Department of Homeland Security did not exist until fiscal year 2003. Figures for 2001 and 2002 represent spending incurred by the
agencies that eventually made up the new department.

c. Excludes offsetting collections and receipts, which are recorded as negative budget authority. (For 2004, those receipts and collections
totaled about $5 billion. For 2005, according to CBO’s estimates, they will total about $5.3 billion.)

The President's Budget Request for less for homeland security activities in 2006 despite
2006 increases in funding for a number of functions within the
For 2006, the President has requested $49.7 billion for department.. The decrease is p.rirnar.ily due to the fact that
homeland security activities, an increase of about $0.6 over $2.5 billion was appropriated in advance for 2005
billion (1.2 percent) over the 2005 level. for Project Bioshield (a project to develop and procure
tools to address the public-health consequences of terror-
Under the President’s proposals, the Department of ism), with no more funding to follow until another ad-

Homeland Security would receive nearly $500 million vance appropriation of nearly $2.2 billion in 2009.



The Directorate of Border and Transportation Security
would receive the largest increase in funding for home-
land security activities within the department for 2006.
Its resources would grow by more than $1 billion, to
nearly $16 billion. Those funds would be used to aug-
ment salaries and expenses at TSA, CBP, and ICE, as well
as to create the new Office of Screening Coordination
and Operations. The increase would be financed by rais-
ing air-passenger fees, which would generate an addi-
tional $1.7 billion. When added to another proposed
$200 million increase in fees for issuing credentials to air-
line personnel and other collections, those added fees
would result in an increase of over $1.9 billion in collec-
tions for BTS, which would be available for spending.
That increment would be partially offset by a reduction
of about $800 million in funds appropriated to the direc-
torate. Elsewhere in the department, the Coast Guard
would receive over $200 million more than it was allo-
cated in 2005, roughly split between operating expenses
and acquisitions accounts and offset by a small antici-
pated reduction in retirement pay.

State and local grant programs of the Department of
Homeland Security that were categorized as homeland

FEDERAL FUNDING FOR HOMELAND SECURITY: AN UPDATE

security spending in 2005 would be cut by nearly $200
million. The President has proposed reclassifying fire-
fighter-assistance grants as homeland security spending,
thus adding $500 million to that category in 20006, for a
net increase of $300 million in the President’s budget.

Homeland security funding for other departments would
rise under the President’s proposed budget. Nearly $1 bil-
lion more would go to the Department of Defense, pri-
marily to augment procurement programs and to support
operations and maintenance activities. Smaller increases
would be distributed among various other agencies.
Those increases would be partially offset by a decrease
for the Postal Service; after receiving $503 million of
homeland-security-related funding in 2005, it would re-
ceive none in 2006. (That appropriation in 2005 was to
address the dangers of hazardous materials in the mail.)

This issue brief was prepared by Mike Waters, with
contributions from Matthew Schmit and Gerard
Trimarco. It and other CBO publications are available
at the agency’s Web site (www.cbo.gov).
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