
  
TO Members of the Joint Budget Committee 
FROM Amanda Bickel, JBC Staff (303-866-4960) 
DATE November 14, 2022 
SUBJECT Federal Coronavirus State Fiscal Recovery Funds and Other One-time Funding 

 

WHY THIS MEMO?  
Over the course of the last three years, the General Assembly has allocated an unprecedented amount 
of one-time federal and state funds. Many of these funds will be expended for many years into the 
future. The JBC has the power and duty “to study the management, operations, programs and fiscal 
needs of the agencies and institutions of Colorado state government.”[Section 23-3-203 (1), C.R.S.] 
This memo, and associated staff briefings, is part of an ongoing process to assist the JBC and the 
General Assembly in tracking the use of these one-time funds over time as part of the JBC’s oversight 
function.  
 
SNAPSHOT: $6.4 BILLION ONE-TIME FUNDS ALLOCATED FY 2020-21 TO FY 2022-23 
 

 
 
As reflected in the chart above, over the last three fiscal years (FY 2020-21, FY 2021-22, and FY 2022-
23) the General Assembly has allocated approximately $6.4 billion in one-time funds to support 
programs across state government. As of November 9, 2022, JBC staff has identified one-time 
allocations of  $3,513,560,007 originating as federal ARPA funds, $2,429,057,338 originating as 
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General Fund and $433,510,726 originating as other cash and federal funds subject to legislative 
control, such as Marijuana Tax Cash Funds. 1 
 
Of the total, 63.2 percent of the General Fund amounts and 48.7 percent of the federal ARPA 
funds amounts are continuously appropriated, i.e., the funds have been transferred to cash funds 
from which agencies are authorized to spend without further appropriation. As a result, the General 
Assembly can only modify the funding through new legislation, the JBC will not include an annual 
appropriation in the Long Bill, and in most cases the JBC will not receive program expenditure data 
or updates unless it requests them. 
 
The Executive Branch is reporting on a large share of these one-time funding initiatives on its stimulus 
funds website (https://www.colorado.gov/governor/ospb/emergency_funds) which includes its 
most recent State and Local Fiscal Recovery Funds Performance Report.2 Further, the Executive Branch is 
including reporting on some one-time General Fund amounts as part of its tracking and reporting 
process ($805.8 million in state-funded stimulus programs approved in 2021 and $464.9 million in 
state-funded programs approved in 2022). However, JBC staff is attempting to incorporate all 
significant one-time General Fund allocations in the last three years into its tracking process and is 
thus tracking over $1.1 billion in state General Fund beyond allocations being tracked by the 
Governor’s Office.  
 
THIS IS STILL ONLY A SLICE 
The $6.4 billion still encompasses only a slice of one-time funding, because staff has focused on 
programs that are being actively administered by state government, often for the first time.  
This figure does not include: 
• Federal funds that have been distributed to state government for specified purposes and that are 

therefore deemed “custodial”. Based on rulings of the Colorado Supreme Court, the General 
Assembly does not have authority to appropriate these funds.3 The Governor determined the uses 
of all but a small fraction of the first major tranche of federal funding ($1.67 billion from the 
Coronavirus Relief Fund), and other large federal distributions are being managed without 
legislative involvement.4  

• Money received from the enhanced federal Medicaid match, estimated at $1.1 billion thus far, 
since these funds are also for a specified purpose and in part simply have the impact of offsetting 
state General Fund otherwise required. 

                                                 
1 Specific amounts may change slightly as staff examine programs in more detail in the coming months.  
2 https://drive.google.com/file/d/1VjAloGCQbo25WUno8B9MidsKZek3zjJp/view 
3  See Office of Legislative Legal Services, Control over Federal Funds, November 18, 2011. 
https://leg.colorado.gov/sites/default/files/olls-11-13-20.pdf 
4 For some sense of the scale of the broader federal infusion, note that Colorado’s Statewide Single Audit of federal funds 
for FY 2018-19 reflected $12.3 billion in federal expenditures. For FY 2020-21, that figure had climbed to $26.2 billion—
an increase of nearly $14 billion. https://leg.colorado.gov/audits/statewide-single-audit-fiscal-year-ended-june-30-2021 
The  Peter G Peterson Foundation provides a summary of federal COVID relief allocations by state (total and per capita) 
as of January 2022. This analysis shows a total of $63.5 billion in federal COVID funds were allocated for Colorado and 
its residents. However, not all of these relief programs were administered by state government.  
https://www.pgpf.org/understanding-the-coronavirus-crisis/coronavirus-funding-state-by-state 

https://www.colorado.gov/governor/ospb/emergency_funds
https://leg.colorado.gov/sites/default/files/olls-11-13-20.pdf
https://leg.colorado.gov/audits/statewide-single-audit-fiscal-year-ended-june-30-2021
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• General Fund money used as a TABOR refund mechanism, for fee relief to offset funds that 
would otherwise be paid by taxpayers, or that has been transferred into a fund for a future use 
(what the Governor’s Office calls “prepays”). 
 

WHAT TO EXPECT IN BUDGET BRIEFING ISSUES 
JBC Staff with agencies that received one-time funds will include briefing issues in their budget packets 
that briefly describe the programs initiated using one-time funds and identify expenditures through 
FY 2021-22. In many cases these are new programs enacted in 2022, so there may be little to report. 
However, particularly for programs that have already launched, the JBC may want to ask agencies to 
discuss their implementation process and what is going well or not.  
 
HOW WE GOT HERE 
Colorado legislators have faced unprecedented budget lows and highs over the last three years. In the 
spring of 2020, the Joint Budget Committee recommended and the General Assembly adopted a 
severely constrained budget, in the expectation that the State would have revenue for FY 2020-21 and 
FY 2021-22 that, combined over the two years, was over $5.0 billion below the September 2019 
projection. However, in response to the Coronavirus pandemic, resulting lockdowns, and related 
economic impacts, the federal government provided an unprecedented amount of aid to the U.S. 
economy generally and state government in particular. The federal stimulus buoyed state General 
Fund revenues, while also supplementing those revenues with substantial federal funds. As a result, 
by the middle of FY 2020-21, legislators learned that: 
 
• State General Fund money that had not been appropriated in FY 2019-20 and FY 2020-21 

(because it wasn’t expected to be available and had been cut or replaced with federal funds) was 
unexpectedly now available in the state General Fund reserve. Previously, based on the May 2020 
legislative forecast, $11.6 billion of General Fund was projected to be available for FY 2020-21. 
By the March 2021 legislative forecast, this figure had increased to $14.9 billion, with a projected 
increase to $15.9 billion for FY 2021-22. 

• Legislators would have the power to allocate $3.8 billion in flexible federal funds (Coronavirus 
State Fiscal Recovery Funds) from the American Rescue Plan Act (ARPA Funds). 

 
As a result, one-time funds have been allocated for a variety of state government purposes by the 
General Assembly since mid-FY 2020-21. As described further below, the use of federal funds has 
been constrained by federal requirements and expectations. This is not true for State General Fund. 
However, since the ARPA funds are the largest share of the money and many state uses are aligned 
to them, some additional detail on use of the federal funds is included below.  
 
ARPA FUNDS: Under the provisions of the federal American Rescue Plan Act, Colorado was awarded 
$3,828,761,790 from State and Local Fiscal Recovery Funds (ARPA funds), which were transferred 
to the State in May 2021. The money was deemed to be subject to appropriation by the General 
Assembly, as reflected in the decision by the General Assembly to adopt legislation placing the federal 
funds received into state cash funds and the decision by the Governor to sign this legislation.  
 
The federal law requires the funds to be used: a) To respond to the public health emergency or its 
negative economic impacts, including assistance to households, small businesses, and nonprofits, or 



JBC STAFF MEMO:  FEDERAL AND ONE-TIME FUNDS 
PAGE 4 
NOVEMBER 14, 2022 
 

 

aid to impacted industries such as tourism, travel, and hospitality; b) To respond to workers 
performing essential work during the COVID-19 public health emergency by providing premium pay 
to eligible workers; c) For the provision of government services to the extent of the reduction in 
revenue due to the COVID–19 public health emergency relative to revenues collected in the most 
recent full fiscal year prior to the emergency; and d) To make necessary investments in water, sewer, 
or broadband infrastructure. It also includes certain prohibitions, including depositing into a pension 
fund or offset a tax reduction.  
 
During the 2021 regular legislative session, the General Assembly adopted multiple bills that 
established an overall framework for use of the funds by transferring the money into cash funds with 
discrete purposes, allocating some of the funds immediately, and establishing interim task forces to 
formulate recommendations for additional uses.  
 
By the end of the 2022 legislative session, the General Assembly had allocated federal funds and 
General Fund through the cash funds as outlined below. 5  This structure created administrative 
complexity. However, the groupings demonstrate how the General Assembly expected the 
funds to be used. Most of the cash funds were targeted to specific purposes, but the Revenue Loss 
Restoration Cash Fund is available for the provision of a more extensive range of government services. 
 

ARPA CASH FUNDS ESTABLISHED BY GENERAL ASSEMBLY 
APPROPRIATIONS/TRANSFERS AUTHORIZED AS OF END OF THE  

2022 LEGISLATIVE SESSION 
(THOUSAND $S) 

CASH FUND 
FEDERAL 

ARPA FUNDS 
GENERAL 

FUND 
TOTAL 
FUNDS 

PERCENTAGE OF 
TOTAL 

Transportation-related $343.5 $36.5 $380.0 9.6% 
Revenue Loss Restoration 1,058.5 0 1,058.5 26.7% 
Economic Recovery & Relief 752.3 4.5 756.8 19.1% 
Workers, Employers, Workforce Centers 232.4 7.6 240.0 6.1% 
Behavioral and Mental Health 542.1 0 542.1 13.7% 
Affordable Housing and Home Ownership 214.6 365.2 579.8 14.6% 
Governor - Flexible 370.0 31.2 401.2 10.1% 
TOTAL $3,513.4 $445.0 $3,958.4 100.0% 

 
Federal requirements and expectations on the use of the federal ARPA funds have changed 
over time, and both the General Assembly and the Executive Branch have had to make related 
adjustments.  
 
• The General Assembly’s work during the 2021 session was guided by the Treasury Department’s 

Interim Final Rule (April 2021). The subsequent final rule, issued January 6, 2022, modified some 
requirements, leading the General Assembly to adopt various statutory and funding changes.  
 

• One notable change related to the calculation of “revenue loss”, which dictates the State’s 
flexibility in using the federal funds. In a memo dated January 31, 2022, the State Controller 
informed the Joint Budget Committee that, based on a methodology outlined in the final rule, the 
State had calculated that its reduction in revenue due to the COVID–19 public health emergency 

                                                 
5  For additional detail, see Appendix D2 of the FY 2022-23 Appropriations Report. 
https://leg.colorado.gov/publications/appropriations-report-fiscal-year-2022-23 
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would comprise $3.65 billion of the $3.8 billion in federal funds allocated to Colorado. Because 
of this calculation, almost all of the federal funds allocated to Colorado could be used “for the 
provision of government services to the extent of the reduction in revenue due to the COVID–
19 public health emergency”. 

 
• While the revenue loss calculation provides far greater flexibility on the way the funds may be 

used, the Governor’s Office has nonetheless sought to categorize a large share of Colorado’s 
ARPA funds under other ARPA provisions (e.g., to respond to the public health emergency or its 
negative economic consequences) based on their understanding of both federal and state 
legislative intent.  

 
• The Governor’s Office has also been mindful of detailed compliance and reporting guidance 

established by the federal Treasury.6 To ensure that the funds are used consistent with Treasury’s 
requirements for ARPA funds as well as more general uniform guidance for use of federal funds, 
the Governor’s Office has developed a robust administrative structure. Recovery Officers are 
embedded in state departments to establish procedures and provide guidance a monitoring, a team 
of staff at the Office of the State Controller monitor related accounting, and a multi-year contract 
with KPMG helps to ensure that the State and its sub recipients manage the funds appropriately.  

 
WHAT’S NEXT FOR THE 2023 LEGISLATIVE SESSION? 
While the majority of one-time federal and state funds have now been awarded, the General Assembly 
still has some decisions to make about one-time funds in the 2023 session.  
 
PROPOSALS FOR USE OF ONE-TIME FEDERAL FUNDS: There is still some ARPA money remaining 
in the cash funds previously established by the General Assembly, and thus the General Assembly 
will need to make some decisions about the use of the remaining funds. As shown below, $315.4 
million in federal funds and $10.0 million General Fund in the ARPA cash funds had not been 
appropriated or transferred to a final use as of the end of the 2022 session. 
  

2022 LEGISLATIVE SESSION ALLOCATION OF CORONAVIRUS STATE FISCAL RECOVERY FUND 
MONEY AND BALANCES REMAINING 

 

TRANSFER TO 
 CASH FUND BASED ON 2021 

AND 2022 SESSION 
LEGISLATION 

SPENDING AUTHORITY 
PROVIDED IN 2021 AND 2022 

LEGISLATIVE SESSION, 
INCLUDING CONTINUOUS 

APPROPRIATION 

BALANCE AVAILABLE FOR 
FUTURE LEGISLATIVE 

APPROPRIATION/TRANSFER 
Transportation-related Cash Funds  $343,500,000  $343,500,000  $0  
Revenue Loss Restoration Cash Fund  1,365,957,992      1,058,452,106   307,505,886 
Economic Recovery and Relief Cash Fund1  752,324,618 752,283,144 41,474 
Workers, Employers, and Workforce Centers Cash Fund  232,373,184 232,373,184 0 
Behavioral and Mental Health Cash Fund  550,000,000 542,142,370 7,857,630 
Affordable Housing and Home Ownership Cash Fund  214,605,996 214,605,996 0 
Balance in American Rescue Plan Act of 2021 Cash Fund  370,000,000 370,000,000 0 
TOTAL  $3,828,761,790  $3,513,356,800 $315,404,990 

1In addition to the amount shown, there is $10,000,000 originating as General Fund remaining in the Revenue Loss Restoration Cash 
Fund. 
 
                                                 
6 https://home.treasury.gov/system/files/136/SLFRF-Compliance-and-Reporting-Guidance.pdf 
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Some of these funds are expected to be appropriated for the second-year impact of prior-year bills, 
but most of the balance shown is available for use during the 2023 and potentially 2024 
legislative sessions. Under federal ARPA law, funds must be obligated by December 31, 2024, and 
all obligated funds must be expended by December 31, 2026.  
 
The Governor’s November 1 budget letter proposes that the balance in the Revenue Loss 
Restoration Cash Fund be used over the next two years ($155 million in FY 2023-24 and $150 
million in FY 2024-25) for higher education capital costs, costs at the mental health institutes, the 
Fort Lyon Supportive Residential Community, and for distributions to public health agencies as part 
of a strategy for addressing the state’s “structural budget deficit”. 7  While the proposal is 
included in the budget letter, it is not included in other parts of the formal submission (department 
budget schedules). Staff anticipates related budget amendments in January 2023.  
 
PROPOSALS FOR USE OF ONE-TIME GENERAL FUND:  As for the federal funds, most of the one-
time state General Fund money that became available in FY 2020-21 has already been 
allocated. However, some elements of the request are notable for ongoing or proposed uses of one-
time funds, and the JBC and General Assembly will make some related decisions for FY 2023-24. 
 
• State reserve: The Governor proposes maintaining the 15.0 percent reserve for FY 2023-24, 

representing approximately $2.2 billion in General Fund set aside to address future economic 
downturns. This is consistent with current law. JBC Staff believes maintaining (or even increasing) these 
reserves will be critical for addressing the next economic downturn, whenever that occurs. 
 

• Funds previously set-aside: The Governor’s proposal reflects the use of what are called “prepays” 
of $675 million—amounts previously deposited in other funds—to help balance the budget in FY 
2023-24 and FY 2024-25. This is consistent with previous legislative action, but presents some risks for the 
State, since the source of funding after FY 2024-25 is uncertain. 

 
• Matching funds request: The request includes an additional $91.0 million General Fund to draw 

down additional federal infrastructure funds in FY 2023-24 (Governor’s Office OSPB Request 
R1). This would add to the $80.25 million allocated for this purpose during the 2022 legislative 
session in S.B. 22-215, providing a total of $171.25 million that could be expended through FY 
2026-27. The Governor’s letter states that these funds could help secure over $7.0 billion from 
federal sources over the coming decade. This is the type of one-time General Fund that, if 
approved, is highlighted in the JBC Staff one-time funding spreadsheets, because of the volume 
of funding and limited General Assembly control once the funds have been allocated. The JBC and 
General Assembly may decide that this is a worthwhile one-time allocation, but, if so, it will be important to track 
the use of this money for many years into the future.  

 
 
 
 

                                                 
7 Budget Request Transmittal, November 1, 2022, Attachment 7 – Page 1. https://www.colorado.gov/governor/office-
state-planning-budgeting 
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