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Foreword 

Supreme audit institutions (SAIs) are a key part of the institutional framework of 
democratic States and play a central role in supporting good public governance. The role 
of SAIs has assumed greater significance in today’s uncertain times, in which 
governments must play a critical role in promoting sustainable economic development 
and social well being.  

SAIs can support a more strategic and forward looking State by providing 
independent information on the implementation of public policies and the machinery of 
government. This can enhance transparency at a time when trust in public authorities is 
being eroded and demands for open and inclusive policy formulation and implementation 
are increasing. 

International peer reviews are an effective instrument for SAIs to become more 
responsive to the evolving environments in which they operate. Reviews support SAIs to 
improve their performance by aligning their practices with international standards and 
good practices.  

The OECD is a leader in the practice of peer reviews. For over 50 years, peer reviews 
have come to characterise the work of the Organisation in most of its policy areas and 
have helped to improve policymaking, disseminate best practices and facilitate 
compliance with established standards and principles. During the past decade alone the 
OECD has conducted more than 200 peer reviews focused specifically on public 
governance. 

This peer review of Brazil’s Federal Court of Accounts (TCU) clearly demonstrates 
that SAIs are paying increasing attention to accountability and decision-making 
processes, in particular in relation to the audit of the consolidated year-end government 
report, known as the Accounts of the President of the Republic in Brazil. The TCU strives 
to improve the ways in which it supports government accountability and decision-
making. However, this peer review also shows that the TCU – as for SAIs more generally 
– cannot act alone and must be effectively supported by the legislature. Doing so will 
focus the TCU’s attention on the clarity of communicating, reporting and substantiating 
its main findings in a way that elicits action from the executive branch of government, 
demands from the legislature, and support from society and business.  

The reports and recommendations are the results of a year-long co-operation between 
the OECD and the TCU, the federal government, business and citizens on the audit of the 
Accounts of the President of the Republic and government accountability. This co-
operation was supported by a series of policy discussions in Brasilia and Paris with senior 
officials from SAIs, the executive branches of government and the legislatures of other 
OECD countries. Through this co-operation, the OECD has followed the planning, 
implementation and communication of the audit of the Accounts of the President of the 
Republic.  
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This report is part of a series carried out under the auspices of the OECD Public 
Governance, Regulatory Policy and Territorial Development Committees intended to 
support members and non-members as they adapt their governance structures in a rapidly 
changing environment. It follows previous OECD peer reviews of the federal government 
of Brazil focused on public budgeting (2003), regulatory policy and management (2008), 
human resource management in government (2010), public sector integrity (2012), and 
territorial development (2012). All these efforts contribute to our common goal of “better 
policies for better lives”. 

 

 
Angel Gurría 
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Preface 

External control institutions are increasingly required to provide answers to the rapid 
changes in the scenario of the international crisis, with an impact on the way governments 
stand before systemic international crises. Not only should the regulation performed by 
public institutions be carried out in a stable and credible environment to attract 
investment, but also the very responsibility of governments has been subjected to 
international scrutiny – not only directly, as is the case of supranational bodies, but also 
indirectly, through assessment of risk of many different shades of investors. 

Accountability and governance, in this context, are keywords for overcoming crises 
and increasing the credibility of national public administrations. Supreme audit 
institutions (SAIs) thus appear as key players in this new global understanding. With the 
publication of this comparative study performed by the Organisation for Economic 
Co-operation and Development (OECD), the Brazilian Court of Accounts (TCU) aims to 
contribute decisively to the debate on how to improve public governance and 
accountability. 

Controlling the public administration to contribute to its improvement for the benefit 
of society – that is the mission set out by TCU in its strategy plan. This is a challenging, 
innovative mission, aligned with the principles that founded the Court. 

Created in 1890, by the then Minister of Finance, Rui Barbosa, and inserted into the 
first republican Constitution of 1891, the Court was conceived, in the words of Barbosa, 
as a “magistracy agency which is intermediary between the administration and the 
legislature, which, placed in an autonomous position and invested with powers of review 
and judgement, and surrounded by guarantees against any threat, may exercise its vital 
functions in the constitutional body, without the risk of becoming an institution of 
ostentatious and useless ornaments”. 

The mandate of the TCU to issue a preliminary opinion on the Accounts of the 
President of the Republic is equally historic. It first appeared in 1911, but only with the 
1934 Constitution did it become an effective part of Brazil’s accountability process. 
Currently considered one of the major powers of the Court, it was performed for the 77th 
time in 2012. Therefore, in hindsight, we know that we have come a long way, with 
significant advances achieved over time. But that is not enough. The improvement of the 
performance of any institution should be a continuous, ongoing process. 

Changes occur rapidly and we are constantly confronted with new challenges. We 
know that society is increasingly eager not only for information relating to the legality or 
conformity of actions taken by managers but also for the actual results of government 
action. With that spirit, the partnership between TCU and OECD was established for the 
development of this peer review. We sought a process of dialogue and mutual learning 
with the aim of improving the technical assessment carried out in several stages 
associated with government accounts. 
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The model chosen for this peer review is innovative as it proposes an analysis made 
by an entity that differs from those with which we are accustomed to dialogue at the 
international level. The Court is a founding member of the International Organisation of 
Supreme Audit Institutions (INTOSAI) and integrates several of its groups. A peer review 
among SAIs, comparing their practices and processes, would be, perhaps, the expected 
model of peer review. 

Nevertheless, a different approach was chosen. The partnership was established with 
an institution that is highly technical and independent (like the SAIs) but able to use its 
extensive networking, going beyond external control institutions. Thus, the study 
included the participation of the executive and legislative branches of member and 
observer countries, allowing for a broad base of comparison and experience that can be 
shared. 

This project is expected not only to enable the improvement of TCU work, through 
adoption of best practices and international standards, but also to provide a dynamic and 
contemporary view of the role of external control institutions in the process of public 
accountability and governance, generating results to Brazil and the international 
community. 

 

 

 

 
Benjamin Zymler 

President of the Brazilian Federal Court of Accounts (TCU)
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Executive summary 

The Federal Court of Accounts (TCU) has an important role in supporting a more 
strategic and forward-looking state 

The credibility of public policies and a clean administration are crucial factors for 
achieving sustainable and inclusive development and for maintaining trust in government. 
The TCU is a key independent actor supporting good public governance within the 
federal government of Brazil. It helps to ensure that the government is held accountable 
for its management of public resources and that taxpayers' money is used for its intended 
purposes, in an economic, efficient and effective manner. TCU work also has a 
preventive effect: public officials behave differently if they know their actions can be 
externally evaluated by an independent and competent institution. These roles are 
particularly significant in Brazil given concern over the efficiency of spending and 
corruption in the public sector. 

This review supports the TCU in enhancing the impact of the audit of the 
consolidated year-end government report  

The external audit of the consolidated year-end government report – the Accounts of the 
President of the Republic (PCPR) – is regarded by the TCU as one of its most significant 
activities. This report is a core element of the federal government’s financial reporting 
framework, which aims to support fiscal sustainability, achieve cost-effective service 
delivery and enhance fiscal legitimacy. The PCPR contains information on: the federal 
government's financial performance; compliance with budgetary laws; non-financial 
information about service delivery; and information about key factors underlying 
financial and non-financial performance. This OECD review is based on a year-long 
dialogue with the TCU and with its key government and non-governmental stakeholders 
on the impact of the audit of the PCPR for government accountability and decision 
making. 

Strengthening partnership with the National Congress, while maintaining TCU 
independence, can increase audit impact 

The TCU makes publicly available, including free of charge on the Internet, its audit of 
the PCPR within approximately five months of the end of the fiscal year – in line with 
constitutional deadlines and international good practice. Actions have also been taken to 
enhance the comprehensiveness of this audit and communication of main findings with 
the federal executive and the general public. However, legislative scrutiny of the PCPR 
using the audit findings is subject to years of delay. The review helps the TCU better 
understand the barriers and constraints affecting the use of its main findings for more 
effective legislative scrutiny. Partnering with the National Congress is not equivalent to 
diluting the TCU independence. Rather, it can help Congress members better understand 
the audit’s main findings and how to take appropriate action. 
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An explicit communication strategy for the audit of the PCPR can more effectively 
mobilise the government’s response to main findings and audit recommendations 

The TCU has taken a number of actions to better communicate its main findings from the 
audit of the PCPR; and has been supported by increased TCU capacity for relations with 
Congress and the media. However, actions have focused more on enhancing 
dissemination of information about the audit rather than tailoring the desired action to be 
taken by primary audiences once they receive the main findings. An explicit 
communication strategy can help to define primary target audiences as well as to identify 
communication objectives, refine key messages and select an appropriate 
communications mix for each of the target audiences. An explicit strategy can also 
provide a sound basis for evaluating the impact of, and learning lessons from, 
communication activities and the audit more generally.  

Reporting main findings more clearly will increase the impact of recommendations 

The TCU has taken concrete actions to enhance the clarity of audit reporting related to the 
consolidated financial statement of the federal government – the General Balance of the 
Union (BGU) – in parallel with this peer review. Aligning the form and content of the 
audit opinion with international standards could better guide audiences’ understanding of 
its meaning. Moreover, framing qualifications and recommendations in terms of their 
impact on government accountability and performance can better guide target audiences’ 
understanding of their significance. Strengthening the link between the audit report and 
main findings – and in the process, streamlining the audit report – can further support 
understanding of how the main findings and TCU judgement was reached. Clearly 
reporting main findings also support the communication strategy for this audit. 

Structuring planning around audit objectives and TCU knowledge of material risks 
can enhance the quality and purpose of audit findings  

The TCU has taken a number of actions to enhance planning and implementation of its 
audit of the PCPR in parallel with this peer review. The introduction of a more structured 
audit planning process will help to refine the TCU strategy to produce higher quality and 
more purposeful main findings, in a more effective and efficient manner. Actions which 
are also underway to map high-level accounting processes for the preparation of the 
PCPR and to analyse TCU financial audit practices against INTOSAI Financial Audit 
Guidelines, are critical first steps. However, planning could further benefit from more 
direct linking with the audit objectives defined in the TCU Internal Rules and leveraging 
institutional knowledge of material risks to the integrity of government reporting. This 
can help to better define the extent and scope of necessary audit tests to provide 
competent, relevant and reasonable evidence and support main findings. 
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Key recommendations  
for the Brazilian Federal Court of Accounts 

Audit objectives and reporting 
• Align the audit opinion with international standards to better guide audiences’ 

understanding of its meaning for integrity in government reporting 

• Frame main findings to better guide audiences’ understanding of their significance for 
accountability and performance 

• Strengthen the link between the audit report and main findings, focusing audiences’ 
attention on how the judgement and findings were reached 

• Assess whether the impact of the audit report can be enhanced by releasing its content 
at different moments of the accountability and decision-making processes 

Audit planning and implementation  
• Further develop the audit matrix to support the collection of more competent, 

relevant and reasonable evidence to support the main findings  

• Draw more systematically on TCU internal knowledge of deficiencies in internal 
control and government reporting to support more effective and efficient audit work  

• Link efforts to enhance audit capabilities with the TCU human resource management 
reforms and periodically review audit practices to support professional audit work 

• Use improvements in the audit strategy to focus attention on how to enhance 
government reporting, and not only audit reporting  

Communicating audit findings and assessing impact  
• Develop an explicit co-ordinated audit communication strategy based on 

understanding target audiences to increase awareness and use of main findings 

• Focus communication activities on the main findings can support audiences’ 
understanding of their significance for government accountability and performance 

• Report systematically on the executive’s actions to address qualifications, and not 
just to implement recommendations, to enhance government accountability  

• Assess impact more broadly to demonstrate the audit on public governance and 
support improved audit reporting and communication  
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Assessment and recommendations 

The external audit of the Accounts of the President of the Republic (CPR) is a 
key instrument for supporting government accountability 

The Accounts of the President of the Republic (CPR) – Brazil’s consolidated 
year-end government report – is a core element of the federal government’s financial 
reporting framework. Table 0.1 presents the elements of this framework, established by 
the 1988 Constitution of the Federative Republic of Brazil and the Law on Fiscal 
Responsibility (Complementary Law 101/2000). This reporting framework has supported 
efforts to strengthen fiscal transparency as well as to lock in long-term economic 
development, mitigate short-term fiscal risks and respond to development challenges 
(OECD, 2011; OECD & ECLAC, 2012). Moreover, transparency in financial reporting is 
considered critical for improving the cost-effectiveness and quality of service delivery 
and building legitimacy, a significant challenge in Brazil and many Latin American 
countries (OECD, 2008; 2009). 

The CPR contains information on i) the federal government’s financial position, 
financial performance and cash flows; ii) federal executive’s compliance with the 
budgetary laws and in-year amendments; iii) financial and non-financial information 
about service delivery activities and achievements; and iv) information about key factors 
underlying financial and non-financial performance. This information is reported in two 
main components, as defined by the Organic Law on the Federal Court of Accounts 
(TCU) (Law 8 443/1992), namely: i) the General Balance of the Union (BGU) – i.e. the 
consolidated financial statement of the federal government – and ii) a report by the 
central authority of the Internal Control System of the Federal Public Administration 
(i.e. the Office of the Comptroller General of the Union, or CGU). Financial information 
contained in the CPR is currently reported on a modified cash basis but will be presented 
on a full accrual basis from fiscal year 2014. 

The TCU considers the external audit of the CPR as one of its most significant control 
and oversight processes. The significance of this audit stems from a variety of factors, 
including its objective, history and procedure. This audit is the first constitutional 
responsibility of the TCU and directly supports the legislative oversight function. 
Moreover, it is one of the longest-standing activities of the TCU, having been conducted 
since 1892. The decision on this audit is also taken in an extraordinary session of the 
TCU Plenary. 

It is critical to note, however, that the audit of the CPR is only one of over 8 000 
TCU control and oversight processes completed every year (Table 0.2). Both the audit of 
the CPR as well as other control and oversight reports and quarterly are made available to 
the public free of charge on the Internet. Some of these processes may be discussed 
within the National Congress, in the Planning, Budget and Oversight Joint Committee (a 
joint committee spanning both chambers) and/or commissions within the Federal Senate 
and Chamber of Deputies. In addition to these processes, the TCU provides a summary of 
these processes in quarterly and annual reports to the National Congress. 
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Table 0.1. Brazil’s federal government financial reporting framework 

Reporting 
instrument Description and content Deadline for 

publication 
Responsibility for 

production 
Available 

online 
Audited 
by TCU 

“Transparency 
Portal of the 
Federal Public 
Administration” 

Cash-based financial reporting of budget 
execution, by economic and 
organisational categories 

n.a. (updated daily) 
Office of the 
Comptroller General 
of the Union (CGU) 

Yes No 

“SIGA Brasil” 
Cash-based financial reporting of budget 
execution, by economic and 
organisational categories 

n.a. (updated daily) 
Planning, Budget & 
Oversight Joint 
Committee 
(National Congress) 

Yes No 

“Fiscalize” 
Cash-based financial reporting of budget 
execution, by economic and 
organisational categories 

n.a. (updated weekly) 
Chamber of 
Deputies (National 
Congress) 

Yes No 

Summarised 
budget execution 
reports 

Coverage of all expenditure, including 
public debt and debt rescheduling, and 
present expenditure for each 
administrative unit, although not for each 
programme or action carried out by the 
unit in question. The reports also provide 
comparisons between year-to-date 
expenditures and original estimates for 
most categories. 

Within 30 calendar 
days following the end 
of every 2-month 
period 

Secretariat of the 
National Treasury 
(STN) 

Yes No 

Fiscal 
management 
reports 

Cash-based reporting on compliance with 
limits set in the Law on Fiscal 
Responsibility & information on corrective 
measures taken, or to be taken, if limits 
are exceeded 

Within 30 calendar 
days following the end 
of every 4-month 
period 

Head of each 
branch of the 
federal government 

Yes Yes 

Accounts of 
accountable 
officials 

Financial statement of the respective 
accountable official & narrative of 
performance, in accordance with the 
parameters defined by the Federal Court 
of Accounts (TCU) 

Approximately 3-
6 months following the 
end of the fiscal year 
(report); within 2 years 
after end of fiscal year 
(audit opinion/report) 

Accountable 
officials Yes Yes 

Accounts of the 
President of the 
Republic (CPR) 

General Balance of the Union (BGU) & 
report by the central authority of the 
Internal Control System of the Federal 
Public Administration 

Approximately 
3 months following the 
end of the fiscal year 
(report); approximately 
5 months following 
end of the fiscal year 
(audit opinion/report) 

Office of the 
Comptroller General 
of the Union (CGU) 
& Secretariat of the 
National Treasury 
(STN) 

Yes Yes 

National Public 
Sector Balance 

Consolidated financial statement of the 
general government (i.e. BGU and 
comparable reports of state and 
municipal governments) 

30 June (i.e. 6 months 
following the end of 
fiscal year) 

Secretariat of the 
National Treasury 
(STN) 

Yes No 

Notes: n.a. = Not applicable. 
Source: Adapted from 1998 Constitution of the Federative Republic of Brazil, Arts. 71.I and 71.II; Law on Fiscal Responsibility 
(Complementary Law 101/2000), Arts. 54 and 55, Organic Law on the TCU (Law 8 443/1992), Art. 7; TCU Normative 
Instruction 63/2010 regarding the Organisation, Presentation and Process for the Year-end Reports of Accountable Officials; 
TCU Normative Decisions 107/2010 and 108/2010 regarding the Guidelines for the Year-end Reports of Accountable Officials 
for FY 2010 and FY 2011, respectively.  
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Table 0.2. Brazilian Federal Court of Accounts’ control and oversight processes portfolio 

Control & oversight processes, by type 2006 2007 2008 2009 2010
A. Control processes 3 079 2 865 3 698 4 028 3 270

A1. Audits of the year-end report of public officials 1 366 1 337 1 773 2 062 1 114 
A2. Audits of ad hoc report of public officials 1 712 1 527 1 924 1 965 2 155
A3. Audit of the Accounts of the President of the Republic (CPR) 1 1 1 1 1

B. Oversight processes (=B1+B2+B3+B4) 3 142 3 902 4 549 5 104 4 835
B1. Initiated by TCU (B1.1+B1.2+B1.3+B1.4+B1.5) 665 716 612 697 809

B1.1. Background research 322 258 201 284 104
B1.2. Audits  201 123 140 182 595
B1.3. Inspection 57 284 225 158 25
B1.4. Accompaniment  37 27 18 28 41
B1.5. Monitoring  48 24 28  45  44 

B2. Initiated by external request (B2.1+ B2.2+B2.3) 1 985 2 736 3 448 3 828 3 398
B2.1. National Congress requests 76 104 94 127 160
B2.2. Complaints 267 429 491 523 522
B2.3. Representations 1 642 2 203 2 863 3 178 2 716

B3. Inquiries  59 87 68 84 66
B4. Other processes 433 363 421 495 562

C. Total processes (=A+B) 6 221 6 767 8 247 9 132 8 105
Notes: 
Audits of the year-end report of (individual) accountable public officials aim to verify the legality, economy, legitimacy, 
efficiency and efficacy of the use of budgetary and non-budgetary resources.  
Audits of ad hoc report of accountable public officials aim to investigate possible illegal or illegitimate activity 
(e.g. embezzlement, diversion of funds, property or public value), and calculate sanctions as necessary. 
The term “accountable official” is defined as “public administrators and other individuals responsible for public money, goods 
and assets within the direct and indirect federal public administration” (1988 Constitution, Art. 70). 
The audit of the Accounts of the President of the Republic aims to verify the legality, economy, legitimacy, efficiency and 
efficacy of the use of budgetary and non-budgetary resources.  
Background research aims to support better knowledge and understanding of the functioning of administrative units, 
governmental systems, programmes, projects and activities; it may also be used to identify areas of future attention by the TCU. 
Audits may include i) financial audits to examine the financial statements of a specific public organisation; ii) compliance audits 
to examine the legality and legitimacy of management acts; and iii) operational (performance) audits to examine the economy, 
efficiency and effectiveness of public organisations, programmes and activities. 
Inspections aim to clarify doubts or gaps created by lack of information or omission. Inspections are also used for verifying 
complaint and representation processes. 
Accompaniments aim to examine the legality and legitimacy of management acts from an accounting, financial and budgetary 
perspective, and to evaluate public organisation’s systems, programmes and activities, with a focus on economy, efficiency and 
efficacy. 
Monitoring verifies implementation and compliance with TCU audit determinations. 
Oversight processes initiated at the request of National Congress may include requests for information, audits and inspections by 
the Presidents of the Federal Senate and Chamber of Deputies and the chairs of congressional commissions. 
Complaints refer to activities to investigate reports made by private, non-government organisations and the public denouncing 
an irregularity or illegality concerning the public administration. 
Representations refer to activities to investigate reports made by public authorities and TCU technical units/officials denouncing 
an irregularity or illegality concerning the public administration. 
Inquiries relate to doubts over the application of legal and regulatory devices addressed to the TCU by the President of the 
Republic; the Presidents of the Federal Senate and Chamber of Deputies or the chairs of congressional commissions; the 
President of the Supreme Federal Court or superior courts; the Attorney General of the Union; Prosecutor General of the Union; 
ministers of state or any authorities within the federal executive, as well as armed forces commanders. 
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Box 0.1. The Brazilian Federal Court of Accounts 

The 1988 Constitution of the Federative Republic of Brazil establishes the Federal Court of Accounts (TCU) 
as an auxiliary body to the National Congress, and gives it broad powers of control and oversight over federal 
public sector entities and federal public funds. The Constitution defines the TCU as a collegiate body, made up 
of nine ministers: 1/3 appointed by the Chamber of Deputies, 1/3 by the Federal Senate and 1/3 by the President 
of the Republic with the prior approval of the Federal Senate. It requires that TCU ministers will be appointed 
for an open-ended term, until mandatory retirement at 70 years of age, and grants them the same rights and 
guarantees as magistrates of the Superior Court of Justice. 

The nine TCU ministers elect among themselves a president and vice-president for a term of one year, 
extendable for an additional year. Decisions within the TCU are taken collectively by the Plenary or one of two 
chambers. The Plenary is made up of nine ministers, the chambers by four ministers each. The TCU president is 
not a member of the chambers.  

The TCU follows a court-of-accounts SAI model and, in this regard, is more similar to the supreme audit 
institutions (SAIs) of France, Germany, the Netherlands, Portugal and Spain (Table 0.3). Moreover, the TCU 
juridical powers – i.e. to judge and punish those it finds guilty of misconduct – has been directly influenced by 
the Portuguese Court of Accounts, stemming from historic ties between the two countries. The TCU shares 
similarities with the French Court of Audit, which in turn has strongly influenced the Portuguese Court of 
Accounts (Tavares, 1998). 

Table 0.3. Organisational model of supreme audit institutions in Brazil and select countries 

Audit office Audit board Court of accounts 
Australia, Canada, Chile, Mexico, 

South Africa, United Kingdom, United States Netherlands Brazil, France, Germany, Portugal, Spain 

Notes: 
Audit office: A monocratic organisation with all rights, powers and responsibilities in an auditor general. An audit office is 
part of a parliamentary system and reports all audit findings to the legislature, typically to a parliamentary committee 
responsible for holding the government or public organisations accountable based on SAI reports. 
Audit board: A collegiate organisation, headed by a number of members who form its college or governing board and take 
decisions jointly. A board is normally part of a parliamentary system and its audit reports are submitted to the legislature, 
where there is usually some form of public accounts committee to act on them. 
Court of accounts (or court of audit): A collegiate organisation, headed by a number of members who form its college or 
governing board and take decisions jointly. This model is generally a self-standing court dealing only with financial matters. 
Less commonly, it may be part of the supreme court, and subsequently be known as a chamber of accounts. 
Source: Definitions adapted from INTOSAI (2010), “Financial Audit Guideline: Glossary of Terms to the INTOSAI 
Financial Audit Guidelines”, International Standards of Supreme Audit Institutions (ISSAI) 1003, INTOSAI Professional 
Standards Committee, Financial Audit Subcommittee Secretariat, Riksrevisionen, Sweden. 

The Organic Law on the TCU (Law 8 443/1992) grants Brazil’s SAI broad audit powers and the freedom to 
decide upon the content, timing and dissemination of its audit reports. The TCU may audit both the regularity 
and performance of the use of public funds. This mandate has expanded during the 1990s to incorporate 
oversight of public procurement (including the processing of complaints from contractors, suppliers and citizens) 
and monitoring compliance with expenditure limits established in the Law on Fiscal Responsibility. The Organic 
Law on the TCU guarantees external auditors’ access to necessary documents and information from public sector 
entities. The Organic Law on the TCU also grants it significant managerial freedom. 

The TCU ministers are supported by three general secretariats – one co-ordinating strategic planning and 
relationships with external actors, one co-ordinating external control and oversight processes, and one 
co-ordinating internal administration. The TCU is staffed with approximately 2 600 officials, of which 1 500 are 
auditors, and a budget of approximately BRL 1.4 billion (EUR 0.6 billion; USD 0.7 billion). It must report 
quarterly and annually to the National Congress on its activities. 
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The TCU has broadened the formal objective of this audit over time to enhance 
government transparency and accountability  

This objective is supported by two reporting elements: an audit opinion and a 
supporting audit report. These elements have different objectives as defined in the TCU 
Internal Rules, and have been broadened evolved over time by decision of the TCU 
Plenary (Table 0.4). Taken as a whole, the objectives of the TCU audit of the CPR is 
broader than comparable SAI audits of the consolidated year-end government report in 
many countries. The SAIs in Australia, Canada, South Africa and the United States 
typically focus on dimensions of regularity in auditing the consolidated year-end 
government report. However, the breadth of the TCU audit shares similarities with the 
audit of SAIs in France, Mexico and Portugal, which also cover dimensions of 
performance of budget execution (Table 0.5).  

Table 0.4. Evolution of the objectives of the Brazilian Federal Court of Accounts’  
audit on the Accounts of the President of the Republic  

1977  
(1st TCU Internal Rules) 

1993  
(2nd TCU Internal Rules) 

2002 
(3rd TCU Internal Rules) 

2012  
(4th TCU Internal Rules) 

A. Audit opinion, including :   

 Assessment of whether the BGU adequately represents the financial, budgetary, accounting & asset 
positions as of 31 December  

  
Assessment of whether implementation of the federal budget, & 
other operations financed using federal public resources, complied 
with constitutional norms, laws & regulations 

B. Audit report, including:  

 
 

Assessment of whether 
implementation of the federal 
budget, & other operations 
financed using federal public 
resources, complied with 
constitutional norms, laws & 
regulations 

  

   
Assessment of compliance with 
the fiscal rules established in the 
Law on Fiscal Responsibility 

  
Assessment of the legitimacy, economy & efficiency of programmes 
financed by the federal budget & the achievement of goals 
established in the Pluri-annual Plan & Budget Directives Law  

  Assessment of the impact of the federal budget & financial administration on Brazil’s socio-economic 
development 

Notes: BGU = General Balance of the Union; TCU = Federal Court of Accounts. 
The Law on Fiscal Responsibility establishes a general framework for budgetary planning, execution and reporting, applicable to 
all levels of government. The law comprises general targets and limits for selected fiscal indicators, corrective institutional 
mechanisms in case of non-compliance, and institutional sanctions for non-compliance.  
The Budget Directives Law is an annual law establishing directives for the formulation and execution of the federal budget over 
a medium-term framework of three years. It must be submitted to the National Congress for examination and approval 4.5 
months before submission of the Draft Annual Budget Law.  
The Pluri-annual Plan sets the government’s priorities over the medium term, together with explicit targets and indicative 
budgetary appropriations at the programme level. It is released during the first year of every administration and spans the entire 
term of the administration. 
Source: Adapted from 1977 Federal Court of Accounts’ Internal Rules (Resolution 14/1977), Arts. 85-86, 92; 1993 TCU 
Internal Rules (TCU Resolution 15/1993), Arts. 181-182; 2002 TCU Internal Rules (TCU Resolution 155/2002), Arts. 228-229; 
2012 TCU Internal Rules (TCU Resolution 240/2011), Art 228-229.  
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Table 0.5. Objectives of the audit of the consolidated year-end government report in Brazil and selected countries 

Country Audit report(s) 

A. Regularity B. Performance

Attestation of 
financial 

accountability 

Financial 
systems & 

transactions 

Internal 
control & 

internal audit 
function 

Compliance 
with budget 

& fiscal 
targets 

Attestation of 
performance 
measures & 
monitoring 

arrangements 

Economy of 
administrative 

activities 

Efficiency in 
the utilisation 
of resources 

Actual impact 
of activities 
compared 

with intended 
impact 

Australia 

Independent Auditors Report on 
the Consolidated Financial 
Statements for the Period Ended 
30 June 20XX 

● ● ● o o o o o Audits of the Financial 
Statements of Australian 
Government Entities for the 
Period Ended 30 June 20XX 
(supporting report) 

Brazil 

Audit opinion on the 
Accounts of the President of 
the Republic (CPR) 

● ● ● o o o o o 

Audit report on the Accounts 
of the President of the 
Republic (CPR) 

● ● ● ● ● ● ● ● 

Canada 
Independent Auditor’s Report on 
the Annual Financial Report of 
the Government of Canada 

.. .. .. .. .. .. .. .. 

Chile n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a.

France 

Court of Audit Opinion on the 
State’s Annual Financial Report ● o ● ● ● ● o ● 
Court of Audit Report on the 
Execution of Financial Laws 
(supporting report) 

● ● ● ● ● ● ● ● 

Court of Audit Opinion on the 
Social Security Accounts ● ● ● ● ● ● ● ● 
Court of Audit Annual Report on 
the Social Security Account 
(supporting report) 

● ● ● ● ● ● ● ● 

Germany n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a.
Mexico Annual Audit Report on the 

Public Accounts  ● ● ● ● ● ● ● ● 



ASSESSMENT AND RECOMMENDATIONS – 21 
 

BRAZIL’S SUPREME AUDIT INSTITUTION © OECD 2012 

Table 0.5. Objectives of the audit of the year-end government report in Brazil and selected countries (cont.) 

Country 
Audit report(s) 

 
 

A. Regularity B. Performance

Attestation of 
financial 

accountability 

Financial 
systems & 

transactions 

Internal 
control & 

internal audit 
function 

Compliance 
with budget 

& fiscal 
targets 

Attestation of 
performance 
measures & 
monitoring 

arrangements 

Economy of 
administrativ
e activities 

Efficiency in 
the 

utilisation of 
resources 

Actual 
impact of 
activities 

compared 
with 

intended 
impact 

Netherlands .. .. .. .. .. .. .. .. ..
Portugal Opinion on the General State Accounts ● ● ● ● o ● ● ●

South Africa 

Report of the Auditor-General to 
Parliament on the Consolidated Financial 
Statements of the National Departments, 
the National Revenue Fund, State Debt 
& Loan Accounts of the National 
Treasury 

● ● ● ● o o o o 

General Report on National Audit 
Outcomes (supporting report) 

Spain .. o ● ● ● o ● ● ●

United Kingdom 
Certification & Report of the Comptroller 
& the Auditor General on the Whole of 
Government Accounts 

● ● ● o o o o o 

United States Statement of the Acting Comptroller 
General of the United States ● ● ● o o o o o 

Notes:  
● = Yes, o = No; n.a. = Not applicable (no audit of the consolidated year-end government report); .. = Missing data. 
Australia: In late 2011, the Auditor-General Act 1997 was amended to give the Auditor-General (and the Australia National Audit Office) explicit authority to undertake audits 
of the appropriateness of key performance indicators as presented in public sector entities’ Portfolio Budget Statements and subsequently, the completeness and accuracy with 
which they are reported in these entities’ annual reports. A pilot is under way to establish a methodology and approach for undertaking this work. In the medium term 
(approximately 3-4 years), if ongoing funding for this function is provided to the ANAO, it is likely that an audit of the appropriateness of key performance indicators and the 
completeness and accuracy of their reporting will be included as part of each public sector entities’ annual financial statements audit and subsequently, the year-end government 
report. 
Source: Response options adapted from INTOSAI (2001), “Basic Principles in Government Auditing”, International Standards of Supreme Audit Institutions (ISSAI), 100, 
INTOSAI Professional Standards Committee, Copenhagen, www.issai.org. 
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The audit report on the CPR is structured into nine chapters, including a concise one-
page chapter containing the TCU opinion. Many of the chapters roughly correspond to 
one or two of the audit objectives discussed in previous paragraphs (Table 0.6). 
In addition, there are dedicated chapters for a thematic topic selected by the TCU minister 
responsible for the audit (i.e. the rapporteur) and the audit main findings. The thematic 
topic is intended to shape discourse on public governance for the year. Recent thematic 
topics have included government actions to support sustainable growth within Brazil’s 
economy (audit of the FY 2011 CPR), the effectiveness of regulatory agencies in 
protecting consumer rights (FY 2010) and agricultural priorities, actors, programmes and 
resourcing (FY 2009). Chapter 8 (“Conclusions”) includes a synthesis of the main audit 
findings from the various chapters of the audit report as well as the TCU qualifications 
and recommendations. Qualifications relate to issues identified in the analysis of the 
CPR. Recommendations are suggestions by the TCU to the federal executive to improve 
its reporting and enhance performance.  

Table 0.6. Link between the audit report on the FY 2011 Accounts of the President of the Republic and the 
audit objectives as defined by the Brazilian Federal Court of Accounts’ Internal Rules 

Chapter of the TCU 
audit report 

Link to the TCU audit  
objective / scope Chapter content 

1.  Introduction n.a. 

2.  Brazil’s economic 
performance  

An assessment of the impact 
of the federal budget & 
financial administration on 
Brazil’s socio-economic 
development 

Assessment of the federal government’s fiscal, monetary & credit policies, 
including i) achievement of the federal government’s inflation & employment 
targets & ii) compliance with the federal government’s public debt targets 

3.  [Compliance of] 
Budget execution 
[with budgetary 
laws & regulations] 

An assessment of whether 
implementation of the 
federal budget, & other 
operations financed using 
federal public resources, 
have complied with 
constitutional norms, laws & 
regulations 
& 
An assessment of whether 
the federal government 
complied with the fiscal 
rules established in the Law 
on Fiscal Responsibility 

Assessment of federal revenue collection & compliance with fiscal targets to 
achieve a primary surplus 
Assessment of tax expenditure including trends, the management of such 
expenditure by government systems, & the impact of tax expenditure against 
policy goals 
Assessment of the collection of administrative fines, including collection 
performance by public sector entities, the functioning of government systems to 
monitor collection, & measures adopted to increase collection  
Assessment of the volume, composition & collection of federal collectable debt 
Assessment of implementation of the federal government’s priority actions 
defined in the Budget Directives Law 
Assessment of government expenditure, by expenditure type & function of 
government, & compliance with ceilings/limits defined in the Budget Directives 
Law 
Assessment of the federal executive’s compliance with the Law on Fiscal 
Responsibility 
Assessment of the evolution & compliance the investment budgets of state-
owned & mixed-capital enterprises financed by the federal government 

4.  [Compliance & 
performance of] 
Government 
sectoral actions 

An assessment of the 
legitimacy, economy & 
efficiency of programmes in 
the Annual Budget Law & 
the achievement of goals in 
the Budget Directives Law & 
Pluri-annual Plan 

Assessment of the financial & physical implementation of the Pluri-annual Plan 
targets & the functioning of systems that support its monitoring & reporting 
Assessment of financial & physical implementation of the Growth Acceleration 
Programme & the functioning of systems that support its monitoring & reporting  
Assessment of the financial & physical implementation of the Annual Budget 
Law & compliance with constitutional expenditure targets for health, education & 
irrigation  
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Table 0.6. Link between the audit report on the FY 2011 Accounts of the President of the Republic and the 
audit objectives as defined by the Brazilian Federal Court of Accounts’ Internal Rules (cont.) 

Chapter of the TCU 
audit report 

Link to the TCU audit  
objective / scope Chapter content 

5.  [Regularity of the] 
BGU  

An assessment of whether the BGU adequately represent its financial, budgetary, accounting & asset positions 
as of 31 December 

6.  [Assessment of] 
Thematic topic(s) n.a. Discussion of one or more special topic(s) selected by the TCU minister 

responsible for the audit of CPR (i.e. the rapporteur) 
7.  [Status of] 

Recommendations 
from previous audit 
of CPR  

n.a. Assessment of the implementation of the TCU recommendations from the 
previous audit of the CPR 

8.  Conclusions Synthesis of the findings presented in Chapters 2 through 6, as well as TCU qualifications & recommendations 
9. [TCU] Audit opinion Synthesis of the findings presented in Chapters 3 & 5 

Notes: BGU = Consolidated financial statements of the federal government; CPR = Accounts of the President of the Republic; 
TCU = Federal Court of Accounts; n.a. = Not applicable. 

Changes in the audit objective are also evidenced by the relative weight accorded to 
different topics in the audit report and main findings, i.e. qualifications and 
recommendations. The emphasis of audit reporting has shifted focus from thematic topics 
(FY 2001-02) to compliance of budget execution with budgetary laws & regulations 
(FY 2003-04 and FY 2009-11), the regularity of the BGU (since FY 2004) and 
compliance and performance of government sectoral actions (FY 2006-09). Between 
FY 2001 and FY 2006 there was also an effort to reduce the size of the report, though this 
trend has since been reversed with a renewed focus on the compliance and performance 
of government sectoral actions. 

Figure 0.1. Brazilian Federal Court of Accounts’ audit report on the  
Accounts of the President of the Republic  

A. Page numbers, by report chapter, by audited fiscal year 
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B. Number of qualifications and recommendations, by report chapter, by audited fiscal year 

 
Notes: BGU = General Balance of the Union; CPR = Accounts of the President of the Republic; TCU = Federal 
Court of Accounts; “Other” refers to material such as the table of contents, chapter cover pages, etc. 

The audit of the CPR is completed in a timely manner but legislative scrutiny is 
subject to long delay 

The TCU makes publicly available, including on the Internet, its audit of the CPR 
within approximately 5 months of the end of the fiscal year – in line with Brazil’s 
constitutional deadlines and international good practices (Figure 0.2). Brazil’s 1988 
Constitution obligates the TCU to issue its audit opinion within 60 days of receiving the 
CPR from the National Congress. The Constitution also specifies that the National 
Congress must receive the CPR within 60 days of the start of the first legislative session 
for the year. This session starts at the beginning of February each year. The Law on Fiscal 
Responsibility requires that the TCU opinion on the CPR be fully disclosed, including 
electronically. The OECD (2002) “Best Practices for Budget Transparency” states that 
the external audit of the consolidated year-end government report be released within six 
months of the end of the fiscal year and made publicly available, including free of charge, 
on the Internet. 

Legislative scrutiny of the CPR using the TCU audit opinion is, however, subject to 
much delay, weakening government accountability and decision making. The role of 
legislative scrutiny of the CPR and audit opinion is elevated in Brazil: the 1988 
Constitution explicitly states that the TCU audit opinion should be “preliminary”, which 
the TCU emphasises should be taken to mean that the National Congress has the 
exclusive competence to issue the opinion on the CPR and to judge the performance of 
the President of the Republic. The delay in legislative scrutiny is despite the National 
Congress having a permanent committee – the Planning, Budget and Oversight Joint 
Committee (CMO) – with responsibility and substantial powers to scrutinise the 
performance and accountability of the President of the Republic. The CMO has taken, on 
average, two-and-a-half years during the past decade to initiate its review of the CPR 
after receiving the audit opinion (Figure 0.3).  
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Figure 0.2. Completion of the audit of the consolidated year-end government report  
in Brazil and selected countries 

Months after end of the audited fiscal year  

 
Notes: n.a. = Not applicable.  

Chile: No consolidated year-end government report. 

Figure 0.3. Total time taken for scrutiny of Accounts of the President of the Republic within the National 
Congress Planning, Budget and Oversight Joint Committee  

Years after the end of the audited fiscal year 

 
Notes: CMO = Planning, Budget and Oversight Joint Committee; CPR = Accounts of the President of the Republic;  
TCU = Federal Court of Accounts; Average only for FY 2001-08, as process has not concluded for FY 2009, FY 2010 or 
FY 2011. 

However, the National Congress’ deliberation does not conclude with CMO 
deliberations. Once the CMO issues a draft legislative decree and report, the CPR must 
formally be discussed and approved by both chambers of the National Congress (i.e. the 
Chamber of Deputies and the Federal Senate). During the last decade, the National 
Congress has only concluded deliberations on the FY 2001 CPR (Table 0.7). 
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Table 0.7. Status of National Congress’ deliberations on the Accounts of the President of the Republic 

Shading indicates status within the National Congress 
(dark blue = completed; light blue = not concluded; white = not begun) 

Audited 
fiscal 
year 

National Congress Planning, 
Budget & Oversight Joint 

Committee draft Legislative 
Decree (Paracer) 

Federal Senate draft 
Legislative Decree (PDS) 

Chamber of Deputies draft 
Legislative Decree (PDC) 

National Congress 
Legislative Decree 

2001 Parecer 82/2003-CN PDS 775/2002 PDC 2 662/2002 Decree 447/2002 
2002 Parecer 46/2010-CN Begun; not concluded PDC 40/2011 Yet to commence 
2003 Parecer 3/2007-CN PDS 77/2007 Begun; not concluded Yet to commence 
2004 Parecer 1/2009-CN PDS 60/2009 Begun; not concluded Yet to commence 
2005 Parecer 47/2010-CN PDS 91/2011 Begun; not concluded Yet to commence 
2006 Parecer 2/2009-CN Begun; not concluded PDC 1 376/2009 Yet to commence 
2007 Parecer 12/2011-CN PDS 189/2011 Begun; not concluded Yet to commence 
2008 Parecer 48/2010-CN Begun; not concluded PDC 42/2011 Yet to commence 
2009 Begun; not concluded Yet to commence Yet to commence Yet to commence 
2010 Begun; not concluded Yet to commence Yet to commence Yet to commence 
2011 Begun; not concluded Yet to commence Yet to commence Yet to commence 

Note: Data correct as of November 2012. 

The TCU could seek to understand the main barriers and constraints facing the 
National Congress’ scrutiny of the CPR. The TCU considers its immediate work 
completed upon publication of its audit opinion and audit report, until it begins to monitor 
the government actions to address qualifications and implement recommendations. 
Greater understanding of these constraints and barriers could assist the TCU in working 
together with the National Congress to enhance public sector accountability and inform 
decision making, linking ex post and ex ante budget oversight. 
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Box 0.2. The Brazilian National Congress Planning, Budget and Oversight Joint Committee 

Brazil's National Congress is a comprised of the Federal Senate and the Chamber of Deputies. The Federal 
Senate is composed of 81 representatives from the 26 states and the Federal District, elected in single-seat 
constituencies. Federal senators are popularly elected for an eight-year term, with elections staggered so that 
two-thirds and one-third are elected alternatively every four years. The Chamber of Deputies is composed of 
513 deputies popularly elected to 4-year terms by proportional representation.  

The Planning, Budget and Oversight Joint Committee is responsible for examining the Accounts of the 
President of the Republic (CPR) and the TCU audit opinion. It delegates technical discussions on the CPR and 
the TCU audit opinion to a Subcommittee for Evaluation, Oversight and Control (Table 0.8). This subcommittee 
is one of four permanent committees under the Planning, Budget and Oversight Joint Committee; the others 
focus on revenue estimates, budget amendments and irregularities in public works.  

The evaluation of the CPR by the Subcommittee for Evaluation, Oversight and Control must be approved by 
the majority of its respective members before a vote by the members of the Planning, Budget and Oversight Joint 
Committee and subsequently the plenary of the National Congress. 

The Planning, Budget and Oversight Joint Committee has substantial powers of summons, as defined under 
the 1988 Constitution. It may summon federal ministers, political appointees or citizens, as well as federal public 
entities, to submit any documents and information concerning their respective programmes and financial plans. 
It may also request the TCU to conduct control and oversight processes and to share other information 
concerning the accountability of financial, budgetary and operational systems. 

Table 0.8. Legal basis, composition and leaderships of the legislative budget oversight committee, 
 in Brazil and selected countries 

Country Name Referring 
chamber 

Size
(quorum) 

Party 
proportionality Chair Committee 

term 

Australia Joint Committee of Public Accounts & 
Audit Joint 16 Yes Opposition/ 

independent 3 years 

Brazil 
Planning, Budget & Oversight Joint 
Committee, within which  Joint 40 Yes Ruling party 1 year 
- Subcommittee for Evaluation, 
Oversight & Control  Joint 10 Yes Ruling party 1 year 

Canada Public Accounts Committee Lower 17 Yes Opposition 5 years
Chile Budget Joint Committee  Joint 26 Yes Voted 

internally
1 year 

France 
Finance Committee, within which Lower 73 (37) Yes Opposition 1 year
- Mission of Evaluation & Control  Lower 16 Yes Ruling party 

& Opposition 1 year 

Germany 
Appropriations Committee, within 
which Lower 41 (21) Yes Opposition 4 years 
- Subcommittee on Public Accounts Lower 15 Yes Opposition 4 years

Mexico Federal Superior Audit Oversight 
Committee  Lower 30 Yes Opposition 4 years 

Netherlands Public Expenditure Committee Lower 23 (none) Yes Voted 
internally 4 years 

Portugal Budget Committee Lower 21 (11) Yes Opposition 4 years
South Africa Standing Committee on Public 

Accounts Lower 16 Yes Opposition 5 years 

Spain Joint Committee for the Relationship 
with the Court of Accounts Joint 43 Yes Ruling party 4 years 

United 
Kingdom Public Accounts Committee Lower 16 (4) Yes Opposition 5 years 
United States .. .. .. .. .. .. 
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Table 0.9. Content and presentation of supreme audit institution’s audit opinion on the consolidated year-end government report  
in Brazil and selected countries  

Country Name of audit report 
Audited 
fiscal 
Year 

A. Content B. Presentation
Identification 

of subject 
matter 

Objective 
& scope 

Legal 
basis 

Compliance 
with audit 
standards 

Suitable 
title 

Complete-
ness 

Details on 
addressee 

Signature 
& date 

Australia 
Independent Auditors Report on the 
Consolidated Financial Statements for the 
Year Ended 30 June 20XX 

2010/ 
2011 ● ● ● ● ● ● ● ● 

Brazil 
Audit opinion on the Accounts of the 
“Federal Executive”  2010 o o ● o ● o o o 
Audit opinion on the Accounts of the 
“Federal Executive”  2011 o o ● o ● o o ●  

Canada 
Independent Auditor’s Report on the Annual 
Financial Report of the Government of 
Canada, Fiscal Year 20XX 

2010/ 
2011 ● ● ● ● ● ● ● ● 

Chile n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a.
France Court of Audit Opinion on the State’s Annual 

Financial Report 20XX 2010 o ● ● ● ● ● o o 
Germany n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a. n.a.
Mexico Annual Audit Report on the Public Accounts 2010 ● ● ● ● ● ● ● ●
Netherlands .. .. .. .. .. .. .. .. .. ..
Portugal Opinion on the 20XX General State Accounts 2010 ● ● ● ● ● o ● ●

South Africa 

Report of the Auditor-General to Parliament 
on the Consolidated Financial Statements of 
the National Departments, the National 
Revenue Fund, and State Debt & Loan 
Accounts of the National Treasury 

2010 ● ● ● ● ● ● ● ● 

Spain .. 2010 ● ● ● ● ● ● ● ●

United Kingdom 
Certification & Report of the Comptroller & 
the Auditor General on the Whole of 
Government Accounts, Year Ended 31 March 
20XX 

2009/ 
2010 ● ● ● ● ● ● ● ● 

United States Statement of the Acting Comptroller General 
of the United States 2010 ● ● o ● ● ● ● ● 

Notes:  
● = Yes, o = No; n.a. = Not applicable (i.e. no audit of the consolidated year-end government report); .. = Missing data.  
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Identification of subject matter: The opinion should identify the financial statements to which it relates, including the name of the audited entity and the period covered by 
the financial statements and the subject that has been audited. 
Objectives and scope: The opinion should include reference to the objectives and scope of the audit as a basis for establishing the audit’s purpose and boundaries. 
Legal basis: Audit opinions should identify the legislation or other authority providing for the audit. 
Compliance with standards: Audit opinions should indicate the auditing standards or practices followed in conducting the audit, thus assuring the reader that the audit has 
been carried out in accordance with generally accepted procedures. 
Suitable title: The opinion should be preceded by a suitable title or heading, helping the reader distinguish it from statements and information issued by others. 
Signature and date: The opinion should be properly signed. The inclusion of a date informs the reader that consideration has been given to the effect of events or 
transactions about which the auditor was aware up to that date. 
Details on addressee: The opinion identifies those to whom it is addressed, as required by the circumstances of the audit engagement and local regulations or practice. 
This may be unnecessary where formal procedures exist for its delivery. 
Completeness: The opinion should be appended to and bound with the financial statements to which they relate. 
Source: Definitions adapted from INTOSAI (2001), “Reporting Standards in Government Auditing”, International Standards of Supreme Audit Institution (ISSAI), 400, 
INTOSAI Professional Standards Committee, Copenhagen, www.issai.org. 
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Aligning the audit opinion with international standards can better guide 
audiences’ understanding of its meaning for integrity in government reporting 

An audit opinion is normally in a standard format, which obviates having to state at 
length the findings of all audit tests, but nonetheless conveys a message in a generally 
understandable context. The TCU opinion on the CPR could be more closely aligned with 
the elements defined in International Standards of Supreme Audit Institutions (ISSAI) 
400: “Reporting Standards in Government Auditing” (INTOSAI, 2001b) and that are 
included in the opinions of other SAIs (Table 0.9). For example, the audit opinion could 
clearly identify the subject matter to which it refers, i.e. the title of the document to which 
the opinion relates. The audit opinion does not mention the precise title of the CPR as it is 
presented to the National Congress by the President of the Republic – e.g. the CPR for 
Fiscal Year 20XX; it makes reference to the “Accounts of the Federal Executive” (Contas 
do Poder Executivo) and the constitutional basis for the CPR. The TCU opinion also 
states that it based on analysis of the BGU and the report by the central authority for 
Internal Control of the Federal Public Administration (i.e. the CGU), but does not explain 
the relationship of these documents to the CPR; they in fact constitute the CPR. 

Clear identification of the subject matter is particularly significant, as the TCU 
opinion on the CPR is not characterised by “completeness” – i.e. it is not published and 
bound together with the document to which it relates. 

Moreover, the TCU could explicitly and unambiguously report its audit opinion in a 
format that is consistent with its audits of other accounts. The opinion on the CPR has 
been “approved, with qualifications” for the last decade, but this format does not conform 
to the format of audits of other accounts that may be judged as "regular", "regular with 
qualifications", "irregular" or "unsettleable". The TCU explains that the different format 
of the audit opinion on the CPR reflects the broadened scope of this audit. However, 
an audit opinion need not be limited simply to the attestation of financial accountability. 
Constitutional or statutory obligations may require the SAI to report specifically on the 
execution of budgetary laws, reconciling budgetary estimates and authorisation with the 
results set out in the financial statements (INTOSAI, 2001b). If deemed necessary, 
multiple audit opinions could be issued addressing individually: i) budget compliance 
with constitutional norms, laws and regulations; ii) regularity of the BGU; 
iii) the functioning of key internal control systems; iv) compliance with fiscal ceilings 
established in the Law on Fiscal Responsibility. The TCU may wish to include an opinion 
on the reliability of non-financial information reported in the CPR, in line with emerging 
good SAI practice. 

In parallel with this peer review, the TCU began steps to enhance its financial audit 
capabilities in line with INTOSAI Financial Audit Guidelines (ISSAI 1 000-2 999) and 
international good practices. This is expected to support improvements in form, content 
and format audit opinion over time. This could be complemented with a review of TCU 
compliance audit capabilities with ISSAI 4 200: “INTOSAI Compliance Audit 
Guidelines related to the Audit of Financial Statements” (INTOSAI, 2010b). This is 
particularly relevant for the TCU as the audit of the CPR includes an assessment of 
compliance with various budgetary laws, as previously highlighted in Table 0.4. 
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Framing audit main findings can better guide audiences’ understanding of 
their significance for government accountability and performance 

Together with the audit opinion, qualifications and recommendations constitute the 
main findings of the audit of the CPR. As noted in the preceding section, qualifications 
relate to material weaknesses identified by the TCU in its audit of the CPR. 
Recommendations are suggestions by the TCU to public administrators in order to 
improve processes and enhance performance. The TCU qualifications and 
recommendations presented in the Conclusions of the audit report on the CPR tend to be 
technical and presented in an abstract manner. The TCU does not explain why 
qualifications matter in relation to the audit objectives and scope, or how addressing the 
qualifications and implementing recommendations will contribute to a “cleaner” audit 
opinion and enhanced government accountability and performance. Explaining clearly the 
significance of qualifications and/or the rationale for implementing recommendations can 
empower audiences of the audit report to hold the government to account. 

Strengthening the link between the audit report and main findings can better 
focus attention on how the judgement and findings were reached  

The link between TCU audit report and the main findings (i.e. audit opinion, 
qualifications and recommendations) on the CPR is relatively weak. This link increased 
for the audits of the FY 2004, FY 2005 and FY 2006 CPR, when the TCU proactively 
sought to reduce the size of its audit report, but has since declined (Figure 0.4). This weak 
link between the audit report and main findings raises concern that audit evidence may be 
crowded out by other information or, worse, that this information could blur the objective 
and focus of the audit reporting. The TCU practice departs from ISSAI 400: “Reporting 
Standards in Government Auditing” which notes that the audit report should “[set] out the 
findings in an appropriate form; its content should be easy to understand and free from 
vagueness or ambiguity, include only information which is supported by competent and 
relevant audit evidence, and be independent, objective, fair and constructive” 
(INTOSAI, 2001b, Para. 7a; emphasis in italics). Moreover, it is good practice for 
regularity audits to be accompanied by a report on the audit tests conducted, including a 
statement of “positive assurance” on those items tested for compliance and “negative 
assurance” on those items not tested; for performance audits, the report should include all 
significant instances of non-compliance that are pertinent to the audit objectives 
(INTOSAI, 2001b). 



32 – ASSESSMENT AND RECOMMENDATIONS 
 
 

BRAZIL’S SUPREME AUDIT INSTITUTION © OECD 2012 

Figure 0.4. Link between the Brazilian Federal Court of Accounts’ audit report and main findings on the 
Accounts of the President of the Republic  

Share of total report content linked to qualifications and recommendations 

  
Notes:  

Related to audit opinion - i.e. Chapters 3 ([Compliance of] Budget execution [with budgetary laws & regulations]) & 5 
([Regularity of the] BGU);  

Not related to audit opinion: i.e. Chapters 2 (Brazil's economic performance), 4 ([Compliance & performance of] 
Government sectoral actions) & 6 ([Assessment] of Thematic topic(s)). 

As a result of discussions linked to this peer review, the TCU has already taken action 
to address this observation. For example, Chapter 5 of the audit report on the FY 2011 
CPR was significantly reconfigured to provide only information that substantiates its 
qualifications and recommendations on the BGU. This is not the case for the other 
chapters, which tend to provide only an independent narrative of budget execution and 
performance. In addition, the qualifications and recommendations in the audit report 
included, for the first time, explicit reference to the relevant chapter and section the 
evidence was contained.  

The TCU could further address this concern by questioning the role for the audit 
report to provide a narrative of government performance and questioning the role of the 
audit report to promote visibility of its other control and oversight processes. That weak 
link may reflect past concern over the reliability and effective transparency of the CPR 
and challenges facing TCU external communications. The audit report appears as a 
parallel narrative of the federal executive’s performance over the last fiscal year, rather 
than a focusing on significant concerns over content contained in the CPR or key 
challenges and risks to government performance and accountability. It may also reflect an 
overemphasis by the TCU on providing independent information and leveraging the audit 
report on the CPR as an instrument of communication. The underlying factors that may 
have given rise to this situation are arguably less relevant today (Table 0.10). 

0%

10%

20%

30%

40%

50%

60%

2002 2003 2004 2005 2006 2007 2008 2009 2010 2011

Not related to audit opinon Related to audit opinion



 ASSESSMENT AND RECOMMENDATIONS – 33 
 
 

BRAZIL’S SUPREME AUDIT INSTITUTION © OECD 2012 

Table 0.10. Factors contributing to the current state of the audit report  
on the Accounts of the President of the Republic 

Previous challenges Hypothesised impact  
on audit reporting on CPR Situation today Expected situation in the future 

External to the TCU: Concern over federal government reporting  

Systemic weaknesses over the 
Internal Control System of the 
Federal Public Administration, 
including concern over the 
independence of internal audit  

TCU sought to provide a 
parallel narrative to the CPR 
in its audit of this report, in 
order to provide independent 
information to National 
Congress & the general 
public 

Internal audit function 
centralised within CGU; 
attention focused on introducing 
a risk-based approach & use of 
new techniques; however, 
internal control still remit of 
internal auditors, not managers 

More risk-based approach to 
internal control within the 
federal public administration, 
providing more reliable 
information in the CPR 

CPR voluminous & indigestible - 
5 000 pages, 6 volumes - 
undermining effective 
transparency in financial 
reporting 

TCU sought to make 
information contained in the 
CPR more digestible for the 
National Congress & the 
general public 

CPR has been condensed with 
the objective of making 
information more transparent 
(1 300 pages, 1 volume) 

Federal executive to improve 
usability of CPR, reflecting 
commitments to international 
agreements (e.g. Open 
Government Partnership, Global 
Initiative on Fiscal 
Transparency) 

Internal within the TCU: Promoting the visibility of control and oversight processes 

Limited interaction between TCU 
& National Congress (& 
committees) – focused only on 
year-end report & quarterly 
activity reporting, as outlined in 
the Organic Law on the TCU 

TCU sought to use year-end 
report to raise awareness of 
the findings of its main control 
& oversight activities 
conducted during the 
previous reporting period 

Growing interaction between 
the TCU & the National 
Congress (& its committees) 
with a revised mandate of the 
TCU Congressional Advisory 
Service since 2008 & a policy of 
proactive engagement with the 
National Congress 

Continuation of situation today 

TCU communications function 
focused narrowly on publishing 
information on its decisions & 
reports, preparing TCU ministers 
on media engagement, & 
strengthening internal 
communications 

Improved reporting to the media 
& other external stakeholders, 
with a revised mandate for the 
TCU Secretariat of Social 
Communications & a policy of 
proactive communication  

Development of a TCU 
institutional & product-specific 
communications strategy, 
drawing on an understanding of 
the needs of specific audiences 
& targeted communications 
research 

Limited availability of TCU 
instruments to provide a 
whole-of-government level, with 
most activities focusing at a 
micro-level, not permitting the 
elevation of cross-cutting issues 
& risks within the public 
administration  

TCU has begun to publish 
thematic reports presenting 
main challenges & risks facing 
the federal government, 
aggregating main findings & 
recommendations (e.g. public 
works, 2014 World Cup, 2016 
Olympics) 

More systematic publication of 
thematic reports presenting 
main challenges & risks facing 
the federal government, 
aggregating main findings & 
recommendations for all 
government sectors/ functions  

Notes: CGU = Office of the Comptroller General of the Union; CPR = Accounts of the President of the Republic; 
TCU = Federal Court of Accounts. 
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Assessing whether releasing the content of audit reporting at different moments 
of the accountability and decision-making processes can enhance impact  

As noted in the preceding section, the TCU issues its audit report in a timely manner 
in line with constitutional deadlines and international good practice. The TCU does not, 
however, give explicit consideration to the content of its audit report and the timing of the 
federal government’s accountability and decision-making processes. For example, audit 
report contains an analysis of government debt, the primary surplus and compliance with 
targets set in the Law on Fiscal Responsibility. This analysis can shape congressional 
deliberations on the macro-fiscal framework for the annual budget, specifically the 
Budget Directives Bill. This Budget Directives Bill is characterised as Brazil’s pre-budget 
document (Blöndal, Goretti and Kristensen, 2003). The OECD (2002) considers that the 
pre-budget document should explicitly state the government’s long-term economic and 
fiscal policy objectives and medium-term policy intentions for the forthcoming budget 
and, at a minimum, the following two fiscal years. However, because the analysis is 
included in the audit report, it is received relatively late into the discussion of the Budget 
Directives Bill – reducing the possible impact of the TCU analysis to inform government 
decision making (Figure 0.5).  

Figure 0.5. Link between TCU audit reporting on Accounts of the President of the Republic  
and federal government budget decision making 

Example of Chapter 2 of TCU audit report and the formulation of the macro-fiscal framework for the annual budget 

 
Source: Adapted from Blöndal, J.R., C. Goretti and J.K. Kristensen (2003), “Budgeting in Brazil”, OECD Journal on 
Budgeting, Vol. 3, No. 1, pp. 97-131, doi: 10.1787/budget-v3-1-en 

The TCU could take concrete actions to understand when the information currently 
contained in its report accompanying the audit opinion could be most useful with respect 
to scrutiny of last, and the formulation of future, annual budgetary laws within the federal 
executive and the National Congress. Moreover, specific attention could be given to 
whom this information is useful. The TCU could direct attention not only at the CMO 
(introduced in the preceding section), but also sectoral committees within the National 
Congress. Within the federal executive attention could be given to the Office of the 
President of the Republic and the Federal Ministry of Planning, Budget and Management, 
Federal Ministry of Finance, Office of the Comptroller General of the Union and/or 
federal ministries. Finally, the TCU could take concrete action to understand the level at 
which information is useful for the needs of these different audiences, 
i.e. whole-of-government, function of government and/or ministry portfolio. 
An alternative would be to develop various more focused reports and to release them for 
specific accountability and decision making processes. 
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Federal executive presents its Budget 
Directives Bill (i.e. pre-budget statement)

TCU tables audit on Accounts of the 
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National Congress votes on Budget 
Directives Bill

National Congress begins discussion on 
Budget Directives Bill
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Developing further the audit matrix can support the collection of more 
competent, relevant and reasonable evidence to support the main findings  

The TCU introduced the use of an audit matrix as a tool to support audit planning and 
the definition of information needs for its audit of the FY 2011 CPR. Although the TCU 
has experience using audit matrices as a tool for planning its compliance and performance 
audit activities, this was the first time one was applied to the audit of the CPR. 
Previously, planning of the audit of the CPR had only involved a production plan to 
support the timely production of the audit report. The production plan captured 
information such as page limits, deadlines and responsibilities for drafting and review of 
the different chapters, sections and subsections of the audit report. While the production 
plan has helped to deliver the audit on time and in line with the priorities and guidelines 
of the audit, it does not provide a strategy for the audit work. The recently introduced 
audit matrix for the audit of the CPR seeks to identify the questions that need to be 
answered and what this will be able to establish, as well as what information is required 
and the source of this information. However, in comparison, the audit matrix for TCU 
compliance and performance audit activities also identifies what procedures will be used 
to address the respective audit questions, the object of analysis as well as possible 
findings, as well as resourcing issues (e.g. internal responsibility and timing). 

Additional information could be incorporated into the audit matrix to support the 
formulation of a more effective audit strategy for the CPR and help the TCU to align its 
practices with ISSAI 300: “Field Standards in Government Auditing”. This standard 
emphasises that audit findings should be supported by competent, relevant and reasonable 
evidence regarding the subject matter under audit. Supporting materials should be 
sufficiently complete and detailed to enable audiences to ascertain what work was 
performed to support the audit findings (INTOSAI, 2001c). The current matrix for the 
audit of the CPR could be augmented to explicitly link the audit questions with the audit 
objectives defined in the TCU internal rules (previously presented in Table 0.4). 
The matrix could explicitly link between its audit questions and audit objectives for the 
CPR, as defined in the TCU Internal Rules. The matrix could also include information on 
the subject matter and audit criteria to structure the collection of competent, relevant and 
reasonable audit evidence supporting the auditor’s judgement and main findings. 
Augmenting the matrix with information on qualifications from the audit of the previous 
years’ CPRs and other deficiencies in internal control can also help to determine the 
scope of the audit work.  

Drawing more systematically on internal TCU knowledge of deficiencies in 
internal control and reporting can support more effective and efficient audit work  

The TCU has engaged more of its secretariats of external control (i.e. audit units) in 
the audit of the CPR since FY 2009 to enhance quality of this audit. This engagement has 
sought to leverage their knowledge about government entities and programmes as input 
into audit reporting. However, this engagement is limited to the drafting of the audit 
report rather than audit planning. Rather than focusing on the number of secretariats of 
external control involved in the audit of the CPR, the TCU could focus on how it sourced 
information from its other control and oversight processes as input into the audit of the 
CPR. At present the audit of the CPR draws largely on the work initiated specifically for 
the thematic topic selected by the rapporteur of the audit or the routine activities of the 
Secretariat of Government Macro-Evaluation (Semag): the secretariat that co-ordinates 
the audit of the CPR. In particular, Semag assesses compliance of budget execution with 
appropriations set in the Annual Budget and Budget Directives Laws during the fiscal 
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year, based on semester reporting on budget realisation. Semag also assesses the 
government’s compliance with fiscal ceilings established in the Law on Fiscal 
Responsibility, based on the fiscal monitoring reports prepared by each branch of 
government within 30 days after the end of every 4-month period. 

The TCU could take action to better leverage knowledge generated from its other 
control and oversight processes to support the audit of the CPR. For example, the TCU 
could utilise audits of the accounts of individual public officials (i.e. individual reporting 
entities) to identify more systematic risks affecting the regularity of CPR reporting and 
government performance reported in the CPR. There is currently no connection between 
the work of the audits of the CPR and the accounts of individual public officials. Whereas 
the audit of the CPR must be completed within 5 months following the end of the fiscal 
year, the Organic Law on the TCU stipulates that the external audit of year-end reports of 
accountable officials must be completed within 24 months following the end of the fiscal 
year. In practice, the TCU does not begin auditing even the most materially significant of 
the year-end reports of individual public officials until eight to nine months following the 
end of the fiscal year. Nor do TCU officials see a link between the audits of the CPR and 
entity re, as in the case of many other SAIs (e.g. Australia, the Netherlands, Spain and the 
United States, among others). Moreover, TCU could accelerate efforts to introduce a 
common methodology to assess risks federal government entities and programmes. 

Linking efforts to enhance audit capabilities with TCU human resource reforms 
and periodically reviewing audit practices can support professional audit work  

The TCU is taking steps to enhance its financial audit capabilities in line with 
INTOSAI Financial Audit Guidelines (ISSAI 1 000-2 999) and international good 
practices to develop a strategy to strengthen financial audit capability. As part of this 
work, the TCU is analysing gaps between its financial audit practices and INTOSAI 
Financial Audit Guidelines. The next steps of the project include identifying gaps 
between the actual TCU financial audit procedures and these international standards and 
good practices. The TCU training institute (Instituto Serzedello Corrêa) will also develop 
a postgraduate programme in financial auditing, drawing upon the results of the technical 
assistance as well as other experts on external control and oversight. The TCU analysis is 
timely, as most of the standards in the INTOSAI Financial Audit Guidelines were only 
published in the last few years: 10 in 2007 and the remaining 28 in 2010. The TCU could 
also analyse gaps between the TCU compliance audit manual and ISSAI 4 200: 
“INTOSAI Compliance Audit Guidelines related to the Audit of Financial Statements”, 
as audit of the CPR includes an assessment of compliance with various budgetary laws 
(INTOSAI, 2010b). 

It is imperative that actions to strengthen financial audit capabilities are aligned with 
the implementation of the TCU competency framework, to ensure synergies with – and to 
support implementation of – human resource management reforms. Efforts to modernise 
human resource management practices and develop the competencies of officials are key 
elements of the 2011-15 TCU Strategic Plan. Competency management was introduced 
into the TCU in 2006 with the aim of stimulating the development of a workforce of 
capable and motivated professionals, and enhancing TCU effectiveness. The TCU could 
consider putting in place mechanisms to assure that subsequent updates to the INTOSAI 
Financial Audit Guidelines are reflected in its guidelines and audit procedures in a timely 
manner. The INTOSAI Financial Audit Subcommittee will begin a review of two 
standards from the INTOSAI Financial Auditing Guidelines in 2012, with a further 36 
scheduled to be revised after 2013. The INTOSAI Compliance Audit Subcommittee will 
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begin to review ISSAI 4 200 after 2016. Ensuring TCU standards remain up to date could 
be achieved by a peer review of the TCU financial audit methodology in five years’ time, 
and involve a number of SAIs represented on the INTOSAI Subcommittees on Financial 
Audit and Compliance Audit. 

Using improvements in the audit strategy can focus attention on enhancing 
government reporting, and not only audit reporting 

As noted in the preceding section, the Organic Law on the TCU states that the CPR 
should comprise two elements: i) the BGU; and ii) a report by the central authority of the 
Internal Control System of the Federal Public Administration. The General Norms for the 
Preparation and Control of the Budget and Financial Statements define the content of the 
BGU, with the Federal Ministry of Finance regulating the accounting basis for the 
statements. The Organic Law on the TCU gives the Brazil’s SAI authority to define the 
content of the report by the central authority of the Internal Control System of the Federal 
Public Administration, which it does through the annual instruction (aviso). 
This instruction is sent to the CGU in October-November of each year. This instruction 
often requires the federal executive to furnish additional information in the CPR.  

This instruction could be used to require the federal executive to make explicit 
assertions – or statements of compliance – regarding the information contained in the 
CPR and be audited as part of the tests supporting the TCU audit objectives. Moreover, it 
could also be used to focus the attention of the federal executive to enhance the 
qualitative characteristics of reported information and not just the display of core 
information and disclosure of supporting information as currently is the case. Qualitative 
dimensions include inter alia the relevance, intelligibility, verifiability and comparability 
of the information presented by the federal executive. To ensure that actions to positively 
shape the CPR are aligned with the needs of the report’s primary audiences, the TCU 
could take specific action to understand challenges and barriers facing its use. 
The independence and objectivity of the TCU make it a meaningful vehicle to moderate 
and balance the views of the National Congress. In seeking to understand challenges and 
barriers facing the use of the CPR, the TCU may consider co-ordinating and co-operating 
with the CGU and the Secretariat of the National Treasury to enhance the CPR. Those 
two bodies are, as noted previously, responsible for the preparation of the CPR. In 
engaging with the CGU and the Secretariat of the National Treasury, the TCU may reflect 
on the existing international guidelines on “Co-ordination and Co-operation between 
SAIs and Internal Auditors in the Public Sector” to effectively manage any risks that 
could arise (INTOSAI, 2010c). 

Developing an explicit co-ordinated audit communication strategy based on an 
understanding of target audiences can raise awareness and use of main findings  

The TCU has taken a number of actions to improve communications of its audit 
findings on the CPR – and its control and oversight processes more generally – during the 
last decade. Actions specific to the audit findings on the CPR include introducing an 
executive summary on the audit report, a dedicated webpage for the audit opinion and 
audit report, and media friendly “synthesis sheets”. Specifically for the audit of the 
FY 2011 CPR, the TCU hosted a seminar with stakeholders from the federal executive, 
launched a journalism award, and hosted a series of activities with major Brazilian 
universities. Communication of the audit findings on the CPR have also benefited from 
TCU actions to strengthen its institutional communications system. The responsibilities 
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and resourcing of TCU units interacting with the National Congress and the media have 
been increased, with a direct impact on the communication of TCU control and oversight 
processes. These actions are consistent with ISSAI 20: “Principles of Transparency and 
Accountability”. Principles 7 and 8 of this standard encourage SAIs to communicate 
publicly on the results of their audits findings in a timely fashion through the media, 
Internet and other means (INTOSAI, 2009).  

The TCU could better define its communication objectives, focusing on what it seeks 
from primary, secondary and other audiences once they receive the main findings on the 
CPR. Although the TCU has invested in broadening the audience for its audit of the CPR, 
it has yet to articulate a clear communication objective for each target audience, nor a 
prioritisation of these audiences. The current communication objectives for the audit of 
the CPR are articulated very similarly to the desired results of the TCU strategic plan: 
i.e. to have a positive impact on government transparency and accountability, to develop 
public management and to enhance the institutional image of the TCU itself (TCU, 2011). 
Moreover, the TCU defines the audience of its audit in general terms. The TCU could 
focus on understanding categories of audiences within these broader groupings, their 
knowledge and understanding of the audit, and how they use the audit main findings. 
An explicit co-ordinated communication strategy could help the TCU to focus on these 
issues as well as to allocate internal roles and responsibilities for communicating the main 
audit findings and provide a sound basis for evaluating, and learning lessons from, 
communication activities. Box 0.3 presents the generic content of a communication 
strategy for the TCU audit of the CPR. 

This role of an explicit co-ordinated communication strategy can also be considered 
in conjunction with the long delay in legislative scrutiny of the CPR. The TCU does not 
currently comprehend the main barriers and constraints facing the National Congress’ 
scrutiny of the CPR. Greater understanding of these constraints and barriers could assist 
the TCU in working together with the National Congress to enhance public sector 
accountability and inform decision making, linking ex post and ex ante budget oversight. 
Moreover, an explicit co-ordinated communication strategy can help to address the 
current disconnect between the content of the audit report and the main audit findings, as 
well as to frame these findings to guide audiences’ understanding of their significance. 
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Box 0.3. Generic content for a communication strategy for the Brazilian Federal Court of 
Accounts’ audit of the Accounts of the President of the Republic 

Introduction and overview  

• Introduction, outlining why a communication strategy is being developed, what it hopes to achieve and who 
is responsible for the communication strategy. 

• Background, briefly stating the objectives and scope of the audit being communicated, providing sufficient 
detail for someone who has no knowledge of the audit. 

• Rationale for the communication strategy, stating why a communication strategy is necessary and what the 
target audience is expected to “do” as a consequence of receiving the communication messages. The 
rationale should draw on lessons from past audits related to: i) target audiences; ii) communication 
objectives; iii) communication activities; and iv) the impact of communication activities. 

Objectives and messages 

• Audit objectives & scope, providing the overarching context necessary for understanding how the 
communication strategy will support the desired audit outcomes. 

• Communication objectives: These should be clear and measurable so as to inform the development of an 
appropriate communication strategy and serve as the basis for evaluating that strategy. Communication 
objectives are distinct from communication tasks that are undertaken to achieve the objective; they may 
include raising awareness, changing attitudes and changing behaviours. 

• Target audiences: The more thoroughly target audiences are understood, the greater is the likelihood of a 
strategy succeeding. Broad descriptions such as “the legislature”, “the executive” and “citizens” are less 
likely to result in a strategy that works. Target audiences may be grouped into the categories of primary 
(those directly affected or that need to take action); secondary (those benefiting from the main findings 
and/or perhaps influencing the primary audience); and other stakeholders (those having a general interest). 
Attention may also be given to specific audiences, such as those who lack access to information through, for 
example, low income, poor education, low literacy levels, disability or geographical isolation. 

Messages and evaluation 

• Key messages, including details of audit findings (i.e. the audit opinion, qualifications, other key messages 
and recommendations), as well as positive actions taken by the auditee since the last audit; and a clear “call 
to action” outlining what the target audience should do as a result of receiving the messages. The key 
messages should encapsulate the purpose of the communication activity in as few words as possible. 
Attention should also be given to whether separate objectives and key messages exist for different target 
audiences. 

• Proposed communications mix, outlining all of the proposed components of the communication strategy. 
The mix should include a brief description of planned press releases, events, etc. Specific attention should 
be accorded to instruments to target audiences with little or no access to information. The specific mix 
should be guided by communications research on the target audiences and evaluation of past 
communication strategies.  

• Evaluation, which plays a crucial role in ensuring that communication activities are well directed and that 
lessons can be learned. Evaluation also helps gather information necessary to meet accountability 
requirements. 
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Box 0.3. Generic content for a communication strategy for the Brazilian Federal Court of 
Accounts’ audit of the Accounts of the President of the Republic (cont.) 

Management & resourcing 

• Communication management, defining the roles and responsibilities of the members of the communications 
team. This could include defining the roles of different divisions within the organisation, especially if these 
different units are responsible for different stakeholders. It should be included on any internal approval 
processes and who is ultimately responsible for approval. 

• Timeline, with start-to-finish coverage and any specific dates that need to be accommodated, such as 
announcements and launches. Consideration should also be given to other significant events beyond the 
scope of influence of the institution responsible for the communication strategy. 

• Budget, stating the amount of money and staff time available for implementing the communication strategy, 
with specific amounts for each component of the strategy and what activities each includes. A share of 
resources should be set aside for evaluation. 

Using communication activities to focus on main findings can support audiences’ 
understanding of their significance for accountability and performance 

The executive summary and synthesis sheets on the audit of the CPR appear to focus 
on the TCU analysis contained in the audit report rather than the objectives, scope and 
main findings. For example, the synthesis sheet on the audit of the FY 2011 CPR, titled 
“Conclusions, Qualifications and Recommendations”, made reference to the fact that the 
audit resulted in 25 qualifications, but did not list or discuss even one of them. The same 
synthesis sheet noted that there were 40 recommendations for the audit of the CPR but 
only listed 10 of them, and did not discuss any expected impact of their implementation. 
The synthesis sheet on the audit of the FY 2011 CPR titled “Conclusions” did not make 
reference to any qualifications or recommendations. Where the synthesis sheets do focus 
on the audit qualifications and recommendations, most focus on those related to budget 
execution and thematic topics rather than the BGU (Table 0.11). 

Reporting systematically on executive’s actions to address qualifications, not 
just to implement recommendations, can enhance accountability  

The TCU only systematically includes information on the status of the audit 
recommendations in the subsequent audit report on the CPR. The audit report has a 
dedicated chapter "[Status of] Recommendations from the previous audit of the CPR". 
The TCU treats past recommendations separately from current recommendations rather 
than having a list of items in the audit report. Of the 100 TCU recommendations in the 
audits of CPRs between FY 2006 and FY 2010, 43 were removed for being implemented; 
35 were removed after being partially implemented; and 22 were removed without being 
implemented at all (Table 0.12). Moreover, there is no reporting of the federal executive’s 
actions to address qualifications identified in the audit on CPR. The TCU reports that it 
does monitor actions by the federal executive to address qualifications and implement 
recommendations through routine control and oversight processes. However, this is not 
subsequently reported in subsequent audit reports on the CPR, nor is information on this 
reported through the dedicated TCU webpage for the audit of the CPR – a key instrument 
for communication on the TCU audit of the CPR. 
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Table 0.11. Inclusion of qualifications and recommendations in the Brazilian Federal Court of Accounts’ 
synthesis sheets on the audit of the Accounts of the President of the Republic  

Audited fiscal year 

2009 2010 2011 
Synthesis sheet on 

conclusions, 
qualifications & 

recommendations 

Full 
report 

Synthesis sheet on 
conclusions  

Full 
report 

Synthesis sheet on 
conclusions, 

qualifications & 
recommendations 

Full 
report 

Qualifications 15 16 0 8 0 25
Recommendations, of which 
linked to audit report chapter:  13 33 0 23 10 40 

2.  Brazil’s economic 
performance  0 0 0 0 0 2 

3.  [Compliance of] Budget 
execution [with 
budgetary laws & 
regulations] 

7 9 0 4 4 11 

4.  [Compliance & 
performance of] 
Government sectoral 
actions 

2 2 0 0 0 0 

5.  [Regularity of the] BGU  3 19 0 16 0 13 
6.  [Assessment of] 

Thematic topic(s) 1 3 0 0 6 14 
7.  [Status of] 

Recommendations from 
previous audit of the 
CPR 

0 0 0 2 0 0 

Notes:  
BGU = General Balance of the Union; CPR = Accounts of the President of the Republic. The FY 2010 synthesis sheet referred 
only to “conclusions”. The reference to qualifications and recommendations are included in parentheses, as the synthesis sheets 
are organised by chapter of the full TCU report, of which the chapter on conclusions include qualifications and 
recommendations. 

Table 0.12. Brazilian Federal Court of Accounts’ reporting on audit recommendations from previous the 
Accounts of the President of the Republic  

 Audited fiscal year 
2006 2007 2008 2009 2010

Recommendations considered implemented & removed/being implemented & 
removed 6 10 10 6 11 
Recommendations being partially implemented & removed 9 6 8 7 5
Recommendations not considered implemented & carried forward 19 10 6 14 0
Recommendations not considered implemented & removed 3 3 4 6 6

Assessing impact more broadly can demonstrate the audit on public governance 
and support improved audit reporting and communication 

The TCU does not have any specific systems and indicators to measure the impact of 
its communication activities related to the audit of the CPR or the impact of the audit 
more generally. In addition to reporting the federal executive’s actions to respond to the 
main findings the TCU can: i) survey the National Congress’ awareness, understanding 
and use of the main findings; and ii) assess media coverage of the main findings. 
Figure 0.6 illustrates the channels through which the TCU audit main findings could have 
an impact. This figure serves for illustrative purposes and the TCU could focus on 
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understanding categories of audiences within these broader groupings and their preferred 
communications mix to receive information on the main findings. 

Figure 0.6. Possible impact of the Brazilian Federal Court of Accounts’  
audit of the Accounts of the President of the Republic  

 

Periodically survey members of the National Congress' awareness and understanding 
of the CPR audit, its objectives and the clarity of main audit findings could support 
understanding of its constitutional function as an auxiliary body to the legislature. SAIs in 
a number of OECD countries survey members of the legislature as input into evaluating 
their audit impact – the Australian National Audit Office provides an example (Box 0.4). 
In doing so, the TCU should use good-practice methodologies to ensure quality survey 
results; seek to understand the factors that underlie the results; and be conscious of and 
understand the limitations of perception surveys (OECD, 2012). The TCU could also 
more systematically monitor and report internally on discussions related to the audit of 
the CPR in the National Congress. Discussions with a number of TCU officials indicated 
confusion even over the process that the National Congress follows to judge the CPR 
using the TCU audit opinion and audit report. 

Evaluating the media coverage on the audit of the CPR, and how the coverage reflect 
the content and tone of the TCU press release and audit reporting more generally, can 
support learning and revision of the TCU communication strategy. At present, the TCU 
does not systematically survey and report internally on media coverage related to the 
audit findings of the CPR. The TCU Secretariat for Communications (Secom) contracts a 
third party to perform both qualitative and quantitative analysis of media coverage of its 
audit processes, determining: i) the number of print and Internet news media and articles 
published about TCU control and oversight processes in general; ii) which TCU audit 
processes are of most interest to these print and Internet news media; and iii) which TCU 
audit processes are explored in most depth by these print and Internet news outlets. 

Federal executive takes actions to 
address qualifications & implement 

recommendations

National Congress  holds federal 
executive to account by monitoring actions 

to address qualifications & implement 
recommendations

Key: Direct impact
Indirect impact

Media supports awareness & 
understanding of TCU main findings on the 
Accounts of the President of the Republic 

by citizens, the National Congress & 
federal executive

Citizens’ demand
(1) Federal executive to improve reliability of 

reporting & address main audit findings, 
(2) National Congress to monitor federal 

executive’s actions to address qualifications 
& implement recommendations

TCU main findings (i.e. audit opinion, 
qualifications & recommendations) on 
the Accounts of the President of the 

Republic
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Secom currently only provides information on the number of news outlets and articles 
published in relation to the TCU audit of the CPR.  

Box 0.4. Australian National Audit Office Surveys of parliament committee members  
and committee secretaries 

The Australian National Audit Office (ANAO) commissions periodic surveys to measure its performance in 
meeting the needs of parliamentarians and to identify opportunities for improving its service to Parliament. 
More specifically, the survey aims to: 

• obtain constructive feedback on the performance of the ANAO in meeting the needs and expectations of 
members of parliament, the Joint Committee of Public Accounts and Audit, and other parliamentary 
committees; 

• identify measures that could be implemented to enhance the ANAO relationship with Parliament; and 

• increase awareness within Parliament of the ANAO product range and services. 

Particular attention accorded to the Joint Committee of Public Accounts and Audit, the primary point of 
contact between the ANAO and Parliament. This committee’s main role is to hold government agencies 
accountable for the lawful, efficient and effective use of public funds. The Joint Committee examines all ANAO 
reports presented for discussion in Parliament. The ANAO has commissioned surveys in 2000, 2002, 2008 and 
2011. Parliamentary committee secretaries were also included in the survey for the first time in 2008. These 
secretaries are public servants who serve as the contact point for committee-related business.  

All 226 parliamentarians (150 members of the House of Representatives and 76 senators) are invited to 
participate in the survey. Completion of the survey is through a face-to-face interview with a senior research 
consultant and a senior ANAO officer during one of the parliamentary sitting periods; a telephone interview with 
a senior research consultant; or completion of a hard-copy questionnaire. All 34 committee secretaries are invited 
to respond to the survey through a telephone interview with a senior research consultant. 

Broadly, the 2011 survey found that ANAO officials were rated highly by parliamentarians and 
parliamentary committee secretaries for their accessibility, responsiveness, and the extent to which advice or 
information provided addressed their needs. Survey respondents also valued the work of the ANAO, with many 
remarking that the ANAO played a vital role in keeping government agencies accountable. Moreover, 
respondents considered that the ANAO produces high-quality products, is independent and nonpartisan, and has 
integrity as an organisation. 

The 2011 survey identified some areas where the ANAO could improve, and the ANAO has developed a 
number of initiatives for 2012-13, including development of a communications plan to guide its engagement 
with members of Parliament. The ANAO will also look to develop a more concise brochure to outline the 
objectives and key findings of each performance audit. It is also considering other approaches to better express 
the key themes and findings of an audit and to reduce the complexity in its reports, to the extent practical. 

Source: ORIMA Research (Organisational Improvement and Market Research) (2009), “Australian National Audit Office, 
2008 Parliamentary Survey”, Australian National Audit Office. 
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