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Guam’s total public debt outstanding increased from almost $1 billion in 
fiscal year 2005 to $2.5 billion fiscal year 2015, with the majority of the 
increase occurring between fiscal years 2008 and 2015 when total 
outstanding public debt grew 13 percent on average per year. (See figure 
15.) In fiscal year 2015, 54 percent of Guam’s total public debt 
outstanding was issued by component units. Territory officials told us 
component unit debt is backed solely by the revenue component units 
generate and cannot be used to service debt issued by the primary 
government. 

The majority of Guam’s total public debt is in the form of bonds. Bonded 
debt outstanding comprised between 93 and 97 percent of total public 
debt outstanding from fiscal years 2005 through 2015. Most of Guam’s 
bonded debt outstanding will mature in 2027 or afterwards. The 
remainder of Guam’s public debt outstanding between fiscal years 2005 
and 2015 was primarily comprised of notes and loans, including loans 
from the federal government. 
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Figure 15: Guam’s Bonded Debt Outstanding as a Component of Total Public Debt 
Outstanding, Fiscal Years 2005-2015 

 
Note: Public debt outstanding includes debt issued by the primary government and component units 
as enumerated in the single audit reports. 

 
Between fiscal years 2005 and 2015, Guam’s total public debt 
outstanding as a share of GDP increased from 24 percent to 44 percent, 
with bonded debt outstanding growing similarly from 22 percent of GDP to 
42 percent. (See figure 16.) 
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Figure 16: Guam’s Public Debt Outstanding as a Share of GDP, Fiscal Years 2005-
2015 

 
Note: Public debt outstanding includes debt issued by the primary government and component units 
as enumerated in the single audit reports. 

 
Both total public debt and bonded public debt outstanding per capita more 
than doubled between fiscal years 2005 and 2015. Total public debt 
outstanding per capita rose from about $6,270 per person to $15,323 per 
person, while bonded public debt outstanding increased from $5,810 per 
person to $14,759 per person. (See figure 17.) 
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Figure 17: Guam’s Public Debt Outstanding Per Capita, Fiscal Years 2005-2015 

 
Note: Public debt outstanding includes debt issued by the primary government and component units 
as enumerated in the single audit reports. 

 
 
Guam’s general revenue grew by 6 percent on average, per year, 
between fiscal years 2005 and 2015, from $573.2 million to $862.7 
million. General revenue declined sharply in fiscal year 2006, recovered 
in fiscal year 2007, and then increased steadily through fiscal year 2015. 
According to territory officials, this increase in revenue can largely be 
attributed to economic development, with significant growth in tourism 
and new construction. A 2015 report to Guam’s bondholders noted that 
there was an increase in visitors to the island each month between 2014 
and 2015. The report attributed this increase to several factors, such as 
the expanded number of airline routes to Guam, the favorable exchange 
rate for Asian visitors, and the relative improvement of the overall global 
economy.49 Guam’s total revenue, or general revenue and program 

                                                                                                                     
49Government of Guam, Continuing Disclosure Annual Report for the Fiscal Year Ended 
September 30th, 2015 (Guam: 2015).  
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revenue combined, also grew by 5 percent on average, per year, between 
fiscal years 2005 and 2015, from $1.4 billion to $2.2 billion. (See figure 
18.) 

To project revenues, Guam officials use a model comprised of statistical 
weights that are calculated and assigned to each revenue source, which 
is derived from historical collections data from the prior fiscal years. 

Figure 18: Guam’s Revenue, Fiscal Years 2005-2015 

 
Note: Revenue includes general revenue and program revenue generated by the primary government 
and component units as enumerated in the single audit reports. Taxes are part of general revenue. 

 
While revenue generally grew, Guam’s net position for the primary 
government fluctuated significantly between fiscal years 2005 and 2015. 
Since fiscal year end 2006, Guam’s net position for the primary 
government has been negative and trending downward. Specifically, 
Guam’s net position for the primary government declined from a positive 
$79.8 million as of fiscal year end 2005 to a negative $194.2 million as of 
fiscal year end 2012. Net position improved significantly and was positive 
in fiscal years 2013 and 2014, but then declined from a positive $174.4 
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million as of fiscal year end 2014 to a 10-year low of a negative $670.9 
million as of fiscal year end 2015. Guam’s net position for the primary 
government as of fiscal year end 2014 is shown prior to restatement. In 
fiscal year 2015, Guam implemented GASB Statement No. 68 and 
adjusted its beginning net position by $815.6 million, resulting in a 
restated net position as of fiscal year end 2014 of a negative $641.2 
million. The implementation of GASB Statement No. 68 resulted in the 
territory recognizing previously unrecognized net pension liabilities and, 
therefore, a decline in ending net position in the year of recognition. 

Guam’s total net position for the primary government and component 
units combined also fluctuated significantly. Specifically, Guam’s total net 
position increased from a positive $788.8 million as of fiscal year end 
2012 to a 10-year high of positive $1.2 billion as of fiscal year end 2014. It 
declined to a 10-year low of positive $47.3 million as of fiscal year end 
2015 due to the implementation of GASB Statement No. 68. 

 
According to territory officials, Guam’s bonded debt outstanding has 
primarily been used to comply with federal requirements and court 
orders.50 Guam has issued debt in several cases when compelled to 
meet federal and territorial requirements. For example, since Guam 
adheres to the mirror tax code, the territory is required to fund the Earned 
Income Tax Credit (EITC) and is not reimbursed for this by the federal 
government. In June 2004, the territory agreed to pay $60 million over 9 
years in settlement of unpaid EITC refunds from 1996, and in September 
2006, the territory reached a new settlement replacing the 2004 
agreement in which it agreed to pay up to $90 million. 

Moreover, in 2006, the Superior Court of Guam held that a territorial 
statutory provision51 required the retirement fund for government 
employees to pay past due annual lump sum Cost of Living (COLA) 
payments plus interest to eligible retirees and survivors. This resulted in 
an award of $123.5 million plus interest to those individuals. In response, 
Guam issued a general obligation bond in 2007 in the amount of $151.9 
million to finance these past due tax refunds and outstanding COLA 
settlement payments, as well as to refinance prior debt and help fund 
infrastructure projects. In 2009, it issued another general obligation bond 
                                                                                                                     
50This debt has also been used for infrastructure projects and to refinance prior debt. 
514 Guam Code Ann. § 8137.1 (repealed in 1995). 
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in the amount of $271 million for similar purposes. According to a Guam 
government report, the largest increase in the territory’s indebtedness 
occurred between fiscal year 2008 and fiscal year 2009, and was due in 
part to issuing bonds to pay for past due tax refunds and unpaid COLA 
expenses.52 In Guam’s 2017 draft debt management policy, the Governor 
cited the administration’s commitment to ensuring that tax refunds will be 
paid on time and no later than 6 months after filing. 

In addition, in February 2004 the U.S. Environmental Protection Agency 
(EPA) and the Department of Justice filed a consent decree in the U.S. 
District Court of Guam.53 The consent decree set forth the settlement 
terms agreed to by the federal government and Guam settling a lawsuit 
alleging Guam violated the Clean Water Act. The consent decree 
included deadlines for opening a new landfill and adopting a dump 
closure plan. In response to a 2009 District Court order that Guam comply 
with the terms of the consent order, the territory chose to issue a $202.4 
million limited obligation bond to fund closing the Ordot dump and 
constructing a new landfill to meet the terms of the settlement agreement. 

Guam also issued revenue bonds between fiscal years 2005 and 2015 to 
finance infrastructure projects. For example, in 2011 a revenue bond 
backed by hotel occupancy taxes was issued in the amount of $90.6 
million in part to fund the construction of a museum on the island and 
other projects to benefit Guam’s tourism industry. In addition, in 2013 
Guam’s Airport Authority issued $247 million in bonds that were used, in 
part, to fund airport enhancements. 

As established under its Organic Act, Guam has the authority to issue 
bonds, but Guam’s public indebtedness is not authorized or allowed to 
exceed 10 percent of the aggregate tax valuation of property in the 
territory; tax valuation of property is currently set at 90 percent of 
appraised value of property.54 The limit applies to both general obligation 
and limited obligation debt. In fiscal year 2007, to increase borrowing 
capacity to address a $524 million deficit, the government changed the 

                                                                                                                     
52Government of Guam Office of Public Accountability, Government of Guam Public Debt 
Report, Report No. 14-01 (Guam: April 2014).  
53Consent Decree, United States v. Guam, No. 1:02-cv-00022 (D. Guam 2004). 
5448 U.S.C. § 1423a. 
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percentage of appraised value which constitutes the assessed value.55 
The debt ceiling still limits the amount of public debt Guam can issue to 
10 percent of the aggregate tax valuation of property. However, in 
September 2007, Guam amended its statutory definition of assessed 
value from 35 percent of appraised property values to 70 percent.56 In 
May 2009, the definition tax valuation of property was again amended to 
90 percent of appraised property values.57 This second increase was 
imposed so Guam could issue bonds to comply with the requirement to 
close the Ordot dump and open a new landfill. In fiscal year 2012, the 
government increased borrowing capacity a third time by amending the 
definition of assessed value to 100 percent of appraised value in order to 
fund past due tax refunds.58 In fiscal year 2016, the statutory definition of 
assessed value was decreased back down to 90 percent of appraised 
value.59 

 
Despite economic growth, we found that Guam faces large fiscal risks 
related to unfunded pension liabilities and other post-employment benefits 
(OPEB) that, if unaddressed, may hamper its ability to repay existing debt 
and increase its need to issue debt. A number of factors may contribute to 
continued economic growth in Guam. Specifically, according to a 
government report, visitor arrivals to Guam are projected to continue 
increasing and higher room rates and occupancy are leading to continued 
hotel development. Moreover, the Marine Corps has plans to consolidate 
bases in Okinawa, Japan, and relocate 4,100 Marines to Guam. The 
Department of Defense (DOD) expects this relocation to Guam to occur 
between fiscal years 2022 and 2026. Officials from Guam predict that the 
military buildup will result in significant additional investment in Guam’s 
economy. In July 2016, DOD agreed to give Guam approximately $55.6 
million in grants to fund civilian water and wastewater projects linked to 
the military buildup; additional investments in the power infrastructure will 
also be funded by DOD. A 2014 study conducted by the Department of 

                                                                                                                     
55The U.S. Supreme Court held that “tax valuation” for purposes of Guam’s debt limitation 
means the value to which the tax rate is applied, or assessed valuation, and not appraised 
value. Limtiaco v. Camacho, 549 U.S. 483 (2007).  
56Guam Pub. L. 29-19, chap. X, § 5 (Sept. 29, 2007). 
57Guam Pub. L. 30-7, § 12 (May 11, 2009). 
58Guam Pub. L. 31-196, § 1(a) (Mar. 28, 2012). 
59Guam Pub. L. 33-185, chap. XIV, § 2 (Sept. 10, 2016). 
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the Navy on the effect of the military buildup on Guam’s economy 
concluded that it would increase civilian labor force demand, increase 
civilian labor force income, and increase tax revenues.60 

While it maintained Guam’s debt as investment grade as of 2017, the 
rating agency Standard and Poor’s expressed concern about Guam’s 
extremely high debt burden and vulnerability to economic changes in its 
tourism and military industries. In addition, Guam has large pension and 
OPEB liabilities that may stress current debt service payment 
arrangements if anticipated savings from changes to the government 
pension system are not realized. In fiscal year 2015, pension liabilities 
were $1.2 billion and OPEB liabilities were $2 billion, 22 and 37 percent of 
GDP, respectively. Territory officials told us that they have taken a variety 
of steps to address their unfunded pension and OPEB liabilities. In 1995, 
the government closed the defined benefit plan61 to new members with all 
new employees participating in a defined contribution plan, 62 which 
resulted in a decrease in accrued liabilities. To address insufficient 
savings by members in the defined contribution plan, the legislature 
created two new retirement plans in 2016.63 The government estimates 
that the new retirement plans could add an additional $173 million to the 
pension fund. Territory officials said the government is meeting its 
actuarial contributions on an annual basis and is on track to pay off the 
existing unfunded pension liability in approximately 15 years.64 

 

                                                                                                                     
60The Naval Facilities Engineering Command Pacific, Socioeconomic Impact Assessment 
Study: Guam and CNMI Military Relocation (Washington, D.C.: December 2014). 
61A defined benefit plan promises a specified monthly benefit at retirement. The plan may 
state this promised benefit as an exact dollar amount, such as $100 per month at 
retirement. Or, more commonly, it may calculate a benefit through a plan formula that 
considers such factors as salary and service. 
62A defined contribution plan does not promise a specific amount of benefits at retirement. 
In these plans, the employee, the employer, or both contribute to the employee’s 
individual account under the plan, sometimes at a set rate, such as 5 percent of earnings 
annually. These contributions generally are invested on the employee’s behalf. The 
employee will ultimately receive the balance in their account, which is based on 
contributions plus or minus investment gains or losses. The value of the account will 
fluctuate due to the changes in the value of the investments. 
63Guam Pub. L. 33-186 (Sept. 14, 2016). 
64We did not independently confirm this estimate.  
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