United States Government Accountability Office

GAO Report to Congressional Requesters

October 2006 MINORITY BANKS

Regulators Need to
Better Assess
Effectiveness of
Support Efforts

GAO

Accountability * Integrity * Reliability

GAO-07-6



s
g GAO
Accountability- Integrity- Reliability

Highlights

Highlights of GAO-07-6, a report to
congressional requesters

Why GAO Did This Study

Minority banks can play an
important role in serving the
financial needs of historically
underserved communities and
growing populations of minorities.
For this reason, the Financial
Institutions, Reform, Recovery, and
Enforcement Act of 1989 (FIRREA)
established goals that the Federal
Deposit Insurance Corporation
(FDIC) and the Office of Thrift
Supervision (OTS) must work
toward to preserve and promote
such institutions (support efforts).

To evaluate their efforts, as well as
those of the Office of the
Comptroller of the Currency (OCC)
and the Federal Reserve, GAO (1)
reviewed the profitability of
minority banks, (2) identified the
regulators’ support and assessment
efforts, and (3) obtained the views
of minority banks on the
regulators’ efforts.

GAO reviewed financial data from
FDIC, interviewed regulators, and
surveyed all minority banks.

What GAO Recommends

GAO recommends that the banking
regulators review the effectiveness
of their efforts by such means as
(1) regularly surveying minority
banks and/or (2) establishing
outcome-oriented performance
measures. The regulators may wish
to focus on obtaining feedback
from small and African-American
banks. FDIC, OTS, and OCC agreed
to implement the recommendation,
while the Federal Reserve will
consider implementing it.

www.gao.gov/cgi-bin/getrpt?GAO-07-6.

To view the full product, including the scope

and methodology, click on the link above. To view
the results of GAO’s survey of minority banks,
click www.gao.gov/cgi-bin/getrpt?GAO-07-7SP.
For more information, contact George A. Scott at
202-512-7215 or scottg@gao.gov.

MINORITY BANKS

Regulators Need to Better Assess
Effectiveness of Support Efforts

What GAO Found

The profitability of most large minority banks (assets greater than $100
million) was nearly equal to that of their peers (similarly sized banks) in 2005
and earlier years. However, many small minority banks and African-
American banks of all sizes were less profitable than their peers. GAO’s
analysis and other studies identified some possible explanations for these
differences, including relatively higher loan loss reserves and operating
expenses and competition from larger banks.

Bank regulators have adopted differing approaches to supporting minority
banks, but no agency has regularly and comprehensively assessed the
effectiveness of its efforts. FDIC—which supervises over half of all minority
banks—has the most comprehensive support efforts and leads interagency
efforts. OTS focuses on providing technical assistance to minority banks.
While not required to do so by Section 308 of FIRREA, OCC and the Federal
Reserve have taken some steps to support minority banks and are planning
others. Although FDIC has recently sought to assess the effectiveness of its
support efforts through various methods, none of the regulators
comprehensively surveys minority banks to obtain their views or has
developed outcome-oriented performance measures. Consequently, the
regulators are not well positioned to assess their support efforts.

GAO’s survey of minority banks identified potential limitations in the
regulators’ support efforts that would likely be of significance to agency
managers and warrant follow-up analysis. Only about one-third of survey
respondents rated their regulators’ efforts for minority banks as very good or
good, while 26 percent rated the efforts as fair, 13 percent as poor or very
poor, and 25 percent responded “don’t know” (see fig.). Banks regulated by
FDIC were more positive about their agency’s efforts than banks regulated
by other agencies. However, only about half of the FDIC-regulated banks
and about a quarter of the banks regulated by other agencies rated their
agency’s efforts as very good or good. Although regulators may emphasize
the provision of technical assistance to minority banks, less than 30 percent
of such institutions have used such agency services within the last 3 years
and therefore may be missing opportunities to address problems that limit
their operations or financial performance.

Minority Banks’ Ratings of Support Efforts, by Regulator
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Minority banks are a small community within the banking industry,
accounting for about 2 percent of all financial institutions and total
industry assets."' Despite their small numbers, minority banks can play an
important role in serving the financial needs of historically underserved
communities, such as African-Americans, and growing populations of
minorities, such as Hispanic-Americans and Asian-Americans. For this
reason, Section 308 of the Financial Institutions Reform, Recovery, and
Enforcement Act of 1989 (FIRREA) established goals that federal
regulators must work toward to preserve and promote such institutions.”
For example, the Federal Deposit Insurance Corporation (FDIC) and the
Office of Thrift Supervision (OTS), in consultation with the Department of
the Treasury (Treasury), are required to provide minority banks with
technical assistance and training and educational programs and to work
toward preserving the character of minority banks in cases involving

'For purposes of this report, the term “minority banks” refers to all depository
institutions—including thrifts—that are considered minority- or women-owned by the
Department of the Treasury (Treasury) and the federal banking regulators—the Federal
Deposit Insurance Corporation (FDIC), the Board of Governors of the Federal Reserve
System (Federal Reserve), the Office of the Comptroller of the Currency (OCC), and the
Office of Thrift Supervision (OTS). As discussed in appendix II, FDIC and OTS are subject
to the “minority depository institution definition” set forth in Section 308 of the Financial
Institutions Reform, Recovery, and Enforcement Act of 1989 (FIRREA). Treasury uses
different criteria as set forth for eligibility in its Minority Bank Deposit Program (MBDP).
OCC and the Federal Reserve employ Treasury’s criteria for minority- and women-owned
banks (although the Federal Reserve uses both the FIRREA definition and Treasury’s for
different purposes). Treasury and each of the banking regulators compile lists of
institutions that they consider to be eligible to participate in their minority banking efforts.
As Section 308 of FIRREA is not aimed at preserving and promoting the minority
ownership status of credit unions, we did not include the National Credit Union
Administration in our review.

*FIRREA, Pub. L. No. 101-73, § 308, 103 Stat. 183, 353 (1989).
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mergers or acquisitions of these institutions (we refer to these activities as
efforts to support minority banks in our report).?

In 1993, we reported on efforts by Treasury, FDIC, and OTS to support
minority banks in accordance with Section 308 of FIRREA.* At that time,
we found that these agencies had taken steps to respond to Section 308,
but minority banks we interviewed gave FDIC and OTS mixed reviews on
their efforts. In particular, minority banks were concerned that the
regulators did not provide adequate technical assistance. Further, minority
banks expressed concerns about related regulatory issues, including their
view that agency safety and soundness examiners did not fully understand
the unique challenges their institutions faced.” We recommended that
FDIC and OTS periodically survey minority banks to assess the
effectiveness of their efforts to support such institutions.

You requested that we follow up on our 1993 report and review all of the
federal banking regulators’ efforts to support minority banks, including the
activities of the Office of the Comptroller of the Currency (OCC) and the
Board of Governors of the Federal Reserve System (Federal Reserve),
which are not subject to Section 308 of FIRREA.® Accordingly, our
reporting objectives were to (1) review the profitability of minority banks
over time, (2) identify the federal banking regulators’ efforts to support
minority banks and determine whether the regulators were evaluating the
effectiveness of these efforts, and (3) obtain the views of minority banks
on the federal regulators’ minority banking support efforts and related
regulatory issues.

3«Technical assistance” is typically defined as one-on-one assistance that a regulator may
provide to a bank. For example, a regulator may advise a bank on compliance with a
particular statute or regulation. Regulators may also provide technical assistance to banks
that is related to deficiencies identified in safety and soundness or compliance
examinations. In contrast, education programs are typically open to all banks regulated by
a particular agency or to all banks located within a regulator’s regional office. For example,
regulators may offer training for banks to review compliance with laws and regulations.

*GAO, Minority-Owned Financial Institutions: Status of Federal Efforts to Preserve
Minority Ownership, GAO/GGD-94-1 (Washington, D.C.: Nov. 3, 1993).

’Federal banking regulators conduct periodic examinations of banks to assess their
financial condition and compliance with laws and regulations, among other activities.

SUnless otherwise specified, we use the term “Federal Reserve” throughout this report to
refer to the Federal Reserve System. The Federal Reserve System includes the Federal
Reserve’s Board of Governors and the 12 Federal Reserve Banks.
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To address the first objective, we obtained and analyzed financial data for
minority banks from FDIC for 2005, 2000, and 1995.” We also reviewed
background literature and conducted interviews with minority banks to
discuss the business environment in which these banks operate. For the
second objective, we interviewed officials from the Department of the
Treasury, FDIC, Federal Reserve, OCC, and OTS and reviewed regulators’
documentation addressing their efforts to support minority banks and
assess the effectiveness of these efforts. We also compared the regulators
efforts to our standards for program assessment and performance
measures and those established in the Government Performance and
Results Act. To address the third objective, we conducted a Web-based
survey of all institutions identified by the banking regulators as minority
institutions. The survey, which was conducted from March through April
2006, asked about the banks’ awareness and use of the regulators’ minority
bank support efforts and also asked the banks to rate these efforts. We
received 149 survey responses out of a total population of 195 minority
banks, for a response rate of 76 percent. We also interviewed relevant
trade associations and a sample of 19 minority banks throughout the
United States that we selected based on type of minority ownership and
primary regulator. Appendix I explains our scope and methodology in
greater detail. Appendix II describes each regulator’s definition of
minority-owned and women-owned banks for purposes of eligibility for
participation in the regulator’s particular minority banking support efforts.
Appendix IIT provides the number of minority banks that responded to
each survey question discussed in the report and thereby supplements the
use of percentages to summarize these results. All survey questions and
the frequencies of responses to each question are presented in a
supplemental product that can be found on our Web site at
Wwww.gao.gov/cgi-bin/getrpt?GAO-07-7SP.

’

We conducted our work in Washington, D.C., and New York from
December 2005 to September 2006 in accordance with generally accepted
government auditing standards.

"Because information on minority banks was not available for both 2000 and 1995 from all
federal banking regulators, for these periods we analyzed only those minority banks that
were still operating as minority institutions in 2005. As a result, minority banks that failed
or merged with other institutions between 1995 and 2005 are not included in the analysis
for those years. In addition, we were unable to confirm that all 2005 minority banks were
operating as minority banks in 1995 and 2000, although the rate of change in ownership
among minority banks is low.

Page 3 GAO-07-6 Minority Banks


www.gao.gov/cgi-bin/getrpt?GAO-07-7SP

Results in Brief

Our analysis of FDIC data showed that while the profitability of most
minority banks with assets greater than $100 million nearly equaled the
profitability of all similarly sized banks (peers), the profitability of smaller
minority banks and African-American banks of all sizes did not.?
Profitability is commonly measured by return on assets (ROA), or the ratio
of profits to assets, and ROAs are typically compared across peer groups
to assess performance.” Many small minority banks (those with less than
$100 million in assets) had ROAs that were substantially lower than those
of their peer groups in 2005 as well as in 1995 and 2000. Moreover, African-
American banks of all sizes had ROAs that were significantly below those
of their peers in 2005 as well as in 1995 and 2000 (African-American banks
of all sizes and other small minority banks account for about half of all
minority banks). Our analysis of FDIC data identified some possible
explanations for the relatively low profitability of some small minority
banks and African-American banks. In particular, some of these banks
maintain relatively high reserves for potential loan losses or may have
higher operating expenses, such as administrative expenses or salaries,
than other banks. The results of other studies we reviewed were
consistent with these findings, and minority banks that we spoke with
offered additional explanations, such as the effects of increased
competition from larger banks. Nevertheless, the majority of officials from
banks across all minority groups were positive about their banks’ financial
outlook, and many saw their minority status as an advantage in serving
their communities (for example, in providing services in the language
predominantly used by the minority community).

The bank regulators have adopted differing approaches to supporting
minority banks, and no agency assessed the results of its efforts through
regular and comprehensive surveys of minority banks or outcome-oriented
performance measures.'” FDIC—which supervises more than half of all
minority banks—currently has the most comprehensive program to
support minority banks and leads an interagency group that coordinates
such efforts. Among other things, FDIC has designated officials in the
agency’s headquarters and regional offices who are responsible for
minority bank efforts, holds periodic conferences for minority banks, and

peer groups include all institutions of a similar asset size, including minority and
nonminority institutions. Peer groups were defined by FDIC.

9 . L.
Examples of assets include loans and securities.

10 . . .
Outcome-oriented performance measures assess the results of a program against its
intended purposes.
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has established formal policies for annual outreach to the banks it
regulates to make them aware of available technical assistance. OTS also
has staff who are responsible for the agency’s efforts to support minority
banks, has developed outreach procedures, and focuses its efforts on
providing technical assistance. OCC and the Federal Reserve, while not
required to do so by Section 308 of FIRREA, have undertaken some efforts
to support minority banks, such as holding occasional conferences for
Native American banks, and are planning additional efforts. FDIC has
proactively sought to assess the effectiveness of its support efforts
through, for example, surveying minority banks. However, these surveys
have not addressed key activities, such as the provision of technical
assistance, and the agency has not established outcome-oriented
performance measures for its support efforts. None of the other regulators
comprehensively surveys minority banks on their support efforts or has
established outcome-oriented performance measures. Consequently, the
regulators are not well positioned to assess the results of their minority
bank support efforts or identify potential areas for improvement.

In our survey, minority banks identified potential limitations in the
regulators’ support efforts and related regulatory issues that would likely
be of significance to agency managers and may warrant follow-up analysis.
Specifically, our survey showed that (1) only about one-third of minority
banks view the regulators’ support efforts as very good or good; (2)
minority banks’ usage of the agencies’ technical assistance appears to be
low; and (3) some minority banks have concerns about related regulatory
activities, such as examiners’ knowledge of issues that affect their
institutions. About 36 percent of survey respondents rated their regulators
efforts for minority banks as very good or good, while 26 percent rated the
efforts as fair, 13 percent as poor or very poor, and 25 percent responded
“don’t know.” Banks regulated by FDIC, which had the most extensive
program and outreach efforts, were more positive about their agency’s
efforts than banks regulated by other agencies. However, only about half
of the FDIC-regulated banks and about a quarter of the banks regulated by
other agencies rated their agency’s efforts as very good or good. While
FDIC and OTS both emphasize the provision of technical assistance as
part of their minority bank efforts, our survey showed that less than 30
percent of institutions regulated by these agencies took advantage of such
assistance within the last 3 years. The majority of those banks that used
technical assistance, however, found it to be useful. Minority banks
regulated by OCC and the Federal Reserve reported similarly low usage of
the agencies’ technical assistance services. While it is not clear from our
survey why relatively few minority banks use the agencies’ technical
assistance services and regulators cannot compel banks to use such

K
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assistance, the potential exists for many such institutions, particularly
small and African-American banks, to benefit from assistance that might
help improve their operations and financial performance. As with our
findings in our 1993 report, some minority bank officials said that
examiners do not always understand the challenges that the banks may
face in providing services in their communities or operating
environments." Although the bank officials said they did not expect
special treatment in the examination process, they suggested that
examiners needed to undergo more training to improve their
understanding of minority banks and the customer base they serve.

This report makes a recommendation designed to help ensure that the
bank regulators are better able to understand the reasons behind potential
limitations in their support efforts and related activities—particularly the
limited use of technical assistance and concerns about examiners’
knowledge of minority bank issues—within the minority bank community
and to take corrective actions as necessary. Specifically, the report
recommends that the federal banking regulators review the effectiveness
of their efforts to support minority banks and, in so doing, consider
employing the following methods: (1) regularly surveying the minority
banks under their supervision on all efforts and regulatory areas affecting
these institutions and/or (2) establishing outcome-oriented performance
measures to evaluate the extent to which their efforts are achieving their
objectives. Regulators may also wish to focus their efforts on obtaining
feedback from small minority banks and African-American banks in order
to identify and address, if possible, any issues that may be causing the
relatively low profitability of some of these institutions.

We provided a draft of this report to FDIC, OTS, OCC, and the Federal
Reserve for comment, and they provided written comments that are
reprinted in appendixes IV-VIL. In their responses, the agencies further
elaborated on their existing minority bank efforts and described planned
initiatives. Further, FDIC, OTS, and OCC agreed to implement our
recommendation, while the Federal Reserve said it would consider
implementing it. The agencies also provided technical comments, which
were incorporated as appropriate. We also requested comments from the
Department of the Treasury on the section of the draft report relevant to

"When asked for suggestions about how regulators could improve their efforts to support
minority banks, 21 percent of survey responses mentioned this issue. In addition, several
minority banks we spoke with in interviews voiced similar opinions.
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Background

its activities under Section 308 of FIRREA. Treasury provided us with
technical comments, which we have incorporated as appropriate.

Many minority banks are located in urban areas and seek to serve
distressed communities and populations that have traditionally been
undeserved by financial institutions. For example, after the Civil War
banks were established to provide financial services to African-Americans.
More recently, Asian-American and Hispanic-American banks have been
established to serve the rapidly growing Asian and Hispanic communities
in the United States. In our review of regulators’ lists of minority banks,
we identified a total minority bank population of 195 for 2005 (table 1).

|
Table 1: Number and Percentage of Minority Banks, by Type, 2005

Type of minority bank Number of banks Percentage of all minority banks
Asian-American® 73 37
African-American 46 24
Hispanic-American 38 19
Native American 20 10
Women-owned 13 7
Other’® 5 3
Total 195 100

Source: GAO analysis of Treasury and federal banking regulators’ data.

Note: We identified the total minority bank population by obtaining and reviewing the most current
lists (available at the time the population was compiled) from the federal banking regulators and
Treasury. We reviewed FDIC and the Federal Reserve’s publicly available lists, which were current
as of September 30, 2005. We also reviewed OCC'’s list from December 31, 2005, Treasury’s most
recent list from 2004, and OTS’s from January 2006.

°*Asian-American includes individuals of Pacific Island descent.

*The “other” category includes banks considered to have minority status that are not covered by the
listed minority categories. “Other” also includes banks that are owned or managed by more than one
minority group in accordance with a banking regulator’s definition.

Table 2 shows that the distribution of minority banks by size is similar to
the distribution of all banks by size. More than 40 percent of all minority
banks had assets of less than $100 million.
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_______________________________________________________________________________________|]
Table 2: Percentage of Minority Banks and Total Banking Industry, by Asset Size,

2005
Percentage of minority Percentage of total
Asset size banks banking industry
< $100 million 42 44
$100 million to $300 million 32 33
$300 million to $500 million 9 9
$500 million to $1 billion 7 7
$1 billion to $10 billion 7 6
> $10 billion 3 1
Total 100 100

Source: GAO analysis of FDIC data.

Each federally insured depository institution, including each minority
bank, has a primary federal regulator: FDIC, OTS, OCC, or the Federal
Reserve. The primary regulator for each bank is determined by the

institution’s charter (table 3)."

_______________________________________________________________________________________|]
Table 3: Federal Bank Regulator Bank Supervisory Responsibilities, by Bank

Charter
Regulator Type of bank
FDIC State-chartered banks that are not members of the Federal Reserve
System
OTS Federally chartered and state-chartered savings associations and
registered savings and loan holding companies
OCC Nationally chartered banks and federal branches of foreign banks

Federal Reserve

State-chartered banks in the Federal Reserve System, bank holding

companies, and international banking facilities within the United

States

Source: FDIC, OTS, OCC, and the Federal Reserve.

12Throughout the report, we refer to thrifts as banks.
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As shown in table 4, FDIC serves as the federal regulator for over half of
minority banks—109 out of 195 banks, or 56 percent—and the Federal
Reserve regulates the fewest."”

_______________________________________________________________________________________|]
Table 4: Number of Minority Banks, by Regulator, 2005/2006

Regulator Number of minority banks Percentage
FDIC 109 56
occC 43 22
OTS 20 11
Federal Reserve 21 11
Total 195 100

Source: GAO analysis of Treasury and the federal banking regulators’ data.

Note: Treasury and the banking regulators have different criteria for the banks they consider to be
eligible to participate in their minority bank efforts (see app. Il). In accordance with our request, in our
population of minority banks we included any bank considered by at least one regulator to be eligible
to participate in its efforts. There are cases where minority banks not considered by their primary
regulator to be minority institutions were considered to be eligible for participation in another
regulator’s efforts. Ten minority banks regulated by FDIC were such cases, as were 4 Federal
Reserve banks, 1 OTS bank, and 3 OCC banks.

The primary responsibilities of federal banking regulators include helping
to ensure the safe and sound practices and operations of the institutions
they oversee, the stability of financial markets, and compliance with laws
and regulations. To achieve these goals, among other activities, the
regulators conduct on-site examinations, issue regulations, conduct
investigations, and take enforcement actions. Regulators may also close
banks that are deemed to be insolvent and pose risks to the Deposit

In our 1993 report, we reported that FDIC supervised 52 minority banks and OTS
supervised 41 minority banks as of March 1993. OCC officials told us that their agency
regulated 42 minority banks in 1993, and the Federal Reserve reported that it regulated 16
in 1993.
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Insurance Fund." FDIC is responsible for ensuring that deposits in failed
banks are protected up to established federal deposit insurance limits."

Banking regulators primarily focus on ensuring the safety and soundness
of banks, but laws and regulatory policies can identify additional goals and
objectives. Recognizing the importance of minority banks, under Section
308 of FIRREA, Congress outlined five broad goals that FDIC and OTS, in
consultation with Treasury, are to work toward to preserve and promote
minority banks. These goals are

preserving the present number of minority banks;

preserving their minority character in cases involving mergers or
acquisitions of minority banks;

providing technical assistance to prevent the insolvency of institutions
that are not currently insolvent;

promoting and encouraging the creation of new minority banks; and
providing for training, technical assistance, and educational programs.

Technical assistance is typically defined as one-on-one assistance that a
regulator may provide to a bank in response to a request. For example, a
regulator may advise a bank on compliance with a particular statute or
regulation. Regulators may also provide technical assistance to banks that
is related to deficiencies identified in safety and soundness or compliance
examinations. In contrast, educational programs are typically open to all
banks regulated by a particular agency or to all banks located within a

“The Deposit Insurance Fund is the fund that provides deposit insurance for banks and
thrifts and is administered by FDIC.

YFor most of FDIC’s history, purchase and assumption agreements—during which a
healthy bank purchases some or all of the assets of a failed bank, as well as some or all of
its liabilities—have been the preferred resolution method for troubled and failed banks.
Under this method, FDIC values and markets the institutions and closes the institutions.
The other two resolution methods FDIC has employed are (1) a deposit payoff, in which
FDIC is the appointed receiver and all depositors with insured funds are paid the full
amount of their deposits (depositors with uninsured funds and other general creditors of
the failed bank are given receivership, entitling them to a share of the net proceeds from
the sale of the bank’s assets); and (2) an open bank assistance agreement under which
FDIC provides financial assistance to an operating insured bank that is in danger of closing
by making loans to the bank, purchasing assets, or placing deposits in the troubled bank.
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Larger Minority Banks
Showed Profitability
Close to That of Their
Peers and Historical
Benchmarks, but
Many Small and
African-American
Banks Have Been
Less Profitable

regulator’s regional office. For example, regulators may offer training for
banks to review compliance with laws and regulations.

Most minority banks with assets exceeding $100 million were nearly as
profitable—measured by ROA—as their peers in 2005 as well as in earlier
years, or had levels of profitability that have historically been considered
adequate, according to our analysis of FDIC data. However, small minority
and African-American banks of all sizes (which together account for about
half of all minority institutions) have been significantly less profitable than
their industry peers. Our analysis and other research has suggested some
possible reasons for lower profitability among some small minority banks
and African-American banks, such as higher reserves for potential loan
losses and higher operating expenses. The results of other studies we
reviewed were consistent with these findings, and minority banks that we
spoke with offered additional explanations, such as the effects of
increased competition from larger banks. However, overall officials from
banks across all minority groups were positive about the financial outlook
of their institutions. Many found their minority status to be an advantage
in serving their communities—for example, in communicating with
customers in their primary languages.

Small and African-
American Banks’
Profitability Was Lower
than That of Peers

As shown in figure 1, most minority banks with assets exceeding $100
million had ROAs in 2005 that were close to those of their peer groups,
while many smaller banks had ROAs that were significantly lower than
that of their peers.'® Minority banks with more than $100 million in assets
accounted for 58 percent of all minority banks, while those with less than
$100 million accounted for 42 percent."” Each size category of minority
banks with more than $100 million in assets had a weighted average ROA
that was slightly lower than that of its peers, but in each case their ROAs
exceeded 1 percent.” By historical banking industry standards, an ROA of
1 percent or more has generally been considered an adequate level of

®Some minority banks were established relatively recently (between 2002 and 2006).
Although newer banks tend to be less profitable than older banks, we found that, in 2005,
generally both older and newer small banks had significantly lower ROAs than their peers.

"The banking industry as a whole has an asset size distribution similar to that of minority
banks (table 2).

18p weighted average is a variation on a simple average. Weighted averages take into
account banks’ asset size instead of counting each bank as an equal unit.
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profitability. We found that of these larger minority banks, Hispanic-
American, Asian-American, Native American, and women-owned banks
were close to, and in some cases exceeded, the profitability of their peers
in 2005.

Overall, small minority banks (those with assets of less than $100 million)
had an average ROA of 0.4 percent, and their peers had an average ROA of
1 percent. Our analysis of FDIC data for 1995 and 2000 also indicated some
similar patterns, with minority banks with assets greater than $100 million
showing levels of profitability that were generally close to those of their
peers, or ROAs of about 1 percent, while minority banks with assets of less
than $100 million showed greater differences with their peers. Further, in
2000 the Chairman of FDIC discussed the agency’s finding that many small
minority banks lagged in profitability. According to FDIC’s analysis, nearly
70 percent of small minority banks reported an ROA in 1999 of under 1
percent, and nearly 40 percent reported an ROA of less than half the
industry average."

“Donna Tanoue, “Remarks By Donna Tanoue, Chairman Federal Deposit Insurance
Corporation before The National Bankers Association, Chicago, Illinois October 4, 2000,”
FDIC. Available at http://www.fdic.gov/news/news/speeches/archives/2000/sp04Oct00.html.
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Figure 1: Percentage of Minority Banks by Size and Average ROA for Minority Banks and Peer Groups by Asset Size, 2005
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Among small minority banks, African-American, Asian-American, and
Hispanic-American banks had ROAs that were significantly lower than
those of their peers, while the ROAs of small Native American and women-
owned banks were closer to those of their peers (fig. 2). For example, the
ROA for small Asian-American banks in 2005 was 0.10 percent and
Hispanic-American banks’ ROA was 0.65 percent, compared with their
peers’ ROA of 1 percent. Our analysis of FDIC data for 1995 and 2000
showed similar results, with small African-American, Asian-American, and
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Hispanic-American banks in particular having significantly lower ROAs
than their peers.”

__________________________________________________________________________________|]
Figure 2: Average ROA of Small Minority Banks, 2005
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Source: GAO analysis of FDIC data.

The profitability of African-American banks has generally been below that
of their peers in all size categories (fig. 3).* African-American banks with
less than $100 million in assets—which constitute 61 percent of all

®The findings from our analysis of ROAs were consistent with our analysis of another
measure of profitability—return on equity (ROE). ROE represents the bank’s net income
divided by shareholders’ equity. As with ROA comparisons, small minority banks had on
average lower ROEs than their peers (3.83 versus 8.09). And consistent with our ROA
analysis, among small minority banks, African-American (ROE of 1.54), Asian-American
(0.72), and Hispanic-American banks (6.11) had lower ROEs than Native American (8.69)
and women-owned institutions (8.39). Further, African-American banks with assets of
between $100 million and $300 million had ROEs that were significantly lower, on average
(3.45), than those of their peers (11.03).

In 2005, African-American banks did not occupy all asset size categories. The largest

African-American banks had less than $1 billion in assets, and these banks were not found
in the largest size categories: $1 billion to $10 billion and greater than $10 billion.
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African-American banks—had an average ROA of 0.16 percent, while their
peers averaged 1.0 percent. Similarly, African-American banks with assets
of between $100 million and $300 million—which constituted 26 percent of
all African-American banks—had ROAs that were 75 percent lower than
those of their peers. While profitability improved among larger categories,
the profitability of African-American banks with assets of $300 million or
more was lower than that of their peers. Our analysis of FDIC data for
2000 and 1995 also found that African-American banks of all sizes had
lower ROAs than their peers. For example, in 2000 African-American
banks with assets of between $100 million and $300 million had an average
ROA that was about half of their peers’ average of 1.2 percent.

_________________________________________________________________________________|]
Figure 3: Average ROA of African-American Banks and Peer Banks by Asset Size,
2005
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Higher Loan Loss
Reserves, Operating Costs,
and Increased Competition
May Help Explain Lower
Profitability of Certain
Minority Banks

Our analysis of 2005 FDIC data suggests some possible reasons for the
differences in profitability between some minority banks and their peers.*
For example, our analysis of 2005 FDIC data showed that African-
American banks with assets of less than $300 million—which constitute 87
percent of all African-American banks—had significantly higher loan loss
reserves as a percentage of their total assets than the average for their
peers (fig. 4).” Although having higher loan loss reserves may be
necessary for the safe and sound operation of any particular bank,
because loan loss reserves are counted as expenses, higher reserves lower
bank profits. Most Asian-American, Hispanic-American, Native American,
and women-owned banks had loan loss reserves that were closer to the
average for their peer group in 2005.

“While our review offers possible explanations for lower levels of profitability among some
minority banks, it does not attempt to fully explain the differences among various minority
groups or sizes of minority banks.

®The term “loan loss reserves” refers to the allowance each bank must maintain to absorb
estimated credit losses associated with its loan and lease portfolio.
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Figure 4: Average Loan Loss Reserves as a Percentage of Assets for African-
American and Peer Banks, 2005
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We also found some evidence that higher operating expenses may affect
the profitability of some minority banks. Operating expenses—
expenditures for items such as administrative expenses and salaries—are
typically compared to an institution’s total earning assets, such as loans
and investments, to indicate the proportion of earning assets banks spend
on operating expenses. As figure 5 indicates, many minority banks with
less than $100 million in assets had higher operating expenses than their
peers in 2005. Specifically, the average ratio of minority banks’ operating
expenses to earning assets was 4.88 percent, compared with an average
3.86 percent for the peer group, or a difference of 21 percent.
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Figure 5: Average Operating Expenses Relative to Earning Assets of Banks with
Assets Less than $100 million, 2005

Percentage

6

5

4

3

2

1

0

o §o S Fo & T S
I X IS S IS O ¥ 9
N 2.9 @ .0 T¢ o Sy S
LFN TS K& S S L A
$§ & & & & 8
< < A4 < ]

Minority banks
Source: GAO analysis of FDIC data.

Small African-American and Asian-American banks had higher operating
expenses than their peers (41 and 20 percent higher, respectively), while
operating expenses for small Hispanic-American banks were closer to
their peers (7 percent higher). Data on the operating expenses of small
women-owned banks were lower than their peers, while Native American
banks had higher operating expenses, although, as we have seen, both
Native American and women-owed banks were the most profitable of
small minority banks. Because larger African-American banks were
relatively less profitable than their peers, we also reviewed FDIC data on
their operating expenses in 2005. The FDIC data indicate that African-
American banks with assets of between $100 million and $500 million had
operating expense ratios that exceeded those of their respective peer
groups by 20 percent or more. Other studies corroborated our findings
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that some minority banks operate in more challenging markets and may
face higher operating costs.*

Officials from several minority banks we contacted also described aspects
of their operating environments and business practices, including a focus
on customer service that could result in higher operating costs. In
particular, the officials cited the costs associated with providing banking
services in low-income urban areas or in communities with high immigrant
populations. Bank officials also told us that they focus on fostering strong
customer relationships, sometimes providing financial literacy services.
Consequently, these banks spend more time and resources on their
customers per transaction than other banks as part of their mission. Other
minority bank officials said that their customers made relatively small
deposits and preferred to do business in person at bank branch locations
rather than through potentially lower-cost alternatives, such as over the
phone or the Internet.

Along with these factors, minority bank officials we contacted cited other
factors that could limit their profitability. First, many minority banks
indicated competition from larger banks, credit unions, and nonbanks as
their institution’s greatest challenge. In particular, minority bank officials
said that larger banks, in response to Community Reinvestment Act (CRA)
incentives, were increasingly posing competitive challenges among the
banks’ traditional customer base.” The bank officials said that larger
banks could offer loans and other financial products at more competitive
prices because these banks could raise funds at lower rates and had
advantageous operational efficiencies. Second, some African-American,
Asian-American, and Hispanic-American banks cited attracting and
retaining quality staff as a challenge to profitability. Officials from one
Hispanic-American bank said that the difficulty of attracting qualified new
staff restricted the bank’s growth. An Asian-American banker said that

#'7.ahid Igbal, Kizhanathan V. Ramaswamy, and Aigbe Akhigbe, “The Output Efficiency of
Minority-Owned Banks in the United States,” International Review of Economics and
Finance, vol. 8 (1999) p. 113; Iftekhar Hasan and William C. Hunter, “Management
Efficiency in Minority- and Women-owned banks,” Economic Perspectives, vol. 20 (1996).
Edward C. Lawrence, “The Viability of Minority-Owned Banks,” The Quarterly Review of
Economics and Finance, vol. 37, no. 1 (1997).

»Section 807 of the Community Reinvestment Act of 1977 requires the federal banking
regulators in connection with their examination of each institution they supervise to assess
the institution’s record of meeting the credit needs of the entire community it serves,
including moderate- and low-income neighborhoods. Pub. L. No. 95-128, § 807, 91 Stat. 1147
(codified as amended at 12 U.S.C. § 2906).
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Regulators Adopted
Differing Approaches
to Supporting
Minority Banks, but
Assessment Efforts
Were Limited

many Asian-American banks tended to focus on the Asian-American
market, potentially limiting the pool of qualified applicants.

Despite these challenges, officials from banks across minority groups were
optimistic about the financial outlook for their institutions. When asked in
our survey to rate their financial outlook compared to those of the past 3
to b years, 65 percent said it would be much or slightly better; 21 percent
thought it would be about the same, and 11 percent thought it would be
slightly or much worse, while 3 percent did not know. Officials from
minority banks said that their institutions had advantages in serving
minority communities. For example, officials from an Asian-American
bank said that the staff’s ability to communicate in customers’ primary
language provided a competitive advantage.

FDIC has established the most comprehensive efforts among the bank
regulators to support minority banks and also leads interagency efforts to
coordinate agencies’ activities. OTS also has developed several specific
initiatives to support minority banks. While not required to do so by
Section 308 of FIRREA, OCC and the Federal Reserve have taken some
steps to support minority banks, such as holding occasional conferences
for Native American banks, and are planning additional efforts. Treasury,
which FIRREA stipulates is to consult with FDIC and OTS on preserving
minority banks, no longer does so on a routine basis, but Treasury officials
told us that the agency does confer with the banking agencies on an as-
needed basis. Although recently FDIC has proactively sought to assess the
effectiveness of its efforts to support minority banks, none of the
regulators routinely survey institutions they regulate to obtain
comprehensive performance information on their minority bank efforts,
nor have they established outcome-oriented performance measures to
gauge results in relation to pre-established targets. As a result, the
regulators are not well positioned to assess the results of their efforts to
support minority banks or identify potential areas for improvement.

FDIC Has the Most
Comprehensive Minority

Banking Support Efforts

Of the four banking regulators, FDIC—which supervises 109 of 195
minority banks—has developed the most extensive efforts to support such
institutions (fig. 6). FDIC also has taken the lead in coordinating
regulators’ efforts in support of minority banks, including leading a group
of all the banking regulators that meets semiannually to discuss individual
agency initiatives, training and outreach events, and each agency’s list of
minority banks. FDIC and OTS have established national and regional
coordinators to implement their policies to support minority banks and
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Policy Statements

provide routine technical and other outreach procedures for the
institutions that they regulate. OCC officials we contacted said that they
believed that minority banks could play an important role in providing
financial services to minorities and other groups, and Federal Reserve
officials told us that they adhered to the spirit of Section 308 of FIRREA.
While neither agency has developed support efforts designed specifically
for all the minority institutions that they regulate, both agencies provide
technical assistance and educational services to minority banks upon
request, as they do for all of their supervised banks, and have undertaken
efforts in support of some types of minority banks. Both agencies also told
us that they were planning additional efforts to support minority
institutions.

Figure 6: Banking Regulators’ Efforts to Support Minority Banks

FDIC oTS occC Federal
(not under Reserve
Section 308) (not under

Section 308)

Policy statement

Staffing structure

Web page with resources
for minority banks

Holds events for minority banks?

Technical assistance and
other outreach procedures

Written policy for
troubled/failing minority banks

Source: GAO.

°FDIC holds conferences for all minority banks on a regular basis. OTS, OCC, and the Federal
Reserve have hosted occasional events for some groups of minority banks.

The following briefly describes the regulators’ minority bank support
programs, as listed in figure 6.

FDIC, OTS, and OCC all have policy statements that outline the agencies’
efforts with respect to minority banks. The policy statements discuss how
the regulators identify minority banks, participate in minority bank events,
provide technical assistance, and work toward preserving the character of
minority banks during the resolution process. OCC officials told us that
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Staffing Structure

Web Pages

they developed their policy statement in 2001 after an interagency meeting
of the federal banking regulators on minority bank issues. Both FDIC and
OTS issued policy statements in 2002.

FDIC has a national coordinator in Washington, D.C., and coordinators in
each regional office from its Division of Supervision and Consumer
Protection to implement the agency’s minority bank program. Among
other responsibilities, the national coordinator regularly contacts minority
bank trade associations about participation in events and other issues,
coordinates with other agencies, maintains FDIC’s list of all insured banks
that are considered to be minority under the agency’s definition, and
compiles quarterly reports for the FDIC chairman based on regional
coordinators’ reports on their minority bank activities. Similarly, OTS has
a national coordinator in its headquarters and supervisory and community
affairs staff in each region who maintain contact with the minority banks
that OTS regulates. The national coordinator participates in the
interagency coordination meetings with the other banking regulators and
works with the regional community affairs staff to compile the agency’s
annual report to Congress on minority bank issues. OCC and the Federal
Reserve do not have similar structures in place. However, OCC does have
an agency ombudsman who maintains contact with minority banks and a
senior adviser for external outreach and minority affairs who participates
in the interagency coordination meetings. Officials from the Federal
Reserve—which directly supervises the fewest number of minority
banks—told us that Federal Reserve staff at the district level maintain
frequent contact with minority banks under their purview and Federal
Reserve staff participate in interagency coordination meetings.

FDIC has a public Web page dedicated specifically to minority banking
issues that includes FDIC’s list of all minority banks, staff contacts, links
to trade associations and other relevant sites, and a link to provide
feedback on FDIC’s minority banking efforts. FDIC officials told us that
the feedback link has been on their Web page since 2002 but that the
agency rarely receives feedback from minority banks. FDIC is planning to
improve its Web page by adding a link to FDIC’s home page and additional
resources, including research highlighting issues relevant to minority
banks.

OCC also has a Web page that contains some information on minority
bank issues. The Web site containing this page, BankNet, is available to
registered national banks. OCC’s Web site is not as extensive as FDIC’s but
does contain a list of minority banks that OCC regulates, links to OCC’s
minority bank policy statement, and a comparative analysis tool to
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Minority Bank Events and
Training

compare the financial performance of minority banks with that of their
peers.

FDIC has taken the lead role in sponsoring, hosting, and coordinating with
the other regulators events in support of minority banks. These events
have included

A national conference in 2001, which was attended by about 70 minority
banks supervised by different banking regulators and in which all four
banking regulators participated. Participants discussed challenges, shared
best practices, and evaluated possible actions regulators could take to
preserve minority banks.

In August 2006, FDIC sponsored a national conference for minority banks
in which representatives from OTS, OCC, and the Federal Reserve
participated.

Regional forums and conferences, which were organized after 2002 to
follow up on the national conference and implement initiatives set forth in
FDIC’s 2002 policy statement. FDIC officials told us that these events are
held annually by each of their regional offices. The content of these events
has varied among regions, but has included issues relating to safety and
soundness and compliance examinations, community affairs, deposit
insurance, and FDIC’s minority banking program. Representatives from
other banking agencies have participated in these events.

The Minority Bankers Roundtable (MBR) series, which FDIC officials told
us was designed to provide insight into the regulatory relationship
between minority banks and FDIC and explore opportunities for
partnerships between FDIC and these banks. In 2005, FDIC held six
roundtables around the country for minority banks supervised by all of the
regulators.

Other regulators have also held events in support of minority banks. For
example:

In May 2006, the Director, Deputy Director, and the Northeast Regional
Director of OTS held a meeting in New York in which all of the OTS-
regulated minority banks in the region participated. The issues discussed
included ways to strengthen community development and investment
activities and partnerships with community-based organizations, and other
issues of concern.
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Technical Assistance and Other
Outreach Procedures

In 2002, OCC held a forum with the North American Native Bankers
Associations and a Native American bank and have created publications
on banking in Native American communities. In February 2006, OCC held
an event for several chief executive officers from African-American
national banks to meet with OCC’s Executive Committee and the
Comptroller of the Currency to discuss the challenges these banks faced.

Federal Reserve banks have hosted workshops and other events for Native
American banks, as well as produced publications on Native American
banking.

Outside of the customary training and educational programs that
regulators make available to all banks, FDIC is the only regulator to
convene training sessions only for minority banks (including minority
banks not regulated by FDIC) that the banks may attend free of charge.
FDIC officials told us that the agency’s regional offices have held several
such training sessions on an as-needed basis or when suggested at
minority bank events. For example, FDIC’s Dallas regional office has
conducted 1-day seminars in 2004 and 2005 specifically for minority banks
that included presentations on compliance, the Bank Secrecy Act and anti-
money-laundering issues, and economic and banking conditions.

All of the federal banking regulators told us that they provided their
minority banks with technical assistance if requested, but only FDIC and
OTS have specific procedures for offering this assistance. More
specifically, FDIC and OTS officials told us that they proactively seek to
make minority banks aware of such assistance through established
outreach procedures outside of their customary examination and
supervision processes. FDIC also has a policy that requires its regional
coordinators to ensure that examination case managers contact minority
banks 90 to 120 days after an examination to offer technical assistance in
any problem areas that were identified during the examination. This policy
is unique to minority banks. As part of their quarterly reports to
headquarters, FDIC regional coordinators report on how many offers of
technical assistance they have made to minority banks and how many
banks requested the assistance. More generally, FDIC staff contact the
minority banks they supervise at least once a year to offer to have a
member of regional management meet with banks’ board of directors and
to familiarize the institutions with FDIC’s initiatives.

OTS officials told us that technical assistance is the focus of their minority

banks efforts. According to the agency’s policy statement, OTS monitors
the financial condition of minority banks to identify those that might
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benefit from a program of increased support and technical assistance. OTS
regional staff contact minority banks they supervise annually to make
them aware of their minority bank efforts and to offer to meet with the
banks’ boards of directors to discuss issues of interest and types of
assistance OTS can provide.

Additionally, FDIC and OTS officials told us that they have taken proactive
steps to assist individuals or groups that have filed applications for deposit
insurance or to acquire a national thrift charter. FDIC officials said that
they had developed a package of assistance to help smaller institutions,
including many minority banks, overcome challenges associated with the
FDIC insurance application process. OTS officials said that they had
provided substantial assistance to a minority group that filed to acquire a
national thrift charter and had extended established application deadlines
to assist the group. FDIC officials said that the agency interprets FIRREA’s
general goal to “promote and preserve” minority banks as a charge to
support those minority banks already in existence or those that have filed
deposit insurance applications rather than as a charge to actively seek out
minority groups or individuals to form new banks. FDIC officials
explained that the agency was an insurer, not a chartering authority, and
that it would probably be inappropriate to encourage potential applicants
to choose one banking charter over another. OTS officials told us that the
agency currently does not promote the thrift charter to any groups but is
considering the extent to which it might do so in the future.

OCC and the Federal Reserve provide technical assistance to all of their
banks, but they currently have not established outreach procedures for all
their minority banks outside of the customary examination and
supervision processes. However, OCC officials told us that the agency
would be designing an outreach plan for all of OCC’s minority banks this
fiscal year. Federal Reserve officials told us that Federal Reserve districts
conduct informal outreach to their minority banks and consult with other
districts on minority bank issues as needed. The officials said that four
reserve banks had begun a pilot outreach program specifically tailored to
minority banks that would include technical assistance, training, advisory
visits, and ongoing analysis. Staff are in the process of conducting
interviews with minority banks to obtain input on their draft program.

OCC and Federal Reserve officials told us that, like FDIC and OTS, their
agencies also provided assistance to minority groups during the
application process and that they put forth extra effort in certain cases.
For example, Federal Reserve officials told us that they had recently
assisted 15 sovereign tribal nations in establishing a Native American
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Policies to Preserve the
Minority Character of Troubled
Banks

bank. And like FDIC and OTS, neither OCC nor the Federal Reserve seeks
out individuals to form either minority or nonminority banks. OCC agency
officials said it would not be appropriate for their agency to do so, and
Federal Reserve officials told us that it was not within their jurisdiction to
do so, as they did not have authority to charter banks. The Federal
Reserve, however, has conducted activities such as providing information
to Native American, Muslim, and Asian-American communities on entering
the banking business.

FDIC has developed policies for failing banks that are consistent with
FIRREA’s requirement that the agency work to preserve the minority
character of minority banks in cases of mergers and acquisitions. For
example, FDIC maintains a list of qualified minority banks or minority
investors that may be invited to bid on the assets of troubled minority
banks that are expected to fail. Officials from several minority banks we
contacted said that FDIC had invited them to bid on failing minority banks.
However, as we pointed out in our 1993 report, FDIC is required to accept
the bids on failing banks that pose the lowest expected cost to the Deposit
Insurance Fund.” As a result, all bidders, including minorities, are subject
to competition. FDIC provided us with a list of minority banks that had
failed from 1990 to 2005. Of the 20 minority banks that failed during this
period, 12 were acquired by nonminority banks and 5 by minority banks,
while 3 were resolved through deposit payoffs. According to FDIC, the
most recent failures of minority banks were two institutions in 2002,
neither of which retained its minority status.

OTS and OCC'’s policy statements on minority banks describe how the
agencies are to work with FDIC to identify qualified minority banks or
minority investors to acquire minority banks that are failing. Federal
Reserve officials told us that they do not have a similar written policy,
given the small number of minority banks the agency supervises. However,
agency officials said that they work with FDIC to identify qualified
minority banks or investors to acquire failing minority banks.

Officials from the four banking agencies said that they also tried to assist
troubled minority banks to help improve their financial condition before a
bank deteriorated to the point at which a resolution through FDIC was

¥Section 13(c) of the Federal Deposit Insurance Act [12 U.S.C. § 1823(c)], as amended in
1991, prohibits FDIC from engaging in the assisted resolution of any failed depository
institution unless FDIC determines that the total amount of expenditures and obligations it
will incur is the least costly alternative.
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necessary. For example, officials from OCC, Federal Reserve, and OTS
said that they provided technical assistance to such institutions or tried to
identify other minority banks or investors that might be willing to acquire
or merge with them.

Treasury No Longer
Regularly Consults with
Regulators on Minority
Bank Issues but Does
Consult on an As-Needed
Basis

Section 308 of FIRREA required the Secretary of the Treasury to consult
with FDIC and OTS to determine the best methods for meeting FIRREA’s
goals in support of minority banks. In 1993, we reported that Treasury
initially convened interagency meetings to facilitate communication
among the federal banking regulators on minority banking issues.
Treasury convened four such meetings between 1990 and 1993 at which
regulators exchanged ideas, discussed policies regarding minority banks,
and worked to coordinate their efforts. However, during our work for this
report, Treasury officials said that the department no longer convened or
participated regularly in interagency discussions on minority banking
issues, although it still consulted with the federal banking regulators as
issues arose. Treasury officials explained that while the nature of the
FIRREA consulting requirement could be open to some interpretation,
given that Treasury had discontinued formal consultations in 1993, the
general view within the department is that ongoing consultations were not
required. Further, Treasury officials said the department’s authority to
assist the banking regulators in preserving the minority character of failing
minority banks was limited by federal legislation that prohibits the
Secretary of the Treasury from intervening in matters or proceedings that
are before the Director of OTS or the Comptroller of the Currency, unless
otherwise specifically provided by law.” According to these officials,
Section 308 of FIRREA does not override this prohibition, which is also
consistent with Treasury’s policy not to intervene in case-specific matters
before the banking agencies.

Regulators Do Not Assess
Efforts through
Comprehensive Surveys or
Outcome-Oriented
Performance Measures

While FDIC has recently been proactive in assessing its support efforts for
minority banks, none of the regulators have routinely and
comprehensively surveyed their minority banks on all issues affecting the
institutions, nor have the regulators established outcome-oriented
performance measures. Evaluating the effectiveness of federal programs is
vitally important in order to manage programs successfully and improve
program results. To this end, in 1993 Congress enacted the Government

112 U.S.C. § 1462a(b)(3) and 12 U.S.C. § 1.
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Performance and Results Act, which instituted a governmentwide
requirement that agencies report on their results in achieving their agency
and program goals.” Agencies can evaluate the effectiveness of their
efforts by establishing performance measures or through program
evaluation.” Performance measures are established in order to assess
whether a program has achieved its objectives and are expressed as
measurable, quantifiable indicators. Outcome-oriented performance
measures assess a program activity by comparing it to its intended
purpose or targets.” Program evaluations are systematic studies that are
conducted periodically to assess how well a program is working. In our
1993 report, we recommended that FDIC and OTS periodically survey
minority banks that they regulate to help assess their support efforts.
Surveys are an instrument by which agencies may assess their efforts and
obtain feedback from the recipients of their efforts on areas for
improvement.

As part of its assessment methods, FDIC has recently conducted
roundtables and surveyed minority banks on aspects of its minority bank
efforts, as follows:

In 2004, in response to an FDIC Corporate Performance Objective to
enhance minority bank outreach efforts, FDIC completed a review of its
minority bank outreach program that included a survey of 20 minority
banks from different regulators. Seven banks responded. On the basis of
the 2004 review, FDIC established the MBR program to gain insights into
issues affecting minority banks and obtain feedback on its efforts.

In 2005, FDIC requested feedback on its minority bank efforts from
institutions that attended the agency’s six MBRs (which approximately
one-third of minority banks attended). The agency also sent a survey letter
to all minority banks to seek their feedback on several proposals to better
serve such institutions, but only 24 minority banks responded. The
proposals included holding another national minority bank conference,
instituting a partnership program with universities, and developing a

BGAO, Managing for Results: Enhancing Agency Use Performance Information for
Management Decision Making, GAO-05-927 (Washington, D.C.: Sept. 9, 2005); and GAO,
The Results Act: An Evaluator’s Guide to Assessing Agency Annual Performance Plan,
GAO/GGD-10.1.20 (Washington, D.C.: April 1998).

*GAO, Performance Measurement and Evaluation: Definition and Relationship, GAO-05-
739SP (Washington, D.C.: May 2005).

®Government Performance and Results Act of 1993 § 7, 39 U.S.C. 2801(1).
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minority bank museum exhibition.” FDIC officials said that they used the
information gathered from the MBRs and the survey to develop
recommendations for improving programs and developing new initiatives.

According to FDIC officials, these recommendations, which have been
approved and are expected to be implemented by the end of 2006, include

» enhancing the agency’s minority bank Web page by (1) adding a link to
FDIC’s home page, (2) including a calendar of minority bank events,
and (3) adding more resource links, such as links to research
highlighting issues relevant to minority banks;

» hosting another national conference for minority banks—the
conference was held in August 2006;

» continuing the MBR series and hosting six more roundtables in 2006;
and

« instituting the University Partnership Program, through which FDIC
and minority bank staff would advise and lecture at universities that
have an emphasis on minority student enrollment. The goals of the
program include enhancing recruiting efforts for minority banks and
FDIC and increasing students’ knowledge base of banking in general
and minority banks in particular.

While recently FDIC has taken steps to assess the effectiveness of its
minority bank support efforts, we identified some limitations in the
agency’s approach. For example, in its surveys of minority banks, the
agency did not solicit feedback on key aspects of its support efforts, such
as the provision of technical assistance. Moreover, FDIC has not
established outcome-oriented performance measures to gauge the
effectiveness of its various support efforts. As discussed previously, in its
quarterly reports FDIC has provided output measures that track the
number of technical assistance offers it makes to minority banks and the
number of banks making use of the assistance. FDIC also requires regional
case managers to follow up with minority banks 90 to 120 days after
examinations to offer technical assistance to address deficiencies that

I This project was to develop a museum exhibition that would trace the history of minority
banks in the United States. However, after conducting additional research on this proposal,
FDIC is currently not pursuing the project, in part because of limited interest from some
minority banks.
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have been identified in examinations. However, FDIC does not report
agencywide on the extent to which minority banks are able to resolve any
deficiencies found during the examination process.

FDIC officials told us while the agency has not conducted surveys
regarding technical assistance or developed related performance
measures, technical issues may be resolved during the course of the
examination process. Further, FDIC officials said that throughout the
examination process and through other agency contacts, minority banks
may informally provide feedback on the effectiveness of any assistance
provided. However, without surveys or agencywide outcome-oriented
performance measures, FDIC management may lack comprehensive and
reliable information necessary to help ensure that agency staff provide
effective technical assistance to minority banks to help them resolve
problems identified in examinations or through other means. Further, the
public and stakeholders, such as Congress, may not be informed as to the
effectiveness of the agency’s technical assistance, as well as other efforts
in support of minority banks.

In 1994-1995, OTS interviewed the 40 minority banks that it regulated to
obtain their views on the agency’s support efforts. The interviews covered
topics such as the banks’ overall impressions of the agency’s efforts,
technical assistance, and application issues and asked for suggestions for
improving OTS’s efforts to support minority banks. However, OTS has not
conducted a similar effort since that time. OTS officials told us that in 2003
and 2004 the agency conducted surveys of all OTS-regulated institutions
and that a 2006 survey is in process. Because of restrictions imposed by
the Office of Management and Budget on the amount of information that
can be collected from institutions, OTS officials told us that they surveyed
all of their banks at the same time. The surveys solicited feedback on
OTS’s examination process and provided opportunities for banks to make
suggestions for improving OTS’s operations. While OTS officials stated
that the results from these surveys could be sorted by minority status, and
has plans to do so and use the information for program enhancement, such
analysis has not been conducted.

As required under Section 3 of FIRREA, OTS provides annual reports to
Congress that, among other things, track technical assistance offers made
to minority banks. But OTS has also not established quantifiable outcome-
oriented measures to gauge the quality and effectiveness of technical
assistance.
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Survey of Minority
Banks Identified
Potential Limitations
in Regulators’ Support
Efforts and Other
Regulatory Issues

OCC and Federal Reserve officials told us that they had not surveyed the
minority banks that they regulated to assess the effectiveness of their
support efforts, and neither agency has established performance measures
related to minority banking efforts. OCC officials explained that the
agency did not survey minority banks because it did not treat these banks
any differently from other banks. However, as described earlier, OCC has a
written policy statement for minority banks, information on a Web page
for such institutions, and has held events on Native American banking.
OCC officials also told us that they recently convened a forum for African-
American bankers and were in the process of developing an outreach
program specifically for its minority banks.

By not periodically surveying and obtaining comprehensive feedback from
a substantial number of minority banks or through developing outcome-
oriented performance measures for various support efforts (such as
technical assistance), the regulators are not well positioned to assess their
support efforts or identify areas for improvement. Further, the regulators
cannot take corrective action as necessary to provide better support
efforts to minority banks.

Minority bank survey respondents identified potential limitations in the
regulators’ efforts to support them and related regulatory issues, such as
examiners’ understanding of issues affecting minority banks, which would
likely be of significance to agency managers and warrant follow-up
analysis. Minority banks regulated by FDIC were generally more positive
about the agency’s efforts than other banks were about their regulators’
efforts. Still, only about half of FDIC-regulated banks gave their regulator
very good or good marks, whereas about a quarter of banks regulated by
other agencies gave the same ratings. Although some regulators
emphasized technical assistance as a key component of their efforts to
support minority banks, relatively few institutions used such assistance.
Further, in our interviews and open-ended survey responses, banks
reported some specific concerns about regulatory issues related to their
minority status. In particular, survey respondents were concerned that (1)
examiners, as was also noted in our 1993 report, did not always
understand their operating environment or the challenges that minority
banks faced in their communities and might need more training on the
topic, and (2) a provision of CRA designed to facilitate relationships
between minority banks and other banks has not produced the desired
results.
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About a Third of Survey
Respondents Viewed
Regulators’ Minority Bank
Support Efforts as Very
Good or Good, and
Technical Assistance
Usage Appeared Low

When minority bankers were asked to rate regulators’ overall efforts to
support minority banks, responses varied. Some 36 percent of survey
respondents described the efforts as very good or good, 26 percent
described them as fair, and 13 percent described the efforts as poor or
very poor (fig. 7). A relatively large percentage—25 percent—responded
“don’t know” to this question. Banks’ responses varied by regulator, with
45 percent of banks regulated by FDIC giving ve