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Echoes of a failed vote on an unfinished Farm Bill can still be heard, although the rumble of much
bigger news tends to drown them out. As just one example, the U.S. Treasury reported on August 19"
that total U.S. debt exceeded $40 trillion for the first time (Cunningham, August 21, 2026; Lawder and
Bogage, August 19, 2026). Even that milestone has been overshadowed by other events. While it
registers less than most, nagging concerns with the design of farm payment policies remain and this
article revisits base acres, which are used to make payments from the Agriculture Risk Coverage
(ARC) and Price Loss Coverage (PLC) commodity programs. The discussion herein presents a
thought experiment on base acres using average acres planted from 2021 to 2025 to estimate an
updated base acre calculation. The changes in acres are then used to calculate changes to expected
payments for 2025. The discussion is an attempt to get a better picture of the base acre issue by using
a hypothetical, and one that will not happen—Congress will not change base acres for the 2025
payments and those payments will not be impacted even if Congress were to authorize an update in
the future. The goal is to shed some light on this issue and add to the picture.

Background

The Unfinished Farm Bill remains unfinished, and the likelihood of Congressional action in the 119"
Congress seems increasingly unlikely (farmdoc daily, August 13, 2026). The brief and unsuccessful
markup by the Senate Committee on Agriculture, Nutrition, and Forestry left many questions
unanswered. Among them are questions about whether Congress should update the base acres used
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for making ARC and PLC payments. This single policy design remains obscure and often shrouded in
confusion.

Begin with this basic understanding: base acres are based on a history of acres planted to the farm;
payments, therefore, are not made on the acres of a crop planted in any given crop year. This is by
design. The current base acre system was enacted by the 1996 Farm Bill using base acres established
from the 1990 Farm Bill, which used the average acres planted in the years prior. A primary justification
for this design was to avoid having payments impact the farmer’s planting decisions, such as planting
more of a crop with low prices because of high payments. A mandatory base acre update would
replace the existing base acres enrolled for program payments with an average of the acres planted
to the program crops over a fixed set of years. The last update to base acres was voluntary and
enacted by the 2002 Farm Bill. Landowners were allowed to reallocate base acres by the 2014 Farm
Bill (farmdoc daily, July 20, 2023; August 10, 2023; August 17, 2023; January 15, 2026; January 22,
2026; January 29, 2026; February 12, 2026; February 16, 2026). In other words, millions of base acres
are likely receiving payments based on crops planted 30 or more years ago.

Based on previous updates and reallocations, a base acre update is likely to be based on the average
acres planted and prevented from being planted over a recent historical period. One possible option,
and the one used in this hypothetical, is an update using the 5-crop year period from 2021-2025. There
are plenty of other design options, such as rolling or Olympic averages. It is likely that almost any
update would realign acres used for payments to the more recent crop rotations and planting decisions
on the ground. The concerns and controversy raised exposes that there is more to the matter, however.
This article seeks to add to the information on the issue, while acknowledging that much more work
needs to be undertaken to better sort out and understand this potential revision to farm policy.

Discussion

Before delving into the discussion of the impacts of a hypothetical base acre update, a note on data is
needed. All data used comes from USDA’s Farm Service Agency (FSA) downloads for program data
and planted acres (USDA-FSA, “ARC and PLC Data” and “Crop Acreage Data”). The discussion uses
the county level datasets. Close observers are likely to notice discrepancies, especially when
comparing aggregated county level totals with reported national totals. This hypothetical uses base
acres enrolled in the programs for 2025, for example, which is lower than total base acres reported by
FSA at the national level. Enrolled base acres are signed up for the programs and would receive
payments if triggered; not all base acres are enrolled each program year, and they are not lost if they
are not enrolled but simply would not receive a payment if triggered. Challenges with each county level
dataset compound when compiling multiple datasets, here for 11 of the 23 program crops.

The discussion builds a simple hypothetical using the expected ARC/PLC payments for the 2025 crop.
These payments have not been made (scheduled for October). Most of the projected payment rates
are not final but much of the information necessary to calculate payments is known and available. That
information was used to calculate a PLC payment rate (the final or projected deficiency between the
effective reference price and the marketing year average (MYA) price multiplied by the county average
PLC yield) and an ARC-CO payment rate (actual revenue (MYA price times county average yields)
compared to the five-year (2019-2023) benchmark revenue) per base acre. Both programs pay on 85%
of the base acres enrolled on a farm. All payment projections are calculated using 85% of the base
acres enrolled. For the 2025 payments, farmers will receive the higher of the ARC and PLC payment
rates on their enrolled base acres regardless of which program they enrolled their base acres. This is
a one-year exception due to Congress having made major changes to the ARC and PLC programs in
the 2025 Farm Bill, which was enacted after farmers had made their 2025 crop year enrollment
decisions. The normal situation is that farmers receive payments only from the program they elected.
This unique feature has been included in the payment projections for this hypothetical. The
hypothetical uses projected payment rates, not final payment rates because they have not been
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reported. There will be revisions in the calculations (especially at the individual crop and county level),
but the general points discussed herein will hold.

One additional note: the Reconciliation Farm Bill authorized an addition of 30 million more base acres,
beginning with the 2026 crop year (P.L. 119-21, Sec. 10302). The allocation of those additional base
acres also has not been reported. As such, these additional base acres are not considered in this
hypothetical (farmdoc daily, July 1, 2025; July 11, 2025). Depending on how they are allocated, the
additional base acres would substantially alter the impacts of an update on future payments, but likely
in the same manner as discussed in this hypothetical.

Moreover, it is important to keep in mind that all projected payments and changes in payments are
hypothetical for discussion purposes. Any changes to payments are not going to happen because
there is no chance that Congress requires a base acre update that would apply to the 2025 crop year
payments. This is a hypothetical of how payments could change if they were made on an updated
base acres rather than current enrolled baes acres. Again, the changes in the payments for 2025
discussed in this article will not take place.

Table 1 provides the first overview of this simple base acre update hypothetical at the national level
for the major program crops. It compares the enrolled base acres in 2025 to the average acres planted
to each crop in 2021 to 2025 (including acres prevented from being planted). IN total, this hypothetical
base acre update adds more than 17 million base acres for these 11 program crops as compared to
the 2025 enrolled base acres.

Estimated Difference in | Avg. Planted % of Base
Average Planted Base Acres with Update | (100% means avg.
(2021-2025) Enrolled Base (2025) (Planted-Base) planted = base)

Barley 2,643,550 5,291,798 (2,648,248) 50.0%
Corn 93,195,818 92,556,870 638,948 100.7%
Cotton 9,196,053 10,769,489 (1,573,436) 85.4%
Long Grain Rice 2,281,786 3,748,504 (1,466,718) 60.9%
Medium/Short Grain Rice 359,279 165,854 193,424 216.6%
Oats 2,039,283 2,020,337 18,946 100.9%
Peanuts 1,683,750 2,266,797 (583,047) 74.3%
Sorghum 8,793,615 8,183,566 610,048 107.5%
Soybeans 85,202,500 52,638,757 32,563,744 161.9%
Temporate Japonica Rice 508,288 262,206 246,082 193.9%
Wheat 49,625,286 60,193,025 (10,567,739) 82.4%
Total 255,529,207 238,097,204 17,432,003 107.3%
Numbers in red and parenthesis represent a reduction in total base acres with a hypothetical update; in other words, the average acres planted to these crops as reported fo FSA
are below the enrolled base acres for 2025, The 30 million additional base acres have not been allocated by FSA and are not included in these calculations. farmdocoany

Clear in Table 1, a simple update would impact the program crops differently. Most notably, soybeans
would be expected to add over 32 million base acres and corn less than 1 million base acres, while
other crops would lose base acres. This is a result of the large increase in acres planted to soybeans,
as well as the low level of base acres for soybeans as established after the 2002 Farm Bill.

Table 2 adds estimated changes in expected total payments for this hypothetical of paying 2025
payments on the 2021-2025 average planted acres instead of enrolled base acres for 2025. In this
hypothetical, total payments would decrease by nearly $600 million. Comparing the two tables, the
reduced spending would be expected because base acres shift from crops with high payment rates to
crops with lower payment rates. The differences are largely a function of the disparities in reference
prices in PLC, which trigger payments and are fixed in statute by Congress. The higher the reference
price relative to market year average prices, the more likely a PLC payment is triggered and the larger
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the payment rate. Therefore, shifting base acres from those with high payment rates to those with
relatively lower payment rates would reduce payments. For 2025, for example, the largest projected
payments per base acre (projected payment rate per unit of production multiplied by the PLC county
average yield) belong to long grain rice base acres with some counties expected to receive over $400
per base acre. By contrast, very few payments for soybean base acres are expected to exceed $80
per base acre, with the highest payments per soybean base acre from ARC, not PLC. Shifting base
from $400 per base acre to less than $80 per base acre would reduce payments and program costs.

Table 2. Comparing Estimated Payments with Hypothetical Base Acre Updated ( 2021-2025 Average FSA Planted Acres)
Percent Differencein
Difference in Estimated | Estimated Payments
Estimated Payments | Estimated Payments | Payments (planted- (100% means no
on Avg. Planted on Enrolled Base base) change in payments)
Barley $37,538,079 $72,574,148 ($35,036,069) 51.7%
Corn $4,600,055,655 $4,730,567,080 ($130,511,425) 97.2%
Cotton $1,056,240,239 $1,297,219,834 ($240,979,595) 81.4%
Long Grain Rice $782,960,000 $1,286,137,976 ($503,177,976) 60.9%
Medium/Short Grain Rice $30,536,506 $16,732,071 $13,804,435 182.5%
Oats $18,683,881 $17,009,410 $1,674,471 109.8%
Peanuts $412,143,573 $543,093,660 ($130,950,086) 75.9%
Sorghum $487,249,476 $500,170,516 ($12,921,040) 97.4%
Soybeans $2,446,131,371 $1,522,616,225 $923,515,146 160.7%
Temporate Japonica Rice $138,925,059 $71,755,662 $67,169,397 193.6%
Wheat $2,212,564,824 $2,764,448,216 ($551,883,392) 80.0%
Total $12,223,028,664 $12,822,324,799 ($599,296,135) 95.3%
| Amounts in red represent the potential reduction in total payments from a Inpothetical base acre update that uses 2021-2025 average FSA planted acres; no real reduction in
|payments for 2025 will occur but this illustrates how the shift in base acres from a Inpothetical update could alter payments. Payment changes do not incorporate the additional 30
million base acres added by Congress in the Reconciliation Farm Bill, which apply beginning with the 2026 crop vear. farmdocpaiy

Figure 1 adds to the picture of the impacts on payments from this hypothetical base acre update,
projecting payment changes in an interactive map. The map visualizes the change in projected 2025
payments by county, totaled across all 11 of the crops reviewed in this discussion. Hovering over a
county will provide more information as to the total changes in projected 2025 payments by each
commodity in that county. This gives a sense as to which crops are most responsible for the change

in projected payments.
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Figure 1. Changes in 2025 Payments, Hypothetical Base Acre Update

Hypothetical: If 2025 ARC/PLC Payments Were Made on Average Planted (2021-2025) Instead of Enrolled Base Acres.
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As noted, reduced payments are the result of shifting base acres from high payment rate crops, like
long grain rice, to lower payment rate crops, like soybeans. This also indicates the degree to which
crops like soybeans are being planted on base acres of other crops, receiving the higher payments as
a result. Thus, the negative projected changes in payments could also be seen as a form of
overpayment. Further analysis would add important details to this picture.

Concluding Thoughts

The picture of a base acre update discussed in this article is hypothetical but illustrative. It does add
important perspectives on the issue, however, helping to shed light on a matter that remains largely
obscure. Congress has not authorized an update to base acres since the 2002 Farm Bill, although it
did allow a reallocation of base acres in the 2014 Farm Bill. Congress does not appear likely to
authorize an update to base acres anytime soon, likely because of the potential changes in payments
demonstrated in this hypothetical. Importantly, any update would not apply to the payments for the
2025 crop year that are scheduled for October.

The picture ultimately presented with this hypothetical is that a simple update from the 2025 enrolled
base acres using acres planted in the 2021 to 2025 crop years could increase total base acres while
decreasing spending by the programs. This is not an illusion. It is the result of shifting base acres from
those with high payment rates, like cotton and rice, to base acres with lower payment rates, like
soybeans. This shift would happen because farmers have been planting more soybeans, including on
base acres of almost all crops, including those crops with large payments.

Of course, the overall impact on payments and spending cannot be known in advance because it
depends on market prices and yields in the unknowable future. The further into that future payments
are projected, the less certain and more speculative the projections become. Notably, PLC did not
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trigger payments for any base acres other than peanuts in crop year 2021, and no payments for any
base acre in 2022 and 2023 (only peanut, seed cotton, and temporate japonica rice in 2024). PLC
payments were not triggered because market year average prices were above reference prices.

A base acre update would, however, better reflect the planting decisions and crop rotations of farmers
today, rather than 30 years ago (or more)—and better than adding another 30 million base acres on
top of this out-of-date allocation. It would also preserve the decoupled aspect of the policy design,
dampening any distortionary impacts of payments on planting decisions. Such a revision to the
programs would better align federal taxpayer support with actual farm risk, including input costs. A
crop planted to a base acre of a different crop receives a payment that could differ substantially from
the costs or risk of the crop planted. This feature also provides very different income outcomes for
farmers growing the same crops, solely due to the differences in base acres. For now, the matter of a
base acre update remains speculative, but it exposes issues with this policy design that are worth
deliberation.
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