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Good morning Deputy Speaker Ayala, Chair Avilés, and members of the Committees on General
Welfare and Immigration. | am Claire Salant, Lead Budget and Policy Analyst on Social Services at
the New York City Independent Budget Office (IBO). | am joined here today by my colleague Jacob
Berman, Director of the Social and Community Services Team. Thank you for the opportunity to
testify today.

I am here to discuss the City’s implementation of 30- and 60-day shelter exit policies for asylum
seekers, referred to in this testimony as new arrivals. The City justified the need for exit policies,
and historic changes to the City’s longstanding right-to-shelter policy, on the assumption that they
would reduce the population and the high costs related to new arrivals. IBO’s May 2024 report
noted that these management strategies are not purely money savers, but may generate new costs
and have negative consequences on a vulnerable population. Just yesterday, the Mayor
announced new policies to address some of these consequences, implicitly acknowledging
problems with this strategy that began over a year ago.

Since 2022, more than 220,000 new arrivals have entered the City. Providing services for these new
arrivals has cost approximately $5.2 billion over the last two years, about a third of which has come
from the State (all years refer to City fiscal years). For context, the total cost in 2024 was $3.75
billion, which represents less than 3% of the total City budget including all funds. Actual spending
has been materially lower than the City’s forecasts, and the number of new arrivals entering the
City has been declining rapidly in recent months. Nevertheless, the City continues to budget very
high costs for this population moving forward: $4.7 billion in 2025, and $7.85 billion in the outyears
as of the Adopted Budget. This assumes costs will increase this year and next year compared with
2024, despite a declining population.

In my testimony, | will first discuss the history of the City’s shelter policy and the exit policy
announcements since last fall. For families with minor children, IBO’s testimony highlights the
particularly negative impacts on students, whose educational outcomes are likely to be worse
when they are forced to move. Finally, itis worth noting that the City did not prioritize cost controls
as a goal through the first two years that new arrivals came to NYC.
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History of the City’s Sheltering Policies and New Exit Policies

Traditionally, the City has provided shelter primarily through providers contracted by the
Department of Homeless Services (DHS) under the City’s Department of Social Services (DSS). In
September 2022, the Mayor announced the first shelters specifically for new arrivals operated by
other city agencies (referred to as “non-DHS shelters”), beginning with Orchard Beach. In May
2023, the City began operating the Roosevelt Hotel as an Arrival Center to connect new arrivals to
shelters. Over the last year, the City has created separate exit policies for adults, including single
individuals and adult families, and families with minor children. Policies have differed by shelter
(DHS or non-DHS) and household type.

Adults. The City began to impose time limits for some shelter stays in September 2023, beginning
with 60-day time limits for adults in non-DHS shelters.' The City reduced these time periods to 30

days by October, and by November received permission from the State to issue 30-day time limits
to adults in DHS shelters as well. "

In March 2024, the City and Legal Aid entered into a stipulation modifying the consent judgment
entered into between the City and Legal Aid Society in Callahan v. Carey (referred to as the "Legal
Aid Settlement") for new rules regarding adults in both DHS and non-DHS shelters. This followed a
lawsuit filed in September 2022. Beginning in May 2024, all adults in both types of shelter began
receiving exit notices after 30 days, or 60 days for young adults 18-23, with exemptions for people
with documented disabilities.” The agreement created two paths for extensions, allowing adults to
remain in the shelter system but not necessarily in the same location. Individuals should receive an
automatic extension if they can become eligible for public benefits by applying for asylum or
Temporary Protected Status, a status designated by New York State for residents Permanently
Residing Under the Color of Law (PRUCOL)." If individuals do not have PRUCOL status, they can
apply for an “extenuating circumstance” extension based on a points system, including whether
they have made “significant” efforts to find housing or have imminent medical or legal proceedings.

Families with minor children. The City has also imposed 60-day time limits for asylum-seeking
families with minor children in non-DHS shelters, starting in October 2023 with the first expiration
dates in January 2024. Unlike the process for adults, families with children are still guaranteed
shelter, but not necessarily in the same place. They must return to the Arrival Center for a new
placement. In late August 2024, the State gave the City permission to impose the same time limits
within DHS shelters, but there has not yet been a public timeline for implementation of time limits
within DHS.

Exit Policy Implementation

According to data IBO obtained from the Administration, as of November 1, 2024, approximately
20,600 adults in families with minor children had a first exit notice expire. Of this group, about 58%
have left the system and the remaining 42% are still residing in City shelters. For those who
returned to the Arrival Center for a new placement, 89% are in different shelter facility and 11% are
in the same facility.
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For individual adults, approximately 51,000 people have had a first exit notice expire, including
approximately 3,400 young adults. The City has evaluated 37,606 individuals for PRUCOL
extensions and granted 85% of these extensions. For those who do not have PRUCOL status, the
City has screened 3,227 cases for extenuating circumstances and granted 33% of these
extensions.

Estimated Negative Consequences of Exit Policies. Many of the impacts of exit policies are
social and emotional, and not easily quantifiable. In April 2024, IBO estimated some potential
negative consequences of these exit policies using available quantitative data. Some of these
consequences reflect the opportunity, indirect, or direct costs for individuals forced to exit
shelter—which could impact the larger New York City community.

e First, IBO looked at the consequences of challenges to getting mail, including missed work
authorizations and other legal documents, as individuals move shelter locations and/or out
of the shelter system, with an impact of up to $1 billion on the local economy. To the extent
that New York’s population is decreasing, and there are concerns about the size of the
labor force, any action that prevents available employees from gaining jobs that they can
perform is a strain on the local economy.

e Second, IBO looked at the potential healthcare consequences associated with a potential
increase in street homelessness for at least a portion of the year, given that exit policies did
not guarantee a place to stay for individuals, with an impact of up to $870 million.

e Lastly, IBO estimated the potential costs of new bus requests for students who resided in
non-DHS shelters up to $30 million, given that the City is legally required to allow students
to stay in the same school and provide transportation.

Because these consequences may be shouldered by individuals, government, businesses, or
nonprofits, some or none of which might be paid for by governmental entities, IBO does not know
how much of these costs have come to fruition.

Since the City’s new exit policies began in May 2024, there has been considerable reporting on the
challenges of missed mail’, with individuals missing work authorizations as well as court notices
and other crucial information. The New York City Comptroller’s Office also found that the City does
not have “policies and procedures or training materials regarding mail retention and change of
address.”" There has also been a visible rise in encampments around shelters, as adults are either
not given an extension or placed too far from their original shelter location.""

IBO has not yet analyzed the specific impacts of the exit policies on students, although research
suggests there are likely negative educational consequences. Robust research suggests that
students who have long commutes to school, and/or who switch schools mid-year—both of which
are likely consequences of the exit policies—have worse attendance and academic performance."
Longer commutes and switching schools are likely especially disruptive for low-income students in
temporary housing, who at baseline have worse attendance and academic outcomes than their
low-income stably housed peers.* Finally, these disruptions can negatively affect the peers of
students subject to exit policies, as schools navigate the movement of students in and out. As data
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become available, IBO expects to conduct additional analyses related to school mobility and
student outcomes in the wake of the shelter exit policies. IBO looks forward to sharing that
research in the future.

Yesterday morning, Mayor Adams announced that the City will create a centralized mail location,
to guarantee that new arrivals can continue to get important legal documents even when they have
to move facilities or leave the shelter system.* While this will make a significant difference going
forward, it will not address the potentially thousands of new arrivals who may have already lost
essential documents. The Mayor also announced that families with minor children from
kindergarten through sixth grade will be able to stay in the same facility. This will reduce
educational and social disruption as well as associated transportation costs for these families, but
not for families with older students. While all students in temporary housing are entitled to free
transportation under federal law, only students in grades kindergarten through sixth grade are
eligible for bus service; older students may receive a student One Metro New York (OMNY) card,
unless their special education status entitles them to bus service.

Spending

One year ago, in the November 2023 Financial Plan, the City estimated that costs related to new
arrivals would total $4.7 billion in 2024 and $6.1 billion in 2025. A year later, actual costs were
almost $1 billion lower for 2024, at $3.75 billion, and the City has already reduced the 2025 budget
by over $1 billion, to $4.75 billion. This reduction comes even as the City has continued to use for-
profit vendors and emergency contracts (without competitive bidding) for much longer than is
typical.¥ IBO expects the 2025 budget estimate to shrink even further in the coming November 2024
Financial Plan, given that the population entering the City has been falling since January 2024 and
exits have outpaced entries for most of the last year. Furthermore, IBO expects the budgeted
amounts in the outyears, over $7 billion annually, to be similarly reduced.

As the new budget comes out, IBO will be looking at the revised budget for 2025 through 2028, as
well as updating IBO estimates based on recent population data, which will reflect the impact of
the exit policies. IBO is also factoring in the considerable uncertainty arising from the outcome of
the federal election earlier this month.

Thank you for the opportunity to testify and | will be happy to answer any questions.
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