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Summary Findings 
 

• Families receiving cash assistance (called Temporary Assistance “TA” in New 
York) will increase their utilization of Child Care Assistance Program (CCAP) 
vouchers dramatically in New York City over the next year due to the 
reinstatement of work requirements for TA recipients. The upper-bound 
estimate for TA monthly CCAP voucher need is 67,000 by the end of State 
FY2026 (March 31, 2026). This will result in the City’s Administration for 
Children’s Services (ACS) having to reduce CCAP voucher access to other 
eligible low-income families – those earning 85 percent of Area Median Income 
(AMI) or less – if the City does not have sufficient additional funding for the 
CCAP voucher program.  

• In December 2024, the City distributed 65,310 CCAP vouchers to non-TA low-
income families and 23,601 to TA families. If these low-income vouchers are 
maintained and an additional 37,717 TA CCAP vouchers are needed to bring TA 
voucher utilization up to our low-end estimate, the City will need additional 
funding for those 37,717 TA CCAP vouchers. Otherwise, the City will be 
required to cut vouchers currently being used by 37,717 non-TA low-income 
families, because the City is mandated to provide CCAP vouchers to TA families 
(and not mandated to serve families up to 85 percent AMI). 

• The average CCAP voucher value over the next year is estimated to be double 
the value it was in 2019, when TA voucher enrollment levels were last aligned 
with TA work requirements. The current estimated average weekly CCAP 
voucher value is $301, compared to $154 in 2019. This is attributed to Office of 
Children and Family Services (OCFS) market rate increases across all program 
modalities, as well as the decline in enrolled legally exempt (LE) providers, 
where the majority of TA families utilized their CCAP vouchers prior to the 
pandemic.  

• Approximately 79,827 CCAP vouchers can be funded on average per month by 
combining the City’s existing $1.1billion CCBG allocation for Federal FY2025 
and the City’s Maintenance of Effort requirement to contribute an additional 
$52,937,271. This was sufficient funding to cover the average total monthly 
CCAP vouchers used in calendar year 2024 (77,986). However, it is insufficient to 
continue funding CCAP voucher use (non-TA low-income and TA combined) at 
the level reached in December 2024 (88,911) or any increase in voucher 
utilization beyond December 2024 levels. 

• We estimate that the City needs an additional $823 to $907 million through 
Federal FY2026 to meet expected CCAP voucher need by TA families as work 
requirements are reinstated and in order to maintain existing non-TA low-



 
 

New York City Needs Additional Funds to Maintain CCAP Vouchers  2 

income voucher levels. This cost estimate is slightly less than ACS’s total 
additional funding request through Federal FY2026 of $987 million.  

• This is not a one-time budget issue. To maintain low-income voucher eligibility 
at 85 percent of AMI, the State and City will need to work together to develop 
non-federal revenue streams to support the CCAP program. However, we will 
have a more precise estimate of CCAP funding needed a year from now, after 
work requirements have been reinstated, that should inform that long-term 
planning. In the meantime, it is critical to fill funding gaps to maintain the 
program at its current eligibility requirements. 

 
 

Introduction 
 
 This issue brief provides an independent analysis of the reported shortfall in Child Care 
Block Grant (CCBG) funding that New York City’s Administration of Children’s Services 
(ACS) staff have identified and shared with State policymakers during the State FY2026 
budget process. ACS has stated the following: 
 

• ACS requests an additional $987 million for CCAP vouchers in the State FY2026 
final budget. This is above existing CCBG commitments for Federal FY2025 and 
Federal FY2026, bringing total allocations to the City’s CCAP voucher program 
to $2.006 billion in the State FY2026 budget. ACS’s request is for an additional 
$127 million for Federal FY2025 (above the $1.1 billion already allocated to the 
City), and an additional $860 million for Federal FY2026. 

• In the absence of such additional funding, 4,000-7,000 children would lose child 
care assistance each month, as the City would have insufficient funds to recertify 
their care. 

 

We provide an analysis of:  
 

1. Projected NYC CCAP voucher enrollment, 
2. Changes in the average value of the CCAP voucher, 
3. Cost estimates for maintaining voucher eligibility and meeting TA need, and 
4. Other considerations, such as Department of Education (DOE) unfilled seats and 

CCAP voucher funding sources 
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I. Projected New York City CCAP Voucher Enrollment 
  
ACS points out that approximately 20,000 CCAP vouchers are being utilized by families 
on TA – either Family Assistance (FA) or Safety Net Assistance (SNA). The City is 
mandated to provide CCAP vouchers to TA families, because adults in these families 
have work requirements in order to maintain their TA benefits. ACS expects the need 
from this mandated population to grow to 60,000 due to enforcement of work 
requirements (lifted during the pandemic) that will be implemented in the second 
quarter of calendar year 2025.1 This will result in other low-income eligible families 
currently in receipt of CCAP vouchers to lose their vouchers without additional CCBG 
funding allotted to the City. It is unclear from ACS’s own presentations on this topic 
what underlying assumptions they used to arrive at the number 60,000 and over what 
timeline they expect that growth to take place. Staff in the City’s Human Resources 
Administration have said that work requirement enforcement will begin in “early 
summer” and there will be a 12-month period during which the agency will bring TA 
families into full compliance.  
 
We use two approaches to estimate the projected enrollment of TA families in the near 
future, which are referred to below as the high-end and low-end estimates. Both of 
these approaches involve an assumption of a 96 percent utilization rate of CCAP 
vouchers by TA families, based on the data we have available. (We nevertheless 
believe this utilization rate is unrealistically high.) We also have not factored in the 
likelihood that TA families may lose TA benefits (and therefore mandated CCAP 
voucher access) for failure to comply with work requirements. These estimates would 
benefit from further insight from the State’s Division of the Budget, which has an 
econometric model for projecting public assistance utilization. Our estimates would 
also benefit from more insight from HRA and ACS staff about pre-pandemic CCAP 
voucher utilization rates when work requirements were in effect. 
 

 

 

 
1 Work requirements for cash assistance recipients are the result of the 1996 federal welfare reforms. While there is 
debate about their appropriateness and effectiveness, they have been demonstrated to be effective at making 
people ineligible for cash assistance for which they are in need. As a result, it is unclear if the reinstatement of work 
requirements in the City will lead to a reduction in TA family caseloads. However, it should be a goal to maintain 
benefits access for people in need. Our estimates assume that there is no decline in TA family caseloads as a result 
of work requirements being reinstated. 
 

https://www.budget.ny.gov/pubs/archive/fy26/ex/fy26-executive-methodology-report.pdf
https://www.budget.ny.gov/pubs/archive/fy26/ex/fy26-executive-methodology-report.pdf
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High-end Estimate  

Our high-end estimate utilizes the State’s Office of Temporary and Disability Assistance 
(OTDA) monthly reports of total children included in TA cases. In New York City, 
enrollment in TA programs has skyrocketed since 2021. Given the current state of the 
economy, we assume that the average monthly growth rate since 2021 will remain the 
monthly growth rate moving forward. This is an 0.68 percent monthly increase in 
children who are TA recipients. We also use the HRA quarterly reports that provide the 
percentage of children that are TA recipients by age range in our projections. 
Approximately 29 percent of children who are TA recipients are under the age of five. 
We apply that distribution, which has been relatively stable over the past decade, to 
our projections. We use OCFS data to determine the voucher utilization rate.  
 
Combining the above data sources, we estimate that approximately 96 percent of 
children under the age of 5 whose families are TA recipients utilized vouchers prior to 
the pandemic. Currently, only 37 percent of children under the age of 5 whose families 
are TA recipients are utilizing vouchers. We assume a steady 0.68 percent growth rate 
of TA-recipient children and a monthly 5.4 percent growth rate to reach 96 percent 
utilization rate one year after work requirements are reinstated in April 2025. Using 
these assumptions, the City will reach 66,508 TA CCAP vouchers by March 2026. This 
is a significant increase from the 23,601 TA CCAP vouchers used in December 2024. 
The City will need funding for 44,805 TA CCAP vouchers per month in State FY2026. 
 

Low-end Estimate  

The State  Division of the Budget (DOB) uses an econometric model to project public 
assistance utilization for the FY2026 Executive Budget Financial Plan. While we do not 
have access to DOB’s estimates for New York City, the Financial Plan includes 
statewide estimates that suggest a slower growth rate in TA family cases in FY2026 and 
a decline in TA family cases from FY2027 to FY2029.  
 
In the Financial Plan it is noted that, “Safety Net Assistance spending growth is driven 
by an increase in the public assistance caseload, particularly in the City of New York.” 
However, the strongest enrollment growth is projected to be amongst single people, 
not families. In FY2026, FA and SNA family cases are projected to grow annually 1.25 
percent and 1.14 percent, respectively. This would amount to 0.1 percent average 
increase per month in TA family cases. HRA’s monthly factsheets report that FA families 
on average include 1.42 children, SNA families on average include 0.19 children, and 
“60 Month Converted to SNA families” on average include 1.95 children.  

https://www.budget.ny.gov/pubs/archive/fy26/ex/fy26-executive-methodology-report.pdf
https://www.budget.ny.gov/pubs/archive/fy26/ex/fp/fy26fp-ex.pdf
https://www.nyc.gov/site/hra/about/facts.page
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Taking the higher-end figures – of a 1.25 percent annual growth rate in FA family cases 
and an average of 1.95 children per case – our low-end estimate projects the total 
children who are TA recipients growing at 0.2 percent per month. We apply the same 
5.4 percent monthly growth rate to bring the current 37 percent TA CCAP voucher 
utilization rate to a 96 percent utilization rate in March 2026. Using this approach, we 
estimate that New York City will reach 61,318 mandated TA CCAP vouchers by March 
2026. On average, the City will need funding to provide an additional 42,199 TA CCAP 
vouchers per month in State FY2026.   
 
Results 

Table 1 provides a summary of total CCAP voucher utilization in recent years. Despite a 
slow return to pre-pandemic enrollment, the City’s average monthly CCAP voucher 
utilization is back to numbers seen in 2017 and 2018. Additionally, the utilization of 
those vouchers has flipped from TA families to other low-income families.  
 
In December 2024, the City distributed 65,310 vouchers to non-TA low-income families 
and 23,601 to TA families. If these non-TA low-income vouchers are maintained and an 
additional 37,717 vouchers are needed to bring TA CCAP voucher utilization up to our 
low-end estimate (61,318 after the TA population reaches 96 percent utilization), the 
City will need additional funding for those 37,717 vouchers. Otherwise, the City will be 
required to cut vouchers for approximately 37,717 other low-income, eligible families. 
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Table 2 provides actual and projected voucher utilization for TA (mandated) and low-
income families using both our high- and low-end estimates.  
 

 

 

 

2. Changes in the Average Value of the CCAP Voucher  
  
ACS projected CCBG funding needs must rely on an assumption of the value of the 
voucher that TA families will utilize. CCAP voucher values differ based on the child’s 
age and the child care program modality. ACS anticipates a budget shortfall not just 
because of increased TA family CCAP voucher utilization in the near future, but also 
due to increased CCAP voucher values implemented in 2024 as a result of OCFS’s 
market rate survey that will be in effect through State FY2026.  
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Our estimates apply an average CCAP voucher value to the projected enrollment 
based on three data elements: voucher use by program modality (Table 3), the 2024 
OCFS “market rates,” (Table 4), and voucher use by age group.  
 
Voucher Use Shifts Away from Legally Exempt Providers: Tied to Pause in TA Work 
Requirements and Resulting in Higher Average Voucher Value 
Prior to the pause in work requirements for TA families, TA CCAP voucher recipients 
across the state utilized a large portion of CCAP vouchers with Legally Exempt (LE) 
child care providers, who receive the lowest value for a CCAP voucher than any other 
child care modality. The pause in TA work requirements and the exclusion of LE 
providers from pandemic stabilization programs led to a collapse in the number of LE 
providers in operation in New York City. This trend is unique to the City, compared to 
the rest of the state (Table 3).  
 
In 2018, there were 10,758 LE providers in the city caring for one or more children with 
a CCAP voucher. In 2024, there were 2,821 LE providers in the city caring for one or 
more children with a CCAP voucher. It is unclear at this time if the work requirement 
enforcement will facilitate a growth in LE providers who are enrolled and ready to care 
for children. Therefore, the average CCAP voucher value will likely be greater than it 
was in 2019 – both in general and for TA families in particular once work requirements 
are enforced.  
 

 

 

Impact of OCFS Market Rate Changes & Program Modality 
The OCFS Market Rate for NYC CCAP vouchers has grown, comparing 2019 and 2024 
(Table 4). This, combined with a shift in TA voucher utilization away from LE providers 
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(Table 3), has led to a doubling of the estimated CCAP voucher value by age group as 
well as in general.  
 
Data from the U.S. Department of Health and Human Services shows relatively stable 
distribution of CCAP vouchers across age groups. We estimate TA CCAP voucher use 
by age group, by taking an average of CCAP voucher use from the most recently 
available post-pandemic years (Federal FY2021 and FY2022) with pre-pandemic years 
(Federal FY2018 and FY2019). On average, TA vouchers utilization by age group in the 
state is as follows: four percent of vouchers are used for children under 18 months old, 
22 percent of vouchers are used for children 18-months to two years-old, 35 percent of 
vouchers are used for 3-to 5-year-olds, and 40 percent of vouchers are used for school 
age children (6-to-12-year-olds). We combine these data elements to produce an 
average TA voucher rate using the 2024 OCFS market rate of $301, almost twice the 
value of the average TA voucher rate using the 2019 OCFS market rate of $154. 
 

 

 

 

3. Cost Estimates for Maintaining Voucher Eligibility 
and Meeting TA Need 
 
Estimated Cost of Additional TA Voucher Use 
We apply our average CCAP voucher value (Table 4) to our low- and high-end 
projected TA monthly voucher use (Table 2). Table 5 provides a total monthly cost for 
TA CCAP vouchers as well as the difference between current TA CCAP voucher 
spending and projected TA CCAP voucher spending. Table 6 provides a summary of 
these costs across the Federal and State Fiscal Years and compares them to ACS's cost 
estimates. 
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Total New York City CCBG Voucher Expenses 
Approximately 79,827 vouchers can be funded on average per month combining the 
City’s existing $1.1billion CCBG allocation for Federal FY2025 and the City’s 
Maintenance of Effort requirement to contribute an additional $52,937,271. This is 
sufficient funding to cover the average total monthly vouchers in calendar year 2024 
(77,986). However, it is insufficient to continue funding CCAP voucher use (low-income 
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and TA combined) to the level reached in December 2024 (88,911) or any increase in 
voucher utilization beyond December 2024 levels. 
 
Table 6 provides estimates of total TA CCAP voucher and additional TA CCAP voucher 
costs grouped by Federal and State Fiscal Years for the purposes of comparing to 
ACS’s estimates and to advise the State’s FY2026 budget process. Table 6 also 
provides an estimate of additional costs to maintain total voucher use at December 
2024 levels. We provide this additional cost estimate, because it would allow the City 
to maintain current CCAP voucher levels. This may result in the City having a temporary 
waitlist for other low-income families as they onboard TA families, but it would also 
prevent the City from having to prematurely cut an existing voucher to a low-income 
family that has already been approved and distributed.  
 
We estimate that the City needs an additional $823 to $907 million through Federal 
FY2026 to meet expected CCAP voucher need by TA families as work requirements are 
reinstated and in order to maintain existing low-income voucher levels. This cost 
estimate is close to the magnitude of, but slightly less than, ACS’s total additional 
funding request through Federal FY2026 of $987 million.  
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4. Other Considerations 
 
Unfilled Seats in DOE-Contracted Programs for Children Ages 0 to 5 
New York City’s Department of Education (DOE) offers several early care and 
education (ECE) programs for children ages 0 to 5, including EarlyLearn, 3-K, and Pre-
K. While the City has expanded funding towards these programs over the past decade, 
there are thousands of unfilled DOE-contracted seats in those programs for which the 
City is already paying. The City regularly budgets $125 million in CCBG funding 
towards the Extended Year/Day seats in these DOE programs because they provide 
full-day care similar to what a full-time CCAP voucher can provide. Given the 
tremendous growth in TA voucher need, the City could offset projected voucher 
spending by improving uptake rates for these seats by TA recipients in particular. 
Furthermore, there are significant unfiled School Year/Day seats that may fit the needs 
of TA recipients or other low-income CCAP recipients with part-time work 
requirements. Table 7 includes a summary of the unfilled Extended Day/Year seats in 
the DOE-contracted system in recent years. 
 

 

 
CCBG and TANF Federal Funding 
Current and near future funding from the federal government’s Child Care 
Development Block Grant (CCDBG) program for the entire State exceeds both existing 
annual allocations to NYC as well as ACS’s request for additional funds. In Federal 
FY2024, New York State was allocated $608 million in CCBG funding. This is higher 
than pre-pandemic allocations ($425 million in Federal FY2018 and FY2019), but much 
lower than $2.8 billion received in Federal FY2021, which the State and its districts 
were able to also roll over to the next year if funds were unspent.  
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Federal CCDBG funding to states is determined through a formula based on a variety 
of need-based factors, not demand for services. Furthermore, a component of the 
federal CCDBG funding formula is related to TANF funding (and TANF funding is also 
eligible to be rolled into a State’s CCBG funding at each State’s discretion on an 
annual basis). NYS receives a fixed TANF block grant of $2.4 billion each year. This 
amount is based on historical spending under the AFDC program not current need. 
Simply put, NYS should not expect to receive more TANF or CCDBG funding due to 
increased demand for the programs funded by these block grants today or in the near 
future. In 2022, NYS had $777 million of accumulated rollover funds from TANF, which 
is also not sufficient to fill the City’s CCAP voucher funding gap.  
 
Increased need for TA and the mandated CCAP vouchers that are connected to TA 
work requirements and demand for CCAP vouchers as a result of increased eligibility 
requires funding from State and City revenue sources. 
 
NYC’s Maintenance of Effort 
The City has been expected to contribute a flat $52,937,271 towards the CCAP 
voucher program each year. In 2018, when the State and Federal share of CCAP 
voucher allocation to the City was $495 million, the City’s Maintenance of Effort 
comprised 9.7 percent of voucher spending; in 2025, when the State and Federal share 
of CCAP voucher allocation to the City is currently budgeted at $1.1 billion, the City’s 
Maintenance of Effort comprised only 4.6 percent of voucher spending. 
 
This is complicated by the fact that the City has invested a significant amount of its own 
revenue into the contracted services offered through the DOE, where the City allocates 
only $125 million of its CCBG allocated dollars to cover contracted care for eligible 
families using EarlyLearn and extended year/day 3-K and Pre-K services.  
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