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A Message from the Commissioner

With over 400 historic buildings providing 50 mil lion square feet of federal workspace
—close to one-fourth of our owned inventory—GSA has many opportunities to make a
difference in communities all over America. These opportunities also carry a substan-
tial responsibility. Using and preserving the nation’s public building legacy within a
cost-conscious, customer-driven business mission requires vision, expert knowledge,

and teamwork.

This starts with strategies for putting historic buildings to appropriate government
use and keeping them financially viable—concepts that GSA first articulated in its
landmark 1999 report Held in Public Trust: PBS Strategy for Using Historic Buildings.
This follow up report on GSA’s Use and Care of Historic Buildings and other Cultural
Property is the first in a continuing effort to review, assess, and refine our
stewardship techniques.

We've come a long way in the two decades since we began moving toward a leaner
government of greater accountability GSA strives to provide the best possible value
for our federal agency customers and the American public. While meeting customer
space needs, we've put major community landmarks to new uses and have returned
underutilized public buildings to active community use. We've reinvested in historic
buildings within older city centers that depend on a federal presence.

We take pride in accolades we’'ve earned—in project and public policy awards—and in
the stature GSA now enjoys as an international leader in government stewardship.
At the same time, our track record isn’'t flawless. The intent of this report is to step
back, observe what has gone well and what might go better, document practices that
worked, and outline new strategies to solve continuing challenges. Enjoy the report’'s
richly illustrated success stories. Remember that your commitment to using and

improving on these best practices will lead to even greater achievements.

oy

F. Joseph Moravec
Commissioner, Public Buildings Service
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Preface

The five years since the Center for Historic Buildings issued its first major publi-
cation, Held in Public Trust: PBS Strategy for Using Historic Buildings, have been a
watershed period of stewardship achievement for GSA. In half a decade, the agency
has risen to the forefront of the preservation profession, gaining recognition for

policies and model practices making preservation integral to our business.

GSA greeted the millennium with a prominent presence in the National Preservation
Conference and nationwide, onsite training to implement Executive Order 13006
Locating Federal Facilities on Historic Properties in Our Nation’s Central Cities.
The training and associated report, GSA Historic Building Leasing, examined how GSA
is using federally and non-federally owned historic buildings, with solutions for
tailoring tenant space requirements and marketing to promote location in historic

buildings and districts.

In 2001, the Center released a six-volume Preservation Desk Guide supporting the
new Executive Order and stewardship strategy, with dozens of model GSA documents
created to meet preservation responsibilities associated with our activities involving
historic buildings. GSA’s 2002 Legacy Vision* subsequently took the strategy a step
further to promote fiscally prudent use of our historic buildings by establishing
merit-based stewardship priorities and outlining specific financial turnaround meas-
ures for those that are not performing well.

GSA’s Procedures for Historic Properties, updated in 2003, offered guidance to help
associates make the best possible use of available authorities, such as Section 111 of
the National Historic Preservation Act, to keep historic buildings occupied and gener-
ating revenue to support long-term maintenance, repair, and capital investment needs.
The Center’s groundbreaking 2003 study Growth, Efficiency and Modernism: GSA
Buildings of the 1950s, 60s and 70s, examined our Modern federal office buildings
within the context of their time, with specific guidance for assessing National Register
eligibility and case studies illustrating successful solutions to the unique preser-
vation challenges buildings of this era present.

Increasingly, agencies and private-sector architects are turning to us for guidance,
not only on preservation policy and practice, but also on achieving the broader vision
of well-integrated change. GSA’s perimeter security “kit of parts” prototype has
generated nationwide interest among design professionals since results of the Center
study Perimeter Security for Historic Buildings appeared in McGraw Hill’'s 2004



Building Security: Handbook for Architectural Planning and Design, which includes
a chapter jointly authored by GSA and National Park Service staff. Subsequent publi-
city in New Urban News and the American Society of Landscape Architect’s 2004
symposium on Designing for Security and Civic Values shows how agency participation in
forums of the design professions can multiply the public benefit derived from federal

investment in solutions to preservation design problems of critical importance.

Translating policy guidance to imaginative approaches that bring about preservation
success stories has demanded raising agency standards to reflect current federal
qualification requirements and established standards of the profession. Since GSA
issued its standard Regional Historic Preservation Officer Position Description in
2002, most regions, through reappointment or recruiting, now meet these criteria and
are reporting more effective integration of preservation into the range of PBS activities
affecting historic buildings. It has been my privilege to work with these energetic invid-
uals and witness the creativity and problem-solving prowess they bring to our projects.

No success occurs in a vacuum. Our stewardship achievements depend on the efforts of
front-line regional associates; contract architects, engineers, and construction firms
who turn agency housing plans into physical space in new or existing buildings; and
regional leadership. GSA’s Regional and Assistant Regional Administrators, Portfolio
Directors, Property Development Directors, and Regional Counsel have proven great
supporters of agency initiatives that favor historic building reuse and historic

communities.

Among the organizational advantages that have helped to make GSA’s substantial
stewardship achievements possible is a culture of conscientious pragmatism fostered
by public-spirited, yet business-minded, national leadership. This culture also sup-
ports lateral knowledge transfer, interdisciplinary col laboration, and expertise that
travels from the bottom up, as well as top down. In this environment, extraordinary
stewardship achievements can become routine business.

Rolando Rivas-Camp, AIA
Director, Center For Historic Buildings






Contents

A Message from the Commissioner 3
Preface 4
Executive Summary 10
Introduction 14
GSAs Evolving Approach to Stewardship ............. ... . 16
Organizational and Policy Changes . ...t 16
Preserve America Executive Order 13287 .. ... . .. 18
Improving Access to Preservation Information ........ ... ... ... . 19
GSA’s Historic Building Inventory 20
Monumental BUIldingS ... ... o 20
National Historic Landmarks .......... ... 26
Surplus World War 11 PrOPEeItY .. ..o 28
Modernism in the Great SOCIBLY ... ...\ .ttt 30
Tomorrow's Landmarks: The Design Excellence Program ........... ..., 33
Using Historic Buildings 34
REINVESIMENE o 34
Reprogramming (Owned iNVeNtOry) .......... ... oo 43
Outleasing (Owned iNVENTOTY) .. ...ttt e 44
LaSING .o 50
ACQUISILION .o 51
Integrating GSA's Portfolio and Stewardship Strategies ............... . ... i i 54
Promoting Urban Location and REUSE ... . ... .. i 63
Stewardship Planning for Historic Properties Leaving the Federal Inventory ...................... 64
Care and Treatment of Historic Buildings 76
Section 110 Compliance: Identification and Preservation Planning ................................ 78
Section 106 Compliance: Project Development and Public Participation .......................... 89
Fostering Awareness and Ability: Advocacy, Training, and Recognition ........................... 13
Conclusion 122
Notes 126
Appendices 128
Appendix A: GSAs Historic BUldings ... ... ..o 128
Appendix B: ADM 1020.02 Procedures for Historic Properties .................. ... ..o 138
Appendix C: Project Documentation Template for Section 106 Compliance ....................... 141

Appendix D: Integration of a Federal Legacy Vision with GSA Portfolio Strategy .................. 142









10

This report has been prepared by the U.S. General Services Administration’s Center for Historic Buildings
as the first follow up to Held in Public Trust: PBS Strategy for Using Historic Buildings, released in 1999.
The report examined GSA's stewardship successes and challenges within the framework of the agency's
business approach to providing and maintaining federal workspace. The intent of the current report is to
establish the structure for regular and ongoing self-assessment so that GSA can continue to refine its
stewardship practices as part of its broader goal of achieving excellence as a real estate provider while
supporting federal policies concerned with preservation and the economic health of older communities.
A second purpose is to fulfill, in part, GSA's reporting obligations under Executive Order 13287 Preserve
America, issued in 2003, to improve federal stewardship accountability and promote heritage tourism.

In the years since Held in Public Trust, GSA has progressed significantly in all six priority areas outlined
in the report's Action Plan. Major achievements include:

Administrative Order (ADM) 1020.02 Procedures for Historic Properties. A top to bottom revision, com-
pleted in 2003, brings GSA's comprehensive preservation policy up-to-date for the first time in 20 years.
The new procedures, addressing all action items in the report, capture GSA best preservation practices
that have translated to effective stewardship programs.

GSA Legacy Vision. Recognized in the National Trust for Historic Preservation’s 2003 John Chaffee Award
for Achievement in Federal Policy, the Legacy Vision integrates GSA's portfolio and stewardship strate-
gies to promote the economically sustainable use of historic properties, outlining specific measures for
keeping historic properties financially viable.

GSA Preservation Desk Guide. The most comprehensive preservation reference guide ever created by a
federal agency, this six-volume, indexed compilation includes preservation guidance, reference material,
and hundreds of sample documents developed for GSA projects, conveniently organized by business
activity. Reference sets were printed and distributed to GSA's 11 regions and principal Public Buildings
Service offices in 2002. An online guide will be launched in 2004.



Growth, Efficiency and Modernism. A richly-illustrated bound study of GSA's 1950s-70s buildings examines
the Modern building inventory within the context of American architecture and the history of the era.

Case studies illustrate how complex design and reinvestment issues were resolved successfully.

Online Resources. Major improvements in electronic access to information on GSA historic buildings
include:

New or greatly expanded Web sites for the Center and National Capital, Northwest/Arctic, Greater
Southwest, and Rocky Mountain Regions;

Redesign of the Building Preservation Plan for online access; and

Digitization of GSA National Register nominations, accessible through the National Park Service
National Register database.

Recording and Promoting GSA Historic Buildings. Large-format architectural images showcase GSA's
historic building legacy in a brochure, poster, and screensaver series launched in 2001 The series uses a
standard, high-quality graphic format and provides publication-quality images of 49 buildings represent-
ing all 11 regions.

Preservation Design Solutions. Between 2001 and 2003 the Center initiated three studies addressing the
major recurring preservation design challenges of integrating fire safety improvements, mechanical sys-
tems, and perimeter security protection into historic properties. Each study produced an illustrated report
with detailed guidance for evaluating alternative retrofit approaches and model design solutions appli-
cable to most GSA historic buildings.

Flexible Approaches to Codes and Standards. Major revisions to GSA's P100 Federal Facility Standards
in 2002 and 2003 provide appropriate flexibility and encourage balancing preservation and safety or
performance goals in a creative and collaborative manner so that all design objectives are met.

Locating in Historic Buildings and Districts. GSA implementation of Executive Order 13006 included
training for realty specialists, a standard locational clause for site solicitations, and revision of GSAs
leasing preference policy to provide financial incentive for locating within historic buildings and districts.

Online Building Preservation Plan (BPP). Fully integrating stewardship into GSAs day-to-day business
activity requires making property-specific data and guidance readily available to historic building facilities
management staff and project teams. A recent redesign of the BPP database now provides 24-hour
online access; refinements in progress will improve data exchange between the BPP and related GSA
databases, and simplify navigation. In response to a 2001-2002 regional needs analysis, substantive
database content improvements are also underway to add commonly requested information and
eliminate little-used data.

11
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Model Reuse Projects. Adaptive use projects under construction or completed since 1999 include reuse of
a Beaux Arts library and a Moderne clothing store for GSAs expanded Federal Building and U.S.
Courthouse in Erie, PA; reuse of an early 20th-century high school as attorney's offices in Gulfport, MS;
conversion of a 1900s furniture warehouse to state-of-the-art offices for the Internal Revenue Service in
Ogden, UT; and redevelopment of the 1840s General Post Office (Tariff Building) in Washington, DC for
use as a boutique hotel under a 60-year ground lease.

Innovative Interpretation. GSA developed richly illustrated and narrated Web sites and on-site interpreta-
tion for the Clara Barton Office and African Burial Ground discoveries. A six-volume illustrated study and
Web site provides public access to images and research on archaeological artifacts recovered from the
historic Five Points district of New York City. Loss of most Five Points artifacts in the 9/11 attack of the
World Trade Center underscored the value of this documentation.

Stewardship focus areas for new and continuing effort include:

Executive Order 13287. A baseline report using available data on the condition, National Register status,
and use of GSA historic buildings will be submitted in September 2004. Efficient and meaningful follow up
reporting will require some modification of existing GSA databases to generate accurate statistics and

ensure that anecdotal information is supported by fact.

Archaeological Data and Collections Management. Compliance with the Archaeological Resources
Protection Act and the National Historic Preservation Act requires systematic recordation, curatorial care,
and information management for archaeological artifacts and data recovered from GSA construction sites.
A 2003 Center study of GSAs current information and collections management practices, impediments,
and long-term solutions for systematic compliance is an important first step to rectifying the problems
and reducing GSA's exposure risk for non-compliance. Critical next steps include database development
for maintaining archaeological records and study follow through to choose and implement a collections
management program.

Improved Section 106 Compliance Submissions. Adoption of standard architectural and engineering
team qualifications and documentation requirements for preservation design and construction projects will
improve GSA's compliance track record and standing with national and community preservation groups.
Implementing procedures for early and meaningful consultation in preservation-related portfolio actions
such as site selection, reuse feasibility determinations, and disposal-retention decisions, will reduce
costly delays and negative publicity resulting from public controversy.



Alternative Perimeter Security Approaches. Appropriate risk-management and development of creative
design solutions for security processing, circulation control, envelope hardening and site modification will
reduce the adverse impact of security retrofits on sensitive historic properties, encourage architecturally-
integrated approaches, enable continued use of GSA-owned historic buildings and, potentially, increase
reuse of historic buildings in sites GSA leases or acquires.

Implementing Legacy Vision. Solving the performance and marketing difficulties of GSAs financially-
troubled historic buildings will require aggressively applying and continuously refining the turnaround
strategies outlined in the Legacy Vision paper.

Universal Building Preservation Plan. Growing reliance on privately-financed development to meet gov-
ernment space needs, along with increased emphasis on reuse of city-center historic buildings under
Executive Order 13006, compels GSA to strengthen its stewardship processes for space it leases in
historic properties. A simple, achievable starting point is the development of basic BPPs as a prerequisite
to redevelopment of any historic property for government use. Creation of basic BPPs as part of every
new construction project would also help to maintain the architectural integrity and value of newly
acquired assets.

Preservation Design Solutions. Developing and promoting successful preservation design solutions
remains a continuing priority for raising GSA's stewardship track record and ensuring the best possible
project outcomes. Focus areas for model design development include lobby circulation control and
security processing, accessibility, court design guidelines compliance, and rehabilitation solutions for
aging Modern buildings.
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In 1979, GSA issued its first comprehensive preservation report written by the Task Force on Historic
Preservation, convened by then Administrator Jay Solomon. Thirteen national experts in preservation
regulation, advocacy, technology, planning, and urban design had been brought together to advise GSA
on how it might better incorporate preservation into its day-to-day activities. Their 35-page report identi-
fied issues and offered recommendations for improvement, examining the range of GSA activities
potentially affecting historic buildings—lease procurement, site acquisition, construction; disposal; and
repair and alteration of existing government-owned buildings.

In the 20 years following the release of the Task Force’s report, much had been accomplished, but new
challenges had emerged, foremost among them economic concerns brought to prominence by the gov-
ernment's new focus on financial accountability. GSA was no longer a fledgling steward. By 1999, with
several degreed preservation professionals in the agency's national and 11 regional preservation programs,
more was to be gained from critical self-assessment and collaborative problem solving than from outside
guidance. The result was one of the most far-reaching internal reports on agency preservation practices
ever prepared by a landholding federal agency, Held in Public Trust, PBS Strategy for Using Historic
Buildings. It synthesized the cumulative wisdom of all 11 GSA regions and all PBS programs concerned
with design, construction, leasing, and disposal—offering case studies and successful practices for better
integrating stewardship values into GSA's daily business.

The 1999 report articulated a vision of today's GSA as a business-minded agency with a social conscience,
working in an environment where high-minded goals must be grounded in sound fiscal management.
Portfolio planning and reinvestment, now a principal focus of the agency, emerged as the core of GSA's
preservation strategy, emphasizing, above all else, the need to use historic buildings in order to keep them
viable as public places and federal assets.

An economic environment demanding not just functionality, but a return on investment, put preservation in
a new light: an investment philosophy of “getting it all when going to the well once" for comprehensive
modernizations could no longer be assumed universally appropriate or advisable. Future viability of GSA's
historic building inventory depended on new strategies to steward buildings within the government's
means. While exceptional buildings in strong markets might still merit showcase restoration, buildings in
more tenuous market environments called for selective investment to remain functional and occupied.



Held in Public Trust
articulated a vision of
today’s GSA as a business-
minded agency with

a social conscience,
working in an environment
where high-minded goals
must be grounded in

sound fiscal management.

At the end of the millennium, GSA was celebrating its 50th anniversary and taking justified pride in having
acquired a reputation as a progressive and sophisticated agency. GSA's Portfolio Planning and Design
Excellence programs, products of the 1990s, reflected sophistication in the financially-driven business of
real estate and the process-driven art of procuring quality design. GSA's interest in supporting redevelop-
ment and preservation as a spur to community revitalization reflected a refined understanding of the
federal government's responsibility and opportunity to make a difference.

In the wake of the 1995 Oklahoma City bombing, security concerns were emerging as a challenge to the
federal goal, articulated in the Cooperative Use Act, of making public buildings more accessible to the
public. Accessibility by the disabled, fire safety, and systems integration remained major design challenges.
It was time for GSA's compliance focus to shift from process to outcome, emphasizing how to substan-
tively affect design, construction, and real estate decisions for positive preservation results.

Held in Public Trust was well received throughout GSA and attracted the attention of national preserva-
tion groups who saw in it a model for other landholding federal agencies. But a plan is of little
consequence unless it is used and refined. The intent of this report is to ensure that the Public Buildings
Service (PBS) continues to assess the effectiveness of its stewardship efforts, promote methods that
work, and tailor its approaches to keep step with GSA's evolving business strategy. It is anticipated that
subsequent reports will be released in three-year intervals corresponding to the federal reporting cycle
for Executive Order 13287.

15



16

GSA'’s Evolving Approach to Stewardship

GSA's stewardship philosophy is grounded in the National Historic Preservation Act (NHPA) of 1966. The
NHPA mandates that federal agencies are to make every effort to use and preserve historic buildings
and to cooperate with states, local governments, and private entities to promote preservation.

The provision most familiar to GSA associates is the project review process established under Section 106
of the NHPA, requiring federal agencies to take into account the effects of their activities on historic
buildings and to avoid adversely affecting the qualities that make them significant. A principal role of
GSA's Regional Historic Preservation Officers (RHPOs) is to guide PBS associates through the Section
106 compliance process to ensure that review agencies and interested parties are given a reasonable
opportunity to comment on GSA actions before decisions are made.

Because Section 106 review is the NHPA process most commonly triggered by GSA's day-to-day activity,
some GSA staff and tenants have grown to regard Section 106 as synonymous with the NHPA. GSA
cannot fully comply with the NHPA by simply doing no harm to historic properties. The Act calls upon the
federal government to be a leader, actively using and preserving historic buildings, and thereby setting an
example for other governments and the American public. GSA has an impressive record of using innova-
tive approaches that allow historic buildings to be adapted for new uses or that solve complex preservation
design problems without compromising historically significant materials and spaces. The larger purpose of
this report is to promote a broader and more meaningful understanding of GSA stewardship to maximize
the opportunities we have to do good in the course of our daily business.

Organizational and Policy Changes
Since publication of Held in Public Trust in 1999, a number of organizational changes have taken place
affecting GSA's nationwide preservation program.

Office of the Chief Architect

In 2001, GSA National Office functions associated with design, construction, and the arts, including most
Centers of Expertise, were brought together under the Office of the Chief Architect. One goal of this
restructuring was to improve the efficiency of national/regional office interaction. The restructuring also
reinforced, as a critical agency function, the focus on quality design attributed to the Supervisory Architect
of the Treasury decades before.

Fine Arts and Art in Architecture programs formerly under the Historic Buildings and the Arts Center of
Expertise are now part of the Design Excellence program. The Center for Historic Buildings functions as
an independent program within the Office of the Chief Architect, along with GSA's Design Excellence and
the Arts; Construction and Project Management; Courthouse Management; and Architecture, Engineering,
and Urban Development programs.



Fortuitously, these changes have taken place at time when GSA's national Repair and Alterations program
is growing and the Design Excellence program is broadening its scope from new construction projects
to include major rehabilitation as well. As a result, the Center for Historic Buildings is getting involved in
project development earlier and is able to play a more meaningful role. We expect this change to reduce
the need for reactive project participation on the part of both RHPOs and the Federal Preservation Officer
(FPO) by calling attention to preservation challenges before they become compliance crises.

National Coherence

A current GSA organizational priority is to improve our transparency to customers and external groups by
establishing uniform national/regional organizational structures and like titles for like functions. This
change will result in more consistent placement of RHPOs in regional organizations. Most RHPOs are
currently located within the Office of Portfolio Management.

Another initiative toward national coherence is the establishment of a standard position description (PD)
for RHPOs. The new GS 808-13 GS 1001-13 PD outlines the broad range of technical, strategic, and nego-
tiating skills required for a RHPO to effectively influence the outcome of preservation projects and
decisions. Since establishing the PD in 2002, most regions, through reappointment or recruiting, now have
RHPOs meeting the PD standards and are reporting more effective integration of preservation into the
range of PBS activities affecting historic buildings.

A third initiative toward national coherence is a PBS reorganization that began in 2003 and continues
through 2004. One goal of this reorganization is to better align corresponding headquarters and regional
functions. In order to ensure the continued involvement of the headquarters preservation program in early
project planning and delivery, the Center for Historic Buildings will remain under the Office of the Chief
Architect.

GSA Procedures for Historic Properties

ADM 1020.02 GSA Procedures for Historic Properties, is GSA's principal policy for implementing the
NHPA and related laws, orders, and regulations. Originally issued in 1982 as ADM 1020.1 and PBS 1022.2,
the comprehensive guidance was revised and reissued on October 19, 2003 as ADM 1020.2.

Since GSAs preservation procedures were established in 1982, the NHPA has been expanded by a
number of substantive amendments, Executive Orders 13006 and 13287 have been issued, and a variety
of implementing regulations created or modified. The new directive, developed by the Center in coopera-
tion with RHPOs and the Office of General Counsel, brings GSA preservation policy in line with current
preservation laws, regulations, and professional standards.

17
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These revisions also take into account major changes affecting the way GSA does its day-to-day business
that have occurred since the original implementing policy was established. In addition to outlining basic
project-by-project compliance procedures, the new directive institutionalizes regional best practices and
imaginative programs that have enabled GSA to approach stewardship issues and opportunities in a
strategic manner that supports other business goals. The new ADM also encourages broader use of
successful preservation practices and provides guidance addressing common compliance challenges.

Significant changes include:

Stronger focus on strategic preservation issues, actively promoting the viability and use of historic
buildings;

Outcome-oriented guidance for more meaningful Section 106 consultation;

More clearly defined RHPO role in PBS business decisions, with increased emphasis on cross-business
networking and negotiation skills for promoting successful preservation outcomes;

New provisions addressing leasing, site selection, and relocation for compliance with E.O. 13006
urban/historic district locational priorities;

New programmatic requirements ensuring broader access to historic building data and preservation
information;

New guidance for management of archaeological artifacts collections;

Establishment of preservation project design team qualifications and compliance submission standards;
and

Uniform qualification standards for construction teams doing work on, or affecting, historic materials.

Preserve America Executive Order 13287

The most significant regulatory action affecting federal historic buildings to occur since the late 1990s is
Executive Order 13287 Preserve America. Signed by President Bush on March 3, 2003, the Order calls on
the federal government to protect, enhance, and use historic properties owned by the government; to build
partnerships with state and local governments, Indian tribes, and the private sector through the use of his-
toric properties to promote local economic development; to maintain accurate information on federal
historic properties and their condition; and to seek opportunities to increase public benefit from federally-
owned historic properties, including heritage tourism.

GSA has been a participant in the development of E.O. 13287 since its conception. The Advisory Council
on Historic Preservation (ACHP) and the National Trust for Historic Preservation look to GSA as a
leader for its success integrating stewardship responsibilities into the agency's businesslike approach

to providing federal workspace. With 50 million gross square feet of GSA-controlled space in historic



buildings, we have many opportunities to make a difference by encouraging our client agencies to use
historic buildings we own or have an opportunity to lease.

Most directives set forth in the new Executive Order have long been underway at GSA, including:

Developing a national database of GSA historic properties that includes information on material condi-
tions and preservation guidance;

Working with communities to ensure public benefit from the federal presence;
Creating an active strategy for using historic buildings and keeping them viable; and

Increasing public enjoyment of GSA historic buildings by outleasing underutilized buildings, renting

ceremonial spaces for special events, and expanding regional and national Web sites.

Improving Access to Preservation Information

A particular concern of the new Executive Order is improving federal stewardship accountability by better
managing agency information on historic buildings. GSA has exceptional resources to assist historic
building projects. Among them are two unique databases: GSA's Building Preservation Plan (BPP), a
computerized preservation planning tool for individual historic buildings; and the Technical Procedures
Database, a Construction Specification Institute-indexed source of specifications, construction standards,
and technical guidance for historic building projects.

Since its development in the early nineties, regional use of the BPP has been hampered by the lack of
access and by cumbersome aspects of the software. A major upgrade completed in 2002 created a new
Web-based application and all BPP data has been transferred to the program. A second upgrade focused
on content, adding fields for commonly requested, previously unavailable, information and eliminating little
used data. The functionality of the new database is now being tested in a pilot program that will generate
BPPs for three properties representing different building scales and levels of complexity. A third upgrade
will improve the database’s utility and user-friendliness, adding a user's guide for generating and manag-
ing BPP data and links to relevant GSA databases such as the Asset Business Plan and Building
Evaluation Report. Refinements will also be explored to accommodate information on historic leased
buildings and provide more building-specific repair and alteration guidance.

Improving GSA's stewardship effectiveness by making critical information more accessible to GSA asso-
ciates and project teams will remain a continuing priority. Major accomplishments completed or nearing
completion include the online Preservation Desk Guide, expansion of GSA's main preservation Web page,
and launching of several regional preservation program Web sites.
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Historic buildings contribute significantly to the rich variety of space and settings PBS has to offer its
customers. GSA's public buildings legacy includes custom houses, courthouses, post offices, border sta-
tions, and federal agency offices across the United States and its territories. Roughly half of GSAs
1600-plus owned buildings are over 50 years old. One-fourth, or 404, are listed on or likely to be eligible for
the National Register of Historic Places. These 404 buildings comprise the historic building inventory
described throughout this report.

More than half, or 217, of GSA's historic buildings are listed on the National Register. Thirty-two are
National Historic Landmarks (NHLs), the highest level of designation. Of these, 10 are individually listed
buildings and 22 are contributing buildings in NHL Districts. One additional NHL, the African Burial
Ground in New York City, is an archaeological site.

The geographic distribution of GSA's historic building inventory reflects the demographic development of
the U.S. in the years prior to World War II. Our historic buildings are concentrated east of the Mississippi,
especially along the Eastern seaboard, with lower concentrations in the Southwestern and Midwestern
states, and a more disbursed scatter of historic buildings in the less populous Western and Rocky
Mountain states. A disproportionate number of our historic buildings are in the smaller towns and cities;
this reflects the replacement of smaller historic buildings with new, larger buildings constructed to accom-
modate expanding space needs in growing cities. Older public buildings in more remote areas of stable or
declining population were less likely to be transferred or demolished and replaced with new construction.
The greatest volume of space in historic buildings exists in the National Capital Region, where agency
headquarters dominate the historic building inventory.

GSA historic buildings are concentrated in city centers within metropolitan areas having populations of
500,000 or more (42% of the historic inventory) and are also prominent presence in small cities (25% of
the historic inventory) and towns (22%). Half or more of the historic buildings in these secondary metro-
politan areas and towns are courthouses, often serving their tenants as the principal monumental
presence in the community. In major metropolitan areas, where courthouses and custom houses are

supplemented by large (over 500,000 s.f), office buildings more typical of the commercial architecture of
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NEW BEDFORD, MA, 1834
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The oldest buildings in the
GSA inventory are simple
but stately custom houses,
post offices, and office
buildings finished in brick,
stone, and stucco.

ROBERT C. MCEWEN U.S. CUSTOM HOUSE, 1809-1810,
IN OGDENSBERG, NY, IS THE OLDEST BUILDING
IN GSA'S INVENTORY.
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their day, the government, though substantial in the number of employees it houses, may have less of a
focal presence. Historic buildings in remote areas (population 2000 or less, 12% of the historic building
inventory) are generally border stations?

Over half (about 230) of GSA's historic buildings are monumental structures designed to serve a symbol-
ic and ceremonial, as well as functional, purpose—Greek Revival, Second Empire, Romanesque, Beaux
Arts, Art Deco, and Neo-Classical monuments symbolizing the permanence and stature of the federal
government. The majority of these buildings are courthouses, custom houses, post offices, and agency
headquarters. The monumental inventory includes a few buildings originally constructed for non-federal
use, such as a train station, hotel, sanitarium, school, and insurance company office building. The remain-
ing historic inventory is mostly comprised of non-monumental federal office buildings. The oldest buildings
in the GSA inventory are simple but stately custom houses, post offices, and office buildings finished in
brick, stone, and stucco. Dignified facades and modestly proportioned entry areas with elegant features
such as ornamental iron staircases and groin-vaulted ceilings typify GSA's pre-Civil War buildings.

Following the Civil War, as the government sought to reunite a divided populace, the Supervising Architect
of the Treasury oversaw design and construction of grand and elaborate public buildings intended to
express the power and stability of the federal government. The Old Post Office and Custom House in
St. Louis, MO and the State, Navy, and War Building (now the Eisenhower Executive Office Building) in
Washington, DC, both completed in the 1880s, were Second Empire granite edifices set aloft on high plat-
forms, with columned entrance pavilions and statuary setting them apart from surrounding commercial
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1994-present

Unknown

buildings. Toward the end of the 19th century, sturdy Romanesque post offices and courthouses with cam-
panile towers of rough cut stone, segmental arched entrances, and vast skylit work rooms quickly came
into, and went out of, fashion. The World's Colombian Exposition of 1893 in Chicago, with Beaux Arts pavil-
ions illuminated by Edison’s new electric lights, spurred the City Beautiful Movement, setting a new
standard for integrated urban design that would redefine the government's image for years to come. Only
43 buildings constructed before 1900 remain under GSA control today, making up 3% of the overall owned

inventory.

Most (85%) of GSA's historic buildings were constructed between 1900 and 1941, years of great progress
in technology, civic planning, and the emergence of America as a leader in Western culture. With the
beginning of the 20th century, public buildings were often planned as part of larger complexes with impor-
tant civic buildings around landscaped public spaces. Federal public buildings embodied the Beaux Arts
design principles of sophisticated proportioning and space planning, with monumental entrances leading
to finely finished lobbies and generous corridors that graciously welcomed citizens visiting the government
offices. Public building facades, most commonly clad in white limestone or marble, faithfully recreated
Classical and Renaissance models associated with the great democracies of Greece and Rome.
Integrated into many of these buildings were sculptural details, murals, and statuary depicting or symbol-
izing the important civic activities taking place within. Close to one-third (139), of GSA's historic buildings
were constructed between 1900 and 1929.

Over half of GSA's historic buildings (223) were constructed during the Great Depression. During this time,
an expanded federal construction program continued to maintain high standards for public buildings.
Architects designing public buildings began introducing the new esthetic of industrial design, combining
classical proportions with streamlined Art Deco detailing. The tremendous body of populist civic art
commissioned under the Works Progress Administration for new and existing public buildings is a major
legacy of this era.



Greek Revival
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U.S. CUSTOM HOUSE, SAVANNAH, GA

Second Empire

U.S.CUSTOM HOUSE, PORTLAND, ME

Romanesque

FEDERAL BUILDING AND U.S. COURTHOUSE, MILWAUKEE, WI



Beaux Arts
FEDERAL BUILDING AND U.S. COURTHOUSE,

PROVIDENCE, RI

Art Deco

JOEL W. SOLOMON FEDERAL BUILDING AND
U.S. COURTHOUSE, CHATTANOOGA, TN

Neo-Classical

U.S. COURTHOUSE, DES MOINES, 10
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National Historic Landmarks

Among GSA's most significant properties are 10 individually-listed National Historic Landmarks (NHLS)
and 22 contributing properties within NHL Districts, and 1 NHL archaeological site. NHL is the official
Department of the Interior designation given to the country’'s most highly significant properties. NHLs
possess exceptional value or quality in illustrating or interpreting the heritage of the United States. Today
fewer than 2,500 places bear this national distinction.

GSA’s National Historic Landmarks

1 U.S. Custom House* 11 Martin Bostetter
New Bedford, MA U.S. Post Office
and Courthouse
2 Alexander Hamilton Alexandria, VA
U.S. Custom House*
New York, NY 12 U.S. Courthouse
Savannah, GA
3 African Burial Ground
New York, NY 13 U.S. Custom House
Savannah, GA
4 U.S. Pension Building*
Washington, DC 14 U.S. Custom House*
New Orleans, LA
5 Dwight D. Eisenhower
Executive Office Building* 15 Federal Building
Washington, DC Dallas, TX
6 General Post Office Building* 16 Old Post Office*
Washington, DC (in Disposal)
St. Louis, MO
7 Blair House*
Washington, DC 17 Building 87
Fort Des Moines
8 Old Naval Observatory* Des Moines, 1A
Washington, DC
18 Federal Building
9 Lafayette Square San Francisco, CA
(15 Buildings)
Washington, DC 19 Pioneer U.S. Courthouse*
Portland, OR
10 West Heat Plant

Washington, DC

*Individual ly-listed building
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Surplus World War Il Property

Although World War Il largely halted construction of federal office buildings, 10% of GSA's owned inven-
tory is war-era construction.* This represents close to half of GSAs buildings more than 50 years old.
By the time GSA was established in 1949, billions of dollars in surplus real property and equipment had
already been transferred by the War Assets Administration to communities, institutions, and private
businesses with the intent of sustaining, to the greatest extent possible, the economic benefits to
hundreds of communities and individual citizens employed by the wartime production effort, as plants
were adapted to serve non-military uses.

As the agency responsible for the disposition of surplus federal real property, GSA assumed responsi-
bility for hundreds of properties still in the federal inventory, which had been constructed or confiscated
by the Department of Defense for the war effort. Included in these wartime properties were numerous
clusters of industrial structures constructed for the manufacture, distribution, and storage of weapons,
equipment, and other war supplies. GSA adapted many of these properties to serve as offices for the
expanding federal government. Among the confiscated properties are some of GSA's most imaginative
examples of commercial building reuse: the Vista del Arroyo Hotel in Pasadena, CA, now housing the
Court of Appeals, and the Kellogg Sanitarium in Battle Creek, MI, now a federal center serving several
agencies. In recent years, GSA has disposed of a number of such properties so they can be returned to
more appropriate community uses including: the Union Arcade in Asheville, NC, now being returned to
its historic use as a community marketplace, and the Forest Glen Seminary, underused for years as an

annex to the Army’'s Walter Reed Medical Center in Silver Spring, MD, for housing.

Although many of the military-industrial facilities were spartan structures intended for temporary use,
their availability at a time of unprecedented government expansion after the war was convenient. While
they lacked the monumental presence, ceremonial spaces, and elegant finishes of traditional public
buildings, they provided large floor plans for flexible workspace configurations, and tall ceilings and win-
dows for light and ventilation. Often, they were structurally capable of supporting nearly infinite volumes
of files and storage, and offered plenty of parking space to accommodate a growing suburban workforce.

Master plan documents of the 1950s express pride in the efficiency with which GSA converted these
wartime buildings to office space for the expanding civilian government workforce. Efforts to incorporate
landscaping and other amenities at these sites foreshadowed the arrival of commercial office parks that
later emerged to take advantage of lower-cost property in the suburbs.

Many of these former wartime properties lack the architectural merit, integrity, or singular historic impor-
tance required to qualify for the National Register. A number have already been determined ineligible. A
few sites, however, such as the former Navy Yard Annex in Washington, DC, now the Southeast Federal
Center, include earlier military-industrial structures eligible for the National Register as a group.



Original ly constructed as part
of a U.S. Army supply depot,

the expanded and rehabilitated
Administration Building in

the Auburn industrial complex
now provides state of the art
workspace for GSA’s Northwest

Arctic Regional Headquarters.

Although GSA's suburban industrial federal centers do not meet the government's urban location goals
or GSA's Design Excellence standards, they offer a number of advantages that make them attractive to
federal tenants such as convenient onsite parking, large windows, and flexible floor plates for open space
office plans. Nevertheless, in areas where the government presence is shrinking or shifting, the priority to
keep monumental buildings that are community landmarks occupied and viable may require divesting of
these secondary historic properties.

Despite the challenges of disrupted commuting patterns and negative perceptions about depressed
business areas, GSA tenants have shown a willingness to relocate to downtown sites where their basic
space needs can be met. Working with tenants and community leaders can help to raise awareness of
the government's potential to act as a catalyst for social and economic good and create champions for
urban location and reuse, as projects at Ogden, UT and Tacoma, WA have shown.

Imaginative marketing that highlights traditional urban amenities and conveniences has persuaded ten-
ants to locate in historic “Main Street” buildings. Financial assistance for public transportation (offered to
GSA employees in urban areas where public transportation is available) helps to offset loss of free park-
ing offered by most suburban locations. GSA regional offices can also set an example by taking the lead
to relocate GSA operations out of suburban federal centers and into the government'’s historic downtown
buildings. Notable GSA relocation and reuse successes include moves by GSA's Mid-Atlantic regional
headquarters to the historic Wanamaker and Strawbridge Department Stores in downtown Philadelphia.
Community sentiment and proactive involvement still fuels most urban relocation-reuse projects, under-
scoring the importance of working with the community to promote positive change.

FEDERAL COMPLEX ADMINISTRATIVE BUILDING, AUBURN, WA
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Modernism of the Great Society

President Truman created the General Services Administration in 1949 to oversee the federal govern-
ment's immense building management and general procurement functions at a time when the federal
government was experiencing tremendous growth. Between 1960 and 1976, GSA undertook more than
700 projects in towns across the United States. About one-third of GSA's owned inventory (nearly half
by square foot area) was constructed between 1950 and 1979.

Architects of this era embraced Modern design as more efficient, state-of-the-art, and technologically
honest. However, concerned that the caliber of federal construction was declining, in 1962, President
Kennedy convened an Ad Hoc Committee on Federal Office Space whose Guiding Principles for Federal
Architecture would articulate a new philosophy that continues to guide the design of public buildings
today. This initiative called for design that reflected “the dignity, enterprise, vigor and stability of the
American National government, [placing] emphasis... on the choice of designs that embody the finest
contemporary American architectural thought”

When GSA built Modern at its best, it produced strikingly contemporary designs by Modern masters—
Marcel Breuer's sweeping Washington, DC headquarters building for the U.S. Department of Housing
and Urban Development, Mies van der Rohe'’s sleek Federal Center in Chicago, IL, and Victor Lundy's
boldly sculptural U.S. Tax Court in Washington, DC. Most federal office buildings of the time, however,
are more derivative than iconic. As GSA sought to house legions of federal workers and to achieve the
goals of standardization, direct purchase, mass production, and fiscal savings, economy and efficiency
were often stronger driving forces than architectural distinction. The idea of public buildings as a distinct
and recognizable building type gave way to an emphasis on utility and cost containment. As a result,
most buildings GSA constructed during the period reflect typical office design of their time, constructed
not as 100 year iconic buildings but to serve a 25-30 year lifecycle.
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LLOYD D. GEORGE U.S. COURTHOUSE

LAS VEGAS, NV, 2000
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Tomorrow’s Landmarks: The Design Excellence Program

Seeking to reaffirm how public buildings contribute to the nation’s legacy, GSA initiated the Design
Excellence program in 1994. This program is grounded in the philosophy that federal buildings should
be symbolic of what government is about, not just places where public business is conducted. As builder
for the civilian federal government, GSA's goal is to shape this legacy and the way people regard their
government through its public buildings. Consistent with the Guiding Principles, the program encourages
design that embodies the finest contemporary American architectural thought and which also reflects
regional architectural traditions.

Specific objectives of the Design Excellence program include ensuring that GSA provides high-quality,
cost-effective, and lasting public buildings for the enjoyment of future generations. Under the program,
new construction and major repair and alteration projects benefit from peer review by architects who are
nationally recognized within the profession. Peers participate in architect selection and are integrally
involved throughout design development.

The Design Excellence program has produced award-winning federal buildings in central Islip, NY,
Cleveland, OH, Las Vegas, NV, and many other cities. The program won a 2003 National Design Award of
the Cooper Hewitt National Design Museum, Smithsonian Institution and the 2004 American Architectural
Foundation Keystone Award. Public buildings completed under the program now comprise approximately
6% of the owned inventory.



reinvestment
reprogramming
outleasing
leasing

acquisition
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Under the National Historic Preservation Act and Executive Order 13006, federal agencies are required to
use historic buildings to the greatest extent possible and to give first consideration to locating in historic
properties and historic districts.

GSA has five primary ways of using historic buildings. We reinvest in them so they can serve the modern
federal workforce. We reprogram them for new uses when necessary. We are authorized to outlease
historic properties to private tenants when there is no immediate federal need. We lease historic
buildings (from non-federal building owners). And, we acquire historic properties to meet federal needs.

Reinvestment
By reinvesting in federally owned historic office buildings, we ensure that they can continue to serve a
21st century workforce. Our chief investments are in safety, building systems improvements, and exterior

maintenance.

The need for strategic use of limited funds requires PBS to make choices that will benefit some buildings
more than others. PBS’ general business policy is to base investment on the quantitative criterion of pre-
dicted return. Intangible values, however, are at the heart of U.S preservation law; so, in stewardship
decisions, qualitative criteria also come into play.

GSA's capital investment prioritizing methodology continues to give additional weight to historic buildings
in ranking projects requiring Congressional approval (funding over $2.7 million). We also continue to
provide a 10% leasing price preference to make historic buildings that have been rehabilitated to Secretary
of the Interior Standards competitive with non-historic buildings.

Recent Government Accountability Office (GAO) studies drawing attention to the backlog of repairs
and alterations required to maintain federal properties have focused GSA and other agencies on new
strategies for managing federal assets more efficiently. In response, GSA has developed a new portfolio
strategy calling for disposal of properties producing too little rental revenue to cover the costs of
operation, maintenance, recurring repairs and alterations, and periodic capital investment.



The Center for Historic Buildings is flagging financially-troubled historic buildings having high architec-
tural significance and working with regions to explore alternative financial remedies and divestment
options. In the meantime, profitable properties will continue to merit greater investment, and extra care
must be given to control costs at buildings suffering negative cash flow. GSA priority for less profitable
historic buildings will continue to be maintaining each building’s basic usefulness, asset value, and
integrity. In a fiscally constrained environment, GSA strives to preserve the qualities that contribute to each
building’s significance through low intervention repair approaches and selective restoration, focusing on
highly visible historic spaces and situations in which work can be accomplished as part of other necessary
repairs and alterations (e.g,, fire safety or mechanical work).

Capital Program

Despite the negative implications of GSA's repair and alterations backlog for historic buildings that are
weak financial performers, combined funding for prospectus-level and repair and alterations projects at
historic buildings over the past few years has increased steadily from approximately $94 million in 1999 to
$157 in 2000, $220 in 2001, and $329 in 2002, an increase of 230% in three years. In 2003 and 2004, fund-
ing leveled to approximately $225 and $266 million respectively.®

After minimal capital investment in historic buildings outside of the National Capital Region in 1999 and
2000/ Congress appropriated funding for 12 prospectus level rehabilitation projects nationwide totaling
$147 million in 2001, 13 projects totaling $256 million in 2002, 14 projects totaling $133 million in 2003, and
11 prospectus projects totaling $175 million in 2004.

GSA courthouse expansions that involve building or acquiring space to supplement reused historic
buildings (as opposed to consolidation in a single new building) have helped to mend visual tears in the
historic fabric of cities. GSA's recently completed courthouse annex in Scranton, PA, winner of a 2000
GSA Design Award, replaced an out-of-scale apartment house with a contextually designed annex
building, reestablishing the architectural unity of the historic town square and allowing the courts to
remain at their prominent downtown location.

Reuse approaches to customer expansion are boosting the economic health of older central business
areas while reinforcing historic character. Three 2002 courthouse expansion projects reuse non-GSA
historic buildings. The Brooklyn, NY courthouse reuses an 1890s Romanesque Post Office and 1930s
annex acquired from the U.S. Postal Service in 1999. The Erie courthouse expansion consolidates space
in a 1890s Beaux Arts library, a 1940s Moderne clothing store, and GSAs Art Deco federal courthouse to
double the occupiable area. GSA's new Gulfport, MS courthouse includes an early 20th-century high
school now serving as attorneys'’ offices.



In 2001-2003, GSA’s Capital Program reinvested in a number of federal
courthouses that are prominent landmarks in their communities:

2001

construction funded:

Potter Stewart U.S. Courthouse,
Cincinnati, OH

Design funded:

U.S. Post Office and Courthouse,
Pittsburgh, PA

U.S. Courthouse, Davenport, 1A

2002
construction funded:
U.S. Courthouse, Tal lahassee, FL

Howard M. Metzenbaum
U.S. Courthouse,
Cleveland, OH

U.S. Courthouse and Federal
Building, Muskogee, OK

U.S. Courthouse and Federal
Building, Providence, RI

U.S. Courthouse and Federal
Building, Milwaukee, WI

Pioneer U.S. Courthouse,
Portland, OR

John W. McCormack U.S. Post Office
and Courthouse, Boston, MA

36

2003

Design funded:

William Nakamura U.S. Courthouse,
Seattle, WA

Paul H. Findley Federal Building
and U.S. Courthouse, Springfield, IL

2004

Design funded:

James A. Walsh Federal Building
and U.S. Courthouse, Tuscon, AZ

U.S. Post Office and Courthouse,
San Antonio, TX

John Minor Wisdom U.S. Court
of Appeals, New Orleans, LA

Everett M. Dirksen U.S. Courthouse,
Chicago, IL

Located strategically in historic
Alamo Square, the U.S. Post Office
and Courthouse in San Antonio
will receive a mechanical upgrade,
fire safety improvements, and

a new courtroom allowing the
Bankruptcy Courts to expand
within the building and continue
to maintain a presence in the

city’s Central Business District.
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The 2002-4 programs also include major
modernization of a number of prominent
historic federal buildings that are not
courthouses, principally strong financial
performers in Washington’s monumental
core. Buildings in design or construction
during this period include:

U.S. Department of the Interior Building,
Washington, DC

Internal Revenue Service Building,
Washington, DC

Robert F. Kennedy U.S. Department
of Justice Building, Washington, DC

Federal Building (Home Owner’s Loan Corp.),
Washington, DC

Harry S. Truman Building
(U.S. Dept. of State), Washington, DC

Dwight D. Eisenhower Executive Office Building,
Washington, DC

U.S. General Services Administration Building,
Washington, DC

Herbert C. Hoover Building
(U.S. Dept. of Commerce), Washington, DC

Mary E. Switzer Building
(U.S. Dept. of Health and Human Services),
Washington, DC

U.S. Immigration and Appraisers Store,
San Francisco, CA

Federal Building, U.S. Post Office,
and Courthouse, Hilo, HI

U.S. Custom House, Chicago, IL

Federal Building, Chicago, IL



Appropriation of funds for construction
of courthouse annexes that will enable
retention and reuse of historic buildings
has also increased significantly.
Appropriations for design of historic
courthouse annexes climbed from $0

in 2000 to $19 million for one historic
courthouse expansion in 2001 and

$34 million in 2002 for expansion

of eight historic courthouses.

Historic Courthouse Expansions
design/construction

2001-2002

U.S. Courthouse Addition, Norfolk, VA
U.S. Courthouse Annex, Brooklyn, NY
U.S. Courthouse Annex, Erie, PA

U.S. Courthouse Annex, Little Rock, AR
U.S. Courthouse Annex, Washington, DC
U.S. Courthouse Annex, Mobile, AL

Frank E. Moss U.S. Courthouse,
Salt Lake City, UT

(continuing design for 2006 construction)

Future expansion

onto a nearby parcel
will enable reuse of
GSA’s Walter E. Hoffman
U.S. Courthouse

in Norfolk.

WALTER E. HOFFMAN U.S. COURTHOUSE
NORFOLK, VA, 1932-1934
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Bankruptcy courts are well
suited to buildings offering
ceremonial space such the
Beaux Arts library in Erie,
now part of GSA’s Federal

courthouse complex.

Historic federal buildings are also being reused in agency consolidations at two multiple building
properties in the National Capital Region. At White Oak, MD the historic Administration Building of the
former Naval Surface Warfare program is a gateway to the new Food and Drug Administration campus.
The Census expansion in GSAs Suitland, MD Federal Center will reuse the 1930s Census Building
(FOB 3) and backfill space currently occupied by National Oceanic and Atmospheric Administration
(NOAA) in FOB 4. A public-private redevelopment of Washington's Southeast Federal Center (former
Navy Yard Annex) will reuse a number of military-industrial buildings constructed between 1900 and
World War II. Historic inspection buildings will be reused in a number of below-prospectus border station
upgrades and one prospectus-level rehabilitation at Tecate, CA.

Reprogramming (owned inventory)

As federal space needs change, GSA keeps buildings viable by reprogramming them to serve new

functions.

The key to successful reprogramming is matching available buildings to suitable tenants. The best fit
is that in which GSA's tenants are able to make the most of a building’s historic architectural features
and minimize the need for costly alteration that compromises historic character. Bankruptcy courts, for
example, are ideal backfill tenants for historic courthouses and custom houses, since they do not require
separate circulation and other security features that criminal courts do. Successful examples include
GSA's 1890s courthouse in Little Rock, AR and the 1909 Hamilton Custom House in lower Manhattan,
two showcase properties housing bankruptcy courts. The elaborately embellished Beaux Arts City Library
in Erie, PA is also being reused by bankruptcy courts. The historic Gulfport, MS High School, not suited
to house courtrooms or judges chambers, proved well-suited for attorneys’ offices, eliminating the need
for major security modifications that would have made reuse prohibitively expensive.

Other projects are meeting tenant expansion needs by reprogramming areas within GSA historic build-
ings to serve new functions. Former postal workspace in GSA federal courthouses continues to provide
convenient expansion space for growing courts—convenient not only because it eliminates the need to
construct space outside of the existing building envelope, but also because the high ceilings, abundant
natural light, and unbroken spaces that characterize historic postal work areas are well-suited for build
out as ceremonial space. Postal work areas in the Davenport, A courthouse will be modified to serve as
jury assembly and public waiting areas. The Brooklyn, NY courthouse captures space in the building's
skylit atrium to meet the projects office space requirements. At the Metzenbaum Courthouse in Cleveland,

OH, a light court will be enclosed under a skylight to create courtroom circulation and queuing space.
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Outleasing (owned inventory)

Using the authority provided by Section 111 of the National Historic Preservation Act, GSA leases space in
underutilized historic federal buildings to non-federal tenants. Section 111 allows federal agencies to retain
this rental revenue and reinvest it in historic buildings. These “outleases” relieve GSA of the financial
liability for maintaining currently unneeded or underutilized historic property while ensuring long-term
stewardship and public access to important public buildings.

Principal reasons for outleasing include:
Covering the costs of retaining highly significant property for potential future use;

Leveraging private investment in important federal buildings for which GSA can not get reinvestment
funds;

Serving as a temporary holding strategy, ensuring proper stewardship and public access to important
public buildings, when divesting cannot do so;

Covering operating and repair costs as an interim measure until federal leases expire or until federal
tenants can be relocated from less significant owned historic buildings;

Filling vacant space so that a federal tenant can maintain a viable presence in a historic federal building,
particularly in locations historically associated with the particular tenant;

Protecting buildings where private ownership would compromise National Register-qualifying attributes
or future preservation oversight; and

Earning revenue to underwrite the historic building inventory (lesser buildings may be worth retention
and outleasing if they generate sufficient profit to support more important buildings in the inventory).

Section 111 is the only authority that allows agencies to lease to non-federal entities space anywhere in
a historic building, and to lease buildings in whole or in part. Other benefits of the authority are that the
revenue can be retained for two years and that GSA enjoys considerable discretion in how it is spent.
Funds must be spent for preservation purposes but are not constrained by the Federal Buildings Fund

prospectus limitations.

Although available since the 1980s, Section 111 outleasing authority remained untapped by GSA until
the late 1990s. Until that time, non-federal activities in GSA buildings were generally limited to cafeterias,
newstands, and other tenant retail services primarily serving the federal building. Today, the revenue
generated by the broader outleasing authority of Section 111 is funding restoration of irreplaceable historic
finishes, reclamation of unsympathetically altered spaces to again serve as ceremonial gateways, and
critical repairs at historic GSA buildings unable to compete for prospectus-level reinvestment or recurring

repair and alteration funds.



Acknowledging that existing revenue disbursement procedures did little to encourage outleasing, in 1999
the Center for Historic Buildings worked with GSA's Retail Services Center of Expertise to establish a
national solicitation and project review process that gives preference to regions and buildings earning
outleasing revenue. Since then, outleasing has eliminated or reduced vacancies in dozens of buildings
and quadrupled GSA's Budget Activity 64 (outlease revenue) fund from $3,002,182 in 1999 to $13,444,883
in 2003.

The most profitable of these is a seven-year groundlease of the McCormack Post Office in Boston, MA
to the Massachusetts State Courts. An interim strategy to keep the building in the black until the
Environmental Protection Agency's lease in nearby commercial space expires, this outlease will bring
approximately $36.5 million into the BA 64 account, making it the largest single source of revenue to
the fund.

GSA's Heartland, Greater Southwest, and Northwest/Arctic Regions have been particularly successful
in making use of Section 111 authority to fill vacant space and generate revenue. The Heartland Region’s
campaign to eliminate non-revenue producing space increased regional outleasing revenues from
$71,581 to $2,892,523 between 1999 and 2001 The region markets vacant space for which government
tenants are not available on the Internet, at workplace trade shows, and by placing signs at buildings
with available space. In the Northwest/Arctic Region, every Customer Service Center has at least one
realty specialist trained to initiate and administer outlease contracts.

The National Capital Region responded to the decline in revenue from the failing Old Post Office Pavilion
by working energetically to find other revenue-generating outlease opportunities. As a result, the region
now has nine historic properties contributing to the BA 64 fund, up from two in 1999.

The flexibility to outlease vacant space within underutilized historic buildings or execute groundleases
to fund needed capital investment could have a major impact on GSA's ability to sustain the historic inven-
tory in the long-term. It is already serving both as a temporary solution, in the absence of an immediate
federal use, and as a longer-term solution to ensure continued public access to important public
landmarks and means to retain the government's land and building investment in urban areas where
federal needs can change over the course of a 20 or 30-year lease and where retention of centrally
located, high- quality property is in the government's interest.

After years awaiting unfunded adaptive use by the Smithsonian Institution, the Robert Mills-designed
General Post Office (Tariff) Building in Washington, DC reopened as a 172-room boutique hotel in 2002.
Projected revenue from the 160-year old National Historic Landmark is $50 million over the 60-year lease
term, in addition to privately funded restoration of ornamental spaces, replacement of all building systems,
and sensitively designed modification to bring the building up to current codes.
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This precedent-setting project involved GSA's first Request for Qualifications and Use (RFQ&U) approach
to outleasing. A goal was to generate sufficient revenue to fund repair, maintenance and operating costs,
with a sympathetic use that would preserve, restore, and enable continued public use of the building's

finest ornamental spaces.

The RFQ&U was designed to generate alternative uses and ensure selection of the best-preservation-fit
use from among economically viable alternatives. Rather than listing prescriptive preservation require-
ments, the RFQ&U described preservation goals and community goals such as public access and
consistency with local urban planning criteria. Developers best able to meet all of the project goals
were the most competitive. So, while economic viability of the proposed use (including the development
team’s track record) was a prerequisite for consideration, preservation fit remained paramount among
proposal selection factors.

The Heartland Region is now following the Tariff RFQ&U model to redevelop GSAs Art Deco federal
courthouse at 811 Grand Avenue, in downtown Kansas City, MO that is the focus of current revitalization
efforts. Projects like this one offer GSA exceptional opportunities for positive publicity.

Funds earned by outleasing space in historic buildings are redirected to regions in proportion to regional
earnings. GSA seeks opportunities, in the competitive project selection process, to improve the viability
and integrity of GSA historic buildings nationwide and to promote regional preservation practices that

merit recognition as national models.

Occasionally, projects funded by outlease revenues can help justify increasing tenant rents. Fifty-thousand
dollars from outlease revenues in the Greater Southwest Region will be combined with regional repair
and alteration funding to reclaim a truncated lobby in the Carl Albert Federal Building and Courthouse
in McAlester, OK. In addition to increasing tenant satisfaction, reestablishing the historic lobby (now a
corridor) as a ceremonial entrance will increase GSA rent revenue from the building, contributing to the
building’s long-term financial viability and tenant stability.

As GSA strives to pare the inventory of financial losers without losing sight of its stewardship responsi-
bilities, outleasing offers the potential to maintain full occupancy in smaller federal buildings within older
central business areas that depend on a federal presence or where visibility in a community landmark
benefits the federal tenant.



GSA’s Art Deco

federal courthouse

at 811 Grand Avenue

in downtown Kansas City
is the focus of current

revitalization efforts.
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U.S. COURTHOUSE AND POST OFFICE

KANSAS CITY, MO, 1938-1939

Outleasing also offers an important source of revenue for sustaining ornamental special-use space not
supportable by federal rental revenues alone. The Northeast and Caribbean Region typically earns $10,000
for a single filming event at the Alexander Hamilton Custom House in New York City. In response to film
industry interest in its numerous historic courthouses, the Southeast Sunbelt Region has developed a
marketing brochure promoting its historic buildings as film locations. To further assist regions in marketing
historic buildings, the Center for Historic Buildings developed a film industry CD marketing package
profiling GSA's film location opportunities. The CD includes sample agreements, lists of available and
previously used film locations, and GSA regional contacts. This information is also available on the
Center's Web page.

Coordinating complex outleases that involve highly significant property generally requires time and special
expertise to develop a marketing strategy, generate requests for proposals and developer qualifications,
evaluate reuse options, undertake GSA's internal proforma analysis of development costs, and involve
the public. Leases for less significant or visible historic property can often be negotiated more quickly and
easily, since they are less likely to contain elaborate spaces that might be compromised by a change of
use. The more important a property and the greater GSA's legal and public relations exposure, the more
time the process merits.

Sustaining momentum in the request for proposal and selection process remains key to bringing outlease
efforts to successful conclusion. Successful selection and community involvement processes at Tariff
underscore the value of selection criteria that stress the architectural compatibility of new uses. Outlease
agreements also need to include preservation guidelines stipulating how repairs and alterations are to be
planned and executed, including groups involved, and a clear explanation of the responsibilities of GSA
and the tenant/developer.

Except in cases where the prospective tenant is an extremely reliable steward and the change in use will
have a negligible physical impact on the building, the outleasing process should be structured to reach as
broad a market as possible and generate a variety of use alternatives. The goal is to identify a use that will
minimize adverse effects on historically significant spaces and features of the building and a
tenant/developer who is reliable from both a financial and stewardship standpoint to ensure the stability
of the occupancy.
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Non-federal lease redevelopment ensures long-term stewardship
and continued public access to a National Historic Landmark

SUCCESS STORY HOTEL MONACO
TARIFF BUILDING

Section 111 of the National Historic
Preservation Act authorizes GSA to lease
underutilized historic federal buildings
in whole or part to non-federal tenants,
relieving GSA of the financial liability
for maintaining currently unneeded
property while ensuring long-term
stewardship and public access to important
public buildings. Mostly vacant for many
years, the National Historic Landmark
General Post Office (Tariff) Building in
Washington reopened as a boutique hotel

in 2002. Benefits to the Government
include privately-funded restoration of
ornamental spaces, replacement of all
building systems, sensitive modifications
bringing the building up to current codes,
and $50 million in rental revenue over

the 60-year lease.

HOTEL MONACO, TARIFF BUILDING
WASHINGTON, DC, 1842
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Leasing

When space is not available in government-owned buildings, GSA gives historic buildings first preference
in searching for leased space. GSA leases roughly 159 million square feet in 7,100 buildings. Of these, at
least 130 are historic buildings, providing 5.6 million square feet. Over half, or 76, of these buildings are
owned by the U.S. Postal Service; a few are controlled by the National Park Service, with the remaining
50 or so privately owned.”

The NHPA and E.O. 13006 call upon federal agencies to use historic buildings to the greatest extent
possible, giving first consideration to locating in historic properties within historic districts. Successful
historic building leases gain GSA positive visibility and build our image as a good neighbor.

Through an interagency Memorandum of Understanding, GSA cooperates with the U.S. Postal Service to
keep historic post offices in areas with a federal presence occupied and viable as public buildings. These
leases have a critical impact on older central business areas by keeping significant civic buildings in public
use. GSA's principal post office building tenant is the U.S. Courts, who occupy nearly half (34 of the 76, post
office buildings, GSA leases). Generally, these are historic post offices that have housed federal courts for
many years but were retained by the U.S. Postal Service when GSA was established because the Postal
Service remained the principal occupant. Other major GSA tenants in post office buildings are the U.S.
Customs Service (12%), Congressional offices (12%), and the Federal Bureau of Investigation (11%).

In response to the locational hierarchy established under E.O. 13006, the Center for Historic Buildings
undertook a study of GSA historic building leasing in 2000 to assess the merit of continuing or modifying
the agency's 10% lease “price” (cost) preference.® Goals of the study were to determine the impact of the
price preference on lease selection and examine GSA historic building leasing successes and trends, to
develop strategies to increase leasing of space in historic buildings.

Although historic buildings leased through competitive space procurement had, for the most part, won the
leases on their own merits, the 10% lease cost advantage was sufficient to tip the balance toward historic
buildings in a number of important cases. The preference, while not making a great difference, is making
a difference nevertheless—most often in small towns with tenuous economies where the presence of the
federal government in the historic town center is an important stabilizing element. The final lease acquisi-
tion rule, published in the October 19, 2001 Federal Register, retained the 10% lease price advantage for
historic building offerors, adding a 1.5% lease price advantage for undeveloped sites in historic districts

located within city centers.

Additional pressure exerted by the Executive Order also appears to be having a positive effect on historic
building lease awards. GSA's largest historic building lease until recently was the 400,000 square feet
leased for GSA's Mid-Atlantic headquarters in the historic Wanamaker Department Store in downtown
Philadelphia, PA. When the lease expired in 2002, GSA relocated, rather than seek temporary housing



STRAWBRIDGE & CLOTHIER BUILDING

PHILADELPHIA, PA

Following expiration of GSA’s
lease in Philadelphia’s famed
Wanamaker Department Store
building, designed by architect
Daniel Burnham in 1903, GSA
sought space in another historic
downtown retail icon, relocating
to the 1928 Strawbridge and
Clothier building in 2002.

and incur swing space costs while the Wanamaker interior was rehabilitated to meet changing space and
infrastructure needs. The headquarters now leases a somewhat smaller space in the Strawbridge &

Clothier Building, another historic Philadelphia department store.

Another success story is the 1914 Fairfield Center, formerly the Roxbury, MA Boys Club. Local residents
rallied to halt its demolition and worked with GSA to see the lease through. The restored historic building
now houses the Social Security Administration. In 2003, the Advisory Council on Historic Preservation
recognized GSA's achievement with a national stewardship award.

Another Advisory Council award-winning lease redevelopment is the GSA's adaptive use of the Ogden, UT
historic Boyle Furniture Warehouse to house the Internal Revenue Service. The early 20th-century indus-
trial building, with large windows and tall floor-to-ceiling heights, has proven well-suited to configuration
as open area workspace for federal offices. The project was so well received that the IRS subsequently
leased a second industrial building to house a cafeteria that is also open to the public, a preservation
triumph for the community and public relations success for IRS.

GSA realty specialists can tip the balance toward reuse by encouraging clients to think creatively about
their space needs and consider the unique qualities historic buildings offer. Establishing relationships
between tenants, project teams, and the community also builds agency awareness of the government's
potential to contribute to the economic health and vitality of older towns by reinvesting in vacant historic
buildings and existing infrastructure.

Acquisition
Through our Urban Development and Design Excellence programs, GSA works with communities to make
the most of historic properties we have an opportunity to acquire.

The Erie, PA federal courthouse expansion project mentioned above under Reinvestment, included acqui-
sition of a municipal library and a former clothing store to supplement GSA's 1930s federal courthouse. The
three structures are linked by a contemporary addition that serves as a gateway to the complex and
enabled the site to meet the courts’ space requirements, doubling the amount of occupiable space
provided by the federal courthouse.

Recent acquisitions include a historic post office and courthouse in Fergus Falls, MN, a courthouse in
New Bern, NC and a number of smaller historic structures on sites acquired for new courthouses. In
Fergus Falls, GSA had been leasing space from the U.S. Postal Service for the federal courts in the
Classical Revival post office, probably since GSA was established in 1949. GSA assumed ownership in
2002, converting the former postal work area to offices for the U.S. Marshals Service after the Postal
Service vacated the building to relocate elsewhere. The expansion needs of the federal courts continue to

position them to absorb vacated postal workspace and keep these buildings in community use.
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GSA’s 30-year lease-purchase
of Union Station in Tacoma
for use by the federal courts
was conditioned on GSA
ensuring continued public
access to the station’s
elegant grand rotunda

under the giant dome.

A recurring Section 106 compliance issue is the reduced general public access that results from these
postal relocations. GSA works with the Postal Service and community organizations to seek solutions
that allow continued public access to important community landmarks while ensuring the safety of the

buildings’ federal tenants.

GSA's 30-year lease-purchase of Union Station in Tacoma, WA for use by the federal courts was condi-
tioned on GSA ensuring continued public access to the station's elegant grand rotunda. The historic
rotunda now houses a Dale Chihuly glass exhibit that is open to the public. Courtrooms and other secure
functions are housed in a rear addition.

The Southeast Sunbelt Region has been especially imaginative in finding ways to reuse vernacular his-
toric buildings in courthouse expansion projects. Adjoining the new annex to GSA's federal courthouse in
Montgomery, AL is a National Register-eligible bus station famous as the site of 196! riots spurred by
the arrival of Freedom Riders seeking to desegregate public transportation throughout the South. The
former bus station has been leased to the Alabama Historical Commission to serve as a civil rights
history museum. To ensure appropriate security for the nearby federal courts, GSAs outlease agreement
with the Historical Commission reserves the right to close the museum to limit public access to the
property during times of heightened security, a solution that has successfully met federal security and
stewardship goals for the site.

GSA's new courthouse in Gulfport, MS includes a 1920s high school now housing the U.S. Attorney's
office. GSA's expanded Mobile, AL Federal Courthouse will restore and reuse two mid-19th century hous-
es as court offices. The region is also exploring possible acquisition of historic row houses in downtown
Atlanta to accommodate increased court office space needs.

One of GSA's most important stewardship precedents in recent years is the “exchange” of a larger historic
courthouse for a smaller historic landmark, enabling a shrinking federal court to maintain a monumental
presence. Federal court functions in Mississippi are scheduled to move from Vicksburg to Natchez in 2005.
GSA worked with officials of both cities to transfer the partially vacant Vicksburg courthouse to the city of
Vicksburg and acquire the Greek Revival 1830s Memorial Hall from the city of Natchez. The transaction will
allow the city of Vicksburg to consolidate its disbursed offices and open a museum commemorating the
Civil War, while the federal government puts a prominent Natchez landmark back to public use. The trans-
action demonstrates that transfers of underutilized federal historic property can result in a net preservation
gain, with cooperation between federal and local government programs and community advocates.

When reuse by the federal government or outlease to a third party is not possible, GSA's next preference
is to seek alternatives that avoid destroying historic buildings. The historic Oddfellows Hall on the site of
GSA's future Moss Courthouse annex in Salt Lake City, UT is being moved across the street, where it will
adjoin other historic row buildings and be sold for private use, with an easement to ensure that the facade



Rehabilitation with annex
construction for GSA’s 1932
Frank E. Moss U.S. Courthouse
in Salt Lake City, UT will
extend the life of the 1905
Greek Revival edifice at rent
rates below that of new
construction meeting current
Federal courthouse design
requirements. The oldest
building in Salt Lake City’s
Exchange Place historic
district, the 1905 building
was extended in 1912 and
refaced in granite as part of

a second expansion in 1932.
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is preserved and maintained. GSA's Springfield, MA courthouse annex construction project relocated
an 18th-century house owned by the Society for the Preservation of New England Antiquities to a
nearby location adjoining another 18th-century house, placing the isolated residential structure in a

more contextual setting.

Prior to acquiring sites containing historic buildings, GSA first encourages agencies to consider reuse
options. Nevertheless, there will be times when alternative sites will not meet agency needs, relocation
is not possible, and retention is cost prohibitive or not feasible for other reasons. Often, properties in
declining central business areas have been allowed to deteriorate in anticipation of demolition and
redevelopment. Historic buildings in seismic zones also face costs for structural upgrades to meet seismic
codes. These circumstances conspired against reuse of a 1913 hotel on the adjoining annex site for
expansion of the federal courthouse in San Diego, CA. To help the courts envision how the historic hotel
might be incorporated into a new complex, GSA commissioned a simulation showing how the massing
of the four-story hotel could relate to a courthouse tower, with an animated walk through a restored
hotel lobby to the new building. However, the project's formidable operational, structural, and security
challenges could not be overcome within the project budget.

Integrating GSA’s Portfolio and Stewardship Strategies

In summer 2001, the PBS Office of Portfolio Management issued a new portfolio strategy for the long-
term management of the inventory, to more realistically balance repair and alteration needs against
available funding. The focus of the Portfolio Strategy is to remove from the owned inventory those assets
that are financially under-performing and which require—now or in the future—significant capital repairs.
The intent of this initiative, called The Portfolio Strategy for Restructuring and Reinvesting in the Owned
Inventory, is to produce a strong inventory composed of sound financial performers, capable of generat-
ing adequate revenue to support their own reinvestment needs.

GSA has been working toward its current portfolio strategy since the National Performance Review in
the early 1990s. Initial efforts to improve PBS’ fiscal performance concentrated on eliminating non-
revenue producing space, giving preference to use of government-owned space over leased space. GSA
overhauled its rent-pricing policy to pass above-standard costs, such as those required to meet the
specialized needs of federal courts and border stations, to the tenant agencies requiring them. However,
these pricing changes enabled GSA to recoup leasing costs, but not necessarily to recoup GSA costs
for operating and investing in government-owned space.

The Portfolio Strategy involves reviewing and categorizing buildings as performing, under-performing,
and non-performing, using quantitative measurement methods. Non-performing and under-performing
buildings are placed on GSAs Portfolio watchlist. Each watchlisted building is then examined and a
“workout” strategy for improving the building’s performance or disposing of the property is developed.
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Five Key Measure Thresholds
denoting poor performers:

Vacancy Rate
greater than local market

Rental Rate
less than market rate

Customer Satisfaction
less than 60%

Repair/Replacement Needs
greater than 30% of Functional
Replacement Value

Funds From Operations'®
less than $0.00
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The Portfolio Strategy initially evaluated the performance of each property on five key measures, with the
following thresholds denoting poor performers, shown at left® Results of this analysis place buildings in

one of three performance tiers calling for reinvestment, corrective effort, or disposal as follows:

Tier 1. Strong financial performers for which GSA anticipates a long-term customer need are given
priority for long-term retention and reinvestment.

Tier 2. Mixed performers that might be improved with appropriate reinvestment will be considered for
capital investments on the basis of projected return.

Tier 3. Poor performers for which future financial prospects remain poor are priorities for third party

reinvestment financing or disposal.

Diagnostic refinements in 2003 simplified the financial analysis to focus principally on cash-flow and
return-on-investment in relation to the building’s functional replacement value and current condition.

Historic Building Performance

An initial diagnosis in 2002 indicated that historic buildings were generally performing better than non-
historic buildings. The analysis also pointed to physical and locational patterns affecting financial
performance that come into play in devising financial turnaround strategies and priorities.

The 2002 assessment indicated that 35% of GSA's historic buildings were performing poorly. These
included a number of buildings temporarily vacated for modernization and buildings for which Congress
has waived federal agency rental obligations, neither group being considered for disposal. Twenty-five
percent were performing marginally. Poor and marginal performers included a number of National
Historic Landmarks requiring substantial turnaround effort to bring rental revenues in line with expenses

and needed investment.

A look at physical characteristics and building locations showed that on the whole, the strongest per-
formers were large buildings (over 50,000 s.f.) located in major metropolitan areas. Weaker performers
tended to be smaller buildings located in smaller towns. In general, the larger the building the better
the performance, suggesting that economy of scale in operating and maintaining larger buildings is
significant. Average square-footage values were 175,120 for Tier 1; 152,653 for Tier 2; and 137,505 for Tier 3.
Over half of the smaller historic buildings in smaller cities were poor performers being considered for
disposal, with high concentrations in the Southeast Sunbelt and Heartland Regions, especially areas
where population and urban real estate values had declined, resulting in greater commercial vacancy
rates and lower market rate rents.



A second leading performance challenge was high building vacancy, either because of a declining feder-
al presence or tenant relocation to other area buildings. Nearly one-fourth of the watchlisted buildings

were more than 50% vacant.

PBS Legacy Vision

The Center for Historic Buildings worked closely with the Office of Portfolio Management to fashion a
vision of sound real estate management that also takes into account GSA's responsibility to maintain a
quality inventory that provides an image for customers and that appropriately represents the federal
government. Placing our portfolio strategy within a stewardship framework calls on GSA to consider
taxpayer investment in a federal presence as well as space, and supports maintaining a diverse inventory
that represents the government’s public building legacy, especially its monumental buildings and archi-
tectural icons.

Toward that end, the offices collaborated in creating a policy paper issued by Commissioner Moravec
in August 2002 entitled Integration of a Federal Legacy Vision with GSA's Portfolio Strategy for
Restructuring and Reinvesting in the Owned-Inventory. The policy integrates GSA's stewardship strate-
gy for keeping historic buildings occupied and viable with portfolio management initiatives for financially

sustainable management of the agency's federal workspace inventory.

The goal of the Legacy Vision is to position the government's finest buildings to be the strongest finan-
cial performers possible, by taking a second look at historic buildings that are not performing well and
exploring specific turnaround measures to make them financially viable. These measures include:

Monitoring and reducing costs of cleaning, maintenance and utilities;
Undertaking necessary repairs and improvements to eliminate vacant space;

Actively marketing historic buildings to fill vacant space, relocating tenants from leased space or
non-historic federal buildings;

Supplementing a predominantly federal use with non-federal use, through outleasing*; and

Undertaking required maintenance and minor repairs to minimize deterioration and more costly future

repairs.

The Legacy Vision acknowledges that GSA will inevitably retain a /imited number of buildings—chiefly
Legacy properties—on the financial fringe.** When disposal is necessary, appropriate legislation, like
the public benefit conveyance section of The Federal Property and Administrative Services Act of 1949,
provides for transfer controls—such as easements, covenants, and agreement procedures for third-party
oversight—to ensure that GSA meets its stewardship responsibilities. In such circumstances, GSA seeks
donation or conveyance to a responsible steward who is better positioned to devote additional resources
to preserve the building.
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Accessibility improvements
in the U.S. Custom House
in Portland will enable
current tenants to remain
in the building, a National

Historic Landmark.

Remedying Poor Financial Performance
Since the watchlist was established, the Center has been tracking non-performers and under-performers
to better understand their shortcomings and identify the most effective turnaround strategies.

A first wave of disposals following the Portfolio Strategy's release principally brought to closure disposals
already in progress and transfers of vacant buildings that had been lingering in the inventory. Another
wave of disposals is anticipated in 2004-2005 as nearly 50 historic buildings in the disposal process are
formally transferred. The good news is that the number of buildings moving from Tier 3 to Tiers 1 or 2 is
increasing and the turnaround strategies in the Legacy Vision appear to be making a difference.

From FY02 to FY03, 44 historic buildings moved off the watchlist; 70% of those went to disposal, the
remaining 30% had improved performance. From FY03 to FY04, 23 historic buildings moved off the
watchlist. Nearly 75% of the 23 were upgraded, while only 25% were sent to disposal. On average,
watchlisted buildings remain on the list for two years.

Factors contributing to under-performance include high operating costs, vacancies associated with repair
and alteration projects, unoccupied or unusable space, reduced revenues due to low rents and appraisal
values, accessibility and security costs, outlease revenues not counted as Federal Buildings Fund income,
rent waivers and credits, inaccurate billing, and tenant relocation to new buildings.

Seventy-five percent of the historic building inventory is performing; however, many of these buildings
are performing marginally and need attention to avoid slipping into Tier 3 status. As evaluation and tiering
continues, proactive strategies for sustained positive cash flow become more important than ever.

Factors contributing to improved building performance include remeasurement, lowered operating costs,
increased rents, reappraisal, expiring rent credits, completed repair and alteration projects, reduced
security costs, return on investment pricing, backfilled vacant space, and recalculated replacement values.
Often a combination of solutions is needed to effectively turnaround under-performing assets.

Targeted turnaround efforts have enabled GSA to keep important historic buildings occupied and viable.
Icon buildings on the road to financial recovery include three exceptionally significant custom houses.
Egress improvements in New Orleans, LA will enable vacant space on the building's 4th floor to be
occupied. Accessibility improvements in Portland, ME will enable current tenants to remain in the building.
First Impressions improvements in Port Huron, MI enabled the region to secure a long-term occupancy
agreement from the courts.

GSA regions face continued challenges in striving to respond to contradictory customer desires, design
directives, and policy goals. Nevertheless, we can avoid adding to net historic building vacancy in older cen-
tral business areas with far-sighted local portfolio planning to ensure that new construction—especially
courthouse expansion—supplements, rather than replaces, important historic buildings.
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Performance Obstacles

A continued challenge facing GSA-owned historic buildings is the market-based pricing system that
provides the revenue for the Federal Buildings Fund. It is difficult to recover repair and alteration costs
for small monumental buildings located in depressed markets, since these buildings cost essentially the
same to maintain in a poor market environment as they do in a strong market environment.

There are precedents and limited authorities for charging above-market rent rates for both new con-
struction and rehabilitation in which agency-specific requirements demand a higher investment level.
For example, space that meets the requirements of the Court Design Guide demands specialized lease
construction or construction of new federal space that cannot be procured at market rates. GSA can “level
the playing field” when comparing rehabilitation and new construction options by exploring payback for
reuse at higher than market rates, to take into account the cost of adherence to the Court Design Guide
and other customer-specific requirements. In many cases, historic buildings can be rehabilitated with
cost recovery at rates above market but still less than the recovery rent rate for comparable new
construction. Special pricing tools have also been used for remote facilities, such as border stations,
where no comparable space exists upon which to base rent. GSA sets the rental rate at these locations
to cover operating and repair costs.

High vacancies in a number of historic buildings reflect a diminished federal presence that may be too
small to support continued housing in federally-owned property unless an appropriate outlease arrange-
ment can be made to rent out unoccupied space and cover the income gap. In other cases, historic
building vacancy can be substantially reduced or avoided by adjusting agency housing plans to give pref-
erence to historic buildings, as federal law calls on GSA and its client agencies to do. This requires

identifying federal tenants in both owned and leased space willing to consolidate in GSA historic buildings.

In striving to maintain government space by commercial real estate standards, GSA needs to develop
mechanisms that take into consideration important distinctions between government and private busi-
ness. A 60-year investment analysis, for instance, which requires pursuing an Office of Management and
Budget (OMB) rule revision, will allow GSA to take into account differences in building quality not evident
in a standard 20-year payback analysis. Incorporating such qualitative factors into return on investment
analysis will also help to ensure against the government accepting, in depressed or remote locations,
a transient image that simply reflects surrounding market conditions, in favor of the more permanent,
monumental presence already created for the government at substantial public expense.

The Legacy Vision is a first step toward reconciling GSAs financial accountability and stewardship
mandates, going beyond simply doing no harm to acknowledging the higher philosophical goal of



contributing to communities and American culture that serve a symbolic, as well as functional role.
With the advent of GSA's Design Excellence program in 1994, the continued relevance of this symbolic

purpose has been validated.

Focusing on the historic building inventory requires GSA to step back and consider local occupancy
strategies from a global perspective to ensure the economic health of these special buildings as a group.
OMB rule modifications may be necessary to address the challenges of financially troubled historic build-
ings in weak markets that are fully occupied but unable to charge rents sufficient to support the costs of
necessary reinvestment. Appraisal methods that tend to devalue historic buildings simply because of age

merit reexamination.

Reconciling the NHPA mandate giving historic buildings preference to the performance challenges of
historic buildings remains an obstacle that may be met only by tailoring our performance analysis to
factor in tangible values not currently captured, such as overall construction quality, architectural richness,
and landmark recognition value.

Promoting Urban Location and Reuse

Executive Order 13006 calls upon federal agencies to “utilize and maintain, wherever operationally
appropriate and economically prudent, historic properties and districts, especially those located in our
central business areas!” In 2000 and early 2001, GSA's Center for Historic Buildings, Center for Urban
Development, and Rocky Mountain Region collaborated with the National Trust for Historic Preservation,
the American Institute of Architects Historic Resources Committee, and local preservation groups to

provide on-site E.O. 13006 training at each of GSA's eleven regions.

The half-day training sessions focused on how to accomplish the Order’s preservation and urban location
goals within GSA's business framework. Associates briefed regional realty specialists on the process for
E.O. 13006 compliance and presented GSA adaptive use success stories. The Trust, along with local
preservation architects and advocacy groups, presented case studies and advice on how to overcome
common E.O. 13006 challenges such as compliance with accessibility and safety requirements.

During interactive sessions held with associates following the presentations, realty specialists described
difficulties selling customers on urban location and historic building reuse when the federal policy is not
actively supported by tenant agency upper management. As a first step toward addressing this challenge,
GSA held a briefing with facility management executives representing several client agencies to discuss
their concerns, following the cross-country training program.

In the wake of the training, GSA has achieved several important E.O. 13006 successes, most notably the
reuse of the Boyle furniture warehouse in Ogden, UT, the Boys Club building in Roxbury, MA, and the



Constructed to house the
Federal Government’s largest
interagency meeting space, the
Andrew W. Mellon Auditorium
building was modernized in
2002 as the centerpiece of

the Environmental Protection
Agency’s new consolidated
headquarters in the Federal
Triangle. Seating up to 2,500
people, the space continues

to serve a variety of Federal
agencies, also earning revenue
from nonprofit associations
and private groups who rent

the auditorium for ceremonies,

fund raisers, and other events.
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Strawbridge Department Store building in Philadelphia, PA detailed above under Leasing. Still, many
tenants do not welcome reuse of historic buildings, preferring the spatial flexibility offered by contem-

porary office buildings and the plentiful parking available at locations outside of urban centers.

Acquisition of sites for lease or federal construction often present preservation challenges since the
simplest approach to meeting client requirements is to clear the site and begin with a clean slate. But
the NHPA and E.O. 13006 call on the federal government to be more imaginative in meeting space
requirements. This requires aggressively promoting city center locations and construction alternatives that
integrate existing historic buildings into space programs for new construction. Where tenant agencies are
unable or unwilling to reuse historic buildings, only sites that do not contain historic buildings should be
selected, rather than acquiring and destroying historic buildings that might be reused by others.

Among today’'s most formidable challenges to reusing historic buildings not already owned by the federal
government are tightened security setback requirements, which, if strictly applied, would permit future
reuse of few, if any, historic buildings. However, conferences sponsored by the National Park Service,
the American Society of Landscape Architects, and the American Institute of Architects, along with
publications such as the National Capital Planning Commission’s master plan for security in the nation's
capital, continue to exert pressure on federal agencies to examine each circumstance individually,
enabling reuse of historic buildings where reasonable security protection can be achieved within an urban
streetscape context.

Continued training to coach associates on effectively promoting urban location and reuse will reinforce
these efforts. Also critical is executive-level interaction with client agencies to establish top-down interest

in reuse among GSA's tenants.

Stewardship Planning for Historic Properties
Leaving the Federal Inventory

When market conditions, demographics, long-term government space needs, and community interest do
not support retention of property in the federal inventory, GSA works with state and local governments and
community groups to identify appropriate uses and reliable stewards. Stewardship commitment must be
demonstrated not only with respect to protecting historic character, but also by providing evidence of the
financial resources sufficient to assume long-term care of a property and provide for continued public
access, when appropriate.

GSA failure to consult State Historic Preservation Officers (SHPOs) and communities until after excess
decisions or transfer arrangements have been made precludes meaningful opportunity to discuss alterna-
tives, engendering mistrust and exposing GSA to litigation risk. Decisions to retain or excess historic
property are portfolio management responsibilities, requiring Regional Historic Preservation Officer
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(RHPO) involvement, that come under NHPA Section 110, for which consultation does not mandate
public participation as required in Section 106 consultation. This distinction enables GSA to initiate infor-
mal discussion with SHPOs when financial performance challenges or other viability problems raise the
possibility of disposal, without introducing risk of political fallout or a speculative real estate response that
might result from premature public disclosure of a historic property transfer.

Awaiting a definitive retention or transfer outcome is neither necessary nor desirable during early discus-
sions about a property’s uncertain future. Informal SHPO interaction is best initiated by the RHPO when
it is first evident that the future of the property is in doubt. Discussions should, in any case, begin prior to
substantial completion of a retention/disposal study, while options remain open. In particularly sensitive
cases, SHPO and Advisory Council on Historic Preservation (ACHP) staff may be requested to sign a
non-disclosure agreement conveying the need for confidentiality to protect government interests.

Under ADM 1020.2, agencies excessing property to GSA for disposal must assume responsibility for due
diligence required to comply with Section 106, such as photographic or descriptive documentation,
National Register nomination, and development of preservation plans and other stewardship documents.
To ensure that GSA does not assume financial liability for transfer expenses associated with other agen-
cies' decisions, such requirements should be fulfilled by the responsible agency prior to GSA acceptance
of the property or stipulated in a formal agreement affirming the agency’'s commitment to meeting such

requirements in a timely manner prior to transfer.

Transfer transactions, including the development of protective documents and the transfer process, are
Section 106 undertakings requiring public participation and typically concluding in a Memorandum of
Agreement (MOA). The agreement outlines transfer processes specific to the property and its preser-
vation, referencing relevant authorities, covenants, and other legally binding documents protecting the
property and its character-defining qualities. RHPO involvement with the regional disposal programs
ensures that transfers of historic property are consistent with GSA preservation policy and comply with
federal preservation laws and regulations.** RHPOs also participate in transfers involving highly signifi-

cant or politically sensitive historic property excessed by other agencies.

GSA's stewardship responsibility under the NHPA is to explore reuse options and to tailor transfer
processes and documents to the property's particular preservation needs when reuse is not possible.
Most historic building transfers use either the Public Benefit or Monument transfer provisions of GSAs
disposal authority under U.S.C. Title 40, Section 550. The authority allows transfer at below market value
to provide public benefits, including preservation and continued public access. Public benefit disposals
include transfer to government entities or non-profit institutions for recreational, park, educational, or
other public purposes, including government offices. Monument transfers allow reversion of transferred
properties to government ownership should a transferee fail to preserve the property as agreed.



GSA has never tested the enforceability of its covenants or reversionary transfer authority. Interventions
for failure to abide by covenants have been limited to correspondence encouraging transferees to take
stewardship responsibility. Associates and outside preservation groups are not always aware of the limit-
ed authority covenants actually carry. In some states, covenants do not survive subsequent conveyances.
Covenants offer limited ability to provide for protection and public access in negotiated sales and cannot
ensure, as leases can, that excess profits are invested in maintenance and repairs. Lender rights may

even hinder GSA's ability to encumber a property with restrictions.

The recent increased use of Monument transfer authority (i.e., allowing reversionary rights) may reflect
SHPO interest in creating more enforceable preservation requirements than are offered by covenants
alone. It may also reflect growing recognition within regional disposal programs that GSA's administrative
structure for handling real estate is better suited to supporting a reversion and secondary transfer than
to enforcing covenants, should transferees fail to abide by MOA stipulations.

In addition to using appropriate authorities to ensure that historic properties are transferred to reliable,
committed stewards, GSA is responsible for developing all transfer documents providing protection
against inappropriate alteration or destruction of a historic property. The extent of effort GSA invests in
devising a preservation strategy for historic property transfers is generally proportional to the property's
significance and vulnerability, as well as public interest in the property.

Over the years, it has become increasingly evident that covenants alone do not always provide sufficient
protection, evidenced in the deterioration of historic bungalows transferred from La Vista del Arroyo Hotel
property in Pasadena, CA when it was redeveloped as the Richard Chambers U.S. Court of Appeals and
the destruction of the National Historic Landmark U.S. Naval Asylum in Philadelphia, PA.

Through high-profile disposals involving three National Historic Landmarks (Governor's Island in New
York, NY the Old Mint in San Francisco, CA and the Old Post Office and Custom House in St. Louis, MO),
GSA has developed model guidelines and procedures to better ensure that exceptional historic proper-
ties are transferred to capable stewards for compatible uses, with oversight provisions to address future
circumstances that might introduce unexpected stewardship challenges. The processes include provisions
for ongoing third-party oversight by preservation agencies such as the SHPO, ACHP, and National Park
Service National Historic Landmark program.

For locally significant properties, continuing oversight can be provided through an easement overseen
by a local non-profit organization, as GSA is exploring for long-term supervison of the Oddfellows Hall
being relocated from GSAs Salt Lake City Courthouse annex site. GSA also has the authority to retain
easements, such as the proposed easement providing stewardship oversight of the Clara Barton Office in
Washington, DC to be maintained as a museum within a mixed-use redevelopment.
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Historic properties at greatest risk remain those transferred by public sale, usually for commercial devel-
opment, including buildings to be preserved on redevelopment sites, as was the case with La Vista del
Arroyo bungalows and the Naval Asylum—transfers in which preservation was a hindrance to development
and not a principal interest of the transferee. The GSAs Center for Historic Buildings, Office of Portfolio
Management, Office of Disposal, and General Counsel have been working together to fine-tune the
disposal consultation process and explore solutions to the limited protections offered by covenants and

sale transfers of historic property.

Possible refinements include a two-step sale transfer process for Legacy buildings, when opportunities
for public benefit transfer or donation of protective easements with third-party oversight do not exist. A
first-step review would assess the transferee's stewardship track record and the consistency of the
proposed use with Secretary of the Interior Standards for Rehabilitation, qualifying criteria directly relating
to NHPA mandates. Highest offerors could then be selected from qualified transferees. Whether GSA has
the authority to mandate a long-term financial commitment, as we do with lease contracts, is uncertain.

Easements offer the advantage over covenants of providing for ongoing preservation oversight. They can
be used to preserve exteriors, define alterations subject to external review, preserve specific spaces, or
provide for limited public access to significant areas, such as the Clara Barton Office in the Square 457
redevelopment. Easements are best held by states or non-profit groups with programs in place to enforce
the easement through periodic inspection. Where this is not possible or practical, GSA has the option of
holding the easement and retaining enforcement rights—more practical for easily accessible properties
than remote ones that GSA does not have the ability to closely oversee. Easements can also include a
reversionary clause if the property is not used and cared for in accordance with the deed.

Old U.S. Mint, San Francisco, CA

GSA and consulting parties developed a precedent setting Programmatic Agreement (PA) and related
transfer documents to ensure the continued preservation of the Old U.S. Mint, a four-story National
Historic Landmark located in San Francisco, CA. The building has been vacant since the U.S. Department
of Treasury declared it excess in 1996, after damages sustained in the Loma Prieta earthquake compelled
the federal government to bring the building up to current standards for protection against seismic
hazards. Cost estimates to seismically strengthen the brick chimneys and granite building ran as high
as $30 million, although it is now expected that new reinforcement technology such as center core
anchoring could significantly reduce the cost of seismic retrofit to about $15 million.

Constructed between 1869 and 1874, the Greek Revival building became one of the principal mints in
the U.S. during the 19th century and the chief federal depository for gold and silver mined in the West.
Designed by Alfred B. Mullett, it is one of the few downtown buildings to survive both the 1906 earthquake
and fire and the 1989 Loma Prieta earthquake.



The Old U.S. Mint, a four-story
National Historic Landmark in
San Francisco, is one of the
few downtown buildings to
survive both the 1906 earth-
quake and fire and the 1989

Loma Prieta earthquake.

HISTORIC PHOTOGRAPH OF THE OLD U.S. MIN

SAN FRANCISCO, CA, 1869-1874
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Sources of contention surrounding Section 106 consultation for the transfer included preservationists’
reservations concerning the City of San Francisco’s stewardship reliability in the wake of criticism result-
ing from city-funded demolition of ornamental interior spaces in the Beaux Art public library during an
adaptive use project to house the Asian Art Museum. Also debated were the symbolic and practical impli-
cations of federal disposal of National Historic Landmark property constructed for public use, since
protections afforded the property under the NHPA do not apply to local governments and private entities.

In the absence of a defined reuse, the PA focused on the process for selecting a developer, use, and over-
sight of the building's redevelopment and long-term care. Under the PA and related transfer documents,
use preference will be given to uses offering public access and benefit, particularly to uses incorporating
a museum. A consultation process resembling Section 106 compliance review has been established
to manage long-term change. The SHPO and the ACHP will provide third-party oversight of major alter-
ations. San Francisco currently anticipates commercial redevelopment, incorporating a museum.

Old Post Office and Custom House, St. Louis, MO

Redevelopment and disposal plans for the Old Post Office and Custom House introduce similar concerns
to those raised by the transfer of the Old U.S. Mint. Largely vacant following construction of the nearby
Thomas F. Eagleton U.S. Courthouse, the building has been operating at a six-figure loss for some time.
When Webster University expressed interest in establishing a campus in downtown St. Louis, GSA
initiated what would prove to be an arduous process to formulate an outlease redevelopment plan to
ensure the full occupancy and long-term financial viability of the National Historic Landmark constructed
between 1873 and 1884.

The granite building, with ornamental cast-iron interior supports and large, elaborate courtrooms, contains
Daniel Chester French sculptures that are among the most significant artworks in GSA's collection.
The building is situated dramatically on a raised platform in a focal point of historic downtown St. Louis,
an area referred to locally as Post Office Square, the locus of city and state revitalization efforts.

When the developer's prospective anchor tenant, the Missouri State Courts, announced that funding
for state occupancy at higher than market rates dictated by the project costs would require equity in the
building, the preservation focus shifted to creating transfer mechanisms for long-term preservation over-
sight similar to those established in the Old Mint PA.

Noteworthy achievements of the transfer agreement include provisions for third-party review by the
National Historic Landmarks program of major alterations or changes of use subsequent to the redevel-
opment, quality control standards for design and construction affecting historic materials, allowances
for public access to spaces originally constructed for public use, and casualty provisions delineating

consulting party responsibilities in resolving the appropriate response to catastrophic damage.



Square 457 (Clara Barton Office), Washington, DC

Square 457, located at 437-441 7th Street, NW in Washington, DC, is one of a number of commercial prop-
erties that GSA acquired when Congress mandated sunset provisions for the Pennsylvania Avenue
Development Corporation (PADC), established in the late 1960s amid growing concern that the grand
artery of the nation's capital was no longer an appropriate backdrop for inaugural parades and other
ceremonial events of the State. PADC's jurisdiction extended from Pennsylvania Avenue to the city's
historic commercial district including Washington's Chinatown. PADC's legacy includes restoration and
reuse of the Willard Hotel, Gallery Row, and other historic buildings; $L5 billion in private-sector invest-
ment; and resurgence of the area as a residential neighborhood, now referred to as the Penn Quarter.

GSAs 1998 solicitation for commercial redevelopment of Square 457, one of the last remaining develop-
ment parcels in the area, included provisions requiring restoration, substantial reconstruction of one
historic facade, and preservation with public access to a space Clara Barton used as an office during the
1860s. Transfer provisions include a government easement on the facades and Clara Barton's office,
where 19th-century artifacts such as clothing, papers, and an original room sign, were discovered in
November 1997. Barton, who later founded the American Red Cross, used the office as a base for

providing medical assistance and supplies to wounded soldiers during the Civil War, and at President
50 LD l E R 5 Lincoln’s request, provided assistance to families trying to locate missing Union soldiers. GSA is pursuing
| i-' f }'I:E ,.,",g-ruFT 'rl- 9 preservation of the Clara Barton rooms as museum space, while Dallas-based JPI is redeveloping the
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]:l rest of the site as a 428-luxury apartment complex, scheduled for completion in 2005.
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Lighthouse partnership
SN RECOVERED FROM THE SITE OF CLARA BARTON'S The National Historic Lighthouse Preservation Act of 2000 (NHLPA) provides special authority for

SCOVERED IN A 19TH-CENTURY

disposal of historic lighthouses and stations, with a national program to promote long-term preservation

A FROM THE FORMER

PENNSYLVANIA AVENUE DEVELOPMENT CORPORATION.

and reuse of the high-maintenance structures. The NHLPA allows lighthouse properties to be transferred

RIVATE REDEVELOPMENT WILL PRESERVE THE ROOMS

S MUSEUM SPACE

at no cost to federal agencies, state and local governments, non-profit corporations, and community
development organizations for park and recreation, cultural and historic, and educational uses.

Under the Act, Property Disposal is disposing of over 300 light stations being declared excess by the
U.S. Coast Guard over the next 10 years and working with the National Park Service to identify potential
uses and owners. The National Park Service brings to the collaboration its experience of developing
public-private partnerships to fund preservation of remotely located buildings within National Parks.

GSA's recent disposal of the Tawas Coast Guard Station in Losco County, Ml is a preservation success
story. On November 7, 2002, GSA conveyed the historic lighthouse to Michigan's Department of Natural
Resources through GSA's public benefit program for historic monuments. Constructed in 1876, the 70-foot
tower is listed on the National Register of Historic Places. The state will operate the lighthouse as a

museum and educational site.
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Most federal National Historic Preservation Act (NHPA) compliance centers around Section 106—which
establishes requirements for project planning, external review, and public participation to avoid, or at least
minimize, adverse effects on cultural property resulting from federal activity—and Section 110—which
requires agencies to identify and develop programs and plans to preserve cultural property in their
care. Federal undertakings governed by Section 106 tend to generate the greatest public interest. As
a result, for many federal programs Section 106 and the NHPA are synonymous, and the principal focus is
on simply executing the compliance process requirements rather than using the process to substantively
guide project outcome.

While from a litigation standpoint a focus on process over outcome may make sense, such a narrow
view obscures the higher purpose of the NHPA to encourage preservation by creating a framework for
thoughtfully approaching decisions affecting cultural property.

GSA is striving to move beyond rote compliance with the prescriptive provisions of the NHPA to embrace
the spirit of the law and related directives by creating internal tools, training, recognition programs,
and procedures that reinforce the importance of decisions and project results that demonstrate good
stewardship. Since 1999, GSA has achieved several major successes toward that end:

Heritage Awards, which have continued to grow in content and stature, culminating in the program’s
incorporation into the GSA Design Awards for 2005;

GSA procedures for historic properties, including ADM 1020, reinforcing the importance of stewardship
and successful project/decision results as agency policy;

Expanded central and regional preservation Web sites;

Greatly improved levels of regional support with formal establishment of qualifying standards and range

of duties for Regional Historic Preservation Officers; and

Six-volume Preservation Desk Guide of model documents and stewardship-minded document samples

covering every aspect of GSA activity.

All of these initiatives have contributed to GSA's rising profile as a progressive and conscientious steward.



At the same time, GSA's stewardship track record continues to suffer from compliance setbacks stem-
ming from inadequate understanding of preservation issues associated with site selection, new
construction in historic districts, and other undertakings that do not necessarily involve GSA historic
property but may have a major effect on historic buildings, historic areas, or archaeological artifacts.

Compliance improvement priorities include:

Promoting reuse of historic buildings by working with regions to achieve full building occupancies,
maximize revenue, and reduce operating costs;

Achieving better repair and alteration project outcomes by assisting regions in procuring preservation
services and using the model preservation design scope of work for historic building projects;

Promoting site selection that complies with E.O. 13006 (recommending locations in historic areas, and
reusing historic buildings where possible) but avoids acquiring sites encumbered with historic buildings
that cannot be reused;

Initiating early, meaningful consultation for new construction affecting historic buildings;

Increasing regional use of Building Preservation Plans by making them easier to use and by accelerat-
ing completion of plans for the remainder of the historic inventory;

Accelerating nomination of eligible properties to the National Register; and

Establishing collections and records management for archaeological artifacts.
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Section 110 Compliance: Identification and Preservation Planning

Nominating Properties to the National Register

Section 110 requires federal agencies to identify historic resources under their jurisdiction and to establish
preservation plans for long-term care. To ensure against inadvertent destruction of historic buildings,
the federal process guiding changes to historic properties requires agencies to consider effects of their
undertakings on properties that may be eligible for the National Register, even if a formal eligibility deter-
mination has not been made.

Although agencies are required to proactively nominate properties and prepare preservation plans, GSA
has never sustained a program for nominating potentially eligible properties. Among GSA regions, the
Greater Southwest Region has been among the most proactive, listing 8 buildings in 2000 and 7 buildings
in 2001

Since then, GSA regions listed only one property, the Charles E. Simons, Jr. Federal Building and U.S.
Courthouse in Aiken, SC in 2003. Continuing at the current rate, it would take 200 years to comply with
Section 110, not counting buildings that will become eligible on reaching 50 years of age in the interim.
Even at the 2000-2001 pace of nominations, it would take 25 years to nominate the remaining 200 prop-
erties that have been determined eligible or likely to be eligible.

GSA's failure to regularly nominate eligible properties is not simply a reflection of recalcitrance or neglect.
In an environment of limited project funding, funding for studies such as National Register nominations
compete with funding for repair and alterations. It has been reasonable to conclude that limited funds are
better spent procuring qualified preservation design teams and construction firms to ensure appropriate
repairs and alterations in historic buildings than to recognize and nominate properties at the expense of
good preservation design and construction.

Provided that GSA sets the same preservation standard for potentially eligible, as well as National Register
listed, properties, the preservation outcome should be the same. However, there are important reasons to
actively pursue National Register designation:

Only listed properties and Section 111 outlease income earners are authorized to receive project funding
from outlease revenue (BA 64);

Eligibility for preservation project tax credits generally requires listing;

Listing reduces confusion among GSA associates and clients who do not understand that the same
preservation treatment standards apply to eligible, but not-yet-listed, as listed historic properties;

Listing increases opportunities for marketing space in historic buildings to prospective tenants; and

Listing creates greater respect for historically significant architectural attributes and greater care in

pursuing maintenance, repairs, and alterations.



In 2000 and 2001, the Greater
Southwest Region nominated these
buildings to the National Register:

U.S. Post Office/Courthouse,
Texarkana, AR

U.S. Post Office/Courthouse,
Alexandria, LA

Federal Building/U.S. Courthouse,
Baton Rouge, LA

Federal Building, Alamogordo, NM

Federal Building/U.S. Courthouse,
Lawton, OK

Carl Albert Federal Building/U.S.
Courthouse, McAlester, OK

Federal Building/U.S. Courthouse,
Muskogee, OK

Federal Building, Tulsa, OK
U.S. Courthouse, Austin, TX
U.S. Courthouse, El Paso, TX

Eldon B. Mahon U.S. Courthouse,
Fort Worth, TX

U.S. Post Office/Courthouse,
Galveston, TX

U.S. Post Office/Courthouse/Custom
House, Laredo, TX

Federal Building/U.S. Courthouse,
Marshall, TX

Federal Building/U.S. Post
Office/Courthouse, Tyler, TX

ELDON B. MAHON U.S. COURTHOUSE, FORT WORTH, TX, 1933-1934

Listing of National Register eligible properties took on a new urgency in 2004, when General Counsel
review clarified the limits of GSA's authority to use outlease proceeds, compelling GSA to accelerate list-
ing or sacrifice its flexibility to invest outlease proceeds strategically. The challenge is to maintain the
viability of significant properties and reprogram funds as appropriate to ensure that no income is lost at
the end of the fiscal year when funds expire.

At the same time, new reporting responsibilities under E.O. 13287 are increasing federal accountability for
proactively complying with Section 110 identification and designation requirements. In response, GSA is
exploring alternatives for accelerating designation of its eligible properties, beginning with not-yet-listed
Legacy (monumental) buildings that most merit retention and reinvestment to remain viable in federal
use. Alternatives include bundling listings geographically or thematically to achieve economies of scale. A
3-5 year phased program to designate approximately 200 National Register eligible properties would
demonstrate that GSA is making a concerted effort to comply with the law.

Digitizing National Register Nominations

Along with initiatives to accelerate designation of eligible properties, GSA is working to make existing
National Register nomination documents more accessible for use by project teams, clients, and others
interested in GSA's historic buildings. Through an agreement with the National Park Service, digitization of
GSAs National Register nominations has been accelerated and documentation for all individually listed
properties is now available online. Nominations for contributing properties in historic districts and thematic
listings will follow.
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Evaluating Buildings Under 50: 1950s-70s Modernism

Although only a few GSA Modern buildings were designed by recognized Modern masters, some will
become National Register eligible when they reach 50 years of age, because of important historic events
that have taken place within them, because they represent significant architectural types, or because they
will meet other National Register eligibility criteria. As the Modern buildings of the Great Society era
become cultural vestiges of a past generation, new preservation advocates have emerged, in at least one
case completely taking GSA by surprise.

In Denver, CO local citizens railed against GSA for a planned courthouse entrance expansion that
would require removal of a colonnade constructed in 1965. Modern fans identified the Byron Rogers
U.S. Courthouse, designed by local architectural firms James Sudler Associates and Fisher and Davis,
as Denver’s best example of “New Formalism” In this case, the need for change to accommodate new
security requirements and changing circulation patterns—coupled with new awareness of the building's
potential National Register eligibility—called attention to a paradox that GSA can expect to face again.

All of these buildings will require substantial reinvestment to remain useful, if not replaced or excessed.
Many contain materials and systems that have not aged well and cannot be repaired or even replaced in
kind. Some require whole new facades. All will need to meet new security standards, accommodating
queuing space that may exceed the capacity of existing entrance lobbies, as in the Byron Rogers
Courthouse. Tenants will continue to request changes to update lobbies, humanize stark plazas, and
improve wayfinding where architectural hierarchy to distinguish public circulation and ceremonial space
is absent.

GSA's challenge with this segment of the inventory is not only to maintain functionality and customer
satisfaction within a stewardship framework that takes into account potential National Register eligibility,
but also to weigh the merit of investing in these properties against that of investing in other properties,
including GSA's 19th and early-20th century monumental buildings, of superior construction quality and
cultural value.

GSA's Office of the Chief Architect enlisted leading American architects, preservationists, and architec-
tural historians to participate in forums held at Yale University (2000), GSA Headquarters (2001), and
the National Preservation Conferences in Providence, RI (2001), and Cleveland, OH (2002). As a follow up
to these discussions, the Center for Historic Buildings commissioned a study, to explore the broader
historical and architectural context within which these buildings were designed and constructed, to get
a sense of their overall merit.



Growth Efficiency and
Modernism: GSA Buildings of
the 1950s, 60s and 70s, released
by GSA’s Center for Historic
Buildings in 2003, includes

an Eligibility Assessment Tool
to assist regional associates

in determining the likelihood
that a building of this era may
be eligible for the National
Register of Historic Places (NR)

now or in the future on reaching

the 50 year NR age threshold.

Results were released in a bound and illustrated report entitled Growth, Efficiency and Modernism, in
2003. The first study to substantively explore the character of these buildings and the changing philoso-
phy of the federal government's public buildings program, the report documents the range and highlights
of GSA's Modern inventory, as well as the challenging design issues they are raising today. It also contains
an Eligibility Assessment Tool to assist regional preservation associates in determining the likelihood
that a building of this era may be determined exceptionally significant now or potentially eligible in the
future. Since its release, the report has generated considerable interest in the preservation community and
commendation from oversight groups impressed with the study's methodical approach to categorizing
and evaluating this voluminous, but little understood, body of federal assets.

MUDERNISM
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Building Preservation Plans

The Building Preservation Plan (BPP) database was created in 1989 to comply with Section 110's require-
ment that federal agencies “establish a program for the identification, evaluation, nomination... and
protection of historic properties, [ensuring that]... such properties are managed and maintained in a way
that considers the preservation of their historic, archaeological, architectural, and cultural values”’ The
program provides comprehensive information on individual buildings, including images and documenta-
tion of alterations; zoned floor plans to show the relative significance of interior and exterior spaces;
inventories of original materials and deficiencies; and recommended treatments. BPPs have been com-
pleted for 212 buildings (see Appendix A).

A major BPP database upgrade now underway will expand the breadth of the database to fill previously
unmet project information needs, eliminate unnecessary detail that is not being used, and make this infor-
mation accessible to all associates for the first time. Under Phases | and Il completed in 2003, the BPP
became Internet accessible, with a new look and improved navigation to make it more user-friendly.

Under Phase Il more substantive changes will enable expanded use of the database by linking to other
PBS databases and programs to ensure that project planning mechanisms are tied to guidance the in
BPP. The new BPP will also provide needed information that is not currently available, including an
expanded range of building images, more in-depth analysis of historic material deficiencies and solutions,
building-specific rehabilitation design guidance, better navigation features, and new data fields enabling
National Register nomination forms to be generated from BPPs. To improve the availability of current
technical guidance for remedying historic material deficiencies, BPP scopes of work will also require
architects to review, update, and add, if necessary, applicable guidance to the Technical Procedures
Database linked to the BPP.

Archaeology

Another endemic regulatory challenge requiring a centrally coordinated, programmatic solution is com-
pliance with laws concerning protection of archaeological resources. The Archaeological and Historic
Preservation Act (16 U.S.C. 469-469c) of 1974 and the Archaeological Resources Protection Act (16 US.C.
470ii-mm) of 1979 require federal agencies involved in federally-assisted or licensed construction projects
to recover, protect, and preserve significant scientific, prehistoric, or archaeological resources being
disturbed as a result of a federal undertaking. Artifacts recovered from federal land or as a result of
federal activity (excluding human remains and artifacts covered under the Native American Graves

Protection and Repatriation Act) remain the property of the federal government in perpetuity.



Discovery of the African
Burial Ground beneath a
parking lot at 290 Broadway,
New York, NY resulted in the
most significant archeological
recovery in GSA history.
Designated a National Historic
Landmark in 1993, the artifacts
and human remains recovered
yielded information on the
contribution that enslaved
and free African men, women,
and children made to the
economy, development, and

culture of colonial New York.

PANEL FROM THE EXHIBIT:

RETURN TO THE PAST TO BUILD THE FUTURE

All ground-disturbing projects raise potential archaeological compliance concerns, since artifacts can be
present just below the surface. While most construction projects include appropriate provisions enabling
identification, assessment and recovery, some do not. Meeting project schedules and containing costs by
avoiding compliance with federal laws places GSA at serious legal risk and is unacceptable. Violations
erode GSA's public image, weakening our leverage in subsequent compliance negotiations.

To avoid delays, scopes of work and estimates for repair and alteration projects not large enough to
warrant an Environmental Assessment or Environmental Impact Statement should include appropriate
historical research to determine the likelihood of significant archaeological artifacts being present
(Phase I). Projects should also include provisions for analysis of sample areas to verify the presence of
artifacts, should Phase | trigger the need for on-site testing (Phase Il). Preliminary consultation with GSA's
Regional Historic Preservation Officer, Regional Environmental Officer, and State Historic Preservation
Officer can be helpful in learning what may already be known about a site and can sometimes eliminate
the need for any further research.

Although extraction of samples is sometimes done during construction, completing site testing prior
to construction, as a design-phase study, reduces the risk of unanticipated cost and delay for artifact
recovery. The discovery of artifacts during site testing often, but not always, necessitates artifact recovery
(Phase Ill). When artifacts are discovered, one of the roles of GSA's archaeological consultant team is
to advise GSA on the significance and likely National Register eligibility of the artifacts. In consultation
with the State Historic Preservation Officer and, at his or her discretion, the Advisory Council on Historic
Preservation, GSA determines whether the significance of the discovery merits further artifact recovery,
analysis, and storage. The goals and methodology of recovery and long-term curatorial care are then
laid out in a Memorandum of Agreement.

L
|

GSA's greatest archaeological compliance challenge is dealing appropriately with recovered artifacts

LIFLERE OF THE and archaeological research records once projects are completed. The Archaeological and Historic

PLIRLAL GiF Preservation Act and the Archaeological Resource Protection Act require the Secretary of the Interior to
establish standards for the long-term care of archaeological artifacts and to report annually to Congress
on the federal archeology program, providing recent research and recovery statistics in addition to details
on the care of artifacts previously recovered (for which agencies hold long-term responsibility). Certain
specialized artifacts may be transferred to other appropriate federal agencies, such as the U.S. Navy to
whom GSA transfers most underwater artifacts, principally remnants of Confederate vessels, which

become GSA's responsibility as federal property, once discovered.
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GSA compliance with statutes governing the recovery and preservation of archaeological artifacts remains
inconsistent. GSA has no archaeological collections management or information management program.
It has no means by which to comprehensively implement a program for compliance because no federal
repository able to meet national program needs exists. Neither do uniform requirements for accession-
ing, cataloguing, loaning, exhibiting, or otherwise using GSA archaeological artifacts exist. Furthermore,
GSA has little means by which to share these resources with interested researchers.

The Southeast Sunbelt Region has achieved noteworthy success in