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Climate Action, Planning and
Development
Item #: 2023-569

Subject: ~ Heritage Revitalization Agreements in Queen’s Park Heritage
Conservation Area

RECOMMENDATION

THAT Council direct staff to remove the suspension of new Heritage Revitalization
Agreement (HRA) applications in the Queen’s Park Heritage Conservation Area.

PURPOSE

To seek Council direction on the potential to lift the temporary suspension of new
Heritage Revitalization Agreement (HRA) applications in the Queen’s Park Heritage
Conservation Area, in place since June 21, 2021.

EXECUTIVE SUMMARY

New applications for HRAs in the Queen’s Park Heritage Conservation Area were
suspended temporarily in June 2021 while the HRA Policy Refresh project (HRA
Refresh) was undertaken. The HRA Refresh was anticipated to conclude in 2022. The
temporary suspension was brought forward in response to feedback received from the
community at that time. Since then, the outstanding work on the Heritage Conservation
Area has been concluded, including the incentives program. However, the HRA Refresh
has not proceeded as planned as it was put on hold in May 2022 due to staff shortages
and resulting capacity issues. HRA applications in all other neighbourhoods have
continued to be received and processed, using existing policy, procedures and
processes.
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With the completion of the new Council Strategic Priorities Plan 2023-2026, the
Planning Division will be bringing forward a work plan that aligns with the Strategic
Priorities Plan. It is anticipated that the goals of the HRA Refresh will be incorporated
into the Infill Housing Program and other work rather than advanced as a standalone
project, and subsequently will have a further extended timeline.

As the HRA Refresh has not been completed to the timeline anticipated, Council is
asked to consider if the temporary suspension on new HRA applications in Queen’s
Park should be removed at this time or continue. If the temporary suspension is
removed, HRAs would continue to be guided by the City’s 2011 policy.

Removing the suspension would enable the benefits of HRA projects, both private and
public, to be available in Queen’s Park as in other neighbourhoods citywide. This
includes the private benefit of development opportunity as well as the public benefits of
achieving conservation of heritage assets, and a higher level of protection through
heritage designation than is provided by the Heritage Conservation Area. HRAs can
enable the addition of housing options through Zoning Bylaw relaxations such as
subdivision and ‘gentle density’ with laneway and carriage houses. Lifting the
suspension would also enable potential projects to submit applications that have now
waited up to two years to do so including at least one that was at an advanced stage of
preparation when the suspension was implemented. With the pause of the HRA Refresh
and the timing of the Infill Housing Program work, the delay for this and other potential
projects could extend to five years.

Continuing the suspension would provide opportunity to address the concerns raised
regarding the balance of private and public benefits achieved through HRAs in the
Heritage Conservation Area through the Infill Housing Program, which is anticipated to
be launched in mid-2024 and to be concluded in summer/fall 2026.

BACKGROUND

Policy and Regulations
Further details of related City policies and regulations are provided in Attachment 1.

The Queen’s Park Heritage Conservation Area was adopted by Council in 2017.
Encompassing approximately 700 properties, it is an area management tool to retain
and enhance the historic value and heritage character of the neighbourhood. This
includes exterior heritage protection of the front, sides and visible roof for pre-1941
buildings (Protected properties) and design control for new construction using Heritage
Alteration Permits and design guidelines. An incentive program for Protected properties
provides a density bonus and flexibility for laneway and carriage houses.

A Heritage Revitalization Agreement (HRA) is a negotiated agreement between the City
and a property owner for the purposes of heritage conservation. In exchange for long-
term legal protection through a Heritage Designation Bylaw and exterior conservation,
certain zoning relaxations are considered. An HRA achieves stronger heritage
protection on an individual property than the Heritage Conservation Area as well as
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securing restoration and/or rehabilitation of the property which supports long-term
viability of heritage properties. The City’s Heritage Policy for the Use of Heritage
Revitalization Agreements was adopted in 2011 and guides the use of HRAS citywide.

HRA Policy Refresh

The HRA Refresh is intended to refine and update the City’s Heritage Policy for the Use
of HRAs (2011), building from the strong and long-standing existing framework. On
June 21, 2021, Council directed staff to prepare a work plan for the update. The work
plan was endorsed by Council in August 2021 with goals, milestones and a timeline.
Draft Principles and the community consultation plan were endorsed in November 2021.
The update focuses on small-scale residential applications, the project types most
common in Queen’s Park. Larger residential developments (six units and greater) or for
other land uses (commercial, etc.) have continued per the existing policy framework. As
part of the HRA Refresh work, staff provided a report on the post-implementation
evaluation of the Heritage Conservation Area and also on the final incentives program.

On May 30, 2022, Council received a report for information regarding adjustments to
work plans due to staff resourcing challenges. This included putting on hold the HRA
Refresh policy/implementation.

Further information on the HRA Refresh is provided in Attachment 2.
Suspension of HRAs in the Queen’s Park Heritage Conservation Area

Following feedback from the community and specifically from the Queen’s Park
Residents’ Association, Council passed a resolution to implement a temporary
suspension of HRAs in Queen’s Park. Concerns expressed were principally that HRAs
coming forward in Queen’s Park were disproportionately in favour of the property owner
or developer benefits, rather than an appropriate balance with the public benefits
achieved through protection and conservation. On June 21, 2021, the Mayor introduced
the following resolutions that were passed by Council:

THAT Council support a temporary suspension in the processing of heritage
revitalization agreement applications in the Queen’s Park heritage conservation
area as of June 21, 2021 and until a revised HRA policy is in place, excepting
those applications or pre-application reviews received prior to that date;

THAT Council direct staff to report back on the number and status of heritage
revitalization agreement applications and pre-application reviews in the Queen’s
Park heritage conservation area received on or before June 21, 2021, with the
general expectation that they would continue to be processed,

THAT Council direct staff to finalize a work plan for an update to the 2011 policy
for the use of heritage revitalization agreements, which would integrate the
development of the 2017 Official Community Plan and the heritage conservation
area.
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Following Council’s direction, staff provided a report identifying in-stream projects where
a full application had already been submitted. These projects were able to continue
through the HRA process. Potential applicants working towards a full application were
not included.

DISCUSSION

New applications for HRAs in the Queen’s Park Heritage Conservation Area were
suspended temporarily in June 2021 while the HRA Refresh was undertaken,
anticipated to conclude in 2022. Since then, the HRA Refresh was put on hold in May
2022 due to staff shortages and resulting capacity issues. HRA applications in all other
neighbourhoods have continued to be received and processed, guided by the City’s
2011 policy.

Since the temporary suspension was implemented, several factors have changed:

e The Council Strategic Priorities Plan 2023-2026 has been completed and work
plans are in development. The use of HRAs can support priority areas,
particularly the ‘Homes and Housing Options’ priority Outcomes for Infill Housing
to help provide “diverse housing options in all neighbourhoods of New
Westminster”, and for Climate Action with the opportunity for energy retrofits of
heritage buildings.

e The HRA Policy Refresh project has not proceeded as planned. The goals of the
HRA Refresh are anticipated to be addressed through other related projects
including the Infill Housing Program rather than advance as a standalone project,
and subsequently will have a further extended timeline to at least summer 2026.

e The outstanding items for the implementation of the Heritage Conservation Area
have been completed. An incentives program is in place and the Heritage
Conservation Area is working as intended with the balance of heritage protection
with managing change and evolution of the neighbourhood. Additional incentives
would only be available through an HRA.

Historically, Queen’s Park has seen a larger number of HRAs than other
neighbourhoods. Nine have been adopted since 2017 (36% of the total for the city in
that time) and at least 20 since 1998. HRAs have been a valuable tool in achieving
heritage conservation and long-term protection of heritage assets in Queen’s Park and
there are further properties that could be suitable candidates for an HRA in the future.

Options for Consideration
Two options are presented below for consideration, to remove the temporary

suspension on new HRA applications in Queen’s Park at this time or to continue the
suspension until the Infill Housing Program work is concluded.
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Option 1: Remove the temporary suspension of new HRA applications in Queen’s Park

Removing the suspension would enable the benefits of HRA projects to be available in
Queen’s Park as in other neighbourhoods citywide. This includes the private benefit of
development opportunity as well as the public benefits of achieving conservation of
heritage assets, and a higher level of protection through heritage designation than is
provided by the Heritage Conservation Area. HRAs can enable the addition of housing
options through Zoning Bylaw relaxations such as subdivision and ‘gentle density’ with
laneway and carriage houses. This could help towards the housing objective of diverse
options in all neighbourhoods.

Removing the suspension would also enable potential projects to submit applications
that have now waited up to two years to do so. At least one potential application was at
an advanced stage when the suspension was put in place. Each HRA is unique and
staff would work with the applicant on a case-by-case basis to achieve a balance of
public and private benefits, appropriate to the context.

If the suspension is lifted, it is anticipated that more HRA applications overall will be
received than at the current time. Such an increase would affect processing time
although applications that most closely align with City priorities would be prioritized.
Staff recommends this option.

Option 2: Continue the temporary suspension of new HRA applications in Queen’s Park

The temporary suspension was brought forward in response to feedback received from
the community at that time. The concern raised was that HRAs coming forward in
Queen’s Park were disproportionately in favour of the property owner or developer
benefits, rather than an appropriate balance with the public benefits achieved through
protection and conservation. Since then, the outstanding work on the Heritage
Conservation Area has been concluded, including the incentives program available,
however, the HRA Refresh has not proceeded as planned.

In alignment with the Council Strategic Priorities Plan, staff propose to launch an Infill
Housing Program that will explore allowing for diverse housing options in all
neighbourhoods of New Westminster. The creation of this Program would consider
direction from the Province that indicates that legislation will be introduced to allow up to
four units on a traditional single detached dwelling property. Infill housing forms are
often a feature of small scale HRAs and staff sees value in incorporating the goals of
the HRA Refresh and the concerns raised by the community into the Infill Housing
Program rather than advancing the HRA Refresh as a standalone project.

The Planning Division will be bringing forward a work plan that aligns with the new
Council Strategic Priorities Plan, and that outlines the timing of the Infill Housing
Program, currently anticipated to be launched in mid-2024 and completed in mid-2026.
Council could decide to continue the suspension of new HRA applications in Queen’s
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Park until this work is completed. This would further impact at least one potential
applicant that has been waiting to submit an application. It is not known how many more
HRA applications have not been submitted due to the suspension.

NEXT STEPS

If Council endorses removing the suspension, new applications for HRAs in the Queen’s
Park Heritage Conservation Area could be submitted starting immediately and would
follow the current policy and established process for all HRAs in New Westminster.

If Council continues the suspension, the opportunity to review it would be brought to
Council when the Infill Housing Program and other related work is complete.

FINANCIAL IMPLICATIONS

While there are no immediate direct financial implications associated with lifting the
suspension of new HRA applications in the Queen’s Park Heritage Conservation Area,
there is potential for minor additional permit revenue from new applications.

The funding necessary to support the Homes and Housing strategic priority, including
the Infill Housing Program, will be presented and discussed during the 2024 budget
deliberations. This will ensure that the City has the necessary resources to effectively
implement housing initiatives in alignment with its strategic objectives.

OPTIONS

The following options are presented for Council’s consideration:

1. That Council direct staff to remove the suspension on new Heritage
Revitalization Agreement (HRA) applications in the Queen’s Park Heritage
Conservation Area.

2. That Council direct staff to continue the suspension of new Heritage
Revitalization Agreement (HRA) applications in the Queen’s Park Heritage
Conservation Area until the Infill Housing Program is complete.

3. That Council provide staff with alternative direction.

Staff recommends Option 1.

ATTACHMENTS

Attachment 1. Summary of Related City Policy and Regulations
Attachment 2: Summary of Heritage Revitalization Agreement Policy Refresh
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APPROVALS

This report was prepared by:
Judith Mosley, Senior Heritage Planner

This report was reviewed by:
Lynn Roxburgh, Supervisor of Land Use Policy Planning
John Stark, Acting Senior Manager of Climate Action, Planning and Development

This report was approved by:

Serena Trachta, Acting Director of Climate Action, Planning and Development
Lisa Spitale, Chief Administrative Officer
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SUMMARY OF RELATED CITY POLICIES AND REGULATIONS

Queen’s Park Heritage Conservation Area

A Heritage Conservation Area is a distinct neighbourhood, characterized by its historic
value and heritage character, which is identified in a City’s Official Community Plan
(OCP) for heritage conservation purposes. The Queen’s Park Heritage Conservation
Area, the sole of its kind in New Westminster, was adopted in 2017. It is bounded by
Sixth Avenue to the north and Royal Avenue to the south, Sixth Street to the west and
Queen’s Park to the east, and includes approximately 700 properties. The Heritage
Conservation Area is an area management tool, which includes both heritage protection
for the exterior (front, sides and roof visible from the street) of pre-1941 existing
buildings, and design control for new construction. This is facilitated through Heritage
Alteration Permits (HAPs) and design guidelines. There is also an incentive program for
Protected properties (of which there are approximately 300) in the area’s zoning which
provides an increase in allowable floor area and flexibility for laneway and carriage
houses.

Heritage Revitalization Agreements

A Heritage Revitalization Agreement (HRA) is a negotiated agreement between the City
and a property owner for the purposes of heritage conservation. In exchange for long-
term legal protection through a Heritage Designation Bylaw and exterior restoration,
certain zoning relaxations are considered. An HRA does not change the zoning of the
property, rather it adds a new layer which identifies the elements of the zone that are
being varied or supplemented. An HRA is not legally precedent setting as each one is
unigue to a specific site.

The City has a Heritage Policy for the Use of Heritage Revitalization Agreements which
was adopted in 2011. Per the policy, when Council considers entering into an HRA with
a property owner, one of the objectives is to balance the benefits to the property owner
with the benefits to the public. Lot size, density, and siting or massing elements may be
considered for relaxation, and the Official Community Plan (OCP) land use designations
permit consideration of other higher density housing forms. Typically, the public benefit
is considered to be the legal protection of a property through a Heritage Designation
Bylaw and exterior conservation. HRAs are an important and successful component of
the City’s heritage program. They are the primary method through which Heritage
Designation is secured.

Heritage Designation Bylaw

A heritage property which is the subject of an HRA is also protected by a Heritage
Designation Bylaw. A Heritage Designation Bylaw is a form of land use regulation that
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places long-term legal protection on the land title of a property. Any changes to a
protected heritage property must first receive approval from City Council (or its
delegate, the Director of Climate Action, Planning and Development) through a Heritage
Alteration Permit (HAP). Future development is no longer entitled, but could be
permitted by Council with an HAP. HAP applications are also evaluated by staff against
the Standards and Guidelines for the Conservation of Historic Places in Canada.

Heritage Designation is a stronger form of heritage protection than that provided by the
Heritage Conservation Area.

Heritage Register

A heritage asset which is protected by a Heritage Designation Bylaw is also listed on
the City’s Heritage Register. The Heritage Register is an official list of properties
identified by the City as having heritage value. The City created a Heritage Register in
1994 and currently has over 200 properties listed, which include single family dwellings
(the majority of listings), commercial buildings, parks, roads and a tree. A property,
building or feature may only be added or removed from the Register by order of Council.

The Heritage Register is used to identify heritage assets in the city, both those that have
been legally protected through Designation, and those that are not legally protected but
have heritage merit. It is also a planning tool through which the City can work with
property owners to identify opportunities for retaining buildings with heritage merit.
Beyond the advantage to the community of protecting the city’s heritage, property
owners may also benefit directly from retaining a heritage building. For example,
properties listed on a Heritage Register are eligible for special provisions in the BC
Building Code and the Homeowner Protection Act.

Heritage Policy for the Use of HRAs

The City’s Heritage Policy for the Use of HRAs was adopted in 2011 and provides a
framework for the use of HRAs in the city. Based on the principle to preserve and
encourage the rehabilitation of valued heritage resources using a clear HRA policy, the
key elements of the City’s current policy are that HRAs should:

e be integrated with other important City policies and priorities (specifically the
OCP and strategies related to housing);

e balance development benefits with community benefits;

e have a clear application process;

e include methods for accountability in construction; and

¢ meet the Standards and Guidelines for the Conservation of Historic Places in
Canada.
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The policy has established a strong foundation of practice over the past twelve years,
and continues to guide large-scale HRA applications (which are outside of the scope of
the HRA Refresh project). The Principles proposed for the HRA Refresh would build on,
rather than replace, those above.

Heritage Related Design Guidelines

Council endorsed the Standards and Guidelines for the Conservation of Historic Places
in Canada in 2008 as a basis for assessing heritage conservation projects within the
city. These are national guidelines for best practice in heritage restoration, rehabilitation,
and design. The goal of the Standards and Guidelines is to promote heritage
conservation best practice while ensuring respectful and sensitive new construction.
HRA applications are evaluated against these guidelines.
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Summary of Heritage Revitalization Agreement
Policy Refresh
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SUMMARY OF HRA POLICY REFRESH

The HRA Refresh is intended to refine and update the City’s Heritage Policy for the Use
of HRAs (2011), building from the strong and long-standing existing framework. The
policy would be updated to address those areas and building forms designated
“‘Detached and Semi-Detached” and “Ground-Oriented Infill” in the Official Community
Plan (OCP), commonly projects with less than six units.

On June 21, 2021, Council directed staff to prepare a work plan for an update to the
2011 policy for the use of HRAs in New Westminster. The update aimed to ensure
alignment of the policy with the 2017 Official Community Plan and Queen’s Park
Heritage Conservation Area (adopted 2017). The HRA Refresh is focused on small-
scale residential applications, the project types most common in the Heritage
Conservation Area. Larger residential developments (six units and greater) or for other
land uses (commercial, institutional, etc.) have continued per the existing policy
framework. Goals, milestones and a work plan were endorsed by Council on August 30,
2021, with more detailed draft Principles endorsed on November 15, 2021.

The goals for the HRA Refresh, endorsed by Council are:
1. Increase clarity, certainty and expectations for applicants and the community;
2. Provide equitable incentives and requirements city-wide; and
3. Integrate with current City programs, policies, and Council priorities.

While each HRA is unique, specific to its site and not precedent-setting, an analysis of
past HRA applications as part of the HRA Refresh work identified five categories of
development incentives that have been included in HRASs to date:

Density

Subdivision

Stratification

Conversion (multiple units in a building)
Infill

a s wnhpeE

The draft Principles for the refreshed HRA policy are organized in four key areas of
heritage conservation, housing choice, community diversity and inclusion, and energy
reductions and environmental sustainability:

Heritage Conservation

Recognize and protect
¢ Include a site with confirmed heritage value
e Protect the heritage elements with a Heritage Designation Bylaw
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Conserve
e Not require major restoration (which incentivizes neglect for the purposes of
unlocking development potential)
e Include a Heritage Conservation Plan and long-term Maintenance Plan
e Engage a heritage professional for guidance in both the application review and
construction phases of the project

Incentivize
e Consider heritage as a community amenity contribution
e Create sufficient development benefit to incentivize conservation and retention
e Be comparable in time, cost, flexibility, and complexity to other application types

Housing Choice

Development
e Allow development and change on sites with heritage assets
e Be consistent with the existing OCP land use designation and related heritage

incentive
Infill
e Focus on “missing middle” ground-oriented infill housing forms (family-friendly
sized units preferred)
e Prioritize on-site space for living (e.g. housing, green-space, etc.) rather than for
vehicle parking
Rental

e Encourage the creation of rental units (such as through suite readiness)
e Do not reduce the number of existing rental units

Community Diversity and Inclusion

Equity and access
e Consider physical accessibility in both building and site design
e Provide a range of tenure and affordability options to expand the housing
continuum
e Have equitable eligibility, benefits, and requirements for similar projects city-wide

More diverse stories
e Support projects with histories that are not already represented in the program

Page 167 of 725



e Broaden the definition of heritage value to include more diverse narratives
(across economic, social, and cultural groups)

Expanded values
e Define “heritage” as historic significance, not as an aesthetic
e Consider intangible heritage values or non-building attributes and places
(e.g. trees, views, uses etc.)

Energy Reductions and Environmental Sustainability

Green space
e Provide access to at-grade on-site outdoor space for each residential unit
e Achieve appropriate storm water management and permeable surface ratios,
with an emphasis on natural rather than engineered systems

Tree protection
e Emphasize tree retention (on-site and in the public realm)
e Process a Tree Permit application concurrently with the HRA review process

Green building
e Apply Step Code for new construction
e Ensure access to “green building” incentive programs (e.g. thick wall density or
Energy Save New West)
e |dentify energy upgrades for the heritage building in its Conservation Plan

Sustainable transportation
e Provide secured, weather protected bicycle parking for each residential unit
e Support relaxations for on-site vehicle parking spaces where alternative
transportation options exist

As part of the HRA Refresh work, on November 1, 2021, staff provided a report on the
post-implementation evaluation of the Heritage Conservation Area and also on the final
incentives program. Council endorsed the conclusion of the incentives program work
and that incentives related to tenure and unit count be considered in the HRA Refresh
work.

On May 30, 2022, Council received a report for information regarding adjustments to
work plans due to staff resourcing challenges. This included putting on hold the HRA
Refresh policy/implementation.

Page 168 of 725



Some of the work was completed before the pause on the project. The next step for the
program was to include further refinement of the Principles, creation of a draft policy
document, and consultation with the broader community.
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