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Mr. CrUZ, from the Committee on Commerce, Science, and
Transportation, submitted the following

REPORT

[To accompany S. 2351]

[Including cost estimate of the Congressional Budget Office]

The Committee on Commerce, Science, and Transportation, to
which was referred the bill (S. 2351) to supplement existing lease
authorities available to the Administrator of the National Aero-
nautics and Space Administration to support research, education,
and training, and for other purposes, having considered the same,
reports favorably thereon with an amendment (in the nature of a
substitute) and recommends that the bill (as amended) do pass.

PURPOSE OF THE BILL

The purpose of S. 2351 is to expand the leasing authority of the
National Aeronautics and Space Administration (NASA) Adminis-
trator to enter leases for real property at NASA centers to develop
facilities for space-related activities.

BACKGROUND AND NEEDS

In June 2023, as part of NASA’s broader long-term strategy to
establish regional hubs of human spaceflight expertise and expand
civil and commercial access to space, the agency issued an an-
nouncement for proposals for the use of underdeveloped NASA cen-
ter property.l The request sought to lease all or part of the prop-
erty to qualified entities for development. The objectives were to:

1NASA “Lease for Non-Excess Undeveloped Land at Johnson Space Center (Houston, TX),”
notice ID AFP-JSC-EXP-2023, June 9, 2023, https://sam.gov/opp/3fdf780607c64f24ad
1668¢983674fdb | view.



2

¢ Identify specific industry and non-Federal public entities inter-
ested in leasing NASA non-excess undeveloped land.

¢ Increase commercial access to space.

e Enhance U.S. commercial competitiveness in the space and
aerospace industries.

e Develop and expand the U.S. civil and commercial workforce.

e Attract a wider user base and increase operational activity at
NASA centers.

e Promote partnerships that will build, expand, modernize, or
operate aerospace-related capabilities on or near NASA prop-
erty.

Precedence for these types of agreements was established in 1988
when NASA was authorized to lease property at the Lewis Re-
search Center for an Ohio Aerospace Center.2 In 2003, NASA was
authorized to enter into enhanced use leases (EUL) agreements
that enabled centers to lease underutilized or real property at the
Kennedy Space Center and Ames Research Center to private enti-
ties for cash or in-kind consideration and retain the proceeds, rath-
er than return the proceeds to the Department of the Treasury.s

In 2023, Texas A&M submitted a proposal to Johnson Space Cen-
ter (JSC) to conduct mission training, research, and curation of as-
tronautical materials. The Texas State Legislature passed House
Bill 1, which appropriated funding for the Texas Space Commission
and Texas A&M University for the construction of facilities adja-
cent to JSC.4 Representatives from JSC and Texas A&M broke
ground on the Texas A&M Space Institute at Exploration Park in
November 2024. JSC has expressed interest in leveraging the capa-
bilities of the Space Institute to supplement its existing facilities.
However, Congress must first authorize NASA to lease back the de-
veloped leased land. The Space Exploration Research Act would ex-
pand this allowable use to all NASA centers, which will further en-
courage NASA, academia, and other partners to collaborate on un-
derutilized center property that outside entities develop.

SUMMARY OF PROVISIONS

S. 2351 would do the following:

e Enable the Administrator of NASA to enter into leases for real
property or facility construction at NASA centers with the
State or its agent; a nonprofit corporation or foundation orga-
nized exclusively for education or scientific purposes; or an in-
stitution of higher education. The facilities can be used:
¢ to conduct aeronautical and space research;

e to educate and train individuals for careers in the space in-
dustry;

e to carry out the transfer of aeronautical and space tech-
nology between the U.S. public and domestic private sectors;

e to conduct aeronautics and space-related scientific, engineer-
ing, medical, or academic activities; and

2National Aeronautics and Space Administration Authorization Act, Fiscal Year 1989, Public
Law 100-865, 211, 102 Stat. 4083, 4093 (1988).

3 Consolidated Appropriations Resolution, 2003, Public Law 108-7, 117 Stat. 11 (2003).

4Brandon Lingle, “Texas Space Commission Offers $150M in Its First-Ever Grants,” Govern-
ment Technology, September 17, 2024, https:/ /www.govtech.com [ products [ texas-space-commis-
sion-offers-150m-in-its-first-ever-grants.
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e to conduct any other space-related activity relevant to

NASA’s mission.

¢ Enable the Administrator of NASA to lease back those facili-
ties to utilize their capabilities.

e Require the delivery of a report that would document the num-
ber of leases, how the leases apply to NASA’s mission, and its

value to the Agency.

LEGISLATIVE HISTORY

S. 2351 was introduced on July 17, 2025, by Senator Cruz (for
himself and Senators Padilla, Britt, Lujan, Schiff, and Wicker) and
was referred to the Committee on Commerce, Science, and Trans-
portation of the Senate. On July 30, 2025, the Committee met in
open Executive Session and, by voice vote, ordered S. 2351 reported
favorably with an amendment (in the nature of a substitute).

ESTIMATED COSTS

In accordance with paragraph 11(a) of rule XXVI of the Standing
Rules of the Senate and section 403 of the Congressional Budget
Act of 1974, the Committee provides the following cost estimate,
prepared by the Congressional Budget Office:

At a Glance
S. 2351, Space Exploration Research Act
As ordered reported by the Senate Committee on Commerce, Science, and Transportation
on July 30, 2025
By Fiscal Year, Millions of Dollars 2026 2026-2031 2026-2036
Direct Spending (Outlays) 0 19 62**
Revenues 0 0 0
Increase or Decrease (-)
in the Deficit 0 19 62
Spending Subject to o o .
Appropriation (Outlays) not estimated
Increases net direct spending in Statutory pay-as-you-go procedures apply? Yes
any of the four consecutive 10-year < $2.5 billion
periods beginning in 2037? Mandate Effects
Increases on-budget deficits in any Contains intergovernmental mandate? No
of the four consecutive 10-year < $5 billion
periods beginning in 2037? Contains private-sector mandate? No
* = between zero and $500,000.
**On April 13, 2026, CBO reposted this estimate to correct the amount shown for direct spending (outlays).

The bill would:

e Authorize the National Aeronautics and Space Administra-
tion (NASA) to lease back certain properties used to support

the agency’s mission

e Require NASA to report annually to the Congress con-
cerning the properties it leases back from third parties
Estimated budgetary effects would mainly stem from:
¢ Increasing direct spending from leased-back properties
Areas of significant uncertainty include:
e Anticipating the number and type of properties that NASA
would lease back under the bill’s authority
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Bill summary: S. 2351 would expand the authority of the Na-
tional Aeronautics and Space Administration (NASA) to enter into
leases with other entities (including other federal agencies or state
and local governments) by allowing the agency to lease back prop-
erties that are used to support its mission. Under current law,
NASA has broad authority to enter into leases, including enhanced-
use leases and leases under the National Historic Preservation Act
(NHPA). NASA’s enhanced-use lease authority expires on Decem-
ber 31, 2032; however, its authority under NHPA is permanent.
The bill also would require NASA to report annually to the Con-
gress on those leases.

Estimated Federal cost: The estimated budgetary effects of S.
2351 are shown in Table 1. The costs of the legislation fall within
budget function 250 (general science, space, and technology).

TABLE 1.—ESTIMATED BUDGETARY EFFECTS OF S. 2351

By fiscal year, millions of dollars—

2026—  2026—
2026 2027 2028 2029 2030 2031 2032 2033 2034 2035 2036 55y 2036

INCREASES IN DIRECT SPENDING

Estimated Budget
Authority ........... 0 10 10 10 10 10 10 8 8 8 8 50 92
Estimated Outlays 0 * 1 3 6 9 9 9 9 8 8 19 62
* = between zero and $500,000.

CBO estimates that implementing the bill would increase spending subject to appropriation by less than $500,000 in every year and over
the 2026-2031 period.

Basis of estimate: NASA currently enters into lease agreements
that contain terms for third parties to construct or renovate facili-
ties on federal land for energy production, launches, and research,
among other specialized uses. CBO considers the ability for third
parties to finance projects on behalf of the government under those
agreements to be similar to using federal borrowing authority for
infrastructure construction or improvements; CBO treats the cost
of those transactions as direct spending.

Under the bill, NASA’s authority to lease back a given property
mostly or entirely for governmental use would increase the likeli-
hood that third-party investments would be used for governmental
purposes and would thus increase direct spending.

Direct Spending: By allowing NASA to lease back property for up
to 50 years, S. 2351 would increase the likelihood that third-party
investments would be used for governmental purposes and would
thus increase direct spending relative to current law. Using infor-
mation from NASA on current leasing and expected lease pay-
ments, and based on historical spending patterns for similar activi-
ties, CBO estimates that enacting the bill would increase commit-
ments for the construction or improvement of NASA property by
about $10 million annually, resulting in an increase in direct
spending of $62 million over the 2026—2036 period. That estimate
incorporates the expectation that annual leasing activity under the
bill would decline starting in 2033 when NASA’s enhanced-use
lease authority is scheduled to expire.

Spending subject to appropriation: S. 2351 would require NASA
to report to the Congress each year on its enhanced-use leases.
Based on the costs of similar activities, CBO estimates that imple-
menting that provision would cost NASA less than $500,000 over
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the 2026-2031 period. Any related spending would be subject to the
availability of appropriated funds.

Uncertainty: CBO’s estimate of direct spending under S. 2351 is
subject to significant uncertainty. We cannot anticipate the number
or type of properties that NASA would lease back under the dif-
ferent authorities available. The costs could be higher or lower
than CBO estimates and would depend on how NASA uses the au-
thority in the bill and on the terms of individual leases.

Pay-As-You-Go considerations: The Statutory Pay-As-You-Go Act
of 2010 establishes budget-reporting and enforcement procedures
for legislation affecting direct spending or revenues. The net
changes in outlays that are subject to those pay-as-you-go proce-
dures are shown in Table 1.

Increase in long-term net direct spending and deficits: CBO esti-
mates that enacting S. 2351 would increase net direct spending by
less than $2.5 billion in any of the four consecutive 10-year periods
beginning in 2037.

CBO estimates that enacting S. 2351 would increase on-budget
deficits by less than $5 billion in any of the four consecutive 10-
year periods beginning in 2037.

Mandates: The bill contains no intergovernmental or private-sec-
tor mandates as defined in the Unfunded Mandates Reform Act.

Estimate prepared by: Federal Costs: Katherine Chou; Mandates:
Brandon Lever.

Estimate reviewed by: Ann E. Futrell, Chief, Natural and Phys-
ical Resources Cost Estimates Unit; Kathleen FitzGerald, Chief,
Public and Private Mandates Unit; H. Samuel Papenfuss, Deputy
Director of Budget Analysis.

Estimate approved by: Phillip L. Swagel, Director, Congressional
Budget Office.

REGULATORY IMPACT STATEMENT

In accordance with paragraph 11(b) of rule XXVI of the Standing
Rules of the Senate, the Committee provides the following evalua-
tion of the regulatory impact of the legislation, as reported:

Number of Persons Covered

S. 2351 would not create any new programs or impose any new
regulatory requirements and would not subject any individuals or
businesses to new regulations.

Economic Impact

S. 2351 is not expected to have an adverse impact on the Na-
tion’s economy. The intent of the expanded lease authority would
be to develop long lasting partnerships that will build, expand,
modernize, or operate aerospace-related capabilities on or near
NASA property, providing the opportunity for job growth and inno-
vation thereby providing economic benefits for the Nation.

Privacy
S. 2351 would not impact the personal privacy of individuals.
Paperwork

The Committee anticipates a negligible increase in paperwork
burdens. The bill would levy a report, submitted annually by the
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Administrator, that describes the number of leases, their relevance
to NASA’s mission, and their value, monetary or otherwise, to the
center and agency.

CONGRESSIONALLY DIRECTED SPENDING

In compliance with paragraph 4(b) of rule XLIV of the Standing
Rules of the Senate, the Committee provides that no provisions
contained in the bill, as reported, meet the definition of congres-
sionally directed spending items under the rule.

O




<<
  /ASCII85EncodePages false
  /AllowTransparency false
  /AutoPositionEPSFiles true
  /AutoRotatePages /None
  /Binding /Left
  /CalGrayProfile (Dot Gain 20%)
  /CalRGBProfile (sRGB IEC61966-2.1)
  /CalCMYKProfile (U.S. Web Coated \050SWOP\051 v2)
  /sRGBProfile (sRGB IEC61966-2.1)
  /CannotEmbedFontPolicy /Error
  /CompatibilityLevel 1.4
  /CompressObjects /Off
  /CompressPages true
  /ConvertImagesToIndexed true
  /PassThroughJPEGImages true
  /CreateJobTicket false
  /DefaultRenderingIntent /Default
  /DetectBlends true
  /DetectCurves 0.0000
  /ColorConversionStrategy /LeaveColorUnchanged
  /DoThumbnails false
  /EmbedAllFonts true
  /EmbedOpenType false
  /ParseICCProfilesInComments true
  /EmbedJobOptions true
  /DSCReportingLevel 0
  /EmitDSCWarnings false
  /EndPage -1
  /ImageMemory 1048576
  /LockDistillerParams true
  /MaxSubsetPct 100
  /Optimize false
  /OPM 1
  /ParseDSCComments true
  /ParseDSCCommentsForDocInfo true
  /PreserveCopyPage true
  /PreserveDICMYKValues true
  /PreserveEPSInfo true
  /PreserveFlatness true
  /PreserveHalftoneInfo false
  /PreserveOPIComments true
  /PreserveOverprintSettings true
  /StartPage 1
  /SubsetFonts false
  /TransferFunctionInfo /Preserve
  /UCRandBGInfo /Preserve
  /UsePrologue true
  /ColorSettingsFile ()
  /AlwaysEmbed [ true
  ]
  /NeverEmbed [ true
  ]
  /AntiAliasColorImages false
  /CropColorImages true
  /ColorImageMinResolution 300
  /ColorImageMinResolutionPolicy /OK
  /DownsampleColorImages false
  /ColorImageDownsampleType /Bicubic
  /ColorImageResolution 300
  /ColorImageDepth 8
  /ColorImageMinDownsampleDepth 1
  /ColorImageDownsampleThreshold 1.50000
  /EncodeColorImages true
  /ColorImageFilter /FlateEncode
  /AutoFilterColorImages false
  /ColorImageAutoFilterStrategy /JPEG
  /ColorACSImageDict <<
    /QFactor 0.15
    /HSamples [1 1 1 1] /VSamples [1 1 1 1]
  >>
  /ColorImageDict <<
    /QFactor 0.15
    /HSamples [1 1 1 1] /VSamples [1 1 1 1]
  >>
  /JPEG2000ColorACSImageDict <<
    /TileWidth 256
    /TileHeight 256
    /Quality 30
  >>
  /JPEG2000ColorImageDict <<
    /TileWidth 256
    /TileHeight 256
    /Quality 30
  >>
  /AntiAliasGrayImages false
  /CropGrayImages true
  /GrayImageMinResolution 300
  /GrayImageMinResolutionPolicy /OK
  /DownsampleGrayImages false
  /GrayImageDownsampleType /Bicubic
  /GrayImageResolution 300
  /GrayImageDepth 8
  /GrayImageMinDownsampleDepth 2
  /GrayImageDownsampleThreshold 1.50000
  /EncodeGrayImages true
  /GrayImageFilter /FlateEncode
  /AutoFilterGrayImages false
  /GrayImageAutoFilterStrategy /JPEG
  /GrayACSImageDict <<
    /QFactor 0.15
    /HSamples [1 1 1 1] /VSamples [1 1 1 1]
  >>
  /GrayImageDict <<
    /QFactor 0.15
    /HSamples [1 1 1 1] /VSamples [1 1 1 1]
  >>
  /JPEG2000GrayACSImageDict <<
    /TileWidth 256
    /TileHeight 256
    /Quality 30
  >>
  /JPEG2000GrayImageDict <<
    /TileWidth 256
    /TileHeight 256
    /Quality 30
  >>
  /AntiAliasMonoImages false
  /CropMonoImages true
  /MonoImageMinResolution 1200
  /MonoImageMinResolutionPolicy /OK
  /DownsampleMonoImages false
  /MonoImageDownsampleType /Bicubic
  /MonoImageResolution 1200
  /MonoImageDepth -1
  /MonoImageDownsampleThreshold 1.50000
  /EncodeMonoImages true
  /MonoImageFilter /CCITTFaxEncode
  /MonoImageDict <<
    /K -1
  >>
  /AllowPSXObjects false
  /CheckCompliance [
    /None
  ]
  /PDFX1aCheck true
  /PDFX3Check false
  /PDFXCompliantPDFOnly true
  /PDFXNoTrimBoxError false
  /PDFXTrimBoxToMediaBoxOffset [
    0.00000
    0.00000
    0.00000
    0.00000
  ]
  /PDFXSetBleedBoxToMediaBox true
  /PDFXBleedBoxToTrimBoxOffset [
    0.00000
    0.00000
    0.00000
    0.00000
  ]
  /PDFXOutputIntentProfile (U.S. Web Coated \050SWOP\051 v2)
  /PDFXOutputConditionIdentifier (CGATS TR 001)
  /PDFXOutputCondition ()
  /PDFXRegistryName (http://www.color.org)
  /PDFXTrapped /False

  /CreateJDFFile false
  /Description <<

    /BGR <>
    /CHS <>
    /CHT <>
    /CZE <>
    /DAN <>
    /DEU <>
    /ESP <>
    /ETI <>
    /FRA <>
    /GRE <>

    /HRV <>
    /HUN <>
    /ITA (Utilizzare queste impostazioni per creare documenti Adobe PDF che devono essere conformi o verificati in base a PDF/X-1a:2001, uno standard ISO per lo scambio di contenuto grafico. Per ulteriori informazioni sulla creazione di documenti PDF compatibili con PDF/X-1a, consultare la Guida dell'utente di Acrobat. I documenti PDF creati possono essere aperti con Acrobat e Adobe Reader 4.0 e versioni successive.)
    /JPN <>
    /KOR <>
    /LTH <>
    /LVI <>
    /NLD (Gebruik deze instellingen om Adobe PDF-documenten te maken die moeten worden gecontroleerd of moeten voldoen aan PDF/X-1a:2001, een ISO-standaard voor het uitwisselen van grafische gegevens. Raadpleeg de gebruikershandleiding van Acrobat voor meer informatie over het maken van PDF-documenten die compatibel zijn met PDF/X-1a. De gemaakte PDF-documenten kunnen worden geopend met Acrobat en Adobe Reader 4.0 en hoger.)
    /NOR <>
    /POL <>
    /PTB <>
    /RUM <>
    /RUS <>
    /SKY <>
    /SLV <>
    /SUO <>
    /SVE <>
    /TUR <>
    /UKR <>
    /ENU (Use these settings to create Adobe PDF documents that are to be checked or must conform to PDF/X-1a:2001, an ISO standard for graphic content exchange.  For more information on creating PDF/X-1a compliant PDF documents, please refer to the Acrobat User Guide.  Created PDF documents can be opened with Acrobat and Adobe Reader 4.0 and later.)
  >>
  /Namespace [
    (Adobe)
    (Common)
    (1.0)
  ]
  /OtherNamespaces [
    <<
      /AsReaderSpreads false
      /CropImagesToFrames true
      /ErrorControl /WarnAndContinue
      /FlattenerIgnoreSpreadOverrides false
      /IncludeGuidesGrids false
      /IncludeNonPrinting false
      /IncludeSlug false
      /Namespace [
        (Adobe)
        (InDesign)
        (4.0)
      ]
      /OmitPlacedBitmaps false
      /OmitPlacedEPS false
      /OmitPlacedPDF false
      /SimulateOverprint /Legacy
    >>
    <<
      /AddBleedMarks false
      /AddColorBars false
      /AddCropMarks false
      /AddPageInfo false
      /AddRegMarks false
      /ConvertColors /ConvertToCMYK
      /DestinationProfileName ()
      /DestinationProfileSelector /DocumentCMYK
      /Downsample16BitImages true
      /FlattenerPreset <<
        /PresetSelector /HighResolution
      >>
      /FormElements false
      /GenerateStructure false
      /IncludeBookmarks false
      /IncludeHyperlinks false
      /IncludeInteractive false
      /IncludeLayers false
      /IncludeProfiles false
      /MultimediaHandling /UseObjectSettings
      /Namespace [
        (Adobe)
        (CreativeSuite)
        (2.0)
      ]
      /PDFXOutputIntentProfileSelector /DocumentCMYK
      /PreserveEditing true
      /UntaggedCMYKHandling /LeaveUntagged
      /UntaggedRGBHandling /UseDocumentProfile
      /UseDocumentBleed false
    >>
  ]
>> setdistillerparams
<<
  /HWResolution [2400 2400]
  /PageSize [612.000 792.000]
>> setpagedevice


		Superintendent of Documents
	2026-04-18T05:47:45-0400
	Government Publishing Office, Washington, DC 20401
	U.S. Government Publishing Office
	Government Publishing Office attests that this document has not been altered since it was disseminated by Government Publishing Office




