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ABSTRACT
The purpose of this report is to examine the process through which the National Park Service
(NPS), the Instituto Nacional de Antropología e Historia (INAH), and other key partners, are
developing a collaborative plan aimed at enhancing the management of cultural resources
within Spanish colonial mission complexes. In particular, it provides insight into procedural
differences between the creation of a multi-agency strategic plan and the methods
traditionally prescribed by the National Park Service for individual park units. The report
identifies critical factors in determining the success of multi-agency partnerships and assesses
the Missions Initiative in light of these factors. Key findings highlight the difficulty in
coordinating a project of this scope among international agencies with complex institutional
cultures and structures. The report recommends that certain steps be taken to clarify
institutional roles and decision making procedures in order to ensure the long-term
effectiveness of the proposed collaboration between resource administrators in the United
States and Mexico.
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I. INTRODUCTION
Remnants of the Spanish Colonial Mission system exist throughout Northern Mexico and the
present states of Arizona, California, New Mexico and Texas. Currently, the public
experiences these important cultural sites as geographically and historically isolated outposts,
unrelated to other mission complexes, or to the larger context of Spanish Colonization
throughout the region. Moreover, various agencies charged with the protection of these
resources operate in similar isolation, implementing distinct and often competing research,
preservation and management policies. This lack of coordination poses perhaps the greatest
threat to achievement of a goal shared among all participating organizations – the continued
preservation of cultural resources within Spanish colonial mission complexes.

Currently in the United States and Mexico, federal, state, and local governments, as well as
the Catholic Church and research universities, claim a vested interest in managing the
cultural resources that exist in well over one hundred mission sites throughout the region1.
As committed stakeholders, they have invested a great deal of time, effort and resources in
cataloguing and interpreting these vestiges of Spanish history. Nonetheless, many former
mission sites have fallen into considerable disrepair and a vast store of manuscripts, maps,
and journals have not been translated, or openly shared among numerous stakeholders,
including the citizens of both countries. Furthermore, inconsistent funding and overlapping
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The Sus Misiónes Coloniales Project has identified 168 former mission sites in the state of Chihuahua alone. Likewise the
state of California is home to at least 21 mission sites, none of which are under the jurisdiction of the National Park Service.

jurisdictional concerns continue to pose a challenge to managing these unique cultural
resources for the benefit of the greater public.

The Superintendents of Pecos National Historical Park, Salinas Pueblo Missions National
Monument, San Antonio Missions National Historical Park and Tumacacori National
Historical Park sought to address this lack of coordination by initiating a process of strategic
planning for regional mission management entitled the Missions Initiative. As envisioned,
the proposed plan fosters cooperation between the United States National Park Service
(NPS), the Instituto Nacional de Antropología e Historia (INAH), as well as various public
and non-profit institutions that are actively involved in the management of Spanish Colonial
cultural resources on both sides of the international border. The superintendents from
National Parks within the states of Texas, New Mexico and Arizona hope to solicit direct
participation from their INAH counterparts, especially those with mission management
responsibilities within the Mexican states of Baja California, Sonora, Chihuahua, Coahuila,
Tamaulipas, and Nuevo León.

The primary purposes of this partnership is to enhance

communication between stakeholders, develop educational and preservation programs that
are mutually beneficial to participating organizations, and finally, to reestablish historic
cultural and economic links with surrounding communities that were once such prominent
elements of the mission system.
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As a first step in accomplishing this broad vision, the superintendents promoted the
development of a strategic plan for the proposed partnership. As this report will demonstrate
however, the historical and geographical context of Spanish Colonial Mission sites, as well as
the diverse array of organizations involved in managing them, required a much different
approach to planning than that typically used in developing strategic plans for individual
park units.

This report distinguishes between the traditional method of strategic planning employed by
the National Park Service and the collaborative approach developed through the Missions

Initiative. Tracking the progress made during the initial stages of the project, the report
identifies several key elements for successful partnerships and offers suggestions for
enhancing the long-term success of collaboration between the multiple stakeholders
involved. Specific attention is paid to the process through which participants engage in this
novel approach to cultural resource planning, illustrating the nexus between process and
outcome that defines effective collaboration.

II. STRATEGIC PLANNING FOR PUBLIC INSTITUTIONS
Initially developed in the private sector, strategic planning has been increasingly promoted
by public and non-profit organizations as a method to cope with common challenges to
effective management. Particularly within the last two decades, various factors such as
demographic changes, increased interest-group activism, privatization of public services,
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unfunded state and federal mandates, shifts in federal and state responsibilities and funding
priorities, and the growing importance of the nonprofit sector have contributed to the
growing use of strategic planning in the public realm (Bryson, 1995). At the federal, state and
local level, pubic organizations have come to implement strategic planning as a means of
adapting to such changes while working towards greater effectiveness and quality of service.

In the simplest terms, strategic planning can be defined as a “set of concepts, procedures, and
tools designed to assist managers with the task of coping with changing circumstances while
meeting their mandates, and preparing to satisfy their constituents in the years ahead”
(Bryson 1995: ix). The “concepts, procedures and tools” alluded to in Bryson’s definition
often include the development of an organizational vision, the definition of mandates and
mission, an assessment of comparative strengths, weaknesses, opportunities and threats
(“SWOT analysis”), identification of strategic issues, and directions for plan implementation
(Bryson, 1995).

These strategic planning procedures have become commonplace in the private sector and
have also been successfully adapted by public and non-profit organizations. However, the
process of strategic planning for the Missions Initiative demonstrates that traditional
definitions of strategic planning that rely on clear identifications of “mandates” and
“constituents” are less appropriate for multi-agency partnerships, particularly those that span
geographic, political, institutional and cultural borders.
4

A. Strategic Planning within the National Park Service
In an effort to respond to their own changing circumstances, particularly with regards to
public funding and accountability, federal agencies in the United States began to focus on the
benefits of strategic planning in the late 1980’s and early 1990’s. In October of 1991, the
National Park Service (NPS) convened a 75th anniversary symposium aimed at addressing the
“controversy, concern, weakened morale and declining effectiveness” attributed to outdated
and chronically inefficient management practices common among federal agencies at the
time. What came to be known as the “Vail Agenda” was aimed primarily at achieving a
“tighter style of management” for 388 Park Service units spread over 83 million acres, with
an approximate workforce of 23,000 employees (Figura, 2000).

For the Park Service, the Government Performance and Results Act (GPRA), has proved
essential in addressing the legitimate concerns regarding organizational effectiveness. Passed
by the United States Congress in 1993, the Government Performance and Results Act
(GPRA) was touted as the federal government’s response to “the performance management
revolution” already embraced by private industry and many local, state, and national
governments. The act specifically required that by 1997, each federal agency submit to the
Office of Management and Budget: 1) a strategic plan; 2) an annual performance plan; and 3)
an annual performance report (NPS/GPRA, 1997).
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A decade after the passage of GPRA, the NPS has achieved widespread and consistent
adoption of strategic planning for each individual Park and program under its jurisdiction.
The NPS embraced the mandates of Congress set forth in the GPRA, agreeing that
requirements for strategic planning would assist the agency in attaining a service-wide
efficiency and effectiveness they had long been accused of lacking. By encouraging
development of very specific goals and objectives, along with regular implementation and
reporting requirements, the agency hoped to respond to past criticisms that it did not follow
a “science-based” approach to decision-making and resource management (Figura, 2000).
According to NPS, the specific benefits of the GPRA would include:

•

A common vision of the purpose and future of the park or program

•

Strengthened public support for NPS resource preservation and interpretation

•

Enhanced intra-organizational communication

•

Greater focus on results; provisions for assessment and formulation of concrete goals

•

Encouragement of innovative approaches to resource management

•

Better articulation of the value of NPS to the public

•

Valid arguments for budget increases and/or against budget decreases

•

Better framework for daily management decisions
(NPS/GPRA 1997:4)
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The NPS has taken further steps to achieve uniformity and objectivity among Park units by
establishing service-wide policies regarding strategic plans. In a document developed for the
purpose of coordinating Park planning and decision making with service-wide operations,
the NPS Planning Office defines the following eight critical steps in creating a strategic plan:

•

Review NPS service-wide mission and goals

•

Develop a park or program mission, purpose and significance

•

Develop management prescriptions (mission goals)

•

Determine long-term goals

•

Assess current status of resources

•

Develop annual performance plan (annual goals, workplans, inputs and outputs)

•

Implement annual performance plans

•

Develop an annual performance report
(NPS 1998:41).

Typically generated for five-year timeframes, the strategic plans for individual park units
present clear guidelines for the achievement of specific goals. They do so by establishing
quantitative objectives that are consistent with agency-wide goals and funding priorities,
outlining specific program purposes and targets, and finally by implementing detailed
workplans and reporting procedures.
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Undoubtedly, the model prescribed for strategic planning has required Park administrators
and staff to focus on program effectiveness and financial efficiency in the attainment of
agency-wide as well as park-specific goals. There are, however, considerable limitations of
this uniform approach to strategic planning, several of which were made evident through the
process of planning for the Missions Initiative. Most importantly, the “eight steps” of
strategic planning identified by the National Park Service to do not allow for a great deal of
flexibility in the planning process, nor do they promote innovation in the creation of
cooperative relationships among various agencies outside of NPS. As a case in point, initial
strategy meetings for the Missions Initiative pointed to the need for direct involvement and
sustained commitment from numerous individuals and organizations involved in mission
resources throughout the region. Furthermore, participants agreed that the establishment of
necessary communication links and coordination of management policies across geographic
and institutional boundaries would only be possible within an inclusive, collaborative
organizational structure.

Understanding that the proposed initiative could not proceed according to the strategic
planning method prescribed by the National Park Service, participants of the initial strategy
meetings have focused on the need to develop a more flexible, inclusive method of planning.
In doing so, they have adapted a model of collaborative planning, previously applied in
protection of natural resources, for the improved management of cultural resources
associated with former Spanish colonial missions.
8

III. PLANNING FOR MULTI-AGENCY PARTNERSHIPS
Although differences can be discerned according to the context of each specific case, the
terms collaborative planning, consensus building, partnership formation, and strategic
cooperation all imply the coordination of distinct and sometimes competing interests, for the
achievement of common goals. In the case of the Missions Initiative, this process involves the
National Park Service (NPS), the Instituto Nacional de Antropología e Historia (INAH), the
Roman Catholic Church and independent research organizations in formulating a
management plan for former Spanish colonial mission sites.

Collaborative planning has been broadly defined as “part of the societal response to changing
conditions in increasingly networked societies, where power and information are widely
distributed, where differences in knowledge and values among individuals and communities
are growing, and where accomplishing anything significant or innovative requires creating
flexible linkages among many players” (Innes and Booher, 1999: 412). As subsequent
chapters will demonstrate, this definition serves as an especially appropriate means for
describing and assessing the process undertaken by partners in the Missions Initiative.

Existing literature on the relatively new field of collaborative planning outlines several
common characteristics of multi-agency plans that distinguish them from traditional
strategic plans. First and foremost, collaborative planning tends to blur the typical distinction
between planning outcomes and process. While open communication and exchange of
9

innovative ideas are critical processes for effective collaboration, they can also be viewed as
outcomes of mutual benefit for previously unassociated partners. Whereas traditional
strategic plans, including those implemented by the National Park Service, focus primarily
on outcomes, collaborative plans will assist partnerships in achieving collective goals only to
the extent that they promote an inclusive and mutually satisfactory planning process (Innes
and Booher, 1999, Snow 2001, Frame, Gunton and Day, 2002).

In response to an array of internal and external factors, the process of developing mutually
beneficial strategies for diverse stakeholders can become considerably more amorphous and
complex than planning for individual organizations. As explained by one author, the power
of collaborative plans lies in an informal structure that seeks to capitalize on the expertise of
individuals and institutions that would not otherwise cooperate. Often motivated by a shared
need for innovation, collaborative arrangements tend to rearrange or confuse hierarchical or
regimented decision-making structures (Snow, 2001). As an example, effective collaboration
on the Missions Initiative requires all participants to consider potential strategies for cultural
resource conservation in light of complex management jurisdictions as well as substantial
linguistic, political and cultural differences.

An additional factor distinguishing collaborative plans from typical strategic plans lies in the
determination of positive or beneficial outcomes. While collaborative planning and
consensus building can lead to implementation of cooperative agreements and projects, other
10

important results may be less tangible. By opening channels of communication and
establishing joint decision-making procedures, the collaborative process often helps to
establish and strengthen important personal relationships and professional networks, thereby
contributing to the social, intellectual and political capital of stakeholders. Although these
types of results may be difficult to measure and may not be tied to specific projects, they are
consistently identified among the many benefits of collaborative, multi-agency planning.

In order to sustain effective processes and deliver beneficial results, collaborative efforts must
demonstrate several critical elements. An equitable distribution of power, a shared
understanding of strategic issues, an inclusive and complementary arrangement of partners,
and participatory leadership are essential to effective management of the inherently dynamic
process of collaborative planning (Gormley, 2001, Snow, 2001, Innes and Booher, 1999).
These elements, along with several others prove especially helpful in assessing the likelihood
of immediate and long-term success of collaboration on the Missions Initiative.

In general, if multi-agency efforts account for each of these elements, the agreements they
produce are likely to demonstrate several important characteristics. For instance,
collaborative plans typically are of a higher quality, and are more durable, valid and
innovative, than strategic plans formulated by isolated organizations. The durability of multiagency plans can be attributed to the fact that they take multiple interests into account, and
are therefore less likely to produce dissatisfied stakeholders who might compromise
11

implementation in the future. The quality of such plans is often enhanced because they tend
to draw on the specialized knowledge of diverse participants. The validity of decisions and
strategies established through a collaborative process are the result of information shared and
verified by multiple parties, as opposed to information held in trust by a single participant.
Finally, because collaborative planning involves dynamic participation and group
deliberation, it is more likely to produce truly innovative strategies (Innes and Booher 1999:
414).

A. Benefits and Challenges of Collaborative Planning for Mission Management
To date, the most common application of collaborative planning processes in the public and
non-profit sectors has been in the area of land use and natural resource conservation (Snow,
2000, Frame, Gunton and Day 2002, Sonoran Institute, 1996). Although mission partners
within the NPS and INAH have occasionally cooperated on an ad-hoc basis, no previous
effort has been made to develop a more comprehensive plan for collaboration. The lack of
consistent coordination is somewhat surprising given the National Park Service’s
management responsibilities along 28% of the 2,000 mile international border with Mexico,
as well as the shared histories and numerous transboundary influences on the cultural
resources in both countries (Milne, 1994). In fact, methods of collaborative planning are
especially appropriate for addressing many of the specific issues identified in preliminary
strategy meetings for the Missions Initiative.

12

As discussed earlier, the proposed partnership seeks to draw on the expertise of federal, state
and local agencies, private research institutions and religious organizations in order to
reestablish links between Spanish colonial mission sites. Participants believe that effective
strategies for collaboration will strengthen communication networks across geographic and
jurisdictional boundaries, thereby allowing the exchange of effective management policies
that serve the interests of management agencies and citizens in both countries.

In initial strategy meetings for the Missions Initiative Park Superintendents pointed to a
pressing need to foster greater appreciation for the value of Spanish colonial missions history
among the general public. Proposed strategies for doing so included improving interpreter
training and cultural education programs as well as promoting heritage tourism and the use
of electronic media in accessing historical research. Furthermore, they acknowledged that
achievement of these objects would require the direct participation of numerous stakeholders
throughout the region and that given the decidedly ambiguous coordinating such an effort, a
more traditional approach to strategic planning would not effectively facilitate the process
(Missions Initiative, 2002).

Accordingly, they advocated the development of an inclusive, flexible organizational
structure in order to support cross-border collaboration. Foreseeing the broad array of
potential partners and overlapping jurisdictional issues, they stated their desire to create
management structures capable of responding to change and adapting successful strategies to
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diverse local contexts. Similarly, the Superintendents responsible for initiating the planning
process expressed their concern that collaboration could be hampered by perceptions of the
National Park Service as the dominant partner in the Missions Initiative (Missions Initiative,
2002). Each of these concerns highlight issues of communication, participatory leadership,
equitable decision-making structures and flexibility that are optimally addressed through
collaborative planning processes.

For the INAH centers likely to be involved in the Missions Initiative, the expected benefits
are primarily in the areas of improved archeological and historical research as well as
opportunities for economic development through cultural tourism. Given INAH’s
institutional context, both federal and state offices are necessarily concerned about achieving
uniformity in site evaluation procedures, as well as delivering concrete results to the
communities that support active mission programs. Furthermore, INAH representatives are
acutely aware of the complexity of jurisdictional issues involving federal, state, and local
government agencies, as well as Church officials and local land owners (Missions Initiative,
2003). These objectives and challenges in management of mission resources identified by
INAH further support the use of collaborative planning methods by focusing on the need for
effective coordination and exchange of historical data and conservation practices.

Despite these and other unforeseen challenges, participants in the initial planning stages for
the Missions Initiative are optimistic about the prospect of enhanced cross-border
14

collaboration. By focusing on the common issues such as site evaluation and coordination of
research data, enhanced protection and interpretation of cultural resources, and the potential
of heritage tourism, the NPS and INAH have affirmed a need for and a commitment to
collaborative international planning.

IV. KEY PLANNING ISSUES FOR THE MISSIONS INITIATIVE
The first steps toward developing a plan for collaborative management of Spanish colonial
mission sites in the Southwestern United States and Northern Mexico were taken during a
series of strategy meetings between key stakeholders. Five separate meetings were held
between October 2002 and October 2003 in order to introduce potential partners and reach
consensus on the central issues of the proposed collaboration2. The gatherings included Park
Superintendents and their counterparts with the Instituto Nacional de Antropología e
Historia (INAH), as well as representatives from the Desert Southwest Cooperative
Ecosystem Studies Unit (DSCESU), the Mexico North Research Network, the Spanish
Colonial Research Center (SPCO), and the School of Planning at the University of Arizona.

As originally stated, the purpose of the meetings was to begin discussions between key
stakeholders on the creation of a strategic plan for what was initially referred to as the
“Mission Parks Initiative” (Missions Initiative, 2002). Participants agreed that effective

October 10, 2002 (Tucson), January 28, 2003 (Albuquerque), March 13, 2003 (Albuquerque), August 8, 2003 (El Paso),
October 7, 2003 (Saltillo, Coahuila, Mexico).

2
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collaboration would require drawing on the distinct experience, skills and resources of
multiple stakeholders while negotiating a complex network of jurisdictions and institutional
protocols. Organizers hoped that involvement by the University of Arizona School of
Planning would lend relevant planning perspectives to what they envisioned as an
innovative approach to cultural resource management. Most importantly, the meetings
served to lay the groundwork for binational, multi-disciplinary management programs by
identifying key strategic issues shared by individual mission sites and allowing administrators
to collectively discuss collaborative responses. Though few agreements were reached on
specific projects, several broad themes have emerged in the first year of planning for the

Missions Initiative.

A. Redefining the Regional Mission Community
From the outset of the project, Park administrators have expressed various motivations for
reestablishing a regional network between specific mission sites, resource managers, and
surrounding communities. In addition to acknowledging the obvious importance of shared
histories in the interpretation of cultural resources, they have also agreed that improved
communication between partners and direct involvement of communities are critical
elements in the management and protection of specific sites.

Beginning in the late sixteenth century, the organization of missions in northwest New Spain
was designed to assimilate indigenous populations into Spanish culture through processes of
16

both religious and secular conversion. Despite the often severe regimen of acculturation, the
missionaries fostered widespread cultural hybridization through the transfer of language, as
well as the implementation of European land use patterns and economic arrangements
(Spicer, 1997). Although this process was undoubtedly responsible for undermining
indigenous systems and oppressing native communities, it greatly contributed to the
development of a regional culture which is still largely intact. Participants in initial strategy
meetings envisioned the Missions Initiative as an important effort to draw on the remaining
aspects of the original mission system as a means of protecting the rich cultural heritage it
helped to create.

The Missions Initiative seeks the participation of resource managers, scientists, historians,
church representatives and local communities in order to improve access to and appreciation
for Spanish colonial missions throughout the southwestern United States and northern
Mexico. Mission administrators have pointed to an array of ongoing religious and folk
festivals, association with historic figures such as Padre Kino, and an existing network of
historic trails (Caminos Reales) as possible catalysts in developing a renewed sense of a
common regional culture. Specific strategies aimed at reinforcing regional connections are
programs for interpreter training and visitor education, coordination of existing research
databases, stabilization and restoration of earthen architecture, and development of
appropriate heritage tourism (Missions Initiative, 2003).
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From a planning perspective, an emphasis on establishing avenues for communication and
coordination between communities offers direct benefits to the long-term sustainability of
collaborative efforts within a socially and economically diverse region.

Despite their

common roots, mission communities on either side of the international border have evolved
amid substantially different social structures and economies. While the few remaining
mission sites in the United States have been protected by federal and state government
agencies for the enjoyment and educational benefit of the visiting public, hundreds of similar
sites in Mexico are viewed as living examples of cultural patrimony shared among numerous
stakeholders. As a result of these differing contexts, Parks in the United States seek to foster a
greater appreciation for Spanish colonial history by improving visitor services and
interpretation, while many of their counterparts with INAH in northern Mexico are faced
with the formidable task of simply identifying hundreds of former sites and ensuring that
management efforts deliver direct benefits to needy communities.

As a case in point, one could look at the significantly different local contexts of neighboring
partners in the Missions Initiative – San Antonio Missions National Historical Park and
Centro INAH Chihuahua. The National Park in San Antonio is comprised of seventy-eight
historic structures situated on 819 acres in a predominantly urban environment. It is far and
away the greatest tourist attraction among former Spanish colonial missions. Last year alone,
1.3 million visitors to the Park contributed nearly forty-five million dollars to the local
economy (National Park Service, 2003, Stynes and Propst, 2003). Although San Antonio
18

clearly does not suffer from the lack of recognition and financial resources experienced by
other initiative partners, its efforts toward resource protection and interpretation stand to
benefit from affiliation with neighboring missions.

At the other end of the spectrum is Centro INAH Chihuahua, the Mexican federal agency
responsible for evaluating and protecting 168 former mission sites identified in the state of
Chihuahua, Mexico. While many of these sites are in ruins, Centro INAH is focusing salvage
efforts on fifty of the most stable sites as unique examples of Mexico’s cultural patrimony and
possible catalysts for community development. While Centro INAH Chihuahua has made
great strides toward protection of cultural resources through their Sus Misiones Coloniales
program, they acknowledge a need to coordinate their efforts with others in the region,
particularly in the areas of archeological research and architectural restoration (Rodriguez
Garcia, 2003).

Within diverse local contexts, each partner in the Missions Initiative is looking towards
collaboration as an effective means for balancing the competing priorities of increasing the
public profile of historic missions and ensuring their continued protection as valuable
cultural resources. Rather than serving as obstacles to cooperation, the different challenges
faced by individual partners offer distinct opportunities for effective collaboration. In fact,
the unique perspectives offered by multiple stakeholders involved in the protection of
former mission sites demonstrate an interdependency and complementarity necessary for the
19

long-term sustainability of collaborative strategies. By highlighting cultural connections and
forging new working relationships, initiative partners hope to solidify avenues for
cooperation and create a renewed sense of unity among management agencies and mission
communities.

B. Reconciliation of Multiple Jurisdictions
Another major concern expressed by participants in preliminary strategy meetings has been
the daunting task of coordinating cultural resource management practices of multiple
agencies likely to be involved in the Missions Initiative. Although attention thus far has been
focused on coordinating mission programs under the supervision of the National Park Service
(NPS) and the Instituto Nacional de Antropología e Historia (INAH), discussions have also
addressed the need for the initiative to include representatives from the Catholic Church, the
California State Parks System, various independent research institutions, and nongovernmental organizations involved in cultural resource conservation (Missions Initiative,
2003).

As a first step in laying the institutional framework for collaboration, partners in the

Missions Initiative began discussing methods of reconciling distinct mandates and operating
procedures of the NPS and INAH. Although the two agencies share many of the same
responsibilities for historical and archeological research, as well as resource protection and
interpretation, they operate within substantially different institutional and operational
20

contexts. The differences between structures and operational procedures in the NPS and
INAH further serve to complicate the interaction of cultural resource management practices
between the United States and Mexico (Corbett and Garcia, 1994).

Statutory authority of the National Park Service to manage natural and cultural resources in
the United States is jointly granted by the NPS Organic Act of 1916 and the NPS General
Authorities Act of 1970. Together, these acts provide for the creation of National Parks,
Monuments, Trails, Historic Sites, Battlefields and Recreation Areas and charge the agency
with protecting these “cumulative expressions of a single national heritage” for the
enjoyment of future generations (NPS 2001: 11). The four National Parks (Pecos, SalinasPueblo, San Antonio, Tumacacori) that initiated the Missions Initiative all lie within the NPS
Inter-Mountain region, one of six regional directorates established by the NPS which itself
falls under the jurisdiction of the United States Department of the Interior.

Official NPS policy on the management of cultural resources facilitates collaboration by
requiring Parks to identify alternative approaches to resource conservation through
consultation with stakeholders while providing them with appropriate opportunities to
become involved in management programs (NPS 2001). Demonstrating the agency’s
consistent support for the formation of public and private partnerships, the Inter-Mountain
regional office has granted a certain amount of autonomy to regional NPS representatives in
the initial stages of the Missions Initiative. Having developed working relationships over a
21

period of years, the Superintendents of the four National Parks have consistently been able to
reach consensus on the mutual benefits to be realized from cooperation, as well as project
planning procedures and desired outcomes.

INAH enters the process of collaboration on the Missions Initiative under a very different set
of circumstances. A key element distinguishing cultural resource management authority in
Mexico from that in the United States is the level of administrative centralization. Federal
cultural policy in Mexico is set by the Consejo Nacional para la Cultura y las Artes
(CONACULTA), established in 1988 as a coordinating institution for the Secretary of Public
Education. INAH’s authority to manage museums and protected cultural sites is upheld by
CONACULTA and dates back to the Ley Federal de Monumentos y Zonas Arqueologicos,
Artisticos, e Historicos (Federal Law for Archeological, Artistic, and Historic Monuments and
Zones), originally signed in 1939 and last amended in 1972. Under the current policy
configuration, INAH is granted management oversight responsibility for federal projects
involved in archeology, restoration and preservation, linguistics, social and physical
anthropology, and museums (Corbett and Garcia, 1994). Given such a broad mandate, INAH
has developed an organizational structure that is both complex, and highly centralized – a
factor that poses numerous challenges for effective collaboration.

The level of centralization in INAH requires that operational decisions at the field level be
referred back to Mexico City for review and approval. Although such an arrangement may
22

be helpful in encouraging implementation of uniform conservation and interpretation
policies, it also inhibits the interaction of mission partners outside of INAH’s jurisdiction.
Given the diversity of stakeholders and the complex factors involved in interpreting the
region’s cultural resources, INAH’s reliance on centralized decision-making structures could
limit its ability to address the needs and concerns of individual mission communities (Corbett
and Garcia, 1994).

Official endorsement of collaboration between the NPS and INAH has been codified in a
Memorandum of Understanding and Work Plan adopted by the two agencies. Taken
together, these documents represent a willingness and commitment at the highest levels to
cooperate on joint conservation projects. The evolution of these agreements can be traced
back to 1992 when the Office of International Affairs and the Southwest Regional Director
for the NPS established a field office to promote and coordinate binational programs. As a
result, the NPS United States - Mexico Affairs Office (MEAF) was created on the campus of
New Mexico State University in Las Cruces (Milne, 1994). Recent organizational changes
within the NPS have resulted in MEAF changing its name to the NPS Intermountain Region
International Conservation Programs Office (IMRICO). Despite the change in official
designation in March of 2003, the office in Las Cruces essentially retains the same
responsibilities for exchanging information and supporting collaborative NPS programs for
binational conservation of national and cultural resources.
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Of more immediate concern to partners in the Missions Initiative are the issues regarding
mission sites and related cultural resources under the jurisdiction of the Roman Catholic
Church and the State of California. Although the Catholic Church is strongly committed to
the protection of cultural resources, as evidenced by the creation of the Commission for the
Preservation of the Artistic and Historical Patrimony of the Church in 1989, few channels
exist for coordinating management of Church resources at the regional, state, or local levels
(Graham, 1994). Considering the centrality of the Church in the historic development of the
mission system, as well as their continued social and economic importance in contemporary
communities, it is essential that the Missions Initiative actively pursue Church involvement
in the proposed initiative.

Finally, the coordination of dozens of mission sites within the states of California and Texas
represents a significant concern for many partners in the Missions Initiative (Missions
Initiative, 2003). Given the relatively good condition of many former missions in the state
and the consistently high volume of tourist traffic, inclusion of Texas and California partners
would clearly benefit initiative efforts in developing heritage tourism and increase
appreciation for Spanish colonial history. Incorporation of Texas and California sites in the

Missions Initiative is complicated however, by the fact that currently none of the sites fall
under the management authority of the NPS but rather are divided among state, Church,
U.S. military and non-governmental interests. Although discussions have taken place with
representatives of the Catholic Church and the California Missions Study Association, no
24

clear strategy for negotiating the complex jurisdictional issues regarding mission sites in
these states has been formulated.

While other issues will undoubtedly present challenges to the Missions Initiative, over the
long-term perhaps none will be greater than that of developing a framework for reconciling
multiple jurisdictions in a project of this scope. Although a solid foundation for cooperation
has been established with the formal agreements between the NPS and INAH, much work
remains in order to ensure the full and sustained participation of the many regional, state and
local stakeholders in the management of Spanish colonial cultural resources.

C. Leading the Process of Collaboration
The most immediate challenge to the success of collaborative planning for the Missions

Initiative may ultimately prove to be one of facilitation and leadership. Although general
consensus has been reached on strategic issues and potential programs during preliminary
meetings, certain divisions over the organizational framework for collaboration have become
evident. Thus far, differences of opinion have been limited to those expressed by NPS Park
Superintendents and the NPS International Conservation Programs Office (IMRICO).

At issue is the establishment of a framework for ensuring the long-term sustainability of
collaboration on the Missions Initiative. As initiators of the proposed project, Park
Superintendents advocated the development of a coordinating committee to direct activities
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of the binational initiative. From their perspective the creation of an interdisciplinary
planning committee would circumvent domination of the project by the NPS and ensure that
programs were not limited to those benefiting academic or fundraising interests. In order to
promote effective and equitable cooperation, they argued for a “flat”, nonhierarchical
structure capable of accommodating a growing number of initiative partners. As envisioned,
the coordinating committee would initially be staffed by NPS and INAH personnel joined by
representatives of state parks associations and international conservation agencies. As the
partnership expands to incorporate successful programs involving state, local, private and
non-profit stakeholders, the makeup of the coordinating committee would adapt to reflect
shared interests and priorities (Appendix B: Coordinating Council).

At several points in the planning process, the representative from the Desert Southwest
Cooperative Ecosystem Studies Unit (DSCESU) sought to build on the Superintendent’s ideas
regarding a coordinating committee by suggesting that the partnership actively seek the
participation of various international conservation agencies. Citing the need to address the
long-term sustainability of binational cooperation, various members advocated for the
involvement of institutions such as the United Nations Educational, Scientific and Cultural
Organization (UNESCO) and the International Council on Monuments and Sites (ICOMOS),
both of which are internationally recognized for providing logistical and financial support
for conservation projects of the type being planned by the Missions Initiative. Similar
suggestions alluded to the possibility of creating an Executive Director position for the
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binational initiative. As explained, the creation of such a position would ensure the timely
and orderly completion of the logistical aspects of collaboration while ensuring coordination
of particular interests outside of federal jurisdictions.

Thus far, these arrangements remain under consideration by the entire planning group for
the Missions Initiative. Potential explanations for this cautious and measured approach
highlight many of the critical issues in collaborative planning, namely the structural
flexibility of planning procedures, the level of innovation supported by collaboration, explicit
decision-making structures and the effectiveness of participatory leadership (Gormley, 2001,
Innes and Booher, 1999).

One explanation for IMRICO’s lack of support for an independent coordinating body for the

Missions Initiative lies in the institutional relationships it has formed with INAH
representatives. Under the current Memorandum of Understanding and Workplan, IMRICO
has been designated as the “umbrella organization” for international affairs in the
Intermountain Region of the NPS, and as such has assumed the role of facilitating
preliminary strategy meetings. This arrangement has been supported by the Superintendents
due to the fact that IMRICO has established relationships with many of the INAH state
offices deemed critical to the collaboration. Under this arrangement IMRICO enjoys a
relatively high degree of relevancy and authority as a coordinator of collaborative projects
between INAH and NPS. The central role of IMRICO in developing collaborative cultural
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resource conservation programs is stable as long as the initiative remains within the terms set
by the signed agreements. While these agreements support the development of working
relationships between Park Superintendents and their INAH counterparts, they are not
capable of ensuring the inclusive participation required for effective regional collaboration.
Specifically, the bilateral agreements supported by IMRICO and INAH do little to promote
innovation and interdisciplinary cooperation among Church, state, local and nonprofit
partners, each of which will be critical to the ultimate success of the initiative.

Another critical distinction to be made among participants in initial strategy meetings is that
of implementing versus coordinating agencies. Thus far, the agenda for collaboration has
primarily been set by IMRICO and the National Coordinator of INAH Centers based in
Mexico City. Although these offices do have authority for coordinating cooperative projects
between the NPS and INAH, they do not have responsibility for implementing projects
directly involving specific mission sites. In that sense, one might question whether they are
capable of providing individual Parks and INAH state offices with the effective participatory
leadership needed to form new relationships with state, local, private and non-profit
stakeholders.

Unresolved issues within the NPS regarding leadership of collaborative planning for the

Missions Initiative have resulted in the adoption of agreements that are not completely
consistent with project goals as originally stated by the Park Superintendents. Resolution of
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differences between the Superintendents and IMRICO may ultimately prove to be a function
of power within the NPS as a whole. At issue is whether terms of collaboration between
mission partners will be set by coordinating agencies or by those charged with carrying out
partnership programs. The answer to this question will be valuable in predicting the longterm success of the collaborative effort by clearly defining central issues of power and
decision-making among diverse stakeholders.

V. ASSESSING

THE PLANNING PROCESS FOR THE MISSIONS INITIATIVE

Although collaborative planning processes are highly contextual and therefore difficult to
compare on a cases by case basis, it is possible to develop a general framework for evaluation.
As has been discussed, elements such as a shared understanding of strategic issues, effective
channels for communication, trust and accountability are important to any collaborative
effort, including the Missions Initiative. The existing literature on collaborative planning also
acknowledges that while short and long-term objectives are an important focus of
collaborative strategies, they are more likely to be achieved when partners demonstrate
commitment to an open and equitable planning process (Frame, Gunton and Day 2002,
Gormley, 2001).

Furthermore, as a continually evolving process, the relative success of collaborative efforts
can be gauged through distinct time frames. Specifically, key elements of collaboration can
contribute to the successful establishment of multi-agency partnerships, the long-term
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sustainability of such efforts, or both (Gormley, 2001). Although the process of planning for
the Missions Initiative remains in the very early stages, these factors prove useful in assessing
the progress made thus far on the binational collaboration.

A. Conceptual Framework for Assessment
The analytical framework used in this report draws upon specific elements of successful
collaboration and a qualitative distinction between planning processes and outcomes.
Integration of these variable factors allows for development of specific criteria useful in
assessing the immediate and long-term potential of the Missions Initiative (table 1, next
page). Borrowing terms used in existing literature on evaluation of collaborative planning,
processes are identified as either “foundation” processes or “sustaining” processes (Gormley,
2001). Foundation processes are those that establish rapport and confidence among
stakeholders by generating open communication and innovation during the initial stages of
partnership formation. Sustaining processes on the other hand help to ensure effective
management procedures and maintain the commitment and public support critical to the
long-term success of collaborative projects.
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Table 1: Assessment Criteria for the Missions Initiative
PROCESS

OUTCOME

Foundation processes

Short-term

-Compelling Vision

- Knowledge and understanding

- Inclusive and Complementary
Representation

- Strategic plan

- Shared Understanding of Issues and
Incentives
- Open and consistent communication
- Flexibility and Innovation

- Explicit, equitable decision-making
process
- Second order effects/ social capital
- Perceived as successful/superior to
other methods

- Leadership

Sustaining processes
- Trust, respect, and commitment

Long-term
- Implementation and monitoring

- Effective process management

- Credit and recognition

- Timely response

- Mutual accountability

- Support for collaborative planning

- Public interest

(Gormley, 2001; Frame, Gunton and Day, 2002).

For the purposes of this report, analysis of the Missions Initiative is necessarily skewed
toward initial or “foundation” processes and outcomes. This is understandable given the fact
that collaborative projects of this scope often involve interagency dialogue over a period of
years before implementation of joint projects can begin (Frame, Gunton and Day, 2002,
Gormley, 2001). Nonetheless, recommendations for the long-term sustainability of the
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Missions Initiative are made possible through careful analysis of preliminary processes and
institutional structures.

With respect to foundation processes and short-term outcomes, the Missions Initiative has
taken many positive steps toward ensuring effective binational collaboration on the
management of former Spanish colonial mission resources. Partners have demonstrated a
compelling vision and a shared understanding of strategic issues by calling for revitalization
of the regional mission community and outlining several potential strategies for achieving
collective goals. Although representation in preliminary strategy meetings has not been
inclusive of certain interests (Church, California), it has been sufficient for building an
understanding of different cultural resource conservation needs in the United States and
Mexico.

Furthermore, initial meetings between NPS and INAH counterparts represent a certain
degree of innovation due to the fact that collaborative planning between the two agencies
has never before been attempted on such a comprehensive level. As a result, new
relationships between cultural resource administrators have contributed to the social capital
of individual partners and permitted discussion of management strategies that would not
have been possible in the absence of binational collaboration. Finally, as a result of the
involvement of the University of Arizona School of Planning, Superintendents have been
provided with a draft Strategic Plan for the Missions Initiative (Appendix A). This draft plan
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serves as a useful record of strategic issues and priorities identified through the collaborative
planning process.

There are however, several unresolved issues that could negatively affect the immediate
success of the Missions Initiative. Although recent measures have been taken to improve
communication between NPS and INAH partners, there remains a critical lack of consistent
communication between Superintendents and IMRICO, the NPS entity charged with
coordinating the collaborative project. The lack of consistent communication between NPS
partners can also partially explain the absence of explicit decision-making and administrative
procedures regarding the future direction of the initiative. As was discussed in the previous
chapter, unresolved leadership issues between Park Superintendents and IMRICO have thus
far had a negative impact on the flexibility of the newly formed partnership as well as the
distribution of power within it.

Given that the process of planning for the Missions Initiative remains in the very early
stages, assessment of its long-term potential is somewhat uncertain. Although several factors
warrant optimism for the long-term success of binational cooperation on management of
mission resources, others represent legitimate points of concern. Within the first year of the
project, partners have demonstrated their commitment to collaborative planning by
participating in five strategy meetings. The meetings held in Tucson, Albuquerque, El Paso

33

and Saltillo have also shown a clear level of trust and respect held between NPS and INAH
partners.

While these factors represent a very successful beginning to the multi-year process, it is
uncertain whether current levels of commitment to cooperation will be sustained. Thus far,
the relatively small NPS-INAH Missions Workgroup has primarily been driven by a handful
of especially motivated individuals. The long-term success of the initiative, on the other
hand, depends on the creation of explicit institutional relationships to ensure that progress
made on collaboration is not tied to the limited tenure of Workgroup members.

The management of the collaborative process within the Missions Initiative is particularly
difficult to assess over the long-term. This is due in large part to a number of unresolved
issues regarding leadership and facilitation of the collaborative effort. As a case in point, it is
inherently difficult to assess the level of accountability within the Workgroup as long as no
clear decision-making protocol or administrative structure is in place. Similarly, credit for
successful implementation of management strategies is likely to be forestalled until
agreement is reached on issues regarding inclusive representation, objectives of specific
program areas and transparent administrative policies.

Recent agreements among Workgroup members constitute positive steps toward effective
implementation and monitoring policies within the initiative. During the NPS-INAH
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Missions Workgroup meeting recently held in Saltillo, Coahuila partners agreed to integrate
agency formats for evaluating the condition of former mission sites and coordinate existing
electronic databases of historic mission documents. Workgroup members also adhered to the
established pattern of timely response by delegating responsibility for information sharing
and setting a tentative date for the 1st Congress on Colonial Mission in the Americas in 2005.

Finally, the degree of public interest is also difficult to gauge with certainty in that increased
public appreciation for former Spanish colonial missions is a major goal of the initiative in
and of itself. If the Missions Initiative can develop clear channels of communication and
explicit decision-making procedures, based on collective goals and guided by effective,
participatory leadership and program administration, it is likely to enjoy the support of
visitors and cultural resource managers throughout the region for years to come.

VI. CONCLUSIONS AND POLICY RECOMMENDATIONS
Without question, the Missions Initiative constitutes an innovative and comprehensive
approach to coordinating management of cultural resources associated with former Spanish
colonial missions. In the year that has passed since the inception of the collaborative project,
many positive steps have been taken to establish communication and strengthen professional
relationships between a number of committed stakeholders. In order to ensure the continued
development of binational collaboration on the conservation and interpretation of former
mission sites throughout the region, partners should turn their attention toward clearly
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defining institutional roles and management authority within the Missions Initiative.
Fortunately, initiative partners can rely on a variety of assets in order to accomplish the
established goals in the areas of coordinated research, improved resource protection and
interpretation, and creation of opportunities for heritage tourism.

Among the unique factors contributing to the development of an effective partnership is an
incredibly rich regional culture established through nearly four centuries of interaction
between diverse local communities. The Missions Initiative is in a unique position to
capitalize on religious, geographic and linguistic connections that were initially established
by the network of Franciscan, Jesuit and Dominican missions in northwestern New Spain.
Furthermore, the common challenges posed by inconsistent funding and growing pressures
of urbanization and economic development have helped to forge a nucleus of committed
stakeholders among cultural resource administrators, particularly within the United States
National Park Service (NPS) and its counterpart in Mexico, the Instituto Nacional de
Antropología e Historia (INAH).

Ensuring the long-term sustainability of binational collaboration on the Missions Initiative is
dependent upon the resolution of several key issues. First and foremost, clarification of roles
must be established between the NPS partners in the initiative. Currently Park
Superintendents and representatives from the Inter-Mountain Region International
Conservation Programs Office (IMRICO) both legitimately claim important roles in defining
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the objectives for collaboration. As the entity charged with coordinating NPS-INAH
cooperation, IMRICO is intended to serve the interests of participating Superintendents and
is bound to stay within the parameters of agreements signed between the two federal
agencies. Superintendents, on the other hand, remain committed to using these structured
agreements, as well as other programs and strategies, in order to involve various stakeholders
in the development of collaborative projects. The nature of administrative service for the

Missions Initiative and its final structure will most likely be decided according to each party’s
influence within the larger institution of the National Park Service, and is therefore outside
the scope of this report.

One thing that is certain, however, is that true collaboration will ultimately depend on an
equitable distribution of power within an inclusive partnership. As of yet, the Missions

Initiative has not developed a clear policy toward the inclusion of partners from the Roman
Catholic Church or the states of California and Texas. With current management authority
over numerous mission sites throughout the region, the active participation of both these
parties is critical to the long-term success of the collaborative effort. Furthermore, the
inclusion of a diverse array of partners within a nonhierarchical management structure may
alleviate the obstacles to collaboration presented by INAH’s highly centralized institutional
structure.
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Existing literature on collaborative planning shows that inclusive and effective processes are
crucial to achieving beneficial outcomes in such efforts. Furthermore, planning processes and
the strategies they create are constantly evolving in response to both internal and external
factors. At this stage of the project, the Missions Initiative would do well to concentrate on
establishing a solid foundation for binational collaboration by actively supporting several
existing partner programs and adapting them for use in various local contexts. The Missions
2000 program at Tumacacori National Historical Park program, the Spanish Colonial
Research Center (SPCO) on the campus of the University of New Mexico and INAH
Chihuahua’s Sus Misiones Coloniales projects all have the potential of achieving many of the

Missions Initiative’s original goals.

The Missions 2000 program entails an innovative use of information technology to enhance
appreciation of historic mission communities by making genealogical databases available to
the general public. By capturing the interest of local communities less interested in heritage
tourism, the project serves as an excellent example of contemporary missions reacquainting
surrounding communities with their shared history. Established in 1996, the Spanish
Colonial Research Center (SPCO) is a partnership between the NPS and the University of
New Mexico that has accumulated over 85,000 pages of Spanish colonial documents as well
as numerous maps, architectural plans, and sketches of North America from Spanish and
Mexican archives. As an example of effective collaboration between cultural resource
administrators, historians, and university research professionals, the SPCO has been
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designated as a key resource for coordinating evaluation and monitoring procedures among
partners in the Missions Initiative. Finally, the Sus Misiones Coloniales project coordinated
by INAH Chihuahua offers valuable insight into the potential of involving rural Mexican
communities in the protection of local mission sites and the provision of services for the
development of appropriate heritage tourism. Each of these projects address priorities
identified in preliminary strategy meetings for the Missions Initiative and is therefore
worthy of its logistical and financial support. Furthermore, building on these small successes
is a logical first step to the gradual implementation of adaptable management policies, a key
goal identified by Park Superintendents.

Long-term sustainability of the Missions Initiative may ultimately depend on the creation of
an interdisciplinary and independent body to coordinate adopted programs. Formation of
such an entity could promote the development of explicit decision-making procedures
among diverse stakeholders and ensure an equitable distribution of authority among partner
institutions. Furthermore, the adoption of a coordinating council for the Missions Initiative
might encourage the development of innovative strategies by alleviating dependence on
individual partners and bilateral institutional agreements. Finally, appointment of an
Executive Director and coordinating committee might ensure effective representation of
diverse regional interests, providing a degree of flexibility and accountability necessary to
ensure that initiative programs are both appropriate and beneficial to contemporary mission
communities.
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In closing, the progress made during the first year of planning for the Missions Initiative
represents a significant step towards greater coordination in the management of former
Spanish Colonial Missions in Northern Mexico and the Southwestern United States.
Although long term administrative policies and structures have yet to be determined,
initiative partners have taken positive steps toward identifying common concerns and
strategic priorities. Building on the ideas of enhanced inter-agency communication,
improved resource interpretation, coordinated mission research, and promotion of heritage
tourism, initiative partners have begun to forge avenues for collaboration that will benefit
participating agencies and the general public for years to come.
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Often called "collaborative conservation" this new movement represents the new face
of American conservation as we enter the twenty-first century. Although no single
strategy, process, or institutional arrangement characterizes this movement,
collaborative conservation emphasizes the importance of local participation,
sustainable natural and human communities, inclusion of disempowered voices, and
voluntary consent and compliance rather than enforcement by legal and regulatory
coercion. In short, collaborative conservation reaches across the great divide
connecting preservation advocates and developers, commodity producers and
conservation biologists, local residents and national interest groups to find working
solutions to intractable problems that will surely languish unresolved for decades
under the existing policy system.

- Phil Brick and Sarah Van de Wetering
“Across the Great Divide: Explorations in Collaborative Conservation and the American West”

ii

Introduction
Building on earlier successful partnership programs, representatives of both the United States
National Park Service (NPS) and the Instituto Nacional de Antropología e Historia (INAH)
are collaborating to improve the management of cultural resources through the
reestablishment of historic links between Spanish colonial missions. The Missions Initiative
is an innovative approach to fostering cooperation
among diverse stakeholders involved in the
management of cultural resources dispersed
throughout several hundred mission sites in the
southwestern United States and northern Mexico.
NPS and INAH administrators introduce the
following plan as a first step towards enhancing
management of ongoing mission programs by
promoting cooperation between partners in
independent research organizations, academic
institutions, non-profit agencies and ecclesiastic
authorities in the region.
San Antonio Missions National Historical Park

This strategic plan is intended to guide the collaborative process of building an international,
multidisciplinary partnership for cultural resource management. The plan outlines
preliminary strategies for cooperation among participating stakeholders, explains the
expected outcomes of the initiative, and identifies several key considerations for
implementation. Together, these elements represent a crucial starting point for the
development of management practices that will deliver beneficial results for cultural
resource protection, as well as the social and economic sustainability of communities in
Mexico and the United States.

1

The Status of Missions in the United States and Mexico
Although cultural resource managers in the United States and Mexico share many of the
same responsibilities for protecting and interpreting Spanish colonial mission sites, the social
and organizational contexts in which they operate demonstrate several stark differences. For
example, the four Mission Parks administered by the National Park Service are responsible
for the preservation of 161 historic structures and approximately 8,600 acres of land. Taken
together, these four sites alone account for nearly 1.5
million visitors a year. Although these entities receive
financial and logistical support as units of the National
Park Service, each faces increasing pressure as a result of
rapid land development, environmental degradation and
deterioration of structures due to high volume of visitors
and consistently unmet needs for restoration and
maintenance.
Preservation interests in Mexico, are faced with similar

San Ignacio de Caborica

challenges in accounting for literally hundreds of former mission sites and evaluating the
integrity of remaining mission structures. Within the state of Chihuahua alone, INAH is
currently focusing salvage and restoration efforts on 50 of 168 former sites. As part of the

Misión Para Chihuahua, INAH has identified investigation, restoration, preservation,
security, and diffusion of cultural resources as immediate priorities. Management of mission
resources is further complicated in Mexico by the complexity of country’s cultural
patrimony. Traditional and contemporary relationships with indigenous populations,
considerable regional diversity, evolving land tenure systems, and interactions between
community, state, federal, and Church authorities each contribute to the difficulty of
establishing uniform cultural resource management policies.

2

Despite these differences, preservation efforts in both countries share many common
challenges. First and foremost among these are the inherent difficulty of maintaining
communication between multiple mission sites, and a limited capacity to effectively share
research and successful management practices. This lack of effective avenues for cooperation
continue to hamper efforts of federal resource management agencies and are even more
pronounced when one explores the existing gaps between research agencies, academic
institutions, church officials and community representatives on either side of the
international border.
Perhaps the biggest challenge to the long-term survival
of Spanish colonial mission sites is the continuing need to
foster appreciation for the cultural and historical significance
of these resources among host communities and the greater
public. Many mission sites remain essential to religious
practices and civic activities. Others are critical to the
economic potential of regional tourism and cultural vitality
of gateway communities. Regardless of current use, cultural
resource managers agree that future preservation efforts must
include community representatives as critical stakeholders

Copala, Sinaloa

and vital assets in ensuring the long-term sustainability of mission resources.
The Missions Initiative builds on these similarities and differences by implementing
strategies for cooperation between institutions involved in preservation of mission sites
throughout the region. Drawing on the diverse experiences and skills of resource managers,
historians, church representatives and local communities, the initiative will ultimately
improve access to and appreciation for Spanish Colonial Missions as living examples of the
rich cultural fabric that extends throughout the southwestern United States and northern
Mexico.

3

Current Challenges in Management of Mission Resources
Literally hundreds of former Spanish colonial mission sites exist on either side of the
international border between the United States and Mexico. At present, these historically
and culturally significant sites are often experienced by visitors as isolated outposts,
unrelated to other mission complexes, or to the larger context of Spanish colonization
throughout the region. Similarly, the various agencies charged with the management of these
resources operate in similar isolation, implementing distinct research, preservation and
fundraising policies. This lack of coordination
poses a significant challenge to the continued
preservation of Spanish colonial mission
resources.
Currently federal, state, and local governments,
as well as the Roman Catholic Church, private
research organizations, and academic
institutions claim a vested interest in managing
the cultural resources that exist in former

Salinas Pueblo Missions National Monument

mission sites throughout the region. Furthermore, local communities continue to protect and
use these sites for religious services and other important civic activities. As committed
stakeholders, these diverse groups have invested a great deal of time, effort and resources in
cataloguing, interpreting, and preserving these vestiges of the Spanish colonial period.
Nonetheless, many former mission sites have fallen into considerable disrepair. Meanwhile,
relevant research data is often inconsistently collected, or inadequately shared, even among
individual representatives within the same agency. Finally, uncertain funding and
overlapping jurisdictional concerns challenge coordinated management of these unique
cultural resources to the detriment of agencies, host communities and visitors alike.

4

The Potential of Mission Partnerships and Collaborative Planning
The Missions Initiative addresses many of the challenges currently faced by cultural resource
managers through the development of strategies for integrating individual sites into the
larger network of Spanish colonial missions in the region. Based on input from National Park
Service Superintendents, INAH Directors, and representatives of Spanish colonial research
institutions, preliminary strategy meetings have focused on the following goals for
coordinating resource management efforts at individual mission sites:

1. Enhance communication between multiple stakeholders involved in the
management of cultural resources within Spanish colonial mission sites.

2. Create education and preservation programs that combine current
research and historical data in order to accurately portray the mission
system as an integrated network.
3. Utilize information technology to develop consistent criteria for
preserving, cataloguing and interpreting cultural resources of Spanish
missions in the United States and Mexico.
4. Investigate strategies to support economic development of host
communities through the promotion of appropriate heritage tourism.
In pursuit of these goals, the Missions Initiative draws on the experience gained by a broad
spectrum of agencies and individuals committed to the continued preservation of former
Spanish mission sites. Although many visitors to mission sites in the region consider the NPS
and INAH to be the principle interests in protecting and interpreting cultural resources,
professionals involved in the maintenance and management of former mission sites
acknowledge the critical roles played by several essential partners.
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For years, federal, state, and local historic preservation authorities, academic institutions and
private research organizations have been centrally involved in maintaining structures and
enhancing the accessibility and quality of historic interpretation. In response to requirements
for strict accounting of scarce public funding, many organizations involved in preserving and
interpreting cultural resources have developed strategic planning models in order to promote
program effectiveness and financial efficiency.
It has become apparent however, that agency-specific approaches
commonly lack mechanisms through which national, regional and local
administrators can readily communicate and successfully implement
management policies across geographic, institutional, and political
boundaries. Building on the well-documented success of multi-agency
cooperation in natural resource conservation, the Missions Initiative
seeks to capitalize on the combined skills and resources of multiple partners
engaged in cultural resource management of Spanish colonial missions.
In light of the common challenges to cultural resource management in
the region, as well as the collective capacity for meeting these challenges,
it is now more important than ever for individual stakeholders to take steps
toward formulating a straightforward plan for cooperation. The Missions

Initiative signifies the evolution of this process by addressing the priorities
of individual partners while fostering opportunities for bi-national

“Collaborative
planning can be
understood as part of
the societal response
to changing
conditions in
increasingly
networked societies,
where power and
information are
widely distributed,
where differences in
knowledge and values
among individuals
and communities are
growing, and where
accomplishing
anything significant
or innovative requires
creating flexible
linkages among many
players” (Innes and
Booher 1999: 412).

collaboration. Ultimately, the Missions Initiative will foster both effectiveness
and innovation in mission management by restoring complementary relationships that
resulted from the initial interdependency of Spanish colonial missions in northern Mexico
and the southwestern United States.

6

Guiding Principles of the Missions Initiative
International Representation
The Missions Initiative seeks to enhance ongoing mission programs by reestablishing historic
links between individual sites and communities in the United States and Mexico. Accounting
for the diverse economies, cultures, geographic considerations and institutional contexts in
the region, the proposed partnership solicits direct input from federal state and local
administrators, research scientists, historians, students, and local residents from both
countries. A defining characteristic of the collaborative effort is the creation of avenues for
sharing information, staff expertise, and management
practices among all participants in the initiative.
In the initial stages of development, this priority will be
administratively supported by the Memorandum of
Understanding and joint Workplan established by INAH
and the National Park Service Inter-Mountain Region
International Conservations Office (IMRICO).
Collaboration on the Missions Initiative is further
supported under the five-year work plan adopted by both
organizations which includes a strong mission component.
Templo de Concordia, Sinaloa
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Multi-Disciplinary Cooperation
In order to enhance cultural resource management of Spanish colonial missions, the Missions

Initiative will seek direct involvement from individuals and institutions with comparative
strengths in historical and archaeological research, architectural restoration, cultural
education, environmental resource protection, cultural resource conservation, non-profit
fundraising, regional tourism, community participation and international cooperation. The
diverse array of committed stakeholders involved in the project contributes to a
revitalization of the larger mission community by linking complementary projects and
partners across geographic and institutional boundaries. With the common goal of
developing a more holistic approach to managing cultural resources within Spanish colonial
missions, technical experts will see direct results from their involvement with various
partners while contributing to a project that will benefit visitors for generations to come.

Responsive Institutional Relationships
Although preliminary strategy discussions have included a limited number of potential
partners, the Missions Initiative creates a framework for the participation of a diverse array
of cultural resource specialists in the region. As the initiative develops, it will inherit a nonhierarchical structure, fostering input from various disciplines and organizations committed
to the preservation and interpretation of Spanish colonial missions. Ultimately, the longterm effectiveness of the Missions Initiative might best be supported through the
development of a representative coordinating agency. As an independent entity the
coordinating body would be structured to represent the collective interests of federal and
state resource management agencies, local communities, the Catholic Church, research
institutions, and non-profit organizations. The purpose of the coordinating body would be to
disseminate project information, coordinate logistics, and support the development of
working relationships between all stakeholders interested in preserving and sharing the
resources of Spanish colonial missions.
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Strategic Directions
Inter-agency Communication
A critical first step towards the realization of greater
coordination of ongoing mission programs is the
establishment of reliable, user-friendly
communication links between various stakeholders.
In addition to providing a much-needed forum for
internal communication within participating
agencies, the Missions Initiative creates
opportunities for regular exchange between
research professionals, resource interpreters and
San Antonio Missions National Historical Park

members of the public interested in contributing to
the quality of resource management programs. Reinforcing the international nature of the
collaborative project, all published materials associated with the Missions Initiative will
include both English and Spanish translations.

Potential focus areas:
¾ Development of project website for updates on Missions Initiative

programs/events and links to existing websites of participating agencies.

¾ Establishment of annual or semi-annual conferences on current mission

research and cultural resource management practices.

¾ Creation of Missions Initiative newsletter for publication of news and feature

articles, made available to site visitors and prospective program participants.
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Education and Interpretation
A primary goal of the Missions Initiative
is the development of interpretation
programs that integrate religious,
economic, and cultural histories of
specific missions with those of
surrounding communities and related
sites. Development of educational tools
that focus on this shared history will
enhance students’ understanding and
appreciation for the processes and

Gran Quarai – Salinas Pueblo National Monument

outcomes of Spanish colonization throughout the region. Similarly, the provision of
comprehensive training and interpreter exchange programs among participating agencies
will contribute to a greater appreciation for the significance of the mission system among the
general public, thereby lending much needed support to ongoing conservation efforts.

Potential focus areas:
¾ Improvement of current interpreter training programs to reflect a holistic

understanding of Spanish Colonial Mission sites in the historic and
contemporary culture of the larger region.

¾ Development of educational tools emphasizing historic and contemporary

linkages between Missions and surrounding communities.

¾ Enhanced use of non-formal and adult education programs as an avenue

toward improving knowledge of, and access to Spanish missions among the
general public.
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Spanish Colonial Mission Research
The Missions Initiative creates opportunities for
consolidating extensive research surrounding
Spanish colonial history through-out the
southwestern United States and northern Mexico.
The initiative will further contribute to the
collection of relevant data by soliciting active
involvement from university faculty and staff, as
well as historians and archivists of the Roman
Catholic Church. In addition to collecting
Pecos National Historical Park

information on the network of Spanish colonial missions, the initiative places a high priority
on disseminating research by sharing it with individual sites, affiliated research institutions,
and management authorities, as well as the public at large. Ongoing activities directed by the
Spanish Colonial Research Center (SPCO), Mexico North Research Network, Inc. and the

Mission 2000 project at Tumacacori National Historical Park provide an excellent examples
of potential collaboration between academic research professionals, Park administrators,
visitors, and members of host communities.

Potential focus areas:
¾ Developing institutional agreements on the coordination of existing Spanish

Colonial research databases.

¾ Establishment of consistent criteria for monitoring and evaluation of

individual sites under various institutional jurisdictions.

¾ Continued support for university students and interns as future professionals

in the fields of Spanish Colonial research and cultural resource management.
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Development of Heritage Tourism
The Missions Initiative supports strategies to develop opportunities for heritage tourism
throughout the region. The creation of appropriate tour packages assists both federal and
local agencies in the United States and Mexico
in their continual effort to take innovative
approaches in attracting “non-traditional”
visitors while maintaining mutually beneficial
relationships with gateway communities.
Mission sites are uniquely situated to take
advantage of the growing trend towards
heritage tourism due to the fact that they serve

Tumacacori National Historical Park

as long-standing anchors of the communities they were originally intended to serve. Today,
these relationships can be renewed by tourism strategies appropriately targeted to deliver
direct social and economic benefits to host communities. A compelling example of the
potential of heritage tourism is offered through the community workshops designed as part
of INAH Chihuahua’s ongoing mission program, Sus Misiones Coloniales.

Potential focus areas:
¾ Coordination of bi-national mission tour programs with state trails

associations and existing network of Caminos Reales.

¾ Institutional agreements with non-profit organizations and private tour

providers supporting heritage tourism.

¾ Continued development of community and institutional capacity to support

economic development through appropriate tourism.
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Keys to Implementation
Definition of Project Scope
Although literally hundreds of former mission sites extend from northern California into
southern Mexico, the Missions Initiative enhances opportunities for successful collaboration
by drawing on the comparative strengths of established regional agencies and individuals
involved in managing cultural resources in the region. Given the abundance of entities in a
position to contribute to and benefit from the proposed partnership, a limitation on initial
participants will serve to ensure that preliminary project activities are logistically and
financially feasible, as well as consistent with the focused priorities of the initiative. Potential
criteria for involvement in the partnership include individuals or organizations involved in
the management of cultural resources associated with extant mission structures established
between the years of 1521 and 1821, including but not limited to sites related to traditional
commercial and transportation networks (ex: Caminos Reales).

Reconciliation of Multiple Jurisdictions
As an inclusive effort to improve the management of cultural resources scattered throughout
the southwestern United States and northern Mexico, the Missions Initiative will necessarily
involve public and private institutions with various mandates and overlapping authorities.
The effectiveness of the collaboration relies on the initiative’s ability to draw on the
comparative strengths of state, federal, and local management agencies, ecclesiastic officials,
and community representatives. Memoranda of understanding and charter agreements with
participating organizations will benefit the long-term sustainability of the Missions Initiative
by clearly outlining partners’ roles within the organization. Such agreements would further
help to avoid duplication of programs currently underway within individual organizations.
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Distinct Priorities of Research, Preservation, and Fundraising
The Missions Initiative seeks to enhance the effectiveness of regional cultural resource
management by coordinating the priorities of research organizations, park administrators,
community members, and financial supporters. Fortunately, several potential participants in
the initiative have direct experience in facilitating cooperation between various interests in
cultural resource preservation. In particular, Mexico North Research Network and the Desert
Southwest Cooperative Ecosystem Studies Unit (DSCESU), and INAH have established
effective programs that serve the objectives of federal, state, and local management agencies,
academic institutions, independent research scientists and regional communities. Ultimately,
the partnership will apply mission research and external funding support through programs
that deliver direct social and economic benefits to the citizens of Mexico and the United
States.

Security Considerations for Cross-Border Collaboration
Within the current policy environment of border relations between the Mexico and the
United States, the Missions Initiative ensures that projects will not compromise the efforts of
cooperative security agreements between the federal governments of both countries. To
facilitate exchange among technical staff and encourage development of regional heritage
tourism packages, the initiative creates guidelines for bi-national cooperation consistent with
the security infrastructure supported by the Secretary of Homeland Security for the United
States and Secretary of Governance for Mexico.
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Preliminary Agreements
Integration of NPS and INAH Databases
At the most recent NPS-INAH Missions Workgroup Meeting, held on October 6, 2003 in
Saltillo, Coahuila, preliminary agreements were reached on the coordination of existing
Spanish colonial research databases. Using the format currently used by INAH,
representatives from the NPS Spanish Colonial Research Center (SPCO), San Antonio
Missions National Historical Park, Tumacacori National Historical Park and Centro INAH
Chihuahua will play lead roles in developing proposals to allow the free exchange of
available research between the two agencies.

1st Congress on Colonial Missions in the Americas
The Workgroup Meeting in Saltillo also reached consensus on the organization of a
binational conference on the management of cultural resources within Spanish colonial
missions throughout the region. Central themes of the conference scheduled to take place in
2005 include Research, Conservation, Promotion and Education.

Missions Initiative Website
The Desert Southwest Cooperative Ecosystem Studies Unit (DSCESU) and the NPS
Intermountain Region International Conservation Programs Office (IMRICO) have approved
joint funding for the development of a project website for the Missions Initiative. The
website is intended to serve as a means of communication between initiative partners as well
as an educational tool for students and potential visitors in both the United States and
Mexico. The principle contact for the creation of the bilingual website will be the School of
Planning at the University of Arizona.

15

Project Evaluation
Projects implemented by the Missions Initiative will be evaluated with respect to the current
policies of partner institutions. For the Instituto Nacional de Antropología e Historia (INAH),
evaluation of initiative programs will be coordinated by the office of Dirección de Evaluación
de Centros INAH. Projects involving participation of NPS sites and personnel will be
implemented in accordance with the agency guidelines for conformance with the
Government Performance and Results Act (GPRA).

Conclusion
In its first year of development, the Missions Initiative has taken an innovative and
comprehensive approach to the coordination of cultural resource management practices in
the United States and Mexico. Although much work remains to be done, several important
steps have been taken to ensure effective collaboration on the management of former
Spanish colonial mission sites throughout the region. Professional relationships established
between representatives of the National Park Service, the Instituto Nacional de Antropología
e Historia (INAH), university faculty and independent research organizations warrant
optimism for the long-term effectiveness of the new partnership. Building on the
identification of shared strategic issues and the adoption of preliminary program goals, the

Missions Initiative is in an ideal position to provide benefits to resource administrators and
the visiting public in the years ahead.
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Initial Strategy Meeting Participants
Barbara Becker
Julia Bendímez Patterson
Dennis Ditmanson
Glenn Fulfer
Edgardo Garcia Carillo
Meredith Kaplan
Greta de Leon
Teresita Loera Cabeza de Vaca
William Patrick O’Brien
Ramon Olivas
Alberto Ramírez Ramírez
Ann Rasor
Elsa Rodriguez Garcia
Carmen Saldaña Rocha
Joseph Sanchez
Tom Spangler
Fernando Tapia Grijalva
Stephen Whitesell

- Director, School of Planning, University of Arizona
- Director, Centro INAH Baja California
- Superintendent, Pecos National Historical Park
- Superintendent, Salinas Pueblo Missions National Monument
- National Coordinator of Centers, INAH
- Superintendent, Juan Bautista de Anza National Historic Trail
- Executive Director, Mexico North Research Network, Inc.
- National Coordinator, Conservation of Cultural Patrimony, INAH
- Cultural Resources Specialist, DSCESU
- National Park Service, United States-Mexico Affairs Office
- Director, Centro INAH Durango
- Superintendent, Tumacacori National Historical Park
- Director, Centro INAH Chihuahua
- Director of Evaluation, National Coordination of INAH Centers
- Director, Spanish Colonial Research Center
- Graduate Intern, School of Planning, University of Arizona
- Director, Centro INAH Sonora
- Superintendent, San Antonio Missions National Historical Park

Potential Partners in the Missions Initiative
UNITED STATES

MEXICO

National Park Service (NPS)
NPS Inter-Mountain Region International
Conservation Office (IMRICO)
Spanish Colonial Research Center (SPCO)
NPS State Directors
Roman Catholic Church
Santa Barbara Trust
California Missions Study Association
The Southwest Center
State Trail Associations
Smithsonian Institute
University of California
State Historic Preservation Offices
International Council of Monuments and Sites (ICOMOS)
National Trust for Historic Preservation (NTHP)
Western Parks and Monuments Association (WPMA)
Federally Recognized Native American Tribes
United States Forest Service
United States Bureau of Land Management

Instituto Nacional de Antropología e
Historia (INAH)
Mexico North Research Network, Inc.
Roman Catholic Church
CONACULTA
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APPENDIX B: POTENTIAL ORGANIZATIONAL STRUCTURES FOR THE MISSIONS INITIATIVE
Structure 1: International Coordination Model

UNESCO
MISSION PARTNERS
NPS

CALIFORNIA
MISSIONS

CATHOLIC
CHURCH

INAH

USER GROUP
UNIVERSITIES

RESEARCH

TOURISM

NGO’s

ENABLERS
FEDERAL AGENCIES

COMMUNITIES

The International Coordination Model represents the potential long-term goal of seeking
coordination of the Missions Initiative by an international agency committed to the
protection of architectural and cultural heritage (UNESCO, ICOMOS). This arrangement
would establish the coordinated conservation of former Spanish colonial mission sites as a
project of international significance. It would also build on the existing relationship between
INAH and UNESCO while ensuring effective coordination between primary initiative
partners. Involvement of UNESCO or ICOMOS would also benefit established objectives of
the initiative by providing logistical and funding support for affiliated academic, research and
tourism interests.
The disadvantages of such an arrangement are that it might limit the development of
innovative strategies by delegating management authority to one agency, and that it would
not create an explicit role for host communities in planning and decision-making.
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Structure 2: User-Driven Model
NPS/INAH
MISSIONS INITIATIVE

Conservation

Research

Education

Promotion

The User-Driven Model most closely represents the current arrangement of the Missions
Initiative under the joint NPS-INAH Workplan for 2003-2006. Missions programs are one of
four key areas addressed by the current plan. As facilitator of the Workplan, IMRICO has
established conservation, research, education and promotion as priority areas around which
to foster collaboration. Under this arrangement, strategy development and program
management for the Missions Initiative would be directed by representatives from the NPS
and INAH. Stakeholders and partners would be identified according to their potential for
contributing to NPS/INAH programs in each of the four priority areas.
The primary benefit of this arrangement is that it would not require any significant
organizational restructuring under the current Workplan. Relationships between the
primary cultural resource conservation agencies in both the United States and Mexico are
clearly defined, ensuring stability of binational agreements. For the purposes of
collaboration, the disadvantages of this structure are that it maintains a strictly hierarchical
relationship of federal agencies over other potential stakeholders, and does promote flexible
and interdisciplinary cooperation between all partners.
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Structure 3: Regional Partnership Model

REGION 1

REGION 2

REGION 3

REGION 4

California/Baja California

Arizona/Sonora

New Mexico/Chihuahua

Texas/Coahuila/Nuevo
Leon/Tamaulipas

The Regional Partnership Model represents the formation of direct links between
institutions in states adjacent to the U.S./Mexico international border. This alignment was
advocated by various partners at different points in the planning process in order to build on
existing relationships between INAH Centers and their U.S. counterparts. One benefit of this
model is that it would require coordination between smaller groups of U.S./Mexico partners,
many of whom have cooperated on previous projects. The Regional Partnership model may
also be helpful in promoting the development of interstate, binational heritage tourism
strategies, particularly along north-south historic trails (Caminos Reales).
For the purposes of the Missions Initiative, the Regional Partnership model has two distinct
disadvantages. First, it establishes rigorous geographic relationships that do not promote
regional collaboration between all federal, state, local, church and non-profit partners.
Secondly, under such an arrangement, the initiative programs, including those involving U.S.
National Parks, would be highly dependent on consistent participation and support of state
agencies.
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Structure 4: Coordinating Council Model

The Coordinating Council Model most closely resembles the organizational structure
envisioned for the Missions Initiative in the initial strategy meeting with Park
Superintendents. The purpose of the Coordinating Council would be to promote
collaboration on management of mission sites and solicit the direct involvement of
committed stakeholders in a number of priority areas. It is specifically designed as a “flat”
structure (without hierarchical relationships). It also allows for interdisciplinary
participation and open communication between initiative partners. The Coordinating
Council would initially be staffed by a small working group of cultural resource
administrators from the NPS, INAH, and their counterparts in international, state, and
church agencies. In time, as the initiative grew to include new members and implement
identified strategies, an interdisciplinary Coordinating Council would become less dependent
on NPS/INAH logistical support and funding.
The disadvantage of this structure is that it would initially require a great deal of
commitment on the part of NPS and INAH in order to ensure effective participation by a
diverse array of initiative partners.
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