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PREFACE

This study uses the concept of community to analyze the "impact"
of the McClellan-Kerr Navigation Project. Selection of this perspective
was based on the belief that various consequences, e.g., economic, recre-
ational, environmental, took place through a sequence of events that
involved various structures within the particular cities along the
Arkansas River. Expansion of industry, increase in shipments from a
port, investment in new material handling equipment and other consequences
are not 'always explained adequately by the operation of market forces.
Supply and demand, for example, may not suffice to explain the faith which
leaders in a community may have in the potential contribution that a port
and the navigation system may make to area development. Leadership action
and inaction, the manner in which various organizations carry out tasks
concerning the use of a navigation system also influence industrial and
population change.

This perspective was especially helpful in the analysis of the
principal problem assigned the researchers: how can one account for the
differences in the reaction of certain cities to the navigation system?
Why did one city make a large and another a much smaller investment in
port facilities? 'Why is tonnage higher at a port which cost much less
than at one where millions' have been spent for equipment and related
facilities? What do these and related areas of community organization
signify about the future development of industry and commerce along the
waterway? .

While these questions are framed mostly in economic terms, the navi-
gation system exerts an influence mainly through various types of organi-
zations. These organizations represent the instrumentalities whereby
community objectives are achieved. Port authorities, economic development
agencies, trade associations, river basin associations and local govern-
ment are important parts of the community's instrumental apparatus.
Variations between communities in degree of and type of port development
and growth of industry, for example, are due to some degree to differences
in the efficacy of these organizations.

Another area that is assumed to have long term significance for local
development, and for the ultimate impact of MKNP, pertains to the manner
in which each city responds to the various problems brought on by economic
and population growth. If these are mishandled, if decay spreads rapidly,
tax rates rise steeply and the central business district becomes a ghost
town, the community may well lose whatever competitive advantages it once
had in the struggle to attract new and retain current employers. Over the
long run, the contribution of MKNP to local development depends in part on
the efficacy of growth management efforts.
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The study also explores some of the factors outside the community
which influence the uses made of the navigation system. These include
regional and state agencies and various national organizations. Some
agencies provided resources needed by cities to more fully utilize the
navigation system, while other features constrained development.

Believing that local government, along with various organizations,
could be a principal agency in most decisions concerning the waterway,
a '"team" consisting of two sociologists and a political scientist, Dr.
Gary Halter, conducted the research. Dr. Halter concentrated on the
political aspects while the two sociologists focused on other local
structures, such as leadership and the Chamber of Commerce. Due mainly
to differences in subject matter, the reader may note variations in view-
point between the two chapters written by Dr. Halter, 9 and 10, and the
remaining chapters. This stems from the various constraints to which
local government was subjected, especially in Arkansas. In the remaining
chapters the sociologists were concerned, to varying degrees, with leader-
ship views and decisions which tended to be growth oriented, but not
necessarily focused exclusively on MKNP,

Sume readers may feel that the report has a "pro-growth bias." The
researchers had no choice but to take as a point of departure the views
of local leaders toward the navigation system and community development.
The influence of these factors on the decisions directly and indirectly
connected to the waterway had to be understood. The authors have studiously
tried to maintain objectivity and detachment, although economic development
is believed to be the major vehicle whereby the incomes of inhabitants and
the quality of education, hospitals and other institutions can be improved.
The authors, however, take considerable pains to delineate the different
approaches to growth in the various cities, and their relevance for MKNP.

Many persons contributed to completion of this study. Virtually all
the persons contacted for interviews were highly cooperative. Many of
these busy men spent an hour or more talking frankly about their communi-
ties after ordering secretaries '"to hold all calls." A few of these
respondents read various sections of the preliminary report and made many
valuable suggestions. Don McBride helped us to understand the dynamics
involved in gaining and the rationale behind construction of the waterway.
John M. McCann, Jr. used his considerable editorial skills to strengthen
the manuscript. The three graduate students who participated in the
study, Nan Ellyn Brown, Sue Richardson and Dan Yazak, more than lived up
to expectations in performing a variety of difficult assignments. Our
secretary, Mrs, Julia Bower, performed services too numerous to mention.
Special thanks go to George Antle and Bob Summitt who provided a rare
opportunity to conduct a study of comparative urbanization and whose
cooperation made the association with the Corps of Engineers both reward-
ing and pleasant.
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SUMMARY OF FINDINGS
OVERVIEW

The McClellan—Kerr Navigation System represented one of the more
ambitious and expensive civilian construction projects built by the Corps
of Engineers. A 9-foot channel was built from the Mississippi River to
Catoosa, near Tulsa, a distance of approximately 450 miles, requiring 17
locks and dams, 3 large upstream and several smaller reservoirs. Cost to
the taxpayers was roughly a billion and a half dollars.

Proponents among local leaders anticipated a number of important
benefits. These included control of floods and drought, improved municipal
water supply, water transportation, a modest amount of hydroelectric power,
and various recreation facilities. Cities near the Arkansas River gained
the opportunity to become inland ports and to be part of the national and
global network of port cities. Becoming a port city would change the number
and location of urban and rural centers with which economic exchanges took
place. These changes also could have important psychological effects, by
increasing confidence in the area's future. This optimistic assessment
could encourage capital investment in the community both by insiders and
outsiders.

The leading proponents of MKNP also believed that it would greatly
encourage industrial development in the river valley. Establishment of
steel, chemical and other large economic complexes was envisioned. 1If
each port city became a major employment center, population would grow,
incomes rise, the quality of services improve and the outward migration
of young people finally come to a halt. Construction of the navigation
system was part of a long run plan for development held for many years
by some of the leaders in the river valley.

The responsibility for implementing this plan of development rested
to a large degree with the respective communities since various proposals
for establishing regional authorities were defeated. During the long
struggle to obtaln construction of MKNP, local interests and leaders
jealously guarded community autonomy. A proposal made in the thirties
to establish a regional authority similar to T.V.A. to guide development
was defeated. A more modest proposal several decades later for a bistate
commission to perform similar functions also came to naught. In addition,
the process whereby the decision was made to construct the navigation
system did not require formal commitments from local officials as to the
contribution that would be made for port and other improvements. Apart
from a tacit moral obligation, local interests had considerable latitude
in deciding these matters in the context of community objectives and
capabilities. The uneven pattern of local response raises questions as
to the efficacy of these procedures.



The study of MKNP concentrated on the five cities which established
public ports: Pine Bluff, Little Rock, Fort Smith, Muskogee and Tulsa.
The public ports were expected to play a major if not decisive role in
development of the river valley as the communities in which they were
located were larger, had more resources and know-how than the smaller
communities. The latter were not ignored, however; leaders in towns such
as Sallisaw, Ozark, Conway, Morrilton, Russellville, and Dardamelle also
were interviewed.

The remainder of this chapter discusses the information in Table S.1,
on the following page, which provides an overview of each city's involve-
ment in MKNP, exclusive of private investment in the port. Support for
the waterway, when measured in terms of per capita contribution of local
funds, is highest in Tulsa with Muskogee and Fort Smith far behind.
Funding from other public sources, mainly Federal agencies, places Pine
Bluff, Tulsa, and Little Rock in similar positions. Muskogee, on the
other hand, is far ahead while Fort Smith is far behind the others.

Another indicator of local interest in the waterway is the number of
local firms which use "port city" as part of its title. This indicates
the degree to which businessmen feel that the waterway has caught the
fancy of the public. - Once again Muskogee, for its size of population,
ranks high. In terms of performance, however, results are disappointing
as tonnage for 1976 is the lowest of the five ports. Muskogee has not
produced results commensurate with investment, both financial and psycho-
logical, in the port. Fort Smith, in contrast, has a respectable perform-
ance in terms of tonnage and interest relative to the minimal financial
investment. Little Rock has a strong showing in tonnage although the port
and waterway seem to have received little buildup from the local news

media. The two strongest ports on all three indicators are Tulsa and
Pine Bluff.

In terms of tonnage, three of the five ports have performed well
and two have not. The seriousness of this situation for long run indus-
trial development along the waterway is suggested by the following:
Oklahoma has only one public port that presently serves as an important
impetus to growth; the port in Arkansas which lags behind the other two
is located in an area which, due to rapid industrial growth, might have
contributed more to this type of expansion at the port.

PROBLEMS INVOLVED IN BECOMING A PORT CITY

Under the best of circumstances, port development and its contri-
bution to the local economy would occur gradually, perhaps imperceptibly
during the early years. A new form of transportation has to be introduced
to the community, one with which most executives and financiers have little
or no experience. A complex organizational machinery has to be established
for administering and developing the port, which also has to be meshed
with existing organizations responsible for economic development. It
would be surprising I1f coordination of effort could be achieved without

S.2
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TABLE S-1

PORT INVESTMENT, TONNAGE, AND LOCAL FIRMS WITH "PORT CITY"

IN THEIR TITLE FOR THE FIVE CITIES WITH PUBLIC PORTS

Characteristic

1970 Population of
Area in Port_Authority's
Jurisdiction

Public Investment in
Port Development - 19742

Local
Total Public Funds
Per Capita Local Funds

Per Capita Total Public
Funds

1976 Port Tonnage3

Number of Local Firms with
"Port City" in Title - 1975%

Pine Bluff Little Rock Fort Smith Muskogee
85,329 132,483 62,802 59,542
$2,858,050 $4,898,235 $559,450 $1,557 ,000
5,364,051 6,696,625 952,950 6,779,100
34 37 9 26

63 51 15 114
1,168,434*% 560,000 140,000 67,329
4 0 3 8

Tulsa

429,088

$21,582,000
22,155,000
50

52
747,555

17

*This figure includes tonnage at several private ports in the Pine Bluff area which are not included for the

other ports.

U.S. Bureau of the Census, Census of Population, 1970, Vol. 1, Characteristics of the Pcpulation, Part 5,

Arkansas, pp. 33-34; Part 38, Oklahoma, pp. 16-17.

ZInstitute for Water Resources Contract Report 74-5, 1974.
30ffice of Port Authority Director.

41975 Telephone Directory.

Washington, D.C.: U.S. Government Printing Office, 1973.



friction and perhaps rivalry among those responsible for bringing industry
to the community. Decisions have to be made on staffing, on the type of
material handling equipment the port must have, and on warehouse and railroad
facilities. Since millions of dollars are involved in these decisionms,
caution and deliberation are to be expected. The growth of tonnage on the
waterway since completion, of approximately seven million tons by the end

of 1976, despite periods of heavy rainfall and economic recession, has to
be considered an impressive achievement.

Examination of developments at the local level reveals some of the
pProblem solving experiences involved in the addition of an inland waterway
to the city's transportation system. Selecting the "right" person to
manage the port proved troublesome in several cities. Tulsa, Muskogee,
and Little Rock had difficulties with the first person employed in this
capacity and in each instance the individual resigned after a relatively
brief tenure. Port authority members apparently learned much from this
experience as satisfaction with the successors seemed to be much greater.
Among the factors causing difficulty were the person's inability to get
along with other specialists in the community responsible for industrial
recruitment, a lack of familiarity with the process of recruiting industry
and/or timidity in developing the port.

Another crucial decision concerns the type of agency selected to
manage the port, whether a private firm or a public port authority. The
former has worked well in Pine Bluff and Fort Smith but not in Muskogee.
Experiences with private firms suggest several factors that could cause
serious difficulty. The decision may be made in part from the desire to
shift responsibility for capital investment in port facilities from the
community to the private firm. This seems to work, judging from the Pine
Bluff experience, where substantial development already has been made and
the private firm is mainly responsible for adding to existing facilities
that had been built at public expense. Where this is not the case the
private firm may be reluctant to take the risks in development, a factor
that can cause considerable friction with the port authority. An equally
important problem concerns the type of firm selected. In choosing the
Pine Bluff Warehouse Company, officials at Pine Bluff and Fort Smith
selected a firm whose principal business was transportation. The company
had a great interest in succeeding at the two ports. For The Williams
Companies, however, the operation at Muskogee was a minor part of overall
operations. It is unlikely that top executives of the corporation were
as attentive to circumstances at the port as those at Pine Bluff Warehouse.

A third troublesome area concerned decisions on the types of com-
modities that would move through the port. The latter influenced invest-
ment in material handling equipment and storage facilities. Tulsa
officials erred initially in concluding that grain would not come to
Catoosa. Once this error had been corrected, and the requisite storage
facilities built, the shipment of grain increased rapidly. Whether the
amount would have been greater had the mistake not been made is conjec-
tural. The shipment of bulk liquids also has grown rapidly at some ports
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such as Tulsa and Muskogee, which might not have been the case at the
latter if a private firm had not provided storage tanks. While similar
mistakes might have been avoided by more careful study of the regional
economy served by the port, there may be no substitute in the long run
for experience. Similar considerations apply to decisions on the timing
and degree of expansion of various material handling and storage facilities.
One expert, for example, believes that Tulsa officials have been conserva-
tive in expanding grain storage facilities. If true, this indicates the
difficulty of decisions on the timing and financing of improvements.

Under these circumstances, some of the mistakes might have been avoided

if better guidance had been available from state or Federal agencies or
from private consultants. Consideration should be given to ways by which
the expertise on port development available in the country could be made
available to port authorities in need of the assistance.

FUTURE PORT DEVELOPMENT

Before leaving this subject, aspects of port development that may
affect future use of the MKNP need to be considered. Many of the diffi-
culties discussed above have been corrected with the possible exception
of the situation at Muskogee. Other aspects are more difficult to reverse.
Of the five public ports, two seem to be thriving and steadily improving--
Tulsa and Pine Bluff. One, Muskogee, is mired in difficulty; the Fort
Smith facility is small and serves mainly to ship commodities in and out
of the area. There is little likelihood that any major port expansion
will occur although a turning basin may be constructed in the near future.
The Little Rock facility,through 1976 ,also has served .largely for the
shipment of commodities, especially bauxite for the aluminum plants in
the metropolitan area. Although the port has a 1,500-acre industrial
park, only a third is reserved for plants that need to use the waterwvay.
At the time of writing, no plants that need to use the waterway have been
built at the industrial site. This situation results in part from the
lack of time, money, and persomnel for industrial recruitment. Employment
of an assistant executive director in 1976 led the director to initiate
an industrial recruitment program.

Little Rock leadership also seems ambivalent or divided on the
question of industrial expansion as indicated in Chapter 7. While the
advantages in expansion of population, labor force and improvement of
income distribution are valued, the desire also exists to maintain certain
community features. These pertain to the city's identity as the dominant
trade, political, and cultural center in Arkansas, which is basically
middle class. There is some apprehension that rapid growth of industry
might change the city's identity to a working class, blue-collar town.
This ambivalence may be evident in the various restrictions with which
the port authority has had to cope. On the other hand, the port authority
has been persistent in seeking a slack water port. A permit has been
issued and construction may start in the near future. This improvement
should make the port much more attractive for industry.
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Development of the Little Rock port is crucial since extensive
growth of industry along the MKNP may not occur without full utilization
of the ports in the two largest metropolitan centers. Little help can
be anticipated in this regard in the near future from Muskogee and Fort
Smith, although the situation in the former will improve once the Fort
Howard paper plant becomes operational. Under these circumstances, two
ports, Tulsa and Pine Bluff, currently bear the principal burden for
industrial development. It is difficult to see how the MKNP can reach
its full potential in this regard although management in each city is
determined and aggressive. Contributions also can be expected from the
ports at Russellville-Dardanelle, Van Buren, and from other private ports
along the Arkansas River. It remains to be seen whether private enter-
prise can £ill the void.

SOME BENEFITS OF MKNP

On the positive side, the overall growth of tonnage has been impres-
sive, from a million and a quarter tons in 1968 to approximately seven
million in 1976. This growth has been achieved despite heavy rainfall
in 1973 and the recent economic recession. Tonnage is expected to go
higher in 1978. On the other hand, roughly 40 percent of the tonnage is
sand and gravel taken from the river and from other nearby areas.
Development still has a long way to go to actualize the hopes of its
principal proponents.

The influence of the navigation system on areas of the economy other
than attraction of industry is difficult to determine. The principal
contribution stems from reduction in railroad freight rates for steel
and other materials which manufacturers need. In most of the port cities
several manufacturers which located in the area prior to construction of
MKNP have used the system for shipment of materials, especially steel,
such as Ward Bus at Conway and Whirlpool at Fort Smith. Whirlpool, for
example, annually saves a substantial sum in the cost of transporting
steel for use in producing appliances. This type of saving may well have
been an important factor in management's decision to expand the Fort
Smith facility rather than a plant in another city. The availability of
barge transportation also has enabled some firms to do business with
companies in other inland ports and in distant areas of the globe due to
the savings in transportation costs. Since adequate data on these areas
of economic activity are unavailable, it is impossible to determine these
impacts of the MKNP. Until these facts are available, it will not be
possible to obtain a thorough assessment of the system's economic impact
and its influence on the future development of the river valley.

The system also has had a number of other important consequences.
The improvement in flood control certainly has made some if not all the
towns and cities along the Arkansas River more attractive for capital
investments in residential, commercial and manufacturing developments.
In many communities, especially the smaller settlements, leaders look
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upon the waterway as the principal instrumentality for future development,
the facility which will enable the area to move ahead in terms of economic
and population growth, and to shed the identity of a backward little town.
In towns which have not been considered in the study such as Ozark,
Russellville and Dardanelle, major changes have taken place which have
been due in large part to the waterway. The faith demonstrated by this
large-scale Federal investment has invigorated local leadership and led

to bolder action by the standards of traditional conduct for the towns.
For the larger cities, the waterway has helped make the area more visible
regionally and nationally. This derives both from the numerous articles
written in national magazines and from the work of local groups in publi-
cizing the waterway to attract industry. The waterway has provided an
incentive for local groups to disseminate information about the advantages
available in their area for various types of employers. Information about
the waterway and the adjoining cities also have been circulated by the
state industrial development agency in publications and recruiting trips.

.In the final analysis, the impact of the MKNP has to be measured in
terms of the manufacturing facilities and segment of the labor force
attracted to the area by avallability of water tramsportation. This
factor has to weigh more heavily than the advantages provided plants
whose location and continued presence in the area was only incidentally
related to the waterway. The former type of firm represents employers
attracted to the area by the waterway which otherwise might have gone
elsewhere. These firms constitute the direct and immediate contribution
of the waterway to economic expansion. The plants whose location in the
area had little or no connection with the waterway but which benefit from
it one way or the other, presumably would remain in the community 1if for
some reason the waterway suddenly ceased operations.

ORGANIZATIONAL CHANGE

. Progress has been made in several port cities in establishing certain
organizations involved in the activities of the waterway which, in the
long run, will play a significant role in development. These include
international trade departments at several banks in Tulsa and Little Rock,
a world trade association in these two cities, and a port operators’
association. The personnel of each of these agencies is small in number,
resources, and activity, but hold promise for the future. Both the inter-
national trade departments and the world trade associations consist of
persons who are actively involved in activities that require the use of
the waterway to some degree. Hence members have an interest in its status
and improvement, and potentially if not actually represent a group
supportive of the activities and needs of the respective port authorities.
Some of the men in these organizations participate in recruiting trips
overseas and to various parts of this country. They disseminate informa-
tion to interested persons about the waterway and facilities in their
hometown. They also contribute to the visibility of the respective
cities and state. They also are able to provide support for port
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development with local officials, bankers and other decision makers.

More needs to be ‘known, however, about the activities and effectiveness

of these organizations for port development. Similarly, the port oper-
ators association, consisting of the key staff people at each port, meets
several times a year to consider mutual problems. An effort currently

is underway to expand the use of containers on the waterway. Introduction
of container shipments on a scheduled basis would encourage use of barge
transportation by firms that have not been using this mode.

Several community organizations that are not specialized for waterway
development have also alded the port authorities. The Chamber of Commerce,
economic development agency and, for some cities, the agency responsible
for publicizing the area, generally include the port and the waterway in
its activities. The Arkansas Basin Association, which actively partici-
pated in the effort to acquire MKNP, keeps in close touch with the
respective port authorities. The Association assists efforts to obtain
various kinds of help from the Corps and the Congress. The Arkansas Basin
Development Association, in contrast, has become a regional water resource
development agency serving a number of states in the southwest.

The efforts of these organizations to educate businessmen on the
advantages and possibilities of using water transportation, while important,
has not been considered in this study. This deficiency should be rectified
in subsequent studies since it would identify important sources of resis-
tance to use of the waterway and indicate ways by which port officials
could overcome these objections.

MANAGEMENT OF GROWTH

Expansion of the economy and of population is not an unmixed blessing.
Many problems are created by urban development which, if not handled
properly, can lead to changes in local conditions, such as the spread of
decay and rising tax rates, that deter firms and families from moving to
an area. Enterprises in the community may choose to expand operations or
to move elsewhere. Employers also may have great difficulty persuading
their best people to move to a community that is declining or lacking in
important amenities. While relationships between these factors and the
long term development of the river valley is difficult to measure, in
general the impact of MKNP will be greater if the major communities deal
effectively with serious problems and do not postpone action. Under the
latter circumstances, the localities will retain their appeal as a suit-
able environment for firms and people.

Two areas seem especially important in this regard--resolution of
the conflict between the needs of the inner city, including the central
business district, and those of the new subdivisions built in the suburbs.
This may entail choices on allocation of resources between the c.b.d. and -
suburban shopping centers, between older neighborhoods inhabited by
minority groups and newer residential areas inhabited by middle class
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whites. The former issue also involves the prestige of the c.b.d. as a
location for headquarters activities and ability to generate tax revenue.
Where the c.b.d. is highly visible and distinctive, community prestige
and pride also may be involved.

The rivalry between older and newer residential areas for municipal
services involves the question, critical for the ability to absorb new
employers and residents, of the cost to the govermment and ultimately to
taxpayers of providing various municipal services. Since growth patterns
in at least four of the five port cities are spatially skewed rather than
symmetrical, the cost of providing services to outlying areas rises more
rapidly than otherwise would be the case. Population also has a tendency
to shift from the older to the newer areas, causing underutilization of
the facilities in the former sections. Since the c.b.d. originally was
located near the river, growth results in decreasing accessibility for
residents of the urban area.

Efforts are underway in each of the cities to cope with some if not
all these problems. These are detailed in Chapters 6 and 7 and the
specifics need not be considered here. One feature, however, is of
particular importance and concerns the plans in Tulsa and Little Rock for
riverfront improvements. In both cities these plans are part of the
effort to improve the central business district visually, commercially,
and as a residential area. This development was not foreseen by the
early supporters of the waterway and may prove to be one of the more
significant contributions of MKNP. It resembles the program for redevelop-
ment of downtown Pittsburgh in the forties and fifties which included a
riverfront park and an office center.

The plan in Tulsa calls for development of a riverfront park along
the Arkansas River about a mile from the civic center. The plan specifies
creation of a lake by construction of two low water dams. Along the lake
would be built an amphitheater, museum, marina, restaurant, and various
facilities for outdoor recreation. This plan is an outgrowth of the
interest shown in the Great Raft Race which became an annual event after
initiation several years ago by a local radio station. The riverfront
program would be constructed in two phases—-the first at a cost of about
$1 million financed by urban renewal funds. The second requires passage
of a bond issue of about $15 million. Stage one should start soon if it
has not already begun. Stage two would be initiated when passage of the
bond issue seems assured. The riverfront park will be connected to the
c.b.d. and to the recently built Williams Center by a pedestrian mall.
This project, along with the others underway in the c.b.d., will make
the river a major recreational area for inhabitants of the Tulsa metro-
polis and a tourist attraction for residents of the region. Upon imple-
mentation of the plan, the river will play an even more vital role in
the economy of the metropolis and in the lives of residents. The project
also will modify the structure of the c.b.d. and the perception which
people have of it. For many inhabitants, the Arkansas River and Tulsa
will have become inseparable.
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Similar changes should take place’in Little Rock although the plan
is less ambitious in some respects. A riverfront park is to be built
from a point adjacent to the heart of the central business district to
the western part of the county. The park initially will serve mainly for
outdoor recreation and relaxation. The various facilities contemplated
at Tulsa presently are not included in the plan for Little Rock. Since
construction has not started, it is difficult to know when the plan will
be implemented. If it is carried out, however, the park also will be
connected to the c.b.d. by the recently constructed pedestrian mall. In
contrast to the port, which few residents observe in operation, the park
should be widely used. Hence, as in Tulsa, the park should make the city
and the river inseparable in the minds of most inhabitants.

If one or both plans succeed, it seems reasonable to expect that the
idea of a riverfront recreation area will receive careful consideration
in the other cities along the Arkansas River. The concept has been
mentioned in Fort Smith where a plan for improving the c.b.d. is in a
formative stage. A few cities already have major recreation areas,
especially at various locks and dams. Pine Bluff, for example, has a
large park adjacent to the port which local officials plan to expand.

Certain features of state govermment also have an important bearing
on the degree to which expansion will take place on the local level over
the next decade. These pertain to various laws concerning municipal
finance, expecially in Arkansas. Since these matters are considered in
Chapters 9 and 10, the general problem will be briefly reviewed. Arkansas
statutes limit a municipality's ability to tax property, which penalize
those cities that have been most successful in expanding the economic base.
These limits, in level of property assessment and the millage to be used
for municipal operations, do not provide revenue sufficient to meet the
needs of a growing population, territory and industrial economy. The
communities are heavily dependent on state turnback and Federal revenue
sharing funds to provide various services. Although it is difficult to
ascertain the precise influence these statutes have on local goals for
expansion and port development, there can be little doubt. that they tend
to slow down expansion. For these reasons municipal officials across the
state sought to achieve fiscal reform during the 1977 session of the state
legislature, with limited success. Further efforts can be expected in
subsequent legislative sessions.

In Oklahoma, passage of municipal or school bond issues requires
approval of 60 percent of the voters. Many proposals are defeated
although a majority of the voters have endorsed the measure. This rule
also hampers a growing city for the ability to obtain funds for improve-
. ments of streets, water and sewage systems, and the public schools is
highly uncertain. The difficulties do not seem to be as severe, however,
as those in Arkansas.
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If the leaders of the various communities can carry out the multiple
tasks involved in promoting development and controlling the problems
caused by growth, the respective communities will be able to sustain
growth for a longer period of time than otherwise would be possible.
These factors would increase prospects that the full potential of MKNP
would be realized.

POLICY RECOMMENDATIONS

This analysis of the interaction between the five port cities and
the MKNP suggests a number of factors which should be considered in the
process of evaluating the potential benefits and liabilities of major
construction projects. The suggestions considered below apply to projects
which require local agencies to carry out costly and complex activities
assoclated with use of the facility. They do not pertain, for example,
to situations where the organizational apparatus for using the facility
exlists such as by an electric utility in the distribution of hydroelectric
pover.

Several questions should be answered in attempting to ascertain the
"impact" and probable value of a project. The first concerns the extent
to which local groups and leaders consider the project necessary or indis-
pensable for attainment of certain important objectives. The commitment
to using the facility properly will vary with the degree to which it is
believed essential for goal attainment. Two approaches can be taken to
clarify this matter. The first pertains to an objective analysis of the
factors influencing strategic organizations and leaders. This involves
consideration or analysis of the degree to which the goals of important
groups have been and are in process of attainment without the desired
Project. In the case of the waterway, progress in industrial and other
forms of economic growth need to be considered. Since industrial expansion
in Fort Smith, for example, has been accomplished, mainly by relying on
highway and rail, a relatively modest investment was made in the port.
Pine Bluff and Muskogee, on the other hand, which had not been as success-
ful, considered the waterway a major instrumentality for industrial
expansion. Investment in port development and related activities was
much greater.

Another criterion of project need concerns the sectors of the
community which are likely to benefit from the project. Where few or
none are present in a community, the project might be perceived as less
important for goal attainment than facilitiles currently available, in
which case strategic groups would do little to use the facility if it
were built, One benefit anticipated from the waterway was reduced freight
rates. This change would be felt most in communities whose plants required
materials or produced items that could be shipped by barge, such as metal
fabrication. Reduction in rates for steel could save these firms tens of
thousands of dollars every year. Since metal industries have been an
important part of the Tulsa economy, it is not surprising that Tulsa
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leaders considered lower railroad freight rates important for continued
industrial expansion. Metal industries have been less important for
the Little Rock economy,where leaders have not been as strong in their
support for the port and navigation system.

The second approach is psychological and pertains to the degree of
consensus in the community on the need for the project. This involves
the leadership and public opinion. A high degree of consensus favoring
the project among key elements of the community is indicative of the
willingness to provide the necessary support and to use the facility in
an effective manner. Where there is considerable disagreement among
influential groups one would anticipate continued haggling after construc-
tion on whether funds and other forms of support should be provided. Im
these circumstances the facility may not have resources sufficient for
effective operation. One indicator of leadership consensus is the type
and amount of resources used to obtain the facility during the period
when authorization and funding are sought. Minimal outputs can be
construed as indicating.,either a division of local opinion or a comnsensus,
that the project is not of crucial importance. '

The third area involves the capabilities of the organizations which
would play a major role in using the project, directly or indirectly, for
goal attainment. A variety of public and private organizations may need
to be considered such as local government, port authorities, economic
development agencies, trade assoclations, and the capacities of local
leadership. Where important organizations will not be established until
after construction of the project 1s assured, several other aspects of
organizational capabilities can be examined. One pertains to the skills
and determination displayed in the effort to obtain the facility. These
are indicators of the ability and resourcefulness that will be used to
manage the facility. A second area pertains to the community's record
of organizational accomplishment. What has government and leadership
accomplished in the community? What 1is the record, for example, in
providing hospital facilities, in supporting the local college, meeting
the goals of the United Fund, constructing a civic center, and similar
enterprises? Have the local banks been committed to these and related
endeavors? Do top government officlals actively work for passage of
local bond issues? Unless the community has an impressive record of
success in these and related areas, the organizational capacity to use
the project may be lacking.

Features of regional and state government which may affect the
performance of local organizations also need to be examined. Communities
which can obtain various types of planning assistance, technical studies
and other forms of expertise from higher levels of government normally
will have an advantage over communities which cannot. State statutes
which empower local governments to take the steps needed, including
establishment of various authorities, will facilitate goal attainment
to a greater degree than where these statutory prerogatives do not exist.
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The impact of state laws on the fiscal powers of local governments also
will have important consequences in this regard. The activities of
various state agencies may supplement those on the local level such as
dissemination of information essential for the recruitment of industry.

Whether or not some type of formal agreement or contract should be
signed by Federal and local officials stipulating the contribution to be
made by each.party is debatable. ‘For various reasons we do not recommend
that efforts be made to define with precision the contribution to be made
by local officials other than an indication of a willingness to '"do its
part" to use the facility well and properly. Although this stipulation
is loose, it has the advantage of making local officlals cognizant that
a continuing contribution by the community is expected and required.
Greater precision may not be possible for, at the time of signing, no
one may know the type and amount of facilities, for example, that should
be developed at a port or the size of the industrial park. A detailed
agreement might stifle innovation where local groups wish to use the
facility in ways which were not anticipated at the time the agreement
was reached. Construction of riverfront parks in downtown areas, for
example, was not considered as a possibility by project supporters in
the thirties and forties. Considerable reliance should be placed on the -
indicators of probable community performance in areas crucial for project
success. These scores should supplement but not replace the measures of
economic costs and benefits. Assuming adequate methodology, the two
types of measures should weigh heavily in selecting projects for construction.

CONCLUSION

Inhabitants of the river valley have derived a variety of benefits
from the MKNP during the few years that it has been in operation. Flood.
control, improvement of municipal water supply, increased tourist activity,
boating and fishing, reduction in certain transportation costs, and
activities at the respective ports have contributed to economic develop-
ment, population growth and improvement in the quality of social life.

More difficult to measure but also important has been the boost in
leadership confidence in the future of the community that has led to
renewed efforts to accomplish various projects, several of which--espe-
cially plans for growth management--are quite ambitious. The sense of
inferiority which has lingered for decades is dissipating as growth takes
place and the various communities acquire a new image and increased
visibility. There has been a resurgence of energy in even the smaller
communities in the river valley, such as Dardanelle and Sallisaw. Muskogee,
despite many difficulties, is in the process of overeoming the factors which
have restrained growth although the full impact of the improvements may not
be felt for another year or two. The various towns and cities along the
Arkansas River no longer are static communities set apart from the major
forces in America. MKNP has made a substantial contribution to these
changes.
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Lagging port development at three of the five major cities clouds
this picture. If this situation persists for the next decade, it is
difficult to see how the system can produce the degree of industrial
development that had been anticipated prior to construction. Since sub-
stantial improvement should occur in several if not all the ports over
the next few years, these misgivings may be unfounded. On the other hand,
use of park developments along the Arkansas River to strengthen the
business districts of several cities represents use of the system which
was not anticipated. This could have far reaching consequences by
improving local recreational facilities and the city's commercial and
administrative core. While there may be disagreement over the relative
importance of these various changes, there is little doubt that the MRNP
in conjunction with other forces at work in the two states will continue
to generate a diversity of important changes in the years ahead.

S.14



CHAPTER 1

COMMUNITY AND REGIONAL DEVELOPMENT

INTRODUCTION

Industrialization and urbanization are among the processes of change
which have transformed agrarian societies into modern nations. Seldom, 1if
ever, has a society become urbanized without simultaneously developing an
industrial economy. Understanding the forces behind these trends requires
more than consideration of supply and demand and of changes in market prices,
Some American historians credit the major thrust for the growth of citiles
to the actions and values of local groups which were frequently influenced
by economic rivalry with similar groups in neighboring cities. For these
scholars, urban development is attributed to purposive acts which expanded
the territory from which goods and commodities were collected and to which
various products were distributed, enabling the city to obtain advantages
simultaneously denied its rivals.i This area of leadership or businessman
behavior .can be considered an essential part of the "city building process."?
Groups which expect to benefit from increases in land values have also
contributed to the growth of cities.3

Throughout the history of America, the economic and political leaders
of various cities made major contributions to the development of their
communities and to the nation. The venturesome merchants of Baltimore
financed construction of the Baltimore and Ohio Railroad in the 1820's
before effectiveness and reliability of this new mode of transportation
had been established.# This risk was taken to gain new markets in the
west and counteract the impact of the Erie Canal. At about the same time,
Boston,merchants were faced with a similar situation, the loss of commerce
to New York. They responded by investing in a new industry, textile manu-
facturing. This led to development of the factory system in America and,
in the short run, the strengthening of Boston's economy.5 More than a
century later, a similar dilemma faced Boston's business leaders. Textille,
shoe and other manufacturing plants had been leaving New England for the
South.  The weakening of Boston's economy led to another innovative response,
encouraging, through provision of risk capital, new, high technology
companies rich in ideas but deficient in capital. The electronics
industry :replaced the textile mills that had left the area.

Govermment played a significant role in the process of growth by
financing construction of a national transportation system of canals, turn-
pikes, and railroads, as well as supporting the aviation industry. The
pattern of railroad development in the United States differed from that
in England .in.financing and timing of construction. Private capital
financed many railroads in England since construction often occurred in
established areas where towns and farms were thriving. In the United
States many railroads were built in advance of and to promote urban and
rural settlement. Since the roads would not be profitable for many years,
assistance for construction was needed from governmental agencies.
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The Federal government financed transportation improvements in
various regions of the country to foster urban and economic development.
This developmental strategy was partially responsible for construction
of the McClellan-Kerr Navigation Project on the Arkansas River, a
distance of 450 miles from the Mississippi River to Tulsa, Oklahoma,
at a total cost of close to $1.2 billion. Providing flood control and
a relatively efficient and inexpensive mode of transportation were
expected to accelerate the rate of economic and urban development in
the river basin region. A relatively backward area would become a more
productive contributor to the national economy, thereby improving the
socio-economic status of inhabitants. The navigation project would
accomplish for the Arkansas River Region what similar projects had done
for areas along the Ohio and Tennessee Rivers.

Construction of the navigation project also has to be attributed to
the untiring and unceasing efforts of a handful of conmunity leaders.
These men overcame the opposition of various Federal officials and
agencies and many other obstacles in their efforts to obtain construction
' of- the system. This study deals with both the actions of these leaders
and the soundness of their strategy for regional development. It explores
both the genesis of the navigation system and the growth patterns which
have occurred since construction was completed.

REGIONAL DEVELOPMENT

The leaders of the river basin initiated efforts to obtain the navi-
gation system at a time when the area and the two states lagged far behind
the rest of the nation. Poverty and excessive reliance on agriculture
were among the factors which made the area and the south the underdeveloped
region of the nation. Widespread poverty contributed to a strong sense of
fatalism which helped set the south apart from the rest of the nation,
where the belief in progress predominated.

Odum provided a comprehensive analysis of the southern region for
the twenties and early thirties in his monumental and influential study
Southern Regions of the United States.? Since farmers of the region
depended heavily on two cash crops, cotton and tobacco, farm income
fluctuated widely with the market price of these commodities. Few farmers
raised corn, wheat, and purebred cattle. The prevalence of farm tenancy,
a status characteristic of many white and black families, aggravated the
poverty of the region. The lack of tractors, a high percentage of eroded
lands, poor housing and poor health also contributed to the inefficiency
of agriculture.

A high proportion of the south's labor force was employed in low
wage Industries, mainly textile, furniture and tobacco manufacturing.
The south lagged far behind the other regions in proportion of the labor

force engaged in manufacturing, value added by manufacturing, and in per
capita income.l



To John Gunther, journalist, writing in the early forties, Arkansas
was mainly a cultural wasteland. He said:

Arkansas...is probably the most untouched and
unwakened of all American states, as well as one
of the poorest...

Gunther quoted fram an article about the state by an Arkansan:

Arkansas has its own popular motto and it is this:
"I've never seen nothin', I don't know nothin', E
haint got nothin', and I don't want nothin'".. .1

Oklahoma, for Gunther, was dominated by its Indians and Indian heritage,
oil, and colorful political figures. He also noted the possibility of
another dust bowl if a serious drought should occur. He recalled the
events of the thirties when he said:

...0n a single day, I heard, fifty million tons of
soil were blown away. People sat in Oklahoma City,
with the sky invisible for three days in a row,
holding dust masks over their faces and wet towels
to protect their mouths at night, while the farms
flew by.13

- . Odum, however, did not despair of the future. The south's natural re-
sources and the character and traditions of its inhabitants represented a
great potential for development. The region's beauty, woodlands, water
resources, and minerals were among its most valuable assets. The problem
for Odum at the height of the depression was how "...to turn regional
potential into regional reality and national power. There is only one
main question: how to achieve the attainable ends in view... "1

Certain leaders in Arkansas and Oklahoma sought to fulfill the promise
of development which knowingly or unknowingly they shared with Howard Odum.
The main objective was to encourage and stimulate the expansion of indus-
tries within the two states whose output would be used largely elsewhere
in the nation and the world. Expansion of export industries would raise
income levels within the community and expand the local market for a
variety of goods and services. These changes would improve the health
and well-being of inhabitants and enable various communities to halt the
outmigration of young people unable to find suitable employment at home.
The two states would export a wide variety of manufactured products but
retain their energetic sons and daughters.

As Odum indicated, the important question concerned the strategy for
ending the economic and cultural inferiority of the two states and the
southern region. A handful of Oklahoma and Arkansas leaders adopted a
strategy which had been used elsewhere in the nation, focusing on improve-
ments in transportation to spur the growth of transport-sensitive industries.
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The strategy sought to improve the external economies available in
comunities along the Arkansas River through construction of a navigation
system. This system also would curtail if not end many problems which
had plagued the area for generations--floods, drought, bank cave-ins,
loss of levees and valuable farm land. The system also would provide
water for municipal use and for recreation.

The key element was savings in transportation costs for those firms
which could ship goods on water. The navigation system would provide
another equally if not more important benefit--a reduction in railroad
freight rates for a number of commodities that could be shipped on water
but were currently moving by rail. The navigation system was expected to
provide a significant and continuing stimulus to industrial and urban
growth.

The plan for the navigation system originated in the poverty, suffer-
ing, and with the prospect for development which long had prevailed in
Oklahoma and Arkansas. The system was seen as an instrumentality for
creating a sounder economy and way of life for area residents. Supporters
of the project were committed to economic and social change although, in
the twenties and thirties, few anticipated the diversity of changes that
subsequently occurred.

Long before completion of the navigation system in 1970, the south
began to industrialize and improve agricultural activities. These factors,
coupled with various problems in major cities of the north, led to changes
in the national pattern of urbanization and population distribution. The
regions which long had been dominant, the northeast and midwest, were
losing industry and people to the previously "backward" regiomns, the
southeast and southwest. Manufacturing employment for New England and
mideast states declined by roughly 10 percent between 1960 and 1975,
while that for the southeast and southwest increased by 43 and 67 percent,
respectively. Population increase was almost twice that which took place
in the New England, mideast and Great Lakes states.

Arkansas and Oklahoma shared in this growth in the seventies. Between
1970 and 1975, Arkansas population increased by 10 percent and that of
Oklahoma by 6 percent in contrast to less than 5 percent for the nation.16
The increase in personal income in the two states also exceeded the
national average, 66 percent and 55 percent for Arkansas and Oklahoma
and 54 percent for the nation.l’” Manufacturing employment in the two
states also increased, close to 11 percent for Oklahoma and 3 percent for
Arkansas, while in the nation manufacturing employment declined by 6 per-
cent. The navigation system may have played a part in the economic and
population growth of the two states. Developments in the communities
along the waterway will indicate the extent to which industry has expanded
due to the availability of water transportation and related facilities.

1.4



CONCEPTUAL FRAMEWORK !

Although some historians have recognized the conttibutions to national
economic growth made by certain urban groups, they rarely provide detailed
information on the patterns of leadership which produced these results.
Those who have made careful studies of community leadership seldom have
concentrated on matters central to economic development. The issues
selected for study generally have been controversial or dramatic; and .
provided an opportunity to analyze the structure and process of leadership.
Issues such as school desegregation and establishment of metropolitan
government, which are closely comnected to urban development, seldom are
examined from this perspective. Some leadership studies tend to focus on
the structural consequences of increased involvement of the community in
the 1ife of the nation and not on the urbanization process responsible for
this change.19

A recent article indicates one way the gap between the studies by
urban historians and students of community power may be bridged. Molotch
suggests that "the very essence of a locality is its operation as a growth
machine.' 20 1n many, if not most communities, achieving growth is the
single most important objective uniting various economic elites. The
interests which benefit from the increase in land values and in the local
market--banks, construction firms, real estate concerns, mercantile estab~ .
lishments, newspapers—-~dominate politics and decision making. Government
becomes an instrument for achieving the goals of these interests by pro-
viding. the services and facilities needed for expanding the economy.

This ‘approach has several limitations. It overlooks the advantages
of stability for many of the economic interests which Molotch views as
benefiting from growth. These advantages derive from a number of circum-
stances: wage rates may rise if new industry increases the demand for
labor or has a higher wage scale; the risks involved in making large
capital investments to foster growth when attainment of resuilts -are
uncertain; the problems involved in competing for new businesses and
for funds from various agencies; the difficulties of adapting to the
various diseconomies and dysfunctions which growth produces. For :these
and similar reasons many communities may be organized not to .promote but
to prevent growth.

. Molotch's approach, however, can contribute to the' analysis :of the
waterway's influence on community and regional development. The impact
of the waterway is realized, in part, through the actions of local organi-
zations using this facility to further community development. -Where :these
groups are weak or are dominated by interests committed .to stdbility, ithe
impact of the waterway may be minimal. To understand the impact of .the
waterway we must study those groups which may have an interest .in .growth,
the relationships between them, the type and degree of growth 'that is
preferred, and the measures taken to achieve these goals. The various
consequences of the waterway can be related to the structure ‘and function-
ing of each community's "growth apparatus.” To interpret ‘these -relation-
ships, the following dimensions are considered:
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1. Local Organizational Apparatus. The important units include
both individuals and organizations in the public and private sector,
and the pattern of interaction which link these units. A high degree
of overlapping memberships may produce a more cohesive "growth apparatus,”
unified in policy and action. Whatever the structure, it does not mate-
rialize in final form at any given time but may be pieced together gradually
in response to varying opportunities and contingencies. The particular
types of organizations and linkages may vary from community to community
and account for some of the differences in rate and direction of growth.

Regional, state and Federal agencies often possess facilities or
responsibilities which can affect the community's ability to attain its
goals. To obtain needed inputs, agencies within often establish close
ties with officials of agencies outside the community. The structure
of local-extralocal linkages also are an important part of the "growth
apparatus.”

2. Growth Strategy. Communities may vary in the breadth and degree
of control sought over various elements of social structure. Some commu-
nities ‘may prefer to grow regardless of the type of industry which moves
to the area and the rate of growth. Others may be highly selective as
part of an effort to achieve a particular "mix" of economic functions
and to limit dependence on any one segment of the economy. The leaders
also may try to control the rate of economic and population growth, and
patterns of spatial change in the community. Communities also may vary
in the degree to which the navigation system is used to accomplish growth.
Some will have invested millions and others not a cent in port facilities.
The latter, however, may be as successful, if not more successful than
the former in gaining new industry.

3. Type of Community. Some communities did not wait for completion
of the waterway to bring industry to their towns. Those which had some
success may have had less reason to invest heavily in port facilities.
Communities need to be differentiated both in terms of degree of economic
and population growth and degree of investment in port facilities.

‘4, Situational Factors. Many factors influencing prospects for
success at a given moment of time are beyond the control of local leaders.
This circumstance could be responsible both for considerable uncertainty
over the outcome of developmental activities and efforts, where feasible,
to control these conditions. National economic trends have considerable
impact on the rate of local economic expansion. Various state laws.
concerning such matters as right-to-work, corporate income taxes, and local
taxing powers, influenced the suitability of river basin communities
for various companies. Each city also had to compete against other
river basin cities and those elsewhere in the country for various firms
and factories. Last but hardly least, the weather, as it has over the
decades, continues to influence the reliability and feasibility of using
water transportation. T
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While this study emphasizes the local organizations responsible for
community development, it also considers the impact of various extralocal
agencies and conditions. A combination of these factors, in the long run,
will determine the contributions of the waterway to regiomal development.

TEMPORAL ORGANIZATION

The developmental process initiated in the twenties has extended over
much of the current century and has not come to an end. The objectives of
the various participants tended to vary in relation to the task at hand.
During the early phase, for example, the immediate objective concerned the
acquisition of the waterway. When construction was assured, attention
focused on economic and population growth. In 5ubsequent years goals
often were modified as an adaptation to the various problems resulting
from local expansion. An understanding of the change process will be
aided by studying the "growth apparatus" in the context of various stages
of development.

The initial time boundary of the first phase is difficult to specify
while the terminal point, certainty that the waterway will be completed
by a certain date, is quite clear. The distinguishing features of this
period pertain to the circumstances giving rise to the demand for the
navigation system, the emergence of leadership to press the claim on
Washington, the organizational apparatus created for this purpose and
the factors responsible for success. The efforts made by the various
communities in this phase may be connected to subsequent efforts to use
the waterway to foster development. Those who led the effort over the
years to gain authorization of the project may also have made the greatest
effort to use the waterway to encourage local development. .

The first phase ends and the second begins when completion of the
waterway is imminent. Objectives shift to use of the waterway to facili-
tate community development. A matter of paramount importance concerns
consensus on the desirability of change and growth. Participation of a
few leaders in the struggle to obtain the waterway does not assure support
from the remaining leaders or from the public. Consensus on expansion
becomes important for such matters as the amount of resources to be
invested in development of a port, industrial parks, and related facili-
ties. A process of organizational development also takes place which
often includes port, industrial and river park development authorities,
machinery for publicizing the community and for recruiting industry.

Some communities will have made the necessary decisions and created the
relevant organizations prior to waterway completion. Others, for various
reasons, move more slowly on these matters.

The third period begins after a community has enjoyed a measure of
success in gaining industry and has experienced population and spatial
growth. The passage of time enables leaders and the public to recognize
and assess various consequences of change. The time span between the
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second and third periods will vary from community to community. Some
communities will be more and others less cognizant of change and of the
need for evaluating the original goals. Experiences with the businesses
and enterprises which have moved to the community and with the efforts

to provide services needed by the citizenry may lead to a reconsideration
of the growth policy. The community has reached a critical state in the
developmental process for the issue at stake is the degree to which
processes of change can be controlled.

The community's involvement in the larger society probably has
increased as the local economy expanded. Absentee-owned corporations
may have a considerable influence over the direction and rate of future
growth. The community may adapt to these changed circumstances by seeking
to exclude those firms which, for various reasons, subject the local
business cycle to extreme variations. A concern may develop for the’
diversity of the industrial mix and for the size of a plant's labor force.
An effort also may be made to control the rate of population growth to
avold excessive demands on those institutions providing basic services.
These policies influence a community's long run ability to sustain growth
while avoiding the deterioration which could bring on stagnation.

The fourth stage is characterized by the results of the reassessment
of the growth policies. The changes in growth policies have been imple-
mented and the consequences are under consideration. Few if any of the
comminities seemed to have reached this stage at the time of writing.

THE NAVIGATION SYSTEM

The navigation project provides a 450 mile, nine-foot channel
connecting the Mississippi River and Tulsa Port of Catoosa. The channel
begins at ‘the confluence of the White and Mississippi Rivers, extends
for 10 miles on the White River and for 9 miles on the Arkansas Post
Canal to the Arkansas River. The project extends over most of central
Arkansas and into eastern Oklahoma. At Muskogee, the channel goes up
the Verdigris River to the Tulsa Port of Catoosa which is approximately
20 miles from downtown Tulsa. The chamnel on the Verdigris has a width
of 150 feet and 250 feet on the Arkansas River. The principal cities
along the river are Pine Bluff, Little Rock, Fort Smith in Arkansas and
Muskogee and Tulsa in Oklahoma. Other settlements along the river
included in the study are North Little Rock, Russellville, Dardanelle,
Ozark, Morrilton, Conway, Van Buren and Sallisaw.

Operation of the navigation project required the construction of
many dams to control the flow of water and the movement of sediment
downstream. Seven upstream dams and four main stem dams play a vital
role in the navigation system. Five of the upstream dams were built by
the Corps of Engineers and all are in Oklahoma while two of the main
stem dams are in Arkansas. All the upstream dams provide hydroelectric
power and water for municipal use. The four main stem lakes also provide
power. When all 10 power plants are in operation, more than three billion
kilowatt-hours will be generated annually, sufficient for a city of a
million inhabitants.
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Recreation facilities at the major lakes and.locks also have been
provided by the Corps of Engineers 'and the park departments of Arkansas
and Oklahoma. Major recreation facilities have been provided at five
of the seven upstream lakes. and at nine of the locks and dams. In most
cases, these facilities are within 30 minutes driving time fxom a towmn or
city along the river and- easily accessible .to large numbers of people
reslding near the project. Both state and Federal highways also make
the facilitiles accessible to residents of other areas. of the two states
and for cut-of-state visitors.

For many years the Arkansas River ate into its river banks changing
its channel. During heavy flows, bank cave-ins were a normal occurrence,
often taking real estate from downtown Pine Bluff, rich farmland and
levees. Bank stabilization and controlling the river channel were
important aspects of the multipurpose navigation system. While these
problems have been largely brought under control, bank caving is still
serious below Fort Smith. This may be due, in part, to the fact that
the width of the channel at Lock 13 near Fort Smith cannot handle the
amount of water flowing past that point during periods of heavy rainfall.
At the time of writing, various problems in managing the multipurpose
system had not been entirely solved. Nevertheless, construction of the
upstream lakes and the navigation project at a cost of approximately
$1.2 billion provided the river basin with extremely valuable assets, a
navigable river, additional water for municipal use, hydroelectric power,
flood control, bank stabilization and recreational facilities. Leader
recognition of the importance of these assets encouraged developmental
efforts since faith in successful outcomes was strengthened.. Construction
of the waterway for many river basin communities provided the "1light at
the end of the tunnel," substance for the belief that growth was attain—
able. A recent newspaper editorial on the Corps of Engineers also pro-
vides a basis for understanding the faith which many people had in the
value of the waterway.

There was a time when the Arkansas River cut a
new channel with every flood and, in the process,
wandered from hill to hill and carried millions

of tons of silt down to the Mississippi and the
Gulf. The floods swept away houses and whole
farms. On occasions, it destroyed whole communi-
ties that formerly had been considered prosperous.
Landowners formed levee districts and constructed
woefully inadequate barriers that seemed strong
and sturdy in the summer when the flow was modest
and the grass was flourishing on the embankments.
When the rains came and the river rose, the floods .
swept over levees and melted them to slurry.

Even in periods of moderate flow, the water
undermined the banks and the ridges of earth
dropped into the river.
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The Arkansas ranked among the most polluted rivers

in the country, evén though the industrial and
municipal waste content was modest. The contami-
nation consisted of topsoil which was béing stripped
from the fields in huge quantities by every shower....

‘'The money invested in the Arkansas River project
brought water transportation from the Mississippi
River to Tulsa, electric generating facilities
equal to a fair-sized fossil fueled plant, a
measure of flood control, bank stabilization so
that the river remains in a fixed channel, a vast
improvement in water quality resulting from a
reduction in the silt content, and recreation
facilities that are used each year by several
million people who lack the time or the inclina-
tion to back-pack into the wilderness....

For many people in the river basin and in the two states, construction of
the waterway marked a historic turning point in the development of the
area. After long years of effort, a facility of incalculable value had
been obtained. :

CONCLUSION

The proponents of the waterway had a plan for regional development.
The addition of a safe, efficient, and relatively inexpensive mode of
transportation to the facilities currently available would provide a-
major stimulus to urban industrial growth. The economies provided
directly and indirectly by the increased diversity of tramsportation -
modes would greatly increase the export industries and lead to expansion
of the local market and local services. The improved water resources
provided by the navigation system, along with hydroelectric power, would
provide additional resources needed to sustain long-run urban and indus-
trial development. The reduction, if not cessation, of the historic
cycle of flood and drought would make the communities more attractive to
business and residents by lessening the threat to investments in various
developments. Regional development would be accomplished through a
public works project which provided better control of the waters in
Arkansas, Oklahoma and surrounding states. For whatever reason, leaders
on both the local and national level were following a policy of develop-
ment which had been used repeatedly throughout the history of the nation
in building canals, turnpikes, and railroads as improvements intended to
stimulate growth in unsettled or underdeveloped areas.

Whether this strategy again proved effective in two southern states
during the last half of the twentieth century depended in part on the
response of leaders and organizations in each river basin community with
an interest in growth and local welfare. Thelr views on using the water-
way to encourage industrial development, willingness to invest in the
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necessary facilities, and ability to obtain assistance from state and
Federal agencies are among the determinants of the growth process in

the context of national economic and climatic conditions. Each community's
"growth apparatus" and policies are studied against the backdrop of these
extralocal factors. '

The researcher who did not experience the floods and drought which
occurred too frequently in the river basin, the dust bowl and poverty of
the thirties, the turmoil of school integration in the fifties is at a
disadvantage in appreciating the magnitude and rapidity with which change
has taken place. He or she also is handicapped in appreciating the
circumstances which impelled river basin leaders to dream of and labor
so hard to accomplish regional development. The impact of the waterway
must be assessed in the temporal context of the river basin during the
thirties and of a south which is becoming the economic and cultural equal
of all the regions of America.
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CHAPTER 2 , L .

A BRIEF HISTORY OF THE McCLELLAN-KERR
NAVIGATION SYSTEM: THE STRUCTURE AND THE DYNAMICS OF LEADERSHIP

INTRODUCTION ‘

The effort in Oklahoma and Arkansas to obtain multipurpose develop-
ment of the Arkansas River has a number of significant aspects similar to
those associated with improvement of major rivers elsewhere in the Nation.
First, the efforts signify the commitment of a number of important local
leaders to certain, if vaguely discerned, patterns of community change, :
especially improvement of local economies and employment opportunities
for local inhabitants. The commitment to change, however, is not confined
solely to expansion of the economy but to building better communities,
communities which meet the important needs of residents and which foster
local pride. Second, the commitment to change was part of a larger scheme
to further development of the river basin area and to stimulate economic
growth in two important states which long have lagged behind the Nation on
most indicators of economic and social well-being. Third, the selection
of river development as a strategy with a payoff in community development
was based on the assumption that competitive and diverse transportation .
facilities would stimulate the growth of industry. Fourth, the process
of decision making at the Federal level dictated to a considerable degree
the time frame for a definitive outcome of the effort to obtain the exten-
.sive construction program. 1In seeking this improvement local leaders .
became involved in a long-term effort. The ability to provide continuity
of purpose and manpower constituted a major test of leadership skill and
conviction on the importance of the navigation system. Fifth, the Federal
governmental structure also dictated certain structural features of leader-
ship. Space as well as time would have to be handled in planning strategy,
exchanging information, providing mutual support and in performing the
many detailed tasks essential for success. The leadership structure hed
to link the local communities to each other, to state government and each
of the former to key centers of national decision making. Sixth, glven
the magnitude of the undertaking and the investment which leaders were.
called upon to make in time, energy and wealth, the "opportunity costs"
were high. The commitment to river development signified a deep resolve
for economic advancement which had the support of the middle and possibly
working classes. The commitment to river improvement did not seem to be
imposed by a leadership elite on the river basin communities from the .
"top down." The commitment to economic advancement seemed general through-
out the communities along the river and in the two states. Disagreement-
did exist on the importance of water transportation as a resource for
local development.

Finally, 'variation in the tasks required for obtaining and for u51ng
the navigation system resulted in a division of labor among community
leaders. Acquisition of the project and the development of local



facilities such as ports and industrial parks Were/gifferent undertakings
and could involve different sets of leaders. Success in one did not
guarantee success in the other.

Critics of the Corps of Engineers often deride various projects as
"pork barrel." This term has a number of implications which should be
kept in mind in considering the impact of the navigation project on the
communities along the Arkansas River. The term "pork barrel” refers to
some of the consequences of the process whereby Congress decides which
projects will be constructed. The selection process is viewed ai favoring
certain special interests and in neglecting the public interest. Water
projects tend to be built in the districts of the senators and congressmen
who hold key positions in the Congress and particularly are on those sub-
committees which have a major responsibility for the allocation of these
projects. This power has been zealously defended against a number of
efforts by executive agencies to more closely integrate the decision-making
process with the program and priorities of the President. Generally these
have failed. As a consequence, many Corps projects are said to be ill
conceived and a poor investment of the Nation's wealth. :

‘ While it is not the purpose of this study to respond to these argu-
ments, certain factors should be kept in mind. First, the critics of '
Corps projects often minimize the local conditions which lead certain
congressmen to seek positions on the congressional committees directly
responsible for authorizing and funding these programs. In many cases
problems exist on the local level which well designed projects may elimi-
nate or alleviate. This redounds to the political standing of the elected
representative. The sensitivity of the Congress to the power of key
committee members may correspond, to some degree, to the seriousness of
local water resource problems. Second, the critics tend to ignore the
numerous requirements with which supporters of a project must cope, which
extends the "lead time" to a decade or two. Local interests therefore
must invest considerable resources in the activities to obtain a project.
This factor tends to weed out some of the proposals in areas where problems
are not serious. The requirement that local communities finance construc-
tion of various facilities and the purchase of municipal water has a
similar effect. These features increase the probability, but do not
guarantee, that a project will be well planned and beneficial for the
many rather than for the few.

The persistent and long term effort to acquire the multipurpose
navigation project did not result from the belief that success would be
either easy or quick. The opposite certainly was true since more than
30 years were required for development of the system. The determination
with which supporters pursued their objective can be attributed in part
to a plan of regional development for which the system was considered
indispensable and the commitment to long-run and social change.

2.2



ORIGINS OF THE NAVIGATTLON PROJECT

This chapter does not recapitulate the events culminating in construc-
tion of the waterway, a topic amply treated in a number of studies. '
Primary emphasis is given to the leaders involved in the endeavor, their
strategy and the apparatus created to organize people and groups in the
communities favoring the waterway.+« This apparatus, due to various crucial
events, gained a large measure of control over the national decision-
making structure for water resources.

The decision to develop the Arkansas River resulted from an analysis
of the deficiencies of the area, and of a prognosis of its future, relative
to the nation as a whole. This analysis certainly was not carried out in
the systematic fashion that one expects of a research team financed by a
substantial foundation grant. The analytical process occurred from day-
to-day, by warious inhabitants of the several river communities in response
to a diversity of experiences, difficulties and tragedies. The decision to
organize a collective effort to obtain the navigation project represented
a consensus, partly spontaneous, partly orchestrated by specific leaders,
based on the problems which inhabitants of the area faced. Various leaders
analyzed and articulated these problems and the rationale for seeking
development of the Arkansas River, including Senator Robert S. Kerr, in
Land, Wood and Water, an important statement on conservation and development
of natural resources.

The newspaper columns of Clarence Byrns, editor of the Southwest Times
‘Record of Fort Smith for 30 or more years, provide additional background
" material. For many years Byrns wrote a daily column on a wide variety of
subjects. The theme of resource conservation and development was inJected
into many columns regardless of subject matter.

More than most other supporters of the navigation system, Byrns
developed, from his reading, a wide circle of acquaintanc.28 and personal
experience with a small farm, the beliefs which made sense of the effort
to obtain a multipurpose project for the Arkansas River. His daily column
used various happenings and crises, especially floods and droughts, to
explain and justify the need for the navigation system and the changes it
would bring. Byrns' style