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PREFACE

The report contained herein represents a summary of the
findings of Work Group F, Socio-Economic and Cultural Aspects of
Coal Development in the Northern Great Plains. This work group is
one of seven designated to provide information for the Northern
Great Plains Resources Program (NGPRP). The other six are: A--
Regional Geology, B--Mineral Resources, C--Water, D--Atmospheric
Aspects, E--Surface Resources, and G--National Energy Consideratioms.
The Program itself is comprised of three lead Federal agencies (the
Department of Agriculture, the Envirommental Protection Agency, and
the Department of Interior) and five States (Montana, Nebraska,
North Dakota, South Dakota, and Wyoming), each of which has a
jurisdictional responsibility in areas likely to be impacted by
coal development. The stated purpose of the NGPRP is to provide
information for use by decisionmakers concerning potential coal
development and associated impacts. Support has come largely
through redirected effort on the part of State and Federal agencies.

The work groups were formed in February 1973 and were originally
scheduled to operate through December 1975. However, a shift in
emphasis has altered this timing in order to provide information for
the NGPRP interim report which was to be released at the end of
June 1974. Work Group F was charged to provide information concern-
ing the gocio-economic and cultural aspects of coal development in
the Northern Great Plains. The Work Group product has been developed
through the efforts of many people, including those assigned from
Federal and State agencies and others who simply became interested
in the group.

ix
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Despite considerable effort, the Work Group got off to a
slow start. The summary report is based on 20 studies and their
supporting documents; by the end of August 1973, only 5 of these
studies had been initiated. It was not until the fall of 1973
that most of the studies were actually begun. By November 15,
sufficient information had become available from which to generate
the population projections that form the backbone of much of the
analysis in this report. The studies were scheduled for completion
in time to provide input to an April 1 Work Group summary report.
However, on January 23, the deadline for submission of the report
and supporting documents was extended by the Program Management
Team. During February, the final 6 of the 20 studies were initiated.

The report has various limitations, some of them due, at least
in part, to the slow and uneven start. The complexities of socio-
economic problems are so great, the Work Group could not have
adequately pursued them in appropriate depth in the time allowed
even if adequate resources had been available. Adequate resources
were not assigned by the Federal agencies responsible for human
resources. We hope these limitations have been made sufficiently
clear in the text of the report. Where information is lacking,
subject areas for further research are identified. The supporting
documents upon which this report is based are cited as appropriate,
and are listed with their abstracts in the appendix. These documents

will be available in the Northern Great Plains Resources Program

repositories in the summer of 1974.
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The Economic Research Service, U.S. Department of Agriculture,
was the lead agency. Following is a 1list of contributors and other

participants in the study.
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SOCIO-ECONOMIC AND CULTURAL ASPECTS OF POTENTIAL
COAL DEVELOPMENT IN THE NORTHERN GREAT PLAINS
SUMMARY

Statement of the Problem

America's demand for energy has been increasing at an alarming
rate. With the Arab oil embargo and the ensuing uncertainty over the
reliability of foreign supply, the question of energy has become more
real and more urgent. Policymakers now face the dilemma of trying to
balance public desire for more and cheaper energy with public concern
over environmental quality.

Given present technology, the Nation is highly dependent upon
fossil fuels for energy production; the most abundant fossil fuel is
coal. In the past, most of the coal mined in the United States has
come from the East, but recently attention has shifted to the American
West, especially the Northern Great Plains area, which is underlain
by vast deposits of easily mined, low-sulfur coal. Massive development
of these coal resources seems imminent.

Such development will mean unprecedented population growth, both
in magnitude and the speed with which it will occur. This is a decided
departure from the long-term trend of population decline in many
counties in the region. To compound the problem, this growth is likely
to be unevenly distributed. Large, short-term fluctuations in popu-
lation can be expected during the construction of coal conversion
plants. In addition, population growth will not be spread evenly over
the entire region. Instead, it will be concentrated in geographic

"pockets" of development.
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It is perhaps difficult to visualize what all this means. A
person living in Chicago would hardly notice an influx of 750 to

1,000 people. However, in the Northern Great Plains, such an influx
could easily double or triple the population of an entire town, an

event which the inhabitants of the town could scarcely ignore.

Implications of Coal Development

It is apparent that rapid coal development has some potentially
large and far-reaching social, economic, and cultural implications for
the Northern Great Plains. Among the most serious are:

(1) Coal development may cause disruptions in other sectors of
the economy. The energy sector is expected to offer higher wages than
such sectors as agriculture and service. If labor supply is tight,
competition among these sectors could effect a number of changes in
the existing economy of the region.

(2) One of the problems with much of the economy of the Northermn
Great Plains region is its dependence on one or two primary industries.
There has been some concern that the effects of coal development on
other sectors of the economy could conceivably reduce this primary
base to one. This has especially serious implications when one
considers that the long-term future of coal development cannot be
forseen with any certainty. Long-term stability will depend mainly
upon national demand for western coal, which could be radically altered
by changes in energy price structure such as would accompany the
development of new energy technologies.

(3) 1In the past, rural people have neither needed nor supported
elsborate planning and public service delivery mechanisms. However,

the rapid population influx associated with coal development will
2
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place severe strains upon service delivery systems in both the govern-
mental and non-governmental sectors. In many cases, lead times will
be short and community decisionmakers may find themselves in a
position where they must make decisions without adequate information.

(4) One effect of development will undoubtedly be the extension
of the extra-local controls of our urban and national systems. As
population increases, new demands will be placed upon governments at
all levels to expand services and generally widen the range and scope
of their activities and authority. In addition, many communities will
bYe subject to decisions made by the coal companies which may have a
national rather than a local perspective. The resulting loss of
local autonomy can have serious implications for residents who may
feel they are losing control over the important decisions affecting
their lives.

(5) Due to the complex nature of coal development, it is extremely
difficult to estimate its cumulative effects. However, these effects
may be critically important. Is the impact of two mines or power
plants in the same area twice as great as the impact of one, or is
it larger? Furthermore, how adaptable is the socio-economic environ-
ment? Do equal increments of change require equal adjustments on the
part of environmental elements, or do they require successively more?
It is quite possible that the impact of coal development in the Northern
Great Plains may be greater than the projection and analytic techniques

used in this report have been able to delineate.

Findings
The following represent the major findings of the Socio-Economic
3
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and Cultural Aspects Work Group of the Northern Great Plains Resources
Program:

(1) The population increases attributable to coal development
will be large when compared to the size of existing populations. To
compound this, these increases will be both rapid and unevenly
distributed.

(2) Most of the communities in the impact area are small and
many have faced decline in past years. Probably the single most
important factor in the small town situation is the lack of human
resources. Community servieces are very limited due, in part, to the
fact that often there is no one with the interest and/or expertise
to provide leadership in many areas of local concern. For this and
other reasons, most of the communities in the Northern Great Plains
are not prepared to deal with the magnitude of change attending rapid
coal development.

(3) Many people in the Northern Great Plains region do not appear
to realize the potential magnitude of coal development and attendant
impacts. These include not only private citizens, but also providers
of both governmental and non-governmental services.

(4) The rapid influx of population will increase demand for ser-
vices out of proportion to its size. At present, newcomers to the
area are not satisfied with existing services. Many have come from
more densely populated areas where more services are available to
them and they appear to expect the same in their new surroundings.
The service preferences of immigrants have not really been determined,

but it is certain that these people will demand both a higher level
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and a wider variety of services. To compound the problem, it is
likely that many services which were once provided on an informal,
person-to-person basis will have to be provided on a more formal
level by government and non-government service systems.

(5) Public service requirements will increase at a much faster
rate than revenue collection, especially in the early years of develop-
ment. This will present problems for local governments, many of which
already face financial strains, as they try to provide needed services
within the constraints of very limited budgets.

(6) There are three service areas of particular concern: housing,
health care, and education. Housing is already in short supply.

High interest rates and shortages of building materials and labor
would seem to indicate that the problem will worsen. There is an
additional problem in providing housing for a construction population
which will be larger than that resident during the operations phase.
Health care is already marginal in many areas in the Northern Great
Plains. Doctors are in short supply and many people must travel great
distances to secure their services. The problem will be compounded
with a rapid influx in population. Local school systems are also
expected to experience severe stress in responding to rapid population
increases. It is quite possible that service systems will be over-
built in response to the construction boom and then left with excess
capacity later, placing an additional strain on the community.

(7) People in the Northern Great Plains region appear to be very
concerned about the loss of local autonomy. Nearly all who think
their lives are being significantly impacted by coal development want

the right to have a say in the decisions which will affect them.
5
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(8) It is difficult to generalize about the position of the
Indians concerning coal development. Tribal attitudes are extremely
diverse, both within the separate tribes as well as among them.
Probably the one central issue is self-determination: thé right of

these Indians to control what happens to them and their lands.

Recommendations

The following represent the recommendations of the Socio-Economic
Work Group for potential solutions to some of the major problems of
coal development. The 1list is by no means exhaustive or all-inclusive.
It should be noted that these recommendations are the opinions of the
people who have prepared this report and do not in any way represent
official policy.

(1) Governments and government agencies at all levels can greatly
affect coal development and associated impacts. These entities should
examine their positions and attempt to define their responsibilities
and policies in this area. For example, Federal emergy policy, the
National Environmental Protection Act, and Federal coal leasing
policies have all contributed to the increased interest in western
coal. At the state level, taxation and environmental quality legis-
lation can significantly alter coal development through changes in
relative prices. Such things as local land use policies can also
effectively channel patterns of development. It is important these
and other aspects of development and regulation be examined and
co-ordinated as they will ultimately affect the impacts of coal

development.

(2) 1f development is to proceed in a manner acceptable to local

6
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people, these people must be involved in decision-making. To this
end, it is recommended that Coal Awareness Committees be formed to
act as information and advisory bodies. This is probably best
accomplished at the local level. However, in some instances, the
states may have to take the lead and aid the localities in getting
started.

(3) State and Federal governments should examine the extent of
their responsibility to local impact areas. It is felt that in many
instances these entities must assume responsibility for helping
communities to deal with what are essentially local problems. It is
recommended, for example, that the concept of federally impacted areas
be extended to include those areas which are impacted as a result of
Federal energy policy. This would result in aid to localities for
provision of public services, especially health, education, and
housing.

(4) It is recommended that comprehensive planning boards be
established to act as repositories for information concerning coal
development. These boards would review application for coal mines,
generating plants and gasification facilities. Knowledge of these
plans by one group would facilitate the planning needed at all levels
to minimize impacts of coal development.

(5) States and localities shoulld jointly examine means to alleviate
local service délivery problems, such as disparities in service demands
and tax revenue collection. There are several possible solutions.
For example, State agencies can loan funds or provide outright grants
to affected localities for such items as education, public utilities,
etc. The States may create new agencies, e.g., State housing finance

7
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agencies such as created in South Dakota and proposed in Montana to
make low interest loans available for development of housing for low
and moderate income families. If deemed desirable, the States could
enact legislation to provide accelerated or pre-payment of taxes by
industry to enable counties to develop service capability as needed.
(6) In many cases, there are existing Federal programs which
could provide funding for capital outlays for service facilities such
as water, sewer, transportation, housing, etc. However, Federal
paperwork is often confusing and officials in many communities may
be overwhelmed. Thus, it is recommended that Stateg provide infor-
mation and technical assistance to localities to aid them in obtaining

such funding.

Report Overview

The report which follows contains a summary of approximately
twenty various individual studies conducted under the auspices of
the Socio-Economic Work Group of the Northern Great Plains Resources
Program. The document is intended to provide the reader with an
overview of the information which has been gathered on socio-economic
and cultural impacts of coal development in the Northern Great Plains.
It is divided into six chapters:

Chapter I - Provides background information on the study area

and defines the limiting assumptions under which the research

was conducted.

Chapter II - Examines potential changes in population which

can be attributed to alternative levels of coal development.
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Chapter III - Discusses anticipated changes in life styles of

local residents resulting from rapid population increases and
the attendant acceleration of the urbanization process in the

impacted areas.

Chapter IV - Examines some of the social and demographic

changes which may occur in the life of the American Indian
as a result of coal development. These are largely tied to
the possibility that the Indian may become a minority on his

own reservation.

Chapter V - Estimates the increased demands upon governmental
service delivery systems which may occur as a result of rapid
population increases. Discussion centers on the problems

which may arise and the methods available to alleviate them.

Chapter VI - Discusses the anticipated effects of coal develop-

ment upon non-governmental service agencies.
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I. INTRODUCTION

This report attempts to summarize the socio-economic and
cultural implications of three alternative levels of coal development
in the Northern Great Plains. The report is drawn from 20 supporting
documents prepared by members of the Socio-Economic and Cultural
Aspects Work Group of the Northern Great Plains Resources Program.
These documents will be deposited in public repositories throughout
the Northern Great Plains Region. Their abstracts appear in the
references section of this report.

A great deal of useful information and analysis has been
gathered by the Work Group. This report presents an overview of the
major topics analyzed by the Work Group. An attempt has been made to
outline the limitations of the analyses in this report, and to indi-
cate areas vhere further research is needed.

The writers of this summary document are acutely aware of the
difficulty of distilling 1,200 pages of material contained in the
20 support documents to the present brief volume. A great deal of
very valuable material has been excluded. It is hoped that this
summary volume will serve as a stimulus for the reader to go directly

to the supporting documents in those areas in which he wishes more

detail.*

The Study Area

The study area consists of 20 counties in eastern Montana, 51

counties in Nebraska, 28 counties in western North Dakota, 15 counties

*The material for the rest of this Introduction is based on the
work of Dalsted, Leistritz, Hertsgaard (1974), and Graham (1973).
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in western South Dakota, and 8 counties in northeastern Wyoming
(Figure 1).* From this, selected counties were used for impact
analyses. A frequently used grouping is designated "Impact Area"
(Figure 2).* A detailed physical description of the area can be
found in the Surface Resources Work Group Report and the Geology
Work Group Report (NGPRP 1974). A profile of the area's past and
present demographic and economic characteristics is presented in
Dalsted, Leistritz, Hertsgaard (1974). A more detailed profile
analysis is contained in Graham (1973).

In general, the study area can be characterized as rural and
sparsely populated where the economy of the region has traditionally
based on agriculture. Energy extraction, chiefly oil and gas, has
also been important in some parts of the region, notably the Powder
River Basin in Wyoming and the Williston Basin in North Dakota and
Montana. Partly because employment in the agricultural sector has
been declining, the area has experienced fairly persistent outmigra-

tion (Table 1).

Table l1--Net migration in the Northern Great Plains
impact area, 1960-1970

1960-1970 Rate of net migration

(Number) (Percent)
Montana - 8160 -7.0
North Dakota -26651 -17.4
ouin - 6036 - 5.9

Source: Dalsted, Leistritz, Hertsgaard (1974).

#See Appendix for a listing of the counties included.

12
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FIGURE 1-—Socio-Economic Work Group Study Area,' and Location of Commercial Coal

Deposits, Northern Great Plains States
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FIGURE 2—Principal Impact Areas,’ Northern Great Plains States
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This outmigration has resulted in a population that has a lower
proportion of people in the economically productive age groups

of 25-55 than does the Nation as a whole.

The Scenarios

In order to provide a common basis for analysis, the Work
Group adopted the alternative levels of development provided by
the National Energy Considerations Work Group (NGPRP 1974).

Adopting this common framework was necessary in order to main-
tain internal consistency among the analyses being done by the Work
Group. It also enhanced the analytic comparability of this Work
Group Report with other NGPRP reports. Three alternative levels of
energy development, or scenarios, were provided for analysis. The
development alternatives consisted of projections of levels of
production of all energy resources within the region. Since the
plant and mine locations developed by the Minerals Resocurces Group
pertained to coal-related facilities only, the analysis contained
in this report deals only with coal-related development in the
Northern Great Plains region.

Scenario I is defined as a projection sufficient to supply:

(1) The future demand for coal within the region, (2) contracts for
future out-of-State coal shipments presently in existence or being
negotiated, and (3) other short-term, foreseeable demands. Scenario
II is a "most probable" level of development in the sense that it is
intented to reflect a future consistent with current trends and

conditions. Scenario III is a 'crisis" level of development,
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showing the effects that seriocus national shortfalls in imported
oil and natural gas and delays in provision of nuclear generating
capacity would have on the region's resources (Table 2). These
levels of development were translated into numbers of facilities
(é.g., power plants) by the Minerals Work Group (NGPRP 1974). The
Minerals Work Group also selected possible sites for these facilities.*

The task of developing these scenarios was a very difficult one;
time constraints imposed on the Work Groups concerned were severe.
The following comments on the scenarios are meant to clarify our
own analysis and not to criticize the work done by others. The
timing, numbers, location, and types of coal processing facilities
projected have been questioned by several members of the Work Group.
For example, if Table 2 is carefully examined, it can be seen that
electrical generation capacity remains constant between scenarios
II and III, and that the additions to this capacity occur entirely
in the 1985-2000 period. This is an example of problems with the
scanarios which have caused some analysts to supplement the scenarios
for their own analytical purposes.®*®

Furthermore, it is important to realize that the way in which
the coal is processed and whether or not it is processed within the

region has extremely important population implications for the region.

*For a detailed discussion of the location criteria, see
Minerals Work Group Report (NGPRP 1974).

#2Polzin (1974) departed from the electrical generation projections.
Matson and Studer (1974) and Nebraska (1974) developed a "Scenario II-A"
for their analyses, which they felt were more realistic. Bureau of
Indian Affairs (1974) also developed some alternative projections for
Indian reservations in their report.
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Coal gasification and liquification are far more labor intensive
pProcesses than is electrical power generation (Table 3). The
exact number of employees associated with each process is still
a matter of considerable debate among various researchers in the
field; the point to notice is the magnitude of the differences
involved. The implications of different proportions of the coal
produced in the region being processed in the region become clear

if one analyzes the consequences that varying this proportion has

for population.

Table 3--Estimated employment associated with
coal development activities

250 million cubic 1200 megawatt 5 million

feet per day electric tons per

Employment coal gaati’cation generat}yn year coal
plan plant= mine
Permanent 800 110 200
Constructiont 4,000 3,000 100

1/ Peak construction force.
2/ Lurgi process; does not include associated coal mine

employment.
3/ Does not include associated coal mine employment.

Source: Private industry data supplied by Wyoming DEPAN

A brief analysis of the Wyoming data for Scenarios II and III for

year 2000 was undertaken. It was found that if the ratio of coal

extracted to coal processed in the region for 198N was held constant

for the year 2000, the population estimate increased from 238,000

to nearly 400,000.
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The important point to be made about all the alternatives used
is that they provide a framework for analyzing the social, economic,
and cultural impacts of various levels of development. They are not
forecasts; they do not try to predict the future, but are used to
answer the question of "What will be the result if this or that
level of development takes place?"

Before leaving this brief discussion of the framework of our
analysis, it may be useful to discuss one other aspect of the
applicability of the scenarios to our work. Many of the subjects
analyzed by this Work Group are difficult to quantify precisely.
Some of the study writers were not able to differentiate the impact
of the various scenarios on their subject area. In some cases it
was only possible to make a generalized statement that development

of the magnitude foreseen in any of the scenarios would have an

important 1mpacf.
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II. POTENTIAL POPULATION CHANGE*

Population Models

The analytical models employed in Montana, Nebraska, North
Dakota, and Wyoming which evaluated the economic impacts of
'alternative levels of energy development differed somewhat. The
methodology used in North Dakota involved estimating local
expenditures for plant construction and plant operation in the
' years 1980, 1985, and 2000 for each of the three scenarios. These
expenditures were then applied to North Dakota input-output inter-
dependence coefficients for the appropriate economic sectors.
This procedure provided estimates of the gross business wvolume
generated in all sectors by these expenditures. These gross
business volumes (which reflect both direct and indirect effects
of expanded economic activity) were then translated to resulting
changes in employment by dividing the estimated gross business
volume by output per worker ratios (gross business volume per
worker). Finally, the resulting estimates of increased employment
vere then converted to estimated population changes by applying
population/employment ratios to the estimated employment.

The analyses conducted in Wyoming, Montana, and Nebraska
wvere based on models involving the ratio of basic employment to

secondary employment. The Wyoming study applied these ratios to

*The material for this section is based on the work of Polzin
(1974) , Mateon and Studer (1974), Dalsted, Leistritz, Hertsgaard
(1974), Dalsted and others (1974), Bureau of Reclamation (1974),
and Nebraska (1974).
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estimated direct employment in coal-based industries for the years

1980, 1985, and 2000 for each of the three scenarios. This procedure
provided estimates of total employment, by industry and by year, for
the principal impact area. These estimates were translated to.estimatea
of total population in the area. Estimates for the area were
disaggregated to provide county-level estimates of population and
employment in each year for each scenario.

Direct and Indirect Employment. Direct and indirect employment
estimates associated with energy development were derived from
these models (Table 4). It should be noted that the methodologies
employed resulted in some rather large differences in the relation-
ship between direct and indirect employment changes. North Dakota
and Nebrasks estimates of this relationship differ appreciably from
those of Montana and Wyoming.

Total Employment. Changes in total employment which would
occur under each scenario were estimated (Table 5). This table
takes into account employment changes in all sectors of the economy,
not just the energy sector.

Population Projection. The impact of the three scenarios'on

population in the Northern Great Plains region were developed

(Table 6). Population growth ranges from 15 percent for the 1970-2000
period under Scenario I to over 100 percent under Scenario III.

The population growth implied by all of the scenarios, but especially
I1 and III, are in sharp contrast to the recent demographic history

of the region, which grew by only 1 percent in the 1960-70 period.
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Table 4--Eoployment related to cosl develepment, scesarios I, 11, and I1II,

Scenario 11

State impact area 1980 1985 2000 1980 1985 2000 1980 1985 2000
------- c e e mcrcrc e e columbers - - - - - - e - m - e - - > - - ----e
Montasns:
Direct operating 1,031 1,041 1,727 1,113 4,034 5,55 3,79 7,058 14,327
Average construction 1,348 0 1,003 1,359 3,435 1,047 4,187 2,506 1,989
Totsl direct 2,379 1,041 2,730 2,472 7,469 6,598 7,986 9,564 16,316
lodirect 6,922 2,998 1.3 7,194 20,316 16,824 22,201 26,492 40,464
Total 9,301 4,039 10,101 9,666 27,785 23,422 30,187 3,056 . 56,780
Ratio Y/ 2.9 2.08 2.70 2.91 2.72 2,55 2.78 2.77 2.48
North Dekota:
Direct operating 699 708 995 708 2,808 9,652 4,932 7,250 21,443
Average constructioo 1,101 0 297 1,101 2,288 3,746 4,901 2,290 6,033
Total direct 1,800 708 1.292' 1,809 5,176 13,398 9,83) 9,540 27,476
Indirect 1,854 465 1,689 2,583 7,782 24,661 25,640 8,28 32,993
Total 3,60 1,173 2,981 4,392 12,958 38,059 35,473 17,821 65,469
Ratto L/ 1.03 0.66 1.3 1.43 1.50 1.84 2.61 0.87 1.38
Wyomiang:
Direct operating 630 640 860 800 2,390 3,820 800 7,060 14,550
Average constructios 260 200 0 1,690 1,150 0 4,900 3, M0 0
Totel direct 890 840 860 2,490 3,540 3,820 5,700 10,400 14,550
Indirect 2,360 2,380 2,590 6,360 9,390 11,590 12,430 24,160 20,090
Total 3,250 3,220 3,450 8,850 12,930 15,410 18,130 34,560 54,640
Ratio y 2.65 2.8 3.0l 2.55 2.65 3.03 2.18 2.2 2.76
Nebraska:
Direct opersting 75 75 75 75 15 115 73 3 113
Average construction - - - - - - — -— —
Totsl direct 75 75 75 75 75 1135 75 75 115
Indirect 130 150 1350 150 130 23 50 150 230
Total 225 228 225 223 225 345 225 225 345
Ratio By 1.95 1.9% 1.95 1.95 1.95 1.95 1,95 1.93 1.95

1/ Ratio of indirect to direct employment.
-= = Data not avsilable.

Source: Dalsted, Leistritz, Hertsgoard (1974), and Nebraska State Office of Planning and Programming (1974).
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Table 5--Total employment projections for 1980, 1985, and 2000, by State
impact areas, scenarios I, II, and III

1960 1970 1980 1985 2000
Scenario 1:
Montana 1/ 42,029 46,297 51,000 53,000 59,000
North Dakota 52,436 52,112 59,000 56,000 63,000
Wyoming 38,519 41,897 48,000 51,000 54,000
Nebraska 2/ 20,430 22,497 - _26,000 27,000 29,000
Total 153,414 162,803 3/184,000 3/186,000 3/204,000
Scenario II: .
Montana 1 42,029 46,297 52,000 62,000 76,000
North Dakota 52,436 52,112 59,000 66,000 95,000
Wyoming 38,519 41,897 52,000 59,000 67,000
Nebraska 2/ 20,430 22,497 26,000 27,000 29,000
Total 153,414 162,803 3/188,000 3/214,000 3/267,000
Scenario 11I:
Montana 1/ 42,029 46,297 60,000 79,000 112,000
North Dakota 52,436 52,112 80,000 7 4,000 123,000
Wyoming 38,519 41,897 57,000 78,000 104,000
Nebraska 2/ _ 20,430 22,497 26,000 27,000 29,000
Total 153,414 162,803 3/224,000 3/259,000 3/369,000

1/ Montana figures do not include construction employment and associated

service employment.

2/ Scenarios II and III projected identical levels of development in

Nebraska.

3/ May not add due to rounding.

Source:

24
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Table 6--Total population projections for 1980, 1985, and 2000, by State
impact areas, scenarios I, II, and III

1960 1970 1980 1985 2000
Scenario I: ,
Montana 1/ 117,155 123,295 129,000 135,000 146,000
North Dakota 152,788 146,816 159,000 145,000 160,000
Wyoming 102,684 107,364 124,000 128,000 132,000
Nebraaka.zl 55,854 57,492 61,000 62,000 65,000
Total 428,481 434,967 ‘21474,000 3/470,000 3/503,000
Scenario II:
Montana 1/ 117,155 123,295 131,000 147,000 176,000
North Dakota 152,788 146,816 159,000 176,000 242,000
Wyoming 102,684 107,364 131,000 145,000 160,000
Nebraska 2/ 55,854 57,492 61,000 62,000 65,000
Total 428,481 434,967 121481,000 3/530,000 .21643,000
Scenario III:
Montana‘l/ 117,155 123,295 142,000 183,000 251,000
North Dakota 152,788 146,816 217,000 196,000 314,000
Wyoming 102,684 107,364 140,000 181,000 239,000
Nebraska 2/ 535,854 57,492 61,000 67,000 76,000
Total 428,481 434,967 g/s 60,000 3/627,000 2/879,000

1/ Montana figures do not include population associated with comstruction

employment.

2/ Scenarios II and III projected identical levels of developments in

Nebraska.

3/ May not add due to rounding.

Source:

25
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Population Effects

Net Migration. Ome of the chief problems associated with growth

of the size.and pace postulated in the foregoing tables will be that
of labor supply. Some analysts have indicated there is little
surplus labor available in the region. 'Analysis of the income,
earnings and unemployment prevailing in the Powder River Basin in
Wyoming does not indicate the existence of any substantial pool

of readily available labor. It must be concluded that the bulk

of new labor must either be bid away from existing activities or
else hired from outside the area" (Matson and Studer, 1974, p. 141).
They conclude that substantial inmigration will, therefore, be
necessary if the supply of labor is to be in balance with the demand.
Polzin (1974), however, supplies very different projections of net
migration for Montana (Table 7). The radical differences are due

to differing assumptions about the extent of employment of women

and young people. Both sets of assumptions appear equally reasonable.
The existing surplus labor pool im the Montana impact area appears
to be larger than the pool in the Wyoming area. It is important

to note, however, that a relatively small change in assumptions in
the labor force participation rate leads to rather large differences
in levels of net migratiom.

Migration as described in Table 7 refers to net migratiom. It
does not necessarily reflect the number of new residents that would
move into the region; present residents could leave and be replaced
by an equal number of people from outside the regions, vhich would

show up as szero net migration. It should be noted that almost nothing
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is known about the prospective new residents of the region. Where
they will come from, what their socio-economic characteristics will
be, and how often they will move are among the questions that still
need to be answered. The socio-economic characteristics of the new
residents is of particular 1mportance., since family size, age of

children, and other factors have important effects on the kinds of

services they will demand.

Table /--Net migration in Montana 1/ and Wyoming 2/ impact areas 3/

1960-70 1970-80

Scenario I:

Montana -8,160 -8,046

Wyoming -6,036 5,592
Scenario 1I:

Montana -8,160 -6,800

Wyonming -6,036 11,892
Scenario III:

Montana -8,160 3,884

Wyoming -6,036 20,862

1/ Includes Big Horn, Custer, Musselshell, Power River, Rosebud,
Treasure, and Yellowstone Counties.

2/. Includes Campbell, Converse, Crook, Johnson, Natrona, Niobrara,
Sheridan, and Weston Counties.

3/ No estimates of net migration were made by the authors of
the North Dakota and Nebraska economic impact reports.

Source: Dalsted, Leistritz, Hertsgaard (1974), and Matson and
Studer (1974).

Labor Supply. A serious question raised by some analysts

has been whether the supply of labor will, even with inmigration,

be sufficient to £fill demand. It can be argued, for example, that
27
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coal-related employneﬁt will pay wages higher than the prevailing
vages in other sectors. Labor could be bid away from these sectors
by coal-related developments. This will be particularly critical
to the agricultural and service sectors of the economy. Traditionally,
these sectors have not been able to pay the level of wages that
energy companies anticipate paying. It may be difficult for them
to compete in the future labor market. Substantial substitution
of capital for labor may be necessary in these sectors. It must
be stressed that further empirical research is needed. Chromic
labor shortages do, however, appear to be a reasonable possibility
on a priori grounds.*

At present, per capita money income is generally lower than
the U.S. average (Table 8). It is expected that income levels will
show significant changes as a result of coal development. These
increases will be necessary to attract workers from other regions.
The earnings distribution of a coal gasification plant (using 1972
figures) was compared with the 1969 earnings distribution in Mercer
County, North Dakota, one of the principal impact areas (Table 9).
Although the comparison is between 1969 and 1972 dollars, it
nevertheless shows the contrast between existing wage levels and
those that will likely be paid by the energy companies. Average
annual earnings by a gasification plant worker may be nearly double
the earnings of noncoal industry workers. Measured in 1972 dollars,

they are in the $12,500~$13,500 range for workers in either

gasification plants, power plants, or coal mines.

aFor further discussion, see Matson and Studer 1974, pp. 131-139
and pp. 144-145 and Dalsted, Leistrite, Hertsgaard 1974, pp. 62-64.
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Table 8—Per capita money income for Montana, Nebraska, North Dakota, Wyoming, and

impact areas, as percent of U.S. income, 1970

Whole State Impact counties
State Per capita Percent of Per capita Percent of
money income United States money income United States

Montana $2,696 86.4 $2,729 87.5
Nebraska 2,797 89.7 2,691 86.3
North Dakota 2,469 79.2 2,315 74.2
Wyoming 2,895 92.8 3,143 100.8
Weighted average,

four States 2,720 87.2 2,687 86.1
United States 3,119 100.0 3,119 100.0

Source: Dalsted, Leistritz, Hertsgaard (1974).
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Table 9—Earnings distribution of a typical coal gasifiecation plant
and of Mercer County, North Dakota male workers

Typical Mercer County

Earnings gasiii:::ion w::i:rs y

(1972 Dollars) (1969 Dollars) =
Less than $6,000 0.0 56.1
$6,000 to $7,999 3.8 18.0
$8,000 to $9,999 48.7 14.4
$10,000 to $14,999 41.0 8.6
$15,000 to $24,999 6.4 2.3
$25,000 and over 0.1l 0.5
Average annua’. earnings 12,630 5,792

1/ There is some distortion in these figures. Inflation has
made a dollar worth less in 1972 than in 1969. However, these
distributions cannot be adjusted because the raw data used to
generate the percentages are not available.

Source: Dalsted, Leistritz, Hertsgaard (1974).

Population Stability. Rapid development of the kind foreseen
in this region also poses a question about the stability of the
population, Some facilities contained in the scenarios, notably
coal gasification plants and electrical generating plants, require
very large construction forces. For example, a Bureau of Reclamation
study (1974), projecting construction force levels on a year-by-
year basis for Campbell County, Wyoming, showed wide fluctuations

over the years under any of the three scenarios (Figure 3).
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FIGURE 3—Estimated Annual Average Construction Employment during Construction
.of Facilities for Mining, Electrical Plants, and Gasification Plants,,
Campbell County, Wyoming, 1975-2000
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Plyetuations of this magnitude would cause very substantial
short-term population wvariations in the immediate local areas where
the facility was being built.

However, whether or not these fluctuations would actually come
about is open to question. There is some reason to believe that
there will be sequential construction projects going on in the impact
areas. This could allow construction workers to live in the general
area on a permanent basis, following the construction work as it
becomes available. Such a pool of comnstruction workers would be
equivalent to nev permanent workers in their effect on the economies
of the local areas. In sum, the extent of short-term local
fluctuations in population is a question still to be resolved.

The long-term stability of the population is another important
area of concern. The three scenarios developed for analysis do not
imply a decline in population in any of the impact areas for the
overall period of 1970-2000. It should be noted, however, that the
scenarios do imply an increasing economic dependence on coal., It
can be reasoned, therefore, that the long-term stability of the region
will depend on the stability of the demand for Northern Great Plains
coal. Further, to the extent that the economic base of the region
becomes increasingly concentrated in one sector, the potential of
economic fluctuation increases. Although not envisioned in the
scenarios, the possibility of substantial economic diversification
resulting from coal development has frequently been mentioned by

other snalysts. Their reasoning is that the availability of
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dependable electrical power and petrochemical byproducts of coal
gasification and liquification may lead to another round of industrial
growth. It would seem reasonable that such diversification would

tend to make the region's economy more stable. This second round

of industrial growth was not included in any of the scenarios

analyzed in this report. To the extent that it occurs, the
projections in this report would be underestimated.

The Spatial Impact

In considering the impact of the developments contained in
the scenarios, it is important to realize that population growth
will not be evenly spread over the entire Northern Great Plains.
On the contrary, some subregions will experience far more rapid
growth than others. Fo; example, the population in Campbell
County, Wyoming, might increase 131 percent in the 1970-2000
period under Scenario II. Niobrara County, its neighbor to the
east, might have a decline of 15 percent. This pattern of highly
concentrated impact is generally true of all of the study areas.
In general, éhis concentrated impact will intensify the impact
of rapid population growth.

This is not to say, however, that there will not be imporgant
regional effects of population pressure. The Rocky Mountains on
the western edge of the region and the Black Hills in northwest
South Dakota will certainly feel the impact of accelerated

recreation development from the increased population in the area.
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Another aspect of the spatial pattern of population impaet is
the question of settlement patterns. This question has important
implications. The costs of providing services can be expected to
vary significantly, depending on the pattern of settlement. For
example, the costs for school bus transportation would be lower if
growth occurs in established towns rather than in a highway strip
between these towns and a coal development site. Higher costs could
also be expected for other services, such as fire protection,
police protection, and ambulance services.

Further Research Needs

Some of the fields for further research were mentioned earlier.
They are discussed in more detail below.

1. The population growth described in this report poses
substantial challenges to the provision of housing
and public services. The way in which these challenges
are met will be extremely important in determining the
living environment for residents of the Northern Great
Plains for many years to come. Generally speaking, the
work summarized in this report does not address itself
to solving these problems.

2. The labor supply discussed above is an important area of
concern. Directly related to this problem is the question
of levels of inmigration and outmigration. What effect
will economic growth have on the migration patterns of

the young people in the region? Much more research needs

to be done in this field.
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3. Labor supply and migration levels are interrelated with
income levels. Obviously, one way to increase the supply
of labor is to increase the price offered for it. Current
research on interregional migration usually indicates that
the rate of in-migration into an area depends to an important
degree on the relative wages, after adjusting for differences
in the cost of living. It seems clear that living costs--
notably for housing—-w{ll rise markedly in the impacted areas
in coming years. Migrants will expect wages high enough
to cover thegse costs and still give them the incentive
to move.

4. The nature of the eventual change in the settlement pattern
largely depends on the extent to which public planning
agencies come to grips with the housing problems associated
vith the growth of energy activities. Unfortunately, this
is another field where far too little research is underway.
In the long run, the housing of workers may be the most
important environmental decision made in the Northern
Great Plains.

5. Much uncertainty remains regarding the impact of potential
energy development on the settlement patterns of the
Northern Great Plains region. The existing pattern is
dominated by the importance of the county seat town.

Whether future urban growth will occur in these existing

towns or in other places has not yet been determined.
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The locations of potential impact in relation to existing
commmities 1is different for all the counties. Each
commmity must assess its own special problems.

Finally, a specific need for analysis lies in the impact
coal development will have on the transportation of grain

by railroads.

The competition for labor and changes in wage rates as a re-

sult of coal development will have a direct effect on other

industries, including agriculture, petroleum, and service
industries. The effects of coal development on other industry
and the aggregate effect on the economy of the region requires
analysis.

Alternative resource allocation decisions need study. From

a regional standpoint, this involves the implications of

alternative uses of water and alternative rural development

routes—including deliberate isolation/minimum urbanization.
From a national standpoint, the implications of regional rural

development need to be placed into a national context. When

considering alternative natural resource use this includes
the relation of the use of the resources of one region as
opposed to that of another, and present use versus future

use, e.g. petrochemical reserves.
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III. ANTICIPATED SOCIAL EFFECTS

One of the most difficult aspects to understand about
development is its affect upon the people who live in the area.
Social change is a very complex process. In addition, just as
individuals are different, so are communities making it very
difficult to generalize from place to place. Within the scope
of the Northern Great Plains Resource Program, it has not been’
possible to analyze the entire area. Instead, various researchers
have examined discreet aspects of development; the results are
presented in this section as sketches of these aspects. It 4s
hoped that these sketches will enable the reader to develop an
understanding of the attitudes and feelings of those poeple living
in areas where massive coal development may become a reality.

Urbanization of the NGP--A Typology

America is typically described as an urban Nation; a vast
majority of the people live in urban areas. As more and more areas
become urban, it is important to examine the process by which rural

people become emmeshed in extra-community systems.*

* The following discussion is based on the work of Sam Carnes and
H. Paul Friesema, "Urbanization and the Northern Great Plains"
Essentially, this work is a review of relevant literature concerning
the urbanization of rural areas. It is not site-specific to the
Northern Great Plains. However, the information generated can be
valuable as an analytic framework.
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It 18 unlikely that any area in the United States is so remote
and isolated that it is unaffected by events in the larger society.
Electronic media transmit messages to the most remote areas of the
country and have undoubtedly accelerated our movement towards a
national society and a national culture.

This phenomenon is a manifestation of "urbanization." The
term urbanization can mean different things; many scholars and
laymen tend to think of it merely as an increase in population
and population density. It seems more useful to think of urbaniza-
tion as a process that can fundqmentally change the way people
relate to one another, with a movement away from the primary
community towards a secondary community.

As one relates the phenomena of urbanization to the effect
coal development will have on the social structure of the Northern
Great Plains, the essential ingredient is time. Thus, although
the Northern Great Plains is gradually becoming urbanized along
with the rest of the Nation, coal development will accelerate
urbanization.

Urbanization is not simply the growth of population. A town
1ike Hardin, Montana, could become rapidly "urbanized" even without
an increase in population, if, for example, the activities of the
residents become increasingly tied into and dependent on decisions
made in urban control centers such as Chicago and Washington, D.C.;
1f there was a rapid increase in the complexity of the division'of

labor; and if residents became far less oriented toward people and
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institutions in Hardin, as a community, and far more oriented to
extra-community activities. The basic transformation of Hardin would
probably be accompanied by rapid population growth, of course. But
urbanization concerns the way in which the territorial community is
socially organized; not the numbef people who live there.

Part of the price of industrial development is the extension of
social controls of our urban and national system. Development almost
always brings with it increases in population; this causes new demands
on local governments to expand services, to arbitrate disputes, and
generally to widen the range and scope of their levers of social
control. In addition to the controls emanating from Federal, State
and local governments, people are also subject to decisions of corpo-
rations that have branch plants in their communities. Decisions
concerning employment criteria, job security, and the general operation
of the plant may be made in corporate headquarters in New York or -

Chicago, rather than in the community itself. The net result of these

activities in the Northern Great Plains area will include a decline
in local autonomy, exposure to conflicting norms, and a fragmenting
of the existing socfal order.

Effects on the Social Order.

The Individual: Urbanization, with its attendant processes of

specialization and differentiation of interests, changing associations
and increased interdependencies, will largely transform the individual's

relationship with hié neighbors and his city. This is neither to say
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that rural people are homogeneous nor that their towns function as
tightly knit communities. There are differences. Nevertheless, there
is still an appearance of similarity of interests and values, and
inhabitants do characterize their communities as essentially "classless"
and egalitarian. The residents share essential values and ;@eologies,
and find comfort in the commonality.

When a community is faced with an intrusion of newcomers, its
individual members are inevitably introduced to new values and new
ideologies. As this new value system is being synthesized, the
individual must change his source of dependence; he becomes absorbed
into a larger national network. Dependence on a larger control
system frees the individual from the pressures of his immediate
surroundings, yet in no sense is he autonomous.

Typically, as social change occurs, people tend to long for
the good old days. They experience a kind of homesickness for
earlier times, when everybody in a community knew and trusted each
other. Oldtimers wish that things could be the way they used to
be, and newcomers initially wish they were back in their previous
homes, towns, and communities. Newcomers perceive that not enough
goods and services are available, compared to where they used to
live and oldtimers complain that goods and services are not as
good as before the newcomers came to town and messed things up.

The individual 1is not a total loser in a boom situation.
Although he may suffer from a sense of uncertainty during the

transitional period, his individual freedom may also increase.
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It 18, of course, a value judgment as to whether or not this increase
in individual liberty is good or bad. (Russian novelist Dostoevski
maintained that freedom confuses rather than liberates.) At any
rate, wvhether or not the area is subjected to coal development,

its inhabitants will probably have to eventually face the psy-
chological problems of urbanization in the normal course of events.

The Family: The American rural family has traditionally been

a strong one. Kinship and extended family ties are important. It
provides a basis for economic cooperation and the sharing of activ-
ities. The family has been and is the primary agent of socializa-
tion and social contrel. For these rural families, particularly
farmers and ranchers, home is more than the location of residence.
They are apt to be very attached to their physical domain; their
land is not merely valued as an investment. These families,
however, are already being touched by urbanizing influences.
Urbanization tends to weaken family ties, and subsequently

undermines the traditional social control of the rural community.

The opportunity for offspring to seek employment in a nonagricul-
tural industry lessens their dependence on the family. With the
breakdown of family dependence, communities must take on increased
responsibilities. Schools, churches, and governmental agencies
such as social services and welfare boards provide services and
controls that traditionally were handled within the family unit.
Urbanization also affects the family structure in that it

separates one's workplace from his or her home, and consequently
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results in greater independence from family members. Friendship
will be between individuals rather than between families. Hus-
bands may become good friends because of working together but
their wives may despise each other. School children develop
friendships irrespective of race, ethnic background or geograph-
ical proximity of their homes.

Certainly, urbanization may have some positive effects on the
family structure too. There will be greater individual freedom.
The small community characteristic of knowing everything about one
another will be replaced by a greater degree of'personal privacy,

if a family prefers it.

Industrialization of the Northern Great Plains may have
contradictory consequences for the family. On the one hand, the
number of jobs in the local area will increase, thereby offsetting
the tendency for young people to leave the community in search
of jobs. However, industrialization is also likely to spur the
disintegration of the extended family, and although adult children
may stay in the same geographic region, they may see their parents
only infrequently.

A further effect of coal development on the family structure
will be a change in the role and status of women. More services
will be available in the community, which may give the wife or
homemaker member of the household more free time. These services

and new businesses will make more jobs available to women, which
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will tend to give them more weight in both economic and political
factors.

Group and Sub-Culture Relations: Coal development will bring

several new groups of people into the rural communities in impacted
areas. Middle and lower-middle class blue-collar workers and their
families, upper-middle and lower-upper class white collar technical
personnel, plant managers, medical doctors, dentists, lawyers, and
governmental agency representatives will all funnel into the here-
to-fore small rural towns like Broadus, Zap, and Beula. With the
new mixture of population, the social and political systems in
communities will become increasingly complex, and social stratifica-
tion may become more rather than less distinct. The natives will
be watching their old friends and neighbors to see how they deal
with newcomers, and new interpersonal relationships will appear.

Since history shows that social stratification occurs in all
societies of the world, it will likely persist in the coal impact
areas: 1in access to social and civic groups, in local leadership,
and in housing. Patterns of residential segregation may become
more pronounced. For instance, new families may find it necessary
at first to locate according to physical availability of housing
and convenience to place of work; later, they can move to a place
considered more desirable because of the type of people who live
there.

Rural Society: Some discussion must be given to the effect of

urbanization on rural society as a whole and on community
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institutions as they presently exist. What will be the urbaniza-
tion effects on the church as a social institution, on the role

of mass media maintaining newly established communication networks,
and on the level of crime and disorder?

With urbanization, the church is likely to lose its position
as a leader of community opinion and become a follower instead.
With a smaller percentage of the population regularly affiliating
with the local church, its spiritual influence will be weakened.

As the church becomes less influential in the lives of individuals
and families, it can no longer énforce its moral codes and prevent
antisocial behavior.

However, churches do appear to become economically stronger
even as they become spiritually weaker. More social service
programs proliferate, and the higher incomes of the new parishoners
are reflected in higher levels of giving per family.

At present, the local rural newspaper is usually an organ for
presenting local news and the local image. It may undergo change
in response to the demands of its principal source of revenue--
local businesses that communicate their services and prices through
advertising. During early stages of urbanization, the local press
will yield to the demands of advertisers, probably antagonizing
the natives who find less local news and gossip and more advertising.

There is some empirical and theoretical evidence that indus-
trialization and urbanization are highly correlated with rising

crime and deviance from traditional social norma. As discussed
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earlier in the report, the effect of urbanization on the family
structure and on the church as agents of social control partly
explains why crimes increase with industrialization.

For small towns, one effect of coal development will be the
need for additional law enforcement personnel. These new law
officers may be newcomers, unfamiliar with the norms and the culture
of the community, thus increasing the level of impersonalness
between the police and the general public.

It seems safe to conclude that, with the coming of new types
of people, the police, court systems, and social agencies will have
their hands full with more crime and social deviance.

Shifts in the Power Structure

Rural political systems are moving toward integration with the
national political system, due to the trend toward centralization
of power in the Federal Government. Nevertheless, they still
differ enough from urban political systems to warrant examination
of the effect urbanization will have on them. The most distin-
guishing characteristic of rural political systems is the
personalism that guides the way decisions are made, leaders are
chosen, and policies are implemented. Small town goverdments are
génerally nonpartisan, with little if any formal political organiza-
tion. Typically the job of mayor is "passed around" among the
businessmen, who hassle with the minutia of seeing that taxes are
collected and streets are repaired in the summer and kept free of

snow in the winter.
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The grassroots democracy usually attributed to small town
politics is based on the concepts of personal loyalties and
friendships. The ideology of small town America indicates that
small towns are among the most egalitarian pelitical and social
systems to be found. As such, power elites do not exist, and
all men and women participate, if only minimally, and no one's
opinion is better than another's. This view, whether myth or
reality, does serve at least one purpose: it tends to permeate the
attitudes of small town residents and alter their perceptions and
behavior on political issues, leading to an atmosphere of unanimity
and democracy that may not exist. |

When there is a dominant economic interest, as there may be
in some of the rural communities being impacted by coal development,
representatives of that interest tend to dominate the political
environment of the area. The transition from small town to boom
town to urban area will involve all sorts of changes in the local
power structure. The differentiation and specialization of
interests, associations, and interdependencies that accompany
urbanization and industrialization have their effects on the local
political system, as well as in other dimensions of life described
earlier. Urbanization will attract newcomers from different
backgrounds, with different interests, with more and different
demands to be placed on the political system.

Local governments and political agents will begin to operate

through secondary relationships. The attention that one inhabitant
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might receive from govermmental officials in the small town will
weaken with increases in the societal scale. Part of the reason
for this change is that some newcomers will come from situations
where politics operated at urban levels, rather than small town
levels. A new, more urban style of politics will emerge, where
people begin to participate in greater numbers and with greater
intensity.

However, the new situation may not truly democratize the
political process, for if. one elite (farmers, ranchers, or local
merchants) is replaced by an;ther elite (the mining and power plant
industry), the style of politics can remain much the same. In the
end, however, new organizations of all kinds will compete with each
other for respect and dominance, so that membership in any one
organization might not insure success in the -policital arena.
Traditional authorities--whether the family, the school, the church,
the tribal council, or the village government--will be supplanted
by new social and political organizations.

Even the representatives of the mining industry are likely to
have diverse backgrounds and interests. They will undoubtedly try
to accommodate themselves to the local system to some extent in
order to make themselves more acceptable to the community. Carnes
predicts that if the new industries do take an active role in
community political affairs, they will do so gently and over

matters largely trivial and unimportant.
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The above discussion 1leads to the conclusion that the
recruitment and selection of political leaders and leaders of
social, civic, and fraternal groups will change immensely. The
new leaders will probably be younger, more educated, and more
heterogeneous.

As discussed above, changes in power structure and access to
power will likely occur whether or not coal development takes
place. As is pointed out, the important ingredients are time and
the extent of development: if massive development occurs in a
short span of time--less than 10 years--changes will come about so
fast that local governments and politicians might have to willingly
(or unwillingly but out of necessity) surrender their home rule to
higher level governments which have the expertise, sophistication,
and control to handle the problems.

A Comparative Case Study: An Empirical Approach

In an attempt to predict and understand the effects of coal
development on lifestyles and culture in the Northern Great Plains,
the Institute of Social Science Research of the University of
Montana conducted ethnographic research, "A Comparative Case Study
of the Impact of Coal Development on the Way of Life of People in
the Coal Areas of Eastern Montana and Northeastern Wyoming"

(ISSR, 1974).

Ethnographic research involves interacting personally with

many people who are representative members of the study area's

several natural communities and of its various other social
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categories. The ISSR research team took notes of their conversa-
tions with and accompanying observations of about 1,000 people.
They formally scheduled interviews with 300 of them, while actually
living in the study areas of Colstrip, Forsyth, and Gillette. Gold
suggests that, although his findings constitute an empirically
sound beginning in understanding the social impact of coal develop-
ment on people in Montana and Wyoming, several years of continuous
research should be undertaken, using combinations of ethnographic
and quantitative methods of data collection, in order to fully
document this social impact in the fundamental terms of changes
in human organizations, social relationships, and individual
behavior.*

The ISSR study team examined the impact of coal development
on the way of life of people in the coal areas of eastern Montana
and northeastern Wyoming. They focused on the social effects the
construction activities contracted for by Montana Power and its
assoclates have had to date on Colstrip and Forsyth, Montana
(including the Decker-Birney-Ashland area), and on the present and
anticipated social impact of increased coal development in the
vicinity of Gillette, Wyoming. The purpose of the research was to
present the views, thoughts, feelings and reactions of the people
1living in these areas regarding the impact which coal development {is

having on their way of life.

* For an extensive discussion of the uses, techniques, and listing
of ethnographic study, see ISSR, pp. 1-35.
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USSR report is a complex document, dealing with several
aspects of the social impact of coal development. It is
extremely difficult to summarize and still capture a feeling
for the area as seen through the eyes of its inhabitants. Because
of this, a section of the report was chosen as represented of the
type of issues and feelings evident in the area. For more complete
treatment of these issues, the reader is referred to the support
document.

This excerpt is taken verbatum from Part VI of the ISSR
discussion draft dated April 22, 1974. It is a distilled,
retrospective look by the ISSR study team upon some of its findings.

ISSR Study Extract

At present, land in the study area which has no strippable
coal is less economically attractive than that which does have coal
beds lying underneath. However, stripping does create some long-
term problems. It entails a sacrifice of recreational values and
of future land use possibilities, according to some informants.
Many believe that the choice for coal development means there will
be less food production both now and in the future, while otheté
feel that some of the land may be more productive following mining
and reclamation. Because stripping frequently does extensive
damage to the land, concerned ranchers maintain that the cost of
this kind of mining should be calculated in terms of the overall
long-run effects created rather than solely in terms of the economic
feasibility of surface as opposed to underground coal extraction
techniques. When mineral rights agreements were originally signed,

there was no concept of strip mining and it was assumed that
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underground mining might be done some day. Many ranchers consider
it unfair that this assumption is being ignored. They believe the
nation should pay a realistically high price for the coal and should
therefore deep mine it, not strip and destroy the land and violate
the'original agreement between ranchers and the Federal Government.l
Others, considerably fewer in number, view the land only as a means
to earning a 1living; it has no intrinsic and enduring value for
them. This group views the land primarily as a business item and

is willing to risk its destruction and even put up with people
pollution if the price is right.

Outsiders see the land as expendable, and ranchers sense that
these people also look upon them as expendable and place a low
value on the Western way of life. The ranch offers freedom, absence
of regimentation, isolation, and quiet. Coal development threatens
all these as well as the aesthetics of the area. Most ranchers feel
that a demented value system is being imposed upon them and that
"their Western hospitality and trust are being violated. For
example, newcomers do not have the same respect for the land as do

the ranchers, who are more bewildered than angry about the abuses

lsome feel that the land above deep-mined coal would fall in an
amount equal to the thickness of the mined seam; as such, natural
stratification would be maintained. The most undesirable feature
of deep mining is that it would bring in even more poeple than are
required for strip mining. However, some informants maintain that
there should not be extensive deep mining out here when the vast
deposits of low—-sulphur, high BTU coal in the East could be deep
mined to supply the energy needs of that part of the nation.
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to which their property has already been subjected by the influx
of sloppy and careless trespassers. Many newcomers act as if
these ranches are public property.2

Aside from having to deal with a great many new people who have
a foreign set of values, ranchers are beset by a number of other
difficult aspects related to coal development--aspects which have
put theq.in a very vulnerable position. First of all, neighboring
ranchers are highly interdependent and together comprise a fragile
social system which is in danger of collapsing if only one or two
ranchers sell out. Commenting on the fragility of the situation,
one informant flatly stated, "That sums it all up." Another
informant explained:

Teaning up one's noots to allow rootless people in is not

a solitary act. 1t has a big impact on one's neighbonrs,

on their water, on their ability to Live as they wish,

and 80 on. How can anyone justify selling out to indus-

tiakists as anything but an anti-social act?
Some pro-development ranchers resent being made to feel that they
should give up the money they could make from coal to preserve a

neighbor's feelings, sensitivities, and way of life. Secondly,

gsome who have leased land (primarily from Federal and State agencies

2Theré are a few newcomers who want to earn enough money to be
able to live here the way the ranchers do, and some people who came
to the area as miners two or three years ago have adopted the local
attitudes. These individuals, however, represent a very small
portion of the newcomers. Other persons are also interested in
preserving the area. In the words of one informant, "When Easterners
‘'buy places out here, they tend to be more resistant to industrializa-

tion than we old-timers are."
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or the Burlington Northern railroad) are now finding that their
leases are being taken away on short notice. When leases are
withdrawn, competition for replacement land sets in.3 Ranchers

are highly vulnerable not only to such changes in leasing policies
and practices but also to water contamination or loss of supply

and to the destruction of the highly nutritious, indigenoub grasses
by surface mining. Thirdly, their taxes are rising due to condi-
tions beyond their control; they fear a heavy tax burden when the
coal boom is over. "We are paying for coal development," and "We
are paying for our own destruction," were common observations about
the situation. Fourthly, because as a group they are so highly
specialized in their work and so deeply attached to the land and
committed to their way of live, ranchers find it difficult to adjust
to the changes threatened by coal and related energy developments.
They feel that they have no say in the decisions being made which
so fatefully affect them and that they are powerless to influence
what is happening. They are uncertain about so many aspects of

what is going on and proposed.4

3Most ranchers depend on leased land for grazing because they do
not have enough deeded land to support their livestock.

4Ranchers in eastern Montana are still trying to get clarification
on patents concerning coal. If they had such clarification, they
would not be so vulnerable to the actions of "land grabbe-g" (self-
employed or hired people who reportedly often use questionable
methods to acquire land for coal companies).
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In the face of such ominous and sweeping change, ranchers
stand to lose everything they have and are. They are unprepared
to cope with coal development and hope that the more articulate
among their members can do something to stop it. A few have
emerged as natural leaders, taking it upon themselves to inform
others and to represent them in matters of mutual concern. Some
have become models of resistance to development. In this way they
have shown how to fight it and have revealed it as less than totally
inevitable, but lack of communication has kept many ranchers from
realizing just how much support they have for their views. Thus,
many unnecessarily feel isolated and alone. Being outnumbered by
both businessmen and construction workers, ranchers have the new
status of a persecuted minority and are caught in what appears to be
a losing battle: the nation's alleged need for coal versus the
life-style of a few. In effect, these ranchers are being made to
feel guilty for trying to save their lives.

Established landowners are not the oﬂly ones paying big social
and emotional costs for development. Construction workers in many
cases are also paying a high price for their economic benefits.
Reports are that many of the wives sit around all day and watch
television, eat too much, and get fat; similarly, many husbands
drink and fight too much. Family relationships often leave a great
deal to be desired. Many newcomers are not strongly fam;ly oriented
because they have had to leave their families behind or because

frequent moving has precluded getting too involved in extended

54



Discussion Draft
NGPRP - 6/74

family relationships. There is much frustration, boredom,
desertion, and divorce. Trailers in some cases are overcrowded
or unsanitary. Many newcomers hang on because they want to avoid
returning to marginal employment situations. The willingness to
pay big social costs to obtain big money is what there is in common
between the many business-oriented 0il and construction workers and
their counterparts in ranching who are also inordinately concerned
with making money.5 These workers and ranchers tend to be loyal
primarily to themselves, tending. therefore to act like "boomers"
who justify their way of life by belittling those whose views and
traditions are other than their own.

0il laborers who have remained in Gillette for a few years or
longer appear to be putting down roots and becoming true community
members. They appear to have made a decision to give up the normal
values of the itinerant worker and to "go native." In this respect
they are like the mine workers at Colstrip, who after being on the
job for a year and a half or two began to noticeably '"'go native';
they clearly identify and associate much more with the locals than

with the new construction people. Both of these cultural convert

SReference is made here to the typical businessman, who 1is
strongly inclined to view his work much more as a means to making
money than as an intrinsically rewarding and self-fulfilling
activity. The typical professional does just the opposite, stressing
life-style much more than economics. For a discussion of this kind
of distinction, see Everett C. Hughes, The Sociological Eye:

Selected Papers (Chicago: Aldine-Atherton, 1971).
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groups anticipate long-term work opportunities and are taking them
and related opportunities to become bona fide members of the local
community, that 1is, they are seeking to establish themselves as
locals and are absorbing the local values.

As would be expected, lots of workers are primarily interested
in getting higher wages in order to acquire material possessions.
Most of these are not interested in long-range investments or savings.
Some work in order to be able to take time off to hunt. Im short,
work is a means to various ends for most new employees in the study
area, who appear to be largely detached from their jobs and willing
to stay on only so long as the money is more attractive than that
offered by another project. Such an attitude is totally foreign to
most ranchers, especially in Montana where dedication and commitment
to one's work virtually absorbs one's whole life.

The values of most ranchers in Rosebud County incline them to
want to accommodate the coal industrialists. These efforts are
continually rebuffed; ranchers run head on into industrial values
which are based upon conflict models of behavior and to which they
do not subscribe. Omne informant summed up the situation by
commenting, "Isn't that a terrible way to live, not to be able to
trust anyone?"

The values of ranchers in Campbell County are quite similar
to those in Rosebud, but many of the Wyoming ranchers evidently have

somehow learned to "accommodate" (i.e., to sell or lease land) to
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the industrialists. Whether they are truly accommodating or

merely capitulating is not yet clear.

Attitudes Toward the Environment: One Wyoming County

A study conducted by Cecil L. French, entitled Attitudes of

Johnson County, Wyoming Residents Towards Selected Aspects of

Their Environment, provides some insight into the feelings of

these people towards their natural environment and its possible
utilization. For the study, a random sample of 100 adults was
interviewed, focusing on (1) leisure time pursuits of the residents,
and especially their use of the outdoor recreational facilities

so easily available; (2) the values they held regarding the aes-
thetic worth of their immediate environment and their feelings
regarding its preservation or use at some future time; and (3)
their satisfactions with their present life situation, including
their feelings of social significance, hopes for the future (an
area they feel they have neglected), and intentions concerning
future residence. Although all of the above factors have some
relevance to the impending development postulated for the State of
Wyoming, this analysis is confined primarily to the second one—-
values regarding the environment and its preservation and use.

Attitudes Towards the Local Area

A direct question revealed that Johnson County residents considered
their area was one of great beauty (83 percent thought it had "exceptional
beauty"). When they were asked whether the area should be preserved,
conserved, or developed, the overwhelming response (72 percent) was:
"Steps should be taken to preserve it as it is." However, it is

interesting to note that 25 percent thought "The resources
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of forest and mineral should be utilized, even if it meant some

loss in beauty."

Attitudes towards Specific Industries

Attitudes towards specific industries were examined with the
expectations that, since industries varied by the amount of blight
they inflict on an enviromment, a person's attitude toward a
specific industry would depend on whether he leaned toward preserva-
tion of the environment or toward economic development. Residents
were questioned about the possibility of the growth of three
specific industries in the area--tourism, logging, and strip mining.
A vast majority of the respondents had seen examples of each and
had a clear idea of what was at issue for the area under each type
of development.

Tourism: The people interviewed believed that tourism was the
most acceptable of the three industries. Although tourists often
appear "odd" and at times annoy local residents, they provide, in
addition to the tenderfoot lore, money for the area. Furthermore,
they eventually go home and their pollution can then be cleaned up.

Strip Mining: The next most acceptable industry for the

area was strip mining; however, it must be added that when‘the
interviews were carried out in 1972, most residents believed that
strip mining would be "over ten years" before any development began.
As is shown by the responses below, there was strong opposition to

strip mining even in 1972:
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"What are your reactions to this form of mining?"

Extremely positive 1
Generally positive 25
Not concerned 15
Generally negative 27
Extremely negative 31

Total 99

Ranchers were the most receptive to strip mining, apparently
because Reynolds Aluminum, the resource owner, had at the time
assured these ranchers an increased supply of water for irrigationm.
Furthermore, the search for resources had caused a land boom which
held promise of considerable profit for some of these people. Now
that Reynolds has sold its holdings in Johnson County to Texaco,
it appears that ranchers are not so certain their water interests
will be given high priority. Some now see their way of life
strongly threatened by mining development. What will happen
remains to be seen, but an atmosphere of mistrust seems to be
developing. Some ranchers voice doubt that others will do much
to form a united front. Strip mining is not a popular prospect
with any occupational category, and even the ranchers were divided
in their opinions (10 responses were positive, 3 neutral, and 8
negative).

Logging: Logging,.especially clearcut logging, was the most
unpopular of the three industrial activities proposed for Johnson
County. The mountains in the area have recently been subjected

to quite extensive clearcutting, and feelings against it are high.

This attitude could be due in part to the fact that this method
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of timber harvesting was a political issue in 1971, as Senator McGee

of Wyoming was attempting to gain a moratorium on such practices.
Conclusions

Existing theory indicates that the urban, upper middle class
is most "envirommentalist" oriented. However, the findings of this
study do not support these assumptions. In Johnson County, no
significant differences among the occupational categories were found.
Most residents, regardless of occupation, were interested in pre-
serving the natural environment. Younger persons tended to hold
these beliefs more strongly than older ones. White collar workers
(as expected) were more organization minded, in that they were
joiners. The implications are that others may not be represented
in decisiommaking because many persons seeking an expression of
community opinion contact higher status persons and assume they
"speak" for the community. Ranchers in this sample were less pres-
ervation minded than other occupational categories. Because they
attract a great deal of attention in the press, their views may

prevail over those of less expressive groups.

Attitudes of Youth Toward Cost Development

Thusfar, in assessing the potential impact of coal development
on the Northern Great Plains, little attention has been given to
one important group—the young adults about to make personal deci-
sions concerning their future in the labor market and their relation-
ship to the region. Two studies have examined this group: "Western

Morth Dakota High School Senior Profiles,” by David Bickel and
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Clark Markell, and "Anticipated Energy Resources Development
Impact on High School Youth in Converse County, Wyoming," by
John P. Farber and Charles G. Newton.

Many of the high school students surveyed have little first-
hand knowledge of coal development. However, the North Dakota
survey indicates that a large percent of them favor coal develop-
ment and feel that new people are good for the State. More
negative attitudes toward coal development were apparent in the
Little Missouri Valley area of southwestern North Dakota than in
areas to the north and east. Students from southwestern North
Dakota were also more inclined to question the value of immigra-
tion related to energy development and the development of resources
for use outside the State.

Students in Wyoming were not specifically surveyed as to
vhether they favored coal development. However, when asked about
potential impact, they predicted changes in life style consistent
vith known tramsitions in "boom-town" situations. Some were
especially concerned that impact might bring about impersonaliza-
tion, fragment or somehow negatively change their current social
and interpersonal relationships, and force restricted freedom of
movement.

North Dakota students have a strong preference for living on
farms, or in towns the size of Bismarck or Minmot. This suggests
that many North Dakota young adults are satisfied with the choice

of lifestyles available in the State, and most of them would be
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willing recruits into the State agricultural industry or a business
or industry in or near larger communities in North Dakota.

The young people in Wyoming appeared to have little knowledge
or awareness of potential job opportunities in energy industries;
however, a significant number of students thought the vocational-
technical aspects of their educational programs were inadequate.

The majority felt that changes should be made to adapt the curriculum
to new energy career opportunities. Survey results in North Dakota
would seem to corroborate this finding. If institutions of higher.
learning would develop vocational and technical programs that
realistically meet regional manpower needs, such programs would be
well received as an important alternmative by young adults seeking
postsecondary education.

The attitudes of youth as a group would seem to have particular
importance at this time to local, State, and regional govermmental
officials, and to industrial and educational leaders about to make
decisions concerning coal development. A long-term regional problem
has been the exodus of youth from the area. The assumption is often
made that industrial development will provide career opportunities
that will lead to the retention of young adults. Information on
post-high school aspirations of students can clarify the potential
relationship between economic development and the tendency of young
adults to remain in the area. Attitudes of young people toward
careers and training programs and on student receptivity to different

types and lengths of career training can guide the decisions of

educators and major employers.
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Communities in Decline: A Case Study

To the people of the Northern Great Plains area, the issue
of declining communities is a very real one and one they have had
to face for several decades. ' Coal development appears to offer
an alternative. Statistics and projections concerning community
impact of development are being bantered about. Two small North
Dakota towns have been tied to coal mining for a long time.

Tracing their experience may provide insights, not so much into
wvhat might happen 1if the coal boom were to burst, but the trend
the potential coal boom may reverse.

Columbus and Nooman are two small towns in Burke and Divide
Counties in Northwestern North Dakota where coal and power plant
development have had a significant impact. The region is typical
of the western section of North Dakota. Many of the small towns
that may experience coal development in the coming decades resemble
Columbus and Noonan in structure, population, background, and way
of 1ife. The resources, human and physical, that have been affected
by coal development and decline are the same resources likely to
be impacted by development in other parts of the State.

Lignite coal was instrumental in the development of the
Columbus/Noonan area from the beginning of its settlement during
the early 1900's. Both the region and State enjoyed an agricultural
boom, reaching peak populations in 1930. With the Depression of
the thirties came droughts, and many farmers lost or left their
farms. Since then, a movement toward larger farms has set in, and

large farms mean small populations.
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Columbus and Noonan did not follow the demographic pattern of
the rest of the State. This area reached peak population in 1960,
with extensive decline from 1960 to 1970. Most of the factors that
caused population decline in the rest of the State were also apparent
in Columbus and Noonan with one major éxception--coal mining. Coal
mining was the only nonagricultural basic industry and it helped
offset the population decline as people left the farms. Later, the
c?al industry and power plant closings, in all probability, caused
the extensive population declines. Noonan lost 35.5 percent of its
population from 1960 to 1970; Columbus lost 30.8 percent.

The population loss was concentrated in certain age groups.
With the decline in mining operations, most miners and power plant
workers transferred to other locations. Many of the young people
also left the communities. As a result, both towns have been left
with middle to old aged populations. The average head-of-household
in Columbus and Noonan is 55 years old. He is male and has 12 years
of schooling or less; he is married or widowed; and has lived in the
Columbus/Noonan area at least 16 years.

According to the cosmunity questionnaire, the major employment
sectors in Columbus and Noonan are faming (44 percent), mining (6
percent), a combination of farming and mining .(8 percent), business
(8 percent), and the professions (6 perceat). Over half of the women
are housewives. The median family incomes in Burke and Divide

Counties were some $1,100 below the State norm of $7,836 in 1969.
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Unlike many other small towns in North Dakota, the business
communities of Columbus and Noonan continued to boom after the
Depression. Each served an extensive agricultural area and
offered a wide array of goods and services. With the decline in
the coal mining industry came a decline in the business community.
However, it was not a cause and effect relationship; there were
other significant factors. Improvements in the highway network
certainly contributed to this decline; good roads and cars allowed
farmers and small town residents to go to the larger communities
to shop. School bussing had the same effect. When the school
system began its bussing program, parents ceased coming into
town to pick up the children and do the family shopping.

Seven businesses opened or changed ownership in Columbus in
1972. Now, in 1974, the business sectors of both towns show signs
of decline. Noonan is in especially poor condition. Nearly half
of the buildings on Main Street are vacant and decaying. The once-
proud "white city" is old and run down; the stores are old fashioned,
with little modernization. There are a bowling lane, cafe, grocery,
elevator, receiving station of the Crosby Bank, retirement home,
telephone company, grain company, hardware store, railroad depot,
two bars, and two service stations in Noonan. Columbus's business
community is in somewhat better shape. It has a theater, beauty
shop, variety store, supermarket, motel, full-service bank, auto-
mobile dealer, Legion hall, bar, Rural Electric Co-op, laundromat,
insurance agency, real estate, law office, hardware stores, and an

implement dealer.
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In Noonan the businesses tend to close. The differences between
the market and trade sectors of the two communities are probably ex-
plained by (1) Noonan's proximity to a larger trade center (Crosby),
(2) Columbus's location in Burke County, where shipping rates are lower,
and (3) the fact that the business community in Columbus has made a
major effort to maintain its services.

In earlier times, Columbus and Noonan enjoyed a variety of non-
governmental services. Now these services are quite limited: There
are several volunteer organizations in the two towns; however, most
of them have declining memberships. In 1973, an article appeared in
the local newspaper concerning an organizational meeting for a Noonan
Jaycees group. Nothing came of the meeting, and most of the residents
stated that one circle group (Lions) was enough.

Health care delivery is minimal to non-existent, even though both
communities had doctors at one time, and Noonan maintained a hospital.
Actually, the only available medical service is from the volunteer fire
dep#rtnent. Residents must travel to larger towns such as Crosby,
Bowbells, Estevan, or Minot for medical care. The old Noonan hospital
has been converted into a retirement home, which is now under attack
because of new regulations. Under recently instituted rules, no
nursing care can be offered in this home. The controversy has high
community interest, but it is unl:l.kely'that anything concrete will be
done to retain it.

As for non-governmental services, small towns generally suffer

from a lack of skills, organizations, and institional infrastructures.
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Many of the organizations and activities depend on omne person for
their support and motivation. When that person moves or dies, the
activity usually dies with him.

Coal development and decline have had significant impact on
the municipal govermments of Columbus and Noonan. Both communities
expanded facilities and services during the development period.

Now both communities must find ways to maintain these services.

The problem becomes even more acute when the areas are faced with
new State and Federal regulations. The two communities have re-
sponded in different ways to their economic decline. Columbus has
always been considered a forward-looking community. It was one of
the first towns in the area to get municipal sewage and garbage
collection, and is the only one to have all the city streets paved,
with curb and gutters. The list goes on. However, even Columbus
is having trouble meeting new government regulations. The local
ambulance service was recently suspended because it did not meet
State standards. State assistance was offered to aid in up-
grading the service; however, the town did not respond to any of
the inquiries. The town is in the process of complying with the
new regulations, but in the meantime, there is no ambulance service.

Noonan seems to have resigned itself to its fate. For in-
stance, at present it is not in compliance with State regulations
concerning sewage facilities. The residents are aware of the prob-
lem and have some vague plans for correcting it, but do not seem

to think they should have to make the necessary investment.
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Generally, Columbus has fared better than Noonan, due, at least in
part, to its community spirit. However, a number of various other non-
coal related factors affect a community's ability to adjust to decline
in mining operations, such as site, situation, and transportation.
Columbus's location gives it a larger trade area and lower freight
rates than Noonan.

The future of the two communities is uncertain. Columbus appears
to be making some progress in handling its problems. There seems to
be strong community spirit and some younger people are entering
business in the area. Noonan is another story. In the next 30 years,
Noonan could easily become a coal ghost town.

Can generalizations be made from the experiences of Columbus and
Noonan, or is the area unique? Coal mining has been part of the
Columbus/Noonan area since its early settlement. It started in an
almost natural way as part of the homesteading era; there was little
conflict between agriculture and mining because many individuals en-
gaged in both.

All the mining companies were North Dakota firms; even the large
corporations began as family or individual operations. Therefore,
throughout most of its history, the mining industry was not viewed as
an interloper or intruder, but as an integral part of the region.

Coal companies entering the area in the coming decades may not enioy
the same propitious attitude.

In spite of the difference in situation, and it is a substantial
one, the picture of Columbus and Noonan is one from wvhich we can learn

much. The "dying" rural community, with its attendant social problems,
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is not a new phenomenon; there are many examples in the Great
Plains, which have developed as people have left the farms for the
cities. This out-migration has been largely concentrated in the
younger age groups, leaving towns with middle to old-age popula-
tions.

Coal development can offer an alternative to these small towns.
However, we cannot be sure that the new settlement patterns will
revitalize all of the declining communities. Furthermore, many
questions will remain unanswered with regard to development and

subsequent decline.

Further Research Needs

The predictions made by the urbanization typology, and the

unanswered questions raised by the case studies of three impact

commmities and the study communities. in decline, necessitate listing

several areas requiring further regearch. In general, there is a

need to directly test and refine the typology by empirical studies
for predictive use in the Northern Great Plains. There are also
several specific questioms:
1. Although the ethnographic research methodology
used by Gold was very useful for studying natural
commmities, it was less useful when studying areas
like the traller parks in Colstrip, Montana, which
appear to be merely common areas of residence and
not neighborhoods or developing social systems.

Residents of these "moncommunities" need to be
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sampled and their feelings elicited about the

social effects of coal development on the Northern

Great Plains.

2. Research by Gold has only scratched the surface
of one of the first social organizations to be
affected by industrial development--the schools.
The needs for additional school facilities have
been predicted elsewhere in this report, but the
effects that result from construction workers'

children being put in and out of schools at all

times during the year needs to be assessed.

3. There is a need to look closely at what happens to
such "innocent victims" of development as the
elderly and others whose incomes will not
significantly increase with coal development,
but who will nonetheless feel the effect of boom
town prices. Research done by Nellis in Hanna,
Wyoming, has shown that property taxes rose
drastically when that community became a boom
town. Other coal impact communities in Wyoming,
Montana, and North Dakota should be studied to
determine how energy development affects the
buying power of those on Social Security or

aid for dependent children programs.
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Resgsearch by Bowes (1974) in the Knife River Basin
of western North Dakota indicated fear of the
unknown among local people about how coal develop-
ment will affect them. They ask what kinds of new
businesses and entertainment establishments will
come with the coal construction boom. They also
want to know whether coal development will cause

a "boom and bust" situation, resulting in rapid
out-migration after the coal seams play out.
Mercer and Oliver Counties, North Dakota, already
have several coal "ghost towns' which began,

prospered, and disappeared in a 30-year period

from 1900-1930. The Lemmerman case study (1974)

has documented what happened to two other North
Dakota communities when coal mining activity
declined. Longitudinal studies need to be
conducted in communities like Center, North
Dakota, or Ashland, Montana, to determine the
long-term effects of rapid industrial development
on communities that depend on an agricultural
economy.

There is a need to determine more precisely
whether there are differing attitudes toward coal

development among ranchers in Montana, Wyoming, and
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North Dakota. Gold's conclusion is that there are
differences; conventional attitude scaling tech-
niques would help quantify these findings.

More research is needed to determine the attitudes
of Northern Great Plains residents toward the
effect coal development will have on the natural
environment. Almost all Johnson County, Wyoming,
residents sampled in a study by French (1974),

for example, tended to favor presefvation of the
natural environment, regardless of their occupa-
tions. They seem to prefer extractive industrial
development sueh as coal mining or logging only as
a balance between earning enough income to stay
in Johnson County and being forced to move because
of declining employment opportunities. The French
study should be replicated in other counties in

the Northern Great Plains.

Very little is known about the effect that energy
development will have on income distribution. It
can be recognized that, with rapid, localized
growth and its attendant inflation, those in
fixed incomes and those who cannot move from the
low-paying to the high-paying sectors for whatever
reasons, will be adversely affected in terms of

their real income. It should be stressed that

72



Discussion Draft
NGPRP 6/74

without adequate data on income distribution and accurate
localized price deflators, it is virtually impossible to say
anything definitive about income aspects of general welfare.

The effects of alternative patterns of settlement upon social

and political structure and systems needs analysis. This includes
the effects and implications of such alternatives upon existing

systems.
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IV. EFFECTS ON INDIANS

This section of the summary report discusses the social and
economic effects that coal development will have on Indian (also
known as Native American) land and people in the Northern Great
Plains. It is based on the work group supporting document, "Indians
in the Northern Great Plains," prepared by the Bureau of Indian
Affairs' Planning Support Group at Billings, Montana. It is
supplemented by correspondence and testimony contributed by the
Northern Cheyenne Research Project, and the Northern Cheyenne
Landowners Association, both from Lame Deer, Montana.

The Environmental Impact Statement was also consulted, parti-
cularly the sections summarizing Public Hearings and Written Comments.
This statement was prepared by the Bureau of Indian Affairs as part
of the proposal by Westmoreland Resources to mine coal on the ceded
area near the Crow Indian Reservation in Montana. Other groups,
including University professionals and tribal planners, are also
conducting studies on the effects of coal development on Indian
people and lands in the Northern Great Plains; however, the results
of these studies are not discussed in this report.

The Bureau of Indian Affairs (BIA) report gives a demographic
profile of all Indian reservations in the Northern Great Plains, but
it does not comprise a total study of the impacts of coal development
on each reservation. Time limitations did not permit an in-depth

study of each tribe that has land underlain by coal deposits.
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Overview

The Northern Great Plains study area encompasses all or parts
of 5 States and 23 Indian reservations. These reservations contain
Indian-owned land ranging from one or two townships to millions of
acres, and have Indian populations ranging from a few hundred to
over 11,000. They contain over 13 million acres of land, covering
more than 20,000 square miles, an area considerably larger than
many States. They provide a resource base for over 80,000 tribal
members.

There is a great deal of institutional complexity regarding the
Native Americans in relation to the rest of society in the Northern
Great Plains. Indian reservations are independent political entities,
each having its own political structures and legal codes. The States
in which they are located have little if any jurisdiction within the
reservation boundaries. The reservations represent a great diversity
of sub-ethnic groups, and differ significantly in their approach to
socio-economic situations. They have historically been socio-economic
as well as geographic islands in a region already isolated by great
distances.

Services, normally the responsibility of local or State govern-
ment in a non-Indian community, are performed in a cooperative effort
between the various tribes, the BIA, and other Federal and State
agencies. This includes a trust responsibility in the performance
or assistance in the development, use, control, and protection of

Indian lands and land-related resources as well as .ne constructionm,
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maintenance, and operation of irrigation systems and the develop-
ment of recreational services and areas. The provision of socio-
economic services such as educational, health, and credit facilities
are derived from BIA and the Public Health Service, as well as from
standard government and private sources.

The Indian population in this five-State area has been increas-
ing at a significantly faster rate during the past decade than the
total population. Between 1960 and 1970, there was a measurable
increase in Indian population on all the reservations, while the
total population of South and North Dakota declined slightly.
Montana and Wyoming experienced only a modest increase.

On some reservations, over half of the Indian land is owned by
the tribal entity. On others, the very large majority is in indi-
vidual Indian allotments. The amount of Indian-owned lands de-
creased steadily during the first 65 years of this century. This
occurred through cession to the Federal Government or by sale to
non-Indian owners. During the past 3 decades, several tribes on
the Missouri River have lost considerable amounts of land through
eminent domain to large main-stem reservoirs. This erosion of land-
ownership has been minimized in recent years, and most of the tribes
are now taking specific steps to consolidate ownership, to acquire
key tracts of land, and to minimize further land attrition by
purchasing individual allotments that otherwise would be sold to

non-Indians.
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The land on the Indian reservations ranges from high forested
mountain areas on the Crow to semiarid grassland typified by several
South Dakota reservations, as well as fertile irrigated river bottom
valleys. Like non-Indian lands, some areas are underlain by the
Fort Union Formation, which contains huge coal reserves. Special
attention is being given to the development potential and juris-
dictional aspects of the Indian water and other mineral resources
in the Northern Great Plains Region. The specific identification
and quantification of these resources and rights is a major effort
of the Native American Natural Resources Federation of the Northern
Great Plains, and the result of their effort will be included as an
input into the Northern Great Plains Resources Program report.

The Six Most Affected Reservations

Table 10 shows the land area and population of the six reserva-
tions in Montana and the Dakotas that will feel the major social and
economic impact from coal development. These six reservations serve
as home for about 25,000 Indians and encompass over 5.6 million
acres of trust land, an area larger than New Jersey. About the same
acreage of coal rights lie partly within and partly outside:the
reservations. These reserves probably amount to tens of billioms
of toms.

Population

All six reservations have experienced a significant population
increase in the last 10 years (Table 11). The Indian population
increase contrasts sharply with the overall population changes that
occurred in the States where the six reservations are located (see

Table 1).
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Table 10--Indian land and residents, by reservation, 1973

Indian-owned Indian resident

Reservation State land (acres) 1/ population
Crow Montana 1,562,077 4,334
Fort Peck Montana 961,857 6,202
Northem Cheyenne Montana 434,420 2,926
Fort Berthold North Dakota 420,718 2,775
Standing Rock N. Dak., S.Dak. 846,684 4,868
Cheyenne River South Dakota 1,405,178 4,335

Total 5,630,934 25,440

1/ Acres include lands both on and off the reservation.
Source: Bureau of Indian Affairs (1974).

Age
The reservation residents are quite young; neariy half of them

are under 16 and nearly two-thirds are under 25 years of age. Sepa-
rate analysis of the 1970 census shows that about 4O percent of the
population in both Montana and Scuth Dakota were under 19 years of
age. The Indian population of the six reservations in this category
vary from 53 percent on the Crow Reservation to about 62 percent on
the Fort Peck Reservation.

-The high percentage of the Indian population in the younger
age groups, compared to the relatively low populations in the group
45 years and older, indicates a considerable potential for an in-
creased Indian labor force. It also contributes to a high degree of
dependency, with over half of the total population being either
under 16 years of age or over 65 years of age.
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Table 11--Indian population change, 1963-73

Population
1963 1973 Percent increase

e e et

Crow 3,678 4,334 17.8
Fort Peck 3,390 6,202 82.9
Northern Cheyenne 2,166 2,926 35.1
Cheyenne River 3,421 4,335 26.7
Fort Berthold 2,408 2,775 15.2
Standing Rock 4,300 4,868 13.2

Total 19,363 25,440 31.4

Source: Bureau of Indian Affairs (1974).

Labor Force and Employment

All six reservations have higher unemployment rates than the
States where they are located. The 1970 unemployment rates reported
by the Bureau of Labor Statistics ranged from 11.6 percent for the
Crow to 29.1 percent for Standing Rock. Comparable rates for Montana
were 6.3 percent; for North Dakota, 4.6 percent; and for South Dakota,

3.3 percent (Table 12).

Current Indian employment is in agriculture, government, and
tourism. The Northern Cheyenne also have a significant number of
people employed in logging and milling. These skills provide the only
nucleus for developing the Indian manpower for employment in the coal-
related industries. If the Indian labor force wants to be employed
in coal industries, many of them will need to learn new skills. This
assumes that members of the Indian labor force will actually seek
employment in cdﬁl industries. The high unemployment rates on the

reservations indicate that they would.
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Table 12--Unemployment rates: North Dakota, South Dakota, and Montana,
compared to Indian reservations within their boundaries, 1970

Area Percent unemployment
Regservations
Crow (Montana) 11.6
Fort Peck (Montana) 25.7
Northern Cheyenne (Montana) 11.1
Cheyenne River (South Dakota) 18.4
Standing Rock (North Dakota-South Dakota) 29.1
Fort Berthold (North Dakota).l/ -
States
Montana .
North Dakota y

W& w!m
[ ]
WonWn

South Dakota

1/ Data not available.

Source: Bureau of Labor Statistics, U.S. Department of Labor.

However, many Indians are concerned about the adverse social and
economic changes that coal development will bring. It is possible
that some Indians may choose not to work in the strip mines and power
and gasification plants.

The Indian Family and Income

On the six reservations, Indian family size is larger, family
income is lower, and a greater percentage of Indian families are in
poverty than are found in the population standard of the six States
where they are located, or in the U.S. population (Table 13).

These large families and low incomes are reflected in the per-

centage of the families having an income below the poverty level.
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More than 57 percent of the Standing Rock families and over 39 percent
of the Crow families are below the poverty level, compared with 10

percent for the country as a whole.

Table 13--Family size and income: Indians compared to total population

Families with

Average Median incomes below
Area family size family income poverty level =1/
Persons Dollars Percent
Reservations:
Crow 6.60 5,260 40.0
Fort Peck 6.54 5,136 46.7
Northern Cheyenne 5.37 5,270 39.8
Cheyenne River 5.99 3,857 54.8
Fort Berthold 6.10 4,800 45.3
Standing Rock 5.38 3,667 58.3
States:
Montana 3.55 7,494 10.4
North Dakota 3.72 7,838 12.4
South Dakota 3.66 8,512 14.8
U.S. (all families) 3.62 9,433 10.7

1/ 1969 average poverty threshold for a nonfarm family of four headed
by a male = $3,745.

Source: 1970 Census.

Educational Levels

Educational levels on the six reservations are significantly
lower than those for the total populatfons of the States in which
these reservations lie. A brief comparison from U.S. Census data

between the Crow and Standing Rock reservations illustrates this

point.
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The median educational level of Crow people over 25 years of age
is 9.4 years, almost 3 years less than the 12.3 years for all Montanans
over 25. For the Standing Rock people of the same age group, the level
is 9.7 years; for South Dakota, 12.1 years.

Anticipated Reservation Coal Development

The Standing Rock and the Cheyenne River reservations have com-
bined coal reserves egtimated at some 100 million tons. However,
cémmetcial exploitation is considered marginal, and mining companies
have thus far shown little serious interest in development.

Fort Berthold Reservation is reported to have between 4 and 20
billion tons of measured and indicated lignite reserves, much of which
is commercially recoverable under present technology. However, members
of the three affiliated tribes have expressed great concern about the
cultural and environmental issues accompanying coal development and
have imposed an indefinite moratorium on leasing and other mineral
activity.

The Fort Peck Reservation in eastern Montana has strippable lignite
reserves estimated at several billion tons. However, coal developers
have shown little interest in them, and no leasing or prospecting
aetivities are currently underway.

The Northern Cheyenne Reservation also has huge coal reserves,
estimated at excess of 5 billion tons in strippable deposits. However,
tribﬁl leaders and members are presently discouraging any development
activity until the social and environmental effects of coal develop-

ment are more fully understood. Testimony presented by the Northern
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Cheyenne Landowners Association at hearings regarding coal development
conducted by U.S. Senator Lee Metcalf from Montana in April 1974
illustrates their concern:

The imminence of strip mining on the Northern Cheyenne

Indian Reservation is bringing about a questionable future

for the resources and Indian lands as well as the lives of

the people exposed to it. The magnitude, nature, and rapidity

with which this development will be brought upon the Cheyenne

can only be felt as modern day genocide.

The Crow Reservation is the only one of the six where coal develop-
ment is in progress. Therefore, impact analysis for this study concen-
trated principally on the effects of coal development on the Crow
peoples. It should be pointed out that although the Crow have initiated
contractual agreements with mining interests to extract coal from ceded
lands adjacent to their reservation, there is diversity of opinion among
members of the tribe as to the desirability of coal development on the
reservation. Public hearings held at the Crow Agency, Montana, in
November 1973, produced testimony by tribal members both for and

against coal development.

Implications of Crow Development

Arrangements have already been made with Westmoreland Resources
to mine at least 77 million tons of Crow-owned coal on Sarpy Creek in
the Ceded Area which lies immediately north of the present boundaries
of the Crow Reservation. A final environmental impact statement re-
lating to that mining operation has been prepared and filed.

In addition, the Crows have either prospecting permits or leases

with American Metals Climax Company, Gulf Minerals Resources Company,
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Peabody Coal Company, and Shell Oil Company. Explorations by these
companies indicate a total of 4 to 4.5 billion tons of coal considered
strippable under present economic and technical levels.

Although the Crow leadership is on record as encouraging coal
development (see, for example, written testimony from David Stewart,
Crow Tribal Chaifman, contained in the Westmoreland Environmental
Impact Statement), the industrializing of the Crow economy raises
numerous social and economic questions. The BIA-authored Supporting
Document, on which this summary is based, has projected significant
employment opportunities in coal-related industries on or adjacent
to the Crow Reservation. If only two or three strip mines are
operated (a projected "low level" of development) the work force
would conceivably be mostly Indians, since they are assured preferen-
tial hiring and assuming they seek work in the mines. However, a "high
level" of development (projected by the BIA to mean five or six strip
mines producing 90 million tons of coal annually, plus two gasification
plants, one liﬁuification plant, and supporting power plants) will re-
quire very high non-Indian employment. This implies the possibility
that the Indians might become a minority on their own reservation
unless specific residential controls are exercised. The Crows have
been assured preferential hiring treatment in the coal industry, but
history has shown that even written assurances are not necessarily

“enough to prevent discrimination against a minority group.
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Earlier, the point was made that Indian reservations are

jurisdictional entities. Yet there are numerous gray areas

affecting such vital processes as education, law enforcement, and

public assistance. Coal development on or adjacent to the Crow

Reservation may tend to make these gray areas grayer.

Further Research

A host of questions have not been answered in this report, but

must be addressed before the full impact of coal development on the

Crow Reservation can be estimated:

l.

2.

3.

5.

6.

How will the schools and the teachers be provided for
the expanding population?

What controls will the Crow exercise in the development
of residential and commercial facilities, particularly
by non-Indians?

Can medical, social, and other services for this massive
population increadse be provided?

What effect will the high paying coal industry jobs

have on the resident and nonresident Crow, especially
those on fixed incomes?

Will the present institutional structure be adequate to
cope with the faster pace of governing a more highly
populated area? What modifications may be required?

Of what significance is the possible destruction or de-
gradation of historical archeological sites and places of
aesthetic value that strip mining will inevitably bring?

How can this degradation be minimized?
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7. What will be the long-term effects of increased

interculﬁural mixing on the urbanizing process on future
Indian and non-Indian cultures?

In more general terms, a detailed analysis of each Indian Peserva-
tion is needed, in even greater scope than this study provides, 1if
planners' efforts to meaningfully involve the Indian peopie in coal
related work is to be successful. Analysis of the six Indian reserva-
tions with respect to their attitudes, job training, motivational
levels, feelings on commuting, among other factors, would be bene-
ficial in dealing with the problems associated with the Indian nations.

Inferences

The development of substantial coal mining and associated industries
on the reservations will have a profound effect on all residents.

Where massive development is expected, as is projected on the
Crow Reservation, significant socio-economic ehanges are anticipated,
including:

(1) Increased employment opportunities for both Indians and

non-Indians

(2) Significantly increased incomes to Indian people

(3) A substantial increase in non-Indian population levels

(4) Increased need for social services

(5) Substantial changes in community institutions and values

The degree of impact of any development on a given reservation
and/or region depends on several considerations:

(1) The complexity, scale, and size of the development

(2) The time span involved in the development
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(3) The manpower requirements

(4) The efficacy of controls placed on mining and community

development

(5) The adaptability of the reservation's institutions to the

changing society

In attempting to isolate the impact on Indian reservations, it
is important to remember that they cannot be considered as develop-
mental islands, as they have been historically. Very intensive and
extensive coal development will be taking place in areas on or
immediately adjacent to reservations. These adjacent developments
will compete with the reservation for manpower, housing, public
services, and other facilities. For instance, the massive coal
development planned and underway in the areas immediately adjacent
to the Crow Reservation, such as the Decker-Birmey and Colstrip areas,
will tend to magnify the impact on the Crow Reservation because of
their close proximity and intense competition for services.

The rate or velocity of development will affect the capacity of
the reservation's institutions to adapt to its changing needs and
aspirations. The reservation's capacity to effectively react to
development demands will be determined, to a large degree, by the
time and pressures involved. High velocity development will severely
test the tribal council's ability to govern and direct development of
their resource base.

The adaptability of the reservation's institutions to changes

brought about by development is probably the most critical factor to
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orderly and beneficial development. The ability of these institutions
to conceive, plan, and implement programs will be the major mitigating
force against environmental and social disbenefits.

A development plan for the reservation that both supplements

and complements the larger regional plan, while adequately repre-
senting local interest, is central to initiating effective controls.
Finally, effective implementation of such a plan is a test of a plan's
adequacy. It is toward this planning process that reservations must

look to make orderly coal development a working reality.

Note Northern Cheyenne minority report in Appendix.
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V. EFFECTS ON GOVERNMENTS#

Population growth resulting from coal development in the
Northern Great Plains Region will unquestionably create increased
demands for governmental as well as non-governmental services. The
demand for increased services and the ability of the social system
to provide them i{s an important consideration when discussing rapid
population growth. Certain communities and counties as well as
States are better equipped than others to handle these demands. Im
the Northern Great Plains Region, three States will be most heavily
impacted by coal development. Montana, North Dakota, and Wyoming
will feel the brunt of rapid development. Nebraska and South Dakota
will feel the effects to a much lesser degree. Principal and pro-
found impact will occur in the counties of Montana, North Dakota,
and Wyoming that are underlain by the coal deposits of the Fort
Union and Powder River Formations. Six counties were surveyed and
analyzed in hopes of determining their capability to handle rapid
development. They are Big Horn and Rosebud in Montana; Mercer and

Oliver in North Dakota; and Campbell and Sheridan in Wyoming.**

* This chapter is based on two principal studies: "The Antici-
pated Effects of Major Coal Development on Public Services, Costs,
and Revenues in Six Selected Counties” prepared by the Bureau of
Reclamation, Billings, Montana, and the Center for Interdisciplinary
Studies, Montana State University, Bozeman, Montana; and a report
entitled "Governmental Programs, Resources and Regulatory Powers
Available to Assist Localities During Coal Development" prepared
by James P. Twomey, with assistance from Peter G. Kuh. Additional
information was gleaned from "State Land Use Planning Reconsidered,"
developed by George Nez and Douglas L. Mutter of the Regional
Planning Council of the Federation of Rocky Mountain States. Other
sources were consulted for technical data.

*% Oliver County will be relatively unaffected compared to the
other counties.

91



Discussion Draft

NGPRP - 6/74
These counties differ in their preparedness to handle the projected
population growth, but they all have problems. In order to evaluate
the region's capability to handle these problems, a brief look at
the sources of revenue and the services which must be provided is
necessary.
Sources of State Revenues
The ability of an area to provide the required or desired
services depends on the ability of the various levels of government
to secure the necessary revenues to finance the programs. In this
respect, it is essential that the funds be available when needed
in order to prevent development lags. Montana, North Dakota,
and Wyoming derive their revenues from a wide variety of sources
(Table 14). Generally, the funds raised through these taxes go to
the State and then are reapportioned back to the counties and other
governmental subdivisions. The reapportionment rate varies with

the tax and with the individual State.

Table 14=-Tax levies affected by coal development, by State

Montana North Dakota Wyoming
Strip coal mine license State corporate income Severance
State personal income State personal income Sales
Electric energy Business and corporation Conservation
privilege
Corporation license Property
Sales
Property
Property

Resource indemnity

Source: Bureau of Reclamation (1974).
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Revenues from Federal assistance programs contribute a sizable
portion to the overall State budgets, This income is received in
many forms: revenue sharing, specific project grants, and leasing
and royslty revenues from federally owned lands, including coal
lands. Some of the revenues go directly to the State for distri-
bution; others go to other governmental subdivisions and to
individuals,

Revenues from coal royalities were estimated for each of the
scenarios and time frames, based on the projected mining require-
ments, As Table 15 shows, the amount of revenue that may be
expected from this source is substantial. Thesé revenues were
estimated on the basis of a State and Federal royﬁlty rate of
$0.25 per ton; it was assumed that all royalty rates will increase.
The amount of Federal royalty shown is net of the 37.5 percent
returned to the State's school fund, The State's share (37.5
percent) has been included in the State values,

As development of coal takes place, revenues received by the
State will increase. However, the tax base increase will lag be-
hind the service needs.

Sources of local Revenues

Rapid development and population growth will create regional
problems because many localities across a wide area may be simi-
larly affected. But these are really local problems; as the major
burden and impact will fall on the local level. Local governments
have a smaller variety of revenue sources from which to draw than

do the States. In many instances, local governments are junior
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Table 15--Coal, royalty estimates, State and Federal, for selected counties
by scenario

($1,000)

1980 1985 2000

County, State
State Federal State Federal State Federal

Scenario I

Mercer, N.D. 385 275 568 412 770 550
Oliver, N.D. 168 112 210 150 210 150
NORTH DAKOTA 701 499 926 674 1,205 875
Big Horm, Mt. 1,666 1,359 1,666 1,359 3,181 2,094
Rosebud, Mt. 1,700 1,375 2,087 1,688 2,456 1,969
MONTANA 3,366 2,734 3,753 3,047 6,456 4,344
Campbell, Wyo. 2,472 3,703 2,769 4,156 3,459 5,141
Sheridan, Wyo. 194 31 388 62 388 62
WYOMING 3,172 3,828 3,663 4,312 4,353 5,297
Scenario 11
Mercer, N.D. 385 275 568 412 790 550
Oliver, N.D. 168 112 210 150 420 300
NORTH DAKOTA 701 499 1,046 774 2,672 2,088
Big Horm, Mt. 2,531 2,469 4,500 4,375 6,328 6,172
Rosebud, Mt. 1,894 1,531 3,531 2,844 5,575 4,500
MONTANA 4,425 4,000 8,031 7,219 14,503 11,547
Campbell, Wyo. 3,056 4,594 4,778 7,172 6,147 9,203
Sheridan, Wyo. 194 31 388 62 2,131 344
WYOMING 3,756 a,719 6,904 7,546 14,665 15,485
Scenario III
Oliver, N.D. 168 112 210 150 630 450
NORTH DAKOTA 1,401 999 2,668 2,012 4,612 3,488
Big Horm, Mt. 3,330 3,330 7,030 6,830 17,670 17,210
Rosebud, Mt. 2,666 2,144 7,170 5,780 12,000 9,675
MONTANA 6,046 5,444 15,920 13,390 49,570 33,135
Campbell, Wyo. 3,056 4,594 10,034 15,016 25,191 37,734
Sheridan, Wyo. 194 31 2,325 375 6,200 1,000
WYOMING 3,756 4,719 15,768 16,032 33,908 41,062

Source: Bureau of Reclamation (1974).
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partners in the redistribution of tax receipts derived from their
areas. An example of this is the Montana Strip Coal Mine License.
The tax is levied at a per ton rate, based on coal with a specified
BTU's (British Thermal Units). The county general fund receives

3 cents per ton from this tax; the remainder goes to the State
general fund.

Generally, taxes levied on a statewide basis are distributed
in a specific formula prescribed by law. For example, the property
tax in North Dakota is an ad valorem tax collected by local govern-
ments. Revenues raised from the property tax are divided between
the county fund, the State general fund, and the school fund (Table 16).
Sales taxes are also distributed according to a prescribed formula.
Wyoming levies a 3 percent sales tax on all purcheses in which sale
and delivery are completed in Wyoming. Five-sixths of the tax goes
to the State general fund; one-sixth is distributed to the cities,
towns, and counties, on the basis of population. Local govermments
are also ‘the beneficiaries of varioug Federal and State programs,
ranging from revenue sharing to project-specific grants. As 1is the
case with State govermments, certain counties and cosmunities
are recipients (but to a lesser degree) of gifts from various
foundations and citizens.

There is always a considerable lag in the distribution of
revenue to local govermments. For this reason, rapid population

growth will present more difficult public service delivery problems
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for the local government than for the State. The distribution of
revenue to the localities by the States and possibly the Federal
Government will determine to a major degree the extent to which

needed services are provided, as well as the timing of these

services.

Table 16--Percentage distribution of property taxes in selected
Northern Great Plains counties, 1974

| Local State State
County County School General Medical Other
Fund Fund Fund Center
North Dakota:
Oliver 52 47 - 1 —
Mercer 51 48 - 1 -
Montana:
Big Horn 28 64 8 - —
Rosebud 36 59 5 - -
Wyoming:
Campbell 17 72 - - 11
Sheridan 17 712 - - 11

-= = Not applicable,

Source: Bureau of Reclamation.

Because of the complexity of tax structures, only a cursory
look at the revenue issue has been possible. To aid localities
impacted by coal development, State and Federal programs and legis-
lation should be considered and enacted which would alleviate some
of the revenue problems that will arise. This will enable local

governments to finance the needed service programs before the strain

on existing services becomes critical.
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Service Requirements and Needs

The need for additional and expanded social services must be
given careful and immediate consideration., The existing revenue-
generating capabilities of the localities in the impact areas will,
in some instances, fall far below the cost of the needed services.
Governments will need additional and timely receipt of revenue in
order to provide the social services, such as education, highways,
and health care, that will be required during the rapid development
periods. Generally, most of the required services are present in
varying degree throughout the region. These services are funded at
different levels (Table 17). Two categories, education and high-
ways, receive the lion's share of State and local government
expenditures. Service needs and the ability to fulfill them vary
from area to area. Generally, in areas where the population 1is too
small to support all needed services, they have been provided

regionally.

Local Planning Needs

Many variables affect final decisions on how to deal with
service needs arising from coal-related population growth. Many
of these decisions can be properly considered and dealt with only
at the local and county level. Regipnal coordination will be
necessary, but because of the localized pattern of expected growth,
most of the difficult work will fall on county and municipal units
of government.

The capacity of planning bodies in all of the counties and
localities will need to be increased substantially to enable staged
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Table 17--Direct general expenditures of State and local governments per capita, by State

(1970 dollars)

State Total Education Highways ::::::e ::::::.;:d Otﬁzlsl/
Montana 675 269 169 49 28 160
North Dakota 657 286 128 46 24 173
Wyoming 876 361 22 36 67 188

1/ Includes police protection, fire protection, natural resources, sanitation, recreational

facilities, financial administrationm, general control, and interest on general debt, as well as
miscellaneous lesser functions.

Source: Bureau of Reclamation (1974).
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development of both effective social service units and related
comprehensive land use plans. The need is increased greatly be-
cause of the rapid rate of growth. In spite of opposition to
anticipated restrictions on individual freedoms, people seem to
be recognizing that only through effective planning can orderly
patterns of growth be maintained and the broad range of human needs
be met. As a result of this study, it is recommended that all
counties and towns expecting to experience population growth from
coal development create citizen groups to study the problems
likely to result. Further, the counties and the lagger towns should
seek funds, or be provided with funds, to enable employment of both
full-time planners and short-term consultants. Once these steps
have been taken, planning boards and planners from all units of
government will probably find it helpful to set up procedures for
sharing experiences and consulting on common problems. Local
planning activities should not replace State and regional planning;
but, during times of highly localized population boom, resources
and energies have to be concentrated where the difficulties are.
During times of rapid population growth, emphasis is placed on
the value of qualified, full-time personnel to prepare and help
implement plans. Part-time nonprofessional citizens, however con-
cerned, do not have the technical capability needed to develop plans
for handling the expected growth in the localities studied. However,
the input of these citizens as participants on planning boards is
essential. They provide the preliminary understanding and balance

of local values that is necessary before plans can be drawn.
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Full-time professional persomnel are also recommended as a means
of providing continuity in implementation that cannot usually be
provided by consulting firms.

The creation of viable planning orgamizations is a matter of
highest priority in all the counties surveyed. Although there are
planning boards in some of the counties, they do not have the staff
capability necessary to deal with problems of greatly increased
population growth. Since local plamning bodies (wvorking together
with local elected officials) are believed to have a central role
to play in refining commmity priorities and dewveloping plans, the
Center for Interdisciplinary Studies and the Bureau of Reclamstion
consider that the suggestions contained in their preliminary survey
should be simply advisory. They regard their findings as a seed
from vhich local plamning activities may grow. Under restraint of
this intent, the following structural changes in local and county
governments are recommended.

Streamlining of County and local Governments
The first recommendation arises from the conclusion that local

and county governments are structurally umprepared to deal with the
problems expected to result from coal development. Wyoming has
recently passed the Joint Powers Act that provides a mechanisa for
cities, counties, and other political subdivisiouns to provide public
services on a joint basis. The intent of this legislatiom is to
provide a mechanism for a more effective delivery of public services

at the local level. In Montana, the local goverumental option
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process nov being set in motion should enable the State's counties
and towns to make the necessary changes. In the other States,
special State legislation will be required.

As a means of pmviding an effective mechanisam, it is recom-
mended that these units of govermment be given greater autonomous
legislative authority (independent of specific authorization from
the State legislature) and greater authority over county adminis-
trative procedures. Suggesting that frapeutation of county ad-
ministration needs to be reduced and the chain of command clarified,
the report proposes that administrative officials (including
sheriffs) be appointed by the county commissioners, rather than
elected independently. Through this change, the county commission-
ers may be given the suthority to direct and coordinate many county
governmental activities and to mobilize county personnel and
resources according to the priorities they establish. Also, as a
result of this change, the commissioners will be more directly
accountable (Bureau of Reclamation, 1974).

At the local level, several of the towns that are likely to
experience substantial population impact may also feel the need to
change their organizational structures (see Pigure & showing changes
recently made in Rock Springs, Wyoming). Further, towns that
currently are unable to support a full-time mayor may find it
necessary to seek funds so that the mayor can devote full time to
directing the activities relaced to the increased amount of city

business.
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FIGURE 4 — Possible Revision of Local Government
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To improve coordination and the accessibility and public
visibility of goverumental operations and service agencies, the
Bureau of Reclamation (1974) study recommends that counties con-
sider the creation of Governmental Service Centers in the county
seat. These centers would house offices of all local governmental
service agencies, as well as the administrative units of both county
government and local government. This suggestion is made to enable
the local governments to deal more effectively with the problems
that seem likely to tesult from extremely rapid population influx,
particularly the dramatic "boom and bust" pressures that will occur
during plant construction. Related to this is the need to improve
governmental services during times of growth and turmoil to compen-
sate for a possible breakdown in the capability of more informal
nongovernmental services. However, the provision of unified services
in an easily accessible central location is not expected to totally
supplant the need for field stations and home visits. If the fabric
of community is to be maintained, the service needs of the resi-
dents, the communities, and short-term construction persomnel, wvho
may be living in outlying temporary trailer communities,; must be
met. The needs of these groups will continue to require traveling
service providers. However, the needs of large camps of short-term
construction workers might be met through.the use of temporary
trailer-housed service centers, capabie of moving wvith the con-

struction peaks from one location to another.
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Health Care

Health care and hospital services will need improvements to
handle expected population growth under any level of development.
In five of the six counties surveyed, more people were concerned
about the shortage of physicians than any other service need. The
Northern Great Plains region is noticeably deficient in the number
of physicians per 100,000 inhabitants (Table 18). Only two uni-
versities in the five-State area have medical schools, and both
are located in Omaha, Nebraska, many miles from the expected areas
of impact. It is necessary to recruit heavily outside the region
to secure physicians. Thus far, the size of the counties' popula-
tion base has been a significant handicap in attracting, maintaining
and expanding health service facilities and personnel.

The major difficulty affecting health care in every surveyed
county except Sheridan County was the insufficient supply of
physicians and other health care personnel. Either because of
lack of confidence in local physicians or because of inability to
get appointments, local residents in most of the studied counties
fréquantly travel elsewhere for medical treatment. Only the city
of Sheridan, wvith its pleasant environment and proximity to recre-
ation areas, seems to attract many physicians.

In the absence of a widely dispersed supply of qualified phy-
sicians, county smbulance service takes on more critical importance,
The ambulance service in Campbell County, for example, transports
many patients from Gillette to hospitals in Casper and Sheridan.
This smbulance service is supplemented by a privately qperated air

ambulsnce, vhich transports patients mostly to Sheridan and Billings,
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Table 18-~Location of active physicians (M.D. and D.0.) in relation to population: December 31, 1967

-

Physicians All active physicians
State Population Total Federal Non-Federal per 100,000 population
1,000
Montana 699 766 82 684 110
Nebraska 1,443 1,768 140 1,628 123
North Dakota 632 653 90 563 103
South Dakota 668 631 93 538 94
Wyoming 319 340 38 302 107
Region 3,761 4,158 443 3,715 111
United States 197,863 299,724 24,187 275,537 151

Source: Health Resources Statistics, Health Manpower and Health Facilities, 1969, Public Health
Service, U.S. Department of Health, Education and. Welfare, May 1970. G.P.0. Washington, D.C.
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If counties find that physician recruitment efforts are unpro-
ductive, they may wish to concentrate on providing fast ambulance
service to regional hospitals instead. Under such a revised
ordering of priorities, local county hospitals would concenfrate
on out-patient care, and transfer most in-patient work to regional
hospitals in cities such as Casper, Sheridan, Billings, Bismarck,
and Minot, Perhaps this solution will not be considered ideal by
many proud communities, but it may be realistic.

Another means of expanding the available physician supply is
through the employment of physician assistants and through the
development of ample public health nursing agencies. In Campbell
County, the public health nurses have departed from the concept of
nursing for the indigent needy, and have become essentially physi-
cian aides in many of their activities. In Rock Springs (a town
outside the study area), seven of the nine local physicians have
established a medical services corporation, and have collectively
hired three trained MEDEX physician assistants who are responsible
for managing the hospital emergency room. Although these assistants
work under the supervision of the physicians, their presence pre-
vents a physician from having to be constantly on call at the
hospital for emergencies. Health care administrators in Sweetwater
County consider these physicians' assistants to be well trained and
highly competent in emergency medical procedures.

Another need for emergency health care professionals is at the
plant sites. Industrial nurses and ambulance personnel will be

needed at all major construction sites. Highly specialized training

L]
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in industrial accidents and in transporting industrial accident
victims from inaccessible places is required of persons filling
these positions. For this reason, recruitment may not be any
easier for this skill than for any other highly specialized con-
struction-related skill. It is probably not too soon to begin
encouraging local young people to consider careers in this field.

Other health care services are often closely related to social
service work: Many mental health services, for example, are more
nearly social services than medical services. The most effective
mental health organizations in the surveyed counties are those that
have been most actively involved in seeking grant funding to pro-
vide a vafiety of professional persomnel in each major community.
Although many of the less medically oriented types of mental health
services could be effectively integrated with other social services,
and thus disassociated from the stigma attached to the term "mental
health,"” existing mental health organizations in all counties are
performiﬁg a valuable service. The major problem for the future is
in providing enough of these kinds of services to accommodate the
needs of a rapidly increasing population.

Studies of "boom" areas suggest that adaptation and adjustment
problems in health care intensify during periods of rapid growth.
Present funding arrangements that require continuous grant applica-
tions on the part of an agency may not provide the level of improve-
ment that will be needed soon. Partial solutions to this funding
difficulty way be illustrated by two ongoing efforts of the North-
east Wyoming Mental Health Center. This agency is currently
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involved in discussion to initiate contractual arrangements with
the local Welfare Department to provide social éetvices to welfare
clients. These discussions arose from the discovery that 40 percemt
of the mental health agency's clientele are eligible for welfare
services. At the same time, the social welfare agency has been
returning Federal and State funds that were budgeted to provide
social services to these very same people! Also, the Northeast
Wyoming Mental Health Center and one of the energy companies are
discussing the desirability of drawing a contract for provision of
vhatever mental health services the company's employees may need.
If new employees brought into the area by the energy company strain
locally available services beyond their capability, Mental Health
Center staff believe the company should provide funds so that these
services can be extended to meet the new demands,

Newcomers, however, are not the only citizens who will need
assured access to counseling services. Long-term residents will
also have to make abrupt adjustments as the result of coal develop-
ment. The elderly will be among those most affected. Provision
should be made to help elderly people on fixed incomes from suffer-
ing unduly as a result of impact-related economic and social
difficulties.

Home health care services could be provided for citizens who
do not want to be placed in nursing homes. However, adequate
retirement and nursing home facilities should be provided for those
residents who need or prufqr institutional care. All surveyed

counties ~~- have these facilities, or are in the process of
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providing them, but none of the facilities have much room for
additional patients. Only Campbell County has plans to comstruct
retirement apartments near the nursing home-hospital complex so
that elderly people can maintain their independence with relative
security, knowing that immediate medical care is available if they
need it.

There may be a need for comprehensive health planning organi-
gations in the impact areas. There are such organizations else-
vhere. However, tﬁcy too need to be strengthened to be effective
mechanisms for planning future health service needs. Providing
adequate, accessable, low-cost health services to the region's
elderly and those on fixed incomes should be given high priority
in any future health planning decision. Accessability could be
provided by outreach programs or mobile clinics. Welfare programs,
despite the social stigma, could be considered when health gervice
units are plamned. The higher wages paid to construction personnel
will lessen the buying power of those inhabitants on limited in-
comes, thus making it more difficult for them to secure adequate
health care, as well as other services.

Welfare Services

Generally, welfare services are supplied under provisions of
State and Federal legislation, and most agencies do not vary 1;
organizational structure from county to county. Multicounty orga-
nizational arrangements do vary, however, and so does staff size.
For example, welfare services in Sheridan and Campbell Counties

are provided by a multicounty welfare department with main offices
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in Sheridan. The Sheridan area is staffed more fully than the
Gillette office (Campbell County), even though both cities and
both counties are similar in size. Partly, the large number of
available jobs in Campbell County keeps welfare needs low; but
also, the large group of elderly people living in Sheridan gener-
ates greater welfare needs.

The situation in Gillette, which has developed as a result
of the oil boom there, seems gsomewhat different from the situation
that has resulted from the construction boom in Rock Springs,
Wyoming. In Rock Springs, the Sweetwater County Welfare Department
operates with a l7-member staff, compared to the 4-member staff in
Gillette. Although Sweetwater County is larger than Campbell County
in both population and land area, it is not four times as large in
either respect. The difference in staff size seems to result, at
least partly, from a difference in the character of the case work.
The Sweetwater County welfare director reports that his workers are
constantly busy with short-term case work. As an example of this
type of problem, he cites the situation of a construction worker
from Tennessee who decided he did not like working in Wyoming and
took off for Tennessee to seek a new job, leaving his wife and
family in Rock Springs. Immediately, the woman came to the Welfare
Office to seek assistance. It is understood that once the husband
settles in a new job back in Tennessee, he may send for his family,
But for the moment, the family is abandoned and in need.

In other cases, women and children are left permanently in
Rock Springs without means of support. The Welfare Director feels
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that Rock Springs' problems do not arise so much from the number

of people on welfare at any given time as from the number of people
the social workers must work with daily because of the instability
of social conditions in the area. Although Rock Springs is not in
the study area, it provides some indications of the scope of the
public service needs, once industrial activities begin in the six
studied counties.

Education

The provision of school facilities in a "boom" area is one of
the most difficult problems to be faced by those counties and
commmities where rapid coal development is expected. Some of the
initial growth in construction-phase population will be followed
by a more permanent population of operating persomnel, Schools
can be built to meet the needs of the future permanent population,
and thus cover part of the classroom needs of construction-related
families. However, some classrooms will ultimately have to be made
available on a short-term basis during peak construction activities.
To meet these needs without excessive capital expenditure will re-
quire temporary mobile classrooms that can be moved to other "boom"
areas as needed.

The space requirements in the study counties and the cost of
additional educational facilities have been estimated (using 1970
as a base) by the Bureau of Reclamation (Table 19). Also, the
Bureau has developed estimates of both the number of new personnel
that will be needed and the budget increases necessary to pay their

salaries (Table 20). Fluctuations in the number of needed teachers
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Table 19--New classroom space and costs for selected counties, Scenario II

(1970 dollars)

State County Item Unit Total 1980 1985 2000
Montana Big Horn Classroom space Sq. Ft. 211,000 21,000 54,000 136,000
Cost Dollars 7,385,000 735,000 1,890,000 4,760,000
Momtana Rosebud Classroom space Sq. Ft. 440,000 78,000 158,000 204,000
Cost Dollars 15,400,000 2,730,000 5,530,000 7,140,000
North Dakota Mercer ~ Classroom space  Sq. Ft. 517,000 42,000 173,000 302,000
Cost Dollars 18,095,000 1,470,000 6,055,000 10,570,000
North Dakota Oliver Classroom space Sq. Ft. 65,000 19,000 0 46,000
Cost Dollars 2,275,000 665,000 0 1,610,000
Wyoming Campbell Classroom space Sq. Ft. 450,000 217,000 148,000 85,000
Cost Dollars 15,750,000 7,595,000 5,180,000 2,975,000 -
Wyoming Sheridan Classroom space Sq. Ft. 738,000 139,000 278,000 321,000
Cost Dollars 25,830,000 4,865,000 9,730,000 11,235,000
Source: Bureau of Reclamation (1974).
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Table 20-—Added personnel and salary requirements for education

(1970 dollars)

in selected counties, Scenario II

State County Item Unit Total 1980 1985 2000

Montana Big Horn School employees Number 132 9 32 91
Annual salaries Dollars 1,320,000 90,000 320,000 910,000
Montana Rosebud School employees  Number 334 34 105 195
Annual salaries Dollars 3,340,000 340,000 1,050,000 1,950,000
North Dakota Mercer School employees Number 345 19 96 230
Annual salaries Dollars 3,450,000 190,000 960,000 2,300,000
North Dakota Oliver School employees  Number 46 9 8 29
Annual salaries Dollars 460,000 90,000 80,000 290,000
Wyoming Campbell School employees  Number 460 . 98 163 199
Annual salaries Dollars 4,600,000 980,000 1,630,000 1,990,000
Wyoming Sheridan School employees Number 572 61 184 327
Annual salaries Dollars 5,720,000 610,000 1,840,000 3,270,000

Source: Bureau of Reclamation (1974). =9
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and their salary requirements will depend on the scheduling of con-
struction activities and the size of the work force during the
various years.

In Campbell County, local ability to deal with problems associ-
ated with rapid growth has been markgdly improved through the con-
solidation of all school districts into one county-wide district,
under the direction of a highly experienced professional superin-
tendent. Through this administrative arrangement, resources can be
deployed more equitably, both to maintain educational quality in all
schools and to avoid the worst consequences of "boom" development in
one particular area of the county. Even more important, consolida-
tion of the school districts enables thé tax benefits of an indus-
trial plant in one part of the county to be shared among all the
schools.* Through consolidation, the county has been able to assemble
a collection of mobile classrooms that can be moved as needed to any
school in the county. Because of this unification, specialized
services can be offered to all schools. This would not have been
possible if smaller, individual school districts within the county
had to fund these on their owm.

Fire Protection

" Just as it has proved effective for Campbell County to unify
school districts into a eouniy—uidn school system, it has also

proved effective to unify all fire protection districts into ome

* In Campbell County, consolidation of the school system has not
meant substantial reduction in the number of schools. In fact, be-
cause of travel distance, one school is kept open for one student.
However, if the school district had a smaller tax base for support

of its program, this might not be possible.
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county-wide service. This unified system has improved the effi-
ciency, the economy, and especially the coordination of the county's
fire protection services. Such a system should be considered in all
the other impact areas as well., Complete details of the Campbell
County fire protection program can be found in the Bureau of
Reclamation study (1974).

Another possibility suggests that the Montana counties relieve
their sheriffs from responsibility for rural fire protection services.
Further, as development proceeds, most fire companies will very likely
need to upgrade their available equipment and develop a combination
of paid and volunteer staff. At present, most fire-fighting orga-
nizations are staffed entirely by volunteers. Omnly Sheridan County
and the City of Sheridan maintain full-time, paid fire crews.

Law Enforcement

Generally, as population increases in a "boom" area, the need
for law enforcement service increases. Both Rosebud County, Montana,
and Sweetwater County, Wyoming, have experienced such an increase
since construction activities on thermoelectric generating facili-
ties began. For example, citations of all types in Rock Springs
increased 40 percent from 1972 to 1973, resulting in an increase
of fine revenues from $43,322 to $60,025.* In other words, per
capita citations increased at a faster rate than population. The
capability of local law enforcement officials was improved by a

consolidation of the Sheriff's Department with the City Police

* Speeding and public intoxication citations nearly doubled
during the period.
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Department in Forsyth. The City Police Chief was appointed Sheriff
by the County Coumissioners, and assumed responsibility for the
integration of the two departments. Without question, a similar
integration of county and city police would be worth consideration
in other surveyed ;aount:les. Through such a step, duplication of
jail, administrative facilities, and radio equipment is avoided.
Once a unified system of radio dispatch is created, that switch-
board can become the center for all emergency radio commmication
in the county. Fire and ambulance dispateh can be coordinated
through the same switchboard.

Finally, closer cooperative arrangements and cross-deputization
between Sheriff's Departments and Indian reservation police should
be considered in order to eliminate some forms of jurisdictional
overlaps. In the process the overall law enforcement capability
of the affected areas would be improved.

Highvays and Roads
Highwvay expenditures are more difficult to estimate than those

services that have a seasurable relationship to the population. The
major highway and road needs in the counties surveyed will be for
access roads to nev plant and mine locations. Because these sites
are expected to be substantial distances from existing roads, con-
struction of access roads will be costly. Given already expressed
concerns about the availsbility of income with vhich to provide
needed services, a question can be raised as to the appropriateness
of county-financed roads to-these locations. Perbm this is a cost

that should be borne by the companies directly as part of their
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initial capital investment. Certainly, if traffic flows to the
Colstrip and Jim Bridger plants are any indication, dirt or scoria
plant-access roads cannot be considered viable.

In addition to plant and mine access roads, several highways
serving the most heavily impacted counties will have to be upgraded.
Route #315, vhich connects Colstrip to I-94 west of Forsyth, has
already generated much local demand for improvement. After plant
and mine development begins in the Ashland area of Rosebud County,
improvements to Route #212 will be desirable, possibly over the
wvhole distance from Alzada to Hardin. Also, at that time, gravel
roads frﬁn Ashland to Miles City, from Ashland to Forsyth, from
Busby through Kirby to Decker, and from Ashland through Birmey to
Decker and Sheridan will presumably require paving.

If the level of traffic on the roads from Point of Rocks in
Sweetwvater County, Wyoming, to the Jim Bridger plant is any indi-
cation of future traffic in the areas wvhere plants are being con-
structued, road standards should be set substantially higher than
they usually are for paved farn-to-market roads. In Big Hom
County, farm-to-market road standards have proven insufficient for
the weight loads of the mine construction equipment hauled over
them, Maintenance costs over a short section of paved road west
from Hardin have increased substantially since development of the
Sarpy Creek minesite began. To offset these costs, the Big Horn
County Commissioners have established a permit system for wvehicles
over a certain weight. The modest fee schedule is patterned after

the State fee schedule for heavy wehicles. Although the resultant
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revenues do not come close to covering the cost of repairing the
roads, it helps. Perhaps in the future, rates could be increased,

Inasmuch as most of the coal tax revenue (particularly in
Montana) now accrues to the State. amother considered alternative
is to have the State Highway Department assume responsibility for
all secondary roads in coal development areas. This proposal is
especially appealing in view of recent increases in the cost of
road paving. Wyoming, for example, has an Industrial Road Fund
that provides State aid to counties on a fifty-fifty "matching"
fund basis for industrial roads. Often the county "match" is
provided by the firm needing the road. If counties handle all
increased paving themselves, it has been estimated they might have
to spend as much as $25,000 per mile.

Public Transportation Facilities

As population increases in the study areas, improved commercial
bus and airline service may be necessary. Also, but not as likely,
if existing patterns provide any guide, will be commuter buses to
plant and mine sites. Even with increased gasoline costs, wage
levels seem to be high enough to offset most of the pressure on
workers at the Jim Bridger plant to use available commuter buses,
Most workers seem to prefer their own cars, although in some cases
vorkers travel in carpools.

A situation in North Dakota may become a problem in other
places. Many people in the Oliver and Mercer County areas wanted
increased bus service to and from Bismarck. At present, however,

it is not possible to go to Bismarck by bus and return in the same
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day. Thus, actual demand will not arise (even though latent demand
exists) until service increases. On the other hand, service will
not increase until real demand is greater.

Municipal Services

In many of the communities surveyed, municipal sewer and water
facilities are either barely adequate or are adequate for only a
small increment of growth., Necessary extensions of sewer and water
lines, improvement of treatment plants, and increases in storage
capacity will be costly to the communities concerned. In some
cases, new sources of water will have to be sought. For example,
the city of Gillette is considering abandoning its present source
of poor quality water (from wells) and replacing it with water
piped from one of the reservoirs that will serve new local industry.
Presumably, the water will come in the same pipeline that transports
the industrial water.

Those towns expecting to grow beyond 10,000 people may want to
begin planning for the construction of sewage treatment facilities
to replace their present lagoon systems. The larger cities of
Gillette* and, particularly, Sheridan ‘'will need to plan expansion
of existing sewage treatment plants as growth proceeds. Again,
costly capital expenditures will be involved. The specific costs
of sewer and water facilities, like the cost of streets, storm
severs, and garbage collection, cannot be projected until specific

land use plans are drawn for each community.

* Even Gillette's new plant will be unequal to the anticipated
load before the end of the century.
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Recreation Facilities

In all the counties surveyed, the desire for expanded recre-
ation facilities aroused greater public interest than all other
surveyed concerns. The urban and town populations in all surveyed
counties seem to want increased recreation facilities. The question
arises whether desire for facilities is equivalent to need. The
question is largely philosophical, inasmuch as the relationship be-
tween recreation facilities, the quality of 1life, and general
community welfare is largely unmeasurable. Nevertheless, some
studies suggest that recreation opportunities reflect concern on
the part of the whole community for the welfare of individual
members and, therefore, reduce the possibility of alienation and
destructive behavior, particularly among younger citizens.

Cost of Services

To develop meaningful cost data for communities and counties
would require more study of such items as the services provided by
various levels of local government and the various methods of
financing the required services. This information is not fully
available at this time. Generally, as the population increases
and the quantity of government service requirements increase, two
effects can be anticipated. First, as the population grows, a
wider variety of services would be demanded because of the in-
creased complexity and changes in social groups making up the
new population. Secondly, as the population grovws, the total
cost of local government operations will increase. (Per capita

costs may ultimately decrease in counties where major industrial

development will occur.)
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In order to give a rough approximation of future county oper-
ating costs, the Bureau of Reclamation study projected the operating
budgets of the six counties at the same per capita rate as prevailed
for fiscal year 1974 in each county. Estimates of future county
budget requirements are shown for each county and scenario in
Table 21. Inflationary trends have not been included so these
budget estimates could be considered as 1974 dollars.

Funds to meet county budget obligations come from several
sources such as county purpose tax levies, reserve funds, revenue
sharing, and license fees. The percent of county budget require-
ments funded through county purpose levies varies from year to year,
depending on the size of the proposed budget and the amount of funds
anticiﬁated from other sources (Table 22). A comparison of potential
county tax revenues from coal mining and industrial development, with
projected increased budget requirements for Scemario II, indicates
that increased tax revenues could be sufficiently high to exceed the
budget requirements in Montana and North Dakota counties (Table 23).
In Campbell County, Wyoming, tax revenues could cover a major portion
of the increased county budget requirements. However, Sheridan
County, Wyoming, would probably have a severe deficit.

Of course, this comparison only considers the direct tax revenue
from coal mining and industrial development at current levies, The
increased tax base from supporting business investments, housing in-
vestments, and other sources would add to the total potential tax
base for each county. Future county levies could probably be re-

duced in some counties. The major problem of providing services will
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Table 21-—-Approximate county budget requirements, selected counties,
by scenarios

State
County F.Y.
Scenario 1974 1980 1985 2000
Million dollars
Montana:
Big Horm: 1.5
Scenario 1 1.60 1.60 1.70
11 1.62 2.07 2.90
111 1.84 2.88 5.49
Rosebud: 2.2
Scenario I 3.50 3.50 3.78
11 3.50 5.59 8.05
I11 5.32 11.53 15.86
North Dakota:
Mercer: 1.2
Scenario I 1.56 1.56 1.85
11 1.56 2.76 4.74
II1 3.96 6.36 10.68
Oliver: .
Scenario 1 .76 .76 .76
11 .76 .76 1.10
I1I .76 .76 1.55
Wyoming :
Campbell: 3.4
Scenario 1 4.90 5.00 5.51
II 5.78 7.24 7.89
III 6.66 13.06 20.20
Sheridan: 3.2
Scenario 1 3.52 3.97 4.13
11 4.22 5.89 7.65
II1 4.96 7.90 11.49

Source: Bureau of Reclamation (1974).
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be during the construction period and in early development years,
vhen the tax base will not have reached a sufficiently high level
to provide the required revenue,

Table 22—Percent of county budget funded by county purpose
tax levies, selected counties, fiscal year 1974

State County Percent
Montana Big Horn 42
Rosebud 42
North Dakota " Mercer 48
Oliver 20
Wyoning Campbell 44
Sheridan 33

Source: Bureau of Reclamation (1974).

Conclusion

The total cost of providing public services will increase with
the population growth attendant to coal development. For the cities
and counties affected, this will mean additional burdens and a
change in expenditure priorities in a number of cases. The major
problem, however, will be to provide the services wvhen needed.
The potential development lags (funding availability to service
availability) will be the most difficult and important obstacle
to overcome,

Spatial, Temporal, and Jurisdictional Disparities

The distribution and timing of revenue availability and
service demand will determine the capability of localities to meet

rapid development needs. Various local, State, and Federal policies
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Table 23--Estimated increase in county budget requirements and
increased county tax revenues over 1974 level, selected
counties, Scenario II

State
County
Item 1980 1985 2000
Million dollars
Montana:
Big Horm:
County budget 1/ .12 .57 1.40
Tax revenue 2/ .72 3.20 6.76
Rosebud:
County budget 1.30 3.39 5.85
Tax revenue 2.73 7.02 7.94
North Dakota:
Mercer:
County budget .36 1.56 3.54
Tax revenue 4.53 8.57 14.37
Oliver:
County budget .26 .26 .60
Tax revenue 1.26 1.63 4.13
Wyoming:
Campbell:
County budget 2.38 3.84 4.49
Tax revenue 1.01 2.78 3.90
Sheridan:
County budget 1.02 2.69 4.45
Tax revenue .03 .07 .36

1/ Increase over 1974 budget level.

2/ Potential county tax revenue from mining and industrial develop-
ment at current tax levy. Does not reflect increases in supporting
business investments, housing investments, etc.

Source: Bureau of Reclamation (1974).
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create jurisdictional overlaps and gaps that can and do result in
hardships for communities faced with rapid development. In some
instances, localities and States may be forced to expand their
infrastructure as a result of developments outside of their
jurisdictional control. Therefore, State and Federal action may
be needed to assist rapidly developing localities.

Such actions as increasing the local govermnment's share of
tax revenues derived from mining activities in their area, creating
predevelopment loans to counties and cities to be impacted by coal
development, and developing full-time professional planning staffs
would provide some of the tools needed by local governments to
effectively deal with rapid development.

Some Problenms in Revenue and Service Requirements

The degree of impact will vary for each type of governmental
body and among the various counties. To-effectively deal with the
needs that have been broadly projected, officials at all levels of
govermment will need to secure funds to expand and add facilities,
as well as hire additional persomnel. The major obstacle is that
the tax base and the funds generated grow at a pace slower than the
need for the service they support. Table 24 depicts the dilemma of
two counties, Sheridan in Wyoming and Big Horn in Montana. Presum-
ably, many coal miners and plant personnel will select Sheridan
(city) as their place of residence while working in the coal fields
just across the State line in Big Horn County, Montana. The city

and county of Sheridan will be called on to provide the needed
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Table 24--School budgets versus tax revenue: Increases cver 1974, Big Horn County, Montana and Sheridan
County, Wyoming, Scenario II

Big Horn County Sheridan County
School Tax Deficit School Tax Deficit
Year Budget Revenue Annual Cumulative Budget Revenue __ Annual Cumulative
$1,000
1975 3 0 3 3 28 0 28 28
1976 27 0 27 30 58 0 58 86
1977 7 0 7 37 18 0 18 104
1978 7 0 7 44 18 0 18 122
1979 280 0 280 324 660 0 660 782
1980 624 1,164 0 - 2,283 116 2,167 2,949
1981 454 1,164 0 - 1,893 116 1,777 4,726
1982 514 1,164 0 - 2,033 116 1,917 6,643
1983 614 1,164 0 - 2,263 116 2,147 8,790
1984 491 1,164 0 - 1,965 116 1,849 10,639
1985 1,028 6,381 0 - 4,418 233 4,185 14,824
1986 1,068 6,381 0 - 4,528 233 4,295 19,119
1987 1,018 6,381 0 - 4,398 233 4,165 23,284
1988 1,138 6,381 0 - 4,678 233 4,445 27,729
1989 1,111 6,381 0 - 4,626 233 4,393 32,122
1990 787 6,381 0 - 3,453 233 3,220 35,342

-- = Not applicable.

Source: Bureau of Reclamation (1974).
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social services generated by the employees who work in Montana.
Yet, Sheridan will not receive any tax benefits from the exploita-
tion of Montana coal.

As Table 24 indicates, certain counties and communities will
be seriously burdened in a short time, and will not have the
resources to support the needed services. Construction activVites
and the attendant rapid influx of workers and families will create
an immediate strain on the service delivery systems of the areas
involved. The methods available to finance the increased services
will vary according to the service required. County and local
school districts may have to raise their mill levies in the short
run to provide immediate relief, but the main benefit of increased
revenue will occur in the long run. This would probably not be
true for communities (towns and cities) where the only increase in
the tax base would be from internal growth. The communities would
only benefit directly if an industrial complex was contained within
its corporate limits.

Expansion of community services, such as water and sewer
services and streets, can be accomplished through special improve-
ment districts when the plant capacity to expand is available. This
would, when possible, provide a method whereby the persons demanding
and receiving the services would pay for them. Generally, this
uou14 mean that construction persomnel who will be in the region
a short time would pay little toward these needs. In most cases,
the communities to be impacted do not have the capacity to expand

their sewver and water plants.
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School districts that encompass coal developments will be hard
pressed to provide the physical school plant capacity during indus-
trial construction periods and in the early operating years. It
takes time to plan for new school facilities as well as other services,
and more time to build the required facilities. To provide these
services and facilities will require a lead time of &4 to 5 years.
School districts, as well as other governmental bodies, cannot plan
on héarsay coal developments. It is imperative that energy companies
cooperate by making their development plans known in order to provide
as much lead time as possible. This will give communities and govern-
ments sufficient time to have the facilities available at or near the
time they are required. The communities affected will benefit by not
being "over-run" with crisis planning, and the industrial development
companies will be able to insure adequate social services for their
employees. An open and frank discussion of planned developments would
benefit all. If the communities, counties, and States do not receive
adequate information from the development companies voluntarily, some
type of legislative action may be needed. This information could be
required in the Environmental Impact Statement, Water Application
Permit, or some other type of document.

Methods of Alleviating Disparities

Of utmost importance in alleviating disparities among local
jurisdictions is legislation to alter existing revenue problems, and
planning to avoid or minimize disparities. This is not possible in

all cases. As discussed earlier, an open and frank discussion of
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planned coal and associated developments would allow legislators

and planners sufficient time to take the steps necessary to reduce

impacts.

Legislation

The legislative process is not always smooth, and no legisla-
tion can satisfy everyone. However, it is through the legislative
process, at all levels of government, that decisions and ideas
become law. Many laws have outlived their usefulness, either through
technological change or institutional reality. Other laws, policies,
and decisions, whether people like to admit it, are sometimes in-
effective or regressive. In certain respects, the tax laws of the
various States and the Federal Government do not serve the people in
the ways they should. If such is the case, these laws should be
changed. The following examples illustrate revenue disparities in
State-local revenue distribution, and suggest legislation that could
alleviate them.

The Montana Strip Coal Mine License levies a tax based on the
BTU rating of the coal. The higher the BTU rate, the higher the
tax. Counties in which the coal is mined receive 3 cents per ton
for all coal mined in that county. Prior to the 1974 session of the
Montana Legislature, the county share was 1 cent per ton. Actions
in other States, such as those recently enacted by the Montana
Legislature, would help the localities secure the revenues to finance
the needed services on a timely basis.

Federal legislation could be enacted that recognizes Federal

responsibility to aid communities affected by Federal energy policies.
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This concept has a precedence in defense programs, and could be
applied to energy development programs. However, State and
local governments should not depend solely on Federal assistance
programs. Federal Govermment gyhgidjes may reduce the incentive
for local and State governments to amend their tax structures and
provide legislation necessary to reduce revenue and service lags.

In other instances, new industries locating within the State
receive tax exemption status for several years. Montana, for
example, has a special classification for computing the taxable
value of new industrial property. This classification allows the
property to have its taxable value computed at 7 percent of the
assessed value for the first 3 years of economic life. Thereafter,
the taxable value is computed at 30 percent of the assessed value.
The assessed value is computed as 40 percent of the cost of the
facilities. Any person, corporation, firm, or partnership seeking
use of this classification for its property in computing property
taxes has to make application to the State Board of Equalization
for approval. This means that new power plants, gasification plants,
and coal mines might not pay their full share of property taxes
during the first 3 years of operation.

North Dakota allows exemptions for new industries or business
under the Municipal Industrial Development Act. A new industry or
business may be granted partial or complete property and income tax
exemptions for up to 5 years. The municipality in which the
industry or business is located has to make application to the State

Board of Equalization for approval. In order to keep the property
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tax exemption from eroding the tax base of the local municipality

and taxing districts, the law provides that the ad valorem tax
exemption be limited to the valuation over and above the assessed
valuation placed on the property in the preceding assessment period.
In determining whether or not an exemption will be granted, the

city or county and the State Board of Equalization determines whether
the tax exemption will give unfair advantage to the new enterprise.
Essentially, this means that the new industry may be exempt from
paying property taxes during the first 5 years of operation.

The above examples allow for the exemption and reduction of
taxes as an incentive for an industry to locate within the jurisdic-
tion's boundaries. These policies still have merit. However, it
is doubtful that, when this type of legislation was passed, the
States could have anticipated large-scale extractive industrial
development. The industries will benefit considerably by paying
reduced taxes to the State and communities; however, the communities
will have to provide more services than the revenue received can
support.

Altering the taxation process normally involves a considerable
delay in reacting to changes of circumstances. Time lags between
the beginning of a development, its assessment, the levy of taxes
on it, and the collection of these taxes may be 2 or more years.
During that interval, there will be increased demands on the infra-
structure and its services. Taxation during development may be
inequitable between existing residents and newcomers. Legislation
in some form may be required to provide financial assistance to the

affected communities.
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Local and State legislation and possible constitutional
changes may be required to allow for prepayment or early payment
of taxes by the coal mine or coal utilization facilities. Several
firms have expressed a willingness to make early payments. However,
legal barriers may prevent either collection or distribution of these
payments, or both. The States could also loan money to the impacted
areas until revenues exceed outlays, thereby permitting the impacted
areas to construct facilities when they are needed.

Whatever the best cost-sharing formula may be, State and Federal
policymakers should study the desirability of passing all coal-
related increases in the cost of county and city government along to
those who have generated the demand for coal. If this idea is
accepted, the costs could be passed on either to coal consumers
through appropriated taxes on coal production and conversion, or to
the Nation as a whole through the provision of impact aid. This
latter option is perhaps particularly cogent in light of the amount
of Federal royalty income likely to be derived from Western coal
mining.

Furthermore, the Federal Government should reconsider present
leasing policies and the revenue-generating implications for the
States and localities.

Federal Aid

Possibly, the Federal Govermnment should take extra responsibility
for sharply increased service costs if these costs result from abrupt
readjustment in national energy policy. If the speed of development

causes such rapid increases in the cost of county government that the
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local and State tax structure cannot handle them, perhaps the
Federal Govermment should asgsume a greater role in financing
local facilities and programs. Such aid should continue until
the tax structure can be adjusted to refiect both a fair distri-
bution of cost burdens and a smooth transition to whatever new
arrangements may be legislated.

Even the tax income accruing to the States from coal develop-
ment may not provide as much aid to the counties as they need.
If the States are oBliged to allocate general funds for this
purpose, this would place an additional burden on the three States.
In effect, the Nation would be asking these States not only to bear
the hardships associated with rapid development of a nationally
needed resource, but to finance sharply increased govermmental
costs as well. If cost increases were modest, they could be
absorbed against the prospect of increased State and county tax
income. But, if the costs are as great as present projections
suggest, the traditional methods of State and local finance will
not be able to bear the short-term burden without unreasonable
sacrifice of the area residents.

Planning and Coordination

Another major item to be considered is identifying the pro-
blems, and the steps or methods needed to overcome or cope with
them. At present, the need to creaté effective local full-time
institutions for planning and for implementing the resultant plans
is the most basic service need identified. After the basic

planning institution is established, a plan or system should be
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formulated to search out the programs most beneficial to the

areas concerned. There are over 1,200 Federal programs available
that might assist communities. However, many local and State
officials are not familiar with the programs, funding availability,
or the procedure required to secure assistance.

In the area of Federal Aid and Planning and Coordination,
attention should be given to the Federal Automated Career System
(FACS). This System can provide referral of certain types of
professional employees to State and local governments for detail
assigmments or for short-term task forces. This could be considered
as one means of obtaining planning assistance.

Federal Regional Council and State agencies should assist each
other and the localities involved in maximizing the use of
appropriate and available programs. Such responsibilities may be
incorporated into a State/local coordination planning body. Plan-
ning agencies then would be able to recommend the appropriate
programs or the type of policies needed to alleviate funding lags,
including changes in the tax structure.

Multicounty planning agencies could be established to deal
with development problems that transcend county and State lines.
Enabling State legislation may be required in some instances.

Some counties may feel their planning options are being limited.
Problems such as this will have to be worked out locally.

Problem Areas

Housing—In wmost communities in the rapidly developing coal

areas, there is and will be a need for housing for the construction
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crews. These communities are not prepared to meet these housing
needs. Mobile homes might be used as temporary solutionms.

However, they do create problems. State planning agencies could
assist the local governments in developing model mobile home court
ordinances to encourage safe, sanitary, and orderly development.
Where possible, the States and localities should encourage private
developers to construct new housing for the long-term new residents.

Another suggestion for meeting housing needs would be to
encourage construction of duplexes or other multiple-dwelling units.
The original owners might include local residents, who would sell
the structures to the permanent operating personnel.

Certain Federal agencies, such as the Farmers Home Administration
and the Department of Housing and Urban Development, can provide
technical and, in some cases, financial assistance to private enter-
prises. Also, the States should consider establishing a State housing
finance agency. Such an agency was recently proposed in Montana and
one has been egstablished in South Dakota. The agency could make
low-interest-rate loans available to encourage construction of homes
for low and moderate income families.

Water and Sewer—Water and sewer facilities will need to be

expanded in order to serve the new populace. Communities may take
advantage of programs and assistance offered by the Environmental
Protection Agency and the Farmers Home Administration. These agencies
provide loans and grants to communities to establish solid waste
management and waste disposal systems. The Department of Housing

and Urban Development has similar programs for communities of 10,000

or more inhabitants.
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Some local public capital improvements are financed by
bonds which can spread or delay the pay-back over a number of
years. In North Dakota, some private and quasi-public improve-
ments, such as industrial plants, shopping centers, and hospitals,
have been financed by revenue bonds. Revenue bonds are not an
obligation of the municipality nor do they require voter approval,
as opposed to general obligation bonds which are also available.
Sometimes the industry involved purchases the municipal bonds.
These bonds are tax free, providing an additional tax advantage.
Where an industry or commercial facility is financed by revenue
bonds and a lease-purchase arrangement is negotiated, corporate
funds are freed for operating capital.

Health Care--The health delivery systems in the coal development

areas may not be adequate to serve an expanding population. Some
health delivery systems serving the rural communities provide a
minimum level of service. Often the residents are forced to travel
to larger communities to receive adequate health services. Various
State departments of health should aid these localities in making
greater use of the appropriate Federal programs to increase and
improve their health delivery programs.

Education—The educational system is likely to experience
gevere stress as a result of the rapid increase in the number of
school-age children during the construction population boom. Often,
educational programs and systems cannot respond with sufficient
speed or scope to provide adequate facilities to serve this popula-

tion, but find themselves "stuck" with complexes that are larger than
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those needed for the post-boom population. Temporary classrooms
(mobile structures or modular structures) could be provided during
the boom periods. When the boom has subsided, the school districts
would have more accurate financial and enrollment information on
which to base decisions regarding construction of permanent facil-
ities. An open forum involving boards of education and the develop-
ment companies would aid the planning decisions of the boards of
education. This would also help the development companies maintain
their work force by reducing social tensions; families moving into
the area would have a better-idea of what is in store for them.
Generating sufficient capital is another problem the school
districts will have to overcome. Coordination of activities with
the State's Attorney's General may provide solutions. A method for
prepayment of taxes to school districts could alleviate the short-
term crunch. School districts may also want to explore the
possibility'that development companies might donate, loan, or lease
the necessary facilities to aid in accomodating rapid pupil growth.
State offices of education should anticipate tax lag problems and,
where and when necessary, provide funds to local jurisdictions so
they can carry on their educational programs without overcrowding
or diminishing the quality of education. Furthermore, it is
recommended that the concept of federally impacted school districts
be expanded to include school districts impacted by persons employed
in energy-related facilities being used to meet national energy needs

and goals.
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Subsequent to planning and the determination of priorities,
there is the additional problem of implementing these plans and
the inadequacy of localities to finance the necessary community
facilities to accomodate growth. Innovative financing mechanisms
need to be developed to aid localities in funding these facilities.

Problems related to development, such as the construction of
adequate housing, schools, sewer and water, and recreational
facilities will require innovative financing programs as well as
legislation. The various levels of government may exercise their
regulatory powers to alleviate problems that often accompany coal
development. Other areas such as law enforcement, the courts, and
a multitude of other governmental programs will need full-time
staff personnel. Consolidation of some community and county functions
such as jails and traffic courts could benefit the areas concerned
through savings in operating costs. Also, the consolidation of
functions could possibly eliminate some jurisdictional overlaps.

Interagency coordination and cooperation will provide assistance
for communities in most cases. This cooperation should include all
groups and all levels of govermment if it is to effectively'deal

with the potential problems associated with rapid development.

Conclusion

The principal problems that must be addressed by communities
facing impact from coal development are (1) establishing a sensible
system for determining priorities, (2) developing a planning
mechanism with appropriate personnel; and (3) providing for citizen
participation in decisiommaking.
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Development Regulations and Policies

Local, State, and Federal policies and regulations will
determine to a great extent the where and when of rapid coal
development. They form the constraints within which cost and
profit decisions of the industry and individual corporations
function. Development will be accelerated or restricted through
the exercise of various policies and regulations. Those policies
and regulations affecting land use planning, zoning, envirommental
standards, water appropriation, and the individual will greatly
influence the nature and extent of coal development in the Northern
Great Plains.

Land Use Planning

Regulation of development is essential to insure the region's
orderly growth. Unplanned development (coal and associated
development activities) can lead to overcrowding, unsanitary con-
ditions, unsightly and unpleasant development, and consequential
damage to neighboring activities. Land use planning and control
has been applied in various ways throughout the United States.
Various States and localities are, in one manner or another,
examining land use planning. Recent uncertainty as to Federal
legislation (H.R. 10294 and S. 268) has left the States in a
precarious position. The dilemma is: Should the States react to
Federal legislation and follow suit with similar legislation; or
should they develop their own policies and hope they satisfy
Federal guidelines?

Land use planning covers a wide spectrum of issues, problems

and policy decisions. These issues cannot be resolved through
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simple decisions by uninformed decisionmakers. The decisions
will have to be made in coordination with all levels of govern-
ment and by a wide variety of interests. The development of
coal lands in the West is one such land use planning issue, among
many.

The United States desires to increase energy selfsufficiency
by developing its natural resources. One method of achieving
selfsufficiency (expanding the use of low-sulfur Western coals) is
in direct conflict with desires of those who want to maintain the
unspoiled environment and serenity of the West. This is not
limited to conflicts between a few environmentalist groups and the
United States, but includes almost every conceivable alliance against
some other alliance or interest group. There is a great diversity
of ownership in the lands of the Northern Great Plains.

Ownership by the federal government, the States, the

railroads and other private sectors of the economy present

a wide variety of conflicting ideas of how the lands should

be developed. The Northern Great Plains States are experi-

encing increasing difficulties in keeping a balance between
maintaining a quality environment and the development of

their natural resources. Products and by-products of extrac-

tion, processing and transportation of the resources in some

form or another to the rest of the nation may present some
real problems in terms of the depletion of the environmental
quality within the region. Under these conditions which offer

no return to "normalcy", the States are being thrust into a

responsibility for mediating among competing uses of resources,

preventing destructive conflicts between land uses and con-

serving non-renewable resources. [Nez and Mutter, 1973

The Western States, including the Northern Great Plains States,
are in a unique position; a substantial portion of their land and a

substantial portion of the mineral estate--not necessarily conterminous-- -

are owned by the Federal Government. Decisions regarding development
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and use are determined by actions in Washington (Congressional as
well as Executive). Of the strippable coal within the Fort Union and
Powder River formations, best estimates indicate that the Federal
Government owns about 55 percent of the mineral rights in Montana,
26 percent in North Dskota, and 45 percent in Wyoming. In additionm,
Pederal leasing programs will influence to varying degrees the leasing
programs of the States and the development of energy-related resources.
Montans is reviewing its leasing policy, and indications are that it
will increase the leasing rates considerably. Wyoming has established
nev leasing rates that became effective February 7, 1974. North Dakota
is not presently leasing land for strip mining, as a study is being con-
ducted to identify its coal resources. Granted, these are not specific
land use decisions; however, they will affect the leasing decisions of
private industry.

Land use planning will also affect development decisions on power
plant and gasification sitings, recreation activities on Federal lands,
and State and Indian lands, as well as on privately owned lands. Land
use planning is a macro look at the entire realm of possibilities
available for uses of the land. Zoning, on the other hand, is a micro
approach to land use planning and contrel.

Zoning
| Zoning and all that it implties is generally carried out at the
community and county levels. It varies among States and among

govermment subdivisions. It is primarily a response to a plan, and
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is the tool used to implement the plan. Zoning does not usually
affect vhat has been done in the past--only what can be done in the
future. Problems sometimes arise when the jurisdictional unit for
zoning is too small. Growth and development bypass the zoned area,
only to occur in the adjacent unzoned area. In this respect, develop-
ment may occur outside the jurisdictional boundary of a community;
yet the community must bear costs for providing services to residents
from outside the community. The principal zoning regulation and
policy conflicts will involve zoning for mobile home courts, commercial
districts, subdivisions, and industrial tracts. Rightly or wrongly,
mobile home courts carry a perceptual stigma for many people. This
attitude may be based on the type of people vho formally resided in
trailers, or the fear of lowering the resale value of a home by having
a mobile home court adjacent to the property. However, mobile homes
and mobile home courts will be necessary in order to accommodate the
temporary rapid influx of construction workers in the principal impact
areas.

Proper zoning techniques and regulation of construction will
permit the affected communities to better plan for and handle growth,
thus eliminating to a considerable degree the negative aspects of
rapid temporary growth.

Minerals Leasing

Leasing activities will determine future development of the
Northern Great Plains coal and other mineral resources. Temporary

moratoriums on leasing of Indian, State and Federal lands have delayed

to some extent the immediate development of Western mineral resources.
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For instance, discussions are now underwvay in Washington, D.C., to
deterqine, set, and finalize national energy policies. As these
policies are implemented, coal dévelopmeut in the Northern Great
Plains will be either relatively restricted or encouraged. PFurther,
the economics of developing alternative sources of emergy will also
determine the long-range effects of coal development in the region.
Coal for thermal electric generation is ideal for immediate energy
supply. However, as various new technologies are developed and come
on line, the desirability and need for Western coal may be lessened.
It is impossible at this time to forecast technological breakthrough.
However, the threat of obsolesence and depletion of natural resources,
especially coal in some areas, is very real.

If Montana's present policy preferences are implemented, no more
energy conversion plants will be built in the State in the next few
years. Future considerations may alter that decision. The Indians in
some instances are taking a "go slow" approach in order to analyze all
their options. North Dakota has taken a similar stance. Wyoming has
taken the position that mineral development must be envirommentally,
economically, and socially sound, so that the quality of life can be
preserved. Depending on the influence of policy preferences such as
these, assumptions reg;tding the levels of development could change.
The leasing decisions and policies implemented by the States, tribal

councils, and the Federal Government will determine the development
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levels. No matter how great the role of the Federal, State, and
tribal councils in leasing practices, the individual landowner may
have an important say in what the developmental levels will be. By
wvithholding from sale selected tracts of land, ;he rancher or farmer
may effectively forestall or prohibit future development in certain
areas. Selective withholding of land may prohibit the energy companies
from .securing the large coterminous tracts needed to economically
carry out strip mining. Whether or not pending Federal legislation
pemits or prohibits the development of mineral rights on lands where
surface ownership differs will also determine the level of coal
development. Presently, debate in the U.S. House and Senate are
addressing this problem. Representative Melcher and Senator Mansfield
have introduced smendments to H.R. 11500 and S. 425 which would prohibit
strip mining where there is split ownership in mineral and surface
rights.

The Council of Economic Priorities has been quite critical of
the manner in wvhich the Department of the Interior leases land for
resource development. For example, Interior leases land for develop-
ment vhen the market demand for that resource is low. The price paid
for that leasehold is commensurately low; therefore the profits aceruing
to the public remains low vhen the price of the resource increases by
a shift in demand. Essentially, the Federal leasing policy has not

operated in the public interest.
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¥ater

The availability of water, and the ability of energy producing
companies to secure the needed water, will also determine the develop-
ment levels of coal. Water is essential for almost every. type of
activity undertaken by man. Conflicts in water usage in the Northern
Great Plains may become a very serious problem. Water is abundant in
some areas and leas so in others. The same holds true for coal.
However, simply because there is coal does not insure the availability
of sufficient water supplies for energy conversion. The conflict in
the Northern Great Plains is in competing uses of the water, such as
agriculture versus energy development. Each activity uses large
quantities of water. In the semiarid sections of the Plains States,
irrigation is used to supplement low rainfall; coal development may
disturb the groundwater availability in and adjacent to the
areas being mined. Direct diversion of surface water will require
various actions among the parties involved.

Montana and North Dakota have placed a moratorium on future
large water appropriation permits until they can determine the
optimum use of the water. The Yellowatone River Compact, Article X
(Ten), may limit some development in Montana and northeastern Wyoming.
The Supreme Court Decree of 1954 (Nebraska, Wyoming, and Colorado)
insures Nebraska of a specified water flow through the North Platte

River. This may limit development of coal conversion facilities along
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the North Platte River, vhich is adjacent to the southern end of
the Powder River Formation and the Hanna Basin in Wyoming.
Purthermore, the reclamation of surface mined land may be

impossible or limited in certain areas if sufficient quantities of

wvater camnot be secured.

Envirommental Standards

Bavironnental legislation at the State and national levels may
restrict or impede coal development and conversion in the Northern
Great Plains. The techmology is available to insure the maintenance
of the existing high envirommental quality of the area. However,
the concentration of energy conversion facilities could erode the
envirommental quality. Nebraska, for example, has a policy that
prohibits concentration of major pollution sources within a 20-mile
radius of another major source of pollution. Each State in the region
has regulations and policies geared to insure the maintenance of
high air quality standards, and will use these regulations to maintain
that high standard. In this respect, some development may be forgone
1f coal conversion facilities cannot or do not satisfy these State
policies.

Indemnification for Water Loss and Air Pollution

The problem of possible damage to farmers or ranchers through
vater loss or air pollution could be alleviated through the creation
of an air and wvater indemnification fund. This would also entail novel

methods of financing such a fund.
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Under certain circumstances, ground wvater and surface water
available for irrigation and other agricultural uses may be reduced
as a consequence of large-scale industrial use. The lav vith regard
to loss by surface water users is fairly clear, and therefore the
mechanisa for compensation can be reasonably developed. The law for
ground water is frequently vague, and therefore the mechanism for
compensation is much more difficult. In both instances, to remedy
the loss or injury as a result of reduced water availability, the
various States could take steps to implement a water loss indemnifi-
cation fund. In this program, the affected individual or group that
has been injured by loss of water may be made whole without his
bearing the cost of proving his water loss as well as the cost of
litigation. A simplified administrative review process conducted by
the regulatory agency which has issued the mining permit, would
adjudicate such matters, determine liability, and establish payments
to cover damages if deemed appropriate. The financial base to support
the indemnification fund could be financed through general fund
appropriations, an indemnification bond covering consequential damages
posted by the coal company, or allocation of a portion of the coal
severence tax or coal royalty tax.

Ranchers, farmers, and communities downwind from various coal
processing and utilization facilities may find that an increase in

airborne particulates and chemicals adversely affect their crops,
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gardens, or livestock. In order to effectively resolve the potential
problems that may arise from airborne particulate damage, an air
quality indemnification fund could be established along lines similar
to the water loss indemnification fund proposed above. Also, more
air monitoring stations could be established at variocus intervals
dowavind from large point source polluters prior to the power plants'
opening, so that accurate base data could be obtained. This infor-

mation would be helpful both for enforcement and possible lii_igation.

Conclusion

Regulatory powers at all levels of govermment can preclude,
forstall, or encourage coal development. These include Federal,
State, and local laws concerning leasing of coal lands, air quality con-
trol, land use control, and water appropriation. Through the exercise
of these regulations and policies, the magnitude and velocity of coal
development will be determined, as well as through the ability of
people and govermment to adequately provide for the social services
and functions that will be needed in the region.

Further Rasearch Needs

1. Legislation to establish a mortgage finance program to

help developers and communities provide adequate housing

during periods of rapid buildup and operation.

2. Legislation for Federal assistance programs to provide

adequate health care delivery systems in impacted communities.
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3. Land use planning and zoning controls are needed to
effectively channel the location of growth in rapidly de-
veloping areas.
4. Legislation and implementation mechanisms needed to
resolve interstate and cross-county planning needs and
problems.
5. Legislation for some type of legal recourse to alleviate
adverse downwind and downstream impacts associated with coal

development, e.g. indemnification funds.
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VI. EFFECTS ON NON-GOVERNMENTAL SERVICES

Several historical characteristics of the impact area have,
and will, influence the delivery of non-governmental services.

The Northern Great Plains is a vast and sparsely populated portion
of the country. Over the years, the traditions of individualism
have become very pronounced; among the characteristics most admired
by residents of the area are independence and self-reliance. These
attitudes have probably been an important factor in determining the
level of demand for all types of services, a level which is quite
low compared to more urbanized parts of the country. Consequently,
the level of service delivery is also very low.

The impact of coal development on non-governmental services is
extremely difficult to assess. This is due in large part to the
fact that the phrase "non-governmental services' encompasses such
a wide range of services from the banks to the Red Cross to the local
pub. Additionally, the variety of available services varies widely
from place to place.

The following information is based on three studies done under
the auspices of the Office of Economic Opportunity: 'The Non-
Governmental Services Impact Study," prepared by Sandy McCaw and
Robert Turner (1974) ; a second study of the same title, prepared
by the Wyoming Office of State-~Federal Relations; and '"Present and
Projected Social Impact Resulting from Coal Development in Seventeen

Eastern Montana Counties," by Tom Maissmer.
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Adequacy of Existing Services

Typically, the organizations providing non-governmental services
in the NGPRP area are small, with nonprofit groups almost wholly
dependent on volunteer workers for direction and administration.

The adequacy of existing services is difficult to assess. In
response to questioning, a vast majority of organizations stated.
they believe they are now meeting current demands for service
delivery in their area. However, there are at least two other
considerations: (1) How do the people of the area feel about the
adequacy of the existing services? (2) How adequate are these
services in terms of standards, such as national or State averages?
Little work has been done in this area of inquiry, but indications
are that, for the most part, the non-governmental sector exhibits
gseveral deficiencies in many parts of the NGPRP area. It is,
however, important to note that the majority of the people in the
rural communities in the area do not place as great a demand on
non-governmental services as do those residing in the larger cities.

Existing Need for Services

Fewer than half of the organizations in the impact area see
a need for more non-governmental services in their communities
at the present time. Most respondents that do see a need for more
gservices mentioned improved medical services as the most urgent
need. Other frequently mentioned service areas were housing,
consumer outlets, and youth services. In many instances, most

gservices are available to rural residents only in the larger towms.
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Because of the distances involved, some persons must travel many
miles to secure services that people in larger communities take
for granted.

In areas that have already begun to feel the impacts of
development,' the housing shortage has received the most wide-
spread concern on the part of coomunity residents. This shortage
1s not entirely coal related. Populations in these areas have
been static or declining over the past decades; comsequently, there
has been little incentive to replace obsolete housing units. The
high cost of building materials may well be another factor. Whatever
the reasons for the shortage, it must be realized that it exists,
and any minor influx of people will make the problem worse. Housing
is a roadblock to securing the other services indicated as desirable
by the residents. Service people will not move into a commumnity
unless they can find a decent place to live. In addition, the
shortage of housing will undoubtedly cause a substantial rise in
housing costs, and the generally low wages in the service sector
may not be sufficient to cover this expense.

As it stands, the picture is bleak. Many persons interviewed
point out the housing need.~but are not planning to do anything
locally. They have adopted a 'wait and see" attitude.

Health care 18, and long has been, a serious problem.

Probably the greatest concern is the shortage of doctors. For
example, in 1970 the ratio of medical doctors to patients in eastern
Montana was 1:1,962. This compares with a national average of

1:627 and a ratic in Montana as a vhole of 1:910. The vastness

of the Northern Great Plains Region places many people great distances
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from medical care. The people of the contacted commmities seemed
to realize that there is a shortage of doctors, but also seemed to
peacefully accept this fact.

Hospital facilities in the commmities visited seem adequate
for present needs. On the whole, the hospitals and clinics contacted
feel they can successfully handle an influx of population. However,
they have not really considered plamning for the influx, and it 1is
oot clear just how much growth they will be able to accommodate.

In the areas of both housing and health, the burden of the
shortages will likely be most heavily borme by the elderly. Elderly
people require wore extensive medical treatment than the rest of
the populatica. It is logical, then, to assume that the aged will
be the first to feel the discrepancies of a strained medical facility.

It is not yet clear how nursing and reumf homes will be
affected. The homes contacted feel that an influx of people would
oot affect their organization in any noticeable way. Howewver, if
rising property values and reats become too much of a burdem for
older pecple on fixed income, many of them may wish to relocate in
such facilities. At preseat, the number of nursimg home beds per
thousand population is far below the satiomal average. This is oot
the oaly comsideration; the types aad locations of beds are perhaps
more importaat.

The elderly and others on fized incomes will bear a dispro-
portionate share of the burden not caly of housing but also of
risiag prices for all services. This is particularly true for
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the transition period, as the service sector attempts to expand
to accommodate growth.

Ability of Organizations to Expand

In a rapidly expanding growth area, "fromt-end" resources
are commonly in short supply. It wvas anticipated that a survey
of non-governmmental services would reflect considerable concerm
over the impact of rapid population growth. However, the majority
of organizations now providing services in the NGPRP area are not
significantly disturbed about the pending growth. They do not
anticipate sigaificant problems in raising the money or in acquiring
the resources needed to continue to meet the demand for services.
Except for banks and other financial institutions, most of the
organizations do not participate in commmity plamming forums and
do not have formal planning procedures that would enable thea to
forecast and aanticipate the impact of different kinds of growth
and development on their clients or members. Less than half of
the nouprofit organizations anticipate increasing their services in
the near future. In contrast, the vast majority of commercial and
professiomal service orgammizations are plamning to expand in the
immediate future.

In general, the studies conducted to date reflect am optimistic
view of pending coal-related development in the BGPRP area by both
aomprofit and profit oriented non-govermmental service organizatioms.
Indications are that there will be very little formal plaamimg done

by either volumtary or commercial groups to better direct or aaticipate
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the growth that will occur in the area. The majority of respondents
seem to feel that the laws of supply and demand will prevail in the
delivery of non-governmental services.

The extent to which the service sector can, in reality, expand
to meet any type of rapid increase in demand is questionable. Banks
and financial institutions are probably the most prepared. However,
their planning comes for the most part from head offices in larger
cities outside the local area. Locel bankers did not indicate any
concern about lack of financial resources or credit to finance
expansion of local economies, but this is a very real possibility.

Other services appear to vary widely in their preparedness to
handle a rapid growth. However, this question was not really addressed
in sufficient detail to draw any solid conclusions. In addition, it
is impossible to assess from existing information the extent to which
the organizations surveyed understand the implications of the
impending growth. Variations in definitions of terms and in
information regarding local growth projections may limit the comparability
of some of the responses. Any interpretation of the results will
have to be measured against the possibility that respondents have
assigned different meanings to terms such as "growth," "impact,"
"gervice," "need," "demand," and "resource."

Demand for New Services

There is also the question of demand. Demands for services

in this predominantly rural area have not been very heavy to date,

and it is likely that service organizations expect this trend to
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continue, However, there is considerable evidence to suggest

that with a significant influx of new residents, the demand for
services will increase out of proportion to the number of new
residents. Demands among the long-term residents of the area

have been substantially lower than those of newcomers. In addition,
many services once provided on an 1ﬁformal basis by members of the
community will undoubtedly have to be provided more formally as

the population expands.

Very little is known about the tastes and preferences of the
expected inmigrants. There 18 some basis to suspect that newcomers
will demand different as well as more services, since many of them
will come from areas that are larger and more cosmopolitan and
provide more services than the Great Plains communities. This 1is
certainly an issue of great importance. Unfortunately, it is also
one wvhich has not been adequately addressed. No one knows who
these new people will be and what they will be 1like.

Conclusion

In short, it is not clear just what the impacts of coal
development on non-governmental services will be, but it is
probably safe to say that there will be some severe strains on
the system. How to alleviate these strains is likely to become
an important issue. Should the government step in to help plan?
Or, should it provide or help provide the actual services, such as
housing and health care? What about the short-term impact of the
construction workers? Who will provide for them? In the long rum,
ansvers to these and other questions will determine, in part, how

well the conmumnities in the NGPRP area adjust to coal development.
157




Discussion Draft
NGPRP - 6/74

Further Research Needs
The work accomplished to date on non-governmental services has
been very limited in scope. Additional research is needed in several
areas before sound decisionmaking can be assured. The following
are deemed to be among the most important of these:

1. The geographic pattern of service availability should
be studied and documented.

2. People who actually receive the services should be surveyed
to determine whether their opinion of the adequacy of
services coincides with opinions expressed in the survey
of service providers.

3. More information is needed on the socio-demographic
characteristics of the inmigrant populations. As
mentioned above, it is likely that these people will
have service demands significantly different from those
of existing resident populations.

4., Other areas which have experienced large, rapid population
influxes (such as the ABM missile sites) should be studied
to determine whether any parallels or conclusions can Pe
drawn.

S. Some attention should be given to the question of what,
1f anything, governments should do to aid impacted
coommnities in relieving strains on .non-governmental

gervice delivery systems.
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OVERVIEW

With the advent of coal development as an issue, the Northern
Great Plaing area has suddenly acquired a new importance. America
needs energy, and this region has the resources to supply it. Ultimately,
our society must face the questions of economic, social, and
environmental trade-offs associated with coal development. People
of the Northern Great Plains have some particular concerns. A
vigorous and healthy economic environment is important to their
welfare; so, too, are the characteristics of the area that originally
made it a desirable place in which to live, These people will be
vitally affected by decisions about how, for whom, and at what
external cost the area's natural resources are to be utilized.

Coal development is an essentially "human" activity in all
respects; and whatever its results, changes are really only impacts
insofar as they affect people. This is not to say that such
development will have no effect on fragile ecologic systems. However,
there are two points of note. If there were no people, there would
be no coal development, and hence no impact. Furthermore, if there
were no people to observe the effects of stirp mining and attendant
industrialization, there would be no one to care. ''Impacts' imply
that someone does care. The smoke from the electrical generating
plant is not important: the effect of that smoke on people and
their lives and perceptions is important.

The people of the Great Plains region no doubt recognize the
apparent economic opportunities of coal development. They are,

however, less sure of their ability to determine acceptable rates
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of resource development. Additionally, it is becoming apparent
that many feel they have no decisionmaking power. These people
fear that the region is small and unimportant, compared to the
larger forces of industry and national government. They fear
that if these forces wish to extract and use the coal, they can
and will to whatever extent they desire, regardless of the feelings
of the inhabitants of the area. This is an extremely sensitive
issue; people want to control what happens to them. There can be
no denying that with rapid energy resources development in the
Northern Great Plains, more of the decisions that affect the
local people will be made outside the region, by both governments
and industry, by people who need not be responsive to local
interests or wvalues.

Coal development presents a regional problem insofar as it
will affect localities over a wide geographic area. Nonetheless,
it is the locality--the local people and institutions--which will
have to face this problem and resolve the issues. It is doubtful
that many of the localities in the Great Plains region are really
prepared to do this.

Americans probably do not know how to deal confidently with
a development of such magnitude. As a society , we have developed
a deep-rooted belief in the sanctity of growth. At the same time,
we have developed a great deal of faith in planning. We are now
at a point where we need to ask ourselves some fundamental questions:
Do we really want or need growth? If so, what type? Should we

plan? For what? For whom? By vhom? According to whose standards?
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Or, can we plan? The validity of the answers to these and other
questions will determine, to a large degree, the.success with
which we answer the challenges.

Finally, it must be remembered that uncertainty is a fact of
life when dealing with people. The human organism is amazingly
complex. Any social analysis must be done with this in mind.

Such analysis seeks to add understanding and knowledge; but as
long as we deal with such a complex organism as man, we will never

know everything.
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REFERENCES

I. Work Group Supporting Documents;
Available in NGPRP Public Repositories

Bickel, David, and Clark Markel. ''Western North Dakota High
School Senior Profiles,' Cooperative Education Program and
Experimental College, Minot State College, Minot, N. Dak.
April 1974.

Abstract. A questionnaire designed to measure student attitudes
towvard coal development and post-graduation plans was administered
to 1,500 randomly selected students in 28 counties in western

North Dakota. Students ranged in age from 16 to 19 and both sexes
were almost equally repressented. Most students were long-term
residents of the State and their present school district, with
residency times being slightly longer for students from counties
with relatively high population. Forty-four percent of the
students were from families that receive some income from
agriculture. Of these 70 percent own, operate, and live on their
farm or ranch. Most students, 68 percent, plan to seek some form
of post-secondary education as opposed to the 6 percent planning to
enter agriculture directly. Five of the students plan to enter

the military service and an additional 5 percent some other
occupation. Students indicated a preference for college programs
as opposed to vocational or technical training, although 80 percent
indicated that 2 years or less is the ideal time to spend in post-
secondary training. Less than 5 percent of the students or their
families were directly associated with energy industries. When
plotted on a State map, similar attitudinal configurations
characterize attitudes toward coal development, immigration into
the region, and restrictions on national use of State resources.
More negative attitudes toward coal development occur in the Little
Missouri Valley area of southwestern North Dakota, than in areas

to the north and east. Students from southwestern North Dakota
were also more inclined to question the value of immigration related
to energy development and the development of resources for utilizatiom
outside the State.

Bureau of Indian Affairs in cooperation with the Tribes of the
Northern Plains. "Indians in the Northern Great Plains; anticipated
Socio-Economic Impacts of Coal Development," Billings, Mont. April 1974.

Abstract. This paper (1) describes popuwlation and resource base
of Indian tribes and people in Northerm Great Plains, (2) projects
socio-economic impact of coal development at two probable levels
of coal development on Crow Indian reservation in Montana, and

(3) summarizes needed action to mitigate possible disbenefits.
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Bureau of Reclamation, Billings, Montana and the Center for
Interdisciplinary Studies, Mont. State Univ., Bozeman, Mont.
"The Anticipated Effects of Major Coal Development om Public
Services, Costs and Revenues in Six Selected Counties." April 1974.

Abstract. The section of the report dealing with service needs,
providers, and specific recommendations regarding service needs was
the responsibility of Don Patterson in consultation with Anne S.
Williams, both of the Center for Interdisciplinary Studies at
Montana State University. The sections dealing with populatiom,
cost for governmental physical infrastructure and services, govern-
ment revenues, and disparities in time and place of revenue and
service were the responsibility of Edward L. Leland with the
assistance of William E. Crosby and Derwood C. Mercer, Bureau of
Reclamation.

The report deals with the effects of three levels of coal development
on government service requirements, providers, and delivery systems
and their costs. Estimates of revenues and availability to localities,
States, and Federal Government were made. Disparities in time and
place of revenue and service are discussed.

Carnes, Sam, with H. Paul Friesema. "Urbanization and the Northern
Great Plains," Center for Urban Affairs, Northwestern Univ.,
Evanston, Ill. April 1974.

Abstract. This study, based upon a review of the relevant academic
literature, attempts to identify the major impacts of industrialization
and urbanization upon the social economic, cultural and political
systems of small rural towns in the Northern Great Plains. It was
found that the specialization and differentiation of interests,
associations, and dependencies that accompany industrialization

and urbanization have major impacts upon the individual, the family,
inter-group relations, religion and the church, the community press,
crime and social disorder, local governments and their leaders,

and the economy. This report makes only comparative, 'more than/less
than"” kinds of statements about the various impacts, and perhaps
raises more questions than it answers.

Dalsted, Normam L., F. Larry Leistritz, Thor A. Hertsgaard. "Energy
Resources Development in the Northern Great Plains: A Summary of
Economic Impacts,"” Dept. of Agr. Econ., N. Dak. State Univ., Fargo,
N. Dak. April 1974.

Abstract. The report summarizes the economic impacts of three energy
development alternatives (the NGPRP Scenarios) for the Northern
Great Plains. Economic i{mpacts are summarized for the principal
impact areas of North Dakota, Montana, Wyoming and Nebraska. The
effects of development on employment, population and the economic
wellbeing of area residents are summarized. The impact of energy
development on agriculture also is discussed.
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Dalsted, Norman L., and others. "Economic Impact of Alternative
Energy Development Patterns in North Dakota," Dept. of Agr. Ecom.,
N. Dak. State Univ., Fargo, N. Dak. April 1974.

Abstract. The report summarizes the economic impacts associated
with the three development scenarios, provided by the National
Energy Consideration Work Group, NGPRP, as related to North Dakota.
The economic effects of development alternatives are analyzed with
respect to changes in gross business volume, employment, population,
and personal income.

Farber, John P. and Newton, Charles G. "Anticipated Energy Resources
Development Impact on High School Youth in Converse County, Wyoming,"
Office of State Federal Relations, State of Wyo. April 1974.

Abstract. This study of 473 students in the high schools of the
towns Glenrock and Douglas attempts to identify how youth would
view the effects of coal development impact on their lives related
to the following areas: (1) leisure time; (2) jobs, career planning
and education; (3) authority; and (4) community activities. It

vas found that the students generally predicted changes in their
1life styles consistent with known transpositions in "boom-town"
situations. This study shows not only current resources available
.to youth; it also identifies contemporary youth problems as well

as probably future resource needs and problems subsequent to impact.

French, Cecil L. "Attitudes of Johnson County, Wyoming, Residents
tovard Selected Aspects of Their Environment," Lakehead Univ.,
Thunder Bay, Ont. Can. April 1974.

Abstract. A probability sample of 100 residents of Johnson County,
Wyoming were questioned regarding their attutide toward their natural
environment and its possible utilization. The important findings
were:

(1) Almost all, regardless of occupational category, were
preservationist minded.

(2) 1In order of developmental preference, tourism vas
first, mining second, and logging third.

(3) Ranchers were slightly more "developmental" minded
than persons in other occupational categories.

This study seems to refute some of the assertions of major theorists
in the area of envircnmental and wildernism studies in that upper
vhite-collar persons do not predominate in displaying greater
"preservationist"” ideology. The implications for decisionmaking
are noted.
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Graham, Robert. "Economic Profiles of the Northern Great Plains,"
Regional Economics Division, Bureau of Economic Analysis, U.S.
Dept. of Comm., Wash., D.C. October 1973.

Abstract. The economic profiles show for the Northern Great Plains
and for each of its seven subregions a detailed economic picture
covering selected years from 1950 to 2000. Included are population,
employment, per capita income and total income, with the latter shown

separately for each of 34 industries. A brief description is included
for each area.

Institute for Social Science Research, Univ. of Mont., Missoula,
Mont. "A Comparative Case Study of the Impact of Coal Development
on the Way of Life of People in the Coal Areas of Eastern Montana
and Northeastern Wyoming," April 1974,

Abstract. The six-member research team was headed by Dr. Raymond L.
Gold, Director of the Institute. The report is an ethnographic
study of the views, thoughts, feelings, and reactions of residents
living in two selected coal areas of the Northern Great Plains,
focusing on the towns of Colstrip and Forsyth in Montana and on
Gillette in Wyoming and their surrounding vicinities. Persons
interviewed included ranchers and various groups of established town
residents as well as newcomers. The report seeks to present how
different groups of residents in the study area are reacting to ceal
development and what they perceive to be the differential impact

of coal development on their lives.

Lemmerman, Kathe L. "Columbus/Noonan Study,' Experimental College,
Minot State College, Minot, N. Dak. April 1974,

Abstract. This study addresses itself to the question, '"What
happens to a coal town when the mines and/or power plants close?”
Coal development and decline have played a significant role in the
North Dakota communities of Columbus and Noonan. The area has
experienced underground and strip mining, small independent and
large-scale mine operations, mining before and after the passage

of reclamation laws, coal-generated power plant development, lignite
aggregate plant development, and mine and power plant closings.
There has been little conflict between agriculture and mining; the
two have existed in the area since its settlement. The population
profiles of the two communities differ markedly from that of the
region and the State. The coal industry in the area helped offset
the population decline caused by people leaving the farm from 1920
to 1960, and the coal industry and power plant closing in the 1960's
in all probability caused the extensive decline after 1960. Various
segments of the commmities have been affected by the scarcity of
human resources. The market and trade sectors of the two towns have
experienced extensive decline. Governmental and nongovernmént services
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have been adversely affected by coal mining and population decline.
There is considerable resentment toward State and Federal Government;
the residents feel government is not responsive to the needs of
small commumities. However, even though the coal industry has
declined in the area, the residents have retained quite positive,
realistic attitudes toward coal development in the State and the
region.

Leholm, Arlen, F. Larry Leistritz, Thor Hertsgaard. 'Local Impacts
of Energy Resources Development in the Northern Great Plains,"
Dept. of Agr. Econ., N. Dak. State Univ., Fargo, N. Dak. April 1974,

Abstract. The report summarizes progress to April 15, 1974, and
presents a work activity schedule for further study efforts. The
report is preliminary and does not reflect any results. The material
is presented in four sections: Section I is a physical description

of the study area. Section II describes the socio-economic character-
istics of the study area (Mercer, McLean, Dunn, and Oliver counties

of North Dakota). Section III relates the NGPRP development scenarios
to the study area. Section 1V is a time scheduled workplan by major
study objectives.

Matson, Roger A., and Jeannette B. Studer. "Energy Resources
Development in Wyoming's Powder River Basin: An Assessment of
Potential Social and Economic Impacts," Water Resources Research
Institute, Univ. of Wyo., Laramie, Wyo. April 1974.

Abstract. This report contains population and employment pro-
jections for the Powder River Basin of Wyoming based on the speci-
fications of scenarios developed by the NGPRP National Energy
Considerations Work Group. Projections were made for the entire
Powder River Basin and then disaggregated to obtain projectioms
for the eight counties discussed in this report, such as income
levels, income distribution, migration levels, skill requirements
and general areas vhere problems may develop due to increased
energy development.

McCaw, Sandy. '"The Governmental Services Impact Study of Overlapping
and Conflicting Jurisdictions in the NGPRP Impact Area," Office of
Economic Opportunity, Region VIII, Denver, Colo. April 1974.

Abstract. This report outlines the overlapping and conflicting
jurisdictions that exist in the NGPRP impact area. Information
was obtained from the Denver Office of Economic Opportunity's
participation with the Mountain Plains Federal Regional Council in
its effort to improve the administration and management of Federal
assistance to the local and State organizations in Region VIII.
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McCaw, Sandy and Robert Turner. '"The Non-Governmental Services

Impact Study," Office of Economic Opportunity, Region VIII, Denver,
Colo. April 1974,

Abstract. This report summarizes the findings and interpretations
of the non-governmental services impact survey conducted by the
Regional Office of Economic Opportunity in Denver, Colorado. The
survey sought responses fwom more than 1,250 profit and non-profit
organizations and agencies in the 56 county impact areas of Montana,
Wyoming and North Dakota.

Most organizations contacted by the surveyors believe that they
have sufficient income and other resources to provide the services
for which there is a demand. Most organizations have room for
modest growth within their present physical plants, and a vast
majority of organizations believe that they are now meeting the
current demands of services they offer in their area. Some
organizations are experiencing difficulties in recruiting qualified
staff, but no organizations report cutting back on services because
of lack of either resources or staff. Most organizations indicated
that they had not "formally" planned for expansion of services;
however, a vast majority of organizations surveyed indicated that
they could expand their services in proportion to the growth of

the population, and a significant majority of these organizations
are nov in the process of expanding services. Slightly less than
half the respondents found that there was an increased need for
non-governmental services in the NGPRP area.

Meissner, Tom. "Present and Projected Social Impact Resulting from
Coal Development in Seventeen Eastern Montana Counties," Action
for Eastern Montana, Glendive, Mont. April 1974,

Abstract. This supporting document centers around its first two
recommendations listed on pages 25 and 26. These recommendations
state that (1) communities or counties should establish a "Coal
Avareness Committee" in order to facilitate public awareness and
then to plan for possible impact; (2) energy companies should be
required to prepare a Social and Economic Impact Statement in
order to allow communities time to prepare for the social impacts
of industrial expansion.

The support document is developed around the local level. A

discussion of psychological effects of crowding is considered. The
importance of coordination and cooperation is stressed.
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Polzin, Paul E. '"Projections of Economic Development Associated
with Coal-Related Activity in Montana,'" Bureau of Business and
Economic Research, Univ. of Mont., Missoula, Mont. Jan. 1974.

‘Abstract. This study begins with background data concerning
population, employment, and income for current residents in a
‘seven—-county area in southeastern Montana. Indians, the major
racial minority, are also examined. The three scenarios prepared
by NGPRP were then used to project the economic changes which will
take place resulting from coal-related employment. Specific pro-
jections for population, employment (direct and indirect), income,
and migration were prepared for 1980, 1985, and 2000, under each
scenario. Given these projections, several issues (such as economic
stability and income distribution) are discussed. There is also
a short section describing methodology.

South Dakota Planning Bureau. ''Some Impacts on South Dakota of
Coal-Related Development in the Northern Great Plains,' State
Planning Bureau, Pierre, S, Dak. April 1974,

Abstract. This brief paper identifies concerns to the State of
South Dakota of both potential "primary" impacts from strip mining
in Corson, Dewey, Harding and Perkins Counties, and more importantly
the ''secondary" or second-round impacts on South Dakota which may
result from coal related development occurring in Wyoming, North
Dakota, and Montana.

Particularly, it addresses potential effects surrounding siting

of energy conversion facilities, downwind atmospheric effects of
neighboring facilities on the Black Hills area, downstream effects
on both water quality and water quantity from adjoining States,
effects on ground water and ground water recharge areas in South
Dakota resulting from mining Madison Formation ground water, effects
of increased recreation pressure on the Black Hills, regional economic
effects on the Rapid City trade area, and potential effects from

the routing of transmission lines, gas pipelines, slurry pipelines
or unit trains across South Dakota. While some regional baseline
data are presented, it was not possible to address these secondary
impacts analytically at this time as data on primary impacts on
North Dakota, Wyoming and Montana are only presently becoming
available.

Twomey, James P., and Peter G. Kuh. '"Governmental Programs,

Resources and Regulatory Powers Available to Assist Localities

During Coal Development,” U.S. Dept. of Housing and Urban Development,
Region VIII, Denver, Colo. April 1974.
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Abstract. This report was prepared under Contract (H-3678) to the
U.S. Department of Housing and Urban Development's Region VIII
office. For purposes of this study the authors concentrated on
seven counties in Montana, eight in Wyoming, ten in North Dakota,
eight in South Dakota and three in Nebraska.

Based on local visits, interviews, and available literature, the
authors delineated two types of people in the coal development

areas and programs to assist them.  These people are: (1) lomg-
time residents of the area, and (2) newcomers employed during the
construction phase or permanently employed in coal development
activities. The report breaks out 17 problems related to the

first group, and 12 for the second. For each problem, the situation
is described, one or more recommendations listed and a rough estimate
made of costs and revenues related to the recommendations.

White, Warren. 'Impacts of Northern Great Plains Coal Related
Development on Nebraska,' State Office of Planning and Programming,
Lincoln, Nebr. April 1974.

Abstract. The report summarizes the impacts of thermal electric
generating developments in a three county area in west central
Nebraska. The report is preliminary and does not reflect any
results. Material is presented in four sections:

Section 1. Historic base line data.

Section 2. Describes impacts associated with Scenario 1
impact levels.

Section 3. Estimates the impacts of Scenarios 2 and 3
development levels.

Section 4. A more recent appraisal of accelerated electrical

generated developments based upon industry time
tables and development levels.

II. Other References

Bailey, Robert, Coordinator, Northern Cheyenne Research Project,
correspondence to Prank H. Osterhoudt. April 1974.

Bowes, John, and Keith R. Stamm. "Communication during Rapid
Development of Energy Resources: A coorientation Analysis."
Paper presented to the 1974 meeting of the International Communication
Association. Grand Forks: Univ. of N. Dak., Communication
Research Center. April 1974.
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Callahan, John C., and Jacqueline G. Callahan. '"Effects of Strip
Mining and Technological Change on Communities and Ngtural
Resources in Indiana's Coal Mining Region." Research Bull. No. 871.
Lafayette, Ind.: Purdue Univ., Agr. Exp. Sta. Jan. 1971.

Council on Economic Priorities. '"Leased and Lost: A Study of
Public and Indian Coal Leasing in the West," Economic Priorities
Report, Vol, 5, No. 2. 1974.

Bureau of Indian Affairs. 'Crow Ceded Area Coal Lease Westmoreland
Resources Mining Proposal.” Billings, Mont., Planning Support
Group. (Final Envirommental Impact Statement.) Jan. 1974.

Mineral Resources Work Group, NGPRP, 1974.

National Energy Considerations Work Group, NGPRP, 1974.

Nellis, Lee. "What Does Energy Development Mean for Wyoming? A
Community Study at Hanna, Wyoming." Laramfe: Univ. of Wyo.,
Office of Special Projects.

Nez, Georga, and Douglas L. Mutter. 'State Land Use Legislation
Reconsidered." Regional Planning Council, Federation of Rocky
Mountain States, Sept. 1973.

Statement from the Northern Cheyenne Landowmers Association,

Lame Deer, Mont., Presented at hearings held by U.S. Senator
from Mont., Lee Metcalf, in Billings, Mont. April 1974.
Surface Resources Work Group, NGPRP, 1974.
Toffler, Alvin. "Puture Shock." New York: Bantam Books. 1970.

U.S. Department of Commerce, ''Statistical Abstract of the
United States." 1972.

U.S. Department of Health, Education, and Welfare Public

Health Service, "Health Resources Statistics. Health Manpower
and Health Facilities, 1969." Gov. Print. Off., Wash., D.C.
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APPENDIX

I. Listing of Study Area Counties, by States

All counties—Socio-Economic and Cultural Aspects Work Group Study
area.

Designated**--Case study eounties, Bureau of Reclamation (1974);
analysis of government revenues and services.

Designated® or *t—-Areas called Principal Impact Areas or Impact

Areas
Montana
#%], Big Horm 13. Custer 48. Thurston
2. Carter 14. Dakota 49. Washington
*#3., Custer 15. Dawves 50. Wayne
4. Daniels #16. Dawson 51. York
5. Dawson 17. Deuel
6. Fallon 18. Dodge North Dakota
7. Garfield 19. Douglas
8. Golden Valley 20. Garden *¥1. Adams
9. McCone 21. Grant #2, Billings
#10. Musselshell 22. Hall 3. Bottineau
#11. Powder River 23. Hamilton %4, Bowman
12. Prairie 24. Holt 5. Burke
13. Richland 25. Hooker %6. Burleigh
14. Roosevelt *#26. Keith 7. Divide
#%]15. Rosebud 27. Keya Paha #8. Dunn
16. Sheridan 28. Kimball *9., Emmons
#17. Treasure 29. Knox . #10. Golden Valley
18. Valley 30. Lancaster #11. Grant
19. Wibaux #31. Lincoln #12. Hettinger
20. Yellowstone 32. Madison *13. Kidder
33. Merrick 14. McHenry
Nebraska 34. Morrill 15. McKenzie
35. Perkins *16. McLean
1. Antelope 36. Pierce ®%17. Mercer
2. Banner 37. Platte #18. Morton
3. Blaine 38. Rock 19. Mountrail
4. Box Butte 39. Sarpy *%20. Oliver
5. Boyd 40, Saunders 21. Pierce
6. Brown 41. Scotts Bluff 22, Renville
7. Buffalo 42, Seward #23. Sheridan
8. Cass 43. Sheridan *24. Sioux
9. Cherry 44. Sherman #*25. Slope
10. Cheyenne 45. Siox %26. Stark
11. Colfax 46. Stanton 27. Ward
12. Cuming 47. Thomas 28. Williams
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South Dakota

1. Bennett 14. Washabaugh
2. Butte 15. Ziebach
3. Corson

4., Custer omin

5. Dewey

6. Fall River #%]. Campbell
7. Harding *2, Converse
8. Jacuon *3. ‘crOOk

9., Lawrence ®*4, Johnson
10. Meade *5. Natrona
11. Pennington #6. Niobrara
12. Perkins #%7, Sheridan
13. Shannon *8, Weston

I1. Minority Reports

The following are exact copies of minority reports as they were
submitted. All organizations associated with Work Group F between

April 1973 and June 1974 were contacted and given the opportunity

the work group report. The only criteria for inclusion of a

minority report below was that it must have been submitted by

an organization.

1. Northern Cheyenne Research Project, June 11, 1974

2. Institute for Social Science Research, July 9, 1974
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Northern Cheyenne Research Project

Lame Deer, Montana 59043
Phone (408) 477-6424

June 11, 1974

Re: Socio-Economic and Cultural Aspects of Potential Coal D-nlornt in
the Northern Great Plains - Report of Work Group F - May 197
Northern Great Plains Resource Program

To Whoa it may Concern:

Persons using this report or any previous or subsequent drafts and
reports are highly cautioned to withhold judgement upon the Northern Chey-
enne Nation regarding its motives, intellect, unity, desires and potontm
for growth in knowledge and ability to compete with vested interests in
respect to ccl development whether in litigation, land use plamning,
financial matters and most important issues of principle and morality
vhich affect the health and well-being of Cheyenne people and fellow
United States Citizens.

The fear is here expressed that this report and others will fall into
the hands of people who in their consuming haste to turn the dollar
wvhether by speculative holdings, environmental cosment or wasteful ex-
ploitation because of increased stockholder earnings pressure, will
employ these incomplete, inconclusive, incoherent facts and-figures
assumptives and generalizations in justification for overruling the
Northern Cheyenne Nation due to the apathetic manner in which we are lumped
with other Indian and non-Indian entities in this and other reports of
the Northern Great Plains Resource Project.

The last offering of this reviewer dwelled briefly on the lack of
comparative information on deposits, locations, evaluation, land base
and plant and mine siting activity and projections. No significant amount
of coherent information has been added to clarify these points.

This reviewer was hard pressed to obtain a copy of the Mineral Work
Group Study Report in order to further verify this glaring point of
departure from reality. When a copy was obtained it did not contain
maps to vhich the text referred. These maps would point up the urgeat
need of more comprehensive work om the Northern Cheyenne Reservation
far above the comments utilized which concerned the Crow Nation only
but alluded to all tribes supposedly involved.

Another area which was negiected to an alarming degree was in regard
to the Epidemology that Industrial pollution engenders. E.G. two interns
and one paramedic handled an outpatient case load for the Northern Chey-

enne of 19,000 during F Y 72.
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. This is one indicator towards the general health and longevity
pattern which is approximately one-half of the national average.

Add air and water pollution to this not only from industry but from
the influx population without significantly upgrading Indian health
factors and you could have an outbreak which would decimate our
population much akin to but more rapidly than the problems which beset
Japan with the advent of heavy industrialization, due to the pollution dis-
persion factors inherent to landlocked areas.

Currently our forest is the largest producer of income and employ-
ment affecting the most people. According to a report for the U. S. Envir-
onmental Protection Agency in April of 1971 by the Air Pollution Con-
trol Offince Research triangle Park, North Carolina Publication
APTD - 0656 Section 1, page 7 paragraph 4, "Since many of the symptoms
exhibited by the affected trees were characteristic: of sulpher dioxide
fumigations and since damage was seemingly greater at locations nearer
the Mt. Storm Power Station, it seemed logical to conclude that the
station caused at least part of the damage." Can we expect thies to
happen on the Northern Cheyenne Reservation?. Can this type of research
be applied to us?

To conclude in historical perspective, is this the same type of
report that wvas sent back to Washington, D.C.. by General George Armstong
Custer concerning the Gold in the Black Hills which caused the Cheyenne
people such greif one hundred years ago? ]D
‘.EBill Parker

" Northern Cheyenne Research
Lame Deer, Hont.
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Minority Report.-on a Comparative Case Study:
An Bmpirical Approach

Prepared by
Institute for Social Science Research

University of Montana
Missoula, Montana

The following is a summary of the views, thoughts, feelings,
and reactions of people living in the coal areas of eastern
Montana and northeastern Wyoming regarding the impact which
coal development is having on these residents' way of life.

The ethnographic method used in this research does not seek

to evaluate why such views of and reactions to development are
held nor to verify that reported difficulties and situations
have staﬁistical substantiation; rather, it is concerned with
verifying that what area informants report they believe or feel
is consistent with what other locals generally regard as social
fact. The following paragraphs summarize the issues involved
from the points of view of all known groups of residents in
the study area.

This summary is based upon three hundrgd intensive inter-
views with carefully selected informants from Colstrip and
Forsyth, Montana, including the Decker-Birney-Ashland area;
from Gillette, Wyoming;'and, to a much smaller extent, from
Stanton, North Dakota. Interviews were conducted from October
1973 through May 1974 using « sociological sampling approach,

which enlists the help of informants in identifying and locating
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persons locally thought to be good representatives of various
groups and points of view of interest to the research. The
research focused upon the views and reactions of both land-
‘owners and townspeople in the study communities and surrounding
vicinities. The latter informants represent a variety of
occupations and professions, including government officials,
merchants, store employees, land brokers, financiers, health
professionals, welfare workers, students, educators, laborers,
engineers, housewives, clergymen, tribal representatives, law
enforcement personnel, senior citizens, newsmen, and lawyers.
Aside from the schools, however, the biggest social impact to
date was found to concern ranchers.

Changes in the way of life of residents in the coal areas
of eastern Montana are already taking place. These changes
include shifts in the selection of friends, strains in com-
municating with friends and neighbors of longstanding, the
making of social class alignments previously considered unim-
portant, a shift in the established power structure from the
ranchers to the new mining industrialists, the need to live
with constant and increased uncertainties for which planning
is virtually impossible, a keen interest on the part of some
merchants and businessmen in immediate monetary gain, the need
to accommodate to the invasion and requirements of newcomers
who subscribe to foreign life-styles and value systems, and
loss of « sense of community. The same pressures of rapid

growth are also being felt in Gillette, but its background
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and orientation are affording this city the opportunity to
cope with these exigencies with less strain. At preseat,
coal development appears to be having much less effect on the
residents' way of life here than it is in the two Montana
towns, primarily because Gillette is already somewhat indus-
trialized from relatively recent oil activity.

Gillette lacks the sense of community which until recently
has always been good in Colstrip and Forsyth.1 Now, however,
the latters' sense of community is definitely breaking down,
especially in Colstrip where the proportion of newcomers to
established residents is greatest. The sudden intlux of new-
comers throughout the area is affecting every quarter of
established town life. Law enforcement, health care services,
the churches, and especially the schools are feeling the pres-
sures of increased population. Locals in all three towns are
fearful of rising taxes to pay for the expanding and immediate

social needs created by developnent.z Residents are also

1Gillette's sense of community changed with the influx of
oil people. Also, tending to have bigger, more isolated ranches
and thus to be more self-sufficient, Wyoming ranchers have over
the years been less given to neighboring and to developing inter-
dependencies of the type seen in and among family owned and
operated ranches of Moantana.

zAlthough there will be considerable tax money forthcoming
from the extraction of coal, a lag of two or three years is
anticipated before the bulk of this money will be available
locally. Even so, some fear that the new demands for increased
governmental, educational, and social services may exceed the
new monetary supply; thus coal development may not pay its own
way after all. Speaking of the school situation, one informant

commented:
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experiencing that friends and neighbors need each other less
and less as the arrival of various new goods and services is
making people less dependent on their neighbors and on being
neighborly. It seems evident that coal development will
severely threaten the viability of the ranching culture wher-
ever mining (or related energy development activities) occurs
because of the strains it creates and the tactics it employs.

Coal and power companies have put landowners in the
position of playing unfamiliar roles, especially in Montana
where little or no industrialization of rural areas has
occurred. Ranchers are poorly prepared to dicker and tend to
get takeh. They use nonadversarial values in negotiating,
whereas companies are playing adversarial roles with great
facility. Ranchers, who for the most part view the corpora-
tions as amoral, cold-blooded, and motivated more by profit
than anything else, are at a great disadvantage in dealing
with the companies, which have better information, trained
and experienced staffs, and an operational ethic suited to
treating landowners as exploitable natives.

Mining companies make fools of us. They always lie

about what they're intending to do and how much of

if they intend to do. They are sneaky, deceptive,

and so on. They get you to sign easements through
lying and then it's too late to get a fair deal.

The percent of net proceeds tax paid the county has been
reduced, with the balance going into the state general
fund. Property taxes are paid and then redistributed on
the basis of population for equalized school foundation
funding. Consequently, no so-called "impact" money is
made available to the affected counties.
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Ranchers have no estahlished information channels in which
they can fully trust and believe. Too, ranchers persist in
looking at land propositions mainly or entirely in an agri;
cultural rather than ihdustrial,frame of reference, putting
themselves in a« very vulnerable position in negotiations.
Companies take advantage of their knowledge that ranchers
tend not to discuss land negotiations with each other because
the latter are such go-it-aloners, reflecting the Western
traditions of not openly passing judgment on how neighbors
manage their land and cattle, of not discussing details of
personal business matters with éach other, and of not imposing
one's views on others. Divide-and-conquer tactics, pincer
movements, and the like can thus readily be used on ranchers,
whose highly successful adaptation to the special demands of
raising cattle in the West has left them very vulnerable tb
industrial or comparable socioeconomic interventions which
can be coped with only through being capable of managing
tgndencies toward massive and rapid life-style change;.

In Wyoming, ranchers had already begun to develop a
detachment from their land before the oil boom there occhrred.
Ranches were big, had employees, and were businesses which
were very demanding and not always financially productive;
0il lease money brought a new dimension to the alienation from
the land which had already started. Land ties were further
shaken by oil and are now in danger of being entirely severed

by coal. Unlike in Montana, where love of the land is still
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widespread and evident and where people want to hold on to
these ties, love of the land here is in process of becoming
a thing of the past.3
Coal development does not constitute a burning issue for
most old-time townspeople interviewed in Forsyth and Gillette.
Either their lives are not directly affected by it or what ill
effects they do anticipate, such as air pollution, are not
feared to grow to an intolerable magnitude. For the most part
locals are happy with the economic benefits which have accom-
ﬁanied development and do not feel that their way of life has
changed all that much--nor is it expected to unless the pop-
ulation influx really becomes huée, which to date it has not.
Most of us would not want our way of life to change
very much. If there is a large expansion, it could
;::ig?sly affect us. The effect so far is not very

Life is pretty much as it has been--same old friends
[and social circles].

Locals are concerned about obtaining an adequate number of pro-
fessionals, particularly physicians and dentists; maintaining

a school system whose quality of instruction will not be eroded
in the face of rapidly increasing numbers of new students; and,
especially in Montana, safeguarding the area water supply,
which is widely feared to be inadequate for meeting projected
demands. With the exception of increased prices and taxes,

which have created a special hardship for those on fixed

3One Montana rancher commented, "The very best that
industrialization can offer is some extra money, which is too
bad because, for people like me, land guarantees happiness,
dollars don't."
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incomes, the social impact on townspeople so far has not been
particularly unpalatable. Second thoughts about development.
are growing, however. '"Where will development stop?" and

"We are paying for our own destruction!'" were comments often
voiced as informants considered the costs and pressures attend-
ing development.

For the most part, newcomers have not been accepted into
the established social structure. Both they and locals tend
to stay apart because of their differing values, interests,
and commitments. As one informant viewed the situation,
"Development always brings in a lot of riffraff." Newcomers
who have common interests get together among themselves, and
some have managed to make friends with locals and become
accepted.. Social life for most newcomers at Colstrip is
characterized by a great deal of boredom, simply because there
is so litfle for strangers to do in s small town, especially
when one has no private land requiring attention. The lack
of housing available and of land to buy is widespread through-
out the study area, making living conditions difficult for most
newcomers, who find themselves with virtually no alternative
to crowded trailer parks or camp sites. There is little
privacy or neighboring. They are situated like urban tourists
in an unfamiliar rural world, with many resentful of local
attitudes toward them:

The locals resent our not paying taxes. Well, they
won't let us have any land to have a house on which

to pay taxesl
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Planning for the overall impact of coal development has
been difficult in most instances, especially in Montana where
specific projections of future industrial activity and pop-
‘ulation growth are evidently not available or have not been
made public. There is widespread receptivity to coal devel-
opment in the Gillette area but not so much so in the Montana
towns, which have much less interest in becoming industrialized
communities and where a much smaller number of newcomers is
expected to stay for an extended period of time.4 Gillette
is being favored with a wide variety of new people who have
diverse interests, commitments, and skills, whereas most of
the new residents in Montana are presently engaged in con-
struction work which will be of a relatively short duration.

People in Gillette for the most part have already accepted
industrial development as the emerging dominant economic mode.
They have, on the whole, profited from oil development while
experiencing minimal damage to land surface. Although the
life-styles for many have changed drastically since the begin-
ning of the oil boom, the activity has now leveled out and
people are saying, "We handled it and we have benefited from
it." Coal development is seen by many as similar to oil
development except that it will be less sporadic and over-

whelming and it will be more controlled. Also, Wyoming land-

‘It has been reported that the number of newcomers at
Colstrip will drop from 1,500 to 150 when construction ends
and plant operation begins (Billings Gazette, 17 March 1974).
Of the 83 who will be manning plants one and two, 20 have
already arrived (as of April 30, 1974).
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owners feel they are now somewhat experienced in leasing;
handling it or the sale of their property is not as threat-
ening or discouraging as it is for Montana ranchers. As a
group, the latter are much less favorably inclined toward
development than are their Wyoming and North Dakota counter-
parts, who are more apt to desire the ec;no-ic benefits to be
gained even in the face of the "people pollution" and the
changes in life-style which would accompany projected, large-

S As such, it would seem that any

scale industrialization.
further development should be limited to the clearly receptive
parts of North Dakota and Wyoming until the impact of pres-
ently authorized activity in the study area is known.

Some informants have noted that power companies nation-
wide have been quick to ask for increases in rates to offset
the recent trend in reduced power consumption, confirming
their suspicions that the energy 'demands' the companies have
been citing as reason to develop Western coal are more created
than real and are an excuse to seek more profits rather than
to alleviate a true crisis situation. It seems that while
the public is being asked to sacrifice and conserve energy,
the companies consider that they should be exempted from
bearing any part of the hardship, least of all through reduced

earnings. Also, because so much or the energy to be generated

through coal development will be going to people on the West

SIt is the researchers' observation that few realize what
all-out development really entails. MNost in the study area
would accept limited strip mining activity.
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Coast and in the East and Midwest, most interviewees feel
" that these people are saying that their desires and values
are superior to those of persons whose life-styles are
threatened by coal development. There are enormous social
costs in process of being paid by the comparatively few people
ranching and farming in the coal areas of the Northern Great
Plains. It appears to many informants that residents else-
where in the nation apparently consider these costs trivial
compared to the social benefits the latter will receive from
the energy production activities here and that the present
national energy shortage is being used as an excuse to

« - . rip up our land in order to rip off the

country's coal. There is no good excuse for that

kind of destruction and larceny--yes, larceny

because they are about to steal the country blind

while making everybody think they are some kind

of heroes. And while they foolishly use up this

nonrenewable resource for manufacturing electricity

and such, they will destroy the productivity of

our land for God knows how many decades. The damn

fools who think that coal will be a tax bonanza to

the county or the state had better ask where the

tax money is going to come from after this land is

made worthless.
Regardless of the reason, these activities have created a
constantly changing situation which has generated pervasive
and oppressive feelings of uncertainty and vulnerability
throughout the study region; and the effects are being felt
in different ways by the many different groups residing in
the study communities, each of which has its own distinct
probleas and concerns in coping with the uncertainties and

insecurities associated with rapid industrialization.
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The decision to continue to dayelop the energy resources
of the Northern Great Plains will u_timately be political.
Auspit:z and Brown write:

Partisan rhetoric does not make the fine distinctions

of academia or adhere to the hard quantitative stan-

dards of business. But the fact is that the most
basic questions of democracy will always be crude and
qualitative. They boil down to simple questions of
the speed of change, the degree of centralization,

the distribution of the tax burden, and the priority

of broad national purposes. These questions can be

subjected to very sophisticated analysgs but ulti-

mately they involve brute choices . . .

It is the authors' intent that the qualitative research
preseanted in their report and summarized here will assist
those who are now and will be involved in decisions which
will so fatefully affect this part of the nation, those who
are charged with planning for and dealing with the multi-
farious effects of these decisions, and those whose lives
and life-styles will be changed as a result of coal-related

industrial growth and development.

3. L. Auspitz and C. W. Brown, Jr., "What's Wrong with
Politics,"” Harper's Magazine 248, no. 1488 (May 1974): 61l.




