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Commissioner H. W. BASHORE,1
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Washington, D. C.

Dear Mr Bashore I transmit herewith the report of the committee
on Problem 28 of the Columbia Basin Joint Investigations and recom-
mend that it be published

Problems of local government will have pivotal importance in the
development of the Columbia Basin project The report of the com-
mittee looks particularly to simplifying the structure of local govern-
ment and to minimizing tax burdens

Sincerely yours,

HARLAN H. BA.iuiows,
Planning Consultant.

Mr. Bashore retired on December 14, 1945. and was succeeded b Michael W. Strau
December i7.



JOINT INVESTIGATIONS
COLUMBIA BASIN PROJECT

This is one of a series of reports on twenty-eight separate problems
set up for study as a part of the Columbia Basin Joint Investigations
Numerous Federal, State, and private agencies aided the Bureau of
Reclamation in planning a program which will help smooth the way for
one of the nation's most ambitious peacetime plansdevelopment and
settlement of the Columbia Basin project in the State of Washington

Under irrigation, this project will transform potentially productive,
irrigable landmuch of it now unsettled and little usedinto a highly
developed and prosperous region The project ultimately will provide
settlement opportunities for 15,000 to 17,000 farm families and work
opportunities for many thousands of others in supporting ociupations

The report on Problem 28 is concerned with Local Governmental
Units It stresses the need for a le'c el of governmental authority be-
tween the county and the State, in order to provide au agency for the
administration of functions which are essentially project-wide or re-
gional in scope It attempts to present a plan which will introduce
order and efficiency into the local pattern of government without sacri-
ficing any of the essential service needs of the people The functions
and administrative responsibilities of each level of government are
discussed briefly.

The reports on problems of the Columbia Basin Joint Investigations
are aiding the Bureau of Reclamation greatly in formulating plans and
programs for the settlement and operation of the Columbia Basm
proj ect The Bureau deeply appreciates the assistance rendered by
all who participated in the investigations

The publication of the reports is not intended to indicate, of course,
that suggestions and recommendations contained an them necessarily
will be approved or carried out by the Bureau.

Similarly, other agencies and organizations that designated repre-
sentatives to help in the work of the investigations are not bound
in any way by the report of that work.



STATEMENT OF THE PROBLEM

To develop, in the light of all relevant factors the most advantageous
pattern of local governmental units to meet prospective public needs
This should be done with due regard to programming and financing public
improvmenfs in such a way as to eliminate the possibility of an excessive
fax burden.
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13 subproblems whose recommendations would be brought together
into ne over-all pattern by a coordinating committee. It was felt that
such a division of work, though not ideal, offered the only practicable
method to complete the work at a reasonably early date.

On January 1, 1942, the Council issued Organization of Study under
Problem 28, a detailed outline giving subproblem statements and the
investigator and advisers responsible for the study of ach.4 This was
developed by James M. flerkey, who was recalled from assignment
to Problem 18 to concentrate on Problems 3, 9, and 28, and was carried
out in conjunction with Jacques Crampon, wh joined the Council staff
the following February to devote full-time to the problem. In addition
to serving as investigators of several subproblems these ien under the,
immediate direction of P. Hetherton are largely responsible for carry-
ing out the plan of study.

As each subp'oblem investigator submitted his final report,, copies
were made in the Council office and distributed for study by members
of the coordinating committee. By mid-July most of the, subproblem
reports had been completed in either final or tentative form5 and to
aid in their correlation the Field Coordinator's office obtained the tem-
porary services of Earl C. Campbell, Professor of Political Science
of San Jose State College, California.

Dr. Campbell immediately started preparation of a tentative draft
of the coordinating report, submittiii.g each portion to the committee
as soon as completed. On August 17 the entire membership met in
Seattle for an all-day discussion of the report. In the light of sug-
gestions and additional research it was subsequently enlarged and
amended. As revised and presented here, the report constitutes the
final report of the investigators of Problem 28.6



TABLE OF CONTENTS

VI,

Page

Statement of the Problem, Investigators and Adviser
Acknowledgments V

Summary and Recommendations - 1

CHAPTER I FUNCTIONS OF LOCAL GOVERNMENT-------------- --- -- 7

Subproblem 1 General government 7

2 Transportation 10

3 Education 14

4 Recreation 17

5 Public welfare 19

6 Health - _-_ -_ 22

7 Electric energy 25
8 Domestic water supply 28
9. Conservation of natural resources 30

10 Irrigation 32

11 Police protection 35
12. Fire protectioii 37

13 Communications 39

Summary of recommendations of subproblem reports ___ 40

CHAPTER II SIMPLIFICATION THROUGH GEOGRAPHICAL COORDINATION. 44

General considerations - 44

Rules and principles which should govern the territorial
pattern 46

Application of principles to the Columbia Basin 47

A regional agency 47

County government 50

Current iriticisms and suggestions on county
government 52

Conclusions of the committee
Municipal government 60

Special districts 70

State and Federal agencies 77

Summary 79

CHAPTER III THE FINANCIAL PROBLEM IN THE COLUMBIA BASIN 82

Present system of State and local finance ._-..__--_--- 82

Constitutional provisions ---------------- ___. 82

General laws 84

Special districts 85

Sources of State and local revenue 87

Allocation of property tax revenues 88
Other sources of local revenue __-_,--_ 90

Present costs of local government -- - 92
County government _-________-_.. 92



Pag.
City government 92
School districts 93

Other local jurisdictions 94
Increased burdens involved in report recommendations
Future of assessed valuations in the Columbia Basin_ 98
Conclusions 101

APPENDIX I. TEXT OF SUBPROBLEM REPORTS 105

APPENDIX II. DISTRICT ORGANIZATION, SCHOOL SERVICE AND COSTS IN
THE COLUMBIA BASIN PROJECT AND SURROUNDING TERRI..
TORY WITH RECOMMENDATIONS FOR REORGANIZATION 151

APPENDiX III. DISTRIBUTION OF ELECTRIC ENERGY WITHIN THE COLUMBIA
BASIN PROJECT AREA (SUBPROBLEM 7) 199.

APPENDIX IV. THE COUNTY PROBLEM IN DEVELOPING THE MOST ADVAN-
TAGEOUS PATTERN OF LOCAL GOVERNMENT FOR THE
COLUMBIA BASIN AREA 255

CHARTS

Cize 1. Organization of the Regional Agency 50
CHART 2. Organization of a County Administration 61
CHART 3. Organization of a City Administration 64



SUMMARY AND RECOMMENDATIONS

The task assigned to the investigators of Problem 28 was to discover
by what system or pattern of local government the needs of settlers
in the Columbia Basin could be most effectively and economically
satisfied In order to expedite the investigation the problem was broken
down into thirteen functional subdivisions Separate investigators and
advisers were assigned and a report was prepared on each of the sub-
problems as follows: (1) General government, (2) Transportation,
(3) Education, (4) Recreation, (5) Public welfare, (6) Health, (7)
Electric energy, (8) Domestic water, (9) Conservation of natura)
rebources, (10) Irrigation, (11) Police protection, (12) Fire protec-
tion, and (13) Communications The final report on Problem 28 com-
bines these separate reports and subjects them to comparison and
analysis in an effort to devise a simple but comprehensive scheme of
local government capable of handling effectively and economically
all of the functions listed, in so far as they require public action

The report is divided into three sections The first section contains
a brief summary of the factual data included in each of the subproblem
reports and an appraisal of the conclusions and recommendations o
each No attempt is made, however, to appraise the detailed conclu-
sions based upon the technical or special knowledge' or experience of
individual investigators Comparison and tabulation of the recom-
mendations of the separate reports bring out a number of significant
points (1) The most notable proposal relating to mumciprl govern-
ment is the suggestion for new units cr1 government combining urban
and rural areas These units would be based upon trade areas and
would be known as rural municipalities Despite a number of advan-
tages, the rural municipality proposal is rejected in this report as at
present infeasible and an alternative suggestion is made (2) A second
highly significant point is that most of the subproblem reports call
attention to the need of a level of governmental authority lying between
the counties and the State in order to provide an agency for the ad-
ministration of functions which are essentially projectwide (or regional)
in scope The proposal for a regional agency contained in this report
finds its principal justification in the evidence presented by the sub-
problem investigators pointing to the need for an agency of project-
wide extent (3) As anticipated in the organization of the study of the
problem, the various subproblem recommendations require coordina-
tion in order to achieve an articulated over all pattern of govern
mental units

In the second section the subproblem reports are assembled, com-
pared and analyzed in an effort to devise a simple and coordinated
framework of government capable of handling efficiently and eco-
nomically the various functions which require governmental activity
Thus the approach is a territorial one, in contrast with the functional
treatment in the first section Analysis of the subproblem reports



discloses that the territorial pattern resulting therefrom is far from
satisfactory. There would be too many separate, overlapping or even
conflicting governmental units. An attempt is made, therefore, to dis-
cover a means of introducing order and system into the local govern-
ment pattern without sacrificing any of the essential service needs of
the people. If successful, this effort would simplify local government
functions within each geographical area, facilitate the adoption of
a sound administrative structure and promote the use of modern ad-
ministrative methods and techniques. It is believed that these desired
ends can be attained by adoption of the plaü proposed.

For cénvenience of treatment, functions are classified on two
bases: (1) Staff and auxiliary functions are distinguished from
line (or operating) functions, and (2) A distinction is made between
governmental and commercial activities. In allocating functions to
units of government, it is believed that the number of jurisdictions
should be kept at a minimum, that care should be taken to secure
units of adequate size and resources, that due consideiation should
be given to the interrelations among units, and that attention should
first be paid to the proper.allocation of governmental rather than
commercial functions. Territorial units should, so far as possible,
couform with economic and physical factors.

Application of such principles to the Columbia Basin suggests the
need for three major levels of governnent: (1) Regional agency,
(2) County government, and (3) Mwiicipal government. It is
believed that these jurisdictions, with some assistance from Federal
and State agencies, could administer satisfactorily all the functions
considered. The creation of rural municipalities or rural districts
is not believed to be necessary. County-administered special dis-
tricts can supplf such rural services as the cities are unable to
provide.

THE REGIONAL AGENCY

A great body of evidence exists which indicates the need of an
administrative agency of broad enough territorial scope to encoin-
pass the entire project area. For many purposes it would be desir-
able to have included the entire area of counties. With the excep-
tion of a small acreage in Walla Walla Countythe center of interest
in which is rather remote from the Columbia Basin projectthe
lands of the project area lie in Adams, Franklin, and Grant Counties.
These three counties would seem to constitute a logical, minimum
base for a regional agency.

Physical developments and improvements such as irrigation and
drainage works, roads, domestic water systems and electric Iistribu-
tion systems seem particularly well-suited to planning and/or coIl-
struetion an4 maintenance on a Basin-wide scale. Some social sery-
ices and regulatory activities of government in fields such as public
health, public welfare, libraries, police protection and recreaion can
be 'most effectively handled for the three or four counties as a whole.
The close interrelations among such activities point to the desirabil-
ity of establishing effective coordination among the agencies respon-
sible for their administration. A regional agency would be the best
means of achieving such coordination, particularly if an integral
structure were established for its administrative functions. Such an
agency would insure broad-seaie planning, would make possible the

2



realiztion of economies resulting from large scale purchasing, coii-
struction and operation, and would put within reach high standards
of efficiency as a result of unified and competent managemerU.
It is therefore recommended:

That at least the three counties embracing the major part of
the Columbia Basin proceed to establish a joint planning agency
as the first step in handling project-wide problems on a regional basis.

That the counties by cooperative action create suitable inter-
county agencies to carry on activities of regional importance in the
fields of public welfare, health, recreation, police protection, and any
other in which cooperative action appears desirable.

That a joint commission or similar body be established by th
public utility districts in the Basin, with a view to ultimate consoli-
dation or at least centralization of management function.

That the three irrigation districts act in close cooperation as
preliminary to eventual consolidation into one district for the entire
project area.

5. That serious consideration be given both by counties and by
irrigation districts and public utility districts to the advisability
of handling through common agencies such staff and auxiliary
functions (in addition to planning) as purchasing of supplies and
equipment, the recruitment of personnel, and the handling of public
reporting and public relations on matters of Basin-wide interest.

That the agencies mentioned be ultimately constituted as parts
of a regional agency having (1) a legislative council representing
the counties and possibly the irrigation districts, (2) a unified and
integrated adiinistative organization under the council, and (3) a
grant of taxing and legislative power from the State legislature
sufficient to enable it to perform the functions allocated to it.
These powers should inc1ude those possessed by jurisdictions con-
solidated on a regional basis, such as irrigation districts and public
utility districts.

That if regional administration of functions proves successful,
the counties be empowered to consolidate into a single regional
county which would absorb all existing county functions as well
as those of the regional agency.

COUNTY GOVERNMENT

Present legal and constitutional provisions create a substantially
uniform and inflexible pattern of county government throughout
the State of Washington. While some variations in organization are
permitted to counties of small population, there is- no proyision fo'r
free adaptation of county government to the conditions and needs
of different counties by means of home rule. Unlike the cities and
towns, counties are not incorporated, and have no broad grant of
police powers such as is given to incorporated places. Not only are
their powers inadequate to meet current needs, but the administra-
tive structure of the counties is. highly disintegrated and lacking
in any formal means of coordination. There are too many elective
officials responsible to no administrative superior. Although it is
expected that the counties will have sufficient resources to support
county functions, the areas and boundaries of counties are generally

3



unrelated to natural economic areas and divisions. For these reasons
the present-day counties are found inadequate to perform effectively
many of the functions which devolve or should devolve upon them.
It is therefore recommended:

That changes be sought in existing constitutional and legal provisions which
would confer upon counties the right to frame and adopt their own charters and
determine the form of their own government under general 'aws. The legal status
of the county should also be clarified.

That pursuant to such authorizatiun the counties proceed to make provision
for a more utegrated adminstrative organization under the general supervision
of a county manager,, county executive or other chief administrative officer
responsible to the county commissioners, and for appointed department heads
responsible to the executive.

That, pending the adoption of the necessary legal changes, county commis-
sioners take steps to secure greater coordination of the activities of departments
directly under their control by means of (1) delegating supervisory powers to an
executive officer, and (2) establishing means or agencies of coordination such as
planning boards, central purchasing, financial and accounting control, and a
modern system of personnel administration based upon the merit principle.

That definite legal provision be made for county consolidation, and that
where substantial economies can he realized such consolidations be encouraged
as far as possible without making county government inaccessible to the people.

That the functions and powers of counties be expanded by legislative author-
ization so as to include: (1) A broad grant of authority to provide for the
safety, health, and welfare of their inhabitants (police power) similar to that
conferred upon cities, (2) Authority to exercise the powers and functions, raise
the funds, and administer the affairs, of any and all special districts within their
)urisdiction, to establish new county-administered districts for physical improve-
ments, and to provide for meeting the cost of such improvements through special
assessments and/or general taxation, (3) The authority to perform both staff
functions and line functions (or lesser units of government under contracts or
agreements with them, and (4) Provision for joining with other counties in
establishing joint agencies for common administration of any function within
the county sphere.

MUNICIPAL GOVERNMENT

By the terms of existing constitutional and statutory provisions,
the cities of Washington are incorporated under general laws. Cities
are divided into four classes based upon population. Cities of the
first class are permitted to establish any form of government they
choose, but cities in other classes must be governed under either the
commission form, city-manager form or the mayor-council form
as prescribed by statute.7

The principal defect in the present organization of cities is to be
found in their lack of administrative integration. This defect i par-
ticularly rotable in the ease of commission-governed cities, where
despite some special powers conferred upon the mayor there exists
no chief executive officer. In the case of mayor-council cities the
fourth class cities are better integrated than those of the third class
because of the existence of fewer independent elected officials whom
the mayor cannot effectively control. The highest degree of integra-
tion and administrative efficiency can be attained under a strong
mayor-council system or under a council-manager system of city
government. In the case of the former the chief executive is elected,
whereas in the latter he is appointed by and may be removed by
the city council.

The powers and functions of city governments under existing law
are in general adequate to enable them to satisfy the major service



needs of their inhabitants. As the cities of the Basin grow in size
the functions performed will naturally expand in range and intensity.
This development will call for a parallel increase in the sta and
auxiliary activities of cities, such as planning, personnel, budgeting
and fiscal control, etc. The growth of suburban fringes of settle-
ment around the cities may produce a special service problem which
cities will be called upon to solve. Under present law cities are
empowered to extend some services, such as fire protection, water
supply and sewerage to suburbanites. It appears possible that con-
siderable demand will exist for the extension of other services by
action of city governments. Some additional grants of authority
may have to be made by statute to enable the cities to meet such
demands. When combined with increased activity by the counties,
as previously proposed, the performance of a broader range of serv-
ices by cities (under contracts or other agreements) should suffice
to meet the legitimate demands of those living outside of incorpo-
rated places. No local unit such as the rural municipality or rural
district will then be required. At the same time it will be possible
to cefitralize the administration of the functions of at least some
special districts in the hands of the county. Independently adminis-
tered special districts exist in excessive number and variety and
constitute the chief obstacle to simplification of local government
through centralization and integration. In order to achieve the
desired objectives in local government, it is recommended:

That consideration be given to increasing integration in mayor-council
cities of the third class by legislative provision making their city clerks and
attorneys appointive.

That in all mayor-council cities the mayor be recognized in law and practice
as chief administrative officer of the city and given full power and responsibility
for supervision and control of city administration.

That in cities continuing with the commission form, full use be made of
the provisions authorizing the mayor to oversee all departments and to make
recommendations to the commission on matters requiring attention in any depart-
ment.

That modern budgeting and planning, fiscal control and accounting, pur-
chasing nd personnel practices be adopted in all cities. The merit system should
prevail in every administrative depgrtment of city government.

That if demand develops for further city services in suburban areas, cities
be authorized by law to extend such services to suburbanites by means of con-
tractual or other agreements.

That the administrative powers of special districts be transferred to countie's
or, where preferable, to city governments. Such districts should in the future merely
constitute areas within which special assessments for local improvements may be
found necessary.

That the utilization of special tax and assessment districts be limited to
the financing of physical improvements such as roads, drainage and water systems,
sewerage systems and other similar facilities which benefit local property owners.
Social services such as education, health and welfare, etc., should be financed
by general taxation.

FEDERAL AND STATE AGENCIES

A large number of departments and agencies of both the Federal
and State governments have important responsibilities for the level-
opment of physical facilities and social services in the Basin. In
order that their policies may form parts of a unified and coherent
plan for the area, a maximum of coordination among such agencies
is desirable. It is therefofe recommended:



That the va,rious Federal and State bureaus and departments concerned
with the physical and social development of the Basin act in close collaboration.
in order to minimize duplication and conflict of effort and to produce correlated
plans o activity. A coordinating committee for the Basin representng the
various agencies should be constituted as means of securing a unified progra1i.

That Federal funds be advanced to the counties through the Bureau of
Reclamation for the construction of feeder roads and domestic water systems
on condition that such improvements be built in accordance with the irrigation
and drainage developments and farm plats provided directly by the Bureau. Thu,
coordination of the major physical facilities essential to settlement will be
achieved. Repayment of such advances should be made chiefly from assessments
against the lands benefited.

That Federal and State agencies utilize whatever regional agency oi agencies
may be created in the Basin as common channels for dealing with settlers on
matters of project.wide scope.

FINANCIAL BURDENS AND TAXABLE RESOURCES

A third part of the present report contains somewhat fragmentary
estimates of the cost of providing essential services in the Jasin.
This information is drawn from the subproblem reports. Tentative
estimates of future taxable valuations in the several counties are
also included. It has not been possible thus far to secure sufficient
ju formation as to costs and burdens to permit definite conclusions.
There is apparently no reason to suppose, however, that the usual
governmental functions cannot be supported as the project area is
developed, except in the initial years of settlement. It is recom-
mended:

1. That the Federal Government be prepared to advance necessary funds to
finance physical improvements, such as roads and domestic water supply systems,
in the early years of settlement under liberal terms of repayment adjusted to
the settlers' estimated financial ability.

SUMMARY

The main proposals for allocation of functions to overnmentaI
units are summarized in brief form in table 4 (page 80).



Chapter I

FUNCTIONS OF LOCAL GOVERNMENT

In order to expedite investigation of the system of local govern-
ment best designed to meet needs of settlers in the Columbia Basin
pro3ect area, the problem was broken down into thirteen. functional
subdivisions The thirteen subproblems were studied separately and
a report prepared on each The reports are reviewed and analyzed
in this section preparatory to the formulation in subsequent sections
of a comprehensive scheme of local government capable of' handlthg
effectively and economically all of the functions considered individually

SUBPROBLEM I GENERAL GOVERNMENT

To determine the most efficient administrative area and agency,
singular or several, alone or in corribinatwrt, to provide Basin settlers
with suitable genertl governmental services.

Under this subsection are included: assessment and collection of
taxes, recording of legal documents, issuance of licenses and permits,
provision of election machinery, administration of justice, maintenance
of courthouses and other buildings and similar services Principally
this subproblem calls for an appraisal of the possible efficiency in
provision of these services to the future Basin settlers (1) under
existing county organization, (2) under county "functional consolida-
tion," (3) under county organization, and (4) under any proposed
new agency functioning as a subdivision of the State Functions other
than general government services, nornal1y conducted by or through
the county, are being investigated by other subcommittees

Investigat9r Carl F Reuss Assistant Rural Sociologist State College of
Washington

Advisers Donald H Webster Director (on leave) Bureau of Governmental
Research University of Washington Fred Cunningham Attorney Spokane
Wash Lew Selvidge Director Washington State Association of County Com-
missioners Paul H Landis Rural Sociologist State College of Washington
Allan C Williams Consultant Problen 18 Columbia Basin Joint Investigatioas

Contents of the Report8

The investigator for this section has made one principal recommenda-
tion, namely, that there be created a new agency of local government
called a rural municipality, the boundaries of which would be con-
terminous with a trade areaY In the project area some eighteen such

8 See appendix 1, pp. 105 ff., for the complete text of the report.
8 The aim of attaining effective and democratic government can it is hoped be achieved

by making the basic governmental unit coincident with the prevailing social and economic
groupings cit th area neighbors associating with neighbors in governmental affairs as well as
in church lodge business and social affairs The rural municipality would be a means of
eliminating the present maze of overlapping jurisdictions.



rural municipalities are envisaged, conforming with the existing or
anticipated extent of economic relations between town and adjacent
country. These municipalities would replace existing town govern-
ments, and would have a uniform pattern of organization consisting
of an elected council of seven or nine members for making policies,
an executive officer appointed by and responsible to the council for
the execution of law, and a body of employees chosen by the execu-
tive officer and responsible to him. such a system would conform
in essence to the city manager plan. As to the counties, no essential
changes are recommended in the existing form of authority. Repeal
of the present two-term limitation on county officials is, however,
favored.

Each of the chief functions of county and rural municipality relat-
ing to general government is treated briefly, i. e., property valuation,
budgeting, tax rates, collection of funds, disbursement, recording
and filing of legal documents, licenses and permits, ordinances and
regulations, registration of voters, election machinery, justice, deten-
tion of law violators, and erection and maintenance of government
buildings. Assessment of property would be a function of the county
assessor except for utility property evaluated by the State Tax Com-
mission. Budgets would be adopted by the municipal council for
the rural municipality and by the county board for the county. The
preparation of the budget would rest with the municipal executive
atid the county auditor, respectively. Tax rates in municipality and
county would be set by their legislative bodies. Taxes and service
charges would be payable either at the municipality office or at the
county treasurer's office, but final responsibility for, the receipts of
both units. would rest with the county treasurer Claims against
either jurisdiction would be paid by warrants issued by the county
auditor and payable at the office of the county treasurer. Trans-
actions relating to the recording and filing of legal documents would
be largely handled by county auditors, clerks and treasurers. Mu-
nicipal licenses would be issued by the executive on the basis of
principles and policies determined by the municipal council. Regis-
tration of voters is proposed as a municipality activity in order to
serve the people more conveniently. Provision for election machinery
would involve activity by both county and municipal officers, with
the latter setting precinct boundaries, distribution ballots, etc. The
administration of justice would be a function of both municipal
courts and the county superior court. The prosecuting attorney would
serve as legal adviser of both the county and its rural municipalities.
Detention of law violators would be handled chiefly by the county,
but municipalities would have their overnight lockups. Policy mak-
ing would be the function of the legislative body of each unit. It is
clear that the rural municipality would be the most important gov-
ernmental jurisdiction below the county level, and the only one
possessed of general powers of government. It may be noted in pass-
ing, that, although the rural municipality is suggested as the agency
to perform the "function" of general government, it is in reality
basically a geographical unit rather than a functional one, based
upon the territory comprising a trade area, and incorporated under
general law. The possibility of combining other functions with gen-
eral government in the hands of the rural municipality is considered
briefly here.
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The support of county and rural municipal government would be
obtained chiefly from property taxes on real and personal property.
In addition, it is expected that charges may be made for services
of special benefit to individual citizens, and it is hoped that some
State subventions in support of general government may be obtained.
Capital outlays are not expected to be great in the case of counties,
at least until relatively mature development has been reached, but
new or enlarged city halls will be needed in many instances for
which bond issues will be required. It is hoped that Federal or
State help and careful planning will minimize tax burdens.

Comments on the Report
1. The rural municipality idea has much merit but it is also certain

to encounter serious obstacles. The force of example and tradition
will be against it. Most local groups, interests and politicians can
be expected to oppose it. It is doubtful whether even a strong con-
certed effort would suffice to secure its adoption. Even if it could
be established, there is strong ground for questioning the wisdom
of joining city and country for purposes of local government. There
are, of course, economic ties which bind city dweller and farmer to-
gether, but their interdependence is far from producing identity of
economic or political aims and interests. The concentration of pop-
ulation and voting power in the city might give urban elements
political control, although this danger could be mitigated by the use
of a district system or proportional representation in elections. Ex-
penditures and tax burdens present a much more serious problem.
A large part of city expenditures goes for functions which serve the
needs principally of an urban population (e. g., streets, parks), or
which are less needed by or accessible to the rural population (e. g.,
fire protection, health protection). Generally there is less need for
expensive government services in areas less thickly settled. Yet the
costs of governing a rural municipality would presumably be met
by uniform tax rates on all property in the municipality.'0 It would
appear very doubtful whether suburban part-time farmers or rural
farming elements could or would support the burden of a municipal
tax rate. Suburban settlers frequently settle in such areas in order
to escape city taxes. Furthermore, it is quite impossible for many
city services to be made as easily available to farmers as to those
living within a restricted area. If the municipality were th be
divided into tax districts, the force of such objections would be
reduced somewhat, bat tax zones are apparently not possible under
existing law. It is quite possible that the assumed unity of city and
country which lies at the basis of the rural municipality is, politically
at least, an illusion.11 The committee feels that the general hostility
to the constitutional changes which would be required, as well as the
difficulties inherent in the proposal itself, make it inadvisable to
recommend rural municipalities for the Columbia Basin.

10 All taxes must be uniform "on the same class of property within the territorial limits of
the authority levying the tax." Constitution of the State of Washington, Remington's Revised
Statutes, vol. I, pp. 526-7. See also Annual Pocket Part for vol. I, p.. 138.

' Mr. Charles McKinley suggests two weaknesses in the rural municipality proposal: ......
(1) It fails to indicate the performance of any functions by that- entity for the rural members
of the proposed municipality which give it a genuine preferential appeal as against the present
county government now serving rural dwellers and (2) It lacks the necessary tax differential
inducements to obtain rural acceptance in the first instance." Letter from Charles McKinley
to Roy Bessey, August 23, 1942. He believes that in order to enlist farmer support you must
convince them "that they will not pay for services the town center will receive but which they
will not."
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Although the report does not propose any inipotait changes
in county government, there is a considerable body of evidence
which points to the need of a complete reconsideration of the func-
tions and organization of Washington couilties. The principal criti-
cisms advanced in previous investigations of county government and
suggestions for changes in both trganization and functions are
presented later in this report.

The committee has not found it possible to examine critically
and in detail the suggestions contained in the report relating to the
allocation of particular functions and activities to individrial officers
of the rural municipality and thecounty,12 but some questions and
criticisms which have been brought out may be mentioned.

In view of the scant prospecte for county reorganization unless the State
constitution can be amended, a question has been raised as to the advisability
of giving the county the job of collecting and disbursing municipal funds.ia

The proposed plan for administration of justice has been criticized, as well
as the plan to have the prosecuting attorney serve as legal adviser for the
municipality.14

A few suggestions and questions raised by M. P. Catherwood 15 of the
Division of Commerce, State of New York, may be of interest. (1) Is the
municipal cOuncil to be paid? It is sometimes felt that a non-paid council
attracts a lugher type of citizen. (2) There are sdme advantages in a smaller
council than that proposed; perhaps a council of three similar to the county
board might be acceptable. (3) Unless there is strong town-versus-rural feeling,
election of councilmen-at_large is suggested instead of election by districts. (4) It is
said that the advantages of an appointed manager are largely contingent upon
electing a council of high caliber. (5) 4 merit system should be installed. (6)
Certain minimum qualifications might be required of assessors. (7) The munici-
palities might be given supervison of some special districts. (8) It is thought
that school administration should be contermjnal with the municipality. ()
Question is raised as to whether the municipality will have health, welfare, and
highway activities, and (10) the advisability of integrating municipal judicial
officers with the county court system i suggested.

Interesting comments have been made by Professor P. N. Hurd of Corne1
University.'0 (1) There is no mention of highways, charities or welfare. It is
assumed that these services are handled by the county. (2) There is ito mention
o planning and zoning, for which some provisions should be made. (3) Suggestion
of modern methods and, devices in property assessment is made. (4) It is believed
that if rural municipalities are to be set up they should adopt their own budgets,
levy their own taxes and control their own expenditures. If payment of monies
is to be made by the counties, the question is raised as to why a rural municipality
is needed at all, in view of the advantages of handling all rural services through
branch offices of county government. (5) The desirability of some means of
protecting minority rights in a rural municipality is pointed out, as urban
elements otherwise control its affairs.

SIJBPROBLEM 2: TRANSPORTATION

Through what type and pattern of governniental units may adequate
feeder roads and other transportation facilities best be planned, pro-
grammed, financed, built, and maintained?

It is assumed that investigators under Problem 19 will plan the
entire road net, including feeder roads, and that the State Highway
Department will build and maintain a system of primary and second-

12 The report states that in arriving at the allocation of functions and the pattern of organiza-
tion suggested, the following questions were considered: Ci) Are the primary benefits of the
services local or nonlocal? (2) Do they involve policy formation or merely routine administra-
tion? and (3) How can the interest and the convenience of the local residents best be served?

13 Letter from Charles McKinley to Roy flessey, August 23, l'942.
14 Ibid. Mr. McKinley suggests that "the existing system of judicial organization should be

examined with reference to its suitability to the rural municipal set-up."
15 Letter from M. P. Catherwood to T. 0. King, August 25, i942.
1 Letter from T. N. Hurd to T. 0. King. August 21, 1942.
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ary highways similar to that projected in its report to the 1941
legislature. The chief element of this subproblem lies in developing
means for financing the feeder road construction program during
the period of low assessed valuation, 3-mills maximum road district
levy and low gas tax allocation. Inasmuch as this class of road is
normally administered by the county, the advantages and disadvan-
tages of county reorganization should receive special consideration.

Consideration should also be given to other transportation facili-
ties, such as port improvements, transfer terminals, local traction
equipment, etc.

Investigator: James M. Berkey, Planning Engineer, Washington State Plan-
ning Council.

Advisers: Burwell Bants, Director, Washington State Department of High-
ways; Ray Dinsmore, Construction Engineer, Washington State Department of
Highways; Thomas S. Bunsa, Agricultural Economist, Bureau of Agricultural
Economics, U. S. Department of Agriculture; H. A. Parker, Irrigation Engineer,
11. S. Bureau of Reclamation; Lew Selvidge, Director, Washington state Associa-
tion of County Commissioners.

Contents of the Report H

The report on transportation points out that the settlement and
development of the Basin will require a varied and extensive trans-
portation system including roads, railways, water and air transpor-
tation, and possibly pipelines. Some of these involve governmental
construction or maintenance by State, county or local agencies, while
others would be better suited to private ownership. The report makes
definite recommendations concerning the agencies which should pro-
vide each form of transportation.

The greatest immediate problem will be to provide roads. Primary
and secondary highways, which serve Statewide interests primarily,
should be provided and maintained by the State Highway Depart-
ment. If done concurrently with settlement, the burden on the State
should not be excessive. Tertiary roads, the purpose of which is to
provide access from farms to markets, plants and terminals, will be
those most used by local residents. These will be financed by local
taxes and by State aid from the Motor Vehicle Fund. Some 7,175
miles of such "feeder" roads may be required at a total cost of
nearly $20 millions, or $1.5 millions yearly for both construction
and maintenance.18 Since local tax resources and State aid will be
insufficient to finance these costs, it is suggested that the Federal
government (as the subdivider of lands)19 is subject to the regula-
tions applicable to all subdividers and should construct feeder roads
and finance the costs by a charge against the lands benefited, similar
to that for irrigation works. Repayment should be scheduled in
accoidance with the settlers' ability to pay. The Columbia Basin
Project Act contains no specific provisions for financing roads, but it
is assumed that the Secretary of the Interior will advance the funds
necessary to assure acceptance of its farm plats by the counties.2°
The construction concurrently and by the same agency of canals,

17 See appendix I. pp. 113 if., for the complete tect of the report.
1 Farm unit platting may, however, substantially reduce these estimates.
1O Washington law (Ch. i86, laws of 1937) requires the counties to establish subdivision

standards. Most counties require the construction of roads and other improvements before
accepting a plat for recordation.

20 It is Mr. Parker's view that the farm plat would not be subject to county approval. He
also believes that present law does not permit the Bureu of Reclamation to finance and construct
roads, and that legislation providing therefor would be ifiIcult to obtain.



drainage ditches, roads, water mains and other similar' works offers
opportunities f'or better planning and considerable economies.

After construction and dedication, such roads should be maintained
by the counties. While present procedures involving engineers and
road district supervisors ha.ve proved moderately suceessful the
recent trend toward either consolidation of districts or operation
of the districts as one unit may effect economies. The provision of
off-street automobile parking facilities in municipilities should be
a responsibility of the city or town. Commercial truck and coach
terminals would be provided by private enterprise and by port dis-
tricts, but under city and county planning controls. By means of
franchises and regulatory measures, the private operators of motor
transport services can be subjected to control in the public interest.

Rail transportation was not considered a function of local govern-
ments, but the location and layout of terminals should be governed
by local pl&nning.

Water transortation depends largely upon improvements made
by the U. S. Army Engineers. Port facilities are proyided, however,
by port districts having broad powers.2' These have generally been
successful and should continue to function in this capacity. City
and county planning agencies should assist port districts in securing
coordination of port facilities with other terminal facilities. The
movable equipment used in water transport would be owned pri-
vately. Any pipeline lying entirely within a port district might be
operated by the district.

It was thought that air transport will play an increasing part
in postwar transportation. It was suggested that cities and counties
sponsor civil airports jointly, either by (1) joint ownership and
operttion with a provision for sharing costs, or by (2) creation of
a special taxing district comprising a town and its trade area. The
latter plan is favored, but this district might be the rural municipal-
ity if any such be created. Otherwise it is proposed that the airport
district be allowed to exercise other functions. Mobile equipment
would be in private ownership, but necessary administration build-
ings in connection with fields 'should be publicly owned.

Comments on the Report

1. The most significant feature of the section dealing with roads
is its recognition of the trend toward centralization in the construc-
tion and control of highways, and of the projectwide or even State-
wide character of the problem. A further important point is its
realism in considering provision for roads, irrigation, domestic
water supply and other similar physical improvements as parts of
a unitary problem which can best be handled under a single corre-
lated program. The evidence of this and other reports strongly
suggests that some agency or agencies of projectwide or larger
territorial extent will be required for administrative or planning
purposes. Such agencies may have to finance most of the construc-
tion through a liberal plan of deferred payments over a long period.
On the other hand, the costs of operation and maintenance probably
should not exceed the capacity of settlers, if facilities are planned
and developed concurrently with actual settlement and production.

21 Only one port district exists at present in the project area.
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The trend toward consolidation or unified management of road
districts should be encouraged in the interest of simplification and
greater uniformity in burdens. While some guarantees may be ad-
visable to insure proper use of road funds throughout the county,22
for management purposes there are obvious advantages in county-
wide operation.23 Mr. Bunsa has suggested that road districts might
be organized "around the anticipated trade area pattern." By
means of associations of districts supported by a levy upon the dis-
tricts, modern machinery could be made available through joint
purchase and use. By the same means, a wider tax base could be
made available to finance roads for each development as it takes
place.24 It would appear that these advantages can be secured more
readily, however, by district consolidation working in the direction
of countywide road administration. Also, the possibility of unifying
road administration with other functions on a county-wide basis,
or at least under direct county control, should not be overlooked.

The suggestion for special airport districts comprising towns
and their trade areas would result n a further addition to a type
of jurisdiction ajready too numerous. If a rural municipality were
to be created, it would be a logical unit to undertake the provision
of civil airports. Concentration of other functions besides airport
facilities in an airport district would, of course, amount to something
like creating a rural municipality, though with fewer functiotis. If
rural districts were created, they might join with cities in establish-
ing aIrports. A slight enlargement of the area might enable cities
to function satisfactorily alone. The creation of new special-purpose
jurisdictions would run counter to the general tenor of the analysis
presented in the present report.

It appears doubtful whether the Bureau of Reclamation, given
the necessary funds, would be receptive to assuming a large-scale
road building program. Whether it actually engages in construction
or not, it seems logical for feeder roads to be treated as one of the
physical improvements necessary to settlement which should be
planned and constructed in conjunction with the irrigation system,
drainage work, and other similar engineering projects. Likewise,
the financing of the road construction might most advantageously
be administered by the same agency as is used to finance the irriga-
tion works. The construction costs would be borne by means of
assessments against the land benefited, spread over a long amortiza-
tion period. Roads once constructed would then be maintained at
county expense.

The construction and financing of the irrigation works, drainage
works, feeder roads, domestic water supply and other indispensable
physical or engineering improvements by a single agency on a
projeetwide basis offers many potential advantages in securing
complete coordination of all forms of physical development of the
area, and in making both simple 'and definite the financial burden
to be borne by settlers. A plan for securing construction of feeder
roads through county-administered special districts is presented later
in this report. Coordination of the construction of roads and water
supply systems with irrigation and drainage construction and with the

22 Road districts apparently were created to prevent undue concentration of expenditures in
favored areas within a County. See letter to Mr. McKinley from P. Hetherton, August 6,1940.

Ibid. Road districts are both taxing and operating agencies.
' Letter from T. Bunsa to J', Hetherton, June 1, 1942.



proposed, layout of farms would be secured by means of supervision
and control of the layout and construction of such improvements by
the Bureau of Reclamation.

SUBPROBLEM 3: EDUCATION

To recommend the location and type of faciities, the administrative
organization, and the programming and financing procedures which
will most suitably, but with reasonable economy, meet the need of
education in the Basin

Under this subsection should be considered such facilities as (1)
schools (kindergarten, elementary, secondary, and adult or "folk"),
(2) vocational training shops, (3) extension programs in agriculture
and home economics, (4) arts and crafts centers, (5) libraries, ()
museums and art galleries and (7) others Inasmuch as many of these
facilities are currently administere through county organizations, spe-
cial consideration should be given to the advantages inherent in county
reorganization

Investigator Jacques Crampon, Research Assistant Washington State Planning
Couneil

Advisers Thomas S Binsa, Agricultural Economist Bureau of Agricultural
Economics U S Department of Agriculture Pearl A Wanamaker Superintendent
of Public Instruction Washington State Department of Education Elmer L
Breckner Director Washington State School District Reorganization Committee
Harry 3 Halstead Director Washington State Department of Vocational Edu-
cation Gretchen Knief Schenk Librarian Washington State Library Frank E
Bulmer Director Washington State Extension Service Allan C Williams Con-
sultant Problem 18 Columbia Basin Joint Investigations, Walter A Duffy,
Regional Director, Farm Security Administration, U. S. Department of Agriculture.

Contents of the Reporl25

The report on education is concerned with elementary and secondary
education, higher education, adult education and informal education
by means of libraries, radio, museums and art galleries, lectures and
publications No new units of government are found to be needed in
order to supply the requirements of the Basin in these fields

Elementary and secondary education are regarded as functions which
properly should be devolved upon school districts Sowid district
organization, therefore, becomes a factor of prime importance in
achieving satisfactory educational standards in the Basin The general
report of the investigators of subproblem 3 on education draws heavily
upon two extensive investigations of the school district problem, the
first is a study of the common schools of Washington conducted by the
Washington State Planning Council,26 and the second a detailed study
of district organization, school services and costs made by T S Bunsa
and Harvey Stonecipher of the Bureau of Agricultural Economics27
The latter report deals specifically with the Columbia Basin and pro-
vides the chief basic data available concerning that area, it is in a

" See appendix I, pp. i iS ff., for the complete text of the report. See also the report by Bt*nsa
and Stonecipher A 5 tudy of District Organization School Service and Costs in the Columbia
Basin Irrigation Project. and Surrounding Territory with Recommendations for Reorganization.
appendix II pp i99 254

° A Suwey of the Cosn,non Schools of Washington Washmgton State Planning Council
Olympia 1938 (E L Breckner)

A Study of District Organization School Service and Cost: in the Columbs Basin Irrigation
Project and Surrounding Territory with Recommendations for Reorganization by Thomaa S Bunsa
and Harvey Stonecipher, Olympia, Wash., September i943, see appendix II, pp. i99.254.
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sense an outgrowth and continuation of the earlier report and at the
same time a specific contribution to Problem 28.28

With regard to the size and makeup of school districts the general
report on education cites with approval the recommendations of the
first report just mentioned. Such districts should be of sufficient size
to insure adequate financial support and should provide a structure
capab1e of meeting social and economic needs efficiently and without
undue centralization. The standards of size suggested by the Washing-
ton State Planning Council report were as follows: (1) The thinimum
total population necessary to provide a full educational program should
be about 3,000 with a minimum average daily attendance of 600 pupils.
(2) A property valuation of at least $2,000,000 should be included
within such district. (3) The districts should be large enough to in-
clude all essential administrative and supervisory services not provided
by the county or State. Legal provisions governing district reorgani-
zation should be flexible enough to permit alterations made necessary
by social and economic changes. (4) Administrative areas should be
planned so as to secure the greatest utilization of existing school plants,
and so as to constitute geographic units unbroken by natural barriers.
(5) Due regard should also be had for land use, and for the preserva-
tion of local interest and initiative by keeping education close to. the
people. The latter purpose would also be served by including in the
curriculum vocational subjects directly related to the context of the
local economy.29

The contribution of the study of Bunsa and Stonecipher to the present
report on education consists of a careful analysis of the existing edu-
cational facilities in the Basin, a definition of principles and criteria
of educational adequacy, an evaluation of existing facilities judged by
such criteria, and recommendations for district reorganization in order
to meet both present and future needs in the Basin. The principal con-
clusions of their study may be stated as follows: (1) The most satis-
factory school service can be obtained by using the 6-6-3 or the 6-6
plan instead of the usual 8-4 plan of elementary-high school organi-
zation. (2) In elementary schools there should be at least one teacher
for each grade, while in high schools a minimum total of 8 to 10
teachers is believed to be necessary. Pupil-teacher ratios should ap-
proximate 35 pupils for each teacher in elementary schools, 30 to 35
for junior high schools and 25 to 30 for senior high schools. (3) School
plants should be adequate and should be used to at least 85 percent
of capacity. (4) Travel time of students should be limited to not over
45 minutes to or from school for elementary students and not over
11/4 hours for high school students. (5) The administrative units should
comprise not less than 1,300 pupils nor less than about 40 teachers,
in order to preserve standards and minimize costs. These units would
operate the needed elementary schoor and at least one high school
under good supervision. (6) Existing school facilities and school dis-
tricts are found quite inadequate to provide a satisfactory educational
program either under the present conditions or in the coming period
of mature irrigation development. (7) Although it is not at present
possible to achieve satisfactory standards at moderate costs, reorgani-
zation of districts and elimination of smaller schools can effect savings
amounting to about 20 percent of present costs. Such savings should
be applied to improving standards. It is believed that some 18 districts,

' Ibid., Introduction, by E. L. Breckner.
A Survey of the Common School: of Wask&ngton, pp. 28.29.
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with conterminous attendance areas for eleientary and high school
students, would be capable of serving the pupils attending the 39 ele-
mentary schools and 17 high schools now operating in 40r of the 72
districts in the area.3° (8) Future population growth need not require
major changes in these districts except to the extent that some division
of them might be desirable. The optimum future arrangement of dis-
tricts will follow the trade area pattern, which may nbt vary markedly
from the arrangement proposed. It is estimated that such districts
will have adequate enrollment to meet minimum standards for admin-
istrative areas. Procedures such as those now provided under the 1941
School District Reorganization Law should facilitate the achievement
of a workable district organization as irrigation development and set-
tlement proceed.

Adult education should be provided by means of public night schools
maintained by school districts in the larger cities of the Basin. Addi-
tional opportunities should be extended by means of off-campus classes,
short courses and institutes and correspondence courses conducted by
the university, the State college and other existing institutions. Through
the extension service, with its extension agents and other personnel,
apprclved methods and practices useful in farm and home will be
brought to the settlers. Some branch agencies may be required to render
service in less accessible regions.

Among the informal means of education, adequate free public library
service takes first place. The report recommends the establishment
of a county library with appropriate branches, by means of a county-
wide library district as authorized in a statute of 1941.31 Libraries
should be located close to schools in order to facilitate maximum use.
Their services should be supplemented by activity on the part of the
State. Other educational devices of an informal character, such as
museums and art galleries, radio broadcasts, lectures and musical
entertainments would be left to local initiative aid private groups.
Such other education as is provided by governmental agencies in publi-
cations or by radio would of course be continued.

Comments on the Report

The general report on education, together with the two special
studies upon which it is largely based, provide an extremely valuable
analysis and a storehouse of data relating to the problem of education
in the Columbia Basin which should serve as the basis for future plan-
ning and reorganization. The educational standards and criteria of ade-
quacy proposed would, if achieved, result in vast improvement, and pro-
tect future settlers against serious deficiencies in educational advantages.
The realization of any considerable gains will require the reorgani-
zation of districts so as to achieve units large enough to guarantee fiscal
and administrative adequacy, A parallel development should be the
creation of larger, better equipped and better staffed attendance units
(schools).

It will be a different question whether even the enlarged districts
contemplated, based upon trade areas, can permanently maintain the
degree of autonomy in policy determination, administration, or finances
which the report evidently envisages for them. In some States a strong
centralizing tendency has been observed, having as its object a closer
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approach to equality of educational opportunity. Both county govern-
ments and Stare authorities have extended their control over curricula,
textbooks, teaèher certification and other educational matters in an
effort to reduce glaring inequalities of educational opportunity. In-
creased reliance ujon the financial resources of these larger units of
government has invariably brought greater supervision of local ad-
ministration of schools. Technological developments appear likely
to carry this centralizing tendency yet further since they tend to pro-
duce easier transportation and communication and greater social soli-
darity. Within reasonable limits centralization may be beneficial, at
least up to the point where substantial equality of advantages is
achieved. It may well be doubted whether such equality can be reached
without further participation both administratively and financially by
the county, by the State, or by both. Despite the fact that county boun-
daries are artificial divisions often quite unrelated to natural features
or trade areas, the county remains the sole unit of general government
below the State level large enough to serve as a focus for centralization
of educational responsibilities. Hence, there is much to be said for
further centralization of education at the county level, both in the
interest of higher standards and as a protection agaiist too great as-
sumption of authority by the State.32 The proposal to base school
districts upon trade areas or combinations of trade areas appears
basically sound.

SUBPRORLEM 4: RECREATION

Through what governmental unit or units may recreational facilities
be financed, acquired, improved and maintained in such a way as to
eliminate or minimize' th.e possibility of excessive tax burden?

Investigators of Problem 25 are charged with locating and plan-
fling the layout and improvement of rural parks and recreation
grounds. Those of Problem 18 will design village parks and play-
grounds. Those of Problem 27 will locate and plan the improvement
of rural community centers which will include assembly halls,
athletic fields and the like.

Inasmuch as the recommendations of these committees are not yet
available, investigators of this subproblem must proceed upon as-
sumptions such as:

a. Certain areas such as Lower Grand Coulee, Rocky Ford Crek, the Sand
Dunes, the Potholes and Goose Lake are unique phenomena of more than local
interest. Their acquisition and development is probably beyond the financial
possibility of local governmental units.
b. Certain "attractive spots, quickly and conveniently accessible, and without

high agricultural utility insofar as practicable," will be recommended for acquisi-
tion and development as parks for use by the immediately surrounding rural area.

Certain highway rights-of-way will be of sufficient scenic interest to deserve
parkway, roadwise park or vista point development.

Certain Bureau of Reclamation properties at works requiring resident per-
sonnel will be maintained and available for public use.

Certain elementary schools will be located in the rural area and their play-
grounds and related community facilities will be suitable for recreational use.

Certain locations for rural community centers, without schools in conjunction,
will be recommended by Problem 27. These will contain some recreational facilities.

Certain village parks (especially those with swimming pools, tennis courts,
night-lighted ball fields, etc.) will be extensively used by non-village residents.

Certain rural parks (especially those with beaches, boating facilities, fishing,
Sa See section on special districts.
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nature preserves, campfire spots, etc.) will be extensively used by non-rural
settlers.

Certain areas will be recommendecj as suitable for organized camping groups
(Boy Scouts, Campfire Girls, YMCA, YWCA, etc.)

Certain spots may be recommended as well located and suited for cothmunity
and semi-public facilities and activities (fairgrounds, race tracks, rodeo grounds
stock shows, etc.)

Certain areas and facilities are best provided by private enterprise, but
possibly under regulation by some governmental unit, (summer home colonies,
boats for charter, resort dance halls and restaurants, summer hotels, etc.).

Investigator: T. 0. King, Economist, Pacific Northwest Regional Planning
Commission.

Advisers: C. E. Greider, Associate Recreational Planner, National Park Service;
A. Carroll, Superintendent, Washington State Parks; Thomas S. Bunsa, Agri-

cliltural Economist, Bureau of Agricultural Economics, U. S. Department of
Agriculture; H. A. Parker, Irrigation Engineer, U. S. Bureau of Reclamation;

A. Banks, Supervising Engineer, U. S. Bureau of Reclamation; Carl Taylor.
Head, Division of Farm Population and Rural Welfare, Bureau of Agricultural
Economics, U. S. Department of Agriculture; Allan C. Williams, Consultant,
Problem 18, Columbia Basin Joint Investigations.

Contents of the Report83

The general assumptions upon which this investigation proceeded
were stated briefly on page 17. The report holds that recreation
"can and should be handled through existing governmental taxing
units," and that no newagency is needed. The several types of recrea-
tional facilities should be handled by the agencies following:

The State, preferably, through its State park organization, should develop
and maintain "areas of more than local interest." Those of regional or national
importance should be developed and administered by a Federal agency.

Roadside parks and vista points on highway rights-of-way should be handled
by the State Highway Department for those on State highways and by the
counties for those on county roads. These agencies are believed to have the
necessary equipment and close contact with the areas concerned.

The Bureau of Reclamation (possibly with the help of the National Park
Service) should develop and maintain on land held in Federal ownership the
park sites at lateral diversion points on the canal system where operating per-
sonnel are to be stationed. If such activity proves too burdensome, the counties
should take them over.

School districts should finance and maintain school playgrounds and recrea-
tional facilities for the use of all in order to spread the cost equally and secure
the most efficient utilization of facilities, and promote the development of a
coordinated recreation program.

City governments should provide for city parks, but might exact fees for
the use of special facilities such as pools, tennis courts, etc.

Areas used for recreational purposes by organized groups should be pro-
vided and maintained by the groups themselves, but should be protected by
county zoning.34

Semi-public activities, such as rodeos, fairs, livestock shows, etc., should
be sponsored by counties and financed and administered by some branch of
county government. If a unit larger than the county is used, the counties should
bear the cost, and representatives of the counties administer.

Recreational facilities of the Columbia River Reservoir should be developed
and operated by the National Park Service.

Private enterprise should provide miscellaneous services, such as dance
halls, summer hotels and restaurants, with operation and uses controlled by
Federal rules and county and city zoning.

Comments on the Report

1. This report is brief, and limited chiefly to the selection of agencies
deemed appropriate to handle the various recreational actiVities. There

See appendix I, pp. 123 ff., for the complete text of the report.
' C. E. (,reider s'iggests that these be provided by government but operated by the groups.



is no full treatment of the reasons in each case, or of possible alterna-
tives.

The number of jurisdictions which would exercise recreation func-
tions is rather large, and might possibly be reduced. At the least, some
consideration should be given to the problem of correlating the activi-
ties of agencies active in recreation, so as to produce a unified program
in this field. The report on Problem 25, dealing with recreation, de-
votes some attention to the need of coordinating the activities of Fed-
eral, State and local agencies interested in recreation.35 It is pointed
out that at present "no formal arrangements exist for effective joint
planning and action." In order to supply this deficiency, it is proposed
that an over-all planning. committee of such agencies be formed. If a
regional agency such as that proposed later in this report should be
created, this planning committee would form a part of the regional
agency. Further opportunities for improving coordination are found
in the current practice of the National Park Service of establishing
"recreational demonstration areas" which are later turned oier to State
or local governments for administration,36 and in the existing power
of the State Parks Committee to enter into written agreements with
other governmental agencies for the establishment of recreational areas.

No estimate of probable requirements for recreation in terms of
costs or tax burdens has been made. The report on Problem 25 dealing
with recreation contains specific proposals as to the types of areas
to be developed, the sequence of development, and the respective
spheres of Federal, State and local agencies in establishing and financ-
ing recreational facilities.

SUBPROBLEM 5: PUBLIC WELFARE

To determine the most effective administrative unit or units to handle
the various public welfare programs.

Included under this head are assistance to the general public, the
aged, the blind, children and migratory labor; unemployment corn-
pensation; employment service; cooperative housing for the aged;
subsidized housing; self-help canneries; work relief projects; insti-
tutions for the tubercular and other sick; emergency medical and
dental care,; and similar programs. Consideration should be given
to probable future programs, such as the extension of unemploy-
ment compensation and old age insurance to agricultural laborers.

Investigator: Leslie R. Montgomery, Supervisor, Public Assistnce Division.
State Department of Social Security.

Advisers: Ruth Fitzsimmons, Assistant to the Director, State Department of
Social Security; Vern M. Graham, Assistant to the Director, Stata Department
of Social Security; Ernest F. Witte, Head, Department of Social Work, University
of Washington.

Contents of the ReporF37

Public welfare services as defined in this report include provision
for security in' the form of work, insurance against unemployment;
illnss and old age, general assistance in the form of food, fuel,
clothing, etc., as well as services and measures to prevent ''unem-

Report on Problem 25, Rural Recreational Areas, Columbia Basin Joint Investigations,
ch. III.

See also, Annual Report of the Secretary of the Interior, 1941, p. 284.
8 See appendix I, pp. 126 H., for the complete text of the report.
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ployment, social unadjustment, illness and other such factors which
may adversely affect the individual and the community." The report
assumes that the needs of settlers in the Basin will be similar to
those of other parts of the State, and that the facilities and local
government organization to be provided should be in general the
same as elsewhere in the State.

A description is given of, the existing services, organization and
financing of the welfare program. A variety of methods and agen-
cies are employed in the financing and administration of welfare
services. Federal, State and local governments all participate. Only
partial integration at any one level is found. The outline of existing
agencies and services is presented in table 1.

All of the services listed in table 1 will be needed in the Basin.
A domestic relations court and mandatory health insurance for all
workers are held to be desirable.

It is held that "the form of local government is relatively unim-
portant, therefore, in the present organization and financing of
public welfare. Present State public assistance laws recognize the
principle of local administration as important with partial local
financing. Social insurance, work, and agricultural programs involve
factors which make it impractical if not impossible to administer
on a local level, although it is generally agreed that there is a need
of coordination and utilization of all services locally as well as a
development of local planning and advisory groups in all phases of
public welfare." Since neither administration nor financing is local,
the form of local government is unimportant except for relief grants
and services under State social security laws. However, some type
of local administrative unit is indicated for social security assist-
ance programs. Furthermore, local governments should contribute
to the financing of general assistance as they do elsewhere in the
State. If the Federal government should finance general assistance,
county administration or financing would probably be unnecessary.
In view of these considerations, the creation of a public welfare dis-
trict is recommended to serve all the counties in the area with social
security assistance grants and services. A supervisory board com-
posed of the several boards of county commissioners would choose,
an administrator from a State merit list, who in turn would select
the employees. An advisory committee appointed by the supervisory
board as representatives of smaller jurisdictions would assist in
"planning and prevention in the field of welfare." Such a welfare
district would be large enough to improve correlation and integra-
tion of welfare services, and secure centralized planning and eco-
nomical administration. Suboffices would be provided as needed.
Coordination of all Federal and Stat.e agencies with the. district
offiëe would be encouraged. No new legislation is considered neces-
sary to provide for a health district, since districts of this type are
already permitted and have been established by agreement of State
and county officials.

Financial support of welfare on the local level would be the sme
as in other parts of the State. Each county would continue its
support of general assistance by means of a 3-mill property tax.
Expenditures, budget control, etc., would be the rssponsibihty of
the district, under State control.
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Child welfare services

Service

General public assistance

Social security assistance:
Old age assistance.
Aid to dependent children.
Aid to blind.

,4. Farm Security Administration programs

Unemployment compensation --------------------

Old age and survivors insurance

Workmen's compensation

Works Progress Administration__
Employment service

Surplus commodity districts_..___

2 Through payroll tax by employer, employee, or both.
State and county determine individual eligibility.

S County determines individual eligibility.

Table 1. - Existin Services, Organization, and Financing of the Welfare Program.

Government agency responsible for planning

State supervises and county administers

Federal plans, State supervises and county administers

do

Federal administers

Federal plans and supervises and State administers

Federal administers

State administers - --

Federal administers

do

Federal plans and State administers

Financing

State and county.

Federal.

Federal and State.

Private individuals.

do

do

Federal, State and county.

Federal.

Federal and State.



Comments on the Report

Welfare services have undergone immense development since 1933.
In these years a far-reaching program has beqn developed and is
still developing as a result of Federal legislation and assistance.
In a large measure the funds, methods, standards, and agencies for
welfare administration depend upoa the Federal government. The
present report suggests but little change in this Federal-State
local setup, except in proposing the creation of a public welfare
district. The plan for such a district is significant, more particularly
when considered in cOnjunction with similar proposals contained in
other reports. These proposals are later brought together and ana-
lyzed in the discussion of a regional agency. If a welfare district
should be established, its activities should be cordinated with those
of other agencies operating over the entire project area. The func-
tions of an inter-county health district, as suggested in subproblem 6,
would bear a particularly close relationship to those of the proposed
welfare district.

The main elements of the present welfare program have become
well established and it is not proposed to make any fundamental
alteration in them at present.

SUBPROBLEM 6: HEALTH

How may adequate health facilities, services and safeguards best
be provided to the settlers?

Under this subproblem, consideration shctuld be given to optimum
size, location and type of hospitals, clinics and other health facilities;
to disease preventive and medical care programs, to rural housing and
sanitation codes and their enforcement; to school and special nursing
services; and similar facilities and services required to maintain a
high standard of health in the Basin. The recommendations of this
subcommittee should cover administrative areas and types of govern-
mental units best suited to the provision of these facilities without
undue financial burden upon the settlers.

Investigator: Jacques Crampon, Research Assistant, Washington State Planning
Council.

Advisers: Dr. Donald G. Evans,* Director, Washington State Department of
Health; Tyr V. Johnson, Assistant Agricultural Economist, Bureau of Agricultural
Economics, U. S. Department of Agricuittire; Walter A. Duffy, Regional Director.
Farm Security Administration, TJ. S. Department of Agricultre; Leslie R.
Montgomery, Supervisor, Public Assistance Division, Washington State Depart-
ment of Social Security; Elizabeth S. Soule, Director, School of Nursing Educa-
tion. University of Washington.

Contents of the Report38

1. General Assunptions.The report on health facilities takes a
broad social view of the responsibility of government in the field of
health, in its statement that all necessary health facilities should be
available to all regardless of ability to pay. All activities for eliminat-
ing the sources of disease are said to be functions of the State. The
State Department of Health is and should be primarily interested in
such preventive measures, particularly through its divisions of health
education, vital statistics, maternal and child hygiene, public health,
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'Dr Evans does not concur with all of the recommendations made in this report
" See appendix I, pp. 129 ff., for the complete text of the report.



etc. Control of communicable diseases requires activity by Federal,
State, county and city health officers. In accordance with the spirit
of its approach to trie health problem, the report suggests the advis-
ability of (1) free immunization from typhoid fever, smallpox and
diphtheria, and free periodic health examinations, (2) employment of
public health nurses by school districts, (3) the enlargement of hospital
facilities largely financed by tax support and staffed with salaried per-
sonnel, and (4) provision for supplying drugs to the people just as milk
is given to school children in many communities.39 The responsibility
for insuring good health is, therefore, viewed as a social rather than
as an individual one.

2. Specific Recommendations as to Governmental Agencies.The
nature of the above suggestions implies a good deal as to the gQvern-
mental agencies required fOr attainment of the program, and as to the
proposed distribution of costs among them. The specific recommenda-
tions are as follows:

The prevention of illness should be a function of Federal, State and local
health departments. This function includes health education, control of corn-
rnunicable diseases (a function of city, county, State and Federal health author-
ities) , sanitary control, and child and adult hygiene Periodic physical examina-
tion of adults sheuld be added to the list. The power to isolate, quarantine or
hospitalize is a necessary one to\ the control of disease. On the county level
these functions belong to the county health department, supplemented by the
U. S. Public Health Service and the State Department of Health.

The present laboratory maintained by the State for diagnosis of commun-
icable diseases, free of charge for physicians and health officers, should be con-
tinued. County health departments should maintain such laboratories where
State facilities are not available.

Hospital facilities in the Basin area are inadequate, and at mature devel-
opment it is estimated that 800 beds will be required to meet the standards
recommended by the Committee on the Costs of Medical Care. This need can
be met by two large hospitals of 200 beds each, capable of handling surgical
and complex cases, and eight small ones of 40-60 beds each, for contagions
diseases and uncomplicated obstetrical cases. The total cost of the hospitals
would be about $2,000,000 and the annual operating expense about 56,000.
Government hospitals sujorted by taxation are needed to care for all.40

These requirements can be met only by a governmental agency,
preferably a health district covering at least the three Basin counties.43
Such a district is found to be permissible under existing law (Rem-
ington's Revised Statutes of Washington, sec. 6090-1). It is suggested
that the staff include salaried personnel to handle part-pay and non-
pay patients, the admitting officer to decide, in conformity with policies
laid down by the District Board, what part of the cost shall be borne
by each patient. The necessary deficit resulting from such treatment
would be met by State and county taxation, the larger share being
borne by the counties.

°° It is pointed out that during 1939-41 the State Dgpartment of Social Security spent nearly
$100,000 for drugs, medicines and other supplies. Governor's Budget, 1941, State Printing
Office, Olympia, Wash., pp. 269-82.

CO Mr. Reuss thinks some attention should be given to establishing county health clinics, as
well as full-fledged hospitals; both should receive county support. Letter from C. Reuss to
P. Hetherton, Aug. 25, 1942.

l Mr. Biesen suggests that this statement of the report may be challenged on the following
grounds: (1) It would increase the number of jurisdictions, and (2) it overlooks the success
achieved through cooperating city and county agreements for health services (See letter to
P. Hetherton, Mar. 8, 1944).



Comàienfs on the Report

The content of this report should be considered in relation to
an earlier report on the same general subject.42 In its main essentials
the present report follows the lines laid down in the earlier report,
both in its advocacy of social responsibility for health, and in its
specific recommendations. The previous report points out that there
are two approaches to the problem of providing adequate rftedical
care for the Basin population. The first is by extending the tax-
supported hospitals and services now provided only for the indigent;
the second is by a scheme of fixed payments, compulsory or volun-
tary, on an actuarial basis for those able to pay.43 A combination
of the two methods is favored for this area in order to make com-
plete, coverage possible with the lowest possible tax burden. In-
tegration of the above with the public health program now carried
on with Federal and State assistance would bring about a unified
and coordinated health service, thus insuring fullest possible use
of all health facilities. The rest of the recommendations are suffi-
ciently like those of the present report to make further mention of
them unnecessary, except for the suggestion that the local district
for health administration be made up of five counties rather than
three.

The committee agrees with the principle of social responsibility
for good health as outlined in the report, and with the idea of a
special area larger than the county for the administration of the
health function. The question of a new district should, however, be
considered in relation to the proposals of investigators on other
subdivisions of Problem 28 in order to avoid the multiplication of
special districts, each with a single function. The problem of co-
ordinating functions by areas is considered later, but it may be said
here that where several- functions are to be administered over sub-
stantially the same area, there is at least strong probability that
they may be advantageously combined in a single governmental
agency for that area. Such a combination will make possible a
degree of centralized management of the several functjons, a greater
measure of coordination of activities within the area, and a reduc-
tion in the number of separate taxing jurisdictions. Suggestions on.
the organization and possible functions (including health) of a
regional agency are presented in chapter II of this reporL

Some suggestions received from W. A. Duffy, resulting from
a review of this report by the Health Service Staff and Program
Analyst of the Federal Security Agency may be noted: (1) It is
said that self-respecting settlers will not be willing to receive part
of their medical care on a public assistance or relief basis. An in-
surance plan in the form of a prepaid assessment for services ren-
dered is advocated. The budgets of families which cannot meet the
assessment would have to be supplemented in some way. (2), It is
said that s9me means df guaranteeing them adequate income must
be found if a sufficient number of doctors and dentists is to be avail-
able. (3) Inclusion of townspeople is advocated (this was contem-

'9 Some Consideration,, on the Optimum Supply of Medical, Dental and Hosj.'ital Facilities for
the Columbia Basin Irrigation Project, Berkeley, Aug. 1941.

' The cost of such a health insurance plan is estimated at about $15.00 per year per person.
Members would be charged at cost by the hospital, and paid for by the Association.



plated in the report). (4) It is held, that insufficient provision is
made for close cooperation between public health and remedial
services. A full-time highly-qualified doctor should be employed
(presumably by the tn-county unit) to supervise and authorize all
medical care for members, to coordinate public health and remedial
services, keep medical records and act as a doctor or speeialist and
assist in surgery.

SUBPROBLEM 7: ELECTRIC ENERGY

What tjpe of governmental unit, existing or proposed, alone or in
combination, is best suited to meet prospective needs of electric energy
distribution in the Columbia Basin?

The powers and limitations of such agencies as public utility dis-
tricts, local improvement districts, irrigation districts, Rural Elec-
trification Administration cooperatives, municipal power depart-
ments and others, if any, should be investigated, and their merits
appraised and recommended in the order of their desirability. Are
countywide districts desirable? Would county reorganization result
in any advantage in the distribution of power?

Investigator: Lloyd W. Schram, Acting Director, Bureau of Governmental
Research, University of Washington.

Adviser: Donald H. Webster, Director (on leave), Bureau of Governmental
Research, University of Washington.

Contents of the ReporI44

1. The extended report on electric energy distribution contains
a detailed and careful spidy of possible agencies for the distribution
of electric energy in the Columbia Basin. Its chief conclusions were:

Countrywide public utility districts would be the agenèies best suited for
the distribution of electric energy.

Municipal distribution systems may be found desirable in some instances.
A joint commission representing the two foregoiiig should be established

by law to coordinate their activities and handle problems relating to the project
area as a whole. This body may in time require compulsory as well as advisory
power.

2. Before arriving at the above conclusions the investigator ana-
lyzed the various types of agencies available for energy distribution
in order to appraise their adequacy for the purpose. The agencies
analyzed were:

Private power companies.
Non-profit cooperatives.
Municipal systems.
Reclamation districts.
Irrigation districts.
Public utility districts.
State or Federal-owned distribution systems.

3. The criteria by which each of these was
Geographical adequacy.
Legal power to distribute electric energy.
Compatibility with Federal power policy and with local attitudes.
Possession of the power of eminent domain
Fiscal adequacy.

judged are as follows:

'4 The full report was entitled Distribution of Electric Energy within the Columbia Basin
Project Area, May 1, 1942. (See appendix III, pp. 199-254).
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f. Extent of establishment and operation in the project area.
g Operating experience and status of judicial interpretation of their powers
Ii. Administrative efficiency and ability to supply energy at low cost.
4. .Application of the criteria. No single agency was found to

excel all others in every respect, but considering all criteria county
wide public utility districts were deemed best for the following
reasons:

a. They would be geographically adequate to serve the area and they could
by annexation serve consumers outside the project area even in other counties

b They have unqualified power to distribute electric energy to any and to
all persons and for all uses

c. They conform with local attitudes and with Federal power policy which
favors distribution by public bodies and cooperatives

d They possess broad power of eminent domain including the power to acquire
properties of private corporations

e Their financial powers including the power to issue revenue bonds and
general obligation bonds and to levy a two mill tax are apparently adequate

f They now cover about two thirds of the project area while additional coverage is in prospect The Walla Walla part of the area could either be annexed
1to the Franklin County district or form a part of a Walla Walla County district

g Soihe twenty-nme public utility districts in the State have provided a fund
ef experience and a body of judicial construction which leave little uncertainty
concerning the powers and operations of such district.

h No special study was made of consumer costs or administrative efficiency
under different types of agencies but it was believed that no agency should
be favored over others on these points

5. All the other types of agencies, were found fata1l weak on the
basis of one or more of the criteria used The chief weaknesses other
agencies were

Lack of uncertainty about legal power to distribute electric energy (e g
irrigation districts reclaration districts)

b Financial inadequacy (e g irrigation districts non profit cooperatives)
c Geographical inadequacy (e g irrigation districts municipal systems)
d. Incompatibility with Federal power policy (e.g., private systems, permanent

Federal ownership').

Comments on fhe Report

1 The recommendations of this report should be evaluated in
conjunction with the report on Problem 23 which deals with the
planning of the facilities needed to "bring electric energy most
advantageously to the various parts of the project area as progres
sively opened and settled " The report on this problem lays down
certain general principles which should govern electric energy dis
tribution in the project area

a The importance of electricity to agricultural development indicates that there
should be complete coverage of the area by distribution systems owued by
residents of the area and designed to secure the maximum economy of operation
consistent with local control It is held that the same system should probably
serve both farmers and villages and perhaps rural industries ioordination of
electrification with the planning of towns types of agriculture etc will be
more effective over lines owned and managed by residents of the area Whole-
sale supply should be secured through publicly financed projects The Bonneville
Power Act charges the Bonneville Administration with supplying power at low
rates to domestic and rural customers preferably through publicly-owned dis
tribution systems

b The Eural Electrification Administration is organized specifica'ly to help
farmers get electricity, and provides 100 percent Federal financing without risk
to farmer olganizations for electric distribution systems. It also lends money to
corporations and governmental jurisdictions, and to farmers to assist in financing
home electrification.
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e. An early decision on the agencies to distribute power is indicated, in order
to forestall unplanned developments. It is the province of Problem 28 to consider
the merits of alternative types of agencies, keeping in view the objectives of
minimizing tax burdens, and simplifying government structure by eliminating
unnecessary units.

d. The use of electricity should be planned with the settlers by an appropriate
advisory agency.

The report on Problem 23 of the Joint Investigations also considerS
the advantages and disadvantages of several types of agencies avail-
able for distribution. Four are mentioned: (1) Rural cooperatives,
(2) municipal corporations, (3) public utility districts, and (4) irri-
gation districts. Various possible combinations of these are briefly
suggested. By contraSt with the report on Subproblem 7, Problem 23
appears rather disposed to favor the cooperatives. It is pointed out
that although Rural Electrification Administration loans are avail-
abLe to public utility districts and irrigation districts, 91 percent
of its loans have been made to cooperatives. The borrowing agency
chosen has depended upon State power policy and upon State law
as well as upon the choice of the borrower. The chief reasons for the
cooperative having generally been used are found in the ease and
low cost involved in starting it, the identity of users and voters and
the direct responsibility of trustees to users, the low overhead and
operating expense, the savings resulting from quantity purchases of
wiring, electrical equipment, etc., (an activity prohibited to public
utility districts, and the easy expansion possible because of the
absence of restriction to political boundaries. Since the cooperatives
have had favorable treatment under Federal and State laws and
have enjoyed ready public acceptance, the report concludes that
from the viewpoint of the settlers alone the agency which would
result in the maximum benefits is the cooperative.

The report concedes, however, that the lack of power to dondemn
existing lines is a serious weakness of cooperatives, and that unde
a broad public ownership program this weakness may be decisive.
It is conceded that a far-reaching public ownership program is under-
way in the Northwest, especially in Washington, and that this pro-
gram has taken fairly definite shape. This program largely is built
around the public utility districts.

In summary, the report on Problem 23, while emphasizing the
good features of cooperatives for electric energy distribution, con-
cedes the great practical advantages of public utility districts. If
further development of the present public ownership program be
considered important, then the report on Problem 23 and Sub-
problem 7 of Problem 28 are in substantial agreement.

2. Both of the reports mentioned deal chiefly with the adequacy
of existing agencies for electric distribution as at present constituted
under law or practice. Not much space is given to the possibility
of enlarging or clarifying the powers of any other type of area
(e. g., an irrigation district), so as to satisfy the requirement of
adequate legal powers. The county niight or might iiot be an effi-
cient agency for power distribution, depending upon the scope of its
powers and the character of its organization. In any event, a com-
bination of this function with other functions over a given area
may prove advisable in the interest of governmental simplicity and
efficiency of management. In the 5resent case, ultimate integration
and coordination with county government may prove desirable.

27



28

SUBPROBLEM 8: DOMESTIC WATER SUPPLY

To determine the agency or agencies best suited to .siApply and dis-
tribute domestic water to the rural and suburban areas of the Basin

Under Problem 9 a subcommittee of identical membership is con-
eerned with devising means to supply domestic water to basin settlers
at minimum cost It will determine limitations within which it is
economically feasible (1) to supply water under pressure either through
extensions from municipal systems or through independent rural sys-
tems, (2) to make joint use by several families of a common well, and
(3) to provide a separate well for each farmstead

The subcommittee under this problem is charged with evaluating
the merits of various agencies which might construct and operate such
water systems These would include (1) Private water companies,
(2) Municipalities, (3) Irrigation districts, (4) Consumer cooperatives,
(5) Partnerships, (6) Private individuals, (7) Local improvement
districts, (8) Public utility districts, (9) U S Bureau of Reclamation,
and (10) others

Investigator Jacques Crampon Research Assistant Washington State Planmug
Council

Advisers H A Parker Irrigation Engineer U S Bureau of Reclamation
Arthur Piper Senior Geologist U S Geological Surve\ Walter A Duffy Regional
Director Farm Security Administration U S Department of Agriculture L J
Smith, Head, Department of Agricultural Engineering, State College of Washington.

Contents of the Report45

1 Municipal systems The report recommends that urban domestic
water supply be provided by municipally-owned systems These have
been most generally and successfully employed for the purpose in
Washington

2 Rural domes 1w water supply The problem of providing domestic
water to rural users is different from that encountered in cities and in-
volves more difficult problems of construction and financing These
difficulties cannot be met by means of private enterprise or through
consumer cooperatives It is, therefore, concluded that the rural water
supply should be provided by a governmental agency which alone
would be both able and willing to finance, construct, and operate a
water system If economical operation is to be attained most of the
functions of the agency must be performed on a large scale The chief
functions to be performed by the agency would be (1) Planning the
system, (2) Construction, maintenance and repair of the syLem,
(3) The purchase of equipment, (4) Financing construction and pur-
chases, (5) 1qualizing the financial burdens, and (6) Financing the
operations It is thought that a large-scale agency could achieve sub-
stantial economies in construction and purchasing, in administrative
expense, and in financing In addition, the risks incident to drilling
operations could be spread over a larger area The agency chosen to
provide rural domestic water supply is the irrigation district The
planning of the domestic water systems might, however, be done by a

See appendix I, pp. i34 ff., for the complete text of the report.
"Walter Dutiy expresses the view that from a purely organization point of view

each group of users will be organized as an association or company Such a group he thinks
should acquire the system after construction, and operate it. (See report, p.i35).



Basin-wide agency. In addition, sub-agencies within the irrigation
districts might be set up to perform some functions on a local basis,
such as repairing equipment or collecting tariffs.

The report considers the possibility of other agencies such as the
Bureau of Reclamation (under powers proposed to be given to the
Secretary of the Interior) and the Farm Security Administration
performing the function, but concludes that neither would be likely
to operate the system. The irrigation district, therefore, se.ms best
adapted to both construction and operation.

Cost of the water-supply system. It is estimated that the cost of a
typical water system serving 20 families would be $6,710 or about $336
per farm. The total construction outlay during the first year is esti-
mated at $400,000 and during the entire period of settlement at nearly
$8,000,000. Since expenses are likely to exceed income in the early
period, repayment would have to be delayed and spread over a long
period. This fact was one of the reasons for selecting a governmental
instead of a private agency to perform the function. It is evidently
expected that the charges levied for water upon consumers will suffice
to pay all operating and maintenance charges and eventually to amor-
tize the cost of construction. The periodicity of charges levied for
water might have to be arranged on a basis different from that now
employed by irrigation districts.47

Comments on the Report

This report presents a convincing case for large-scale perform-
ance and for the selection of a government agency to provide rural
domestic water. The irrigation districts arc specifically authorized to
provide water for domestic use to the owners of irrigated lands within
their boundaries,48 and they seem well qualified by the nature of their
main function to provide this service. No additional governmental
agency would then be necessary and further multiplication of agencies
would be avoided. It is also proposed, however, that the planning of
domestic water systems be a function of some government agency with
Basin-wide authority in a position to "demand the consideration of
water-distribution economies in the planning of the shapes, sizes, and
locations of the farms and farmsteads." A regional planning agency
as such would have no such authority, but possibly the Bureau of
Reclamation will exercise such power.

The proposal that irrigation districts undertake the construction
of the water supply systems may raise some financial problems. The
procedure for finaicing construction in each locality as settlement
occurs is not made clear in the report, even if it be assumed that at
a later stage water charges will cover both construction costs and the
costs of operation and maintenance. Perhaps federal or state funds
will be made available for initial construction. If private funds are
to be sought by the issuance of bonds it should be determined exactly
what, in addition to revenues from service charges, would stand in'
support of the bonds. It is doubtful if an irrigation district would have
power to encumber all the properties in the district in behalf of each

See letter of G. D. Hall, page 136 of the report.
48 Remington's Revised Statutes of Washington, No. 74 17-2.
° See the report, p. 135.



separate water ystem.5° Would each group of users be' orgtnized as
a separate associatiion, as suggested by Mr. Duffy? If so, what activi-
ties if any would be left with the district when operation of the system
was handed over to the local group? If such decentralization of opera-
tion occurs, some of the advantages which a large-scale agency were
to provide might be sacrificed. If the operation of the water supply
systems is to be handled locally, perhaps a local improvement district
would be useful. Such districts are by law subject to considerable
control and supervision by the. authorities of the irrigation districts.51
Ev?rything considered, the committee is inclined to favor handling
domestic water supply by means of the county-administered special
districts proposed later in this report. These would be essentially local
improvement districts for which counties would perform all adminis-
trative functions. An outline of proposed procedure for establishing
domestic water supply systems is given subsequently.

SUBPROBLEM 9: CONSERVATION OF NATURAL RESOURCES

To recommend the size and type of administrative unit or units best
adapted to deal separately or jointly with problems of conservation
of soil, water, minerals and wildlife.

Under this subsection, should be considered such units as (1) soil
conservation districts, (2) grazing districts, (3) fish and game pre-
serves, (4) administrative areas for weed, insect and disease control
programs, and (5) drainage districts. Are present enabling acts ade-
qtuite? Would county reorganization offer any advantages? Should
drainage works be charged against a local irrigation district or paid
for by the entire irrigation district? Do conterminous boundaries offer
an.y advantages?

Investigator: T. 0. King, Economist, Pacific Northwest Regiopal Planning
Commission.

Açlvisers: Harry Ade, Assistant Regional Conservator, Soil Conservation Service,
U. b. Department of Agriculture; Edward Davis, Director, Washington State
Department of Conservation and Development; H. A. Parker, Irrigation Engi-
neer, U. S. Bureau of Reclamation; B. T. McCauley, Director, Washington
State Department of Game; Fred J. Foster, Director, Washington State Depart-
ment of Fisheries.

Contents of the Report52

I. Functions. The functions of the agencies selected to carry on
conservation work will relate to the conservation of soil and water, the
preservation of wildlife, and the control of weeds, insects and plant
diseases. These functions are thought to be sufficiently alike in char-,
açter to justify administration by the same agencies. Existing provi-

O Irrigation districts re required to assess lands "in proportion to the benefits accruing to
the lands assessed." Remington's Revised Statutes of Washington, sec. 7436.i See Law., Relating to Irrigation District,,, Department of Conservation and Development,State of Washington Olynpia, June i939, sees. iQi-ilO, pp. 92.iOO. The chief reason far
suggesting a county-admjnistererj district to supply domestic Water is that of securing grear
geographical coordination of functions. There is no serious, intrinsic objection to the irrigation
distritt performing this function if its powers are adequate. Presumably the irrigation district
sho,uld be fairly adequately prepared from the standpoint of personnel and equipment to handlethe work of construction and maintenance. Irrigation districts apparently have sufficient legal
powers to enable them to construct and maintain domestic water supply systems (Remington's
Revised Statutes Sec. 7414-2, 1943 supplement) and to contract with the government for local
improvement work (Ibid. sec. 7466). J'rom a financial standpoint, irrigation districts are nOtvery well equipped for this function but it is possible that their powers may be adequate.
(Letter from D. G. Tyree, Acting District Counsel, Bureau of Reclamation, Portland, Oreg., to
E. N. Torbert, May 26, 1944.)

See appendi,t I, pp. 137 ff., for the complete text of the report.
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sions and agencies are not deemed adequate to secure the needed
protection.53

2. Soil Conservation Districts. The agencies considered for perform-
ance of conservation functions were (1) separate types of districts for
soil conservation, wildlife control, and insect and pest control, (2) the
existing irrigation districts, (3) a single conservation district or the
whole project area, (4) four conservation districts, one in each of the
four counties, and (5) three conservation districts approximately con-
terminous with the present irrigation districts.

The report recommends:
That three conservation districts be created roughly conforming with the

areas of the existing irrigation districts, each district to handle all forms of con-
servation activity. If the three irrigation districts should be combined into one,
consideration should be given to a similar step in the case of conservation districts.
Areas within the outside boundaries of the three irrigation districts, but not
included therein, (e.g. the Moses Lake irrigation district) should be included
in the conservatioii districts. The area of the Columbia River Reservoir is not
to be included.

That Federally-owned pasture lands remain under the supervision of the
Bureau of Reclamation, and be operated under contract by the irrigationdistricts
in which they are located. Special grazing districts are not deemed necessary.

Federal and State agencies interested in conservation should deal directly
with the three conservation districts in respect to the phases of conservation
work in which they are engaged.

3. Organization and Powrs. Soil conservation districts can be
organized with the approval of the State Soil Conservation Committee
and a majority of the votes cast in a referendum in the area. Thcy
have three elected supervisors and two appointed ones. Their powers
include cooperation with other agencies in soil surveys and erosion
control, the administration of soil conservation and erosion control
projects, the construction and maintenance of structures, the acquisi-
tion of properties, making available seeds, fertilizers, etc., and the
development of plans and demonstration projects. The scope of the
regulations which may be issued after approval by the voters includes:

Provisions requiring construction of terraces, dams, dikes, ditches, etc.
The requirement of observance of certain methods of cUltivation, sowing,

strip cropping, furrowing, etc., in the interest of water conservation.
Cropping programs and tillage practices.
Provisions governing retirement from cultivation of highly erosive areas,
Other means of conservation and erosion prevention.

It is recognized that some legal difficulties may be met in organizing
soil conservation districts in view of the proposed development of the
land in each district in stages or blocks, but it is hoped these diffi-
culties may, if necessary, be overcome by first establishing the c9ii-
servation district yith a limited area and later extending it as addi-
tional blocks are developed. The governing bodies of irrigation dis-
tricts and soil conservation districts, while separate, are expected to
represent the same interests and work harmoniously together.

Mr. Parker points out that such methods include proposed provisions in the contracts between
the government and the Irrigation districts on soil and water conservation as well as provisions
in the Columbia Basin Project Act, relating to purchase and lease of land by the government.
State law provides for control of land use by zoning.
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Commenfs on the Report

1. Other Studies. The report on conservation should be considered
in conjunction with the final report on Problem 3, in which data and
recommendations regarding land use are presented. The chief means
available for insuring proper land use as brought out in that report are:

Education. The best agency to educate rural settlers is the Extension
Service provided cooperatively by the State College of Washmgton and the
U. S. Department of Agriculture'. County agents would be the principal in-
struments in the field. A noteworthy activity of the Extension Service is the
County Agricultural Planning program. Smith-Hughes courses in agricultural
education are reconfmended for all high schools.

City and county zoning will be needed to supplement educational activities
and to control use of land in urban and rural areas. Such control is largely
for purposes other than conservatioi, but may also serve the latter purpose,
by reserving lands for special uses, such as recreation or grazing.

The design of land subdivjsin can be controlled by local planning agencies,
by the Secretary of the Interior under the Columbia Basin Project Act (outside
existing cities), hnd by agencies such as the Farm Credit Administration and
the Federal Housing Administratioii in their loan contracts.

Regulations governing use of water may impose controls in the interest of
soil conservation as a condition to continued delivery of water to the user's land.54

Land use can be influenced greatly by the Secretary of Agriculture by the
requirement of soil conservation practices 55 as a condition to receiving benefit
payments. Soil conservation districts have extensive powers in soil conservation
and the prevention of erosion.

By combining the recommendations of the report on Problem 3
with those of the report on conservation, it will be seen that conserva-
tion activities would rest chiefly with certain Federal agencies such
as the Bureau of Reclamation, the Department of Agriculture, the
Agricultural Adjustment Administration, and the loan agencies, the
soil conservation districts, and to a limited extent in city and county
units concerned with planning and zoning.

2. The amount of activity required of a soil conservation district
in the protection of wildlife will depend upon the extent to which
Federal and State agencies become active. Working arrangements with
such agencies would appear advisable in order to secure maximum
cooperation and a definition of the sphere of each.

3. Th combination of all conservation functions in the soil con-
servation districts merits approval. It may even prove advisable,
despite certain obstacles, to unify the conservation districts .with the
irrigation districts or other units either as now constituted or on a
projectwide basis.

SUBPROBLEM ID: IRRIGATION

Could any benefits be obtained through reorganization of the irri-
gation districts in the areas which might receive water from the Grand
Coulee project?

Could savings be made or cf/I cie'nc-y increased by combimng the
present three districts? By including other existing irrigation, districts
within the project area but at present obtaining water from other than
Bureau of Reclamation sources? Should lands included within the
original district boundaries, but which will not receive water, be ex-

See report on Problem 3, In.s'uring Proper Lend U.ce, Columbia Basin Joint Investigations,
pp. 17.18, for text i,f proposed contract for water users.

5 Under the Agricultural Adjustment Act of 1938, and the Soil Conservation and Domestic
Allotment Act.
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cluded and boundaries changed to cornis pond? Should incorporated
places be included in the districts? (Recommendations from Problem 1
may indicate the desirability of this.) Would recommendations on the
above be altered if irrigation districts undertook to engage in distribut-
ing electric power, domestic water and sngaging in other activities
which new enabling legislation might permit? Should drainage be
carried out and financed by the irrigation district or made the subject
of local irrigation districts?

Investigator: H. A. Parker, Irrigation Engineer, U. S. Bureau of Reclamation.
Adviser: Edward Davis, Director, Washington State Department of Conserva-

tion and Development.

Confenfs of The ReporI56

The question posed by the subproblem and the report upon it both
proceed on the assumption that the agency to handle irrigation will
be an irrigation district whether as at present constituted' or with
different boundaries. The investigator was instructed to confine his
recommendations chiefly to the question of the adequacy of the present
districts or possible combination of them into one, and to the advis-
ability of including other areas in the existing districts.57 The conclu-
sions of the report are:

A combination of the three present irrigation districts into one
large district is not feasible. No exact formula exists for determining
the minimum size of a district for economical operation, but it appears
certain that the existing districts are large enough. The opinion is
expressed that 25-30,000 acres may be necessary in order to absorb
overhead costs easily. The present districts are well above this mini-
mum, but at the same time, are not too large for optimum adminis-
trative efficiency. The Quincy district is a logical area for an irrigation
district because it includes all the land irrigated by the West Canal.
While the same consideration would indicate the advisability of joining
the East and South districts, the expected uniformity of operation and
maintenance charges throughout the whole area reduces the need of
combination. A single district would have the advantage of requiring
a single contract and a single set of accounts, but this advantage is
offset by the closer contact which directors will have with landowners
they represent in the present system.

The inclusiomof other areas not now within the present district
is not favored:

a. The physical and fiscal conditions prevailing in the Moses Lake and Franklin
County districts do not lend themselves to incorporation of these districts. The
solution of the problems of these two areas will depend largely upon the future -
avaiiability of cheap power.

b: Although annexation of irrigable, but not now irrigated lands outside the
project area would benefit such lands, their annexation would not benefit the
districts, since most of such lands cannot be irrigated through the proposed
project works, and their inclusion would tend to raise per acre costs.

Most of the land not capable of being irrigated was excluded from the
original districts, and such lands should not be included.

Incorporated towns should not be included in irrigation districts because
(1) their greater voting power might enable them to control the districts, which
should be controlled by farmers, and (2) the inclusion of townsite lands does
not satisfy the obligation of a town to share in the costs of the district. A better

° See appendix I, pp. 139 ff., fr the complete text of the report.
7 It is the investigator's opinion that irrigation districts are the proper agencies for this

function in any case.



solution might be to form a cons'ervancy district which would levy an ad valorem
tax on property as Juts been done in one project in Colorado.

3. An interesting suggestion is made relative to the drainage problem.
It is stated that on most projects of the Bureau of Reclamation, drain-
age construction costs are spread over all the land in the project. This
procedure is preferable to a local improvement district or a special
drainage district, since the water on one part of the area is often re-
sponsible for the drainage difficulties of another. The investigator feels
that the drainage system should be a proj ectwide function as much as
the canal and lateral system and be similarly financed.58 If this sug-
gestion were adopted, drainage costs would be met for the project area
as a whole by charges against the land similar to the construction
charge for the irrigation works. The share of cost allocated to each
piece of land would be determined by its position in the land classi-
fication. No separate drainage district or other agency would be re-
quired.

Commenfs on fhe Report

The irrigation district appears to be the only agency in sight
authorized to carry on and capable of performing the necessary activi-
ties relating to irrigation. The principal question seems to be that of
attaining districts of optimum size from the standpoint of operating
efficiency and fiscal adequacy. The existing districts do not appear to
be too large or too small, judged by this test. Evidently a wide toler-
ance exists as to size provided a district exceeds the minimum. A single
district would appear somewhat more logical than three, and would
have some practical advantages over the present arrangement, but it
would not necessarily be more efficient. The division of the area served
by the East Canal into two districts is certainly illogical but not neces-
sarily a serious mistake. Much will depend on the nature of the rela-
tions between them when they take over actual operation of the irri-
gation system. That will not be soon, and experience in the meantime
may point the way to a better arrangement by combination or other-
wise.

Since the recommendations bearing upon the advisability of in-
cludipg lands which lie within other irrigation districts or outside the
project area are based upon considerations largely of a technical char-
acter, the committee does not feel competent to comment upon them.

The suggestions relating to exclusion of cities from irrigation dis-
tricts appear to be well founded. It appears to be generally conceded
that cities should bear a share of the costs of irrigation. Further study
should be given to the possible creation of a conservancy district or
some other means of allocating to the towns a just portion of these
costs.59

se This view was obtained from H. A. Parker in a personal interview. The closing words
of his report are susceptible of a different interpretation, as he uses the words "districtwide
function." By this phrase he means. "projectwide."

°Not only irrigators and power users, but all other private interests benefiting from the
development (should) pay their fair share of the costs Cities and towns benefiting,
for example, would contribute to repayment of construction costs. This plicy would help
relieve rural land users from the necessity of putting their lands to more intensive uses than
those for which they are suited. The settlement and use of lands in the Columbia Basin project
would be particularly affected by application of such a policy" The whole range of employment,
business and industry of cities and towns is a by-product of the reclamation of the land.
"Migration and the Development of Economic Opportunity in the Northwest," Interior Report,
1939, part II, pp. 159, 333.
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4. The suggestions relitting to the drainage problem raise difficult
questions of method and procedure. As a management problem they
imply administration either by the Bureau of Reclamation or by some
proj ectwide organization. Settlers will apparently be required to pay
the costs of drainage. The simplest method would appear to be for
the Bureau to handle drainage in a manner similar to irrigation, re-
claiming the costs by the same process.

SUBPROBLEM II: POLICE PROTECTION

How can suitable police protection be most efficiently provided to
settlers in the Basin? Would intra-county, inter-county, regional or
State policing of rural areas be most desirable? Would county reorgani-
zation or "functional consolidation" offer advantages?

Iqvestigator: Jacques Crampon, Research Assistant, Washington State Planning
Council.

Advisers: James A. Pryde, Chief Washington State Patrol; Lloyd W. Schram,
Acting Director, Bureau of Governmental Research, University of Washington;
Carl F. Reuss, Assistant Rural Sociologist, State College of Washington; Chester
Biesen, Executive Secretary, Association of Washington Cities; Lew Seividge,*
Director, Washington State Association. of County Commissioners.

Contents of the Report 60

1. Existing law enforcement agencies. Numerous agencies, 'ederal,
State and local are engaged in law enforcement work in the Basin.
Federal agencies such as the F. B. I., the I. C. C., etc., will continue to
function in their respective fields. State agenëies include the Attorney
General, a number of departments with enforcement duties of a special
character (Department of Agriculture, Department of Public Service).
and the State Patrol, which while primarily engaged in traffic control
has general police powers. The chief local enforcement officer i the
county sheriff assisted by his several deputies. In cities, law enforce-
ment rests with a police chief or town marshal.

If the present system is to be continued the sheriff will be the math-
stay of local police protection. The report anticipates a number of
difficulties which will limit the effectiveness of present arrangements
in the Basin:

County lines will seriously limit the jurisdiction of local enforcement officers,
since population and trade areas will not conform with political lines which were
drawn before development of the Basin began. Some trade areas are likely to
include parts of several counties. Meanwhile improved transportation will make
crime less and less a purely local problem.

Topographic barriers and long distances will separate many settlers from
the center of county police protection (e.g., Wahluke Slope in Grant County).

The present requirement of rotation in office is an obstacle to securing the
benefits of experience in the office of the sheriff.

Financial difficulties may be great in some counties. It has been suggested
that a county should have a population of at least 20,000, $10,000,000 to
$12,000,000 of taxable property, and an area of not less than 900 square miles
in order to secure maximum efficiency.6' Not all of the counties in the Basin
now satisfy these standards Despite inadequate services, the small counties of
the State show excessive costs of local government. At mature development,
however, it is expected that each county in the Basin will be adequate in size
and taxable resources to maintain a satisfactory police system and county gov-
ernment.

6Lew Selvidge believes that this proposal fails to recognize certain implications of political
organizations. The centralization of power and authority lends itself to corruption that is
difficult to subdue. A local organization is forced by local pressure to overcome such graft.

60 See appendix I, 142 ff. for the complete text of the report.
Bradshaw, H. C. and Ôabbard, L. P. Possible Savings Through Changes in Local Govern-

niet, Texas Experiment Statjgp Bulletin 540.
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e. The lack of executive control over State enforcement agencies and the
multiplicity of agencies, Federal, State and local, make for diffusion of responsibil-
ity for law enforcement an4 increase the likelihood of duplication of effort.

2. Recommended Agencies for Law Enforcement.

State Patrol. Many of the above difficulties could be resolved if the State
Patrol were to take complete responsibility for law enforcement. There would
be integrated control, adequate financing, greater efficiency, and no difficulties
arising from artificial county boundaries. But, although the State Patrol has
power to assume the general policing function, such a proposal runs counter
to long established traditions and constitutional provisions, and appears unlikely
to be adopted. It is suggested, howevei, that the State Patrol assume an active
part in general law enforcement and that it serve as a coordinating agency
in inter-county police problems upon petition of the counties. The sheriff would
remain the cornerstone of local law enforcement.

The inter-county problem. Police problems often extend beyond the range
of a single county. The establishment of a single "Columbia Basin County"
to replace existing ones might be a wise move but does not appear politically
possible. Efforts to bring about county consolidations meet with little success.
A final possibility is to meet the inter-county police problem by (1) more
active use of requests for help from the State Patrol and (2) by setting up
an inter-county cooperative police agency. A central office would receive all
notices of crimes, and in turn notify local.officials. It could maintain a laboratory
and other equipment for use by the counties.

The intra-co'unty problem. Areas within a county from which the county
seat is relatively inaccessible by reason of topography or distance might well
be served by the establishment of deputy officers. If the rural municipality
proposal is adopted, each municipality might serve as the locale, of a deputy
sheriff's office. The enforcement of city ordinances is regarded as a matter of
local interest which should be left to the city police chief or marshal. The
merit system should be used in selecting police officers.

ci. The present limitations on the tenure of office of the sheriff can be removed
only by constitutional amendment.

Comments on the Report

1. By the terms of this report the county sheriffs remain the prin-
cipal officers for law enforcement in the project area. Inter-county
problems would be handled by means of voluntary cooperation, with
the assistance of the State Patrol. Within each county separate areas
would be served by deputies stationed in them. Each city would have
its own local police system.

The necessity of making concessions to the politically possible is
clearly evident in the report. It does not profess to contain, a model
plan for police protection within the project area, but only a plan
which may improve the present system and one which can be adopted.
It does not seem likely, however, that any thoroughly satisfactory
administration of the police function can be achieved under the present
or proposed system. There will still be too many jurisdictions operat-
ing separately and with insufficient coordination, and hence duplica-
tion of effort. Many jurisdictions will he too mall for effective police
work because of untrained personnel and inadequate funds and equip-
ment. In some counties the sheriff's office will be the weakest, despite
the fact that it is the most important, agency of law enforcement.
Nothing short of a broad reorganization of local government including
police organization seems likely to yield far-reaching results. Such
a reorganization might well include:

a. A broadening of the activities of some State departments, including the
State Patrol and the extension of their powers to include considerable assistance,
supervision and control of county and municipal, civil and police officers. By
this means the maximum coordination of administrative activity way be obtained.
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Sheriffs and their deputies might be made appointive on the basis of
competitive examinations conducted by the State or by the county. Thus a
permanent professional service might be created. Similar provisions could be
extended at least to small cities. In any event, better city-county coordination
is needed. Countywide administration of police might provide a workable solu-
tion in the case of all but the largest cities.

The inter-county or regional problem would be reduced in importance if
the activities of the State Patrol were extended, and a regional police authority
created. If it be found desirable to set up a regional authority for other purposes
as well, then the regional police would form a part of that agency. Thus a
cdordination of several functions on the regional level may be attained

SLJBPROBLEM 12: FIRE PROTECTION

How can suitable fire protection be most efficiently provided to
settlers in the Basin?

Doubtless different standards and facilities will be found suitable
for subufban and rural areas. Would consolidation of urban and sub-
urban or rural and urban facilities, under one fire protection district
be desirable?

Investigator: Jacques Crampon, Research Assistant, Washington State Planning
Council.

Advisers: E. L. Smith, Assistant Fire Marshal, Washington State Insurance
Commission; Chester Biesen, Executive Secretary, Association of Washington
Cities; J. K. Woolley, Manager, Washington Surveying and Rating Bureau,
Lew Selvidge, Director, Washington State Association of County Commissioners.

Contents of the Reporf
The report proposes three means of securing protection against

losses by fire: (1) By the adoption of fire-prevention activities, (2)
By providing home equipment and by preparedness, and (3) By means
of organized fire fighting services.

Fire prevention activities should be entrusted to the Division of Fire Marshal
of the State Insurance Commission, in cooperation with the Extension Service
of the State College of Washington. This work is largely educational in nature,
and should be carried out by lectures, discussions and publicity. Some inspection
for the purpose of seeing that fire hazards are reduced may be necessary. City
and county building codes should be framed in such manner as to eliminate
fire hazards. Agencies financing homes can help by insisting on high standards
of construction.

Home preparedness is to be accomplished by education of farmers in fire
protection through the activity of the agencies mentioned. In addition, it is pro-
posed that certain fire-fighting equipment, such as ladders, pails and extinguishers
be a part of the equipment of every farm. Those who inspect the property for
fire hazards could also examine the home fire-fighting equipment. It is thought
that most fires can be extinguished by means of this equipment and without the
assistance of organized fire-fighting services

Organized fire-fighting service will also be needed. The greatest economy
and efficiency would be attained by having rural and urban settlers maintain
jointly a combined fire-fighting force. Since the report holds this not to be
permitted by present law,63 it is suggested that for the present separate depart-
ments may have to be maintained by cities and fire protection districts. Rural
settlers should contract with cities for protection by the city fire department
wherever possible.

62 See appendix I, pp. 146 if., for the complete text of the report.
6 A i94i statute authorizes fire-protection districts to "enter into contract with any incorporated

city or town whereby such city or town shall furnish fire prevention and fire extinguishment service
to the districts * upon such terms as the board of directors of the district shall determine.
To contract with another county fire-protection district, or with any town, city or municipal
corporation or governmental agency or private person or persons to consolidate or cooperate for
mutual fire-fighting protection and prevention purposes." For such purposes only they may also
annex or be annexed to third or fourth class cities or towns. Remington's Revised Statutes,
sees. 5654-120. Possibly, therefore, as Mr. Biesen suggests, adequate legal power exists to support
what is in effect a cooperative arrangement. (See letter of Chester Biesen to P. Hetherton,
Mar. 8, 1944.)



As for the personnel of the fire-fighting force, the report recom-
mends that it be on a volunteer basis, since the advantages of a paid
force are not great enough to warrant its cost. It is estimated that
a minimum paid fire-fighting force would cost $15,000 a year for
salaries. The cost of the service should in any case be met by taxation.

In establishing fire protection districts, due attention should be paid
tg the population, size, and topographic features of the region, SQ as
to assure adequate protection throughout the area servec by eah
department.

Comments on the Report

1. By the terms of this report there would continue to be two local
jurisdictions concerned with fighting fires, i.e., the cities and the rural
fire districts, but fire departments would be maintained .by them
jointly as soon as legal changes make such cooperation possible. That
this arrangement might encounter many practical difficulties is sug-
gested by Mr. Selvidge and Mr. Biesen. Some of the problems which
immediately present themselves are:

Can fire protection actually be made approximately of uniform quality
throughout an area comprising both city and county populations? If not, how
can one justify equal burdens upon city and farm property such as would be
involved in a tax upon property? Would the city and the rural area comprise a
single taxuig district with a uniform rate 'for fire protection, or a larger number
with different rates on property? Would it not be difficult for rural property
to bear a tax burden the proportions of which would largely be determined
by the standards and requirements of the city population?

The recruitment of the voluntary force to man the equipment, and the
manageaient, housing, etc., of the equipment may give rise to conflicts of interest
and attitudes between rural and urban elements. In general it would appear
likely that urban interests might tend to dominate policymaking in a joint
department.

2. The uggestion of joint maintenance of the fire, department is
interesting when considered in connection with the proposal contained
in the report on subproblem 1 for a rural municipality. If the latter
suggestion should be adopted, fire protection would logically be one
of its important functions. The rural municipality would in fact be
the unit for local administration of nearly all governmental functions.
Failing this, a rural district combining a number of functions might
be found to yield comparable results. It is believed, however, that the
plan for county administration explained in chapter II provides the
best attainable means of providing 'for the needs of rural inhabitants.

3. No particular comment is deemed necessary concerning the sug-
gestions dealing with fire preventior activities of State officias. It
goes without saying, however, that local fire departments and inspec-
tion services can do much to supplement the work of the State. Sinii-
larly, as is pointed out in the report, local ordinances on zoning and
local building codes can contribute to the desired ends.

4. The suggestion calling for home fire-fighting equipment perhaps
requires further elaborationso as to clarify the responsibility for pro-
viding and seeing to the maintenance of such equipment in readiness
to serve the purpose for which it was intended. It will not be easy
to insure that this equipment, once provided, shall not be dissipated
or converted to other uses.
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SUBPROBLEM 13: COMMUNICATIONS /

How can suitable telephone, telegraph, and radio services be best
provided Basin settlers at least cost? Can efficient communication
services be advantageously provided thro'ilgh public ownership? If so,
what type and pattern of governmental unit should be most favorable?
If not, what can local or State legislation do to improve the existing
exchange areas organization?

Investigator: Lloyd W. Schram, Acting Director, Bureau of Governmental
Research, University of Washington.

Adviser: Donald II. Webster, Director (on leave), Bureau of Governmental
Research, University of Washington.

Contents of the Report64

The problem presented to the investigator presents the question of
how telephone, telegraph and radio services might best and most
economically be brought to the settlers. Considering the "peculiarly
monopolistic nature of communication services and the extenìt to
which such services have come to be performed by certain private
agencies," the investigator believes that the sole issue lies between
operation by private agencies and operation by governmental unit.
The recommendation of the investigator is that unless the committee
wishes to undertake a comprehensive study of the problem for the
purpose of compiling data which would permit a well-founded factual
comparison of the merits of public as against private operation, these
services should be furnished in the project area by private enterprise.
The necessary facilities for such an extensive investigation were not
available to the investigator. In support of the conclusion, it is pointed
out that no provisions are made in existing Federal and State law for
public ownership of communications similar to .those relating to electric
energy distribution.60 Doubt is expressed that the necessary legisla-
tive approval could be secured even should an investigation be made
leading to a recommendation for public ownership.

Comments on the Report

Extended comment on the report is not necessary, since no govern-
mental agencies or functions are involved. It is the consensus of the
committee that private agencies could and would make adequate pro-
vision for the communication needs of the settlers. An exhaustive in-
vestigation of the merits of public as against private ownership was
not deemed advisable, nor possible within the limits of time available.
It was believed that existing facilities and services would be expanded
to keep pace with the settlement and development of the Basin. At
the present tin, therefore, no recommendation is made for govern-
mental participation in the ownership or operation of communication
facilities. State and local governments will, of course, have the usual
regulative powers relating to such public utilities.

° See appendix I, pp. 150, for the complete text of the report.
In many foreign countries and in a few States provision has been made for public ownerS

ship and operation of communication facilities. Letter from L. Schram to P. Hetherton, Aug. 28,
1942. Also letter from C. Reuss to P. Hetherton, Aug. 25, 1942.
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SYMMARY OF RECOMMENDATJQNS OF SUBPROBLEM REPORTS

A number of observations and conclusions may be drawn from the
over-all picture obtained by combining and comparing the recom-
mendations of the subproblem reports:

1. Adoption of all the separate recommendations would involve, in
addition to Federal and State authorities exercising functions in the
Basin, a rather numerous and miscellaneous array of local jurisdic-
tions of varying territorial extent and widely differing powers. Many
compromises or adjustments may be necessary in order to fit the vari-
ous suggestions into a workable pattern. The fol1oving tabulation
combines the recommendations of the separate reports by indicating
the proposed distribution of functions among areas or agencies of
government. In a few cases necessary functions are included which
are not expressly mentioned in the reports, e.g., all major units
necessarily exercise some powers of "general government," while in
most of them some staff and auxiliary agencies will be needed.



Table 2 - Allocation of Functions to Units of Government as Prcposed by Investigators and Advisers.

Federal State Rgional County City Special district

1. General government (Subproblem 1):
General government

General government General government General government Rural municipality (general
government)

2. Transportation (Subproblem 2):
Bureau of Reclamationoriginal
financing of feeder roads
Public Roads Administration inter-

state highways
United States Army water trans-

portation -

Highway Department
Primary and sec-
ondary highways

Construction and
Maintenance

Maintain tertiary roads
Road specifications and

acceptance of farm
plats

Airport (with sponsor-
ship cities)

Streets
Airports (with sponsor

ship counties)
Off-street parking

Port districts
Ports
Airport districtsto

construct and operate
airports

Road districts

3. Education (Subproblem 3):
Extension Service, Department of

Agriculture
0111cc of Education

Extension service
schools of higher
education

Department of
Education

2 junior colleges Common schools
(Superintendent)

Common schools
Night schools
School districts
Library districts

4. Recreation (Subproblem 4):
National Park Service

Columbia River reservoir
areas of regional or
national importance

Bureau of Reclamation park
sites at lateral diversion
points

State Parks Commit
tee

State parks in
areas of more
than local in-
terest

State Highway
Department

Roadside vistas
on State high-
ways

County fairs, rodeos
Zoning to protect

recreational areas
Roadside parks

on county roads

City parks, athletic
facilities, etc.

5. Public Welfare (Subproblem 5):
Social Security
Farm Security Administration

programs
Works Progress Administration

programs
Employment Service

Department of Social
Security

Unemployment
Public assist-
ance
Supervision
Workmen's

compensation
Surplus com-

modities

Public welfare
district

Child welfare
General assistance
Social Security

assistance

Welfare Departnient
General assistance
Eligibility for

W.P.A.
Surplus commodities

6. Health (Subproblem 6).
United States Public Health

Service
Health education
Disease control cooperation with

State and local agencies
Department nf Agricilture

inspeetion
-

State Department of
Health

Flealth educa-
tion

Vital statistics
Public health work
Disease control, etc
-State Department of

Agriculture
- Iosectio

Health district
(3 counties)

Hospitals

'

Health Department
Disease control
Health exams
Sanitation, etc.
Public health

nurses in
schools
districts

,

Health department
Sanitation
Disease control,

etc.



Table 2Alocaiion of Functfcøs o Un1tof Gov.mm.nt as Propoi.d by Investigators and Advisers. (CoatS)

?ederal
[ State Regional County City Special district

7. Electric Energy (Subproblem 7):
Grand Coulee
Bonneville
Rural Electrification Administration

loans if needed
S Domestic Water (Subproblem' 8)

- Joint organization of
public utility
districts

Countywide public
utility districts

Municipal corporation Irrigation districts
Construction and

maintenance
Conservation (Stibproblem 9)

Department of Agriculture
Soil Conservation Service

Bureau of Reclamation -
Soil and moisture conservation

service

Department of Soil
Conservation and
Development

Department of Con-
Servation

Department of Game
Department of

Fisheries
Washineton State

Planning Council

3 sri! conservation
districts

10 Irrigation (Subprob!em 10)
Bureau of Reclamation

Construction and maintenance
Drainage

Irrigation districts (3)
Contracts with Bureau

of Reclamation
11 Police Protection (Subprob!em 11)

Federal Bureau of Investigation
Assist local officers

State Patrol
General police

functions
State special police

Inter county
cooperating police
agency

Prosecuting attorney
Sheriffgeneral
law enforcement

City police

12 Fire Protection (Subproblem 12)
Extension service
Education work

Extension service
Fire prevention
Division of Fire

Marsha!

Fire department Fire districts

13. Communication (Subprob!em 13):



The recommendation that some sort of regional agency be created
will be noted as occurring in several reports. The reports dealing with
health, recreation, electric energy, dometic water, and police all either
propose a regional organization to handle certain aspects of these func-
tions or suggest the advisability of cooperation on a regional basis.
The regional area might be based either upon the project area or upon-
a grouping of counties. It is significant that in either case an ares
larger than the county or the irrigation district is contemplated.

In addition to the functions which the separate reports propose to
allocate to a regional authority, there are others which might advan-
tageously be handled by such an agency if one be created. These
might include planning the development of the Basin area and pos-
sibly personnel, purchasing and public relations activities. Some in-
tegrated management of regional affairs might thereby be achieved.

The recommendation of the report on Subproblem 1 (General
Government) for a rural municipality deserves careful consideration.
If, despite the difficulties, such a governmental unit were to be est.b-
lished, it would make possible the concentration of most local function
below the county level in a single jurisdiction. All "governmental"
functions and possibly several of the "commercial" functions could and
should be allocated to it.

The agencies and jurisdictions selected by the separate investi-
gators for the administration of the respective functions are accepted
tentatively, subject to the comments already offered above in connec-
tion with each, and subject also to the possibility that adjustments may
be indicated by the considerations presented in chapter II.

43



Chapfer II

SIMPLIFICATION THROUGH GEOGRAPHICAL COORDINATION

GENERAL CONSIDERATIONS

In the discussion thus far attention has been directed to a considera-
tion of each of the several functions to be performed, in an effort to
determine the type of agency or jurisdiction best equipped to admin-
iser each The agencies selected by the investigators are summarized
in chart I It has already been observed that the separate proposals
when combined result in a large number of jurisdictions of differing
types and varied powers and geographical extent Despite the obvious
merits of many of the proposals outlined in the several investigations,
the fact remains that the over-all pattern of government which they
collectively propose is not a happy one There are too many jurisdic-
tions, and too many kinds of jurisdictions It is considered advisable,
therefore, to approach the whole subject of governmental units from
the second point of view suggested early in this report,66 that is by
analyzing the problem from, a territorial standpoint. The purpose of
this second analysis will be to discover what arrangement of territorial
units could most advantageously administer the functions outlined
under Problem 28, and at the same time constitute a well-articulated
pattern of local authority Obviously some shifting and rearrangement
of functions among governnental units may be required in order to
achieve the desired results An acceptable allocation should, however,
be possible without doing too much violence to the recommendations
contained in the subproblem reports

If a geographically well-coordinated scheme of local governments
can be attained, certain very important advantages will have been
secured:

1 A much desired simplification of local government will be achieved by
eliminating unnecessary separate and independent taxing and governing jurisdic-
tions The present number and variety of such units produces needless duplica-
tion and overlapping of powers and functions There has been too great a
tendency to create unifunctional or ad hoc agencies as new functions and activities
have been undertaken Little attention has been paid to integrating or co-
ordinating such agencies. As a result, uncertainty and confusion pervade the
atmosphere of local government Local units have not been modified sufficiently
to keep pace with changing economic and cultural conditions There is a great
need for streamlining

2 The relations among jurisdictions will be clarified and desirable new inter
relationships based upon cooperation contract or supervision can be arranged
The smaller units particularly will benefit by such arrangements

3 Better coordination of functions within each geographical area will be
attained, by combining a number of functions in a single jurisdiction under

Supra.
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unified control. Central management will tend to eliminate conflicts of power
and duplication of services which occur under separate jurischctions. In determrn
ing the geographical extent of each jurisdiction and the character of the over-all
pattern, due attention can be given to the establishment of a system adjusted
to the requirements of areas differing in geography, economic conditions and
other basic physical and social factors.

The adoption of a good administrative structure or organization will be
facilitated. The great weight of present-da thought and experience favors
an integrated hierarchical structure for the performance of administrative tasks.
At the top of the pyramid is placed a chief executive officer or administrator
responsible for the proper working of the entire organization. Small, unifunc-
tional jurisdictions cannot secure the advantages of integrated management by
well trained and highly qualified personnel.

Modern methods and techniques in administration can be, used to advantage,
particularly in the fields of personnel administration, planning, budgeting and
accounting, reporting and public relations.

Before attempting to decide upon the appropriate units of local gov-
ernment and the allocation of functions to each, it will be well to dis-
tinguish two different classifications of functions. The first divides
functions into two groups, those of a governmental character and those
of a commercial character. The second classifies functions as "staff" or
"auxiliary," functions on the one hand and "line" functions on the
other.

"Governmental functions" consist of those which must generally be
performed by government if they are to be performed at all, because
they yield little or no monetary return and are therefore not commer-
cially feasible. For the administration of these there is no choice but
a governmental agency and some such agency must therefore be found
for each. Of the thirteen subproblem reports, those dealing with gen-
eral government, education, recreation, public welfare, health, con-
servation, police protection and fire protection should be classed as
"governmental." The functions of transportation, except roads, electric
energy distribution, domestic water supply, irrigation and cômmuni-
cation may be classed as primarily "commercial" in chaiacter. These
yield larger direct returns and might presumably be performed either
by government or by some private commercial institution. Since they
are of the character of public utilities, they would if privatIy per-
formed be subjected to close control and regulation by government.
The significance of this distinction for the present problem will becomç
apparent later in the discussion.

The second classification of functions as "staff" and "line" functions
is based chiefly upon a difference in their relations with the public.
In general it may be said that line functions consist of activities per-
formed by an agency for the public, whereas staff or auxiliary activi-
ties serve the organization itself in the interest of greater efficiency.
All of the functions listed in the thirteen subprobiems are "line" func-
tions and the agencies performing them may be called "1ine" depart-
ments or agencies, with the exception of a few of the activities men-
tioned in the report of Subproblem 1, General Government. Although
no staff activity forms the major subject of a subproblem report, jt
will still be necessary for governmental jurisdictions to provide for staff
activities. Perhaps .the best known of these and the one the import-
ance of which has been most widely recognized in the Basin Investi-
gations is planning. The need for comprehensive planning of the o-
nomic, social and physical development of the project area is obviciña
Some satisfactory provision for planning by one or more governmental
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agencies will have to be made,67 Other activities commonly referred
to as "staff" or "auxiliary" functions relate to personnel administration,
financial planning and budgeting and fiscal control, accounting, records
and reporting, and public relations. All governments of necessity en-
gage in some or all of such activities, whether they institutionalize
them by. providing specific agencies for each or whether they handle
Them by less formal means. The larger and more important units will
generally be found better equipped for such activities than the smaller
and less important agencies.

- RULES AND PRINCIPLES WHICH SHOULD GO'VERN THE TERRITORIAL PATTEIN

It is not possible at the present writing to specify in detail the exact
distribution of activities and functions to territorial units in any sug-
gested local government pattern. It may prove advisable to make use
of the literature and experience obtainable from experts in the respective
functional field before the details of combination or allocation to
jurisdictions are settled upon. It may be possible at this time, how-
ever, to suggest certain principles and objectives which ought to govern
in setting up the territorial pattern and to indicate their application
tc the area under consideration. The following are thought to be valid
principles to follow in determining the over-all pattern of government:

In the interest of simplicity and economy, the number of jurisdictions and
agencies should be kept at the minimum consistent with effective service tothe people and with local democratic control.

The units retained or created should be large enough in area, population
and taxable resources to enable them to perform their tasks with a maximum
of efficiency at the lowest possible cost. Other things being equal it would
be safer to err by having units too large than by having them too small. Units
which are larger in size or in which a number of functions are combined possess
gretter fiscal and administrative adequacy than smaller, unifunctiOnal jurisdic-
tions. By their greater size and resources they are able to absorb administriltive
costs more easily, avail themselves of higher quality personnel and better tech-
niques, and make more uniform and equal the services performed for the people
over a given area. As a result there will be greater efficiency and 1ss inequality
of opportunity. Wherever it is found possible to establish multi-funetional
Jurisdictions, an integrated form of organization should be created which will
permit the concentration of management, as distinguished from the legislative
function, the hthids of a single trained executive, officer. It would then be
the function of the legislative organ to determine major policies and to hold the
executive responsible for carrying them out.

In establishing agencies and delimiting their activities due attention should
be paid to the interrelations between separate units. ,A clear chfimtion of ,the
'province of each is to be desired, together with provision for working relation-
ships between those dealing with similar problems. In some cases the relation-
ship will involve guidance, control, or supervision s in the instance of a superior
and an inferior jurisdiction. Where agencies are equal or coordinate the relation-
ships will rest primarily on a cooperative basis. In either event the chief purpose
is to secure greater correlation and articulation.58

Itt seeking the proper allocation of functions to the respective agencies, it
' An act of 1935 (chapter 44, session laws, regular session 1935) authorizes cities, towns

and counties to establish planning commissions and to adopt ordinances or resolutions in conform.
it' with recommendations of such commissions regulating the location and use of buildings,
structures and land, the design and structure of buildings, the subdivision and development of
land, the density of population, etc. Districts may be created and utilized in carrying out the
purposes of the act. Two or more adjoining counties may cooperate in forming a regional planning
commission which, on request of the State council or the commissions of, the region. may
conduct research, formulate plans and make recommendations for the conservation and utilization
of resources, and cooperate with other commissions.

the key qtestion in urban government is and for some ttme will doubtless
continue to be, this very question of intergovernmentat relaticmships, especially the relationships
betwen the City and its legal superior, the State, and in turn the relationships between States
ap the Federal Government on the one hand, and between the Federal Government and the
cities on the other." Urban. Gove.rnme,st, volume I of the supplementary report of the Urbanlsm
Committee, Washington, 1939, p. 4.
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is deemed expedient to have regard first for the functions classified above as
"governmental," since some or all of these must be everywhere performed by
public means. Once these are provided for it will then be iii order to consider
which, if any, of the "commercial" functions can advantageously be assigned
to the same jurisdictions which perform "governniental" functions, and to attempt
to select the most suitable agency for each. Those which cannot be so assigned
may themselves possibly be best combined in some way by the formation of a
special district. The number of such districts should, it is believed, be kept
at a minimum. In some instances it may prove desirable to adopt some
"functional consolidation," i.e., to have a larger unit perform a given function
for a number of lesser units. This solution has often been feasible when consoli-
dation of units of government (e.g., county consolidation) could not be achieved.
It has been successfully employed for the administration of health protection,
personnel0 administration and other activities, notably in Los Angeles County.

5. Territorial jurisdictions should be as nearly as possible correlated with social,
economic and physical factors which bear upon government. Topographic fea-
tures, transportation facilities, mileage distances, the plan of irrigation develop-
ment, the intensity of cultivation and natural trade areas are among the factors
of particular significance in the project area.

APPLICATION OF PRINCIPLES TO THE COLUMBIA BASIN

In the light of the information and suggestions contained in the
reports of subproblem investigators, what conclusions or recommenda-
tions are indicated by applying the above principles to the Columbia
Basin? What would be the nature of governmental structure?

A study of the recommendations of the investigators and the appli-
cation of the principles and objectives just outlined to the problem
strongly suggest the need of three major levels of governmental juris-
dictions in the Columbia Basin. The first of these would be a regional
agency comprising at least the whole of the project area, the second
would be the counties, and the third would consist of urban incorpo-
rated areas or else rural municipalities conforming with trade areas.
As an alternative to the rural municipalities, rural districts perform-
ing a number of local functions might serve the people residing outside
of incorporated cities. In addition to these three levels, some special
districts may be necessary to handle a few special functions. Federa?
and State agencies will continue to have important responsibilities
in the area.

A RegonaI Agency

The evidence thus far available, as well as the logic of sound prin-
ciple, present a strong case for creating a regional agency. If this were
done a contribution might be made to reducing the number and simpli-
fying the interrelations of the various jurisdictions. The jurisdictioz
would have adequate size and taxable resources for any activity likely
to be conferred upon it. It might handle both "governmental" and
"commercial" activities if adequate powers were given by law. It could
serve many of the purposes of "county consolidation" when actual
consolidation is impossible. It .presents an opportunity for some "func-
tional consolidation" as a means of helping weaker units. Its corre-
lation with the physical and economic facts in the region would be
ideal. Finally, the creation of some sort of regional or intercounty
agency is proposed in several of the .subproblem reports. No doubt
the establishment of such an agency would give rise to many difficul-
ties and differences of opinion, but the proposal seems fundamentally
sound.

The exact scope of the functions which should be conferred on
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a regional agency cannot be delimited here. The present propoaI
is, however, that it be more than mere regional planning agency
having only advisory powers. It would possess governing powers,
i.e., exercise "line" functions as well as "staff" functions, within pre-
scribed limits Proposals found in the subproblem reports point out
a wide range of functions and activities which are believed to be
projectwide in charcter, and suggest some of those which might
be conferred upon a regional agency. (1) The report on Subprob-
1cm 2, Transportation, regards the building of tertiary rdads as a
projeetwide problem, and advocates that construction be performed
by the Federal Government as the subdivider of lands. If the Bureau
of Reclamation should prove unable or unwilling to build such roads,
an agency representative of the entire area would appear best fitted
to' act. (2) The report on Subproblem 4, Recreation, suggests the
possibility of groups of counties handling certain recreational activi-
ties. The report on Problem 25, moreover, emphasizes the project-
wide nature of the recreation problem and suggests that the desir-
able coordination of all reèreational activities in the Basin can best
be achieved by means of a three-county agency with jurisdiction
over the entire project area. Failing this, an over-all planning com-
mittee is roposed.69 (3) The report on Subproblem 5 proposes a
public welfare disirict comprising and serving all the counties in the
project area. The district would administer general public assist-
ance, social security benefits for the aged, blind, and dependent
children, and child welfare services. It would thus become the chief
welfare agency in the Basin. (4) The report for Subproblem 6,
Health, recommends the creation of a health district comprising at
least three counties of the Basin, for the purpose of providing hos-
pitals. (5) The report for Subproblem 7, Electric Energy, points to
the desirability of a joint commission representing countywide public
utility districts and municipal distribution systems. (6) The report

on Subproblem 8, Domestic Water Supply, expresses the view that
domestic water supply systems could best be planned by a govern-
mQntal agency of Basin-wide proportions. (7) The report for Sub-
problem 9, Conservation, in proposing three soil conservation dis-
tricts roughly 'conforming with the present irrigation districts,
recognizes the advisability of a single district i the irrigation dis-
tricts should be similarly combined. (8) The report on Subproblem
IO Drainage, regards drainage as a projectwide problem which
should be handled for the Basin as a whole in the same manner
as irrigation. (9) The report for Subproblem 11, Police Protection,
advises of the need of an intercounty cooperative police agency.

The necessity of administering certain functions for the Basin
as a whole is well illustrated by the reports on Problems 15 and 16
of the Joint Investigations, dealing respectively with methods of
controlling privately owned lands and State and county lands. The
chief proposal of the former report (which the latter approves) is
that there be created a Federal public corporation to function as a
"marketing and development agency of the United States" to acquire
lands from private owners for marketing and development.70' A
further control of private lands would be secured through basic

°° Report on Problem 25, Rural Recreational Areas, Columbia Basin Joint Investigations,
Cbapter ilL

'° Tentaove report on Problem 15, July 1940, pp. 30-31.

48



contracts between the Secretary of the Interior and the irrigation
districts in conformity with the Anti-Speculation Act 71 The pro-
posed Federal. corporation wouldbe a "Columbia Basin Lands De-
velopment Agency," with a board of directors of nine members, five
appointed by the Secretary of the Interior, the three chairmen of the
irrigation districts, and the State Director of Conservation and Dc
velopment. In the report on Problem 16, it is proposed that State
and county lands also be conveyed to this agency.72

Leaving aside the particular type of agency proposed in the fore
going reports on arious problems and subproblems, the collective
evidence strongly supports the view that a regional agency could
be the means of coordinating and integrating the management of
the functions mentioned, together with any others which could best
be handled on a regional basis Once successfully established in
such fields, it might also be given some inspectional or supervisory
responsibilities over smaller and less adequately staffed units within
the region. It might prove desirable later to confer upon the regional
agency legal powers which would enable it to absorb a number
of "commercial" functions Thus, it might be expressly authorized
to exercise the pow ers of an irrigation district comprising the entire
project area, of a soil conservation district or a public utility dis
trict having similar territorial extent, or of all of them.73 The com-
bination of these with its "governmental" functions and its "staff"
or "auxiliary" services might make the regional agency the most
significant governmental unit in the Basin By offering its advice
and some of its services to smaller jurisdictions, possibly on the
basis of a contractual relation, and by the exercise of supervisory
functions in relation to lesser units, it could become the focal juris
diction for all problems of Basin wide import

It is not necessary to attempt here any exact definition of the
powers or description of the scheme of organization which might be
appropriate for a regional ageniy. Certain points may, however,
be suggested tentatively (1) The agency should have a legislative
organ, or council, in which the counties, the existing irrigation dis-
tricts, and the public at large might be represented, (2) An in
tegrated administrative structure should be provided, under a
general manager or executive chosen by the Council The manager
might appoint, remove, and supervise the heads of agencies or de
partments, control the staff and auxiliary services, and in general
assume responsibility before the Council for the administrative man
agement of the entire organization

The following chart is not intended te define the organization of
the regional agency, but merely to illustrate the ideas presented

71 Ibid; p. 30.
7 Report on Problem 16, July ii, i942. Other studies pointing to the need for an agency

larger than the county are discussed in the section on county government In this connection
mention may be made of the fact that R. F. Bessey has expressed the hope that means may
be found of securing "Joint and cooperative planning, programming and financing of public
works. The needed program will be one of considerable scope and long duration, and good
guiding plans and policies will be required to make it fit with land deveapment and settlement
progress. This program will be an important one in the post-war period and should dovetail in
also with other State and regional plans for that period." Letter from R. F. Bessey to P.
Hetherton, Sept. 3, i943.

Mr. Selby has indicated that he is not entirely convinced of the need for a regional agency.
(Letter from H E Selby to P Hetherton Apr 24 1944

° Mr: McKinley has suggested that it may be possible to "unify the organizational scheme
for the irrigation district in the Columbia Basin with the organization for public utility purposes"

See memorapdum to Mr. Bessey, by C. McKinley, Feb. 27, 1940.
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Some possible objections and difficulties in the proposal may be'
anticipated, such as (1) the difficulty of cutting through a great
body of existing law and practice to secure the adoption of a re
gional authority, (2) the difficulty of determining the size of the
area to be included, i e, whether it should consist of three or four
counties, or the three irrigation districts, (3) the difficulty of work
mg out a satistactory plan of election and representations (4) the
probable differences of opinion as to the proper scope of the powers
and functions of a regional agency, and as to its relations with other
jurisdictions, and (5) the necessity of providing local offices or
agencies for the convenience of the public Howe\ er, if the need for
and the desire to create a regional agency exist, it is believed that
all obstacles can be overcome

Coun+y Governmenf

The present system of organization and powers of county govern
mnts in Washington is determined by constitutional and statutory
provisions which are intended to provide for the establishment of
a substantially uniform system The State constitution provides that
county government shall be uniform throughout the State,74 and
establishes for counties a number of constitutional officers elected
by the people Counties are legal subdivisions of the State and have
only such powers as are conferred upon them by the constitution
or by statute The power of the State legislature over counties
is limited only by terms of the constitution Counties have also been
defined by court decisions as quasi municipal corporations and as

Finonue.
Psnchootnq

°' Constitution of the State ol Washington, art. XI, see. 4-5. Also amendmept ii.
7 Constitution of the State of Washington art XI sec i Se. also State cx rel Waucondanv Co V Sup Ct for King Co 68 Wash 660 i24 Pac i07 Cf Webster D H The

County Problem on Developsag the Most Advantageous Pattern of Local Government for the
Columbia Bassos Ar a Bureau of Governmental Research University of Washington May i940
p. 3 in appendix IV.
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municipal corporations.78 Their powers are not as extensive as those
of incorporated cities and towns which possess a broad ordinance
power under their charters within the framework of State law. It
has sometimes been said that counties are not so much units of local
government as agencies of the State for the performance of State
functions.77 By law counties have been classified into 10 groups 78
and legislation frequently is addressed only to counties falling in
specified classes. County administrative independence has in recent
years been subjected to increasing restraint arising from the super-
vision and control over the operation of county agencies which
accompanied the growth of Federal and State grants of funds.79
The 40 mill tax limitation measure in force during approximately
the past ten years has perhaps furthered a strong recent tcndency
toward centralization of functions in the hands of larger jurisdictions.80

The 39 existing counties of Washington, the last of which was
created in 1911, differ widely in area, population, and taxable re.
sources. Thirty-four of these are a heritage of the territorial period;
the others have been created as development and settlement have
brought the necessary population and resources to support new
county governments. In the past 30 years rio new counties have
been established. The existing counties range in population from
about 3,000 to over 500,000; five have less than 5,000 inhabitants
while seven have over 50,000.81 The classification of cornties under
State law is based upon population. Some consolidation of functions
is permitted in smaller counties in oider to reduce the number of
county offices. Population density averages 26 per square mile, but
more than half of the counties have less than 15 per square mile.
County areas also vary greatly, four counties having less than
375 square miles, while two are over 5,000 square miles. There is
no present relationship between the size of the county and the needs
of the people with modern transportation and communication. Prop-
erty valuations, which form the principal source of support for
county government, show wide variations from county to county
both in totals and in per capita figures.

The Columbia Basin counties, while not high in total valuations;
stand well in per capita valuations. Adams County ranks first,
Franklin sixth, Grant fifteenth, and Walla Walla ninth in per
capita assessed valuations. The financial position of these counties,
judging from the amount of debt and of tax delinquency, has been
relatively favorable.82 But as against nearly $2,200 valuation per
capita in Adams County, twenty counties have less than $600 per
capita. Reliance upon property taxation has, however, declined in
Washington counties during the past 30 years.83

'° Lincoln Co. v. Brook, 37 Wash. 14, 17. See also Inventory of the County Archives of
Washsngton No. 3, Snohomish County, W. P. A. Historical Records Survey Project, Seattle,
Wash., 1942.

°7 Reuss, C., County Government in Washington, State college of Washington, Agricultural
Experiment Station, Bulletin No. 400, p. 18, May, 1941.

8 Laws of 1933, pp 475-6, Sec. 1. Inventory of the County Archives of Washington No. 3,
Snohomish Cty., p. 66.

° Reuss, C., op. cit., p. 39.
SO Ibid., pp. 14-15.
01Ibid., pp. 14-15.
82 Reuss, C., op. cit., pp. 16-18, 33, 36-37. See also Harris, J. P., County Finances in

Washsngton, pp. 295-6, 1935.
Ibid., pp. 38-39. Rcuss gives figures showing 90 per cent of revenue dfrived from property

taxes in 1912, 84.1 per cent in 1932, and 53.7 per- cent in 1939. The figure used in Ihter
computations (for 1935) is 65.58 per cent.



Current Criticisms and Suggestions on County Government

The present county system in Washington, as in other States, has
been the subject of frequent criticism by students of county govern-
ment:

One of the most common objections has been that counties are largely
artificial political subdivisions, not related to physical or economic factors which
have bearmg upon government. The existing counties were created in and for
the "horse-and-buggy" days .and have not been modified with a view to accom-
modating them, to the changed conditions brought about by technological changes
in communication, transportation and production. It has been contended that
minimum standards for an effective county would require a population of about
20,000, an area of at least 900 square miles, and taxable property amounting
to $10,000,000 to $12,000,000. Judged by these criteria, half of the counties of
Washington are physically inadequate.84 High per capita costs and inefficient
administration are likely to characterize such jurisdictions.

The counties have also been criticized on the ground that their organization
is faulty and their services inadequate to meet the needs of the rural population
D. H. Webster maintains that the county structure is too rigidly fixed by the
terms of the State constitution upon an inflexible pattern, without due regard
for, the vast differences among counties in area and population. There are, he
believes, too many elective officers and too little integration under a single head
in the admimstrative structure of copnties. He takes exception to the lack of any
provision for consolidation of counties, and in general, regards the existing county
system as outdated and unsuited to the needs of a modern complex society.85
Reuss also finds the existing counties lacking in efficiency, incapable of rendering
adequate services, ancf structurally weak because of an ",uncoordinated admin-
istrative framework."86 Additional evidence on the same score comes from the
Pierce County Taxation Bureau, which criticized the present system as follows:

"County government may be said to have no administrative head. While
responsibility for the final approval of the budget rests with the county com-
missioners, they have no other authority over the other elective officers, and the
divided responsibility in the supervision of the departments directly under the
county coñimissioners themselves, in vogue in Pierce County, results in each
department acting independently one of the other in purchasing supplies, fixing
ualaries of employees and determining the general policies of the department."87

Numerous proposals have been made from time to time by various
investigators as 'means of remedying the more serious defects of
county government. Mr. Webster suggests that larger and more
effective units should be created by permitting counties to consoli-
date. For the project area specifically he proposes simplification
by one of three methods: (1) the consolidation of Adams, Franklin
and Grant Counties into one with a single body of officers, (2) the
complete abolition of counties in the project area and the creation
of a special administrative district having all the powers now exer-
cised by counties, muiieipalities and quasi-municipal corporations
in the area, or (3) the creation of a special reclamation district with
limited powers relating to developing and operating the irrigation
project, in the place of the existing irrigation districts. As for the
administrative organization, Mr. Webster proposes that counties be
given power to frame and adopt home rule charters, with consider-
able latitude in determining the form of their government; that
constitutiona' changes be made to reduce the number of elective
county officers, so as to make possible an integration and unification
of county administrative management (possibly with a county

Through Changes in Local Govern.
April 1937, pp. 49, 91. Cited in

Taxation Bureau, Tacoma, Wash.,
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85 Webster D. H., op. Cit.
Reuss, ti, op. Cit., p. 47.

87 Analysis of Pierce Connty Government, Pierce County
December 1934, p. 83.



manager); and that counties be given full character as municipal
corporations, with greatly increased powers over lesser units within
their jurisdiction.88 These suggestions are in general similar to
recent proposals made or adopted in a few other States. The need
for optional plans of county government and the desirability of
home rule are also stressed by the report of an Advisory Constitu-
tional Revision Commission in 1935.89

Mr. Reuss also concedes the inadequacy of many counties in size,
population and taxable resources, but is not hopeful concerning
the prospects for consolidation of counties. Instead, he thinks the
chances are better of securing some "functional consolidation," where-
by counties would combine their resources to provide services more
efficiently and at lower cost. For judicial purposes and for welfare
administration some counties have already done this, and the same
might be done, he believes, in the fields of health and hospitals,
libraries and recreation.9° As for county functions, his view is that
increasing centralization in the hands of larger and larger units
indicates the need for weighing carefully the question as to which
services should be centralized and which handled by local agencies.
The solution should in each case depend on the answers to such
questions as: (1) Are the causes of the situation calling for govern-
mental action local or non-local in origin? (2) Are the benefits of
government activity restricted to a local area, and (3) Which level
of government can best administer the activity under consideration
Few functions are found which are entirely local in character. The
county is chiefly an agency for the administration of functions not
entirely local, with much State or Federal assistance. Mr. Reuss
concludes that if the county becomes adequate as an administrative
agency, it is destined "to play the role of a practical administrative
unit for non-local governmental services in a representative democ-
racy such as the United States. It is the smallest unit which is
administratively practicable yet at the same time responsive to
peculiar local needs and conditions."91 In order to become an ade-
quate unit the county would have to receive an additional grant
of powers to perform services "similar to those now performed by the
larger cities of the State." 92 Thus the counties would become true
municipal corporations. For the administration of its functions,
Reuss suggests that the county be divided into a few general pur-
pose districts, with the services performed in each dependent on the
density of settlement and the wishes of the inhabitants. Most of the
funetion of special districts would thereby be absorbed by the
counties and administered through general-purpose "rural municipali-
ties." Mr. Reuss also notes with some concern the disintegrated
character of county governmental structure. Aside from the county
commissioners, he finds no county officer except the auditor who is
in touch with all the departments of county government. The auditor

°° Webster, D. H., op. cit., p. 6.
°° Report of the Advisory Constitutional Revision Commission, 1935, pp. 5-10, 13-14. It also

advocated revision of the tax clause of the State Constitution, art. XI, se.c. 12.
9° Reuss, C., op. cit., pp. 47-50. Compare J. P. Harris' opinion to the effect that greater

efficiency and substantial economies could be achieved by larger units than the present counties,
particularly in the administration of highways, police, health and welfare. County Finances in
Washington, pp. 282-3, 1935.

Reuss, C., p. 55.
Ibid., p. 55.

03 Ibid., p. 52. See also Manny, T. B., The Rural Munici1ality. chap. XVI, pp. 219-36,
N. Y., The Century Co., 1930. See also the section below dealing with the rural municipality
and special districts.



is nt in a position to control the departments. It is suggested
that he might be given broader powers to carry out decisions of
the county board The selection of a central purchasing officer might
prove advisable But because the duties of county officers are speci
fled in much detail with little overlapping, Reuss rejects the idea
of a county general manager. He does not believe that "the opera-
tion of county government in Washington could be substantially
improved by the addition of a coordinating officet, or manager, to
its structure "94 He does make some suggestions for improvement
of county government in addition to those already mentioned, in
eluding a codification of the laws relating to county departments,
the abolition of the office of coioner, substantial changes in the office
of sheriff, a provision for appointive rather than elective assessors,
and the institution of a merit system and a truly professional public
service in the counties

Seldcn C Menefee has maintained that the need for larger units
than the present counties could best be met by creating regionai
administrative districts formed around the principal trading areas
in the State These divisions, conforming with the major geographic
regions, would have at least 30,000 population each, in order to keep
administrative costs within moderate limits As far as possible
populations engaged in similar economic pitrsuits would be included
within each district By giving consideration to accessibility, it was
found possible to have the seat of government within reach of all
by automobile within a few hours Twelve such districts were pro
posed for the State 96 The conditions of irrigation development
would appear likely to make of the Basin a logical area for such
a district

The suggestions for couiity reform made by the Pierce County
Taxation Bureau are of interest in the present discussion The
chief proposals are (1) That all three commissioners act as a body
in supervising the departments under their control and carefully
Scrutinize all claims before approving them, (2) That all purchases
of supplies for all departments, whether elective or under the con
trol of the commissioners, "be made through one purchasing depart
ment, on proper requisition, and when practicable, on competitive
bidding", (3) That all branches of county welfare be placed "under
one supervising head", (4) That the duties of assessor and trcas
urer be rearranged so as to eliminate the keeping of a duplicate set
of rolls The burden of keeping financial records is great in the case
of both officers because of "the many taxing districts and funds with
in the districts " It is revealed that the assessor's office must calcu-

'late and levy for the needs of 127 different units, and that the
treasurer's office must break up receipts into 250 funds for each year
It is proposed, therefore, that the number of districts and of funds
be curtailed Among others, all road districts and road district
levies would be discontinued, (5) That the county auditor do all
the accounting for all county institutions, (6) That county roads be
transferred to the State Highway Department and the elective office
of county engineer be abol'shed, (7) That welfare also be trans

' Ibid., p. 56.
° Ibid., pp. 57.8.
° Menefee Seiden C A Plan for Regional Adnunistrativ Districts in the State of Washington

Univ rsity of Wathington publications in the Social Sciences vol 8 no 2 chaps Iii I\
Dec 1935

7 dnalysss of Pierce County Government, Tacoma, Wash.. pp. 83-85, Dec. 1934.
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ferred largely to the State under a permanent State relief adminis-
tration, and (8) That the elective sheriff and constables be abolished,
their police duties to be given to the State Patrol, and their civil
duties to the county clerk. 'While these proposals may appear in
some respects extreme, they reflect a dissatisfaction with county
government and willingness to increase the centralization of func-
tions with the State government which is too widespread to escape
attention.

Conclusions of the Commiftee

Thus far, attention has been drawn to some important facts and
criticisms of county government in this State in order to provide
a basis for appraisal. The evidence available gives a regrettably
incomplete picture of the actual workings of county governments.
However, some valuable conclusions can be stated from the data
at hand. In the following statement of conclusions and recommenda-
tions an effort has been made to keep in view both that which is
ideally desirable and that which is politically ossible.

1. Physical Adequacy of Project Counties. A comparison of the
estimates given in part III, of the future population and taxable
resources of the counties in the project area, with the criteria of
adequacy previously mentioned for counties, leaves no doubt that
these counties will be physically well-equipped to support the bur-
dens of county government. All the counties of the Basin will have
at mature development ample populations and Iaxable resources
to provide a full program of county services without hardship if
these services are efficiently performed. It is expected that the most
serious difficulties in providing for both public and private needs
of settlers will be encountered in the early stages of development.
Some financial assistance both to individuals and to local govern-
ments may be required in this critical period of initial settlement.
The significant point for the present discussion is, however, that in
the longer run the existing counties appear fo be well equipped
in physical resources to maintain the necessary services performed
by ounty governments.

The existing counties are also adequate when judged by the cri-
terion of geographic extent. All of them arc well abo'e the minimum
size of 900 square miles mentioned previously. Adams County is
14th in size of the 39 counties; Franklin is 27th (but still with 1,206
square miles) ; Grant, with over 2,700 square miles is 4th in the
State, and Walla Walla is 26th in rank. On the other hand, none
of the counties is so large as to require the seat of govern-
ment to be too inaccessible to the people, under the conditions of
modern communication and transportation. In view of the likelihood
that future technological improvements will further diminish the
significance of mere distance, it would seem safer to have govern-
mental units a little too large than a little too small.

The boundaries of the existing counties are admittedly artificial,
and therefore not closely related to physical or economic factors
which may have a bearing upon governmental activity. Many prob-
lems of county government are incapable of complete and effective
solution by a single county. Problems of health, police, economic
development, etc., do not coincide with county boundaries. Some'
of these require action on a scale involving several counties. The
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recurrent agitation for county consolidation reflects, in part, the
inability of single counties to handle effectively such problems.
A consolidation of at least the three counties chiefly concerned in
the project area would offer a number of advantages in planning
and executing a concerted scheme of physical, economic, and social
development in the Basin. The single, larger county would make
possible important economies. It could more easily make ue of
modern methods of administration. The simple fact is, however,
that no form of county consolidation appears to be within the limits
of political feasibility at this time. Unless and until consolidation
does gain greater support, other means must be found of bringing
about uniformity of action by the counties with reference to prob-
lems of projectwide or larger scope. An importhnt possibility in
this connection is that of "functional consolidation," based upon
cooperative relationships between counties. By this means counties
may pool their resources and personnel for the performance of
functions in which they have a mutual interest.98 Under exiting law
arrangements for iIereounty action on some matters can be, and
in some few areas have been made to the advantage of all con-
cerned. The counties of the Basin can and should cooperate in the
most complete and frendly manner possible to achieve an optimum
of uniformity in their policies and procedures on all matters of sig-
nificance to the development of the project area. The economic and
social changes, which will necessarily follow irrigation development,
will in large measure make of the project area a single region, dif-
ferentiated from the rest of the territory in the four counties. It
will be well if counties give early recognition of the essential unity
of the area, and proceed by voluntary action to prepare themselves
for united cooperative effort in planning and controlling the course
of future development. Successful cooperation may well pave the
way for the establishment of a permanent administrative authority
on a regional basis. The possibilities in this direction have already
been explored.

2. Appropriate County Functions. The functions which should be
administered by county governments may now be briefly outline,d as
follows:

In the sphere of "general government," the role of the county should remain
substantially as it is at present. Counties should continue their activities in
connection with electoral matters, the recording of titles and transactions involving
property, the administration of judicial matters, the assessment and collection
of taxes and other financial operations, etc.

They should continue their important activities in general law enforcement
and detention of criminals.

The administration of functions related to health and hospitals, the pro-
vision of welfare services for the unfortunate, - and the construction and mamte-
nance of roads, bridges and other public works will continue to play their
important parts in the sum total of county activity. Although some shifting
of the responsibility for particular activities is proposed in the several subproblem
reports, there is no suggestion that the basic character of county functions be
altered.

All the evidence available points to the need for some sort of machinery of
projectwide scope for the handling of problems confronting the Basin as a whole.
Such machinery might be set up either by purely 'voluntary action of the counties
or by means of legislative enactments. It might have but few functions chiefly
on an advisory character (e.g., planning for the Basin) or be expanded to include
actual administration of both governmental and commercial fuffctions. In either

98 Mr. Reuss Comments that "Functional consolidation is possible, even though outright con-
solidation is not." Letter from C. F. Reuss to E. N. Torbert, Sept. 1, 1942.
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case a greater or smaller degree of modification of county activities would be
involved. It is not intended that legislation should be enacted depriving the
counties of their customary powers and responsibthties contrary to the needs
of the situation or the wishes of the people. If and when legislation providing
for any regional agency should be enacted, it ought merely to reflect a common
realization of mutual advantage to be derived from action on. a territorial scale
larger than that of the separate counties.

The evidence presented later in this report indicates the urgent need for
counties to assume a larger role in the supervision and in the administration of
functions now generally being performed by small special-purpose districts.99

In addition the counties should be prepared to perform for small cities and
towns certain line functions as well as some staff and auxiliary functions. It
appears likely that a number of cities and towns of from 2,000 to 5,000 population
will develop in each of the counties. Many others of smaller size may also make
their appearance. Such communities will have need of services which alone they
will be unable to furnish without excessive cost. With their superior resources,
and possibly with some State or Federal assistance, the counties could perform
seryices for cities on the basis of contracts or agreements with them. Thus a
sort of "functional consolidation" might be achievett within each county. In
other States some small cities have found it possible to secure more adequate
protection of public health through county agencies than they could possibly
afford to provide for themselves. In fields such as detention of criminals, recrea-
tion, public works construction and maintenance, etc., to mention only a few,
county authorities could be of great assistance to small cities by making services
available to them on an economical basis. With respect to staff and auxiliary
services, counties could assist small jurisdictions in the fields of purchasing, per-
sonnel administration, and planning. Specific statutory authorization should be
made to enable the counties to lighten the burdens of small communities in the
manner indicated. In addition further provision should be made for joint action
by cities and counties in the administration of services in which they have a
mutual interest. Existing legislation authorizing cooperation in fire protection,
in the establishment of airports, etc., does not extend over a sufficiently wide
range of activities. The scope of such legislation should be broadened. Finally,
counties should be authorized to absorb functions devolved upon cities of small
size, upon terms agreed to by the two jurisdictions, or subject to general terms
and conditions prescribed by law.'°° By such means a more direct correspondence
between the functions and the taxable capacity of different units of government
may be achieved.

Public service enterprises constitute a minor concern of most counties, in
contrast with cities. It is not proposed that county governments should enter
extensively into the ownership and operation of public utilities, although some
may find it advisable to become more active in this field. The report on electric
energy distribution proposes distribution by countywide public utility districts.
If this suggestion is adopted the administration of such an enterprise would
presumably be distinct from the regular county agencies and departments. In
principle the unification of the administration of public utilities with the rest
of the county organization would be preferable, particularly if county government
can be reorganized and made more efficient.1 Some modification of the restriction
upon county taxes contained in the 40 mill limit referendum would also be
advisable, so as to give to the county the added tax power of a public utility
district. This might be done by authorizing counties to exercise all the powers
of such districts in the operation of public service enterprises.

In consonance with the foregoing suggestions and with those advanced later
in the present report, it would appear advisable to strengthen the cQunties by
extending the scope of their "police power", i.e., the general power to provide
for the health, safety and welfare of their inhabitants. At present, counties
in general have only the powers conferred upon them, and lack the broad ordi-

09 Cf. C. F. Reuse: "unless the county is given additional service or line functions to perform
and its relations with other units clarified, there is little need of being greatly concerned
over the county. The present trend if long continued will leave the county with little more than
bookkeeping and record storing activities." He suggests "giving it a more definite and author-
itative place in local governmental affairs. No matter how good the administrative pattern, the
county will be all dressed up with no place to go unless its range of functions is enlarged
and vitalized." Letter from C. F. Reuss to E. N. Torbert, Sept. 1, 1942.

100 Some guidance and supervision f lesser jurisdictions by the county is necessary. County
officials have some important responsibilities to fulfill for smaller units, notably for special-purpose
districts.

Thus the administration of such utilities would become the function of a county public
utilities department. Some correlation of the operations of such a department with those of other
couuty clepartnients, as well as with municipal utilitiei departments would appear highly desirable.
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nance-making power which has been given to incorporated cities. More intensive
settlement and development in the project area will inevitably result in greater
demands being made upon the counties for regulation and control in the interest
of general welfare and convenience. Therefore, it is suggested that counties be
given increased powers of this character, generally comparable with the powers
delegated to cities.

i. Further development of the auxiliary and staff activities of county government
will be sorely needed as population increases and the activities and expenditures of
counties expand. The requirements of different counties will, of course, vary
somewhat from time to time and from place to place, but it is a safe conjecture
that the need for further elaboration of such services will increase. Counties
are already authorized to set up planning agencies, the importance of which in
an area undergoing rapid development needs no demonstration. Planning com-
missions should be created in all the counties of the Basin and should act in
close sooperation. Machinery for such cooperation which would be greatly
strengthened if a regional agency should be created, is now at hand in the per-
mission given by present law to establish regional planning commissions.2 Central
purchasing is an auxiliary function which offers promise of substantial savings
for all county departments. Purchases for smaller jurisdictions could also be
made with economical results. In the event that a regional agency is established,
it might be found even more advantageous to carry on purchasing on a regional
level for all the counties and for other jurisdictions. The need for greater attention
to personnel administration will also increase in the course of the development of
the Basin, both iii county and in city governments. The increased scope of
government activity and the larger numbers of public employees will make more
and more imper4ive an adequate, modern personnel system based upon the
principle of merit rather than upon politics. A competent county personnel
officer or civil service agency could not only satisfy the needs of the county,
but also be of great usefulness to jurisdictions too small to maintain similar
establishments of their own. In other areas, counties have frequently performed
services such as conducting competitive examinations, setting up classification and
salary plans, and installing approved record systems for the cities within their
territory. State personnel agencies have sometimes served their local subdivisions
in a similar manner.3 Other types of staff or auxiliary activities, such as research
and reporting, budgeting and financial planning, and public relations may also
become of increased importance in the county governments of the Basin.

3. Desirable Reorganization of County Government. The principle
modifications which appear to be indicated for county government
relate rather to their legal status and administrative organization thaI]
to their functions. Legislative and possibly constitutional changes
would be required to give to the counties the clear legal position and
powers an4d the kind of administrative organization which would make
them the competent governmental jurisdictions they should be. As to
their legal position, there is need of clearer definition by State law.
Existing legislation is confused and even conflicting in its references
to cities and counties, municipal corporations, taxing districts and the
like. Some court decisions have held that counties are quasi-municipal
corporations, others that, they are municipal ëorporations. Some juris-
dictions have been held to be municipal corporations for some purposes
but not for others. In the presence of such confusion it is not always
possible to be certain to which jurisdictions legislation is intended to
apply. There should be legislation which would introduce order and
clarity into the definition and legal status of all local governmental
units.4 Counties should be specifically defined as municipal corpo-

2 Of course, correlation of county planning agencies with those of cities is also to be desired.
Coordinated planning and zoning by the several jurisdictions will be necessary in order to give
unified direction to the physical and economic development of the project area.

Note also: "The United States Civil Service Commission should extend the practice of
furnishing eligible lists to local authorities at their request and should prepare model personnel
standards applicable to positions on all levels of government." Urban Government, vol. 1,
supplementary report, p. 4, Wash. 1939.

Cf. the report of the Urbanism Committee: "The entire body of our law in the field of
municipal corporations needs strengthening and clarification with a view to the increasingly
Important role of municipal government." Urban Government, vol. I, supplementary report,p. 19, Wash. 1939. -
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rations and as such be given powers similar to those of cities. In
order to permit the adjustment of the form and the degree of corn
plexity of county government to the widely varying needs of differ
ent counties, home rule provisions should be adopted, by constitu-
tional amendment if necessary, under which counties could frame
their own charters and choose the form of organization best suited
to their own conditions. Most students of county government are
agreed that there are too many elective; officers in the traditional
form of county government The interests of democratic govern
ment certainly do not require the election of the heads of couuty
departments Aside fiom the county commissioners there does not
seem to be any important reason (except tradition and politics) for
the election of any county officers except the auditor who performs
the post-audit on financial transactions of, executive departments.5
It would be over-optimistic to hope that much change will soon be
made in existing arrangements, but a reduction in the number of
elective county officers would make possible some sorely needed
coordination in county administration.

The most serious defect in the form of county government lies in
its disintegrated administrative framewoik, and the consequent lack
of any central administrative direction or coordination This weak
ness results from the existence of too many elective officers, each
responsible oniy to the electorate, and trom the absence of any chief
executive officer in the county. Aside from temporary and make-
shift devices, the only way to cure a defect so fundamental is to
get at its causes, i.e., by making most county officials appointive
(on a merit basis) and by placing all department heads under the
control or supervision of a chief administrative officer 6

As long as officials remain elective it will not be possible to exer-
cise any adequate central control over them A constitutional amend
ment is needed in order to place such offices upon an appointive
basis Until such a change may become feasible, effort should be
made to bring about as much coordination of the activities of county.
departments as is possible by oluistary means Some coordination
of the work of departments directlt under the control of the county
commissioners is possible under existing law. Thus, uniform policies
and procedures in accounting, purchasing, budgeting, personnel ad
ministration, etc., can be instituted even without a general manager
or chief executive. Some consolidation and grouping of activities
of similar character under a single head may also be possible. The
present county auditors have insufficient power to assume the role
of true administrative chiefs.

The establishment of some sort of chief executive officer compar
able with the mayor or city manager of a city offers the great ad-
vantage of a certain, if radical, cure for the administrative disin
tegration of county government as now constituted. In other States

5 The County auditor is actually not only an auditor hot also a chief accounting officer, as
well as clerk of the county board.

Mr. Reuss points out that the legislature has power to classify counties and within each
class to consolidate the duties of several offices into one. "Under this provision in some classes
of counties the offices of clerk and auditor were for a time combined in one person and the
offices of treasurer and assessor in another. The offices of prosecuting attorney and coroner
even now are consolidated in most counties through this device. Theoretically it would thus be
possible to consolidate nearly all county offices into one if so desired, into an office of auditor
clerk-treasurer-assessor, for example. The intent of the population restriction could be circum-
vented by making each county or small group of counties into a separate class. Granted, it is
not an ideal procedure, but some of the objections to the present.day county could thus be
overcome by statutory, not constitutional changes." (Letter from C. F. Reuss to E. N. Torbert,
Sept. 1, i942.)



administrative chiefs have been provided in a few counties, with
varying powers and functions. In some cases these have been set up
on substantially the same basis as city managers and have been
called county managers.7 In a few .other counties a "county execu-
tive" or "county president" has been created. In general such in-
novations have resulted in improvement in the conduct of county
affairs. Of course, it is obvious that no system of organization alone
can insure efficient, coordinated administration. The establishment
of a true merit system and the employment of modern methods and
Itrocedures in administration are equally important. Sound structure,
the elimination of politics froii administration, modern adminis-
trative technique, and, continued public interest in governmental
affairs are alike essential to securing the best results.

The advantages of an integrated, hierarchical structuie in secur-
ing unified direction and coordination in an administrative organi-
zation are obvious. The chief executive or administrator is a trained
executive officer appointed by the legislative organ (county, com-
missiOners) and is responsible to that body for the execution of its
policies. The chief in turn selects his department heads and charges
each with the responsibility for successful conduct of a department.
He may remove those who fail to produce the desired results. In
similar manner an unbroken chain of authority and of responsibility
extends all the way down through the organization. The chief func-
tion of the administrative head is to give unity and coordination
to the several departments. Coordination is secured by means of
orders which originate from a single source. Tinder his, direction,
staff and auxiliary agencies may be created to assist in coordina-
lAon by means of central planning, budgeting for all the depart-
ments, accounting and fiscal control, central purchasing and other
similar activities. It goes without saying that the larger and more
complex administrations have greatest need for special devices to
achieve coordination. The requirements of counties will depend upon
their population, size, and extent of administration activity. The
chart presented on page 61 illustrates graphically the hierarchical
organization of a county administration constructed on- the basis
of the principles discussed, and the functions usually performed by
counties.

Municipal Governmenf

There are three major alternatives availhble in determining the
nature of local government units below the level of the county.
The first is the present system of cities and counties, under which
cities and towns exercise a wide range of local powers within urban
areas, while counties are left with the responsibility of providing
such services as may be made available to the itihabitants o sub-
urban and rural areas. A second is the plan for rural municipalities
proposed in the report on general government, by the terms of which
urban and rural areas would be combined under a unified local
authority in some 18 jurisdictions, for the purposes of municipa]
government. A third possibility would consist of the establishment
of rural districts to provide for the needs of rural and suburban

'A cottnty manager system is found in only a few counties, ranging from Arlington County,
Va., with some 26,615 inhabitants to Monroe County, N. Y., with over 400,000. Urban Govern.
tnent, O. Cit., p. 42.
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Chart 2Organization of a County Administration

populations Such districts would be subdivisions of the county and
would have powers and functions similar to but less extensive than
those of incorporated cities and towns They could be incorporated
and have charters similar to those of cities

City Government Provision is made for the organization and in-
corporation of Washington cities under general laws, the legislature
being prohibited by the State constitution from passing special laws
for incorporating any town or village or amending its charter 8
Areas with 300 or more people may incorporate into a city or town
and thence forward exercise broad powers of self government under
a charter By statute, cities are divided into four classes based upon
population First class cities must have over 20,000 inhabitants,
normally, second class cities are those from 10,000 to 20,000, third
class from 1,500 to 10,000; and fourth class cities (or towns) from
300 to 1,500 10 Forms of government available to cities depend upon
the class in which they fall, greater freedom being given to larger.
cities First class cities may adopt their own charters and select any
form of city government The commission plan is available in a
prescribed statutory form tO cities of from 2,000 to 30,000 popula
tion,11 that is, to third class, second class, and some first class cities
Second class cities may elect a mayor council plan or commission
plan Third class cities have a mayor council organization pre
scribed for them by statute, except for those which choose to adopt
commission government Fourth class cities are governed by a
mayor-council system prescribed by law.i2 Cities range in population

o Constitution of, the State of Washington, art. II, sec. 28, Remington's Revised Statutes, vol.
I, p. 405.

o Remington's Revised Statutes, sec. 8883.
'° Ibid., secs. 8933, 8934.

Statute for the commission form of City government, Remington's Revised Statutes; SCCL
9090-91 13, inclusive.

12 Ibid., sees. 9114-9162 (3rd class); sees. 9163-9198, 11229-11233, 9155-9162 (4th class).
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from tiny hamlets to large urban communities. Naturally, their
organization and functions vary greatly according to the size, and
conditions peculiar to each. In the Columbia Basin, cities are now
generally of small size, and settlement of the area in the course of
irrigation development is not expected to produce many cities larger
than those of the thirä class. The city problems of the Basin are
expected to be those of third and fourth class cities and towns. Such
cities will under present law generally be governed under mayor-
council or. commission governments. Under the former system the
mayor as chief executive of the city exercises considerable power in city
administration as a result of his authority to appoint and remove other
city officials. In fourth class cities the mayor appoints the town
marshal, attorney, police justice, clerk, and other officers provided
for by city ordinance,13 while the treasurer and mayor are elective.
In third class cities the mayor, treasurer, clerk, and attorney are
elective, while the chief of police, police judge, city engineer, street
superintendent, health officer, and other officers provided for by
ordinance are appointive. A slightly greater degree of integration
therefore exists in fourth class cities.14 In commission-governed
cities, provision is made for three principal departments, each
headed by a commissioner. The departments provided for are public
safety, finance and accounting, and streets and public improvements.
The powers and duties of each department are determined by ordi-
nance of the commission The mayor, who is one of the three com-
missioners elected by popular vote, becomes the head of the depart-
ment of public safety. The department to be intrusted to each of
the other two is determined by their having filed specifically for
each office.15 The city clerk and other officers are appointed and
removable by the commission. A measure of administrative integra-
tion is possible if full use is made of a provision giving the mayor
power to "oversee all departments and report and recommend to the
commission for its action all matters requiring attention in any de-
partment." 16 The clause falls short, however, of insuring unified
control of city departments.'7

Of the two types described the mayor-council plan is the more
highly integrated and the better adapted to the performance of the
administrative tasks of a modern city. It would be desirable, how-
ever, to have the clerk and attorney, and possibly the treasurer of
third class cities appoiritive rather than elective. Election of such
offices merely diffuses authority and responsibility. The requirements
of democracy are satisfied if the legislative body and the mayor are
elected by the people. The heads of all administrative departments
in mayor-council cities should be appointed by and responsible to
the mayor. The latter thereby would become a true chief executive
of the city. His responsibility for the entire conduct of city adminis-
tration would thus become complete and unavoidable. Unless com-
mission-governed cities provide for increased control of the depart-

' Remington's Revised Statutes, sec. 9165.
14 Ibid., sec. 9116. Also 1941 Laws Affecting Cities, chapter 108, pp. 28-9, Bulletin No. 62,

Bureau of Governmental Research, University f Washington, May 20, 1941. The mayor's
appointments do not require confirmation by the council

Formerly the commission determined this, but chapter 25, laws of 1943, instituted the
present procedure.

16 Remington's Revised Statutes, sec. 9104.
17 In its analysis of recent trends the Urbanism Committee anticipated "progressive decline

of the commission or multiple.executive system" in cities and in other units such as school
districts, counties and special districts. Urban Government, op. cit., p. 43.
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ments by the mayor, the further extension of this form of. city gov-
ernment should not, with some possible exceptions, be encouraged.
The lack of a chief executive with adequate powers is a fatal weak-
ness of commission government. Of course, able commissioners will
conduct their individual departments efficiently, but lack of unity
and coordination between departments is an all-too-common defect
of the system. In other States many cities have found the solution
for this difficulty by adopting a council-manager system.

The council-manager or city manager plan of city government has
undergone rapid growth during the approximately thirty years since
its first adoption,18 but it has thus far not been adopted by any
Washington city. Cities of all classes are permitted to elect the
system, and there is no sound reason why such permission should
not be used where conditions are favorable. Cities of the fourth
class will sometimes find it possible to hire a paid professional man-
ager, by combining with his general supervisory responsibilities
certain added operational functions. Cities of the fourth class will
sometimes find it impossible to hire a paid, professional manager.
The council-manager form offers a maximum of administrative in-
tegration under a single head responsible to the city council. A high
level of efficiency is attainable if the council is careful to select a
capable, trained and experienced administrator as manager, and
holds him strictly accountable for the conduct of city affairs. Some
cities in this State have attempted to secure greater integration
under their existing charters by creating a dc facto arrangement
which bears some resemblance to a city manager plan. From the
city of Cashmere it is reported that:

"Our city has been operating their own water and light utilities since 1908;
however, the water and light superintendent has had the duties of operating
all other utilities or departments since 1032; namely water, light, natatorium,
streets, sidewalks, sanitation and the wiring contracting department. It is his
duty to supervise all construction, pass on all materials to be purchased and write
all specification for purchases if required, check all bills before they are pre-
sented to ,the council for payment, keep a perpetual inventory of the stocks
on hand, see that the various materials are charged out to the departments if
required and recommended to the council any changea or improvements which
in his judgment are necessary. It seems to me that our system works out very
satisfactorily and is very near to the city manager form of governing a city."lD

A somewhat similar expedient has been employed in the city of Mt. Vernor
under an ordinance of November 12, 1941, which created the position of cit3
supervisor to "supervisç the repair, upkeep and maintenance of all city streets
sidewalks, curbs and parks and other property and to supervise the construction
repair and maintenance of all buildings, equipment, machinery and other personal
property of the city of Mt. Vernon, to act both as building inspector and
plumbing inspector, and generally to perform any and all duties that may from
time to time be required by the chairman of committees of the city council or
by the mayor."2° Some other cities are understood to have taken similar action.

It is clear that integration and concentration of responsibility
can be attained under either a strong mayor-council system or under
the council-manager plan. In either case the council would be
elected and would determine policies. It would appoint and could
remove the chief executive in a council-manager city but not in a

18 Of the 960 cities over 10,000 in 1936 the mayor-council form existed in 546, the council
manager form in 190, and the commission form in 187. Fifty-six percent of manager Cities
were under 10,000. The manager system has been gaining while the other two have not. Urban
Government, op. cit., pp. 41-2.

'o Letter from L. E. Jarvis, Superintendent, to E. N. Torbert, Aug. 22, 1942.
20 Ordinance No. 848, Nov. 12, 1941, received by Courtesy of F. E. Hunt, city clerk of

Mt. Vernon. Letter to E. N. Torbert, Aug. 25, 1942.



mayor-council city, where the mayor would be elected by popular
vote. In both types the chief executive would be empowered to
appoint and to remove department heads and exercise supervision
over them, holding each responsible for the proper administration
of his department. Soiue staff and auxiliary assistance may be
needed (as in planning, research, purchasing and personnel) in order to
prbvide the executive with resources adequate to make his control
effective over all city functions. If none is provided, the executive
would himself perform staff and auxiliary services as well as super-
vise the line departments. Elected or appointed boards may be
found desirable in an advisory and rule-making capacity for some
functions such as planning and personnel administration e.g., plan-
fling boards and civil service commissions.21

The following chart illustrates the principles outlined but is not
intended to represent the complete city government:

Staff o Aoaitlo,y Sinai.,

::::::nt.

COUNCft.- MANAGER SYSTEM

Chart 3Organization of a City Administration

The powers anci functions bestowed upon incrporated cities may
be illustrated by reference to the laws relating to third class cities,
most of the provisions of which are the same or similar to those
applicable to fourth class cities also.22 The following are the mbst.
important: (1) The powers of a municipal corporation in court
proceedings and in the ownership and disposal of property ;23 (2)
Broad power to construct and maintain bridges, streets, sidewalks, -

buildings, parks, drains, sewers, and other public works and im-
provements;24 (3) Extensive power to raise revenue by means of

Si Boards which administer operating departments are not favored except for a few functipas.
Such boards still predominate in education, libraries, parks and health. Planning and personnel
are the chief staff functions for which boards are favored. A general decline in administration
by hoards has accompanied the growth of the powers of municipal executives like the city man.ager and the strong mayor. Recent years have seen a decline in the use of boards in personnel(or civil service) administration. Urban Government, op. cit., p. 39.22 "Legglly the City can do only what the State legislature permits it to do and only insuch a manner as the law Prescribes." Urban Government, op. Cit., p. 19.

Remington's Revised Statutes, sec. 9114.
24 Ibid,, sec. 9127.
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taxes upon property, licenses and permits, fines, public service enter-
prises, and borrowing; (4) Power to license and regulate all forms
of business carried on in the city, including the granting of fran-
chises for operation of privately owned municipal utilities. Many
such utilities may be owned and operated by the city ;25 (5) A broad
power to enact ordinances not in cohfiiet with State law "to mair-
tam the peace, good government and welfare of the corporation
to do . . . any and all other acts and things necessary or proper to
carry out the provisions of this chapter, and to enact and enforce
all other local, police, sanitary and other regulations as do not con-
ifiet with general laws " 26 (6) Power to establish free public libra-
ries, fire departments and fire limits, public markets and market
places, etc., and (7) Power to acquire land and other property for
city purposes, condemn private property for streets, rights-of-way,
etc., plat land for parks and cemeteries, lease land for manufactur-
ing and business purposes, etc. The list is not complete, but will
suffice to demonstrate the broad scope of city government in con-
trast with the limited range of county activity.

The functions which are recommended for allocation to cities in
the several subproblein reports include: (1) General government,
(2) police and fire protection, (3) health and sanitation, (4) parks
and recreation, and (5) ownership and operation of commercial
enterprises such as distribution of electric energy and providing
domestic water supply. Staff and auxiliary activities such as plan-
fling and zoning,27 personnel administration, purchasing, accounting
control, etc., will also be needed, although these were not subjects
for subprohlem reports. In practice some cities will no doubt per-
form only a few of these functions, while others may extend the list
somewhat. The services mentioned, however, appear likely to ac-
count for the greater part of the activities of cities of moderate size
such as may be expected in an agricultural region. Reference to the
powers given by law to incorporated cities, as outlined above, indi-
cates that existing legal provisions require no signicant change
in order to enable the cities to perform their essential functions
for urban inhabitants.28

The chief defect of the present system of city and county govern-
ments is the absence of adequate provision for the service needs
of the inhabitants of suburban and rural areas. The usual procedure
for providing for their needs has been to create special districts
for each kind of service or function, each district having independent
taxing powers and separate administration. This procedure has been
inadequate as a means of serving all areas and often inefficient in
operation or insecure financially where adopted. Some proposals
for improving the situation with respect to special-purpose districts
are offered below. They involve an expansion of county activity
in behalf of non-city dwellers. A second means of providing for
rural needs which appears promising is by further development of

° Such as water, heat, light and power, irrigation, sewage systems, public markets, Street
railways and buses, etc. Remington's Revised Statutes, sees. 9129, 9488.

° Remington's Revised Statutes, sec. 9127(r).' City planning agencies are authorized in over 40 States. About 1,500 cities have building
codes and 1,230 have zoning ordinances. Urban Government, op. cit., p. 15.

The Urbanism Committee in speaking of cities generally, stated: "In contrast to the rapidly
increasing responsibilities and services of urban governments, their legal powers are hihly
inadequate State law determines all ranges of urban activity from petty questions
of administrative procedure to general questions or urban policy." Urban Government, op. cit.,p. 4.



the existing practice of making city services available, to those living
outside the city. If it were not legally objectionable,29 the simplest
method of extending services would be by extending to suburban
residents the option of being included in the city, subject to special
provisions under which only a portion of the services rendered by
city departments would be furnished to them in return for taxes at
rates proportioiiate to those prevailing in the city. Thus city water,
sewerage, police and fire protection, etc., might be offered in return
for taxes sufficient to meet the costs but lower than would be neces-
sary if all city services were to be extended to them.3° In effect
then, there would exist within the city limits a special service and
tax zone. In the absence of legal provision for such a regime, some
city services can be extended to outsiders under existing law. Thus
incorporated cities are permitted to construct, operate and maintain
sewerage and refuse disposal systems within or without city limits,
and to permit connections with their sewers from property beyond
the city limits upon terms to be determined by the city.3' Similarly,
cities are permitted to contract with rural fire-protection districts
to provide them with fire prevention and protection or join or co-
operate with such districts for the same purposes. They may also
contract with persons, firms or corporations to provide them with
fire protection and fire prevention services.82 Cities of the third
class are empowered to build or acquire and manage facilities for
supplying irrigation water, domestic water, light, power or heat
or any by-product thereof to the city and its people and to "dispose
of any excess of any such supply to any person within or without
the city." In common with counties and port districts, cities or
towns are empowered to acquire airports and airport sites either
alone or jointly with other governmental jurisdictions.34 Cities
have some other power to function outside their territorial limits
in connection with the licensing of games, improvement of rivers
and streams, and acquisition of parks.35 However, the police power
of the city does not in general extend beyond the city limits. Further
legislative authorization might be secured in order to permit certain
other services to be extended to suburban areas by contract or agree-
ment with districts, counties, or individuals.

Rural Municipalities.The proposal for rural municipalities con-
tained in the report on General Government also offers a means
of olving the problem of meeting the need for public services among
the population living outside of incorporated towns. Some of the
obstacles and difficulties which stand in the way of its adoption
have been mentioned above.36 If these could be resolved, the rural
municipality would be found to have numerou advantages: (1)
better services could be brought to the farm population; (2) a

°° General taxes must be uniform throughout the city.
'° City services could more easily be provided for suburbanites if the proposed plans were

adopted for providing blocks of special land units or part-time farms near towns as uggested
in the mimeographed summary report on Problem 7, "Recommendations and Alternative Plans
for Special Land Units," April 1942.

' See 1941 Laws Affecting Cities, published by Association of Washington cities in coopera-
tion with the Bureau of Governmental Research, University of Washington, Seattle, Information
Bulletin No. 62, May 20, 1941, chapter 75, p. 193, and pp. 17, 44-45.

s° Ibid., chapter 70, pp. 14.15.
33 Laws Relating to Cities of the Third Class, Bureau of Governmental Research, Seattle,

May 20, 1940, p. 12. (Remington's Revised Statutes, sec. 9129).
See 1941 Laws Affecting Cities, chapter 21., p. 2. Port districts have no specific grant of

such power.
5 See laws relating to cities of the 3rd class (1940) p. 8. See laws relating to citieS of

the 4th class, pp. 8, 10. (Consult footnote 31 for source).
° See supra, pp. 13-15.
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larger, more adequate unit would be provided, having larger tax-
able resources, (3) more extensive use of approved methods of ad
ministration could be expected, (4) an advantageous combination
of commercial and go\ernmental functions might be lodged with
the municipality; (5) local government would be simplified, and
(6) a close correlation of government with economic and physical
factors would be attained

Rural municipalities would be based on the 18 trade areas. These
in turn are areas which are expected to comprise natural economic
and commercial units, each centering upon a principal shopping
center. Within each there would also be a number of rural service
centers.37 It is expected that the trade areas (and therefore the
rural municipalities) would have populations ranging from 3,500
to 16,500, and the town centers average about 3,200 In estimating
the area likely to be included in each, due attention was given to
distance, topography, land classification, and the proposed course
of irrigation and other developments. These trade areas form
natural units for governmental jurisdictions.38 The functions of a
rural municipality would be substantially those already listed for
cities. The extent of activity in the several functional fields might
however be greater or less than that of a town, depending upon
local conditions and needs. In principle the rural municipality
would absorb all local functions below the county level. In addition,
it might be of valuable assistance in carrying out some county
functions, subject to county supervision. The clarification of its
relations with the county would, however, be essential Its adequacy
in handling commercial functions would be greater than that of
either a town or a rural district The administrative organization
of a rural municipality would be essentially the same as that illus
trated for cities

Rural Districts.The reason for creating rural districts as an altern-
ative to rural municipalities would likewise be to give to rural set-
tlers some (but not all) of the services which cities provide for their
inhabitants. It is recognized that counties have often been unable
or unwilling to furnish such services even when the demand for them
was great, as it may frequently be; particularly in suburban areas.
In conception a rural district would be essentially a multi purpose
special dIstrict combining all functions of local rural government
below the county level.39 As such it would present an opportunity
to eliminate many single purpose local districts If established, rural
districts might be made approximately conterminous with the trade
areas, and thus not only combine several functions but extend their
administration over a larger area than that of most local districts.

37 See Towns of the Middle Yakima Valley, a contribution to Problem 18, Joint Investiga.
tiotis, Columbia Basin project, February 1942, chapter VII, Applications to the Columbia Basin
Project.

5 Mr. Reuss suggests that if the rural municipality idea is to be discarded, three types of
local units are suggested: (i) Incorporated towns and cities, (2) a suburban district with a
wide range of possible functions, and (3) the remaining rural area served almost entirely by
the county. Letter IronS C. F. Reuss to E. N. Torbert, September i, 1942.

38 Mr. Reuss comments: "There is a serious question in my mind whether sfrictly rural
districts need a strong legislative body. Farm people ordinarily seem to rely upon law mainly
in property matters, not as a means of defining their associational relations with one another.
Perhaps this bit of rural psychology or rural sociology explains why the countya largely
rural unitnever developed a real legislative branch, whereas cities did from the first
suburban districts probably would want a council or similar legislative branch of local government,
together with other general governmental powers, whereas a strictly rural district probably could
be adequately served with general governmental powers by the county if the rural municipality
idea is to be discarded." Letter from C. F. Reuss to E. N. Torbert, September i, 1942.



If flexible provisions were made for the consolidation or alteration
of rural districts, adjustments in territorial extent could be made
to meet changing conditions and the course of developmept and
settlement in the Basin. At present, the trade areas tentatively
marked out are expected to have in most cases a minimum of 1,000
farm units as an agricultural base.

The problem of its rehtionship to the county admittedly presents
a difficulty to the rural district. In providing for the establishment
of such units it would be necessary to define precisely the extent
to which powers and functions were to be decentralized below the
county level. If functions now performed by counties were to be
allocated, some constitutional changes might be involved. The diffi-
culty of securing such changes is well known. A further question
would be the determination of the character and extent of county
control and supervision over rural district finances and services.
Some such control would appear highly desirable, in order to equal-
ize burdens, maintain high and uniform standards of accomplish-
ment, and require the use of accepted methods and techniques. Any
law creating rural districts would have to fit them into the existing
pattern of county authority.

The functions mentioned earlier in connection with cities could
in most cases be performed for the farm population by rural dis-
tricts. They would have some of the responsibilities of general gov-
ernment; they could be the territorial areas served by deputy
sheriffs or by a district police under supervision of the sheriff;40
they could be authorized to exercise all the powers of fire-protection
districts ;41 they could serve a useful purpose in financing varied
iffiprovements in the role of special, districts, local improvement
or road districts; they could provide recreational areas and facili-
ties for the use of th local population; they could conduct the
administration of local hospitals and health and welfare services,
and they could become important units in the administration of
libraries and schools. A few auxiliary and staff services might also
be required, but in large part the rural districts could satisfy their
needs in this regard by having recourse to counties or other units
of government. As for "commercial" activities, the rural districts
could provide rural domestic water supply. A few rural districts
might be found convenient agencies in electric energy distribution,
in a role similar to that of some cities.

The administrative structure of a rural district should in general
resemble that proposed for cities and counties and for the regional
agency, making allowance for the probability that its functions
might be less numerous than those of other units of government.
It is not necessary, therefore, to set forth in detail its organization.
Suffice it to say that the principles discussed in connection with
other jurisdictions are equally applicable to the rural district.

After due consideration of the possibilities and difficulties of rural
municipalities and rural districts, it is concluded that a different
solution of the problem of meeting the needs of 'rural inhabitants
should be sought. In the sections dealing with counties and special
districts this solution is described in detail.

'° See report on Subproblem 11, Police Protection
41 See report on ,Subrob1em 12, Fire Protection
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Table 3 - Asproximate Number of Governmental Units In State of Wathington - January 1, 7941
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SPECIAL DISTRICTS42

The chief obstacle to the simplification of government in Wash-
ington is found in the existence of a large number and a consider-
able variety of special districts. In addition to the 39 counties and
over 220 incorporated cities and towns, there are between 2,500 and
3,000 additional jurisdictions possessing taxing and borrowing
powers.43 Most of these are special districts created to perform only
one or a limited number of functions. In territorial extent they
range from areas of only a few hundred acres to hundreds of square
miles. A number are of countywide extent. The principal kinds of
districts are school districts; road districts; diking and drainage
districts; irrigation districts (which can also undertake drainage
and domestic water supply, as well as install fire hydrants and
generate and distribute electric energy) ; fire protection districts;
water districts (which can also provide fire protection) ; public
utility districts (which can also supply water for irrigation or
domestic use) ; port districts (which have authorization to operate
wharves, terminal facilities, ferries, etc.) ;44 soil conservation dis-
tricts; library districts; and many others.43

In addition, local improvement districts may be created within
cities and towns,46 and within port districts, public utility districts,
fire districts, water districts, and irrigation districts, for the purpose
of financing and constructing various kinds of local improvements.
Except for the purposc of making road improvements under the
Donohue Act, counties apparently do not have the power to create
local improvement districts of their own but they can, of course,
lend encouragement to the formation of the types of special districts
provided for by law.47 Cities and towns, on the other hand, are
empowered to create local improvement districts for a great variety
of purposes, including the building and resurfacing of streets and
boi,ilevards, the creation of parks, the provision of sidewalks, drains,
sewers, water systems, street lighting, dikes, bridges, and many other
types of physical facilities. Such improvements may be financed by
special assessments or special taxes based upon the benefit principle. 48

The great number and variety of special districts, together with
the jurisdictions having general governing powers would impel even
the casual observer to agree with Mr. Reuss' statement that this
multiplicity of units "causes confusion of overlapping jurisdiction,
contributes to the wastage of public funds through duplication of
personnel and facilities, and quite likely hastens the trend toward
centralization of governmental authority." Many of the types of

'° Valuable assistance in preparing this Section was given by Miss Ruth Ittner, Research
Assistant, Bureau of Governmental Research, University of washington.' Reuss, C., County Government in Washington, p. 51. A tabulation made at the Bureau
of Governmental Research, University of Washington, revealed a slightly smaller number than
the figure given by Reuss. Some States have many more, e. g., Illinois 17,000, Kansas 11,000,
Nebraska 8,000. Consolidations have reduced the national total in recent years. Urban Govern-
ment, op. cit., p. 31.

" Remington's Revised Statutes, sec. 9692.
4° See table 4, pages 80-81.
48 Ibid., sec. 9357. Also art. VII, sec. 9, of the State constitution.
° It is understood that an attempt may be soon made to secure authorization for the creation

of local improvement districts by counties.
48 Ittner, Ruth, The Measurement and Apportionment of Benefits under Special Assessments in

Washington, M. A. thesis. University of Washington, 1941, pp. 38-40.' Reuss, C., County Government in Washington, p. 52. The imposition of tax and debt limits
upon counties and cities tends to stimulate the creation of special jurisdictions with separate
taxing and borrowing powers. Legislation in California provides for 47 different types of
districts, in New York for 39, in New Jersey for 17, and in Illinois for 10. Urban Government,
c,p. cit., pp. 22, 27.
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districts mentioned are found in the counties of the Columbia Basin,
although the total number of special districts is somewhat smaller
than in some other parts of the State.5° Road districts and school
districts are, of course, found in all the counties, although Franklin
County has only one of the former, and the recent school district
reorganization has reduced the number of the latter in the Basin.
Adams County has a fire protection district; Franklin County has
port and public utility districts; Grant County has public utility
districts; and Walla Walla County flood control and forest fire patrol
districts.51 As settlement and development occur in the project area,
the number and variety of special districts will inevitably increase
unless steps are taken to meet the needs of settlers by other more
adequate means 2 Given the needs, agencies must be found to
satisfy them. The chaos which so generally prevails in local juris-
dictions can only be avoided if adequate provision for necessary
services and improvements can be made through a simple, coordi
nated and economical plan of government.

Although it is impossible to present here an analysis of the organi-
zation and powers of all the different kinds of districts, a brief
explanation of important features common to most of them will be
useful as a means of clarifying the problem of how best to consoh
date or reorganize them Special districts are generally established
as a result of a petition, signed by a designated number or per
centage of the property owners or voters within a given area, re
questing the creation of a district of the type chosen.53 This petition
is then passed upon and accepted or rejected by theboard of county
commissioners after an investigition, a hearing, and sometimes an
election to determine the wishes of the people. If the creation of
a district is agreed to, the boundaries are set by the county commis-
sioners and elections are held to choose the officers of the district,
usually a board of supervisors or commissioners. The governing
body of the district may then proceed to arrange for necessary con
struction work, may provide for borrowing by the issuance of gen
eral obligation bonds and/or revenue bonds, and in general perform
all acts necessary to the accomplishment of the legal purposes of
the district, including the levying of assessments or taxes The per
formance of such functions is generally subject to considerable
guidance, supervision or control by officers of the county such as
the prosecuting attorney, the county engineer, and the county audi-
tor The treasurer of the counfy collects the revenue and has
custody of the funds of the districts In some eases the tax or
assessment levied in the districts is actually made by the county
on the basis of estimates of expenditures supplied by the district.55
The county commissioners have extensive powers in relation to the
alteration and abolition of some districts, as well as to their estab
hshment. In the local improvement districts which may be created

50 In the i2 Puget Sound Counties some 735 governmetal units have been counted.
' There are also, of course, the three large irrigation districts of the project area, and a

number of smaller irrigation districts.
52 In the 4 Yakima Counties where irrigation development has occurred there are about 78

special districts (exclusive of school districts) as against a comparable total of 36 for he 4
counties of the Basin.

Some types of districts may be initiated by action of the county commissioners, e.g., public
utility districts (Remington's Revised Statutes, sec. 11606).

"The accounts of all special districts are audited by the State Division of Municipal Corpora.
tionS.

5 The financial powers of special districts are discussed below.
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within special-purpose districts,58 local improvements may be con-
structed and maintained by the special districts, the Costs of which
are met by 'special assessments against the lands benefited, and by
borrowing. The procedure for cretting local improvement districts
is similar to that outlined above,57 as are also the provisions relating
to the assessments, collection and custody of funds, etc. Local im-
provement districts do not have separate boards, but are merely
special assessment districts, the affairs of which are conducted by
the boards of the special districts. Special districts may generally
meet up to 50 percent of the cost of local improvements thus pro-
vided.58 The local improvement bonds may be a secondary obliga-
tion of the entire district as well as a primary obligation of the local
improvement district.59 It should be noted that although special
districts are both taxing and governing jurisdictions, local improve-
ment districts are merely special assessment areas within which
properties are subject to additional levies to pay for. improvements.
Although they produce a complex and confusing picture from a
tax standpoint, local improvement districts' do not decentralize ad-
ministrative power as do special districts.

From the discussion thus far it is evident that the characteristic
method employed in this State to provide necessary services and
physical improvements for people outside incorporated cities and
t9wns, has been by means of special districts and their constituent
local improvement districts. As a result of this policy a b&wildering
array of single-purpose or limited-purpose jurisdictions has come
into being. These jurisdictions have been provided for by the terms
of statutes which have been passed at varying periods and which
are often duplicative or conflicting. Considerable variety exists
in the statutory provisions governing the formation, powers, proce-
dures, etc., of different kind of districts. If such districts are to
be continued at all, a revision and codification of the laws relating
to them should be made.

The evidence available, however, suggests strongly that a con-
tinuance of the special district system is neither necessary nor ad-
visable.6° The improvements and services they furnish are inade-
quate both in scope and quality; the costs 'are excessive; the districts
frequently are too small, too weak or too numerous; the number
of officers and elections, taxes and assessments, bonds and warrants,
funds and accounts is excessive in the extreme. As Mr. Reuss has
said: "It is desirable for residents of the State to consider critically
the value of the special district and whether it would not be more
advantageous to extend the influence of the county directly into
these fields." ' The county, indeed, is the only available jurisdiction
of wide geographical and functional scope through which some order
can be brought out of the present confusion.

The principles which should goveiin any attempt to supplant the
existing districts with a simple, coordinated, and orderly plan of
local government may be stated briefly:

As well as within cities and towns.
'7 The petition in this case being acted upon by the supervisors of the district instead of bythe county commissioners.

Session laws of 1931, chap. 1, sec. 6 (public utility districts).
Remington's Revised Statutes, sec. 7461 (irrigation districts).

00 Cf. Reuss, C., "The long-time goal for the reorganization of local government in ruralWashington might well be toward the elimination of all but a few special districts." CoiontyGovernment in Wa.thington, p. 53.
01 Ibid., p. 52.
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1. Special districts serving rural areas should be unified with the only juris-
dictions which have general governing powers, ie., with the counties.62 The
method of consolidation might be (a) by making the districts conterminous with
the co1nty, and transferring their administrative activities to the county, (b) by
granting counties authority to act as special districts of any type, or (c) by
abolishing special thstrict,s entirely and transfetring their functions to c9unties.
The method of consolidation to be selected in the case of different kinds of
districts might vary according to the nature of the function performed. For
districts engaged in functions in which there is a large element of special berefit
involved, either of the first two methods might be employed. Where general
benefit chiefly is involved, the retention of separate taxing and administering
districts would be difficult to justify except possibly for less important admin-
istrative tasks which might be performed locally under county supervision.
Wherever jurisdictions having the power to impose general millage taxes are
eliminated, such power would have to be transferred to the county. In any
case the county commissioners should become the governing bodies for the special
districts with which they became consolidated. The technical surveys, engineermg
and construction work, taxing and borrowing and other activities of district
boards and employees would be performed by county commissioners, engineers,
auditors, treasurers and employees. District boards of supervisors or commissioners
would o longer exist. Thus, in substance, special districts would be given a
status similar to that of existing local improvement districts, which possess taxing
and borrowing power but no separate administration. Whenever it proved advis-
able to abolish special, districts having power to levy general taxes within legally
prescribed millage limits, some additional changes would be required: (a) The
taxing and borrowing powers of special districts taken over by the county would
also have to be transferred so as to enable them to go beyond the 10 mill, limit
on county taxes which is provided for by the 40 mill limit referendum, and
(b) Counties would have to be empowered to create their own local improvement
districts wherein special taxes and assessments could be levied for the support
of functions formerly undertaken by special districts. Cities and towns already
possess this power.°3

Whether the special districts were abolished or not would matter very little if
their administrative powers and activities were to be transferred to cities and
counties.64 By such transference many advantages would be put within reach;
there would be no necessity for the numerous elections and officials required
by the special districts; the greater degree of centralization would make possible
larger scale and, therefore, more economical construction, and more efficient
operation; and a maximum of correlation would be insured between districts
and counties in matters of common interest. In addition, the staff and auxiliary
services and departments of county governments could be used to advantage in
the conduct of the affairs of both districts and counties. Thus the interests
of both could be served by county planning agencies, purchasing agencies, account-
ing and record-keeping services, budgeting and expenditure controls, and other
county agencies and instruments of management. Activities relating to construc-
tion, maintenance and operation of services could be carried on by appropriate
county departments and officers.65

2. The efficient performance of such an expanded range of activities would
require that county governments be made more adequate to handle a difficult
administrative task. A better system of organization, a modern personnel system,
and other reforms previously proposed in the section dealing with county gov-
ernment would do much to equip the counties 'to fulfill the larger responsibilities
outlined for them, as well as to enable them to perform their present functions
more efficiently. No doubt the increased concentration of functions in the
counties would also require some expansion of the facilities and the personnel
of county departments, especially those concerned with engineering, public works,
and public utilities. In the larger counties full-fledged public works and public
utilities departments would have to be maintained. These departments should

In a few instances cities might take over the administration of special districts, when
located within their City limits. Cities are already authorized to act as drainage districts and to
perform a wide variety of utility services. If rural municipalities or rural districts were to be
created, they might absorb the functions of semS special districts.

Remington's Revised Statutes, sec. 9357. Also art. VII, sec. 9, of the State cohstitution.
64 Except in the case of districts which have the power to levy millage taxes, such as port

districts, fire districts and public utility districts, In such cases abolition o the districts would
result in loss of the revenues from these taxes, whereas mere transference of the powers of
districts to the counties would give the counties the additional tax powers of special districts.
If at the same time the district were to be made countywide, the base upon which the additional
rates could be levied would include all the property in the county.

"The personnel needed for performihg services would, therefore, be county employeeL
695765-47-6



handle the engineering and construction work incident to physical improvements,
and maintarn and operate the completed works and utilities.66 On the other
hand, some simplification of the arduous tasks of county auditors and treasurers
might be possible under the proposed plan. The total cost of performing all the
services consolidated with the counties should be less than under the present
complicated system. In any event, the costs of administering such services would
be recovered chiefly from the residents and property owners of the districts whose
functions were absorbed, by means of taxes and special assessments upon the
lands benefited.

The methods by which activities transferred to the counties and citIes should
be financed would depend upon the character of the activities themselves.67
A distinction should be made between services and activities which result chiefly
in individual or special benefit and those which confer benefits directly or in-
directly upon a larger area, or upon the whole community. Many physical
improvements such as sidewalks, local roads, drainage and sewer systems, water
systems, etc., confer mainly special benefits. These should be largely supported
by assessments upon the property benefited, as is now done in local improvement
districts and in some special districts.68 Some other functions, although conferring
incidental special benefits upon property, result principally in non-measurable
benefits of a more general character. The activities of educational districts,
library districts, health or hospital districts, etc., belong in the laer class.
These functions are more appropriately financed by means of general taxation.
The base of taxation for such purposes should be territorially broad enough to
equalize burdens and opportunities. The elimination of special districts per-
forming functions which chiefly minister to social needs, in favor of county unit
administration, therefore, appears desirable.69 The unequal burdens of counties,
in turn, should be equalized by means of State grants adjusted according to
some measure of need. Perhaps an intermediate category of functions performed
by special districts may be distinguished in which important ingredients of both
special benefit and general benefit are found. Port districts confer important
advantages upon a large and not easily defined hinterland. Irrigation districts
benefit not only the owners of irrigated lands but also the local urban residents
and businessmen, although again such benefits are difficult to measure. A
similar case can be made for public utility districts. In such cases financial
support might well be provided both by special assessments against those specially
benefited and by general taxes imposed by the county or city throughout its
entire area. A suggestion as to a possible means of thus dividing the cost may
be obtained from the current practice of special districts which may assume as
much as half of the cost of facilities constructed in local improvement districts.70
The bonds issued to finance activities transferred from special districts to counties
or cities might be made a primary obligation of the properties receiving special
benefit and a secondary obligation of the county. More favorable interest rates
rniht, thus be obtainable. This practice is now employed by some special
districts for the bonds of their local improvement districts.71 The present financial
and clerical responsibilities of the county auditors and treasurers in relation to
the affairs of special districts and local improvement districts would be continued.

County governments should proceed to develop, through their planning
boards and other available agencies, comprehensive plans covering the physical
improvements and facilities and public services which present and future needs

° The county engineer already has considerable responsibility in connection with the construc-
tion work of special districts. He may also act as the sole supervisor in some drainage districts
(Remington's Revised Statutes, sec. 4425).

U7 Present methods of financing the activities of special districts are outlined in chapter III.
In general the special benefit principle 'in financing local functions has been greatly over-

worked in this State. As a result, many improvements which have conferred real benefits upon
a whole area or community have nevertheless been paid for by assessments levied upon a narrow
base. The special benefit principle strengthens provincialism and local separatism. Greater social
solidarity would be promoted by the use of general taxes over a broader territorial base, instead
of the narrow-gaged special assessments so generally employed.

69 Ia the case of education, countywide administration need not involve unifying school admin-
istration with the rest of county government. Some coordination of educational administration
with other county functions could be attained through staff and auxiliary services of the county
(e.g. planning, purchasing, etc.). The chief advantages of county-unit administration would
be greater uniformity in standards and educational opportunities, greater equality in tax burdens,
and more effective utilization of facilities and personnel.

°°As in the case of local improvement districts established within port districts. (Remington's
Revised Statutes, sec. 9697.) Towns and Cities may also determine what part of the cost of
local improvements shall be borne by special assessments. (Ibid., sees. 9352, 9353.)

7' Remington's Revised Statutes, sec. 7461 (irrigation districts). Special guaranty funds may
81S0 be raised by irrigation districts to insur, payment of local improvement bonds.



of their populations will require them to provide.72 Definite policies should be
formulated on the basis sif which methods of financing appropriate for each
kind of service or facility may be worked out. Where all or a part of the
cost is to be met by general county taxes, definite requirements as to density
of population or unit costs of installation should be adopted as criteria of th
feasibility of providing new services or extending existing ones. Sparse popula-
tions and remote settlers cannot expect to have extended to them the same
benefits of public activity as are made available in well-developed or suburban
areas. If new districts are to be created, the county should examine the pro-
posed projects with extreme care in order to be certain of their usefulness and
economic feasibility. Estimates of cost should be made as accurately as possible,
and the proper county authorities satisfied that adequate area, population and
taxable resources are included within the proposed area. County commissioners
have power under present law to pass upon petitions for proposed districts and
to determine the boundaries of the districts approved.73 The latter power should
in general be used to secure larger districts. Wherever feasible, districts should
be countywide. In any case the county would administer the affairs of such
districts. In cases where circumstances call for districts extending beyond the
limits of a single county, counties should be authorized to act in concert to
create such districts. Under present law this is already provided for in the
case of drainage districts.74 Greater statutory power might well be lodged with
the counties to bring about consolidations of existing districts of all types. Under
present law they have power to initiate consolidations of diking, drainage, and
sewer improvement districts.75 Counties should be given greater legal power and
should take a more active part in promoting larger districts through extensions
and enlargements of existing districts. Existing provisions relating to extensions
and annexations are varied, but in general too restrictive.76 Counties might also
be given a more positive role in proceedings for dissolution of districts.77

The procedures to be employed under the proposed plan may be
briefly outlined as follows:

l: Establishment of DistrictsNew districts might be initiated either by
petition of local residents or by resolution of the county commissioners. The
requirements relating to petitions should be made more nearly uniform for
different types of districts than they are at present. For most types of districts
a percentage of property owners, or of owners of a given proportion of the total
acreage would apghar appropriate. Whether begun by petition or by resolution,
publication of notice of the proposed district and a public hearing would follow.
The necessary surveys, estimates and plans would be made by county planning
and engineering agencies. Decision as to the creation of the district, the area
to be included, and the taxing and borrowing methods to be employed would
be made by the commissioners.

2. Management and OperationThe county commissioners or county officials
designated by them would serve as the gdverning bodies of districts. Where the
demand exists advisory boards made up of local residents might be constituted to
represent local opinion. Taxes and assessments would be determined by the
county officials constituting the governing body. Construction and engineering
work would be performed by or under the control of the county engineers office
or public works department. Where continuous maintenance and operation is
involved, the same agency, or possibly a public utilities department would
function. Operating personnel would be county employees chosen on a merit
basis, possibly with some preference given to residents of the district. The
handling of assessments, collections, custody of funds, issuance and payment of
warrants and borrowing operations would, as at present, be handled by the proper

72 By means of careful planning control, many of the mistakes which have been made in creating
uneconomic or ill-advised improvements can be avoided in future. Only through county control
will it be possible to bring about well-articulated Systems of physical improvement as parts of
a broad program planned by the counties. Through inter-county cooperation such articulation
can be extended beyond the jurisdiction of a single county.

Remington's Revised Statutes, sec. 4298, et seq. (drainage districts.); sec. 11605 et seq.
(public utility districts.); sec. 9689 et seq. (port districts.)

Remington's Revised Statutes, sees. 4361-4363.
7° Ibid., sees. 4449-4451. No election is required in these proceedings. Consolidation of irriga-

tion districts is effected by county boards upon petition and after an election in which 2/3 of
the voters in each district must favor unification. (Ibid., sees. 7468.9.)

7 See Remington's Revised Statutes, sec. 9689 et seq. (port districts); sees. 4300, 4344 (drain-
age districts); sees. 7475-7481 (irrigation districts).

7 See Remington's Revised Statutes, sees. 7527-7529, 7543.754i; sections 4341-4342, for
dissolution procedures of irrigation districts and drainage districts.



county officials. The county would provide a secondary guarantee of bonds
issued to finance local improvements which were financed by special assessments.
Thus the districts would have substantially the status of existing special assessment
districts. No additional special assessment districts within such districts would
be required.

3. Alteration and Di&solution.The reduction or enlargement of districts,
consolidations of districts, annexation of contiguous areas to districts, and the
dissolution of existing districts would be functions of the county officials governing
them, subject to uniform and equitable rules. In general the procedure for
consolidation, particularly of contiguous districts of the same type, should be
simplified and county power somewhat extended in this field. The number of
separate jurisdictions could thus be reduced. Procedures for alteration of districts
might be made similar to those empLoyed in creating districts.

The question may be raised whether suburban areas do not present
a separate problem requiring an individual solution because of the
density of settlement. But the suburban problem is most acute in aras
adjacent to cities of larger size than any expected to develop within
the project area.78 It appears likely that any legitimate demands for
services which cities cannot meet by extending their boundaries or
services to include suburbanites, can be satisfied by means of the pro-
posed plan of county administration. Thus, if in a particular suburban
area a simultaneous demand were made for two or more services, such
as domestic water supply and road improvement, a single county-
administered district supported wholly or partly by special assessments
could be created with authority to supply both services.

The plan outlined may be regarded by some as too radical. In
answer it may be pointed out that considerable precedent already
exists for much that it contains. First, countywide special districts are
expressly provided for by law and a number of them are in existence
in the State. It is certainly no very long step to transfer the admin-
istrative functions of such districts to the counties. Second, precedent
exists for administration by the county of the functions of districts
smaller than counties.79 Third, cities and towns are authorized to act
as drainage districts, to own and operate public utilities of many
kinds, and to create local improvement districts. The same is pro-
posed for counties, with the addition of a power to act as any type
of district. Fourth, the financing methods proposed are already in use
in special districts and in cities; Most of the financial transactions
of special districts are already in the hands of couhty officials. Fifth,
niuch of the technical work relating to surveys, construction and similar
matters is already performed by county officers. The upkeep and opera-
tion of completed works would be the principal activity newly con-
ferred upon the counties. Sixth, the broad social responsibility for
providing services and facilities which confer general benefits upon
society as well as upon individual persons is recognized here as in
other States. It is only the districts which perform such services that
are proposed to be eliminated entirely. In such cases, of course, the
benefit principle of taxation goes also. It might, indeed, be reasonably
maintaineçj that the chief defect of the proposed plan is that it does
not go far enough because it leaves so many separate tax districts
in existence. This admitted limitation is not thought serious, however,

78Special districts tend to multiply most profusely in areas adjaceist to large cities. Urban
Government, op. cit., p. 27.

"In the case of some drainage districts the county engineer is the sole supervisor. Road
distnøts also, while legally distinct jurisdictions, are administered by county officials, each
eounty commissioner being cx officio road district commissioner for his commissioaer's district.
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since administration would be consolidated and unified 80 In time the
number of taxing jurisdictions could, moreover, be greatly reduced.

STATE AND FEDERAL AGENCIES

Little has been said thus far of the numerous Federal and State
departments and agencies which will play an important part in the
development of the project area. For the Federal government the
most important of these are located within the Department of the
Interior, the Department of Agriculture, the Federal Works Agency,
the Federal Loan Agency, and the Federal Security Agency. Of
State agencies, the State Parks Committee, the State Highway De-
partment, the State Department of Conservation and Development,
and the State Department of Social Security have the most direct
interest in the problems discussed in this report. The number of
such Federal and State agencies, together with the differences be-
tween them in methods and policies, makes it highly desirable that
some method be found of securing better coordination among them
as well as between them and the various local authorities. The need
for such coordination is most clearly apparent in the planning and
construction of physical facilities and improvements indispensable
to the rapid and effective development of the Basin. Irrigation,
drainage, domestic water supply and road construction are closely
related physical requirements of settlement which can best be pro-
vided as parts of a unified plan. One of the advantages of a regionil
agency is that it would establish a single channel through which
the relations of State and Federal agencies with the Basin could
be conducted and correlated.

It may be useful to suggest a method consistent with the earlier
sections of the present report, by which these vital needs of the
settlers may be satisfied:

In the case of irrigation the methods of procedure are already fairly defi-
nitely settled. Construction of the irrigation works will be function of the
Bureau of Reclamation, the cost of which is to be met by assessments against
the lands in each of the three irrigation districts. The latter will assume responsi-
bihty for collection and pa3ment and thus enable the government to obtain the
necessary guarantee by means of collective contracts with the districts instead
of by thousands of individual contracts. After construction is completed, the
operation of the works may also be turned over to the districts. The advantages
of combining the three districts into one and of coordinating their activities with
other functions of a. regional agency have already been explained.

Drainage has been shown to be intimately connected with irrigation develop-
ment. Drainage problems are often regional rather than local in scope, due to
the fact that the drainage difficulties in one area may be caused in another. It
would appear desirable, therefore, for the Reclamation Bureau to provide and
finance the necessary drainage improvements in exactly the same manner as it
does the irrigation works. Costs should, therefore, be estimated for the Basin
as a whole and uniform charges added to those for the irrigation works for all
the irrigable lands. The Bureau evidently has sufficient power and has previously
employed this method of financing drainage.

The construction of feeder roads present a somewhat different problem
both of construction and of financing. Apparently the Bureau does not at present
have authority to build roads and recover construction costs by assessments
upon benefited lands. The following procedure is, therefore, suggested:

a. Since neither the settlers nor their local governments will have sufficient
funds to construct roads in the early years of settlement, some Federal funds
should be made available to the Bureau of Reclamation for financing feeder

80 Due in part to their limited tax resources, special districts have a bad fiscal record. In
periods of depression particularly their ratio of defaults has been high. Urban Government,
op. cit., p. 22. See also Hillhouse, A. M., Municipal Bonds, 1936, pp. 4, 7, 9, 21.



road construction by means of loans. Such funds should then be advaiced to
county governments in the area. Repayment should be deferred for three to five
years and then be spread over a period as long as the expected life of the roads.
Such funds should be interest-free or at very low rates. The counties would
assume the burden of repayment, securing their funds primarily from special
assessments against the properties benefited, The area serviced by each succes-
sive road development would form a special county-administered district, as
outlined in the earlier section on special districts. Within the limits, of their
taxable ability the counties might assume some part of the construction costs
of such roads. The special assessments and any county taxes levied for feeder
roads would be assessed and collected by existing county officers, and would be
timed in accordance with the terms of repayment agreed upon with the Bureau
of Reclamation.

Construction of the roads would be carried on by the counties under super-
vision of and according to plans and specifications laid down by the Bureau. The
latter would have planned the feeder road system in conjunction with its canal
and lateral system and in accordance with the farm plat. The funds allocated
by it would be made available to the counties on condition of their meeting the
requirements of the Bureau as to layout and construction. Actual supervision
might, if deemed desirable, be delegated to the Public Roads Administration
in the Federal Works Agency.

Once completed, the feeder roads should be maintained by the counties
in the same manner as other county roads.

4. Domestic water supply is another indispensable physical need which settlers
will be ill-prepared to provide for themselves. In this case construction and
financing may be handled as follows:

The funds for- original construction should be supplied in the same manner
as for feeder roads, and with the same liberal provisions as to interest charges
and deferred repayment. The counties would again assume the obligation of
repayment, beginning three to five years after construction. In this case, however,
no special assessments need be imposed, since the water charges should be ad-
justed so as to meet amortization costs as well as operation and maintenance
costs. If it be considered necessary to have definite security for the Federal
funds advanced, county-guaranteed revenue bonds might be issued against the
properties served by each domestic water system.

Construction of the domestic water systems in the areas successively opened
to settlement would be performed by the county under Bureau supervision
similar to that for roads. -

a. Operation and maintenance of the completed systems, collection of charges,
etc., would be county functions.

It will be noted that if the abdve procedures are adopted, the customary
multiplication of special districts and jurisdictions having separate taxing and
administering powers can be avoided. Most of the responsibility of providing
needed ,physical improvements would rest with the counties, but with assistance
and guidance by the Federal Government, Close working relationships would
necessarily exist between the Basin authorities and the Bureau of Reclamation
as the, chief representative of federal interests. Federal and State agencies inter-
ested in the provision of other physical facilities such as parks and recreational
areas might well employ methods similar to those outlined, wherever participa-
tion by jurisdictions located within the Basins is desirable.81 In this way a high
degree of coordination can be secured in the planning and construction of
physical improvements. In all such activities the advantages of a regional agency
which would be able to represent the interests of the entire Basin are numerous
and self-evident. For the same reason a closer coordination of Federal and State
agencies operating in the area should also be sought. Possibly a coordinating
committee of such agencies would prove beneficial in giving unity and common
direction to their policies. The report on Problem 15 suggests one field in which
the creation of a special agency is deemed desirable. Calling attention to the
advisability of large-scale Federal land acquisition, this report proposes the

$1 "There is urgent need for coordinating in each State the programs and activities of the
numerous State, local and private agencies engaged in developing recreational areas, since present
efforts are often conflicting and ineffective for lack of proper correlation." See "Migration and
the Development of Economic Opportunity in the Noithwest", Interior Report, i939, part II, p.

An, act of 1936 authorized the National Park Seryice to cooperate with the States and local
agencies in planning coordinated recreational systems and in developing a nationwide recreational
program. A Study of the Park and Recregtional Problem of the (Jnste4 States, U. S. Dept. of
the Interior, National Park Service, 1941, p. 110.
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creation of a Federally-owned public corporation endowed with Federal funds,
to function as a marketing and development agency for lands within the pro)eet
area. Private and public lands acquired by this agency would be disposed of
in accordance with a carefully devised and orderly plan of development. Co..
ordination of the agencies interested in such development is to be secured by
provision for a board of directors composed of representatives of the Bureau
of Reclamation, the State Department of Conservation and Development and
the three irrigation districts. Such an agency, it is thought, should have the
cooperation of all appropriate State and Federal agencies. Whether the proposed
plan is adopted or not its recognition of the coordination problem is significant.
Positive steps should be taken to secure the desired unity among agencies directly
concerned with the development of the project area.82

SUMMARY

Having surveyed the present role of the various units of govern
ment in the Basin, and having suggested certain' rearrangements in
their respectr' e functions, it may now be useful to bring together
the proposals advanced in brief tabular form. Table 4 on pages 80 and 81
summarizes for each level of government the principal functions and
activities recommended for allocation thereto

2 Note the following from the Annual Report of The Secretary of the Interior 1941, pp. 283-4
referring to the National Park Service, "The Service has continued the parl'c, parkway, and
recreational-area study in cooperation with other Federal, State, and local agencies . . . . Each
State plan has to consider existing and proposed facilities in adjoining States. . . . its material
has been, utilized, effectively ' in cooperating with the Bureau of Reclamation and
the Corps of Engineers in planning recreational develipments in connection with water-control
projects C One of the real contributions to recreational programming and progress in
cooperation with the States has resulted from Service suggestions for sound, periodically revised
master plans and related work programs. Particular attention has been given to master planning
and prograniming of the recreational demonstration areas, many of which probably will be traim
ferred ultimately to State or local agencies."
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Table 4Allocation of Functions to Unfrs of Government us Proposed by the Committee

Federal State Regional County City

1. General Government (Subproblem 1):
General government General government General government General government

2. Transportation (Subproblem 2)
PubliC Roa.ds Administration:

Interstate highways
Bureau of Reclamation:

Loans to counties for feeder road
construction

U. S. Army water transportatiOn

Highway Department:
Primary and secondary roads;
roadside vista.
Other roads, with counties

-

.

-
Tertiary roads:

County construction through
county-administered special
districts, and with Federal
loans for construction. Repay-
ment by means of special assess.
ment on lands benefited. Main-
tenance by county.

Airports (jointly with cities)

City streets:
Franchises and ordinances

Off-street parking
Airports (with counties)

3. Education (Subproblem 3):
Office of Education
Department of Agriculture:

Extension service

Department of Education:
Aid in support of common
schools and )umor Colleges

University of Washington
State college
State library

2 Jumor colleges Countywide library districts
Superintendent of schools:

Superintendent of schools, ad-
ministered by school districts.
Favor countywide school die-.
trict where feasible

4. Recreation (Subproblem 4):
National Park Service:

Columbia River Reservoir areas
of regional or national impor-
tance

Bureau of Reclamation
Park sites at lateral diversion
points

State Parks Committee:
State parks in areas of more
than local interest

State Highway Department:
Roadside vistas on State high-
ways

County fairs, rodeos
Zoning to protect recreational

areas
Roadside parks on county roads

City parks
Athletic facilities, etc.

S. Public Welfare (Subproblem 5):
Federal Security Agency:

Old age and survivors insurance
Federal Security Agency programs
Works Progress Administration

programs
Employment Service

Department of Social Security:
Unemployment compensation
Supervise public assistance

Workmen's compensation
Surplus commodities (with coon-

ties)

Public welfare districts:
General public assistance
Social Security assistance
Child welfare

Welfare department:
Help finance general assistance,
and WPA
Determine eligibility for WPA
work and surplus commodities

6. Health (Subprobletn 6):
U. S. Public Health Services:

Health education
Disease control
Cooperate with State and local
agencies

Department of Agriculture:
Insuection

Department of Health:
Health education
Vital statistics
Public health work
Disease control, etc.

Department of Agriculture-
Insoection

Health district (3 counties):
Hospitals

Health department:
Disease control
Health examinations
Sanitation, etc.
Public health nurses in school
districts

Health department:
Sanitation
Disease control, etc.



13. Communications (Subproblem 13): Ne governmental agencies recommended; private enterprise.

14 Other functions It is recommended (1) That functions of special districts (fire drainage and diking port etc) be administered by the counties (2) That functions performed
i-. ;.-.4.-1 '"' "-'le regional, county or city executive, alid (3) That

each level of governmeit crploy modern procedures in planting budgeting purchasg personnel etc

Federal State Regional County City
7. Electric Energy (Subproblem 7):

Grand Coulee Dam -

Bonneville transmission system
source of power:
REA loans if needed

Joint commission represent-
ing county wide public
utility districts as chief
agencies of distribution

County-wide public utility dis-
tricts possibly to be integrated
with county government

Some municipal electric
systems

8 Domestic Water (Subproblem 8)
Bureau of Reclamation loans to

counties
County administered special die-

tricts --

Construct systems
Maintain systems
Repayment by county by means
of assessment in district

City water departments

9 Conservation (Subproblem 9)
Department of Agriculture:

Soil Conservation Service
Bureau of Reclamation

Soil and moisture conservation
service -

Department- of -Conservation and
Development

State Soil Conservation Commission
State Department of Fisheries
Washington State Planning Coun-

cil

2 soil conservation districts,
with possible later consoli-
dation into one regional
planning agcncy
(inter-county)

County planning boards -

-

City planning boards

10 Irrigation (Subproblem 10)
Bureau of Reclamation: -

Irrigation system
Drainage

-- 3 irrigation districts with
possible later consolidation
into one

11. Police Protection (Subproblem 11):
Federal Bureau of Investigation:

Assists local officers

-

State Patrol:
General police functions

Inter-county cooperative
police

Sheriff and deputies
Prosecuting attorney

-

Police department

12 Fire Protection (Subproblem 12)
Extension service

Educational work
Division of Fire Marshall
Extension service -

Fire orevention

County administered rural fire
- districts

Fire departments (with
rural fire protection dis-
Sri



Chq.pter III

THE FINANCIAL PROBLEM IN THE COLUMBIA BASIN

It is not possible with, the limited data available and in the pres
ence of many uncertainties as to the exact course and speed of de
velopment, to present a picture at once comprehensive and accurate
of the financial problems which is ill have to be faced by settlers in
the Columbia Basin It is obvious, however, that the many initial
costs both public and private which will have to be met, together
with the necessary lag in the returns from productive effort, eon
stitute a serious problem if low standards of living and undue suf
fering are to be avoided in the early years On the other hand ex
perience in other areas appears to indicate that with the achieve
ment of full productive status there is no reason to believe that
settlers will be unable to achieve indreidual self sufficiency as well
as to support the required public services There is, therefore, both
a short run and a long run aspect of the fiscal problem As to the
first it has already been indicated that financial assistance in the
form of loans and/or grants may well be required from Federal or
State sources to help bridge the early years of low return from
development, and a few suggestions have been offered as to the
procedure through which aid might be extended to settlers in order
to finance certain physical improvements 83 We now turn to con
sider certain aspects of the long range financial problem, under the
following headings

1 The chief existing constitutional and statutory provisions governing the
State and local tax system and the chief sources of revenue thereunder

2 The present burdens of taxation for the support of local governmental
services in the principal units of government (county city school district) with
particular attention to the irrigated area of the Yakima region as an indication
of probable future burdens in the Columbia Basin

3 A brief consideration of the extent to which the recommendations contained
in the subproblem reports previously discussed may involve costs greater than
those experienced in the Yakima counties

4. The probable future of assessed valuations in the Columbia Basin.

PRESENT SYSTEM OF STATE AND LOCAL FINANCE

Consfifuhonal Provisions

Although space does not permit any comprehensive analysis of
the existing State and local financial system, some consideration of
its fundamental character will be useful as an aid to an appraisal
of the fiscal problem of governmental jurisdictions in the Columbia

82

83 See p. 77, and p. 79.



Basin. A few provisions of the State Cnstitution have an important
bearing on the problem: (1) The revised article VII, sec. 1, provides
that all taxes must be "uniform upon the same class of property
within the territorial limits of the authority levying the tax" . .

and that the word "property" includes "everything, whether tangible
or intangible, subject to ownership." 84 All real estate constitutes
one class, but the Legislature is empowered to treat mines and min-
eral resources and lands under reforestation in a manner different
from other real estate. The Legislature may also provide some ex-
emptions for real and personal property. (2) Article VII, sec. 9,
authorizes the Legislature to confer upon cities and towns the power
to make local improvements by special assessment or by special
taxation of the property benefited All municipal corporations may
be vested with authority to assess and collect taxes for corporate
purposes, but these taxes must be "uniform in respect to persons
and propeity" within the jurisdiction 8o (3) Article VIII, sec 6,
places a limit upon the indebtedness of all counties, cities and other
municipal corporations at 11/2 percent of the assessed value of their
taxable property, but if approved by a 3/5 majority vote at a
special election it may be extended to 5 percent. An additional
5 percent may be incurred by cities and towns for supplying water,
light, or sewerage services through systems owned and controlled by
the municipality 86 School districts, poit districts and certain others
arc municipal Corporations within the meaning of this clause, but
irrigation districts are not.87 (4) Article XI, section 12, denies to the
legislature any power to impose taxes upon counties, cities, towns
or other municipal corporations or upon their inhabitants or prop
crty for local purposes Such power may be vested in local govern
ments by general law.

The present tax system has often been severely criticized. The
Advisory Constitutional Revision Commission appointed by Governor
Martin reported in favor of an amendment which would have ex-
pressly authorized the imposition of taxes "at graduated or progres
sive rates," eliminated the requirement that all real estate constitute
a single class, increased State control over tax administration and
assessment throughout the State, Wand given the legislature and the
people greater discretion with regard to tax exemptions. Thus it
hoped to make possible a "coordinated and balanced system of tax
ation" under effective and economical administiation 88

That such a systeni has not yet been achieved may be gathered
by an examination of recent reports of the State Tax Commission.
The sixth biennial report of this body deplored the recent defeat
at the polis of proposals for constitutional revision and expresed
the opinion that a better balanced and more equitable tax system

84See amendment 14 of the State Constitution, approved November 1930. (Remington's
Revised Statutes, vol. i, p. 527.) Formerly all property not exempt was required to be' taxed
according to value (Ibid., p. 441). Under the provision quoted a State income tax of 1935 was
held invalid; income is property under that clause. The uniformity rule does not apply to
excise taxes. (Remington's Revised Statutes, Annual Pocket Part for vol. I, S. F. 1940.
pp. 138.9.)

Art. VIII, sec. 9. Ibid., p: 448. Under this section the right of the people to loal self.
government in taxation for local purposes cannot be taken from them or delegated to others
by the Legislatures. (See Remington's Revised Statutes, 1940 Annual Pocket Part for vol. I,
p. 133.) See also art. XI, sec. 12 (Remington's Revised Statutes, vol. I, p. 477.)

80 Art. VIII, sec. 6. Ibid., p. 454.
81 Remington's Revised Statutes, 1940 1Annual Pocket Part for vol. I; p. 456. For some purposes

Irrigation districts are municipal corporations.
88 Report of the Advisory Constitutional Revision Commission of the State of Washington,

Olympia, 1935, p. 22.



could be achieved by adopting a net income tax, by extending State
control of property taxation, and by giving the legislature power
to distribute the State revenues to local taxing units.8° Two years
later the same body agaifi stressed the need of reform and advo-
cated net income taxation and constitutional revision.

"This commission feels that it must reiterate that adequate tax
reform cannot be brought about in this State until the constitution
is properly amended. The taxation system cannot be fully balanced
to dp justice to all taxpayers and citizens; funds raised by the State
cannot be freely allocated and distributed to local units of govern-
ment, such as counties and cities, for local purposes; administrative
control necessary -to insure uniform assessment procedure and uni-
form and equitable property valuations throughout the State cannot
be insured; and the State is or may be precluded from adequately
financing the services that the people of the State require." 90 The
report of the eighth biennial tax commission expresses the same
viewpoint, advocating amendments which would permit "suitable
legislation to meet changed conditions as they arise." Without con-
stitutional amendments, the State tax structure "cannot be properly
rounded out, balanced, and made to best subserve the greatest good
of the greatest number of our citizens and of the various taxing units
of the State" * * *91

General Laws

The legislative acts dealing with counties, cities and towns and
other local units contain much material relating to the financial
powers of such jurisdictions. It is not possible to deal in detail here
with this considerable body of statutory provisions, but some of the
main features of State law relating to local taxation may be noted:
(1) Counties, cities and towns, and some other local units are
granted general power to levy taxes upon property within their
jurisdiction.92 (2) Many local jurisdictions are granted an addi-
tional power to construct improvements by means of speial assess-
ments levied against the property benefited. (3) Counties, cities and
towns have power to impose fines and penalties for violations of
regulations and ordinances.93 (4) All incorporated cities are granted
authority to acquire or to construct and operate a considerable
variety of public utilities and enterprises which may yield very
important revenues.94 (5) All counties and cities possess licensing
powers, extending generally to all forms of trade or occupation
carried on within the municipality. (6) Counties, cities and towns,
and taxing districts have the power to borrow money subject to a

° Sixth Biennial Report of the Tax Commission of the State of Washington for the period
ending Sept. 30, 1936, Olympia, 1937, p. 13, Art. XI, see. 12, of the State constitution has
been regarded as prohibiting the allocation of state-collected taxes to local governments for
local purposes; hence the allocation of State-levied excises or sales taxes to municipalities would
not be possible. See Harsch, A., An Analysis of the State Revenue System in Washington,
Bureau of Governmental Research, University of Washington, Report No. 29, Sept. 1, 1939, P. .8.

9° Seventh Bseisnsal Report of the Tax Commission of the State of Washington for the period
ending Sept. 30, 1938, Olympia, 1938, p. 5.

91 Eighth Biennial Report of the Tax Commission of the State of Washington for the period
ending Sept. 30, 1940, Olympia, 1940, p. 5.

Remington's Revised Statutes, sec. 4056 (Counties); sec. 8966 (fIrst class cities); Sec. 9034
(second class cities); sec. 9130 (third class cities); sec. 9175 (fourth class cities, or towns),
The actual assessment, levy, collection and custody of the funds of local jurisdictions is large
part centralized in the hands of the county assessors, treasurers, and auditors. The Division of
Municipal Corporations audits the books of all local jurisdictions.

Si Constitution of the State of Washington, art. XI, see. 11, confers on counties, cities, towns
and townships power to make and enforce "local, police, sanitary and other regulations ' *
not in conflict with general laws."

9 Remington's Revised Statutes, sec. 9488.
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general debt limit of 11/2 percent of the assessed valuation of their
taxable property, an additional 31/2 percent if approved by a 3/5
majority vote of the people; and another 5 percent for capital out-
lays made for the purpose of acquiring or constructing municipally-
owned and operated utilities.95 (7) Various miscellaneous provisions
deal with budgets, issuance of bonds, and other fiscal matters. (8)
Perhaps most important of all from a practical standpoint is the so-
called "Forty-Mill Limit Referendum" adopted in 1941 and sub-
mitted to vote of the people at the general election thisycar.96 By
the terms of this measure the total of "all tax levied upon real and
personal property by the State, municipal corporations, taxing dis-
tricts and governinental agencies" is not to exceed 40 mills annually
on the dollar of assessed valuation, which assessed valuation is tO be
50 percent of true value. The levies of cities and towns are not to
exceed 15 mills, of road districts 3 mills, of school districts 10 mills,
of counties 10 mills, and of the State 2 mills. There are, however,
some qualifications and exceptions: (a) present levies of port dis-
tricts and power districts are not affected; (b) an additional 5 mills
is permitted to State and municipal jurisdictions where needed to
support outstanding bonds or prevent impairment of contract; (e)
counties, cities and towns and school districts may exceed the limit
if a favorable 3/5 majority vote of the people is obtained (with at
least 40 percent of those voting at the last State election participat-
ing), or by the same authorization municipal corporations may issue
bonds for capital purposes and levy taxes above the limit to meet
interest and principal, and (d) any taxing district can by vote of
its governing body refund general obligation bonds issued for capital
purposes and provide for levies above the limit to meet interest and
princijial. Although there may be some doubt as to exactly which
units in addition to those specifically named are covered by this
legislation, it. is evident that in limiting the tax levies of the chief
jurisdictions the law also places restraints upon the development
of their functions or any shifting of functions from one to another.
If any important centralization of functions were to occur, a corres-
ponding modification of tax 1inits would also be required.

Special Disfricfs

State statutes provide for the creation of a considerable variety
of special districts to perform particular services. The individual
fiscal powers and limitations of some of the more common of these
may be briefly mentioned:

1. Port districts are empowered to raise funds for district purposes by the levy
of annual taxes on all taxable property within their jurisdiction, not to exceed
2 mills except for interest and principal on general bonded indebtedness.97 If
approved by popular vote, districts of from 45,000 to 80,000 population may levy
an additional 2 mills Special assessments according to benefits may be imposed
upon property within local improvement districts set up within port districts.
The bonds and indebtedness of port districts and their improvement districts
are subject to detailed regulation by law.95 County officers, especially the treas-

05 Ibid., sees. 9532-4, 5605. These provisions virtually duplicate the constitutional provisions
on debt limits mentioned above.

Chap. 176, laws of 1941. 1941 Laws Affecting Cities, pp. 38-9. A 40-mill limit has pre-
vailed by previous legislation for nearly 10 years. (Laws of 1933, pp. 47-8, sec. 1.)

Remington's Revised Statutes, sec. 9692. Wharfage, dockage and port or- terminal charges
may also contribute to the revenues of a port district. Special war emergency powers have
also been granted port districts (Ibid., sees. 9718-2, 3, 5.)

Ibid., sees. 9692 A-3, 5, Bonded debt is limited to 3 percent of assessed values.
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urer and auditor exercise considerable control over the financial proceedings of
port districts.

Fire protection districts also have power to levy and collect taxes against
lands in their jurisdiction not exceeding 4 mills, or 2 mills in Class A counties.99
The required levy is made upon real and personal property by the beard of
county commissioners on the basis of a budget submitted by the district secre-
tary, and forms a part of the general tax roll. Custody and disbursement of
funds is handled by county financial officers.'°° Local improvement districts may
be created, special taxes levied upon lands benefited in such districts, and in-
debtedness incurred in behalf of such local improvements.' As in other districts,
restrictions are placed upon the debt of fire-protection districts and their local
improvement districts.2

Public utility districts are empowered to levy annual taxes on property not
exceeding 2 mills except for interest and principal of debt, collection of which
occurs in the same manner as for port districts.3 In addition, local utility dis-
tricts may be created and financed by special assessments against property bene-
fited.4 Both public utility districts and local utility districts have borrowing
powers, subject to statutory provisions.5 County officers exercise broad powers
in relation to financial operations.6 From a revenue standpoint public utility
districts differ from many other types in depending chiefly upon income from
operations rather than upon taxes or assessments. Since 1941 they have been
subject to a 2 percent tax on their gross revenuç.s derived from the sale of electric
energy, the proceeds of which are distributed among counties, cities and towns,
school districts apd road 7 districts.

Water districts are financed by means of assessments against property
specially benefited, and by general taxes not to exceed 2 mills upon property
in the district.8 Debt may be incurred up to 1 percent of the assessed value
taxable property, and 5 percent additional if approved by a three-fifth majority
vote.9 Local improvement districts may also be created, supported by local
assessments and possessing borrowing power.'O As in the case of public utility
districts, the revenues of operations are expected to meet most if not all costs.
County officers have important fufictions in financial proceedings, as with other
districts."

:
Irrigation districts are special assessment districts and mainly supported by

levies against lands in proportion to benefits accruing to the lands. The assess-
ments are made by the district board and collected by the county treasurer.
Local improvement districts created within an irrigation district are supported
by similar levies, collected by the same officer.'2 Irrigation districts do not have
general taxing power, but may derive revenue from sale of domestic water or
electric energy.13 Both irrigation districts and their local improvement districts
have borrowing powers.'4 In districts of over 200,000 acres in which irrigation
is to be effected by action of the Federal Government, the district assessment
cannot exceed 2 cents per acre prior to the date when water is ready for delivery.'5

Drainage districts, and drainage, diking or sewerage improvement districts
may be formed under laws of 1895 and 1913.16 In each case costs are met by
assessments against the land benefited and by the issuance of bonds and warrants.
County officers such as the engineer, treasurer, auditor, and the county com-
missioners have extensive powers relating to the organizing, financing, construc-
tion, and maintenance of the improvements made.

Road districts may be formed by the county commissioners within any
county or any part thereof to facilitate road administration. Not more than
nine districts may be created in any county, and unless the commissioners decide

°Ibid., sees. 5654-116.
100 Ibid., secs. 5654-136-7.
1 Ibid., sees. 5654-117, 138.

Ibid., secs. 5654-139.
0 Ibid., sec. 116i0-g.
4 Ibid., sec. 11610-i.
'Ibid., sees. 116i0-f, g. Both general bonds and revenue bonds may be issued.
'Ibid., sees. 11610-g, 11612.
7 Ibid., sees. 11616-2(a) to (e).
8 Ibid., sees. 11589, 11595.

Ibid., sees. 11596-7.
10 Ibid., sees. 1i587, 11590.
11 Ibid., sees. 11600, 11590.
iS Ibid., sec. 7463.
13 Ibid., sec. 7460 as amended.
14 Ibid., sees. 7431'/; 7460-63.
IS Chapter 13, Laws of 1939. Laws Relating to Irrigation Dsstrscts, June 1939. p. 3s.
16 Remington's Revised Statutes, section 4298 et seq., 4405 et seq. On dikmg districts, set

also sections 4236 et seq.
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otherwise by unanimous vote, there must be at least one in each county com-
missioner's district.'7 Road taxes up to 3 mills may be levied in each district
by the county commissioners 18 Road taxes are uniform within each county and
within each road district.'9 The administration of roads, levy of taxes and
custody of road funds are in the hands of county authorities. In addition to
road taxes State subventions from the motor vehicle fund are an important
source of funds for county roads.2°

Sources of State and Local Revenue

Under existing laws the chief sources of State revenue consist
of the various excise and retail sales taxes,2' while counties and other
minor taxing units depend mainly upon property taxes. Over the
past decade and more, a persistent decline in the total of State and
local property tax collections has occurred, accompanied by a great
increase in the amount raised by means of excises A comparison
of yields in 1931 with those of 1942 will reveal the extent of this
dual movement. From 1931 to 1940 "total major revenues" in the
State increased only from $100 7 millions to $103 6 millions while
State excises were increasing from $13.33 millions to $52.86 millions.
Tn 1941 and 1942 "total major revenues rose to $124.8 millions and
$135.8 millions, respectively, while State excise taxes continued to
mount to $72.13 millions in 1941 and $83.27 millions in 1942. The
chief factors responsible for the increase in indirect levies were a rise
in gaoline tax revenues and the institution of a retail sales tax. The
former produced over $17,000,000 in 1940 and has averaged approxi-
mately $19,000,000 for 1941 and 1942. The latter reached $16;000,000
in 1940, then rose to $25.83 millions in 1941 and $34.54 millions in 1942.
Meanwhile property taxes levied by State and local governments de-
clined from over $80,000,000 in 1931 to slightly less than $41,000,000
in 1942.22 In the same period "total actual valuations" of property
declined from $2,858 2 millions in 1931 to $2,329 85 millions in 1942,
and "total equalized valuations" from $1,248.9 millions to $1,065.5
millions.2' Of the latter total, $166.68 millions consisted of property
assessed by the State Tax Commission and $898.81 millions of property
assessed by county assessors. Real property accounted for $721.72
millions and personal property for $177.09 millions of the locally as-
sessed property City and town lots and improvements account for
the greater part of real property values, amounting to $423 2 millions
compared with $298.53 millions of rural land and improvements24
Of the total amount raised by property taxation in 1941, public utility
properties contributed 13 58 percent and property assessed locally
86.42 percent; of the latter, real property accounts for 70.74 percent
and personal property for 15.68 percent.25

The trend of average millage rates upon property has been down-
ii Ibid., sees. 6450-5, 6, 7. Vol. 7a.

Chapier i76, laws of 1941, section i.
Stateniesst of Taxes Due in 1942, pp. 77-8. Remington's Revised Statutes, sees. 6450.7.

20 Remington's Revised Statutes, sees. 5450-53-59.
21 Mr. Harsch states that 90.8 percent of the tax income of the State is derived from con.

sumption taxes not related to benefits or to ability to pay., that. 6-2/3 percent is derived from.
taxes on property representing wealth accumulation, and only 2.5 percent from a tax graduated
according to the amount of accumulated wealth. The chief weakness of the tax system he finds
to be its "startling deficiency in taxes which are related directly to the ability of the individxalto contribute to the cost of government." An Analysis -of the State Revenue System in
Washington, Bureau of Governmental Research, University of Washington, Report No. 29,Sept. 1. 1939, p. 3.

i Eighth Biennial Report of the TaM Cosnsnission of the State of Washington, Olympia, 1941,
p. 23, lvinth Biesns,aj Report of the Tax Commission, Olympia, 1942, p. 23.

22 Ninth Biennial Report of the Tax Commission, p. 24.14 Ibid., pp. 24-5.
26 Ninth Biennial Report of the Tax Commission, Olympia, 1942, p. 28.



ward in au the counties of the State with the possible exception of
Ferry County. Thus the average rate ill 1941 for all counties was
40.05 mills as against 53.45 mills in 1933.20 This decline is accounted
for by a drop in the State rate from 7.18 mills to 2.53 mills and' by
a decline in local rates from 46.27 mills to 37.52 mills. As against
an average of 40.05 mills for all counties, the four counties of the
Columbia Basin currently impose rates averaging as follows: Adams
County 26.32 mills, Franklin County 29.95 mills, Grant County 29.76
mills, and Walla Walla County 28.99 mills.27

Allocation of Property Tax Revenues

The disposition of property tax revenues among the units of govern-
ment and among the functions of each unit are of interest in showing
the degree of dependence of each unit and function upon property
taxation. The following table presents the essential facts for 1941 :
Table 5 - Comparative Statement Showing the Total Amounts of Property Taxes Levied in the Year
1941, for All Purposes (State, County, City and District) and the Distribution thereof by Funds'

1941

State

88

Higher education
Veterans' compensation
School
General
Highway
Capitol building
Military
Reclamation

County
Current expenses
Bonded debt service
School
Road and bridge
River improvement
Warrant 'debt service
Soldiers' and sailors' re1ief_...__
Miscellaneous

Cities and towns

Districts
School
Road and bridge___
Port
Drainage, dike and ditch
Townships
Fire patrol
Water
Public utility
Miscellaneous

Total
1 From reports of county assessors to the State Tax Commission.

Less than .0005 percent.

° Ibid., p. 26. Also Eighth Biennial Report, P. 26.
1 Ibid., pp. 26-7. These are percentages of assessed valuations. On the basis of dctual vahiçs,

the State levy would be only 1.27 mills and local levies an average of 17.99 mills in l99,
or 1.16 mills and 17.21 mills in 1941.

Ninth Biennial Report of the Ta: Commission, P. 29. For a slightly different classification
of the 1942 figures, see State,hent of Ta,ves Due in 1942, p. 5. "be percentages do not vary
significantly.

Distributed To Amount Percentage
$ 2,572,383.11 6.312

2,303,415.21 5.652
40,102.80 .113

133,106.15 .327
89,605.06 220

8.84 2

79.11 2

75.94

11,036,649.91 27.081

4,876,608.74 11.966
1,045,992.00 2.567
1,251,631.13 3.071

253,493.09 .622
613,136.86 1.504
248,595.10 .610

2,747,192.99 6.741

11,037,683.17 27.084

16,106,880.05 39.523
12,912,109.31 31.683

1,352,618.65 3.319
949,457.59 2.330
99,48029 .244
46,404.63 .114
70,723.40 .174
80,058.61 .196

374,071.61 .918
221,955.96 .545

40,753,60624 100.000



The functional distribution of property tax revenues is shown in
the followrng table
Table 6- Functional Distribution of Each $100 of Total Property Taxes Levied for All Purposes in 1940

and 1941 1

From reports of county assessors to the State Tax Commission.
Less than .0005 percent.

From the foregoing statistics certain facts are prominent: (1)
Counties, cities and local districts are of predominant importance
in the property tax situation, (2) Education is the principal single
function dependent upon property taxation The greater part of
State property taxes as well as district taxes goes for the support
of education,29 (3) Cities and towns and counties absorb about

"Including State costs for higher education. This statement is not to be taken to mean, how.
ever, that school districts depend more heavily upon property taxes than any other )urIs4ictlon.

695765-47--7
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Total 0.309 0333

County:
Current expenses 11.360 11.966
Debt service 5.108 4.071
River improvement .694 .622
Soldiers' and sailors' relief. .689 .610
Miscellaneous 6.747 6.741

Total 24.598 24.010

Cities and towns 26.187 27.084

Local districts:
Port 2.433 2.330
Townships .107 .114
Drainage, dike, and ditck - 260 244
Fire patrol .196 .174
Water .196 .197
Public utility .543 .918
Miscellaneous 462 .545

Total 4.203 4522

Grand total 100.000 100.000

Function 1940 1941

Education:
School districts $32.406 $31.683
Higher education 5.594 5.652
County school fun& 3.051 3.071
State school fund. 290 .327

Total 41.341 40.733

Highways:
Road districts 3252 3.318
County road and bridge .110
State highways (2) (2)

Total 3.362 3.318

State:
Veterans' compensation .130 .113
General .178 .220
Capitol building .001 (2)
Military (2) (2)
Reclamation (2)



ha].f of the total of property taxes, and (4) All the local ditricts
combined, exclusive of school districts, absorb less than 5 percent
of the total despite their great number and variety. The relative
importance of the major functions and units of government in the
allocation of property tax revenues within the Basin is shown in
table 730

Table 7 - Allocation of Property Tax Revenues To Functions and Units of Government in tlt. Columbia
Basin Counties

Sources of revenue

Property tax
Other taxes and licenses
Fines, forfeits, escheats
Subventions and grants
Donations.
Assessments
Rents
Interest
Departmental fees and miscellaneous
Public service enterprises

Total..............

Counties
(Percent)

65.58
.33
.09

23.54

.29
1.43

87
7.74

.13
100.00

Other Sources of Local Revenue

Although property taxes supply most of the revenue available
to counties, cities and towns, and other local units, other sources
of income are also important. The percentages of total "revenue
receipts" derived from various sources by the counties and cities
of Washington in 1935 were as follows

Table 8 - So4,rces of Revenue, Counties and Cities of Washington, 1935

Cities and towns
(Percent)

29.59
3.27

.74
3.47

.10
10.18

1.73
3.37

47.55
100.00

More recent data concerning municipalities indicates the growing
importance to the cities of revenues shared with them by the State

° Statement of Tieres Due in 1942, pp. 10, 27, 30, 71. The report of the Urbanism Committee
shows that the general property tax "has been steadily weakening as a dependable reservoir of
urban public finance," as a result of the rise of new and intangible forms of wealth, the
difficulties of assessment and collection, and the increasing resistance to higher taxes on real
estate. Urban Government, op. cit., p. 21.

The Statement of Tase.c. Due in 1943 gives a total Sgure of $366.6 millions for Adams County,
for Franklin County $256.5 millions, for Grant County $268.15 millions, and for Walla Walla
County $79?,66 millions. See pp. 9, 25, 30, 69.

3 Financial Statistics of State and Local Governments 1931-1935, Tax Commission of the
State of Washington (n.p.), tables III and IV.
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Functions and units
of government Adams Franklin Grant Walla Walla

Education $178,239.68 $116,432.99 $132,616.12 $364,278.41
Roads 36 , 521. 32 19,183.05 23,535.24 55,086.94
Cities and towns 24,284.73 32,124.11 27,361.55 172,180 21
State general fund 1,478.53
State veteran's compen-

sation 68.37
County current expense. 77,193.29 42,732.11 44,675.43' 61,411.62
County irdigent soldiers. 854.64 960.76 6,978.60
Public assistance......... 41,353.55 25,639.26 28,822. 83,743.12
Public utility districts... 512.78 18,350.14
Port districts 16,908.59
Fire protection districts. 5,262.55
Sinking fund (building). 9,607 .62
Airport... 55,828.75
Flood control 20,032.57
Forest fire patrol 140.95

'41 Total...... 362,855.12 255,934.43 285,929.72 819,681.17



government. A recent estimate places the amounts to be received
from such sources by the cities of the State at $7.73 per capita, and
for certain cities (those under 1,500 population, and those having
increased populations resulting from the location of war industries)
at a considerably higher figure. The profits frQm the State liquor
monopoly and the revenues from the gasoline tax produce the
greater part of such funds.32 Thus, in the city of Pasco in 1941, the
two combined yielded over $12,000 out of total receipts (including
transfers) of nearly $186,000; in Soap Lake approximately $2,000
out of a total of $51,483.59; In Eitzville nearly $10.000 out of a
total of $75,306.90; in Yakima approximately $134,000 out of a
total of $1,250,000, etc. The relative importance of these two locally-
shared sources varies widely from city to city, in some cases amount-
ing to less than 5 percent of total revenues and in others to over
30 percent. Funds received from the gasoline tax must be used for
highways and streets, but those derived from the liquor monopoly
may be used for any purpose.33 Cities and towns present a some-
what different picture from the counties, particularly in the lesser
dependence upon property taxes, the great prominence of public.
service enterprises in city finance, the smaller importance of sub-
ventions and grants, and the greater importance of assessments.
School districts received 51.01 percent of their funds from property
taxes, 45.61 percent from State and county subventions, and 3.38
percent from miscellaneous sources.34 County taxing districts de-
rived 53.44 percent from property taxes, 29.61 percent from public
service enterprises and the remainder from other sources.35 From
the foregoing it is evident that unless profound changes are made
in the prevailing system of local finance, the financial stability of
county government will depend primarily upon successful adminis-
tration of the property tax. It is expected that the tremendous
increase in property valuations resulting from irrigation develop-
ment will provide an adequate base in the long run for the support
of the necessarily expanded governmental costs.36

The prospects for school support depend mainly upon two factors:
the tax on property and the extent of State aid. As for the first, the
same considerations apply as for the counties. As for the latter, it
would appear that State subventions will be more likely to increase
than to diminish.

52 See the brief summary by John E. Carroll in Western City, February 1944, p. 30; also
Association of Washington Cities, Information Bulletin No. 85, August 3. 1943. The relative
importance of liquor profits (at $3.19 per capita) and gasoline taxes (at $2.59 per capita)
shared with cities may be seen by consulting Financial Statistics of Washington Cities, 1941,
published November 1942, by tbe Association of Washington Cities and the Bureau of Govern.
mental Restarcb of the University of Washington.

°° Chapter 181, laws of 1931; chapter 83, laws of 1943; chapter 173, laws of 1939, and
chapter 173, laws of 1943.

3 Ibid., table V.
Ibid, table VI.

' Several estimates have been made of the increase in assessed valuations to be expected from
irrigation development, ranging up to more than $150,000,000. Total assessed valuations at
mature development in the four counties of the Columbia Basin have been estimated at over
$200,000,000. These e9timates depend largely upon the experience of the four counties of the
Yakima region after the development of irrigation agriculture. See: Memorandum from Marion
Clawson to E. N. Torbert, Problem 12, Columbia Basin Joint Investigations, October 19, 1940
Letters of Jacques Crampon to E. N. Torbert, June 10, 1942, June 20, 1942. Also, memo
randum from V. M. Throop to E. N. Torbert, "Estimates of Taxable Property Values in
Counties of Columbia Basin Project at Mature Development," June 15, 1942. Ip the latter
memorandum the total assessable value of irrigated farms in the project at mature development
(excepting areas scheduled for delayed development) is estimated at approximately $50,000,000.
Urban and utility values would be additional.

Mr. Selvidge has pointed out that Counties depend more heavily upon property taxes than other
units of government. Letter from Lew Selvidge to P. Hetherton, September 3, 1943.



The city problem would seem to hiiige not only upon the 1uture
of the property tax, but even more upon the extent to whjch public
service enterprises are developed in the municipalities and upon
the degree of success achieved n their operation. They have great
possijilities as sources of support for municipal governments. The
extensive development of city-owned enterprises is in complete
accord with tendencies in the utility field in the State of Washing-
ton. The future course of revenues collected by the State, but shared
with local governments, will also be a vital factor.

PRESENT COSTS OF LOCAL GOVERNMENT

County Government

Reports received by the Division of Municipal Corporations for
1942 tax rolls in 20 eounties of the State indicate actual rates for
cowity purposes ranging with one exception from about 8 mills to
11 mills. In the four Columbia Basin counties the rates are: Adams
County 9.4 mills, Franklin County 9.26 mills, Grant County 10 mills,
and Walla Walla Oounty 8.7 mills. In the more developed counties
of the Yakima region the rates are: Yakima County 11.3 mills,
Chela.n County 10.8 mills, and Benton County 8 mills For Kittitas
County data are not available. Per capita costs of county govern-
ment range from $17.17 to $39.78 in the Columbia Basin counties,
the average being $21.93. In the Yakima counties the range is
from $11.53 to $23.45, with an ayerage. of $14.51. Assessed valu-
atiçns per capita are nearly twice as high in the counties of the
Columbia Basin as in those of the Yakima region.37

The relatively high degree of uniformity in county millage rates,
even as between counties of widely varying economic development,
suggests that (aside from the period of early settlement and develop-
ment) increasing property valuations will suffice to absorb rising
costs of county governmen1 unless county functions and-expenditures
are significantly .inereased in order to meet a demand for new serv-
ices. On the basis of existing county services it would appear likely
that the Columbia Basin counties will be able to maintain county
government with a tax rate not exeeediug 10 to 11 mills.33 The 40-
mill tax limit, which allows the counties a 10-mill tax rate will, as
long as it continues, constitute a stabilizing factor in tending to
keep rates near the 10-mill maximum.39 Insofar as the adoption
of recommendations of the present report may require increased ex-
penditures, some increase in millage rates must be contemplated.

City Government

The, aettial millage rates levied by cities and towns in Washington
vary widely, ranging from no levy at all to about 30 mills. A range
of from 14 to 22 mills, however, covers by far the greater part of
the cities. The present rates in some of the cities of the Columbia
Basin are: llphrata 18.2 mills, Hatton 13 mills, Warden, Quincy

A Study of Cast Payments in Eight Washington Counties, 1939, Columbia Basin Joint
Investigations, Problem 28, Washington State Planning Council (J. Crampon)

See also letter of J. Crampon to 5. C. Campbell, July 13, 1943. I
38 Mr. Crampon has estimated average future tax burdens for the Columbia Basin counties at

10.815 mills for county purposes. Letter from P. Hetherton to 5. N. Torbert, September 28, 1942.
89 Per acre tax burdens (not including tax on house, automobile, or otler non-productive items)

bave been estimated at slightly over $1.00 per irrigated acre on the basis of a 30-mill tax.
Comparable data for Yakima farms indicate a burden of $1.00 to $1.25 per acre. See Type: of
Farming, Problem 2, Columbia Basin Joint investigations, pp. 303-309.
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and Pasco 15 mills, and Connell 14.82 mills. Of the cities of the
Yakima region, Chelan levies 14 mills, Kittitas 21 mills, Sunnyside

'17.30 mills, Toppenish 15 to 19.30 mills, and Wapato 13.50 nulls40
A recent study of tax rates in 50 Washington cities of varying sizes
shows an average valuation per capita of $369.73, and an average
tax rate of 16.14 mills. The average rate for cities and towns of
less than 250 people was 13.79; for those of 250 to 500, 16.08 mills;
500 to 1,000, 16.50 mills; 100 to 2,500, 18.18 mills; and 2,500 to 5,000,
16.14 mills. On a per capita basis net receipts (transfers excluded)
averaged $26.25, and net payments $24.50 for the 50 cities studied.41
Highest per capita costs are found in cities of 500 to 1,000, and
1,000 to 2,500 population. Very few cities above 5,000 seem likely
to appear in the Columbia Basin.

On the basis of the present scope of city functions and costs, it
would appear reasonable to expect the burden of city governments
to fall between 15 and 20 mills in most cities and towns of the
Columbia Basin.42 With the exceptions previously noted, contained
in the 40-mill limit referendum, citic are confined within a 15-mill
maximum. As in the case of counties, such a limitation will have
a tendency to minimize variations in municipal tax burdens.

School Disfricfs

The actual millage rates levied by school districts in the Yakima
counties may be taken as roughly indicative of the probable future
school costs in tire Columbia Basin. In 1942 the rates in school
districts of Benton County ranged from 7 mills in district 54 to
24.5 mills in district 29, but nearly all the districts 1all between
9 and 12 mills, oniy three exceeding the latter figure.43 School dis-
trict levies by all districts in the county were equal in 1943 to about
11½ mills on the total county valuation.44 In Kittitas County the
range of school district levies for 1942 is not available, but total
levies by school districts amounted to about 101/3 mills on 1943
valuations.45 In Chelan County 1942 rates ranged from 5.2 mills to
19 mills, the average being close to that for Benton County. The
total 1943 school district levies constituted a burden of about 111/2
mills on the total county valuation. In Yakima County the 1942
range was from 10 to 17 mills, with most districts levying 10 mills.
The 1943 total dirict levies amounted to a burden of slightly less
than 13 mills on the total county valuation.46

It would appear from the foregoing data that school districts in
the Columbia Basin should be able to support school costs on a level
of educational services comparab'e with that of the Yakima area
by means of tax levies not exceeding 10 to 13 mills. Any higher
level of- educational effort would involve higher property taxes,
increased subventions, or the achievement of economies through
greater efficiency or school consolidations.

° Stateonent of Tarcs Due in 1943, Olympia, 1943, PP. 82-5.
41 Survey of the Financial Transactions of Fifty Selected Incorporated Cities, Coluinbi Basin

Joint Investigatiods, Problem 28, Washington State Planning Couilcil (J. Crampon).
42 Mr. Crampon has estimated a future average tax burden in Cities of the Columbia Basin

of 17,72 mills. Letter from P. Hetherton to E. N. Torbert, Sept. 28, 1942.
42 Letter of J. Crampon to E. C. Campbell, July 13, 1943.
"Computed from Statement of Tases Due in 1943, Olympia, 1943, p. 5, exhibit 1.
4° Ibid., p. 5, exhibit 1.

Ibid.
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OTHER LOCAL JURISDICTIONS

Counties, cities and school districts account for most of the burdert
of local government. Aside from State levies, the remainder of the
tax burden arises from the levies of road districts and other special
districts. Altogether, such areas absorb a little over 7½ percent
of all property taxes levied in the State as a whole.47 It is not pro-
posed to treat special districts in detail here, but it may be noted
that road districts re limited by the 40-mill law to 3 mills. Nearly
all road districts now levy the 3-mill maximum,48 and these levies
may be expected to continue. If the recommendations previously
made in this report relative to special districts were to be adopted,
many of the levies of road districts and other special districts might
be consolidated with those of the counties. This procedure would
not, however, involve elimination of the burdens involved but merely
some shifting of them. Insofar as economies were achieved under
county administration some savings would result.

INCREASED BURDENS INVOLVED IN REPORT RECOMMENDATIONS

The estimates prese'nted of future local tax burdens have been
based upon two assumptions: (1) That the experience of the Yakima
area is roughly indicative of the tax burdens which may be expected
in the Columbia Basin, and (2) that no significant changes will be
made in the scope or cost of governmental services. The first assump-
tion is perhaps warranted in view of the expected similarity in the
economies of the two areas, although actual experience in the Co-
lumbia Basin may depart somewhat from the Yakima example. The
latter assumption is nore questionable, as it is quite impossible to
chart the future course of governmental services and functions.
It may be worthwhile, however, to indicate briefly the extent to
which the recommendations contained in the present report would
involve costs in excess of those covered in the estimated tax burdens
based upon the Yakima experience. In view of the fact that the
subjroblem investigators did not in most cases attempt to arrive
at any comprehensive estimates of costs, the evidence available is
only fragmentary. In the brief summary which follows no account
is taken of the probable cost of maintaining a regional agency, both
because of the uncertainty of any such agency being created and
because such cost would depend upon the fuikti&ns allocated to it.
Furthermore, the cost of such an agency, if created, would to a large
extent be offset by corresponding reductions in the expenditures of
counties or other local units. For similar reasons no allowance is
made for the "staff" or "auxiliary" functions recommended.

General Government (Subproblem I) -
The report on general government makes no effort to estimate

future expenditures or capital outlays. The opinion is expressed
that counties will not require extensive capital outlays for buildings
until a relatively late stage of development. Cities will, however,
require new or enlarged city halls or other buildings. These, it is
thought, should be built in a manner that will permit subsequent
additions.

' See table III, p. 28.
' Ibid., Stateme,t of Ta.,es Dae n 1943k Olympia, 1943, exhibit 51, pp. 77-79.
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Three means of meeting government costs are suggested: (1) The
chief source of revenue to meet costs of general government should
be a tax on real and personal property, (2) Some services can be
paid for by special fees or metered charges levied upon those bene-
fiting therefrom (e. g., water supply), (3) Some State subventions
are expected to help meet county and municipal general government
costs. Profits of the liquor monopoly are mentioned as a possible
source of such funds, and (4) It is hoped that capital improvements
can be handled by means of bond issues together with Federal and
State subsidies. These should be a preferred type of public works
project after the war.

Transportation (Subproblem 2)

The report on transportation includes considerable data on costs
and financing. The chief data and recommendations are: (1) The
State Highway Department which should provide p1imary and
secondary highways, should also bear their cost of construction and
upkeep. This cost can be met without heavy burdens if the highways
are built as required by settlement; (2) The more than 7,000 miles
of tertiary roads will cost nearly $20,000,000 originally and about
$1.5 millions annually for construction and maintenance.49 Local
tax revenues provided by the 3-mill tax on property plus the funds
allocated from motor vehicle taxes by the State 50 fall far short of
supplying sufficient funds to pay for the feeder road system. It is,
therefore, proposed that the Bureau of Reclamation construct the
feeder roads and later de1icate them to public use and turn them
over to the counties for maintenance. The construction costs would
be charged against the lands served as in the case of irrigation con-
struction charges. It is believed that the provisions of the proposed
Columbia Basin Project Act give the Secretary of the Interior ade-
quate powers; (3) Port districts have adequate powers to provide port
facilities, but they are limited to a total levy (aside from debt service)
of 2 mills. Their borrowing powers are limited by provisions governing
total indebtedness (at not over 3 percent) and the maturity of bonds
(at not over 50 years), and (4) Since airports are not usually self-
sustaining, it is proposed that counties and cities share costs, or that
a special tax district be created. Such a district it is thought, could
raise money beyond that possible under the existing 40-mill tax limit.

Education (Subproblem 3)

The report on education does not attempt any estimates of total costs
of education in the Basin, but does contain some significant data on
the problem of school support. It is suggested that school districts
should include a minimum population of 3,000, average daily attend-
ance of at least 600 pupils, and an assessed valuation of at least
$2,000,000. For the establishment of a junior college on a sound basis,
it is held that 400 high school students should be graduated annually
within a twenty-five mile radius of the college. Any junior colleges
established in the Basin would be supported by property taxes, tuition
fees, and a contribution from the State of from $75.00 to $100.00 per

Counties receive 41.5 percent of the "net tax amount" derived from the State gasoline tax.
See the report, p. 4.

It is anticipated that this early estimate of required tertiary road mileage, based on conditions
in the Yakima Valley, can be greatly reduced as a result of careful farm platting.



student enrolled. The maximum State grant for each would be $10,000,
or about half the estimated total cost of operation.

It is not proposed to make any important alteration in the present
method of financing elementary or secondary education, under whicb
property taxation in the school districts forms the major source of
revenue. However, nearly, half of the funds of school districts are
derived from county and State grants. Junior colleges would be sup-
ported in the manner just indicated, while most of the cost of higher
education in colleges and university would be met from State tax
sources. Libraries would receive support from property taices levied
over a countywide district. Other educational activities either form
a part of the programs of existing agencies of the Federal or State
government and are supported by these governments, or will be
financed by individuals, private groups, or commercial firms.

Recreation (Subproblem 4)

The report on recreation anticipates a distribution of the burden
of financing recreation among Federal, State, county and local units
according to the activities recommended for each. Thus the cost of
city parks would be borne 'by municipalities, areas taken over by
Federal or State agencie would be developed and maintained by them,
school recreational facilities would be 'financed by the school districts,
and certain county departments would bear the cost of facilities pro-
vided by the counties. Most of the revenue available for recreation
below the State lever would presumably be derived from property
taxes. *

Public Welfare (Subproblem 5)

The report on public welfare gives some consideration to the appor-
tionment of financial support among units of government. Aide from
funds secured from individuals for the support of unemployment com-
pensation, old age and survivors insurance and workmen's compensa-
tion, most costs are to be met by Federal and State governments.
Social Security assistance grants, are made on condition of state or
local financial participation, but the only form of welfare in which
present law requires regular financing is general assistance. Some
support for WPA projects comes from counties. It is expected that
participation by local governments in the financing .f welfare will be
the same as in the rest of the State, and that counties will continue
their 3-mill levies for general asistance. Expenditures and budget
control would rest with the public welfare district, under State control.

Health (Subproblem 6)

The report on health estimates the cost of recommended hospitals
at some $2,000,000 in outlays and about $856,000 annual operating
expense. A cost of about $15.00 annually per person is estimated for
the protection provided by health associations. No estimate of other
costs is given.

The costs of health protection are to be borne in several ways: (1)
The State, the counties and cities are to bear their respective burdens
for health prevention work, sanitation and public health work, etc.,
supposedly by revenues from general taxation; (2) The costs of health
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associations would be met by the charge levied upon members; (3)
The necessary deficit resulting from the liberal plan for hospital facili-
ties is to be met by taxation from the counties, i. e., mainly property
taxation. It is expected that patients will pay according to their
ability, and (4) Some outside help is expected to be necessary since
tax limits would not permit a fully tax-supported plan (T. Johnsonj.

Electric Energy (Subproblem 7)

The data presented on electric energy distribution holds that county-
wide public utility districts will be fiscally adequate to handle this
function. Their revenues would consist of the charges paid by con-
sumers, revenues from the 2 miii tax they may levy, and, or capital
outlays, borrowings in the form of revenue bonds and general obliga-
tion bonds. The report on Problem 23 of the Joint Investigations points
out that REA loans are also available to public utility districts. No
estimate of total outlays or costs was made in the report on electric
energy.

Domestic Water Supply (Subproblem 8)

The report on domestic water supply provides estimated costs of a
typical well and distribution system serving 20 farms. These figures are:

Well and casing $1,250
Pumping and storage facilities 1,368

Total 2,618
Distribution system (20 farms, front of 60 rods) 4,092

Total 6,710
Per farm 336

The irrigation district was suggested a the agency to handle rural
domestic water supply because its size would permit economies in
administrative cost and greater diffusion of risks. The sources of funds
would, therefore, be governed by the financial powers legally given
to irrigation districts. It might be possible to secure gifts or loans from
Federal or State sources.

Conservation (Subproblem 9)

The report on conservation does not make recommendations nor
provide information relating to the financial pioblem.

Irrigation (Subproblem 10)

The report on irrigation includes some consideration of the financial
problem. It is anticipated that the charges for use of water will suffice
to meet the costs of operation and maintenance. The report suggests
the fossibility that the formation of a conservancy district, with power
to levy an ad valorem tax, might be a means of exacting a share of
the costs from the towns. Drainage should be handled and financed
on a project-wide basis like the canal and lateral system.

Police Protection (Subproblem I I)

The report on police protection gives some data on financing. The
costs of police protection would presumably be met by generaltaxation



in cities and counties. The State would, of course, maintain its State
patrol and other law enforcement agencies. An inter-county coopera-
tive agency would have to be maintained at the expense of the counties
concerned.

The report calls attention to the high per capita costs of govern-
ment prevalent in some counties even in the absence of adequate
services.51 A minimum population of 20,000, an area of 900 square
miles, and taxable resources of $10,000,000 to $20,000,000 are thought
to be necessary in order to secure maximum efficiency and keep tax
burdens within reasonable limits. Three counties in the Basin are at
present found to be below the desirable minimum.' The more active
participation of the State patrol in general police work is proposed
partly as a means of relieving the counties.

Fire Protection (Subproblem 12)

The report on fire protection gives a salary cost figure for the
maintenance 9f a minimum paid force at above $15,000 yearly. This
estimate is based upon a force consisting of a chief, assistant chief,
an engineer, and seven privates. In order to escape this salary expense
a volunteer force is recommended. A. single paid member would be
responsible for the apparatus. Cooperative ownership of apparatus
by city and county are suggested. The possibility of providing fire
protection for farmers by a contract with cities is also mentioned. The
State would have responsibility for most of the costs of fire prevention
work.

Communications (Subproblem 13)

The report on communication facilities does not propose any activity
by public agencies in this field. Hence, no consideration is given to
outlays or expenditures. Under private operation the support of com-
munication services would be derived from service charges rather
than from government funds. It is not possible to give an estimate
of the cost of public regulation of private communications agencies.

FUTURE OF ASSESSED VALUATIONS IN THE COLUMBIA BASIN

Any estimate of future assessed valuations in the Columbia Basin
must of necessity be inconclusive and uncertain because of its depend-
ence upon factors which may vary unpredictably. Despite the diffi-
culties encountered in attempting to arrive at a reliable estimate, it
has been 'thought desirable to present such evidence as is available
relating to the size of the tax base upon which a great part of the
future burdens of government will fall. Such an estimate, even though
only an approximation, may be useful in judging the property tax
revenues which may be expected from given millage rates when applied
upon taxable property in the Basin, and thus also in appraising the
ability of the area (or possibly of subdivisions of it) to carry expected
burdens of cost.

The problem of estimating future assessed valuations presents itself
in two phases: First, that of reaching a figure for the entire area, and
second, that of arriving at some means of estimating values in differ-
ent subdivisions or jurisdictions within the area. Several estimates

GI See p. 146.
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have been made of assessed valuations to be expected at mature de-
velopment in the Columbia Basin. An early calculation estimated that
irrigation would bring an increase in assessed values in the four coun-
ties of the Basin at mature development of $150,000,000.52 This figure
was derived by consideration of values realized in the irrigation de-
velopment of the four counties of the Yakima region. An expected
20,000 irrigated farms in the Columbia Basin, and an average expected
assessed valuation of $7,500 per farm, produced the total mentioned.
A later, somewhat more detailed calculation, based upon the same per
farm value, but upon a number of farms arrived at by consideration
of the land classification of the Basin, produced a figure of $153,000,000
of increase in assessed valuations.53 In this computation, total assessed
valuations in the four counties at mature development were estimated
at $211,000,000. On the basis of a somewhat lower estimated per farm
value, a still later estimate was made by a different investigator, which
resulted in a total valuation of $194.5 millions for the Columbia Basin
counties.54 Considering all the data at present available it seems
reasonable to expect at mature development a total of assessed valu-
ations in the four Columbia Basin counties not far removed frnm
$200,000,000. This may be regarded, tentatively at least, as the
expectable tax base available for the support of public functions.

The feasibility of attempting to estimate future assessed valuations
in the various subdivisions or jurisdictions of the Columbia Basin may
well be doubted, particularly if one should attempt to carry the ana-
lysis to areas smaller than that of a county. However, some evidence
is available by means of which crude estimates might be made for any
clearly delimited area. With respect to counties, some of the estimates
previously mentioned are broken down so as to reveal the valuations
expected in each county of the Basin. Thus in the calculation previ-
ously mentioned which produced a total assessed valuation of $211
milhons,5° the totals for the four counties were: Adams, $49.93 mil-
lions; Franklin, $49.78 millions; Grant, $85.57 millions; and Walla
Walla, $28.13 millions. Mr. Crampon's estimate based upon a lower
per farm figure of $6,668 yields a lower figure for each county, as
follows: Adams, $44.13 millions; Franklin, $45.16 thillions; Grant,
$77.14 millions; and Walla Walla, $28.0 millions. By applying any
given tax rate to these valuations the probable revenues which such
rate would produce in eich county may be determined.

The chief index of future valuations in areas smaller than counties
is the estimated per acre valuation of land and improvements, both
of which factors vary widely with classes of land. Thus the estimated
assessed valuation per acre in the Columbia Basin project area is
approximately $60 for land in Class 1, $45 for Class 2, and $30 for

Memorandum from Marion Clawson to E. N. Torbert, Problem 12, Columbia Basin Joins
Investigations, Oct. 19, 1940.

Memorandum from V. M. Throop to E. N. Torbert, Estimate of Taxable Property Values
in Countses of Columbia Basin Project at Mature Development, June 15, 1942.

An increase of.some $150,000,000 or more in assessed values is further supported by a calcula-
tion made by E. N. Torbert. Using an entirely different method, a figure of approximately
$137,000,000 exclusive of utility property and personal proptrty was reached. It is thought
that the items mentioned would approximately account for the difference from $i50,000.000.
Letter from E. N. Torbert to E. C. Campbell, Sept. 22, 1943.

' Letter from Jacques Crampon to E. N. Torbert, June 20, 1942. See also letter from
Jacques Crampon to E. N. Torbert, June 10, i942, for an earlier, larger figure.

5 Assuming, of course, no serious disturbance of recent general price levels. It should be
noted also that the values given herein are mature values and are not applicable to earlier periods.

"See memorandum cited i footnote 53.
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Class 3, the simple average for the three being $45 per acre.57 To
these estimates must be added the value of improvements. Evidence
from selected Idaho farms indicates per acre improvement v'alues of
$16.17 for Class 1 land, $7.87 for Class 2 land, and $14.22 for Class 3
land, the simple average for all three being '$12.75 per acre.58 It. IS
believ,d that the per acre value of improvements 'would be somewhat
smaller than in Idaho because of the 'larger farms in prospect in the
Basin. It has been suggested that a figure of $55 per acre might repre-
sent a reasonable estimate of the average value of farm lands and
Improvements for the Columbia Basin.59 For any particular area,
however, an estimate of such values should be based upon the actual
acreage of each class of land lying within that area.6° With some
reduction in the figures for improvements, the estimates given above
for each class of land might be used in computing the value of farm
land and improvements. Other items, however, must be included in
order to reach any estimate of total assessed values in an area. Such
items include the value of personal property, utility property, platted
lands and improvements outside cities, and (if any city be included
in the area under consideration), the value of property inside cities
and towns. The relative importance of such items in the total property
tax situatioft can be seen by examination of the data for the entire
State presented earlier.61 It seems reasonable to suppose that farm
land and improvements may constitute 40 to 45 percent of total real
estate values (exclusive of utility properties) ,62 Public utilities and
personal property together constituted nearly 30 percent of total prop-
erty values in 1941. Thus in estimating total valuations within a given
area containing both rural and urban sections, the procedure shown
in the following illustration might be used:

Farm land ' $4500 per aáe
Improvements 10.00 per acre

Total '-,_--___.--_. $55.00 per acre

At 40 percent of locally assessed real property: $137.50 per acre.

Allowing 30 percent of total values for personal

property and utility property: - $196.43 per acre.
$198.43 x number of acres of irrigable farm, land = Total valuation.63

It should be emphasized that this, procedure can be applied only to
areas sufficiently' large and typical in character to b& considered fairly
representative of the project area. Even then it should be used only
with extreme caution. If the area for which an estimate is desired

Letters from E. N. Torbert to E. C. Campbell. Sept. 22, 1943 and August 19, 1943. Thedata mntjoned is drawn from reports and memoranda on Problems 2, 12 and 13 of the ColumbiaBasin Joint Investigations.
58 Ibid. September 22, 1943. Data from report on Problem 13, Columbia Basin Joint Investiga.tions, p. 33.

Ibid:, September 22, i943. Net irrigable acreage rather than arabic acreage was used in thiscomputation. -

6 valuable data on land values in different subdivisions of the project area is provided in
a memorandum by v. M. Throop, Estimate of Assessed Valuation of 'Farms at- Mature Develop.
ment by Land Classes and Geographic Subdivisions of the Columbia Basin Project, Dec. iS, 1942.' See above, pp. i86-7.

Mr. Clawson estimated a 40-6fl ratio between country and city values in his memorandumof Oct. 19, 1940, cited previously. Excluding personal property and, utilities, Mr. Torbert has
estimated farm land and improvements to conStitute 43.6 percent of total values against 54.6
percent for city property and rural platted land and improvements. See letter from E. N. Torbertt 5. C Campbell, Sept. 22, 1943.

It may be observed that this method of calculation applied to the more than one million
acres of srrgabJe laud in the project area produces a total valuation of approximately $200,000,000
at maturity.
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should be wholly rural, the second step shown above must be elimi-
nated. In a;ny event it should be realized that in different areas the
proportions of total values represented by utility property, city prop-
erty, and personal property may vary widely. Of all the factors con-
sidered, farm land values may be regarded as least likely to show
wide variations from section to section of the project area.

No reliable index exists by means of which property valuations in
towns or cities may be estimated, except perhaps in terms of average
per capita figures for cities of varying size. A recent study 64 reveals
the average valuations of 50 cities in Washington to be: (1) $390.62
per capita for cities up to 250 population; (2) $372.64 per capita for
cities of 250 to 500 population; (3) $360.69 per capita for cities of
500 to 1,000 population; (4) $389.38 per capita for cities of 100 to
2,500 population; and (5) $361.38 per capita for cities of 2,500 to 5,000
population. Few cities over 5,000 are expected to develop in the Basin.
Any individual city or town may, of course, depart widely from the
average for its size. A rough estimate of the revenues which might be
available to an ac'erage city of a given size based upon previous ex-
perience, might be obtained by means of the data presented. Thus,
if the average city of 500 to 1,000 population should show a per capita
valuation of approximately $369, total valuation would be the product
of this figure multiplied by the population of the city. At an average
rate of 16.14 mills, ' the expectable property tax revenues can
readily be computed. The proportion of total revenues which property
tax revenues might form is likely to vary widely, but past experience
shows property taxes of cities and towns generally to approximate
30 percent of total revenues.65

CONCLUSIONS

The foregoing examination of existing constitutional and statutory
provisions relating to State and local finance, and of the principal
sources of revenue under the present system, presents a brief outline
of the legal and practical basis upon which and from which must pro-
ceed any attempt to solve future problems of public finance within
the Columbia Basin. It indicates also the legal limitations within
which various jurisdictions are required to operate in financial matters.
Any future allocation of the costs of public functions should be made
with due attention to the legal and practical capacity of the jurisdic-
tions concerned to bear the burdens suggested for each. The course
of development of the project area may reasonably be expected to
demonstrate the need for modification of the financial powers and
responsibilities of some governmental units in the light of experience.

An analysis of the estimates of future governmental costs and
future valuations, and the recommendations of subproblem investi-
gators reveals that it is not possible on the basis of available data
to present an accurate prediction of burdens which the various units
of government in the Basin will have to bear. Several conclusions may,
however, be stated:

1. The major financial problem which is likely to face the settler in the Colum-
bia Basin will be that of securing funds for capital outlays, both for the mdi-

04 Survey of the Financial Transactions of Fifty Selected Incorporated Cities, Columbia Baoin
Joint Investigations, Problem 28, Washington State Planning Council (J. Crampon).

5 For example, for a city of i3O00 people: 360 x i3O00 x lO.14 = $i93,666.66.
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vidual farm unit and for public serviced. Of the functions covered in the preselkt
report, hospitals, roads and domestic water supply account for the greater part
of the volume of capital outlays required.°6 New building needs may present
a serious problem to some cities. A liberal Federal loan or grant policy woufL
seem to be strongly indicated in the peri,od of early development, as a means
of assisting local governments to finance permanent improvements. Such a policy,
should be based upon a determination of (1) the need for the improvement,
(2) the need for funds,, considered in the light of the actual or expected lag in
taxable capacity, resulting from the low productive capacity of settlers in the
early years, and (3) the requirements, both physical and financial, of the area
in question viewed in the light of the prospective schedule of irrigation develop..
ment and settlement.

The principal increase in operating costs which would be required to carry
out the recommendations of the report would arise in connection with the hos-
pitals and medical services proposed to be maintained in the Basin. Even on a
$200,000,000 67 tax base an annual cost of $856,000 would require a tax burden
of 4.3 mills. As for tertiary roads, a continuation of the present 3-mill tax would
appear about sufficient to carry costs of upkeep if total mileage can be reduced
to the extent now contemplated by means of improved farm platting.8 The
annual estimated cost of operating the two recommended junior colleges would
constitute a very modest addition to educational costs. Other subproblem reports
do not call for specific additions to existing burdens.

Everything considered, it appears likely that, leaving aside the difficult years
of early settlement, settlers in the Columbia Basin will be fully capable of support-
ing 'reasonably adequate governmental se;vices. That is as it should be, for local
governments must plan to support the main burden of local services, unless
fundamental changes are to be made in the status of local units and in their
relationships with State and Federal governments. For the early years, the prob..
lem of meeting local governmental costs for current operation and maintenance
would seem to admit of only two possible alternative policies: (1) To permit the
appearance of urban and rural communities in which educational, protective and
welfare services will be inadequate, and (2) To make available financial assist-
ance through State or Federal government which will enable local units to per-
form necessary local functions on some acceptable minimum basis. Such advances
might be made repayable on liberal terms and at a time when productive capacity
will have become more mature. Care should be taken, however, not to stimulate
the development of a program of local services which the mature capacity of the
commumties will be unable to carry. The desires and demands of settlers, rather
than any theoretical concept of a social minimum, should be the chief factor
in determining the scope and character of local functions. Such will no doubt be
the case if the vitality of local self-government is not undermined.

The property tax is the main source of local revenue. It is, therefore, of
critical importance to the financial tability of local jurisdictions that their ad-
ministration of this tax be effected on a high level of competence. The difficul-
ties and limitations of property tax administration are well known, as are also
the successful efforts made in some States69 to achieve much-needed improve-
ment by means of assistance and training for assessors, supervision of assessment,
better methods and techniques, etc. Progressive improvement in local tax ad-
ministration can do much to preserve the soundness and vitality of local govern-
ments. The State government can do much to stimulate such improvement.

Total assessable property valuations at maturity may be expected to ap-
proximate $200,000,000 in the Columbia Basin counties, assuming continuance
of present price levels. The distribution of this expected total valuation among
the various subdivisions and jurisdictions within the Basin may be roughly esti-
mated by judicious use of the data and procedures outlined in this report. Such
estimate might well serve as a crude index of the ability of any given area to
support any projected tax or debt burden.

Elmer Breckner suggests the likelihood of an increasing need for State assistance in school
housing arising out of accumulated deficiencies and the proposed development of the Columbia
Basin. He further states that "Under chapter 223, laws of 1941, the State assistance program
is sulBciently 8exible to meet practically all problems and situations that may arise.
Moreover I don't believe that State assistance requirements to meet the demands of a twenty-year
developmental period or even a fifteen-, or a ten-year period would be at all staggering." Letter
from E. L. Brtckner to E. N. Torbert, Aug. 20, 1943.

61 See p. 23.
Subproblem 2 estimated that 7,000 miles of tertiary roads would be needed, the annual cost

of which was estimated at $1.5 millions. If thu mileage can be reduced to 2,800, annual upkeep
would be $600,000. A 3-mill tax on a total valuation of $200 millions would produce this sum.

" For example, in the State of Wisconsin.
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