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Appendix I
'TEXT OF SUBPROBLEM. REPORTS

SUBPROBLEM IGOVERNMENTAL UNITS RECOMMENDED
TO MEET PROSPECTIVE PUBLIC NEEDS*

Introduction

What is the most advantageo'u pattern of local ijovernmental units
to meet prospectvve public needs

Basic to the solution of this problem is the determination of (1)

the overall, general governmental, services which should be available
equally and indiscriminately to all residents of the area, and (2) the
territorial unit within which these services should be administered

Accordingly, the investigators of Subproblem 1 were instructed
"to determine the most efficient administrative area and agency,
singular or several, alone or in combination, to provide Basin settlers
with suitable general governmental services
In arriving at the recommendations herein presented, the existing

local governmental structure and the currently prevailmg pattern
of general governmental services necessarily were evaluated It was
felt that wherever possible these should be retained in their present
form Nevertheless, it is evident to even the more casual observer
that the existing local general governmental pattern contributes to
a division of responsibility, a confusing multiplicity of taxing units,
and a maze of overlapping boundaries and jurisdictions In the
interests of efficiency and good administration, these ills must be
corrected.

The main objectives sought by the sub committee are (1) A re
local governmental administration achieved
through the elimination of divided and uncentrahzed authority, and
(2) An effective democracy in action, wherein the citizens of the area
maintain interest in and participate actively in their own governmental affairs It is hoped that this goal can be achieved by making
the basis governmental unit coincident with the prevailing social
sponsible, efficient,

and economic groupings of the areaneighbors associating with

neighbors in governmental affairs as well as in church, lodge, business, and social affairs
Facilities and Services Required to Meet General Governmental Needs

The general governmental services currently being performed by
the municipal corporations and the counties of the State appear to be
adequate for the settlers of the Columbia Basin Therefore, provi
* See p 7 of text for listing of investigator and advisers
695765-47--8
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sion should be made for the performance of at least the following

services in the interests of all residents of the Basin:

Determination of property valuation
Preparation and adoption of budgets
Establishment of tax rates and service charges
Collection of public funds
Disbursement of public funds
Recording 'and filing of legal documents (persona)
Recording and filing of legal documents (public)
Issuance of licenses and permits
Drafting of ordinances and regulations
Registration of voters
Provision of election machinery
Administration of justice
Detention of law violators
Erection and maintenance of public buildings
Facilities needel to carry on these various services should include
adequate office space for the officials in charge and for the clerical
workers needed, files, fireproof vaults, and storage space, and mod
em
office equipment to handle expeditiously the clerical, accounting
and related tasks involved.
Territorial Pattern Best Suited to the columbia Basin

Undoubtedly the prevailing system of county local government
has many points to recommend its adoption for the Columbia Basin,

not the least of which is the fact that it is familiar to the people
of the State and its roots of tradition and legal sancticn are deeply
imbedded Undeniably, also, it has numerous disadvantages, the

most serious of which ame the multiplicity of pecil districts which
generally spring up under the system, the resultmg confusing maze
of overlapping jurisdictions, and the unreality of political boundary
dines compared with natural, social and economic groupings
Various solutions have been advanced as remedies for these major
weaknesses of local government The one that holds the most promise
of combining practicaj administrative efficiency w ith active citizeu
participation in governmental affairs is the one known as the "rural
municipality " In essence it involves the incorporation of the resi
dents of a town and the surrounding countryside normally looking
to the town for goods, services, and social advantages, into one and
the same governmental unit It would replace the incorporated town
and the numerous special taxing districts as now established It
would not, however, replace the county, which would be retained
in its present form and given greater responsibilities as an integrat
ing, centralizing unit
It is recommended that the rural municipality be constituted the
basic local governmental unit in the Columbia Basin, each municipality

rendering all governmental services needed by its residents It
shQuld prove to be a strong, closely knit unit built around a corn
munity of interests of townspeople and farm dwellers Boundaries

of the municipality, for greatest effectiveness, should correspond as
closely as possible to the neighborhood and larger community group
ings, these being determined by the normal channels of social and
06

economic contact and trade. Since it is almost impossible to draw
these social lines and cleavages perfectly before settlement takes
place, provision should be made for the orderly transfer of territory

from one municipality to another on petition of the residents affected.
The objection logically may be raised that the interests of townspeople and farm dwellers are opposed and, therefore, the two groups

will not work harmoniously together in their local governmental
matters. In some communities this undoubtedly has proved to be
true. There is some reason to feel, however, that in the Columbia
Basin the situation will be different. Each of the two groups will be
economically and socially dependent on the other, the farmer upon
the townsman for goods and social advantages, the townsman upon
the farmer for foodstuffs, business patronage, and institutional affiliations. Financially and otherwise the two groups must learn to cooperate if they are to develop the Basin area into a productive em-

pire. Both the towns and the countryside will be settled together
and develop together, giving the two groups a sense of common
experience and history. The very existence of both will depend on

the irrigation waters of the Columbia Basin project. For both farmer
and townsman alike, Grand Coulee Dam itself almost certainly will
loom above all as a majestic symbol of the tangible benefits of cooperative effort and mutual endeavor.
In short, their economic and social interdependence, their1 common
dependence on the Jife-giving irrigation waters, their common experi-

ences in settling the Basin, and their common aspirations for the
future probably will cause farm dwellers and townspeople in the
Columbia Basin to work understandingly and sympathetically together in their local governmental affairs. At any rate, these points
should proe to be sound tallying grounds for use by intelligent,
far-seeing local 1cders if signs of divisiveness begin to appear.

The number of rural municipalities in the Columbia Basin area
would depend on the number of important towns that would develop, probably as many as l8. Each important town, together

with its hinterland territory, would be incorporated as a rural

municipality.

Pattern of Organization for Conduct of General Governmental Services

Basic in any consideration of the functions assigned the various
levels of government and the organizational pattern established are
the answers to these questions: (1) Are the primary benefits of the
services local or non-local?, (2) Do they involve policy formation Or
merely routine administration?, and (3) how can the interest and
thefl convenience of the local residents best be served? The recom-

mended pattern of organization is suggested only after a careful
weighing of the answers to these and related questions.
No changes would be made in the existing pattern of county offices.

Because the two-term limitation on county officials automatically
deprives the public of the benefits of the acquired experience of these
public officials, this constitutional provision scarcely is conducive
to the best interests of the State. To secure the maximum use of the
experienced personnel, this limitation should be repealed.
1 This number of towns was projected for the Columbia Basin at its mature stage of developnient in a report prepared for Committee iS, based on a study of Towns of the Middle Yalesma

Valley.
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Muricipality officers for the conduct of general governmental

matters would include an elected municipality council, an executive
officer appointed by the council, and clerical workers hired by and
responsible to the executive officer. The municipality council, consisting of perhaps seven or nine members, would formulate policies
for the municipality, enact desirable and necessary ordinances, and
otherwise function in the same way as a city council functions. In addition, it would select a salaried executive officer for the municipality.
The executive officer would be responsible for properly carrying
out all local general governmental matters as well as those for which
the municipality served as a branch office of the county. In or4er
to fix upon his shoulders the burden of responsibility for the smooth
operation of his office, he should have full power over the selection
of personnel in his office.. At all times, however, the executive officer
would be held accountable to the municipality council.
More specifically, the various suggested services would be handled
approximately as outlined in the following paragraphs.
Determination of Property Valuation.The valuation to be placed

upon taxable property in the various municipalities into which the coun-

ties would be divided would be determined by the county assessor.
Public utility properties would constitute the sole exception to this
rule. These would be appraised for taxation purposes by the State Tax
Commission, as at present. Scientific techniques for accurately deteirmining property valuation can be advantageou1y used in counties
having a population as large as that of the Basin counties at the mature
stage of their development. Every encouragement should be ghren
the elected assessors for utilizing the most modern techniques.
Preparation and Adoption of Budgets.The responsibilities for the
preparation and adoption of a governmental budget for the municipality would rest with the municipality council, and for the county, with
the county commissioners. It is probable that the major share of the

work involved in drafting the budget for the consideration of the

council and the commissioners will fall upon the municipality executive officer and the county auditor.
Establishment of Tax Rates and Service Ghurges.Within the sepa-

rate municipalities the tax rates on property and the amounts to be
charged for various services would be decided by the municipality
council. Tax rates for county purposes would be set by the county
commissioners. Once determined by these officials, the information
on the tax rates and charges established would be sent to the county
assessor, who would apply them against the property valuation as

recorded in his office. The necessary information would be transmitted

to the county treasurer, who would prepare and send out the statements of accounts due.

Collectioij of Pvblic Funds.Taxes and service charges due the

municipality or county could be paid at either the municipality office
or at the county treasurer's office. If paid at the municipality office,

the person's payment would be receipted, and each day, week, or

month, depending on convenience and volume of busitiess, the municipality executive officer would remit the accrued payments to the cointy
treasurer, with all essential information so that the payment could be
properly credited to the individual account. Final responsibility for an
accurate accounting of all public receipts, either municipality or county,
would rest with the county treasurer.

Disbursement of Public Funds .All claims, whether against the
municipality or the county would be paid by warrants issued by the
county audit9r, drawn on the proper funds or accounts, and payable
by the county treasurer. Valid claims would be approved by the
municipality executive officer and forwarded to the county auditor for
payment. Final responsibility for the legality of the ôlaims made, how-.
ever, and for an accurate accounting of public expenditures, would rest

with the county auditor.

Recording and Filing of Legal Documents (Personal) .Charges prob..
ably should be made for most of the governmental services rendered
under this category, the amount charged being based onthe average
cost of the clerical operations incident to recording, indexing and filing
important documents that protect the individual in his property rights.
It is anticipated that the documents could be delivered directly to the
county auditor, who would be responsible for their safekeeping; or
they could be turned in to the municipality executive officer, who would

be authorized to receive them on payment of the proper charges and
transmit them to the county auditor. All fees received from these
purposes would be transmitted to the county treasurer, with a record
of the transmittal being sent to the county auditor.
Recording and Filing of Legal Documents (Public) .Certain types
of public records, such as court proceedings, assessment lists, ledger
and account books, and the like, are valuable documents and should be
carefully preserved. It is suggested that all such permanent records
of both the municipality and the county be entrusted to the county
clerk. Adequate facilities for their safe storage murt be provided.
Issuance of Licenses and Permits.Inasmuch as much policy formation is involved in the granting of certain types of licenses and permits,

this function should be discharged locally by the municipality. The
municipality council would establish the conditions under which they
might be granted; the municipality executive officer would issue licenses

and permits to applicants meeting the stated requirements. Charges
would be levied for licenses and permits, the moneys received by the
municipality executive officer, and payments transmitted to the county
treasurer for crediting to the proper account. It seems reasonable to
believe that the municipality office could conveniently be used also
for the sale of state motor vehicle licenses.
Drafting of Ordinances and Regul ations.T his function, another
involving policy determination and the expression of locality individuality, should be entrusted to the municipality council.
Registration of Voters. Since one of the basic principles underlying
the allocation of services is the convenience of the people served, it is
felt that the registration of voters should be done by the municipalities.
The maintenance of the permanent registration system, while it perhaps
could be done more efficiently by the county, is therefore suggested as
a municipality function. The county auditor should be provided
periodically with a record of the number of voters registered in each
municipality, by precincts.
Provision of Election Machinery.The number of and boundaries
of electoral precincts should be established by the municipality councils. All precincts should lie solidly within one municipality, and should
follow neighborhood groupings insofar as possible. The municipality
executive officer would be responsible for distributing the ballots and
registration books to the various precinct officials at times of election.
JO?

When national, State, or county officials are being elected, the county
auditor should be responsible for the printing of the ballots, including
the portions listing municipality candidates or issues. When the election involves only the municipality, the municipality executive officer
should be responsible for providing the ballots. Precinct officials' would
tally the ballots cast in their precinct and submit their reports to the
municipality executive officer. He, in turn, must certify to their accuracy, compile the summaries for his municipality, and submit to 'the
county auditor a certified copy of the election results in his municipality
Candidates for county office must file with the county auditor; those
for municipality offices must file with the municipality executive officer.
Administration of Justice.This function should be a dual concern.
The trial of an accused person should be conducted in a municipality

court, presided over by a duly selected judge. If both parties to the

case felt justice was done, the municipality court verdict would stand.
Otherwise the case always could be appealed to the county superior
court.

The county prosecuting attorney would be the legal adviser for the
county and for the separate municipalities into which the county was
divided. He could have as many full-time or part-time deputy prosecuting attorneys as were necessary for the proper conduct of his office.
Ordinarily the municipality would not have its own local attorney,
although it migFt have a deputy prosecuting attorney stationed in the
town if there were enough legal business to, warrant such an appointment.

Detention of Law Violators.Jails would be established on a county'
basis for convicts whose sentences extended for not over one year.
Longer term prisoners would be housed in State institutions. Each
municipality would have its own lock-up for the overnight detention
of prisoners, but once convicted, the prisoners would be sent either to
the county jail r to a State institution.
Erection and Maintenance of Governmental Builchnqs.The council
of the municipality and the commissioners of the county should be
entrusted with the responsibility of deciding what buildings are necessary, proceeding with the construction of essential buildings, and appointing qualified persons to be responsible for the maintenance of the
buildings once they are constructed.
How Can Facilities and Services Best Be Financed?

Funds for the maintenance of. general governmental services by the
municipality and by the county should be raised for the most part by
taxation of real and intangible property located in the municipalities
and county. In other eases charges should be levied for services performed where they are of such a nature as to benefit mainly an individual citizen. There is a possibility that subventions from the State
government can be obtained to apply on general governmental costs
of the county and municipality. Particularly is this true of the profits
from the State liquor control system, which represent revenues from
the granting of licenses.
It is envisioned that some services, such as, for example, water or
sewage systems or street lighting services, will be of such character
that charges should be made on a metered or monthly basis for those
profiting directly from them. Where the advantages of services are not
shared equally by all residents, then special service charges or' fees
I 10

for those benefiting from the services appear to be the oniy equitable
method of financing

Probably in the initial period of settlement it will be possible for
the counties to continue to operate with their existing courthouses
and other buildings, and new construction may not be necessary
until relative maturity has been reached. Nearly all of the municipalities, however, will need to erect town halls or to enlarge their
present city halls. This type of construction should be a preferred
type of public works project after the conclusion of the present war
With Federal subsidies, arid perhaps also State aid for their con
struction, the building costs will not be as burdensome to the local
citizens as they might otherwise be
It possibly will be wise to construct town halls on a small scale
first, so planned that with increasing maturity of settlement, additions can be made that will harmonize with the previous construe
tion and will require oniy a minimum of alterations to the existing
structure Bond issues may be necessary to finance the construction
of needed public buildings, but wisely planned, these should not
prove a burdensome oke for the settlers Indeed, in the long run
they should prove less expensive than long continued renting of
space for public offices.

III

Summary of Findings anc Recommendations

Services

needed

Territorial pattern

Officer responsible

Determination of property valuation

County and State

County assessor; State tax commissione.

Preparation and adoption of budgets
Establisbment of tax rates and service charges
Collection of public funds

Municipality 2 and county

Municipality council; county commissioners.

Disbursement of public funds

County, after municipality approval

Recording and filing of legal documents (personal)
Recording and filing of legal documents (public)

County

Issuance of licenses and permits
Drafting of ordinances and regulations

Municipality

Registration of voters
Provision of election machinery
Administration of justice

Executive officer in accordance with policy estabhshed by counciL
Municipality council
Executive officer

Municipality and county_

Executive officer and county auditor

Detention of law violators

Municipality, county, and State

Municipality judge and county superior court justice.
Municipality lack up county jail and State institutions

Erection and maintenance of governmental buildings

Municipality and county

Municipality council; county - commissioners.

9.

County; municipality a branch office
for receiving payments
of claim

9.

9,

9,

County treasurer; municipality executive -officer acts as agent.

County auditor; municipality executive officer approves claim.
County auditor.
County clerk

() How Financed i All services except the following would be financed by a general property talc levy: recording and filing of legal document: (personal), by service
charges covering cost of handling issuance of licenses and permits by payment of fees and the administration of justice supported
partly by tax levies and partly
by(2)
fines levied upon law violators
A municipalty is a basic local governmental unit mcluthng within its corporate linuts the residents of the central town and the open country residents normally
looking to that town for the majority of their goods services and social advantages

SUBPROBLEM 2TRANSPORTATION

Through what type and pattern of governmental units may ado qttate

feeder roads and other transportation facilities best be pknned, programmed, financed, bnilt and maintained?
Introducf ion

Access to the areas being improved is one of the public needs that
must be met very early in the development of each irrigation block.
Materials, machinery, and labor to be used in constructing canals,
in clearing and leveling future farm lands, in drilling wells and laying water mains, in building homes and making other farm improvements, must be transported to the various work sites. Before actual
settlement can take place public access to each farm unit must be
possible. These needs call for a large-scale road building program.
In addition to road transportation, there will be freight and passenger movement via rail, water and air, and possibly transportation of fluids via pipeline. Some of these transportation services

are local in character and lend themselves to operation by local
governmental units. The body of this report deals with an appraisal
and recommendation of the agency best suited to meet each type
of transportation needed in the CQlumbia Basin.
Findings and RecommendaHons

Primary and secondary highways are designed essentially to carry
the State-wide traffic flow.
It is recommended that primary and secondary highways be constructed and maintained
under the jurisdiction and at the expense of the State Highway Department.

Tertiary highways or feeder roads are designed primarily to pro-

vide access to the property abutting their rights-of-way. This
provision of accessa requisite to the use of land for agricultureis part of the farm-unit platting process and is governed
largely by the layout and construction of irrigation ditches and
works. The Secretary of the Interior is responsible for carrying
out these undertakings. The boards of county commissioners are
responsible for establishing and enforcing standards of platting.
It is recommended that the Federal Government lay out, finance, construct, and dedicate
to public use in accordance with the standards of the counties all tertiary highways or
feeder roads serving project lands, the cost therefor being assessed directly against the
lands made accessible.

Tertiary highways or feeder roads may be satisfactorily maintained by the county governments within whose jurisdiction they
lie. Large road districts are preferable to small ones.
It is recommended that maintenance of tertiary highways or feeder roads be a responsi.
basis of one road district per county.

bility of Grant, Adams, Franklin, and Walla Walla Counties, each organized on a

Adequate auto parking space in the central commercial areas of
project villages is an important vehicular transportation facility.
Its provision and operation are best done by the municipalities
concerned.

It is recommended that Columbia Basin villages provide adequate off.street automobile
parking facilities.

Port facilities are necessary for water borne transportalion on
the navigable portions of the Columbia and Snake Rivers. Port
districts, as permitted by present State enabling legislation, have

proven a satisfactory agency to construct and operate port
facilities.

It is recommended that port facilities be provided through port districts.

Airports suitable for commercial and private flying will be a
transportation need. of the area. It is not likely that the State
or Federal governments will undertake such provision and
operation in the near future.
it is recommended that airports be provided and operated by special districtt each
comprising a town and its trade area.

Carefully studied integration of terminal facilities and ware-

houses for all types of transportation (road, rail, water, air, pipeline) can effect appreciable economies.
It is recommended that towns, counties, railroads, and road, port and airport districts
work in close relationship under the overall direction of town, county and regional
planning commissic,ns to develop joint terminal facilities for freight and passengers.

Roads

Primary and Secondary Roads.A considerable portion of the travel on roads
in the Basin will be of long-distance character: cross-state, inter-county and

inter-village traffic. To serve this type of travel. the investigators of Problem 19
hilve recommended four east-west and three north-south highways. These will
have road beds suitable for heavy all-weather trucking and sight distances suitable for openroad driving. Wherever possible they will by-pass small towns and
allow few points of access from abutting property. As such they primarily will
serve State-wide rather than local interest and hence are properly constri4cted
and maintained under the jurisdiction and at the expense of the State Highway
Department rather than of the local government units.
A contributory report on Problem 19 indicates that the State accepts the re-

sponsibthty in this regard and feels that "if the development of the highway
system is coordinated with the rural population development in the area, then
the system can probably be constructed in stages so that too great a burden
will not be imposed in any biennial period."2 The report further states "The
studies indicate that the State highway system within the area will eventually
be self-supporting from motor vehicle revenues if built only as its construction
is required by actual settlement of the area."
Tertiary or Feeder Roads.Of immediate concern to all rural settlers in the
basin will be the roads which provide access from the farms to the nearest village,

processing plant, or transportation terminal. Upon these they and their school
bus, mail earner, milk pickup service, etc. will do much driving at all seasons
year. In fact, investigators of Problem 19 state that the "rural residents
(will) perform 82 percent of their travel on rural highways." Hence these roads
should be laid out for minimum mileage and low-cost maintenance.
These roads, being for purely local service, must be financed locally except for
State aid from the Motor Vehicle Fund. Local tax is limited by the 40-mill
ceiling to 3 mills maximum direct taxation on property within the road district.
The counties' shares of the Motor Vehicle Fund are limited to a percentage of
41.5 percent of the "net tax amount" derived from the State gasoline tax. Unlike
the cities and towns, whose percentage is based upon population (percentage of
population of all incorporated places), the counties depend upon a legislative
allocation made on another basis.3

At present the following percentages are in effect for Batin counties: Adams
1 90; Franklin 124; Grant 1.29; and Walla Walla 2.29. During the period of frOm
April 1, 1941 to March 31, 1942, this schedule allocated the following funds:

Adams $137,847; Franklin $89,963; Grant $93,591; and Walla Walla $160,142. Of
course, only a portion of these amounts were available for use in the Project area.

The development of the basin with its attendant population and gasoline tax
revenue increases should warrant the allocation of a greater proportion of State
aid funds to Basin counties. However, this is likely to be difficult to attain until
A Report of the Director of Highways, Bused Upon a Survey Investigation and Reco,snais
.sance, Concerning Present and Future Requirements for the Establishment of Public Highways
Serving Areas which will be Reclaimed through the Operation of Grand Coulee Dam (transmitted
to investigators of Problem i9 on April 1, 194i).
Chapter 181, laws of 1939, State of Washington.
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after settlement takes place and the voice of the settlers can be made heard

in the legislature.
The investigators of Problem 19 estimate that approximately 7.175 miles of
feeder roads "will be necessary to serve land development and as feeder roads
to the State system," and that the cost of such a mileage will amount to approximately $19,780,000. This "would represent an annual cost for construction and
maintenance of $1,500,000 spread over a period of 30 years." To meet the difference between this and the annual allocation from motor vehicle revenues plus
the 3-mill tax return on property presents a real problem during the early years
when assessed valuations will be very low.
Present valuations (for 1942 taxes) in the road districts 6f the four counties
are: Adams $12,173,766; Franklin $6,394,357; Grant $7,845,081; and Walla Walla
$18,362,309.

All four counties assess the maximum of 3 mills. This should net:

Adams $36,521; Franklin $19,183; Grant $23,535; and Walla Walla $55,087. However, it must be remembered that only those moneys raised in road districts lying

within the Basin will be available for road work in connection with the Project.
The burden will be felt least by Walla Walla County which already has a high
valuation and which will have few roads to build. It will be felt most by Grant
County where much development will occur in early years and which has large
areas at present without means of access.
One difficulty to most efficient use of county tax funds is the existence of small
road districts in counties. At present Franklin has one, but Adams and Grant
have three each and Walla Walla has four. The trend is toward consolidation
into one distnct per county, (Douglas made such a move within the past month)
or toward operation of all districts as one unit (Yakima is a model in this respect).
Thus machinery, crew and office overhead costs can be reduced and, in case of
consolidation, tax funds can be used in any part of the county rather than only
in the road district from which the revenue was derived.
The solution proposed by this subcommittee is making the cost of original
road construction a responsibility of the Federal government, whose Secretary

of the Interior, according to the proposed Columbia Basin Project Act, will
establish and file farm-unit plants for all irrigated lands. This will permit: (a)
Placing the charge upon the parties benefited, (b) Scheduling repayment in a
manner suited to the financial ability of the average settler, and (c) Obtaining
extra economies in construction.

The practice of improving lands with roads before sale is not new.
The Washington Platting and Subdivision Act (chap. 186, laws of 1937)
requires counties to set up specifications for roads and deinand their construction accordingly before acceptance for recordation. For example,
Grant County at present requires subdividers to dedicate roads at least
60 feet wide, to grade them and install surfacing of not less than 600 cubic
yards of inch-and-smaller gravel per mile.
The provision of passable all-weather roads is just as legitimate a part
of the cost of developing the Project as the platting of farm units, the
provision of irrigation water or the preparation of land by clearing and
leveling. In all four cases the improvement is of primary benefit to the
land served and is inseparable from it. The Federal government is essen-

tially the subdivider of all irrigable lands in the Basin and as such is
subject to the regulations imposed upon other subdividers.5 Of course,
the cost of meeting these requirements is in turn chargeable directly
against the land improved.

If it is agreed that the cost. of construction of roads should be
borne by the persons and lands served, the next problem is the determination of manner of payment. The proposed Columbia Basin Project Act
makes no specific provision for financing road building, but, inasmuch as
road construction must be assured before the county will accept the plat
and be carried out before lands are accessible for sale, it is assumed the
Secretary of the Interior will advance the necessary money from some other

4 It is probable that this mileage and cost may be reduced somewhat through economies effected
through farm.unit platting.
5

H. A. Parker, in a letter of August 27, 1942, to P. Hetherton wrote: "It is true tht a

iarm.unit plat is contemplated for convenience in designating how the farms should be laid out,
points of water delivery, etc., hut such a plat is not subject to the approval of the County
Commissioners." Assistant Attorney General John Spiller stated to the writer on September 3,
1942, that he sees no reason why the farm-unit plats established by the Secretary of the Interior
and filed with the county auditors should not meet all requirements that may be established
by the county commissioners in accordance with the provisions of Chap. i86, Laws of 1937.

'fund.° As soon as the roads re built they become an improvement to the
lands for sale by the government and their cost is included in the sale
price. In this way the costs can be repaid over 40 years and with only
3 percent mterest. Lands remaining in private ownership would meet the
improvement assessment in any way the owner saw fit. Under such a plan
the settler from the start would be provided suitable access to his farm
unit and the cost of construction would be so spread out and provisions
made thorefor in the farm budgets that the financial burden during the
development period would be reduced to a minimum7
(c) The construction of roads concurrently with canals, drainage ditches,
domestic water distribution mains, land leveling, etc. and jointly by the

same agency offers opportunity for better planning and considerable economies. Earth moving machinery is used for all, the spoil from one operation
may. be used as fill for another, crossovers may be simplified, etc. As a by-

product of the construction of irrigation systems the Bureau has always
practiced the disposal of waste material where it could be used in road
building. The advantages should be self-evident.
After the tertiary or feeder roads are cmce improved, dedicated nd accepted
by the representative of the public (the county) the matter of responsibility
for maintenance immediately appears. Currently this is handled by the county
through an engineer and road district supervisors and with some technical assistance and financial supervision by the State highway department. Such a system
has pi'oven reasonably successful. Responsibility to the taxpayer is quite direct,
the technical qualifications of the engineer nd supervisors are generally adequate
for the light-duty roads concerned, and the work involved can usually be handled
by relatively simple equipmon which can be used jointly, by more than one road
district or more than one county.
The general trend in size of units for road purposes is one toward larger and
larger areas. In this State there is a move toward reducing the number\ of road
districts per county. Nationallr there seems to be a trend for the State to replace
the county in the provision of local roads. However, in Washington the county
commissioners are very energetic in fighting State control of local matters and
for the future considered in this study it must be assumed that cciunties will
retain their jurisdiction over maintenance of local roads.
Terminals.In addition Lo facilities for movement of traffic, there must be
provision for handling vehicles, freight and passenger, once they reach their
destination. This should be provided privately at residences, crossroads service
centers, and rural community centersevery place where responsibility for creation of the need is assignable. In villages, however, the need will be so much
greater and the responsibility of meeting it so much broader that other means
must be developed.

The current trend, regarded favorably by traffic experts, is one of municipal
assumption of the responsibility for providing passenger automobile parking
facilities at off-street locations. This committee favors such provision. It will
be easy of accomplishment in new villages and relatively so in existmg ones in
the area, all o which are small and at present offer suitable sites. Assistant
Attorney General John Spiller advises that Washington law permits incorporated
towns to provide such facilities.
Mention should also be made of commercial truck and motor coach terminals.
Actual construction Qf such improvements is the responsibility of private enter-

prise and port districts, but it is the duty of official city and county agencies
to exert planning controls to the end that a properly integrated development

takes placea development that brings together all forms of transport and storage
in order to minimize handling and consolidate facilities for multipje use.

H. A. Parker, op. cit., wrote: "It is evident to me that Federal legislation would be required

to permit the financing and construction of the roads (by the Bureau of Reclamation with
repayment schedules similar to repayment for other improvements to the land, e. g., irrigation
works, land clearing and leveling) . . . and furthermore it is believed such legislation, would
be difficult to secure."
H. A. Parker, op. cit., wrote: "A suggested alternative is the establishment of a special
improvement district to include the irrigable lands within each county or, preferablc, one to
include all of the project area, such district to borrow the necessary funds from some Federal
lending agency or possibly the Public Roads Administration. The actual road building would
theh be done by the counties
the advice of the State Department of Highways. If such
a plan were followed it is believed that the eventual repayment should be from all lands within
the district and the eventual repayment should be from all, not on the basis of an irrigation
block or any other lesser area. . . . While the total amount required is large, the 'fact that
development will extend over 21 years or more would obviate the necessity of borrowing large
sums, as the repayments for the first loans would be coming in, making it in the nature of
a revolving fund."
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Railroads

The Basin is now crossed by five railroads whose lines serve (within twelvemile trucking di$ance) all but one small portion of the area.8 Rail transportation is inherently long-distance in character, and its efficiency dependent more
upon transcontinental interconnections than upon local refinements of operation.
This committee considers rail transportation, except as stated below, properly
to be the concern of other than local governmental units.
The construction and operation of freight and passenger rail terminals is considered part of the functkn of railroad companies and port districts, but the
location and layout of such terminals is properly subject to the same planning
controls mentioned in the preceding section.
Wafer Transporfafion

The Columbia River is now used extensively for barge transportation as far
inland as the mouth of the Snake River. Proposed improvements would make
the Columbia navigable to Grand Coulee Dam and the Snake to above Lewiston,
Idaho.9 Channel improvements and similar navigation aids are the recognized
work of the U. S. Army Engineers and are not within the scope of operation

of local governmental units.
Adequate port facilities, however, are of primary concern to the service area
of each suitable port site. Washington law (Remington's Revised Statutes 96889718) permits the establishment of port districts with taxing power as theagency

to provide such facilities. During the thirty-one years that this legislation has
been in effect nearly all counties with suitable sites on navigable water have
organized one or more port districts. The powers are quite broad. The districts
are authorized among other things to: "lay out, construct, condemn, purchase,
acquire, add to, maintain, conduct and operate any and all systems of . piers,

wharves, docks, boat landings, warehouses, storehouses, elevators, grain-bins, cold
storage plants, terminal icing plants, bunkers, oil tanks
tramways, cableways,
conveyers, together with modern appliances for the economical handling, storing,

and transporting of freight and handling of passenger traffic and other harbor
improvements, rail and water transfer and terminal facilities within such port
district; and in connection with the operation of the improvement of the port
district to perform all customary services including the handling, weighing,
measuring and reconditioning all commodities received . . . to raise revenue by
levy of an annual tax on all taxable property within such port district, to borrow
money for port purposes and issue general bonds."
These powers to raise money are limited to a total levy for any one year for
all purposes, (except for the payment of the principal and interest of the general
bonded, indebtedness of the port) not to exceed two mills on each dollar of the
assessed valuation of the taxable property in the district; to a total indebtedness
of 3 percent of the same valuation: Provided that such indebtedness shall not
exceed 1 percent of the valuation unless 3/5 of the voters of the district assent
thereto; and to a general bond maturity date of not more than fifty years.
In general port districts have been successful in the State of Washington and
the committee believes that they are the proper solution in the Basin.
The port of Pnsco, covering all but the eastern panhandle of Franklin County,
is the only district of this type now established in the area. Until much more
navigation improvement is done on the Columbia it is unlikely that need will
arise for another port within the project. Effort to coordinate port facilities with
other transportation terminal facilities is needed and should be made an immediate undertaking of the planning commissions of the city of Pasco and Franklin
County working in conjunction with the port of Pasco. The Port has all necessary authority and considerable resources to directly undertake a planned terminal
development. The planning commissions have all necessary authority to insure its
success by exercise of the police power through various planning controls.
Air Transporfafion

Air transportation, both private and commercial, will play an increasingly
important part in the complete postwar transportation picture. There will need
to be a suitable airport within a half-hour motoring time of each important
Basin town. Recommending the number, type and location of these airports is
Preliminary statement of Problem 20, Columbia Basin Joint Investigation,
See Problem 21, "River Transportation", Columbia Basin Joint Investigations.
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beyond the scope of this problem; in faét, in the near future' this may well be
the subject of State or national plans. On the assumption that State and Federal
Governments will not take the initiative soon in developing civil airports (although they may offer assistance) this committee recommends that such ports
be sponsored jointly by cities and counties within whose jurisdiction they lie.

Experience indicates that present day airports ordinarily do not produce enough
revenue to support themselves. This in itself is not necessarily an argument
against their provision; the public provides many services which, if measured
solely on a dollai's and cents basis are not profit making. Since both urban and
rural residents enjoy the advantages an airport bring it is felt fitting that both
should join in its support.
Two forms of orgapization suggest themselves:
A town, and the county in which it lies, may join together in joint ownership and, operation of a field. The contribution from each may be agreed upon
and an airport manager hired to be responsible for all operations. Funds for such
use must come from the regular town and county levies. Currently (1942 levy)
a number of tocvns and two counties in the State (Walla Walla and Snohomish)
are making such segregations. The difficulty in such a method lies in the fortymill tax limitation which will tend to keep general revenues t90 low to permit
such upport for anything but prescribed activities.
A special taxing district comprising a town and its trade area could be set
up to support the airport by which it is served. This would tend to require payment from only those deriving benefits. It could raise money above that possible
under the forty-mill limit. It would minimize any possible conflicts between
town and county governments especially in the case of towns lying near county
boundaries. The disadvantage of such a scheme lies in the fact that it creates
oile more taxing unit, unless it can be combined with a rural municipality or
some other organization, and that it does not tend to "minimize the possibility
of an excessive tax burden."
This committee, recommends that airports be constructed and operated by
special districts each comprising a town and its trade area, these districts to be
given the power to engage in other activities as may be recommended by Problem
28 investigators to be carried out at such a level. The committee feels that the
advantages of financing and management under such a scheme outweigh those
of any other scheme proposed. It also recommends that administration buildings,
markers, lights, etc. in connection with fields should be publicly owned, but that
storage and service buildings and equipment be built by private initiative under
public architectural control and on public land leased for the purpose.
Transportation By Pipeline

At present the need for pipeline transportation of fluids is tiot felt in the
Basin, but it is conceivable that petroleum products barged up the Columbia to
Pasco and other ports jpight some day be thus moved overland to population
or industrial centers at an appreciable saving in transportation costs.
If such a line lay entirely within the area of a port district, it might be operated
efficiently by such a district. However, if it should extend any considerable
distance, it would be beyond the field of operation of any local governmental unit.
Operating Equpmenf
With the exception of pipelines each of the foregoing types of transportation
employ mobile equipment (rolling stock, trucks, airplanes, boats, etc.) in their
operation. Examples of public ownership in all fields can be quoted, but predominately in this country these things are considered properly the concern of
private enterprise. With adequate public controls through franchises, etc., it is

thought this to be a satisfactory disposition for the Basin. The subcommittee
recommends that the ownership and operation of mobile transportation equipment be generally not the concern of local governmental units.
SUBPROBLEM 3EDUCATION 10

Infroducton

What, in the light of all relevant factors, is the most advantageous pattern of
local governmental units that can be developed to meet prospective public needs?
15 An exoression of appreciation is extnded to Thomas S. Bunsa and Harvey V. Stonecipher.
agricultural economist and assistsnt agri"ultursl economist, reoetiveIy, Bureau of Agricultural
Economics, for assistance they have eiven through th&r prelimina" ,study regardmg district
organization, school services, snc1 cctts. See p. 14 of text for listing of investigator and
advisers The text of their report is contained in Appendix 11. pp 151 to 198
I 18

Education is a public need that may be provided by governmental ifrits. Several major types of education exist each of which may be supplied by various
agencies. These ,are: (1) Elementary education including pre-sehools and elementary schools; (2) Secondary education including high schools and vocational
training schools; (3) Higher education including junior colleges, normal schools,
colleges and universities (4) Adult education including general college extension
public night school, short courses and institutes, and extetision service programs;

and (5) Informal education including libraries museums art galleries radio pro
grams, publications, and lectures. In this report, each of these types, with the

exception of the first two, will be considered separately. Since elementary and secondary education present common problems, they will be discussed simultaneously.
Findings and Recommendations
1

The school districtthe established governmental unitoffers a satisfactory
method of meeting the public needs for elementary and secondary education.
It is recommended that elementary and secondary educational facilities be provided by
school districts.

2. Considering various criteria, the trade reas as proposed by Problem 18, or
logical combinations of two such areas, have been found to offer a desirable
basis for school district organization and administration.
It is recommended that school districts be conterminous with trade areas or with
logical combinations thereof

3

Several State and private colleges umversities and normal schools are readily
accessible from the Basin and with slight expansions can adequately satisfy
the need for higher education in various specialized fields.
It is recommended that existing institutions supply the needed training in specialized
fields and that no additional four-year colleges or universities be provided by governmental units in the Basin.

4. The need and desire of high school graduates for a limited amount of additional general or vocational education, coupled with the financial difficulties
of attending schools located beyond commuting distance of their homes, can
be met with a reasonable degree of success by the establishment and maintenance of two junior colleges with the Basin as permitted by chapter 146
of the Session laws of 1941.
It is ret-om,nended that two junior colleges be established in the project area in accordance with chapter i46 of the Session laws of 1941 (to be partially financed by the
State and geverned by a board of trustees appointed by the governor.)

5 The need for adult education may be met through public night schools pro
vided by school districts and supported by State and district funds; through

general college extension including off-campus classes and correspondence work
conducted by various institutions of higher education through short courses

and institutes offered by the State College and the University and through
the work of the Extension Service by means of county and community extension agents

It is recommended that public night schools be provided by the school districts and be
supported by State, county, and district funds.
It is further recommended that general extension work be made available to the settlers

by various colleges.
It is further recommended that short courses institutes be conducted by the State College,

the University, and the State Colleges of Education.
It is further recommended that the Extension Service assist in the field of adult
education through the work of county and community extension agents.

6. The library system should be established on a county-wide basis with the
main library located in a larger city and branches located in each trade center
It should be oi ganized as a free public librar) district with taxing powers
as provided by chapter 65 of the laws of 1941
It is recommended that a county library system be established in each of the Basin
counties with branch libraries located in each trade center.

It is further recommended that a State library give additional book service to the
county libraries and serve those people not reached by the county library

7 Museums and art galleries should be provided by private organizations or

''9

groups. The existing governmental agencies would be hindered in this function
by lack' of sufficient general public interest.
It is recommended that governmentgl units do not provide museums and art galleries
for the Basin

Lecturers and speakers, educational movies, musical artists, etc. may be obtained from education mstitutions as well as from other sources. The responsibility of obtaining such speakers, in addition to those provided by various

phases of formal education, should' be left to local initiative due to lack
of sufficient public interest in any given field.

It is recommended that local initiative be responsible for the provision of supplementary
lbcturers and speakers.

Many educational radio programs and publications on subjects of interest
and importance to the settlers are provided by existmg agencies and will be
available to the future settlers.
It is recommended that no new governmental agency be ebstablished to provide such
services.

Elementary and Secondary Educaf ion

That school districts are the proper local governmental units to supply the
future Basin settlers' need for elementary and secondary educational facilities
can reasonably be considered an established fact.11 This problem, therefore,
becomes one of determining the most advantageous organization of school districts rather than one of considering the relative merits of, possible alternatives.
Two fundamental prerequisites to a successful organization of the school districts are (1) the creation of administrative units and attendance areas sufficiently
large to insure adequate financial support; and (2) the preservation and constant
improvement of local self-government by providing a structure compatible with
.present social and economic needs and by providing for effective management

without undue centralization.12
As the result of many conferences throughout Washington with school adminis-

trators, board members, teachers, parents, taxpayers, and others, the State Planning Council in the report "A Survey of the Common School System of Washington" has suggested the following standards relating to the size of local adlninstrative units:
The school population in any district should be sufficiently large so
that an educational program designed to meet the abilities, needs, interest,
and activities of all children from the kindergarten through the twelfth
grade, inclusive, may be provided The minimum total population to insure
this program should be approximately 3,000, with a school population in
average daily attendance of not less than 600 pupils. The assessed valuation of property should be not less than $2,000,000.
The administrative unit should be sufficiently large that all essential
administrative and supervisory services, except those properly provided

by the county or he State, may be included therein.
Constitutional or statutory provisions for -the reorganization of administrative areas should be flexible in order that boundary changes necessary by population shifts, depreciation of taxable wealth, or other socioeconomic changes may be accomplished with the least delay.
Administrative units should be so planned that the greatest utilization
of the present school plant may be secured. Present school plants should
not be abandoned merely to provide for larger attendance units within
the administrative area. Sound economies and improved educational service
should be the governing factors.13

The administrative unit should not be so large that local interest,

ii Earl C. Campbell holds that this statement should not be construed to mean that school
districts should finance or administer elementary and secondary education. To quote: "As for
educational matters of an administrative rather than a policy-making character, it is probably
best to devolve these upon professional educators rather than upon school trustees or school
boards."
'5 Washington State Planning Council, A Survey of the Common Schools of Washington,
p. 28, (Olympia 1938).
1.3 Elmer L. Breckner, Director vf the Committee for the Reorganization of School Districts,
in a letter to P. Hetherton dated September 25, 1942, 'cautioned that the last two sentences
of this paragraph might be misinterpreted as "an argument for the continuation of small and
insignificant attendance units that could be abandoned without provision for additional housing
at larger centers." However, this standard should not be so interpreted.
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initiative, and effort my be forfeited because of the remoteness of the
educational system from the members of the community.14
Adnumstrative units should be so planned that natural barriers will
not divide, separate, or isolate one part of the population from another.
A sense of community membership should be preserved in any enlarged

- area.
Administrative units should be planned with due regard for land use."15

Significant changes in the economic and cultural pattern of the Basin will
accompany the future influx of population. Thus, not only will the volume of
school services be enlarged to serve a new enrollment, but the services pattern
will also require adjustment if it is to be both effective and economical. After
spending considerable period studying school district organization of the project
area, Thomas S. Bunsa has stated, "The only realistic clue to the sort of organization that will be required is provided by the projection of the probable trade
area pattern by the Bureau of Reclamation." (Problem 18) 16
Considering suggested criteria, such as pupil-teacher ratios, pupil-plant ratios,
teacher-supervisor ratios, transportation limitations, internal organization, and
administrative costs, it has been found that a pattern of the school district administrative areas based upon the expected trade areas would be satisfactory.
The smallest district formed by combining trade areas in a geographic unit, and
located entirely within the project areas, has an estimated future enrollment
of between eight and twelve hundred which is sufficient to meet minimum adequate standards for administrative areas.
To obtain maximum efficiency, especially regarding the future location of
attendance areas, it will be necessary to combine several trade areas forming
a definite unit into one school district. For example, the two trade areas located
on the Wahluke Slope should form one school district to enable the location
at the most advantageous point of an attendance area which would serve the
rural residents living between the two towns. Likewise, the entire Royal Slope
should form one school district. The Quincy-Burke area should form a third.
No attempt has been made to indicate a definite attendance area pattern
within the suggested districts, since it will have to be developed gradually
through administrative action as the project develops.
Vocational education subjects conducted in the Basin will be of a rural nature,
i.e., vocational agriculture and vocational home economics. Farm shops should
be developed for the repair and upkeep of farm machinery. Soil studies, animal
husbandry, fruit and vegetable growing should be part of the curriculum.17
Higher Educafion

The needs for higher education will be met in part by existing institutions.
Teacher's training is offered by the Central Washington College of Education
and by the Eastern Washington College of Education. Both are relatively
accessible from the basin. Work in various specialized fields is available at the
university and at the State college. By a slight expansion of their facilities,
these State institutions will be able to satisfy this need. In addition, several
private schools are located in neighboring communities, e.g., Gonzaga University
and Whitman College, which will be utilized by some settlers. Though the
population of the Basin might support a four-year college, the fact that other
State and private institutions are available eliminates the need for a tax supported
college or university. If such is to be provided, it should not be done by a
governmental unit.

A problem may be present in the case of the eighteen or nineteen year-old
high school graduate seeking a limited amount of general or vocational education. Many of this group desire to acquire additional training but are prohibited
from doing so by financial reasoils. Surveys have shown that the boy or girl
14 The "remoteness of the educational system from the members of the community" must
be considered in light of the transportation facilities that will be available during the postwar
era when the Basin will be developed.
15 Washington State Planning Council, A Survey of the Common School System. of Wash.
sngton. p. 29, (Olympia: 1938).
10 Thomas S. Bunsa and Harvey V. Stonecipher, A Study of District Organization, School
Service and Costs in the Co!umbia Basin Irrigation Project and Surrounding Territory with
Recommendations for Reorganization. (See Appendix II, pp. 151-198, for the text of the study).
17 H. G. Haistead, State Director of Vocational Education, in a letter to P. Hetherton dated
September 15, 1942, stated: "There is also a trend to'srd the development of what is termed
'the general shop' idea fot high school industrial arts and vocational classes. Such a 'shop
would embrace several crafts, such as carpentry, welding, auto mechanics repair, truck and
tractor maintenance, electrical wiring, etc."
695765-47-9
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will attend a college if such is located within hi Ooiumunity, but often will not
if required to pay the additional cost of transportation, board, and room. Th

provision of two or three Jumor colleges within the project area may be the
solution. Chapter 146, Washington Session Laws of 1941, authorizes State
assistance to junior colleges in counties in which no other institution of higher
education is located. Thus, Adams, Grant, and Franklin Counties are eligible
for such grants.. The assistance amounts to $75 per student enrolled in general

educational subjects and $100 per student enrolled in vocational subjects, with a
maximum available to any one institution of $10,000 per year; or approximately
one half of the total expense of operating the institutions. The balance must be
met through tuitions or local taxation.
It has been suggested that a minimum requirement for the establishment of a

junior college should be an annual graduation of at least four hundred high
school students within a 25-mile radius of the college.18 By extrapolating on
the basis of the number of high school graduates per thousand population in
1940, the total population required within the radius is estimated to be 35,000.
Accordingly, at least two junior colleges could be established in the basin, one
to be located in the southern part of the area at Pasco and the other located
in the northern section, probably at Moses Lake.
These junior colleges would be governed by boards of trustees appointed by
the governor with the consent of the Senate in accordance with the laws of 11141.
Adult Education

The need for formal adult education is met by four means: (1) Public night
school, (2) General college extension, (3) Institutes and short courses, and (4)
The Extension Service (State College cooperating with the Department of Agriculture).

During 1935, more than 13,000 people were enrolled in public night schools
conducted by twenty-four school districts throughout Washington. These were
a part of the public school activities supported by the State and district funds.
Agricultural classes were conducted in many rural communities. Such night
schools should be established and maintained by the board of school directors
in the larger trade centers of the Basin.'9
General college extension includes off-campus classes and correspondence work.

The State college serves approximately 175 persons through extension classes
(chiefly in Spokane). The Central College of Education conducts classwork in
several neighboring cities to give teachers in service an opportunity to study
and qualify for higher certification. Such classes should be held at various places
in the project area. Correspondence work is offered by both State and private
colleges. Generally, a limited number of credits so earned can be counted as
residence credits toward degrees or higher certifications. Approximately 750
persons annually are served by the correspondence courses offered by the State
College alone. Opportunities foi correspondence work will open to the settlers
of the Basin. This requires no local governmental unit.
In addition short courses and institutes which treat various subjects are conducted by the State College and the University. During the 1938-39 school year,
approximately two hundred farmers and other interested people were enrolled
in such courses offered by the College of Agriculture in Pullman. Such courses
might be given at the experiment station in Prosser or at various places within
the Basin. Likewise this requires no local governmental unit.
The Extension Service of the State College, cooperating with the United States
Department of Agriculture and financed, in part, by the counties diffuses among
the people information regarding agriculture and home economics by means of
meetings, conferences, demonstrations, exhibits, farm visitg, correspondence, and
publications. It is the duty of the Extension Service to carry to tbe farm, the
farm home and the rural communities, the approved methods and practices
developed by the agricultural colleges and the Experiment Stations, the Department of Agriculture, and the best farmers and homemakers, and to demonstrate
and apply their value. These activities are carried on through extension agents
located in each county seat and specialists operating from headquarters at the
18 Washington State Planning Council, op. cit., p. 59.
Remington's Revised Statutes, section 4776: "Every board of directors, unless otherwise
pecially provided by law shall have power and its duty
. . to establish and maintain

night schools."

State College.20 To adequately serve the settlers of the project it may be necessary to establish branch agencies in sections of the county relatively inaccessible
from the county seat.
Informal Educafon

A great variety of services and facilities can be classified under informal edu-

cation. Libraries are among the more important. Adequate free public library

service may be provided for the settlers by means of a county library system
organized and operating in accordance with chapter 65 of the session laws of
1941. This act authorizes the establishment of rural county library districts with
taxing powers and makes possible the combination of two or more districts or
other governmental units, including counties, cities, towns, or school districts,
into a regional library district. A county library should be established and
located in one of the larger cities with branches in each trade center. Two or
more counties could contract with each other for library service.21 The collection of books should revolve through the various branches to make a larger
selection available to the residents of a given community. During September
1942, a rural county library system was established in Clark County under this law.

To obtain a maximum use of the library facilities, they should be located
near the schools. Thus, the students and teachers would have the desired
materials easily available and the farm parents and families could obtain books
by having their children borrow and return them.
The county library system should be supplemented by a strong State library, to
lead in library development to give additional book service to local libraries and
to give direct library service in certain districts until local service is developed.

Room to house museums and art galleries may be provided in libraries or

other public buildings. However, such facilities must be supported by interested
private groups or organizations, due to a lack of sufficient general public interest.
Educational programs are provided by various radio stations. Station KWSC,
owned and operated by the State College, carries educational programs from
the campus to an uncounted number of persons. Other stations will likewise serve
basin settlers. The great majority of radio stations and networks in the country
are operated as private enterprises and apparently adequately fill this public need.
As in other sections, radio stations should be privately owned although govern-

mental agencies, such as the Extension Service and the Department of Agriculture, may conduct programs.

Lecturers and speakers, educational movies, musical artists, etc, from other
fields of activity should be made available to the settlers. A lack of desire on
the part of the people to obtain such educational facilities or service in any
given field precludes their provision by a governmental agency. Therefore, the
responsibility of obtaining them and of scheduling the programs other than those
provided by various phases of formal education, should be left to local initiative
and private groups.
Many publications on subjects of interest and important to the future settlers
are printed and distributed by such agencies as the Extension Service, and the
Department of Agriculture. It is believed that an additional agency need not
be provided to furnish information to the settlers.
SUBPROBLEM 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
the possibility of excessive tax burdens
Assumpi ions

Since the final recommendations of the committees for Problem 18 (Design
of village parks and play grounds), Problem 25 (Location and plan of the layout

and improvement of rural parks and recreational grounds), and Problem 27
20 F. E. Balmer, Director of Extension, in a letter to P. Hetherton dated September 17, 1942,
stated: "When the Smith-Lever Act of May 5, i914, was enacted, the Agricultural Committee
of the Congress explained that these County Extension workers in the very nature of things
must give leadership and direction along all lines of rural activity social, economic and financial."
21 Mrs. Gretchen Knief Schenk, state librarian, in a letter to 1. Crampon, dated September 18,

1942, stated: "Such cooperation would be especially valuable during the first years of development
when the maximum has not been reached."
See p. 18 of text for listing of investigator and advisers.

(Location and, plan of the improvements of rural community centers) Vere not

available at the time, th3 investigator for this subproblem on °Recreatiôn"
proceeded on the assumption that the following general types of recreational

areas and facilities would be needed:
Certain areas such as: (1) The lakes below Dry Falls State Park (Falls Lake,
Deep Lake, Park Lake, Blue Lake, Lendre Lake, and Soap Lake); (2) Rocky
Ford Creek; (3) Part of Moses Lake convenient to the town; (4) Part or all of
Goose Lake; (5) The town site of Old White Bluffs; and possibly (6) Washtucna
Lake near Kahlotus, are unique phenomena of more than local interest.22
Certain highway rights-of-way will be of sufficient scenic interest to deserve
roadside park or vista point development.
The Bureau of Reclamation may develop parks for recreational use at the
sites of several (possibly 9 or 12) lateral diversions.
Recreational facilities will be maintained at all schools. It is assumed that
such facilities Will be available for use by all people in the community.

There will be many city and town parks, some with swimming pools,

tenms courts, ball fields, etc., all of which will be available for use by city and

rural residents.

Certain areas will be suitable for special recreational use by organized
groups such as Bo3r Scouts, Camp Fire Girls, YMCA, YWCA, etc.
Certain areas may be recognized as well-located and suited for community
and semi-public facilities and activities (fairs, race tracks, rodeos, ' livestock
shows, etc.)

The Columbia River Reservoir (above Coulee Dam) will be well-suited

for development for recreational use.
Certain miscellaneous recreational and semi-recreational facilities such as
resort dance halls, resort restaurants, summer hotels, boats for charter, etc.,
will be needed.
Recommendafions

The following paragraphs, which discuss various types of governmental units

or agencies for developing and administering recreational facilities in the Columbia
Basin, are numbered to agree with the numbered assumptions:

At present, the only State parks in the Basin are Dry Falls, in the northern
part of the 'area, and the Sacajawea, near Pasco in the southern part of the Basin
area. Cinkge Petrified Forest State Park in Kittitas County is a few miles west

of the Basin area. It is understood that the preliminary recommendation of
personnel working on Problem 25 is that several areas in the Basin which are

believed to be of more than local interest be acquired by the State and improved

and maintained as State parks by the State Park Committee

Areas of more than local interest but not of national park or national monument

status should be developed and maintained by the State. The State now has
an operating State park organization that is equipped and qualified to develop

and administer state parks.
Areas of regional or national importance should be developed and administered by a Federal agency.
It is recommended that scenic developments along the highway rights-ofway, such as roadside parks and look-out vista points, be developed and maintained by the agency maintaining the road. This is the State Highway Department for State highways and the county for county roads. Most of such developments would be along State highways. It is believed t.hat the road maintenance
agency is better qualified and equipped to develop and maintain roadside scenic
and recreational areas in an effective and economical manner than any other
agency, because of the availability of maintenance machinery and equipment
and tfie close contact of road maintenance officials with such areas.
It is recommended that land, at certain lateral diversions where operating
personnel are to be stationed, be retained in Federal ownership and that parks
at these sites be developed and improved by the Bureau of Reclamation (possibly with planning assistance by the National Park Service) and that they be
operated and maintained by the Bureau of Reclamation. Should operation and
thaintenance of any such development prove to be so costly or so burdensome
as to interfere with the primary work of irrigation, it is recommended that opera° P. Hetherton in a letter to T. 0. King. dated July 14, 1942. stated: "Many readers will
wonder why . . . the sand dunes, the 'ice caves,' and the upper coulee with its balancing
reservoir are not mentioned with the 'unique phenomena of more than local interest.'"
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tion and maintenance, in such cases, be assumed by the county in which the
development lies.

Under the provisions of proposed amendment to the Anti-Speculation Act, the
Bureau of Reclamation would be authorized to develop and operate such parks.
It is assumed that the Bureau of Reclamation will retain one or more maintenance men at many diversions. Through these men the Bureau of Reclamation

could maintain and operate the parks at little added expense and in a more

economical and more efficient manner than other agencies and would not have
operating personnel so conveniently located to the parks.23
It is recommended that school districts be the governmental agency for
financing, improving, and maintaining school playgrounds and recreational facilities. It is assumed that school recreational facilities will be developed into
commumty centers of recreational activity, especially during non-school hours.
The development, of such community centers at the schools would make possible
a more general use of school recreational facilities and equipment by all local
people. The cost of such recreational facilities, financed through the school
district, would be somewhat equally distributed over the area served. It is believed that community recreational centers in connection with schools con be
operated more efficiently and more effectively than in connection with other
local governmental units. There is no State, regional, or county organization
through which a coordinated program of recreation can be promoted in cities
and towns, whereas a coordinated recreation program can be promoted through
schools by the State and county school systems. Use of recreational facilities
by non-school people need not conffict with uses for normal school purposes.
This more general use of recreational facilities at schools would justify a greater
expenditure for recreation and for a greater diversity of recreational facilitieh24
It is recommended that cities be responsible for developing and maintaining
their city parks, and that they be made available to rural residents. Such parks,
even though open to both rural and urban people, would be used primarily by
urban people. Some might suggest in this case that rural people be taxed for the
support of city parks. However, since rural people patronize the city and make

its existence possible, they should not be required to contribute toward the
support of city parks. This works both ways. City people like to go to the
country to picnic, hunt, and fish on some farmer's land. It is probable that

charges should be made for all use of special park facilities such as swimming
pools, lighted ball parks, tennis courts, eth., in which case these special facilities
would be financed in part at least by the people who used them.
It is recommended that areas used for special recreational purposes by
organized groups be provided and operated entirely by these respective groups.
It is further recommended, however, that county zoning regulations recognize
these uses for areas where they are appropriated and provide zoning restrictions
to protect the areas for such use.25
It is recommended that semi-public facilities and activities such as fairs,
race tracks, rodeos, livestock shows, etc., in the Basin be sponsored and promoted
by the county. If such semi-public activities are sponsored on a county basis
they could be financed and administered under some branch of existing county

government. If they are sponsored by an area larger than a county (two or

three counties or the Columbia Basin), they could be financed through existing
county governmental organizations and could be administered by county governmental repreentatives from each county involved.
It is recommended that the National Park Service develop and administer
recreation on the Columbia River Reservoir, since it is of nation-wide recreational interest and should therefore be financed by a unit of the Federal Government.

It is recommended that miscellaneous recreational and semi-recreational
facilities and services, such as resort dance halls, bowling alleys, theaters, and
restaurants, summer hotels, boats for charter, etc., be provided by private enterprise. The use and operation of such facilities might be regulated and controlled
' C. E. Greider, in a letter dated August 10, 194Z to P. Hetherton, suggested the omission

of this paragraph.
24 F. A. Banks in a letter dated August 14, 1942, to P. Hetherton suggested that this recommendation be submitted to the investigators of Problem 27 and Subproblem 3 of Problem 29 for
specific, comment and review in order that due consideration may be given to the administrative
difficulties.

25 C. E. Gender in a letter dated August iO, 1942, to P. Hetherton suggested that the first

sentence of this recommendation be reworded as follows: "It is recommended that areas used
for special recreation purposes by organized groups be provided by the State, county, or Federal
Government for operation by the various groujis."
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as necessary through county and city zoning and through Federal regulations
where possible by reason of Federal ownership of land.
Other General Recommendations

Since it is believed that recreation in the Columbia Basin can and should be
handled through existing governmental taxing units, it is recommended that no
new governmental taxing units be established for the purpose, solely or in combination with other purposes, of financing recreation in the Basin. The formation
of new taxing districts in the Basin should be discouraged, since it is believed
that community services can be provided more economically throtigh a minimum
number of taxing units.
General Comment of Advisers

F. A. BANKS in a letter dated August 14, 1942, to P. iletherton stated: "It is
also suggested that the report would have greater utility if a comparison were
made of the relative advantages and disadvantages of the several agencies with
respect to development and administration of the several types of desired facilities as suggested in the Fjeld Coordinator's letter of May 26, 1942, to Mr. King.
Such a comparison, it is felt, would provide a sounder basis from which to judge
the merit of the proposed recommendations."
E. N. ToRBERT in a letter dated May 26, 1942, to T. 0. King stated: "As a
general approach to the subproblem it occurs to us that a treatment more like
that of your report on conservation and that of other subproblems of Problem 28,
in which emphasis is placed on administrative agencies or governmental units
and their advantages and disadvantages for the job in hand might be more
desirable than keying the report so closely to assumed, but not yet available
conclusions from other ixtvestigations."
THOMAS S. BUNSA in a letter dated August 18, 1942, to P. Hetherton stated:

"While I think the report as it now stands is an improvement over the first
draft I feel that my comments on the tentative report submitted in my letter

of May 26 to Mr. King are in general still applicable."
THOMAS S. BUNSA in a letter dated May 26, 1942, to T. 0. King stated: "It is
true that answers to Problems 18, 25, and 27 would be necessary before any
blueprint of the territorial pattern of government necessary to permit the satisfactory provision and operation of recreational facilities could be completed. But,
it is also true that certain conclusions must be reached regarding (a) the character and magnitude of the task of planning, providing and operating various
types of recreational facilities, and (b) the type and territorial extent of governmental units which can perform this task, before any pattern of government can
be decided upon."
SUBPROBLEM 5PUBLIC WELFARE *

What is the most effective administrative unit or units to handle the various

public welfare programs?
Introduction

The purpose of Subproblem 5 is to determine the nost advantageous pattern
of local government units that can be developed in the irrigation area to meet
prospective needs for public welfare.
"Public welfare" needs for the purpose of this study has been defined very
broadly to mean any needs settlers may have for resources available through
government to provide security in the form of work; insurance against unemploy-

ment, illness and old age; assistance when needed to provide for food, fuel,

clothing, shelter and other basic items of living; as well as social services designed
to assist in planning and executing community and individual measures to prevent insofar as possible the occurrence or continuance of unemployment, social
maladjustment, illness and other such factors which thay adversely affect the
individual and the community.
'1ie basic assumptions of this study are:
1. That generally speaking, the needs of the Basin settlers will be the same as
the needs of the rest of the people of the State and may differ only in degree.
See p. i9 of text for listing of investigator and advisers.
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2. All the facilities available in the State to meet the needs of people for public
welfare should be available in the area.
3 The form of local unit established for public e1f are chould in general be in

line with units functioning for this purpose in the rest of the State.

Public Welfare Facilities and Services

Present Organization and Financing Public welfare cervices in this State as
defined above are available today from Federal, State and 1ocal sources and are
financed and administered through a variety of methods and organizations Some
Federal work and assistance programs such as WPA and FS are financed and
administered entirely by the Federal Government, although WPA requires some
local or State financial participation. These programs are not concerned particularly with the form of local government units, as far as administration of their
programs are concerned, since they create their own Federal administrative units
locally by simple administrative order. The same is true of the U. S. Employment Service, and the Federal Social Security Board in the administration of
unemployment compensation and old age and survivors insurance. On the
other hand, the Social Security Board in administering the assistance provisions

of the Social Security Act (old age assistance aid to the blind and aid to
dependent children) requires that the Act be in effect in all political subdivizions

of the State, delegates supervision to the State Department of Social Security
and requires State or local financial participation and State legal provisions
Local government units are not necessary under this Federal Act, but if they
exist, uniformity in administration throughout the State is necessary in all of
them. State law requires county administration of these assistance programs
within standards determined by the State and Federal governments.
Since the Federal Social Security Act does not provide for General Assistance
needs, State law provides for this and requires local financial participation and
local administration under State supervision. This is the only form of public
welfare in which the present laws require regular local financing.
Therefore, there are a variety of practices and legal provisions and only partial
integration of all the welfare services at any one level of government. Below
is presented an outline of present welfare services with general administrative
organization and financial sources defined.
Service

Government responsible
for planning

General public assistance

State supervises and county

Social Security assistance
Old Age assistance

Federal plans, State supervises
and county administers

Aid to dependent children, aid

to blind
Child welfare services_
F. S. A. programs

Unemployment compensation

Old age and survivors insurance
Workmen's compensation

5. WPA
Employment service

Surplus commodity distribution

administers

Federal plans, State supervises
end county administers
Federal Administers
Federal plans and supervises,
State administers
Federal administers
State administers
2 Federal administers
Federal administers
3 Federal plans and State

Financing

State and county
Federal and State

Federal

1 Private individual

Federal, State and
county

Federal

Federal and State

administers

1 Private individual finances through contribution in the form of a direct payroll tax by

employer or employee, or both.

State and county assist in administration by determining individual eligibility.
3 County assists in administration by determining individual eligibility

In these ten major programs, therefore, the local county unit administers only
three programs. They assist in administration in two othersWPA and Surplus
Commodity Distributionby determining need of persons for the services.
The Federal Government plans and administers four programs entirely. The
Federal3 State and local governments divide administrative responsibility in two
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programs. The State and Federal Governments share all administrative responsbthty in two, the State administers entirely in one.
In financing these programs, the cou.nty participates in only two. The State
and county share in one. The State finances entirely in none.
The Federal Govertiment takes full responsibility in two. Federal and State
share responsibility in three. The Federal, State and county share responsibility
in one. Private mdividuals provide most in the three insurance programs
The form of local government is relatively unimportant, 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 publiq welfare.
Facilities and Services Needed in the Basin Area.It would seem that, generally speaking, this area would need some of all of the services available to
other parts of the State. These would include:
Old age and survivor's insurance.
Unemployment compensation, especially for migratory and farm workers.
& General relief for those not covered by other assistance or insurance program.

Old age assistancefor those not covered by Old Age and Survivor's Insurance.
Aid to dependent children.
Aid to the blind.
F.S.A. services and funds to assist individual settlers with farm finances
where needed, and to facilitate employment and movement of migratory
laborers and their families.
8: Employment service to direct employment movements and. to administer
unemployment compensation.

Family and child welfare services to assist individual families and other
agencies, such as courts, hospital, schools with problems involving group
of family social adjustment.
Under this would be included a domestic relations court with a full time
judge assisted by trained workers to adjust problems of adoption, marriage,
divorce, juvenile delinquency, etc.
Services in connection with State institutions such as parole officers and
psychological and psychistric clinics.

These services and facilities are in the main available by law now. It is hoped
that U. S. and mandatory health insurance for all workers will both be available
'by the time the area is populated.
Recommended Form of Local Governmen+ Unif for Public Welfare

From the above it is seen that except for the giving of relief grants and

services under State Social Security Laws, the form of local government is unimportant and need not be considered, since neither administration nor financing
is local. For the Social Security Assistance programs, however, some type of local
administrative unit is indicated in line with organization in the rest of the State.
Also as long as other local governments in the State contribute to the financing
of General Assistance, this area should do likewise. If and when the Federal
Government helps finance general assistance, it is likely that neither county
administration nor financing of these programs will be considered necessary.
In view of these considerations, therefore, it is recommended that:
A public welfare district be established to serve all of the count.ies included
in the area with social security assistance grants and services. This district
would be staffed by employees appointed by an administrator who would be
chosen from a State merit list by a supervisory Board composed of the boards
of county commissioners of each of the counties in the district. This board
should also appoint an advisory committee for planning and prevention in the
field of public welfare. This committee might be made up of representatives
of such smaller governmental units as may exist in the counties.
No new legislation is necessary to set up this district sine it is possible to do
so under the present state social Security law. In fact, districts of this type
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have already been created in the State by agreement of State and county officials.

By this method an administrative area large enough to encourage integration
and correlation of welfare services whether Federal, State or local would be
effected. Economy of administration and centralized planning could be achieved
without losing local initiative and responsibility.. The district office could provide
as many sub offices as needed in the district in order to bring the services as near
the recipient as feasible.

Financial participation for welfare services on the local level should be the
same as in the rest of the State. Thus, each county would probably continue
to finance general assistance on a 3,-mill property tax basis as at the present.
But expenditures, budget control, etc. would be the responsibility of the distnct
office under supervision of the State as required by law. Federal and State agencies operating in the area, but not through the local unit, would be encouraged
to coordinate their work with the district office.
SUBPROBLEM 6HEALTH *

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

Good health is a prerequisite of ability to work, and thus is important to both
the individual and the community. Physical incapacity of the gainfully employed
member of the family may seriously reduce the income. Simultaneously, illness
increases expenditures. The combination greatly reduces the settler's ability to

repay irrigation and development debts and to meet normal operating costs.
Thus, the health of the individual is economically important to the community.

The preliminary problem of determining what health facilities and services are
necessary to insure an adequate level of living for the settlers of the project was
studied as a contributionto Problem 9 of the Joint Investigations.26 An estimate
of the total personnel and facilities needed to supply good medical care in the
Basin under different population assumptions is presented in the table on page 00.
The questions considered under this subproblem of Problem 28 are: (1) which
of the various health facilities and services should be provided by a governmental
agency and (2) what governmental unit can most advantageously provide them.
The fundamental assumption upun which this report is based is that all facilities necessary to retain or regain health should be available to all regardless of

ability to pay. Financial resource in no way should be a barrier to good pre-

ventive, diagnostic, and curative medicine and dentistry.
For convenience this report has been divided into three subsections. The first
includes a consideration of those facilitie and services provided primarily for
preventive purposes. The second presents a discussion of those activities necessary
as curative measures. The third considers other activities of the health depart-

ments. In each case, the agency or unit best suited to provide each service is

examined.

Findings and Recommendations

The prevention of illness is a function of governmental health agencies. At
present. Federal, State, and local public health departments provide various
facilities and services in this field, including general health education, communicable disease contlmol, sanitation control, and child hygiene.
'It i.e recommended that these facilities and services be provided for the settlers of the
Basin y joint action of Federal, State, and local public health units.

Periodic physical examinations of adults as well as of children is an essential

preventive measure which should be provided by State or county health
departments.

It ir recommended that periodic physical examinations of adults be added to the list
of health services provided by State or county health departments.

A governmental unitthe hospital district.can most satisfactorily provide
hospitals and hospital facilities when, where, and in the manner needed.
See p. 22 of text for listing of investigator and advisers.
' Consult Lloyd H. Fisher, Standards and Levels of Living foi Settlers on New Irrigation
Projects. A report made by the Bureau of Agricultural Economics, Department of Agriculture,
for the Columbia Basin Joint Investigations, Washington, D. C., February 1943 (preliminary).

Through such districts the cost of hospitalization can be spread in accordance

to ability to pay.

It is recommended that the hospitals be operated and maintained by hospital districts.
It is further recommended that such districts be directed and authorized to base the
cost of hospitalization on financial ability.

A joint hospital district covering Adams, Grant, and Franklin Counties would

permit the location of the hospitals in direct relation to the need.

It is recommended that a joint hospital district be established to provide and maintain
hospitals in Adams, Grant, and Franklin Counties.

These serv!ces could be provided for allregardless of financial, abilityby a
system in which a salaried resident staff of doctors and dentists would be
maintained at the hospital or other centers to care for such patients who could
not reasonably be expected to pay the complete cost of the care and treatment.

It is reconsmessded that a salaried resident staff be employed to care for non-pay and
part-pay patients.
It is further recommended that the actual charges for specific services be determined
by the admitting officer based upon a consideration of an investigation of the applicant's
income status.

Total Requirements, Personnel and Facilities for the Supply of God Medical Care in the
Five .Ceunty Health District Under Different Population Assumptions

(Adams, Douglas, Franklin, Grant, and Lincoln Counties)
Population
B

C

D

E

F

100,000

150,000

175,000

200,000

250,000

300,000

135
7
179
176

202

236

10
25-

15

Personnel

Physicians, surgeons
technicians
Oculists
Dentists

and

Home and hospital nurses....
Public health doctors and
technicians
Public health nurses

Total
Hospital beds
Based 021:

10

268
264

270

337

313
308

358
352

446
440

17

404
21
536
526

12

14

18

37

44

20
50

25
62

30
75

532

796

931

1,064

1,327

1,594

462

693

808

924

1,155

1,386

The Fundamentals of Good Medical Care, The University of Chicago Pren.,

Chicago, Ill., 1933.

Prevenfon
HEALTH FACILITIES AND SERvIcES

Preventive health facilities and services may be grouped into the following
classifications:

Health Education.At present the Division of Health Education of the State

Department of Health distributes educational material promoting better health.
It collects and circulates motion pictures and slides, prepares educational news
releases and articles, conducts radio programs, arranges for speakers, prepares
public health exhibits, and distributes pamphlets on public health subjects.27
The United States Public, Health Service publishes the results of research;
collects, compiles, and publishes the reports on communicable diseases and other
information regarding public health; and disseminates general health information
through publications, exhibits, moving picture films, stereopticon slides, posters,
news releases, and other educational means.28 These activitieh are supplemented
by those of other agencies such as the Extension Service of the State College
of Washington.

Physical Eclucation.Good health is the chief aim of physical education. How27 Donald G. Evans, "State Department of Health," Washington State Governmem, p. 57,
25 Thomas Parran, "Public Health Service," United States Government Manual, United

Secretary of State, Olympia: '1940.

States Information Service, Washington: 1941, p. 359.

ever, since such activities are directly connected with general education, problems

concerning their provision by a governmental unit are considered under Sub-

problem 3 entitled "Education."

Recreational Facilities Likewise good health is the chief aim of recreational
facilities. The provision of these facilities is being studied by she investigators
of Subproblem 4.
Communicable Disease Control Disease should be promptly controlled Cases
and suspected cases of notifiable diseases should be reported, diagnosis should
be made, and quarantines enforced. Details of epideriological investigations and
controls should be prepared. Free immunization from small pox, typhoid fever,
and diphtheria should be provided.
This function is a responsibility of local, State, and Federal governments. The
county and city health officers are required to take proper measures to prevent,

suppress, or control any dangerous disease that might occur within their jurisdiction They have the power to remove and restrain in an isolation hospital
to quarantine, or to isolate any person affected by such diseases until such person
has thoroughly recovered and been disinfected.29
The main activity of the central laboratory of the State Department of Health
is diagnosing communicable disease. This service is furnished physicians and
health officers without charge. Though no branch laboratories are operated, three
cities and two counties maintain departments. It is desirable to have a laboratory
in connection with the county health department when State laboratory facilities are not located so as to be available for prompt service.

In preventing the introduction of disease from abroad, the United States
Public Health Service conducts the national maritime quarantine activities,
makes physical examination of immigrants, and inspect,s passengers and crews
of vessels and airplanes arriving from foreign ports. It also acts to prevent the

spread of communicab'e diseases between the States through interstate traffic.3°
Sanitation Control.'Sanitation is a joint responsibility of the various levels of
government. The city councils are authorized to remove such nuisances as may
be detrimental to public health, including specifically filth and garbage, and to
provide for adequate sewerage disposal.3' The boards of county commissioners
are authorized to appoint sanitary officers with like powers.32 The provision
of a safe public water and milk supply, of sanitary methods of sewage disposal,
and of adequate food establishment inspection constitutes a primary duty of
the Division of Public Health Engineering of the State Department of Health.

The State Department of Agriculture has the responsibility relative to the

problems of adulteration of foods and drugs.33 The United States Public Health
Service cooperates with State and local health departments on matters pertaining
to sanitation.
Child and Adult Hygiene The promotion and preservation of health of children
and adults is a joint function of State and local health departments. The Divi-

sion of Maternal and Child Hygiene of the State Department of Health proby
motes the health of mothers and children. It is assisted in this function
services of local health departments. The methods used include lectures, demonstrations, distribution of literature, motion pictures, school dental inspections,
field visits and child health conferences In addition the school districts may
employ a public health nurse "for the purpose of protecting the health of the
children." 34

If the preservation of the health of adults is a concern of the community,
periodic physical examinations should be encouraged and made available to all
persons regardless of ability to pay. The deficit caused by an excess of expenditures over receipts from non-pay and part-pay settlers should be met through
taxation.35
RECOMMENDED GOVERNMENTAL UNIT.

The prevention of illness should be a function of local, State, and Federal
health departments. These activities of such governmental units today include
Remington's Revised Statutes, section 6094, laws of i907.
° Thomas Parran, op. cit., p. 359.
31 Remington's Revised Statutes, sections 9034, 9127, and 9i75.
82 Ibid., sections 6091 and 6094.
Donald G. Evans, op. cit., p. 58.
34 Session Laws of Washington, 1937, chapter 60, section 1.

35 Tyr V. Johnson, in a letter to J. Crampon dated August 4, 1942, stated, "I am sure that

local real.iroperty taxation will never defray the cost -involved in such a program under existing mileage limits in the State of Washington."
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general health oducation, communicalle disease control, sanitary control, ad
child and m'aternal hygiene. Other governmental units are providing physical
education apd recreational facilities. Periodic physical examination of adults
in generalan essential preventive measureshould be added to the list.
The county li,ealth department, operating under the county health officer who
is employed by the board of county commissioners, should be the specific agency
to handle such functions on the county level.. This should be supplemented by
the State Department of Health and the United States Public Health Service.
Treatmenf and Cure
HEALTH FACILITIES AND SERVICES

Curative health facilities and services may be grouped into the following
classifications:
Hospitals and EquipmentThe two hospitals now operating in t1ie Columbia

Basin have capacities of fifty-eight and twenty-two beds respectively. The larger,
a fireproof building located at Pasco, could be expanded to one hundred beds
by a rearrangement of the kitchen and laundry. The smaller one, the McKay

Memorial Research Hospital at Soap Lake, is maintained by the state and
originally was solely for the study and treatment of a rare malady attacking
the peripheral blood vessels. The difficulty of attracting patients resulted in
the opening of the hospital to the indigents of Grant, Douglas, and Lincoln
Counties. Other general hospitals, available to some settlers, are located in
Wenatehee, Ellensburg, Walla Walla and Spokane. A State mental hospital is
located at Medical Lake. Tuberculosis hospitals near Spokane and Walla Walla
will serve the Basin populations.
In 1933 the committee on the Cost of Medical Care recommended a hospital
bed for every 216 persons.36 In 1940 there was one bed for every 140 persons
living in the State of Washington.37 If either standard is established for the
Basin, several new hospitals must be built as the total demand at mature development will exceed eight hundred beds. Two two-hundred bed hospitals supple-

mented by eight forty- or sixty-bed hospitals could supply this need.38 The

- small hospitals should be constructed and equipped at various times throughout

the development period when the areas which they are to serve are settled.
They would have the facilities necessary to handle contagious disease and uncomplicated obstetrical cases. The larger hospitals would have the facilities for
handling surgical and complex cases.39

Hospitals may be supplied by agencies other than governmental units, i.e.,
profit-seeking or charitable institutions. Yet it is doubtful if any other than the
governmental agency would provide these facilities when and where needed.
To do so, they must erect the building before the land is fully populated. A hospital operated by the government and sppported by taxation offers a solution
to the problem of charging hospital fees in accordance with financial ability.40
In Washington, county hospitals and infirmaries assist approximately 6,500 sick
persons monthly.41

111 edical, Dental, and Other Practitioners.Dr, Dopald G. Evans, Director, State
Department of Health, stated: "It has been the experience of the commonwealth
fund iii their rural hospital experiments in the Southeastern United States that
"Robert I. Lee, and Lewis W. Jones, The Fundamentals of Good Medical Cart, Publication
No. 22, Committee on the Cost of Medical Care, University of Chicago Press, Chicago, Ill.:
1933, p. 111-128.
81
"Hospital Service in the United States, 1942," Journal of American Medical As.codatio,s,
March 28, 1942.
88
Miss Elizabeth S. Souls, Director, School of Nursing Education, University of Washington,
in suggesting the substitution of home nursing care for some hospital treatments, states, "Many
cases do not need hospitalization or the' may return from the hospital earlier if nursing may be
given to them on a visiting basis. Visiting nursing care in the home is less expensive than
hospitalization,
so that every effort needs t be made to coordinate this with hospital plans."
88
Donald G. Evans, in a letter to J. Crampon, dated July30, 1942, stated, "I would recommend
that there be a thorough investigation of the advisability of endeavoring to build and operate
small hospitals with bed capacity of between 40 and 60 beds, particularly if it may be inferred
Li-em the report that the smaller units might be limited to the care of contagious diseases and
uncomplicated obstetrical cases."
° According to the statistics presented by the Business Census of Hospitals, 1935, United
States Public Health Service Supplement, No. 154, Washington: 1937, pp. 23-27, thirty-three
percent of th income of all general and special hospitals, excluding mental and tuberculosis, was
obtained through taxation. This source accounted for forty-three percent of the total income
of all similar large hospitals having a capacity of one hundred and fifty or mere beds.
' Charleh F. Ernst, "State Department of Social Security," Wd.chington State Government,
Secretary o State, Olympia: 1940, p. 54.
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when a community had adequate hospital facilities there was much less of a

problem in attracting qualified physicians to the area, and that generally speaking

when such hospital facilities were not provided, there was great difficulty in
procuring capable physicians to serve the area."42 Thus a satisfactory solution
to the provision of hospital facilities gently lessens the problem of supplying
practitioners.

This does not, however, spread the cost in accordance with financial ability.
A tax-supported plan, similar to our present educational system In which professional men would be compensated by the State on a definite salary basis would
attain this end. Although such may be desirable and forthcoming, a complete
change at present is improbable. An alternative, though possibly less satisfactory,
would be a system in which a governmental subsidy was paid to physicians
treating individuals who could not reasonably meet the full cost of their own
medical care.43 It should be noted, however, that in June 1942 more than 92
percent of the individuals receiving medical assistance through the Division of
General Assistance of the State Department of Social Security were treated by
county doctors rather than private physicians.44
In either case, in order to care adequately for those unable to pay the full
cost, the services must be made available at less than cost. This deficit could be
met by governmental units through taxation.
Medicine, Drugs, and Sundry Supplies.Milk is served to school children in many
communities. Likewise drugs and medicines might be supplied to the people.
They are included in the health insurance program of the Farm Security Administration project in St. Charles County, Missouri. Medicine and drugs are
important to the health of the individuals and should be considered simultaneously with the provision of medical or dental care and hospital facilities. During
the 1939-1941 biennium, the State Department of Social Security expanded nearly
$100,000 for drugs, medicines, and other supplies.45
RECOMMENDED GOVEENM]INTAL UNITS

It is very doubtful whether private individuals or institutions can provide
hospital facilities when and where needed. The early settlers in a community
will have a need for hospitals immediately following their arrival in the project
area. Therefore it will be necessary to complete the construction prior to earliest
settlement. These buildings must be constructed with the view of serving the
ultimate community population which may not be realized for a period of years.
A governmental unit is the only agency that can provide adequate facilities
under such conditions. Further, it is doubtful that private institutions could
distribute the cost in accordance with financial ability. Therefore it is recommended that the hospitals be operated and maintained through local governmental units. Prclerrably this unit should be a hospital district covering the
three Basin counties though additional counties might be included. Separate
districts for each county would not permit freedom in locating the hospitals in
direct relation to the need. A district of this type is permissable.' under the
existing laws.tS To provide adequate bed capacities legislation would be needed
to remove the limitation of one hospital bed per thousand population as provided
by the laws of 1925.

The facilities of these hospitals would be available to all practitioners in the
area. The hospital staff could be composed of sufficient salaried resident doctors

and dentists to care for non-pay and part-pay patients. The county and State
governments would bear the cost of the care of non-pay patients and the portions

of the cost not paid by the part-pay patients. The county should bear as much
of this burden as possible, though undoubtedly some assistance will be required.
The admitting officer would determine the portion to be paid by the patient
in accordance with policies laid down by the district board. The actual charges
made for specific services would be a certain percentage of the total costs. This
percentage would be determined by an investigation of the applicant's ilicome.
This system has been used quite successfully in California.48 The total cost of
4' Donald G. Evans, op. cit.
' Donaid G. Evans, op. Cit. stated, "This (the system of governmental subsidies) is an
established practice, and in certain instances of application it is acceptable to- the physician, the
patient and to the paying governmental agency."
4 Department of Social Security, Public Assistance in the State of Washington, June i942,
Olympia: 1942, p.
' Governor's Budget, 1941, State Printing Office: Olympia, pp. 269-282.
4° Remington's Revised Statutes of Washington, section 6090-1.
4

Ibid., section 6090-3.

48 Tyr V. Johnson, in a letter to J. Cranipon, July 8, 1942.
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operation will not be met each year by those able to pay since they will pay
no more than the average costs as determined by the accounting system The
deficit created must be met by public fund.s.
Other Functions

The registration of statistics concerning both births and deaths is a constitutional

duty of the Division of Vital Statistics of the State Department of Health49

In addition to keeping records, this division compiles statistical tables that show
mortality and population trends revealing the death rate for certain commum

cable diseases. This is a function that will be performed by the State Department in the basin.
SUBPROBLEM 8DOMESTIC WATER SUPPLY

What agency or agencies are best suited to supply and distrthute domestic
water to the rural and suburban areas of the basin?
Introduction

This subproblem report is concerned with the development of an administrative

agency to supply domestic water to the rural settlers. The physical means by
which this water can be obtained has been the subject of Problem 9 of the Joint
Investigationsi

The study discusses the selection of an agency that (1) can procure the economies available through the adoption of the recommendations of the report on
Problem 9, and (2) will be able to operate and maintain efficiently the recommended domestic water systems.
The agency supplying domestic water may be one of three general types It
may be (1) a private venture in which water is supplied by private entrepreneurs
operating for personal profit; (2) a mutual or cooperative undertaking in which
the consumers fuimsh the needed capital theoretically eliminating profits or
(3) a governmental enterprise, owned. and operated by a governmental umt.
Any one of these might vary in size from a small unit operating a single well
and the adjoining system to a large organization operating on a Basin-wide scale
Leadership for the investigation of this subproblem was assumed by the
Washington State Planning Council The investigator and the advisers assigned
to the report are listed on page 28 of the text
A subcommittee under Problem 9 Columbia Basin Joint investigations has
studied the means that might be adopted or created to minimize the financial
commitments of the settlers in obtaining domestic water Briefly the plan recommended is as follows Water is to be procured from underground strata lying at
a depth of from 50 to 400 feet A deep well pump operating approximately
20 hours daily will lift the water at the rate of 11% gallons per minute per farm
supplied and force it into a large storage tank This arrangement will provide
a minimum capacity of 300 gallons per farm per hour during periods of maximum
demands and a total of 1,500 gallons per farm per day. To maintain a minimum
pressure of 30 pounds a centrifugal pump and a small pressure tank will be
installed The capacities of the well will be sufficient to permit the serving of

as many as 20 or 25 farms by each. Pipe will be laid to convey to each farmstead. Statements of the estimated costs of constructing typical systems are presented in the report on Problem 9.
Findings and Recommendations
1

Economy may be achieved through centralizing the responsibility of the
construction and repair of both wells and distribution systems Further

savings are possible through quantity purchases of original requirements and
replaèements.

It is reconunended that the agency performing these functions operate on a large-scie
basis.

2

Proper financing including especially the scheduling of repayments of the

° Constitution of the State of Waslthsgtose, Article XX, section
therewith, with such powers as the Legislature may direct."

1.

To quote: "There shall

be established by law a State board of health and a bureau of vital statistics in connection
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loans on a basis favorable to the settlers, is attainable through the extension
of governmental credit.
It is reconsmessded that the domestic water systems be financed by a governmental agency

A large governmental agency would be 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.
It is recommended that a large governmental agency plan the domestic watet systems.

The administrative and. bookkeeping expenses of the agency operating
these systems can be reduced by combining these functions with those of
other agencies supplying various similar public needs.

It is recommeaded that such functions be combined with those of another agency, e.g.,
the agency supplying irrigation water.

The above suggested economies can be made available to the settlers if
the irrigation districts provide the domestic water. At present these districts
can legally construct, repair, and maintain systems to provide this water
to the owners of irrigated land within the district.
It is recommended that the irrigation districts be the governmental unit to provide thi
public need.

The Required Funcfions of fhe Agency
The agency that will supply domestic water should be able to secure the benefits
proposed by the Problem 9 subcommittee and to insure efficient operatio.n of the
system.5°

Planning the System.The agency should be in a position to obtain economies
through proper planning of the layout, shape, and location of the farms and
farmsteads. It must be able to assure consideration of water distribution economies along with the various other factors in planning the farm plots. In doing
this it should look to the ultimate requirements of the community rather than
present conditions, being willing to provide a system that may supply water in.
excess of immediate demands
Construction of the ,Systems.The agency responsible for the construction of the

systems should operate on a large scale basis. For example, drilling and casing
the wells can most economically be done on a large-scale wholesale basis either
by contracting with private companies to do the work or by using governmentally
or cooperatively owned and operated equipment. If the actual work is to be
done by private companies, a large agency representing the settlers would be
in a strong bargaining position. Likewise, if it should be deemed advisable for the
governmental or mutual unit to own and operate the equipment, large-scale operations is a necessity to assure efficiency in operations and availability of skilled
labor.

Purchasing Equipment.Large-scale centralized purchasing of equipment and
materials has been recommended. If the purchases of these systems, of which
approximately twenty will be constructed annually in each irrigation district, are
combined, savings resulting from lowered selling and delivery costs can be procured for the settlers.
Financing the Construction and Purchases.The agency financing the provision
of domestic water must be able to obtain the required capital during a period
in which the drains upon the pecuniary resources of the settlers will be at a
maximum and to schedule repayment on a basis that the settler-debtor will be
able to meet. The capital outlay required for a typical system serving twenty
farms including well pump unit storage tank pressure equipment and distribution facilities will probably exceed $6,500. The total required during the first year
will probably exceed $400,000, and during the entire period of settlement will
approach $8,000,000. During a development period expenses commonly exceed

income. Thus, the postponement of the rapayment until favorable conditions
exist is a necessity. The, demands for the capital outlay for other farm improvements, i.e., livestock and implements, will claim priority to the settlers' available
capital. The result is that the repayment of the outlay for water systems must
be postponed and spread over a relatively long period.

° See chapter VI, "Rural Domestic Water Supply,". Problem 9, Farm Improvement. Columbia
Basin Joint Investigations.
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Equalizing the Financial Burden.The well that is exceptionaH deep may
require an unusually large outlay of capital. A costly well that proves to be
but a dry hole may bring unbearable hardships upon a few farmers. The settlers
obtammg water therefrom should not be penalized The agency should assume
the responsibility of spreading this risk over a large number of settlers. To do
this, it must either own or insure a large number of wells and systems.

Maintaining and Repairing the Systems.Provisicms should be instituted for
operating the systems after construction has been completed and the loans repaid.
Supplies and equipment needed for maintenance and repair should be purchased

m large quantities to obtain quantity discounts. As when procuring the initial
equipment, purchases can best be carried on by an ggency centralizing the
demands of a large group of systems. Likewise, wholesale drilling of additional
wells needed as replacements is economical.

Operating the System.s.The administrative expenses of the domestic water
agency should be held at a minimum. A certain amount of clerical assistance
will be necessary to record distribution of and payment for water. Seldom does
the actual expense of billing in small city systems fall below fifteen cents per
statement. A savings could be obtained by combining these functions with those
of some other similar utility, as the agency supplying irrigation water.51
Financing the OperationsThe general policy should be to establish a rate that
will provide sufficient funds to meet all necessary expenditures, including in
addition to normal administrative and operating expenses ample reserves for
contingencies. These reserves shoulcp be sufficient with a limited amount of
borrowing, to meet all requirements. Included among these contingencies are,
the drilling and casing of new wells to replace dry ones, the replacement and
repair of water mains, and the installation of new deep-well pumps or storage
tanks. 'the simultaneous occurrence of conditions requiring several major replacements or repairs might place an unbearable drain upon the normal reserve held
by the small-community system. However, the probability of such emergencies
occurring in like proportions throughout a large area is small. Though the sum
of the reserves of the local groups equalled the reserves of the large agency, the
latter could give greater assurance of meeting the maximum demands.
The Agency to Perform These Functions

From the foregoing discussion it is evident that the majority of functions that
the agency must perform can best be done by one operating on a large-scale
basis. Though many of these duties could be executed equally well by a private
corporation, a consumer cooperative or a governmental agency, it is doubtful
whether any but the last mentioned would be willing, as well as be able, to finance
the project. Private individuals or corporations might have adequate financial
means; but, since the repayment must be postponed and thinly spread over
a long period eliminating opportunity for immediate profit, their desire directly
to assume the risk is improbable. It is conceivable that a cooperative might
supply the needed capital. However, the probability of the settlers having adequate funds available for this purpose, considering the other drains upon their
resources, is, small unless loans are made by governmental agencies, e.g., the
'arm Credit Administration. A governmental agency is the only source both
willing and able to finance the project.
Two agencies exist which might serve in this capacity, one a State and, the
other, a Federal agency. The State agency is the irrigation district. As provided
by the laws of Washington:
"An irrigation district, operating and maintaining an irrigation system,
in addition to other powers conferred by law, shall have authority to
construct, repair, purchase, maintain, or lease a system for sale or lease
of water to the owners of irrigated lands within the district for domestic
purposes." 52

The other agency, which will exist if the proposed Columbia Basin Project Bill
is passed, is the United States Bureau of Reclamation. The section of the proposed bill dealing with this subject is worded as follows:
"The Secretary (of Interior) is authorized . . . as an experiment for which
his authority shall extend only to lands located in the first three irrigation

blocks, to construct improvements on public lands and lailds acquired

' Gerald D. Hail in a letter to P. Hetherton, June 13, 1942, wrote, "With the plan proposed
here, I believe the minimum can be reduced to about 8 cents if there is no expense for postage."
'i Remington's Revised Statutes of Washington, No. 7417-2.
I 36

under this subsection including . . wells, and to loan to settlers funds
which in the judgment of the Secretary are necessary in their operations
during the development period . . . provided, that such loan . . plus the
.

cost of any improvement constructed by the United States on the lands
of the settlers shall not average more than four thousand dollars ($4,000)
per farm unit."53
Though both agencies could perform the initial functions, it is doubtful if the
Bureau of Reclamation would operate the domestic water system. The Irrigation
District is an agency that can perform all such functions, as well as take advantage of the economies of combining certain clerical work, as suggested in the
preceding section. It is, therefore, recommended that the domestic water systems
be constructed and maintained by the irrigation districts.

If it be deemed advisable to perform certain functions on a local basis, e.g.,
repairing the equipment or collecting tariffs, such might be performed by subagencies of the irrigation district with offices in the various trade centers.
SUBPROBLEM 9CONSERVATION OF NATURAL RESOURCES*

What size and type of administrative unit or units is best adapted to deal

separately or jointly with problems of conservation of soil, grass, water, nrsnerals,
and wildlife?
Infroducfior,

Under subproblem 9, should be considered such units as (1) soil conservation
districts, (2) grazing districts, (3) fish and game preserves, (4) administrative
areas for weed, insect and disease control programs, and (5) drainage districts.
The procedure in connection with this subproblem was for the investigator to
discuss various phases of the subproblem in personal conference with each
of the advisers and with other individuals who might offer valuable suggestions;

prepare a tentative report of recommendations; (3) submit a copy of the
tentative report to each adviser for comment; (4) revise the tentative report

into a final report with recommendations, an'd (5) submit the final report to the
Problem 28 committee.
The major consideration under subproblem 9 of Problem 28 is the size and type
of administrative unit best adapted to deal with the problems of soil and water
conservation, the development and conservation of wild life, and the control
of weeds, insects, and diseases.
Soil and Water Con.servation.The soil in the Columbia Basin, particularly that
which is to be developed for irrigation, is of good quality. Much of the portion

of the Basin that is to be developed for irrigation is relatively level, some is

sloping, and some is rolling. One method of maintaining the quality and fertility
of the soil, and minimizing the cost of irrigation water, is the practice of sound
farm management methods by individual farmers. Without some organized

effort to promote conservation in the area, there might be some tendency for
farmers to use their land for the greatest immediate gain without giving due
consideration to maintaining the quality of the land for future production.
Even though the supply of water in the Columbia River may be plentiful, the
application of an unnecessary amount on irrigated farm land will result in (1)
increased cost of distributing irrigation water, and (2) reduction in the quality
of land due to inadequate drainage, or increased cost of providing drainage for
the surplus water.

Development and Conservation of Wildlife.The future status of wildlife in

the Columbia Basin might well be considered under three general types of areas,

as follows:

Highly developed irrigated areas, where the important types of wildlife
will be (a) upland game birds, such as Chinese pheasant and Hungarian
partridge, (b) small game animals, such as cottontail, and (c) possibly fish
in the large drainage canals
Pasture areas, where the important types of wildlife will be (a) upland game
birds, such as quail and some pheasant and partridge, (b) some small game

animals, such as cottontail, and (c) if permanent lakes are developed as
a result of the application of irrigation water, there may be ducks and possibly fish.

Bill to amend Columbia Basin Project Anti.Speculation Act, sec. 4 (a), 173644.
See p. 30 of text for listing of investigator and advisers.
69576S-47-10
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3. Above Grand Coulee Dam, where the important types of wildlife are, and
will continue to be, fish and deer, the increase in the water shore line as the
reservoir is filled will not materially influence the amount of wildlife in
this area. Deer will have easier access 'to water but part of their feeding
ground will be inundated. The great seasonal fluctuation in the water level
of the reservoir will make the shore line uninitable for breeding ground
for ducks.
The provision of unmolested nesting and breeding grounds for birds and small

game animals would tend to greatly increase the amount of wildlife in the
Colunibia Basin. It is possible that this could be provided in connection with

small irregular-shaped areas on each farm, which might be used as farm woodlots.

Control of Weeds, Insects, and Diseases.The annual cost of control and value
of damage done by weeds, insects, and diseases in irrigated areas is very high
Through organized efforts on the part of farmers, the value of such damages can
be held at a minimum for many years after the development of a new area.
Recommendafion

The following recommendation is made after discussing the problem involved
in this subproblem with each adviser, and obtaining the suggestions and recom-

mendations of the State Soil Conservation Commission and other interested
agencies and individuals:
It is recommended that three soil conservation districts be established through

which the conservation of soil and water, the development and conservation of
wildlife, and the control of weeds, insects, and diseases in the Columbia Basin
might be administered.
The above recommendation is made on the assumption that there will continue
to be three irngation districts in the Columbia Basin. If there should be a consolidation of the three irrigation districts into one district, there would be reason
to consider the advisability of recommending that the area of the Columbia
Basin be included in one, instead of three, soil conservation districts.
It is believed that all of the area of the Columbia Basin, and possibly some
adjoining non-irrigated agricultural areas, might well be included in one of the
three soil conservation districts and that all of the area of any one of the three
irrigation districts in the Basin should be included in a single soil conservation
thstrict.

It is suggested that the boundaries between the soil conservation districts be
established approximately on the boundary of the irrigation districts, as indicated
on map 1, and that the outside boundaries of the soil conservation districts be
established either on or outside of the outside boundaries of the irrigation districts. The center of the Columbia River might well serve as part of the outside
boundary of the western and southern soil conservation districts (map 1). It is
believed that the county boundary would be a logical outside boundary for the
western soil conservation district on the west, the north, the northwest, amid the
northern part of the east side. The east boundaries of the proposed eastern and
southern soil conservation districts have not been located. It is believed that
the east boundaries of these two districts should be established far enough outside

of the boundary of the area to be irrigated to include dry-land farms adjacent
to the irrigated farms, the operation of which will have a direct bearing on the
operation of farms in the irrigated area.
If three soil conservation districts are established approximately as recommended above, they would include, after the Columbia Basin is fully developed,
about 19,000 Columbia Basin farmers distributed by soil conservation districts
about as follows: western district, 4,500; eastern district, 7,500; and southern
district, 000. In addition to approximately this number of - Colunibia Basin
farmers, each district no doubt would include several dry-land farmers outside
of the irrigation districts. All of the western soil conservation district would be
in Grant County, and it would include most, but not all, of the county. The
eastern district would include parts of Grant and Lincoln Counties but not all
of either county. The southern district would include most of Franklin County,
part of Grant County, and a small portipn of Walla Walla County in the vicinity
of Pasco.

Before deciding to recommend that soil conservation districts be established
(to agree somewhat in geographic area to be covered by the three existing mmgation districts) for the promotion of conservation and the control of weeds,

insects, and diseases, consideration was given to several possible alternative
recommendations as follows
1
That several different types of districts be formed such as a soil conservation district for the promotion of soil conservation, a weed control district
for the control of weeds a wildlife district, and others It is believed that
there is sufficient similarity between the functions to be performed in the'

interest of conservation that they can all be handled through the same
conservation organization. The recommendation that the one type of

organization (soil conservation districts) perform several functions was based

2

on the assumptioiI that in the interest of efficiency and economy, it is desirable that there be as few formally established districts as possible to
provide the desired services and perform the necessary functions.
That conservation in the Columbia Basin be promoted through the three
existing irrigation districts. It was believed that if the irrigation district
functions were combined with conservation functions, there might be some

tendency for conservation to be promoted at the expense of irrigation
function, or vice versa. Also, it was thought that it might be undesirable
to handle, in one organization, theY administrative work of an irrigation

district and the promotion of voluntary action in the interest of conservation.

That one soil conservation district be formed to include the entire area

of the Columbia Basin. It was decided that the size of the Columbia Basin,
both in terms of geographic area and number of farms, will, when fully
developed, be large enough to justify the formation of more than one soil
conservation district particularly since it is also recommended that several
functions be handled through the soil conservation districts. The area of
the Basin was believed, to be too large for inclusion in one soil conservation
district
That four county sQil conservation districts be organized, one for each of the

four counties in which part of the Columbia Basin is located. After considering the interests of (a) a soil conservation district, (b) an irrigation
district, and (c) a county, it was decided there probably was greater similarity of interests between soil conservation districts and irrigation districts
than between soil conservation districts and counties. For this reason, it was
recommended that the boundaries of the three soil conservation districts
be established to agree more closely with the irrigation district boundaries
than with county boundaries.
It should be observed that the recommended area for inclusion in the three
recommended soil conservation districts does not include the area of Grand
Coulee Reservoir (the reservoir to be formed above Coulee Dam). This large
reservoir area, and the land adjacent to its shore line, were excluded from a
recommended soil conservation district because the reservoir and most or all
of the adjacent land are in Federal ownership. Most of the land adjacent to the
shore line of the reservoir is, or eventually will be, administeIed by the Bureau
of Reclamation the Office of Indian Affairs or the National Park Service
From the standpoint of the promotion of conservation in the Columbia Basin,
it is believed that it would make little difference whether the northern thirty
miles of Grant County, including Ankeny damsite and the reservoir to be formed
by the construction of this dam, are included in the soil conservation district.
SUBPROBLEM toIRRIGATION *

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

Could savings be made or efficiency increased by combining 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 withrn the original district boundaries but which will not
receive water, be excluded and boundaries changed to correspond? Should incorporated places be included in the districts? (Recommendations from Problem 12
may indicate the desirability of this) Would recommendations on the above be
altered if irrigation districts undertook to engage actively in distributing electric
power, domestic water and engaging in other activities which new enabling legisSee p. 32 of text for, listing of investigator and advisers.

lation might permit? Should drainage be carried out and financed by the irrigation district or made the subject of local irrigation districts?
The Columbia Basin project area is now organized into three irrigation districts. Two other small districts have been in existence and operating for many
years. These are the Moses Lake irrigation district, which is entirely surroun:ded
by Columbia Basin lands, and the Frgnklin County irrigation district No. 1,
which consists of a narrow strip along the Columbia River west of Pasco lying
between Columbia Basin lands and the river.
These districts and the approximate irrigable and irrigated area of each are
as follows:

Name of district

Quincy-Columbia Basin

East Columbia Basin
South Columbia Basin
Moses Lake

Franklin County No. 1

Approximate

irrigable area
337,000
445,000
438,000
9,334
3,500

Approximate

itrigated area

4,359
1,453

DESIRABLE AREA FROM STANDPOINTOFECONOMICALADMINI5TRATION

Every district, large or small, has certain overhead expenses, such as salaries of directors, secretary, attorney, superintendent, etc. Obviously, the greater
number of acres the less it costs per acre. An example is taken from a recent

report of a district within the State where the cost of the four items above
listed amounts to 19.5 percent of the total annual operating cost, exclusive of
bond payments and interest. These same items cost $1.81 per acre irrigated.

Undoubtedly the officials could, without material additional expense, administer
a project 10 times as large, thereby reducing this item of cost to 18 or 20 cents
per acre. There can be no exact formula fixing the minimum size of a district for
econoigical administration. The example cited above represents about the bottom
of the scale; progressive savings will accrue as the area increases until the point
is reached where additional administrative force is required to properly handle
the work. Observation of numerous districts seems to indicate that a minimum
area of at least 25,000 acres is necessary to absorb overhead costs without undue
burden on the water users.
Is there a financial disadvantage in excessively large districts?
After an area comparable to that stated above is reached, costs per acre tend
to level out. This is because the volume of work requires additional employees
and because the responsibility involved justifies progressively higher salaries.
The three Columbia Basin districts, while large, are not considered to be beyond
the limit of optimum administrative efficiency.
RELATIVE ADVANTAGESAND DISADVANTAGES OF ADMINISTRATIVE AREAS DIFFERENT
FROM EXISTING DISTRICTS

A. Possible changes in administrative area might include any of the following:
Combination of the three existing districts into one district.
Inclusion within one or more of the Columbia Basin districts of the Moses
Lake and Franklin County districts.
Annexation to one or more of the Columbia Basin districts of developed
or potentially irrigable areas outside the project boundary (such as the Hanford
irrigation district and undeveloped land adjacent to it).
Inclusion within the Columbia Basin districts of non-irrigable lands and
particularly townsites within existing project boundaries.
B. Advantages and disadvantages of the above combinations:
1. Each of the existing Columbia Basin districts is an economical unit as far
as internal administration and operation is concerned. A combination of these
would in go way effect the required system of canals or method of water delivery.
When a project is in operation each district director becomes the representative
and spokesman for the water users in his division. Having three districts instead

of one means 15 directors instead of 5 or7. Consequently, each director has
a smaller division and should be able to maintain a cIoer contact with the land

oWners he represents and with the irrigation activities in his division. The Quincy
district includes all the land -to be irrigated under the West canal and no other.

This makes a logical area for a district. The East and South districts receive
water through a common canal. This would indicate the desirability of a corn140

bination of these two districts. Operating costs of the common canal are chargable to each, and this condition also applies to all three districts with respect
to the Grand Coulee pumping plant, reservoir and capal above the bifurcation
works. Since there are so many conditions common to all districts, it is expected
that operation and mamtenance charges will be uniform in all of t1em. This
removes, to a considerable extent, the need for combination of the East and South
districts.

From the standpoint of the government, one district would be preferable. It
would mean one contract to negotiate instead of three; one et of accounts to
mamtam instead of three. Probably not much, if any, saving of work would
occur in the county offices, because present law requires records to be maintamed in each county for all lands within the county regardless of whether they
are in one or more irrigation districts.
The inclusion of the Moses Lake and Franklin County districts in either
of tb Columbia Basin districts would be of no advantage to the larger districts.
The Moses Lake district is unusual in that it does not distribute water to its
members. It maintains a darn at the outlet of Moses Lake; thereby, holding the
water surface of the lake at a maximum elevation, but the actual irrigation facihties, consisting of pumps taking water from the lake or from wells, are provided
and operated by the individual members. District assessments have been, prior
to this year, $0.35 per acre per annum. This year the assessment is $0.50. The
average cost incurred by the individuals for pumping is not available. Outstanding
bonds amount to $14,000, or $1.50 per acre. It is evident, therefore, with the

more favorable rates anticipated for electric power, this district would not gain
by inclusion in a larger district with the resulting construction, operation and
maintenance charges.

The Franklin County district distributes water to the headgates of its members.
Present charges in this district are as follows:
CHARGES
For bond.

For maintenance

Total

Class 1 land
$400
$2.25 per acre
$1.75 per acre
2.75
Class 2 land
1.00 per acre
1.75 per acre
1.35
Class 3 land
.10 per acre
1.25 per acre
The above are collected whether water is used or not. If water is used $4.00

is added to the total for each class, making the required payments $8.00 for
class 1, $6.75 for class 2 and $5.35 for class 3.

This district is too small for economical operation and. even after its bonds
are retired, which will be on January 1, 1946, the remaining charges are higher
than those contemplated on the Columbia Basin. Present power cost is two and
three quarters mills per kilowatt-hour which amounts to $3.50 to $4.00 per acre
irngated. Assuming a 50 percent reduction in future power cost and after the
retirement of the bonds, the resulting charges would be about as follows: Class 1,
$4.00, class 2, $4.00 and class 3, $3.50. This indicates that possibly the advisable
course to follow in this district depends more on obtaining a substantial reduction
in power rates than on annexation to one of the Columbia Basin districts.
Annexation of any land outside of the designated Columbia Basin project
area 4 will, as in the case of districts within the area, be of no benefit to the
Columbia Basin districts. Except for small areas adjacent to the project such
land would not be susceptible of irrigation through the project works. Its inclusion would tend to increase the cost per acre, entailing either larger assessments

or a greater demand on power revenue. On the other hand, the annexation
as a part of the project of unirrigated lands would be a decided advantage to

those lands. There is no known area in the vicinity where an irrigation system
can be built and operated within the cost it is expected Columbia Basin landowners will be asked to pay.
4. The inclusion of lands not susceptible of irrigation within an irrigation
district is undesirable. Reasons for this conclusion are:
(a) All land in a district is subject to assessment in some amount. It may be
argued that being in proximity to an irrigated area increases the utility of the
non-irrigable land, but under the climatic conditions prevailing in the Columbis
° Defined in the bill proposed for amendment to the anti.speculation law as follaws "Larid
of the Columbia Basin project are *
" the areas within the Colombia Basin irrigation
districts, or extensions thereof approved by the Secretary (of the Interior) and which he determlne5
bay be supplied with water by means of the project works."

Basin the chances of realizing this situation are too remote to justify the participationof such land in the required assessments.
(b) Being in a district complicates the title papers when land is transferred
and sometimes presents an obstacle to the obtaining of loans.
When the districts were formed, all areas of magnitude which were known

to possess soil of poor quality or to be otherwise unsusceptible of irrigation

were excluded from the districts. Final location of the canal system will indicate
other like areas. With the exception of non-irrigable land which may be included

with other irrigable land in a farm unit, this type of land should be exckuded
and the district boundaries changed accordingly.

The inclusion of incorporated towns in the district is advocated by some in
order to secure an added source of revenue. Unquestionably a town within an
irrigated area owes its growth and prosperity to the development of the project
and should share in the cost of its source of support. However, the inclusion
of the townsite area in the district so that assessments can be levied on the land
occupied does not, in any measure, meet the obligation of the town to participate
in the costs. In one Colorado project this problem has been met by. the formation of a conservancy district and the levy of an ad valorem tax. This subject is
within the investigation on another problem and will not be pursued further here.
One very sound objection to including towns within a district is that of voting
power. The State law does not specify a minimum area which will entitle the
owner thereof to vote on district matters. This being the case, the owner of a
25-foot lot has as much voice at the polls as the owner of 160 acres. Irrigation
district affairs have to do largely with irrigation and agricultural matters, the
control of which should be with the farmers. A large town within the district
could, conceivably, control its entire elective organization.
DISTRIBUTION OF ELECTRIC POWER AND DOMESTIC WATER

These subjects are being given exhaustive study by other investigators in Connection with Subproblems 7 and 8. Pending the result of such study, any comment by this committee herein would serve no good purpose.
SHOULD SPECIAL DRAINAGE BE CARRIED OUT ANDXFINANCED BY THE IRRIGATION DISTRICT
OR BY SPECIAL DRAINAGE DISTRICTS OR LOCAL IRRIGATION DISTRICTS

On most of the Bureau of Reclamation projects, drainage construction costs
are spread over all the land in the project. This is considered preferable to a
local irrigation district or special drainage district because, in many cases, it is
the water used on land which is in no way affected by seepage that causes the
drainage problem on lower lying areas. In other cases, water seeping from a canal

serving land miles away may contribute to the seepage of land adjacent to the
canal. The drainage system should, therefore, be considered as much a districtwide function as the canal and lateral system and be financed in a similar manner.
Conclusions

I. That the advantages gained by combining the three existing Columbia Basin
districts do not justify this action.
That the inclusion of other districts with the Columbia Basin districts would
not benefit either.
That the annexation of undeveloped land in the vicinity would benefit the
land involved but would be disadvantageous to the Columbia Basin districts.
That non-irrigable land within the irrigation districts, except that included
in farm units, should be eliminated from the district.
That municipalities should remain outside the districts.

That drainage financing and construction should be by the entire district
rather than by any component parts thereof.
SUBPROBLEM IlPOLICE PROTECTION*

How can suitable police protection be most efficiently provided to settlers
in the Basin?
Findings and Recommendations

1. The centralization of general. policing authority in the present Washington
State Patrol would eliminate county boundary difficulties, financial hardships
* See page 35 of text for listing of investigater ap advisers.
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of the smaller counties, lack of responsibility of the police officer to the
governor, and duplication of effort. The State Patrol was granted this
neral power in 1933 and since that date has been directed to exercise
its authority in several cases.
It ss ,'ecommeisded that the Washington State Patrol assume an active and leading
part in general law enforcement.

The present entrenchment of the shrievalty in the law enforcing system,
based upon its longevity and constitutional status, renders a fundamental
change improbable in the immediate future. The population and taxable
properties oT the Basin counties will adequately support a county-sheriff
system.

It is recommended that general law enforcement in the Columbia Basin be established

on the county-sheriff basis modified to conform with local conditions.

The problems of inter-county police protection within the Basin may be met
(1) by an increase in the requests of county officers for assistance from the
State Patrol or (2) by the formation of an inter-county cooperative policmg
agency.
It is recommended that the county pqlice officers petition the State Patrol br general
assistance in arresting criminals and solving crimes.
It is further recommended that, to secure cooperation in intercounty policing matters,
the counties request the State Patrol to serve as a coordinating agency.

The establishment of a local deputy sheriff's office respoiisible for enforce-

ment of the law within the surrounding area would eliminate the intracounty district problem arising from such factors as topography.

It is recommended that deputy offices be established in various areas throughout the
Basin to facilitate law enforcement.

The enforcement of city ordinances is a matter of local interest and importance and differs considerably from the enforcement of rural law.
It is recommended that the responsibility for the enforcement of urban laws and regulations be left with the City.

Conceivably law might be enforced by some agency other than a "local" governmental unit, e.g., a State patrol. Therefore, the term "local" has been deleted
from the statement and the study has been extended to uncover the best suited
unit or units. It is possible that a system operating on a county or State basis
might better supply police protection to the settlers than one organized within
the irrigated area.
Existing Governmental Units Providing Police Protection

Federal, State, county, and municipal authorities have the power to enforce

laws affecting the settlers of the Columbia Basin. Various phases of activity over
which Congress has authority are regulated by Federal bureaus and commissions,
such as the Federal Bureau of Investigation and the Interstate Commerce Commission. As elsewhere, these will operate in the Basin.
In the State of Washington the governor is constitutionally charged with the

responsibility of enforcing the law. The attorney general and the, prosecuting
attorneys are at his disposal in performing this duty, as is the National Guard
when not in the service of the United States. In 1933 the Washington State
Patrol, an agency directly accountable to the governor, was granted general
policing powers and duties such as are vested in sheriffs and peace officers. It has,

however, engaged in actual police work only when the officers are present at
the crime or when requested by local authorities to assist in the solution of a
crime or the apprehension of a criminal 55
The enforcement of certain specific laws are among the duties of other State
offices. For example, the Division of Dairy and Livestock of the Department of
Agriculture enforces all laws pertaining to livestock, including the brand law, the
fencing law, and the estray law; the Department of Public Service has, as its
principal function the regulation and supervision of rates, services, and facilities
55 James A. Pryde, Chief, Washington State Patrol, in a letter toP. Hetherton dated July 16,
1942., stated: "Although the Washington State Patrol has full police power, we are primarily
a traffic law enforcement agency. Our State police power is used only in making apprehensions
of criminals or assisting local police authority either county or city when the assistance of this
department is needed or requested."

of public utility companies; and the State Horse Racing Commission enIorce
the act which prohibits wagering on horse races by other than the pari-mutuel

method.56

In addition, since 1915, at the request of the railroad companies, the governor
has appointed special police officers who exercised general policing functions

in the protection of the property belonging to or under the control of the

corporation at whose instance they had been appointed.
A body of officers serving the geographical subdivisions of the Statethat is
the counties---supplements these various agencies. The sheriff, the chief county
policing Officer, is elected by the people for not more than two consecutive terms
of two years each. In the execution of his general duties he is assisted by several
deputies.
The chief law enforcing officer in cities such as Pasco is the police chief, whereas

in smaller incorporated places he is the marshal. The duties of these officers
include general police activity within the municipality.

Problems of Providing Police Profect ion in fhe Columbia Basin
by fhe Presenf Sysfem

If the existing sysem of police protection is adopted in the Columbia Basin,

e.g., if the county sheriff becomes the chief law enforcing officer, certain problems
will arise. The Basin is a large area of relatively dense rural population extending

into parts of four counties. Populated districts and trade areas will not be congruent with political lines; yet, County boundaries drawn before the development
was conceived will limit the jurisdiction of law enforcing officials. On the other

hand, the improved network of transportation and communication facilities accompanying the development will greatly lessen the local nature of criminality. Note

the town of Othello located in the panhandle of Adams County. This town's
future, trade area will undoubtedly include parts of three counties. But county

lines, just six miles from Othello, will serve as a barrier to law enforcement.
Topographic barriers subdividing counties form a second problem. The ten
thousand settlers who will live on the Wahluke Slope in Grant County will be
separated from the county seat by a distance of between sixty-five and seventy-five
niiles and by the range of Saddle Mountains, the summits of which exceed an
altitude of 2,600 feet. Thus, the settlers will be severed from direct connection
with the center of county police protection.
A third objection often raised to the shrievalty is the customary requirement
of rotation of office which obstructs the man in obtaining experience in performing his duties and the county in profiting by his experience. In Washington the
limitation to two consecutive terms in office is a constitutional provision. An
amendment would be necessary to remove this limitation.
Finance, a fourth difficulty, is insurmountable in some small counties. To
secure the maximum efficiency in administration it has been suggested that the

minimum standards that a county should possess are (1) a population of at
least 20,000, (2) taiable property with a value of at least $10,000,000 or $12,-

000,000, and (3) an area of 900 square mjles.58 Today the populations and taxahle
resources of Adams, Franklin, and Grant Counties fall below these requirements.

The pecuniary resources of a small unit would hinder them in obtainmg usual
services and prohibit them from securing specialized services such as the identification of projectiles and fingerprints.
Coupled with this is the excessive cost of local government in small, counties,
which may present a problem in the Basin. The cost is accentuated in certain
parts of the county organization, as in the office of the sheriff. In \the ten smallest
counties during 1932, the combined per capita cost of operation of the offices
of auditor, assessor, clerk and sheriff was $2.94, whereas in the ten largest it was
only $1.14.5° Even then inadequate facilities are provided in many small counties.
This is evidenced by the fact that numerous small-county jails are old and poorly
built, several having no bathing facilities. On July 1, 1934, twenty-six had no
provisions for segregating prisoners serving sentences from those awaiting trial.
A genuine occupational program existed in only three, physical recreational proExamples cited have been taken from Washington State Government, published by the Secre

tary of State, Olympia, 1940.
57 James A. Pryde, op. cit., stated: "The police problems there (the Columbia Basin)
eill be
basically
the same as the ones experienced throughout the rest of the State at the present 4jme."
58 fl C. Bradsraw, and L. P. Gabbard, Possible Savings through Changes in Local Government,
Texas Experimental Station Bulletin 540, pp. 49, 91.
Selden C. Menefee, Consolidation of Counties /,s the State of Washington on a Regsoni4
Basis, Washington State Planning Council, 1934, p. 56.
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grams in four. On the same date seven county jails had no inmates an fifteen
others had ten or less.°°
The fact that the governor, the official responsible for law enforcement, has
no authority over the policing bodies of the State is a further difficulty. It is
true that the Washington State Patrol is accountable to the governor, the chief
being appointed by him; but this body has never assumed an active part in

general law enforcement.

The multiplicity of agencies enforcing the laws presents a final problem. The
various State departments, the numerous commissions, the State pdlice, and the
many county and local officials have some law enforcing duties. Should this large
number of agencies result in overlapping jurisdictions and duplication of effort
in Washington today, such must also be expected in the basin.
Units to Provide Police Protection for the Basin

The problem of providing police protection in the Basin might be solved by
directing the present Washington State Patrol to assume complete responsibility.
The sheriff would be retained only as a server of writs and processes. The direct
line of responsibility from the governor would exist, eliminating any possibility
of difficulty regarding aecountabijity. This Statewide system would remove the
problems arising from county boundaries as lines dividing the Basin into counties
would no longer hinder law enforcement. Likewise, the problems of finance
lessen. The larger taxing unit could adequately support the more efficient policing
systemmore efficient because various duplications of effort as now exist would
be eliminated. A general use of specialized departments would follow because
the officers would be directly connected and better acquainted with them.
Today, the Washington State Patrol has the specific authority to assume the
general policing function for the entire State. However, there now exists a county-

sheriff system that has long been the nucleus of rural police protection. The
county and the sheriff both trace their origin back to the constitution. This alone
may preclude any extensive reorganization in the early future.61
A second solution to the problem might be in the redrawing of county lines,
e.g., establishing a "Columbia Basin County." Though this might answer the difilculties in the present system, the probability of its adoption is small. The present
counties are deeply rooted. Attempts have been made in some States to combine

counties by passing the necessary legislation. No recent revisions haye been
made in any State.
The remaining possibility is the adaptation of the county system to fit Basth
conditions. The difficulty of intra-Basin political boundaries may be overcome

by two means: (I) an increase in the requests of the county officers for assistance

from the State Patrol and (2) the establishment of inter-county cooperative

policing offices. As suggested before, the State patrol will assist in local police

work when requested to do so. In the past, however; very little use has been
made of this opportunity. The State Patrol, not hindered by county lines, could
greatly add to the effectiveness of law enforcement.
Under the present laws, no legal basis for inter-county assistance exists. Nçver-

theless, the counties could elect to organize a mutual agency for cooperation
in policing matters. A central office should be established to which all crimes and
notices would be reported.62 This office in turn would notify the proper officials

in the various counties and localities. Through cooperation county limitations
could be lessened. An improved and expanded radio system places the State
Patrol in a position to serve as the coordinating agency for all types of intracounty policing matters.63
80 Ibid.

81 Lloyd W. Schram, Acting Director, Bureau of Governmental Research, in a letter to P.
Hethertcyn dated July 14, 1942, stated: "It is highly doubtful that such an agency (a. Stat"
patrol) could soon be organized to the extent which would be necessary to cope with the problem
of police protection on a State.wide basis."
62 Carl F. Reoss, assistant rural sociologist, State College of Washington, in a letter to P.
Hetherton dated July 7, 1942, stated: "It would seem feasible to establish an inter-county police
organization in the Columbia Basin that would make equally available to the participstnig

Counties all the latest scientific crime detection weapons that have been devised. I have in mind
a four-county police radio system, various items of expensive scientific and laboratory equipment,
and certain types of emergency equipment, and others that are yet to be developed."
Cii James A: Pryde, op. cit., stated: "When this large group of people settle in the four large

central Washington counties, undoubtedly, it will be necessary for the Washington State Patrol
to Station several patrol officers in that area to enforce motor vthicle laws and to aid and supple.
ment local authority; and, as a result of the improvement and expansion of our radio system it
can be said that in such an area the State Patrol might serve as a coordinating agency for all
types of law enforcement if such a request is made and such service is desired by local city
and county law enforcement officials."
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The problem of intra-county districts resulting from topography or other factors

has been met in some localities by branch deputy offices. Ten percent of the
population of Jefferson Countyseparated from the county seat (Port Townsend)
by the Olympic Mountainsform an existing example of such a district. A local
branch of the sheriff's office with a deputy responsible for law enforcement has
been established there. In sections of the Basin similar criminal deputy offices
should be installed to facilitate law enforcement.64 For example, in Grant County,

the Wahluke Slope, the Royal Slope, and Moses Lake might need such seprate
offices. The Burbank area of Walla Walla County may require such an arrangement. Like offices should be organized in Adams and Franklin Counties. Should
rural municipalities be adopted as a basis for general government, each district

would have an office.
Such problems as arise from the legal limitation of the tenure of office may be

eliminated by constitutional amendment. The financial problems should not

prove too great for the Basin counties after mature development has been reached.

The following table presents the suggested minimum standards that should be
obtained to maintain efficiency in administration and an estimate of future conditions in the basin. From this it is evident that each of the four counties should
be able to support an adequate police system and county government.
Standards and Characteristics of Columbia Basin Counties at Present and at Mature Development

County

Grant.....
Walla Walla...

1,912
1,206
2,720
1,265

Standard

900

Adams
Franklin

Maturity

i940
Area
(Square miles)

Taxable

Population

Taxable
property

Population

6,209
6,307
14,668
30,547

$13,635,000
8,165,000
9,51.1,000
27,172,000

42,793
65,691
95,750
31,643

property
$44,129,000
45,161,000
77,141,000
28,086,000

20,000

12,000,000

Other problems of providing police protection by county-sheriff systems can
undoubtedly be worked out satisfactorily. For example, regardless of the fact
that the sheriffs are not responsible to the governor, the executive may enforce
the law through the State Patrol. A definite means exists whereby he can perform
his constitutional duty. Police officers with the necessary qualifications should
be selected by merit system tests.
Under the existing system, the enforcement of city ordinances is not a function
of county authorities. Matters of local interest are left in local hands. Often

rural and urban interest and problems differ widely. This is especially true in

towns in which industries other than agriculture play important parts, for example,
Pasco. The difficulty of establishing the homogeneity of urban and rural settlers
makes the combination of functions to serve both difficult. As under the present
system, urban police protection should be a function retained by the city or town.
The responsibility for police protection in the incorporated municipalities of the
Basin should be centered in a marshal or police chief.
SUBPROBLEM 12F!RE PROTECTION *

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

the Basin?

-

Infroducf ion

There are three types of fire protection: (1) Elimination, so far as possible,
of needless fire hazards; (2) Individual or home preparedness for extinguishing
less serious fires; and (3) Organized fire-fighting departments. Even in a community in which attention has been given to .the removal of fire hazards in the
construction and maintenance of buildings, an absolute elimination of all fires
64 Carl F. Reuss op. cit., stated: "Should the rural municipality pattern be adopted,'there

might be a problem of allocating officers and responsibilities between the county and the municipal-

ity, I hke very much the idea of having a deputy sheriff stationed in each one of the
municipalities. It is conceivable that this deputy could cx officio be police chief of the municipal-

ity, responsible for the enforcement of local ordinances insofar as possible hiring men who could
be specialists in, for example, traffic regulation, juvenile delinquency cases, or whatever was a
peculiar local need."
See p. 37 of text for listing of investigator and advisers.
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will be improbable. Many of these fires will be small and can be extinguished by
home equipment. Occasionally fires will remain undiscovered until they are be-

yond control by home equipment. That such seldom happens is no solution

A. definite means is needed whereby these fires can be extinguished or kept from
spreading. A need for an organized fire fighting department exists.
The need of fire protection is not peculiar of urban residents. The farmer faces
the risk of the loss of his home and his place of business. The agency or agencies
recommended must supply both rural and urban needs.
Findings and Recommendations

The annual fire loss' in the State of Washington is approximately $4,000,000.

A great loss may be expected in the Basin where a serious fire would be
disastrous to the settler.
Ii is recommended that steps be taken to insure an adoption of proper methods of fire
prevention and fire protection.

Many fires could be prevented if the victims had known and practiced the
proper methods of eliminating hazards.
rt is recommended that lectures and discussions be conducted by the Extension Service
of the State College of Washington cooperating with the Division of' Fire Marshal of
the State Insurance Department, in order to interest and inform the settlers concerning
proper methods of fire prevention.
It is further recommended that pamphlets and bulletins on this subject as have been
written by various agencies be made available t' the settlers.

Fires can be prevented by proper methods of construction.
It is recommended that city and county governments adopt building codes to require
adherence to methods that eliminate fire hazards.
It is further recommended that the agency financing private construction of homes
include similar or more rigid regulations in the standards upon which loans will be made.

Some non-preventable fires can be extinguished or controlled by rural
settlers.
It is recommended that fire fighting equipment, i.e., ladders, pails, extinguishers, and
water supplies, be available to every farmer.
It is further recommended that the Extension Service cooperating with the Division
of Fire Marshal instruct the settlers as to the equipment needed and the use of the
same.

Better protection and a lower cost per party served can be obtained if urban
and rural groups cooperate in providing fire fighting departments.
It is recommended that, when legally possible, rural and urban groups jointly own
and operate fire fighting departments.
It is further recommended that, until such is possible, rural settlers own their own equip

ment and contract by means of formal written agreements for protection from city
departments.

Though a paid fire fighting crew may be more readily available and better
trained than volunteer firemen, the financial burden of the payroll, exceeding

$15,000 per annum even in small communities, does not warrant their
employment.

It is recommended that volunteers be engaged to operate the apparatus and fight fires.

Density of population, distance from station, and topographic factors limit
the area that can be served by a given fire department.
It is recommended that departments attempt to serve only as many people as they can
and still permit the probability of simultaneous fires to remain small.
It is further recommended that all farms within a fire district be not more distant than
ten or twelve miles of a station.
It is further recommended that consideration be given to topographic limitations when.
establishing fire protection districts.

The most equitable method of financing a department is through taxation,
since the contributions vary directly with the value of the property protected.
It is recommended that all fire departments be financed through taxation.

Are Prevenfion

Both construction and maintenance are important in fire prevention. Proper
construction may be encouraged through education. The United States Depart-

/

ment of Agrioulture, the

xtnsion Service of the State College of Washington,
the National Board of Fire Underwriters, the National Firh Prevention Association, and other agencies have published numerous pamphlets nnd bulletins

oii the subject. However, some agency should be responsible for securing interest

in these writings. This could be done by community lectures and discussions
supplemented by sufficient publicity and propaganda. The Division of Fire
Marshal of the State Insurance Commission has as its duty the promulgating
and enforcing of rules and regulations with reference to fire prevention through
elimination of fire hazards.65 This division cooperating with the Extension Service

should be the governmental agency to undertake this work.
Definitely stated requirements, as in building codes, could insure proper construction. Various municipalities, as Ephrata and Quincy, have adopted such
codes. The counties have the legal authority to do likewise, although no oounty
has availed itself of this opportunity. The minimum standards upon which loans
will be made as set up by the agency financing the construction (the Bureau of
Reclamation or possibly the Federal Housing Administration) should include

these requirements. Though this would cover only those buildings that are
financed by the agency, it would influence a large portion of the total. Some

inspection will be required to insure observance of the code or regulations.
The elimination of hazards should be encouraged through proper maintenance,
including due caution in the use of heating, lighting, and other equipment and
materials. Education is an effective means of accomplishing this. As in the
previous case, bulletins and booklets have been printed by various agencies and
are available to the farmer. Simultaneously and supplementary to the lectures
and discussions of the other phase of fire prevention, settlers should be instructed
in this field. Again, the Extension Service and the Division of Fire Marshal
are the agencies. This problem includes "selling" the settler on the importance
of fire prevention as well as instructing him as to the methods. Inspection may
be necessary to insure the adoption of preventive methods.
T'FvduaI or Home Preparedness 66

Fire prevention will not eliminate all fires. The settlers should be able to put
out fires, unless their seriousness requires specialized assistance, and to assist in
checking or holding even conflagrations. To do this, certain equipment, including

ladders, pails, and extinguishers, should be a part of the equipment of every
farmer. An adequate water supply must be always available.
Education, by means of printed matter, oral instruction, and actual demonstraticip, should be used to encourage home proparedness. Those inspecting the
property to eliminate fire hazards should examine the home fire-fighting equipment and supplies. The Extension Service and the Division of Fire Marshal
of the State Insurance Department could be assigned the responsibility for this

instruction. These 'agencies would simultaneously carry on the educational work
concerning (1) the proper methods of fire resisting construction, (2) the eliminaticin of fire hazards, and (3) the individual preparations for fighting fires.
Organized Fire-Fghfing Deparfments

These means should be supplemented by an organization, the fire-fighting

department, which could extinguish or control all serious building and field fires.
The motorized apparatus needed by the department will be a truck designed
both to pump water from hydrant, cistern, or stream and to carry its own water
supply. Thus, both urban and rural fires could be fought with it. The personnel
qualified to operate it could fight both city and country fires.

Conceivably it is possible for the urban and rural groups to have separate
departments, for them to operate a joint or combined department, or for either
group to contract for service furnished by the other.67 Joint use offers several

William A. Sullivan, "The Insurance Department", Washington State Government, Secretary
of State, Olympia, Washington 1940, P. 32.
° E. L. Smith, Assistant State Fire Marshal, Insurance Commission, in a letter to J. Crampctn,
July 14, 1942, wrote: "This type of preparedness could take care of 95 percent of fires
occurring in homes on farm properties."
OS K. L. Smith, op. cit., states: "It has been our experience, particularly in Eastern Washington
in the sparsely settled communities, that sufficient money could, not be raised through taxation
to properly equip a fire district with the necessary equipment." J. K. Woolley, Manager, Washington Surveying and Rating Bureau, in a letter to J. Crampon dted July 22, 1942, stated:
"Reference is made Sq the possibility 'of contracting with corporated cities and towns to furnish,
fire protection in surrounding rural areas. Such a move should be carefully investigated by the'

city or towns involved, since it would be necessary to maintain fire equipment in excess qf the
standard requirements for the city's particular fire protection grading."
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advantages, including better protection and lower cost per party served. Separate
departments would require two complete sets of equipment, only one of which
would be available to fight any given fire. However, through cooperation some
duplication of equipment might be eliminated, while other pieces, formerly owned
separately, would be available to fight all fires. Likewise, more men would be
available to fight conflagrations. At the same time, the per capita cost would be

reduced through such economy as use of one station rather than two to house
the equipment.

The State law permits fire protection districts as well as municipal corporations
"to lease, own, maintain, operate and provide fire engines and all other necessary
or proper apparatus, instrumentalities, machinery and equipment for the prevention and extinguishment of fires." However, the fire protection districts are
authorized to operate only "outside of incorporated towns or cities." 68 Thus,
under existing laws, joint ownership and operation of the fire-fighting equipment
by urban and rural communities is improbable.

Nevertheless, the fire protection district may "enter into contract with any

incorporated city or town whereby such city or town shall furnish fire-prevention
and fire-extinguishment service to the district and inhabitants thereof:" Likewise
any municipal corporation which owns and operates such equipment may permit

"such equipment and the personnel operating the same to go outside of the

corporate limits of such municipality for the purpose of extinguishing or aiding
in the extinguishing or control of fires." 69 It is possible for the rural fire-protection district to contract with the municipal corporation for fire protection and,

thus, use the same apparatus and personnel. Those contracting for the service
would have no control over the operation of the department, but must rely
entirely upon it for fire protection. The tendency might be to give preference
to the group owning and controlling the equipment. To provide equitable fire
protection for all, it is recommended that the equipment be owned cooperatively
by both groups.7° Under the present law, this is unlikely. Until such changes
cam be made as to make this possible, it is suggested that county people contract
for the service from the city department by means of definite written agreement.
The apparatus may be manned by a paid crew or by volunteer fighters. The
chief athantages of a paid crew are that they are readily available to answer
alarms. The payroll of a full-time employed crew for the small department will
exceed $15,000 per annum.71 It is doubtful if the advantages over a volunteer
department would offset the financial burden in small communities. Provided
that the volunteers are men whose vocations permit them to answer any alarm
immediately and to take time for training and drill, they can satisfactorily fight
fires. One paid man should be on duty at all times and have as his principal
function getting the apparatus to the fire.
The area which a given department can serve is limited by several factors,
one of which is the population. Tle more people served; the greater is the probability of fires occurring in two places simultaneously. The need for protection
per square mile varies directly with the density of the population. A second
limiting factor is the distance from farms to the station. If twenty minutes is
the maximum allowable time that can elapse between the sounding of the alarm
and the arrival of apparatus and crew at the most distant farm, then twelve
miles may be the greatest distance one may be located from a station. It will
take three to five minutes after the alarm is sounded to collect the volunteer
fighters and start toward the fire. If the truck can average forty miles per hour
through traffic, over State highway, and down country lanes, it could reach a fire
ten miles from the station in fifteen minutes. If the farm is located on an
°

Session laws of the State of Washington, 194i, chapter 70, section 4.
Reñiington's Revised Statutes of Washington, No. 9356.
Lew Selvidge, Director, Washington State Association of County Commissioners questions
the possibility of Cooperation between urban and rural settlers being worked out on a satisfactory
TO

basis. Chester Biesen, Executive Secretary, Association of Washington Cities, in a letter to

J. Crampoo dated July 16, 1942. stated: "I'm not so sure that joint ownership and control is
advisable. The most effective urban-rural setup I know is at Riteville. Here the fire district
purchased the equipment outright which is then housed in the city fire hall and is manned by
the City volunteers. 'the city has the benefit of a fine piece of equipment to use on local firs
at no expense to it and the farmers have the benefit of trained firemen who man the apparatus."
71 National Fire Protection Association, Rural Fire De5artments, states that the department
shall consist of not less than one chief, one assistant chief, one engineer and seven privates.
The payroll estimate is based upon this.
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improved road, it might be possible to go slightly further.72 The third limiting
factor is topography. Rivers, lakes, coulees, hills and mountains limit the area
effectively served by a department.
The department may be financed through voluntary contribution or taxation
The former includes gifts and donations, dues and membership fees, and receipts
and profits from sales and entertainments; or it might be financed,y ñre insurance companies through assessment of stockholders. However, taation, which
puts all on a footing of equality in financing and right of service, is desirable.
The tax can be made to vary directly with the value of the property protected.
SUBPROBLEM 13COMMUNICATIONS *

How can suitable telephone, telegraph, and radio service be provided Basin
settlers at least costi'
Discussion

Although Problem 28 appears from its statement to concern local governmental

units to the exclusion of private agencies, it might be pointed out that the
investigators have been instructed that they should not regard themselves as
being limited to such units, but that a particular public need might best be
met through "private or cooperative enterprise."
By reason of the nature of communication services and the extent to which

such services have come to be performed by private agencies in the State of
Washington, it is submitted that, for purpose of this report, there is no practicable opportunity to make a choice between "private enterprise" on the one
hand and "cooperative enterprise" on the other. Consequently, the issue is whether
commuiication services within the project area should be performed by a private
agency or a governmental unit.
A thorough consideration of this issue has resulted in the following conclusions:
Conclusions

Neither the laws of the State of Washington nor the laws of the United

States provide for the public ownership of communication facilities in the same
manner, for example, as provision is made under State law f or the creation of
publicly owned utility districts for the distribution of electric energy.
A well founded determination as to whether communication services should
be performed by private or public agency or agencies would involve a tremendout
task with respect to the compilation of data requiring facilities which are no
at the disposal of the investigator.
If it were possible to compile the necessary data and it was concluded, afte
an analysis thereof, that a governmental unit should perform any or all of th
communication services within the project area, it is highly doubtful that the
legislative approval necessary for its establishment would be obtained.
Recommendafion

Unless the Coordinating Committee deems it advisable that a comprehensive
study be undertaken, it is recommended that telephone, telegraph and radio
services within the project area be provided through private enterprise.
72 J K. Woolley, op. cit., stated: "We feel that all farms within a fire district would be
not more than 10 or 12 miles distant from a fire station. . . . Large districts, however, could
be formed to be served from one station, but we would recommend two or nore trucks under
nch conditions, one of which would necessarily be restricted to the area within 3 miles of the
fire station and the others to operate as rolling equipment anywhere in the district."
72 J K. Woolley, op. cit., stated: "We are convinced that the direct taxation method which
is recognized under the State Enabling Act is the proper means of purchasing and inaintaming
fire equipment in rural areas."

See page 39 of text for listing of investigator and advisers.

Appendix II
DISTRICT ORGANIZATION SCHOOL SERVICE AND COSTS IN THE
COLUMBIA BASIN PROJECT AND SURROUNDING TERRITORY WITH
RECOMMENDATIONS FOR REORGANIZATION

TABLE OF CONTENTS

Page
53
153
154
154
154
155
155
156
157
157
158
158

Summary

Strategic Position of the Local School District
State functions
County functions

School district functions
District Organization and Functional Efficiency
Attendance area .and attendance unit operation
Administrative area and administrative unit operation
The tax district
Summary of principles for school district organization
Educational Service Standards
Essential features in a satisfactory school
Sta1 of a satisfactory administrative unit
Criteria for District Organization
Standards for attendance area organization

___

- 161
-.

Criteria for administrative area organization

V

Present School System
Historical background
Present attendance units
Pupil transportation

--

Present administrative units

Present school tax areas
Will the present organization be adequate when

population increases?
Recommendations for Reorganization

Requirements of present population pattern_______
Effect of plan on educational opportunity

Educational requirements at mature stage of project development
The future and reorganization today
Statutory Provisions Governing School District
Organization and Finance

163
163
165
168
168
171
178
179
180

180
182
182
187
128
189
191

List of Maps
Maj'

Distribution of public school pupils in the Columbia Basin and
adjacent territory
f. 168
School buildings and sites, school districts and high school attendance
areas in the Columbia Basin and surrounding territory
f 168
Suggested school district reorganization to serve present population
f. 182
in the Columbia Basin and surrounding territory
School district organization probably best suited to the needs of the
Columbia Basin and surrounding territory after the full development
of irrigation
f 182
-

151

\

INTRODUCTION

The relationship of sound school district organization to the eective and
economical functioning of the common schools of Wasfiington was strikingly
set forth in the report of the State Planning Council study of the common school
system (September 1938). Legislation providing for a reorganization of the
school district system of the State followed in the wake of this report. Under
this law a reorganization program is now in progress, the full purpose of which
is to provide a school district system that will not only meet immediate needs
nut will also lend itself to ready adjustment to future demands. In no section

of this State (perhaps in no section of the Nation) is this matter of current
need in relation to future demand more significant than in the vast Columbia
Basin project area, an area which will doubtless be completely transformed

in the years that lie immediately before us.
For this reason we welcome the study of existing school distnct organization
and related problems and the recommendations for reorganization reported herein.
Firsthand knowledge of the area under study and of the able and thorough-going
manner in which the survey was conducted by the authors of this report, togther

with a careful perusal of the report itself prior to its reproduction, leads the
writer of this introduction to the conclusion that this study will serve as a guide
to the solution of many of the problems of school district organization in this
State and perhaps also in other States.
ELMm L. BRECKNFiR,

Director, State Committee for the Reorganization of School Districts,
Olympia, Washington.

FOREWORD

This report was prepared by the Bureau of Agricultural Economics in fulfillment of a cooperative agreement with the Washington State Board of Education

Committee for the Reorganization of School Districts and in response to a

request by the Committee on Problem 28, Columbia Basin Joint Investigations.
Tli problem of immediate concern in connection with the State school district

reorganization program is the removal of the barriers that block the way to
adequate and economical school services for people now residing in the area-

barriei that the existing district organization erects. Conversely, the Committee

on Problem 28 is chiefly concerned with planning a school district organization
which will assure the economical provision of adequate services and facilities
for a new and growing population. Neither group can adequately perform its
task without becoming involved with problems of immediate concern to the other.
This report, therefore, attempts to make suggestions regarding the satisfaction
of both the immediate and the future needs of the area. Two distinct approaches
to the problem are used:

The needs of the people now residing in the area are considered, and a
system of administrative organization and attendance centers which probably
can best serve these needs is designed.
Educational needs of the area under a relatively mature stage of development are estimated; and a system of administrative organization and attendance
centers which will, insofar as can be determined at this time, meet those needs
is recommended. These approaches are then reconciled to provide a program
designed most adequately to meet both present and future needs. In a concluding chapter special consideration is given the fiscal aspects of the problem.
Because of the many relationships between school services in the three irrigation districts and in the surrounding territory, this report is not restricted to the
area within which irrigation will take place. The irrigation districts include
a part of the territory of four counties; changes in the school district organization
within this irrigated area will inevitably affect the organization in the portions
of these counties lying outside the irrigation districts and also in portions of
other counties adjacent to the area. Some portions of the area to be irrigated
may always be served best by schools located outside that ar. Likewise, some
sections lying outside the irrigation districts and not now adequately served may
doubtless be best served in the future in conjunction with service centers developed

in the irrigated area as services in that area are improved.
The writers are indebted to public officials in the area for making available

records and office space and for their ready assistance whenever they were called
152

upon. The State Committee for the Reorganization of School Districts, through
its Director, Elmer L Breckner, has been most helpful in providing for the cooperation of the State reorganization program and in furnishing valuable assist-

ance in many way. Recognition is due Henry Thorsett, Ralph Treifry and

Henry Aananson for their contributions to the school building and school population surveys during the time they served as temporary employees of the Bureau
of Agricultural Economics.
THOMAS S. BUNSA.
SUMMARY

In the State of Washington the school district is chiefly responsible for
the degree of effectiveness and economy with which schools are provided and
operated, although some of the framework within which schools are operated
is established by the State and the ounty through financial support and control,
the formulation of general policies, the institution of minimum standards to assure
compliance with those policies, and supervision or inspection to enforce standards.
The festure essential to the most satisfactory school service in any district

include the 6-3-3 or the 6-6 plan of elementary-high school organization, with
at least one teacher for each elementary school grade and a minimum of 8 to 10
high school teachers--one for each of the generally recognized subject matter
fields. Accepted pupil-teacher ratios are about 35 pupils for each teacher at the
elementary school level, 30 to 35 for junior high schools, and 25 to 30 for senior
high schools.

School plants should be used to at least 85 percent of capacity, yet elemertary school students should not be required to spend more than 45' minutes in
traveling to or from school, nor high school students more than 1,4 hours.
To meet minimum educational requirements and achieve minimum costs,
it is necessary for a school administrative unit to have a minimum of approximately 1,400 students. Such a unit should operate one high school, one or more
elementary schools, depending upon the density of its population, and several
kindergartens.

The vast area of the Columbia Basin with its present sparse population precludes the attainment of a satisfactory educational program at a reasonable cost,
yet improvement is possible. Although travel time is generally not excessive,
many students are traveling longer than necessary, because they have alternative

opportunities much nearer to their homes. There are also several inadequate,
high cost elementary schools that could be closed with no hardship to students,
since they are located on bus routes that lead directly to more adequate central
schools.

The most satisfactory phttern of reorganization must be one in which recognition is given to serving present needs, needs during the transition period into
mature development, and needs under full development.
Under reorganization to serve present needs, pupils now attending the 39
elementary schools and the 17 high schools operating in 40 of the 72 school districts could be well accommodated in 18 districts with one high school and one
elementary school in each district. The present teaching force in the area would
provide an average pupil-teacher ratio of 25:1 for both high and elementary
schools. Bused on 1941 expenditures, savings would amount to about 20 percent.
Necessary changes in district organization under mature development would
not entail maj or shifts in the boundaries of the 18 districtS just mentioned, but

rather a splitting of these districts into smaller units wherever it was found
necessary.
I.

STRATEGIC POSITION OF LOCAL SCHOOL DISTRICT1.2

In Washington, as in most other States, the local school district has become,
and likely will continue to be, the keystone of the structure responsible for providing and operating the common schools. The adequacy of school district
organization in the Basin area will, therefore, largely determine the quality of
the educational services available for both present and future population in the
area as well as the cost of such services and the property taE burden necessary
to provide adequate service.
1 The following portion of appendix II was written by Thomas S. BuOsa, formerly agricultural economist, Bureau of Agricultural Economics, Department of Agriculture, and
2 Harvey V. Stonecipher, associate agricultural economist, Bureau of Agricultural Economics.
Department of Agriculture.
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The State Constithtion requires the State to make ".

the education of all children residing within its borders

. .

.

. ample provision for
." 3 Although the State

has retained some functions necessary to the performance of this duty,4 it has
delegated most of the direct responsibility to its subdivisions. While certam

administrative and supervisory responsibilities are delegated to the county, almost
all of the immediate responsibility for providing and operating schools has been
delegated to the school district.
State Functions

Responsibilities retained by the State have been centered in three agencies
the State Board of Education, the State Board for Vocational Education and the
office of the State Superintendent of Public Instruction. The two boards determine

policy and administer the program at the State level. The Superintendent of
Public Instruction is responsible for establishing and enforcing State-wide stand-

ards within the limits of the statutory duties prescribed for this officer, and for
administering the apportionment of State funds allotted to the common schools.
In practice, although not specifically so designated by law, the State Superintendent is the executive officer of the State Board of Eeducation.5
County Functions

The county serves as an intermediate unit for school administration and super-

vision.

Responsibilities at this level are centered in the office of the county

superintendent of schools. The responsibilities assigned to this officer by statute
make him partly a representative of the State within the county and partly an
official responsible for performing certain administrative and supervisory functions
for school districts which are themselves unable to perform those functions.
A large part of the county superintendent's time is spent on clerical work, an
important portion of which is devoted to the maintenance of records and reports
required br law and to the apportionment of State and county revenue among
the districts.
While the county superintendent should theoretically supervise the operation

of all schools in the county except those operated by districts large enough
to provide their own supervisory service, he has very little supervisory time
available after the routine clerical duties of his office have been performed.
Furthermore, the limited qualifications required for eligibility for election to this
office fail to assure competent professional ability for the performance of the siipervisory function.
In addition to his general clerical and supervisory responsibility, the county
superintendent, with the aid of boards of which he is a member, is required to
perform four rather clearly defined administrative and supervisory functions for

districts. They are:
The adoption of textbooks for use in districts that do not operate a fully
accredited high school.
The determining, by means of examinations, of eligibility for entrance into
high school in cases where eligibility is not otherwise deterrumed.
The examination and approval of school budgets in second- and third-class
districts.

The examination and approval of proposed school bus routes.
School District Functions

Although some of the framework within which the schools are operated is
established by the State and county through (a) financial support and control,
(b) the formulation of general policies, (c) the institution of minimum standards
to assure compliance with those policies, and (d) supervision or inspection to
enforce standards, the school district is chiefly responsible for the degree of
effectiveness and economy with which the schools are provided and operated.
Under Washington law the school district is a public corporation comprising
an area in which the members of the corporation reside and for whom the corporation must provide school facilities and services. The qualified voters of the
Washington Constitution, article IX, sec. 1.
Such as the establishment of minimum standards and the provision and apportionment of
State funds for school support.
For a detailed discussion of State and county functions see: A Survey of Jie Common School
Sycteni of Washington, The Washington State Planning Council, Olympia, Washington, Sep.
teniber 24, 1938, p. 62 if.
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district elect a board of school directors, which is empbwered within specified
limits 6 to determine tax levies, issue bonds and warrants, employ necessary
personnel and determine the policies governing district operationsall within
the framework of standards imposed by the State.
Through the exercise of its powers, the board of school directors and its employees perform the following functions
Provide school facilities and an educational program.
Administer and supervise the educational program and the use of facilities
(general control).

Finance district operations through the use of funds derived from a local
general property tax levy and from State and county sources.
The manner in which these functions are performed determines the character
and cost of the educational program. Since the problem of providing school
facilities and services will be magnified in the area under study by rapidly increasing population when development begins, exceptional care must be exercised
in providing an adequate school district system. The many administrative

problems which will arise will necessitate the employment of able school admmistrators. Moreover, the administrative districts established at any given time
must be so constituted as to permit ready adjustment to meet a rapidly changing
situation.
II.

DISTRICT ORGANIZATION AND FUNCTIONAL EFFICIENCY

Performance of the school district's functions noted in the preceding section
is accomplished through three functional units as follows:
The educational program is provided through the operation of individual
schools or attendance units.
The program is administered and supervised by a staff which represents or
comprises the administrative unit.
The program, and its administration and supervision, is financed through
the operation of a fiscal or taxing unit which may be but is not necessarilY
the administrative unit.
It is to the adequacy of these functions that attention must be directed if
school services in the Basin arei are to be satisfactory. Each of these functional
units may be said to have its own functional service area. Each attendance unit
or school serves the territory from which it draws its enrollmentthe attendance
area. The administrative unit is responsible for the general control of all services
in a given areathe administrative area, which may include many attendance
areas. The taxing unit must levy school taxes on the property in an area which
may be termed the tax district. Since the school district territory is a combination of these service areas, principles for district organization must be based, on
the requirements of the functional units. Accordingly, these functional requirements will be considered next.
Attendance Area and Attendance Unit Operation

The size of the attendance area in relation to its population density determines

the enrollment at the attendance unit. The size of this enrollment is a direct
determinant of both the cost and quality of the service which can be afforded.

If enrollment is sufficient to utilize fully the capacity of the facilities which the
school affords, the cost per pupil enrolled will be at a minimum.
When enrollment is below the level of full utilization, costs are higher and
may preclude the provision of adequate facilities with available funds. In practice the excessive costs are compensated for in various ways. If the district is
wealthy enough to pay the high costs, or if the revenue deficiency can be met by
excess tax levies, service standards may riot suffer. However, if the cost of adequate service is higher than the district can beareven with funds provided by
extra leviesservice standards must be lowered to the point where the funds

available will finance the curtailed program. At the extreme, even the most

severely curtailed program costs more than the district can afford and no school
can be operated even though service standards are completely disregarded.
While small attendance areas providing limited enrollments result in conditions
harmful to both the pupil and the taxpayer, the attendance area may also be
so large or so malformed as to be disadvantageous to both. The size and shape
of the attendance area determines the distance that pupils residing in its extremi6 Tax levies and, bond issues exceeding State imposed limits must be approved directly by the
voters residing in the district. See page 196 et seqq., 'for explanation of procedures.

ties must travel to school. If this distance i excessive, the pupils suffer hardships.
From the taxpayer's standpoint, an extension in the limits of the attendance area
is undesirable if the cost involved, including pupil-transportation cost, exceeds
the cost of establishing and operating an additional attendance unit.
Adminisfrafjve Area and Administrative Unit Operation

Both the internal and external organization of the administrative unit affects
costs and effectiveness as well as the adaptability of the district to democratic
control. By internal organization is meant the organization of attendance areas
within the administrative area. By external organization is meant the territorial
extent and shape of the area.
Where the internal organization of the administrative area necessitates tho
operation of high-cost schools, administration and supervision must be curtailed
drastically unless excess funds are available, because the attendance unit has
a "prior lien" on all available funds. Thus, the internal organization determines tlse
extent to which necessary funds are available for use by the administrative unit.
The relationship of attendance areas for high schools and for elementary schools
within the administrative area has an important bearing on administrative effectiveness. Most elementary school pupils continue their education at the high

school level. Their elementary school preparation is an important factor in
determimng their ability to succeed in high school. Moreover, unless pupils

entering high school have had comparable elementary school preparation, the
instructional task at the high school level is extremely difficult. Sipce the educational program at the elementary level reflects administrative policies and
sppervisory standards, comparable preparation at that level and continuity
of the program from elementary school through high school cannot be assured
unless lementary schools are in the same administrative area as the high schools
which the elementary pupils will eventually attend.
External organization of the administrative area affects the per-pupil cost
of operating the administrative unit and thus determines the effectiveness with
which any funds which are available for administration can be utilized. The size
of the administrative area in relation to its population density determines the
number of pupils who will be enrolled in school operated within the area.
Unless there are enough pupils to necessitate school services which fully utilize
the capacity of the administrative staff, costs tend to become excessive. When
costs are greater than the funds available, the administrative unit's functions
must be curtailed or eliminated. In practice, several procedures for reducing
administrative costs to the level of available funds have been empl9yed.
Where costs are not too high, they may be sufficiently reduced by lowering
the salary scale of employees of the administrative unit. This usually means
that well-qualified personnel cannot be attracted to the unit. Under less satisfactory circupistances the staff of the administrative unit must be reduced in
rize or eliminated. In the former event, essential administrative functions may
be curtailed or even eliminated. lu the latter event, administrative functions
are performed by the non-professional school board members (a highly nndesirable situation) or by some member of an attendance unit staff.
Since the administrative unit should be sensitive to the demands of the voters,
functional ecieney is not the only objective in the organization of administrative areas. Preoccupation with effective service may result in failure to consider adequately one of the chief reasons for retaining the schoOl district as a
separate level of government, namely, democratic control. Requirements for
democratic control are not independent of requirements for effective and economical operation, but they do impose additional standards.
If democratic control is to be effective, all of the people served by a school
system must also have a voice in policy determination. When areas served by
a school are not included in the administrative area of the unit which opeiates
the school, they have no voice in the school's operation. Accordingly, admufistrative areas must include all of the attendance area of any school operated
by the administrative unit.
However, inclusion of all of the area served by schools operated by the adminis-

trative unit does not alone assure adequate democratic control. If the administrative area includes groups having widely differing social outlooks, centers of
interest or economic ties, there is likely to be a lack of cooperation, interest,
initiative and effort in the solution of school problems, accompanied by difficulties

in rendering the service that is adequately adapted to the needs of all persons
in tlse area.
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The Tax Districf

The territorial organization of the tax district affects both the assessment and
collection costs and the equity of the school tax. Moreover, as a result of inade-

quate tax district organization, attempts to equalize school support are often
not successful.

In Washington, property assessment and the computation and collection of
property taxes for school purposes are duties of the county assessor and auditor,
respectively. Accordingly, the organization of school, tax districts smaller than
the county does not directly affect the cost of these operations or bear directly
on the quality of the personnel that can be employed. However, the greater the
number of school tax districts in the county, the more complicated will be the
volume of record keeping that is necessary. Unnecessary numbers of separate
levies must be computed and unnecessary numbers of tax district accounts must
be maintained when there are many small tax districts. Besides having some
bearing on the costs of school tax collection and assessment operations, this plays
a large, part in complicating the entire general property tax structure. If simplicity in government is a virtue, these conditions are undesirable.
The most obvious inequality resulting from inadequate tax district organization
is caused by the' failure to coordinate properly the tax district a'nd the service

area. When only part of the area served by schools operated by the administrative unit is included in the tax district from which the administrative unit

receives support, the persons residing outside the tax district are furnished school

facilities and services without bearing an equitable share of the cost Equally
serious, although more subtle, are the widely divergent tax rates resulting from
peculiar relationships between the tax district organization and the economic base.

In the economic development of an area many high valuation propesties,

which derive their values from the economic activities of the entire community

or area, tend to concentrate at certain points. When tax district boundaries
fence off these concentrations from the area which supports them, they are
subject to taxation only for the support of services for the limited number of
persons within the tax district boundaries.7 This results in a high per capita
valuation and a low tax rate within the district having the concentration of
wealth, and in a low per capita valuation and a high tax rate in surrounding
tax districts that do not have access to the property for taxation. In instances

of this type tax district organization allows some property to escape its rightful
burden while making it necessary for other properties to be heavily taxed.
However, the property tax levy and its distribution are not the only functions
of the tax district. The State undertakes to equalize the revenues of the various
schoof tax districts on a basis of need by supplementing local revenues in districts with below average resources. Need for equalization funds is determined
by a measure of the relationship of local revenue-raising ability and the fiscal
needs of the schools within the tax districts,8 These relationships cannot be
adequately determined unless tax district Organization permits the equitable
distribution of the burdens and benefits of the property tax for school purposes.
Districts with concentrations of taxable wealth and few pupils will always have
revenue-raising ability which State equalization can never match in districts
that do not have these concentrations. Many of these, wealthy 'districts can
operate with revenues raised by relatively small tax levies. Not only are tax
rates higher in the poorer districts as a resqit of this inequitable distribution
of property tax resources, but people throughout the State must pay extra taxes
to provide funds for equalization payments to these poor districts.
Summary of Principei for School Dsfricf Organizafioii

The relationships just discussed indicate the need for following certain principles in the organization of school district territories if territorial organization
is not to prohibit functional efficiency. These principles are classified by the
functional area to which they apply as follows:
° For example, at one point not far from the area here being studied, a power plant and its
immediate environs were included in a small school district. All the people in an adjacent
district of larger size use power from the plant located within the bounds of the small district
and in so doing help to create the taxable valuation of the plant. However, the corporation
owning the plant was required to pay only a very insignificant tax for, the support of a small
and inadequate school with a handful of pupils enrolled, while people in the surrounding area
were faced with a high tax rate. The pupils in the small district could easily have attended
the school operated by the surrounding district, where they wouid have had a better educational
opportunity, but were long, kept from doing so because such attendance would have required
property in the small district to pay its full share of taxes for schoni support.
S

See page 193 et seqq. for statutory provisions regarding State equalization of schoül support.
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A. Attendance areas should:
Wherever possible, provide sufficient enrollment to permit the provision
of all features of an adequate educational program at a reasonable cost per pupil.
Wherever possible, be of such size and shape that the time necessary for the
pupil to get to and from school is not excessive.
In all instances, be of such size and shape that the per-pupil cost of service,
including transporfatior, will not be greater than would be necessary if another
attendance unit were established.
B. Administrative areas should:
Include the entire attendance area of every school operated by the administrative unit.
Include both the elementary schools and the high schools which elementary
pupils will later attend.
Be of such size and shape as to permit the provision of adequate administrative service at a reasonable costboth per pupil and in relation to the entire
cost of the educational program.
Be of such size and shape as to provide sufficient administrative flexibility
to enable the administrative unit to meet changing needs.
Not include areas in which the people have widely varying social outlooks,
centers of interest or economic ties,
C. A school tax district should:
Include the entire service area of every school operated by the administraunit which it supports.
Otherwise permit the equitable distribution of property tax burdens and
benefits.

III. EDUCATIONAL SERVICE STANDARDS

,Tn,, the preceding section the principles for school district organization are
discussed. To determine standards for school districts which will conform with
these principles, it is necessary first to analyze the characteristics of the functional
units which are recognized as essential to the provision of adequate education.
The standards for school districts can then be determined on the basis of the
territory required by the functional units, if they are to conform to the essential
characteristics at a reasonable per-pupil cost.
Essential Features in a Satisfactory School

Certain features in the educational program are regarded as indicators 'of the
adequacy of the program iii its entirety. If these features are adequately provided for, reorganization may proceed with considerable assurance that the educational program as a whole will be satisfactory. These features are accordingly
dealt with here. Features not given consideration have been eliminated because
they are not essential to the purposes at hand.
SCHOOL ORGANIzATION

To facilitate the provision of an adequate program, the public schools have
customarily been divided into two levelsthe elementary and the secondary.
In the original organization, which still prevails in the majority of schools in
the State of Washington and almost exclusively in the area here studied, the
first eight years of schooling are included at the elementary level and the remaining four years at the high school level. This division probably resulted largely

from the fact that comparatively few districts attempted to maintain high schools
when districts were originally organized. Earlier concepts regarding the composition of the curriculum may also have encouraged this division. The history of
public education in the United States indicates that the elementary or "common

school" unit many years ago became generally recognized as eight years of
schooling, or eight grades.
Modern educators are now quite critical of this plan of school organization
(commonly known as the 8-4 plan).9 Their reasons are as follows:

It has been established that the 8-4 plan does not satisfactorily conform

to the characteristic stages of physiological, psychological and social development in the child. The children in the upper grades of the 8-year elementary

school have already entered the early adolescent period, and, pupils in the
Howard A. Dawson, 'Unsatisfactory Local School Units," p. 14 if., U. S. Office of Educa.
tion, Principles and Procedures in th Organization of Satisfactory Local School Units.
9
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later years in high school are passing from this stage to puberty. Because of the
difficult and peculiar adjustments involved in each of the developmental stages, it
has been concluded that a school organization which more nearly groups pupils
m conformance with their natural stages of development is more satisfactory from
the standpoint of all pupils in the school system.

It is now recommended that the traditional 8-4 plan be superseded either

by a system with a 6-year elementary school, a 3-year junior high school and a
3-year senior high school (the 6-3-3 plan), or by a 6-year elementary schoolS and
a 6-year junior-senior high school (the 6-6 plan). Whether a 6-3-3 plan, a 6-6,
an 8-4 or any other plan prevails, there is always the need for a continuity
in the curriculum.
Of the two more favored organizational forms, the 6-3-3 plan is usually preferred. The 6-6 plan does not recognize the rather distinct periods of early and
late adolescence, nor does it fully permit the special adaptation of a curriculum
utilizing the junior high school to bridge the gap between the elementary and
high school levels.
Tbe foregoing statements do not mean that six is invariably the smallest
number of grades that may be included in an acceptable elementary school unit.
To avoid the necessity of transporting younger children great distances,1° those
in the relatively early stages of their development may be grouped in primary
school units 11 of two to four grades, located with proper regard for the convenience of the pupils. These units require little, if any, special fixed equipment.
Thus, the chief building requirements concern the health, safety and comfort
of the children. Necessary playground equipment is simple and adapted to the
particular needs of the age group. There is no necessity for a library. Finally,
the teaching force tends to become more fully adapted to the special problems
of the age group. Given sufficient density of population, these primary schools
can be operated near the pupils' homes.
Tns CUREICULUM

While no attempt is made here to set forth a comprehensive consideration

of curriculum requirements, other standards directly involved are so dependent
upon the curriculum offerings that some statement of features considered in
formulating the recommendations outlined in this study is necessary. Accordingly,
a high-light discussion of these requirements is included. To simplify the discussion, it is subdivided into the various levels of school organization outlined above.
Elementary School CurriculumThe modern elementary school program has
come to include many courses in addition to the traditional subjects often referred
to as the "3 R's." Among those accepted in practice are language (both oral
and written) and grammar, history, geography and other related social studies,
nature study and elementary science, art, music, safety, health and physical education. Other subjects, such as State history, elementary agriculture and U. S.
Constitution, are often considered desirable.

Junior High School Curriculum.In the junior high school the tool subjects
and social studies begun at the elementary level are regrouped, intensified and
supplemented. Reading, literature, spelling and writing are regrouped in English
courses; a study of government is added to the social studies; arithmetic is expanded to include other forms of mathematics; more extensive courses in personal
and public health are offered; and general science provides a follow-up for the
elementary science course. Music instruction is continued at a much higher level
of performance and appreciation; home economics and exploratory courses in
industrial arts are added. In addition, elective courses designed to permit the
pupil to explore several of the more specia'ized fields are offered in the last two
years of the junior high school course. These electives often include foreign
language, art, dramatics and commercial studies.

Senior High School CurriculumIn the senior high school, the curriculum
to test the pupils' vocational aptitudes and to provide basic training in the
is designed to provide cultural and social training and to offer courses designed

vocations. Although no attempt is made to offer complete preparation for specific
trades, special emphasis is often given to subjects which most nearly coincide
with the occupational expectations of the pupils. It might be expected that one

major field to be emphasized in the Basin would be preparation for farm life
both in the home and on the land. This would be particularly important since
1

11

For example, Point Roberts in Whatcom County, Washington.
Experiments of this nature have been successful in Chicago.

I
the agricultural problems peculiar to the area would be alien to the backgrounds
of many of the students. Although emphasis in this direction might be desirable,
it does not follow that any exceptional percentage of the pupils would be interested primarily in agriculture either because of aptitude or inclination. Thus,
whIle some additional emphasis on this phase might be justilled, the curriculum
would none-the-less have to include courses offering training and experience
over a much bropder field. The typical curriculum would probably include courses
in English, social studies, mathematics, biology, health and physical education,
physics, chemistry, foreign languages, art, music, commercial atudies, industrial
arts, home economics and agriculture.
INSrRucfloNAL STAFF

The most important single factor in school operation is the instructional staff.
Unless the members of the teaching staff are competent in all phases of the
curriculum and unless their time is effectively utiliied, the adequacy of the
educational opportunity given to the children is seriously impaired. A consideration of standards of preparation and training for teachers is not within the
scope of this study. However, factors of staff size and organization which
determine the probability of securing ii well-qualified staff and insuring the
effective use of its time are of immediate concern. The differences in requirements
and problems at the various educational levels require separate treatment of
each level.

Elementary School Staff.Educators agree that if there are to be adequate
instructional time allotments for all subjects in the modern curriculum, and at
the same time a reasonable possibility of providing a staff with such specialized

preparation as seems desirable at the elementary level, a minimum of six teachers,
or one for each grade level, is neceasary.12
The need for teacher specialists in the elementary school is comparatively

small. However, there are certain relationships between staff size and its specialization which cannot be overlooked. The various grade levels differ in subject
matter and method of presentation sufficiently to make some degree of specialization desirable. For example, instruction at the primary level requires teachers
with special training and aptitudes. In addition to requirements which vary with
grade levels, some of the special subjects such as art, music or physical education

require somewhat outstanding natural talents and special preparation.13
By far the most important factor for consideration here is the effect which
the size of the instructional force has on the teaching time allotment for various
subjects at various grade levels. If, as is commonly recognized, the gradation
of pupils according to their attainments and the maintenance of subject matter
differentiations are necessary features of an up-to-date curriculum, teaching staffs
providing less than one teacher for each grade level are generally unsatisfactory.
Where there is less than one teacher for each grade, the burden of preparing
teaching materials placed on each teacher is proportionately increased, due to
the additional number of classes for which such materials must be prepared.
This factor alone reduces the instructional time available to each child and
to each class. In such cases the teacher may neglect the preparation of teaching
materials and present an unplanned program. Such a result is also very unsatisfactory educationally.
However, the fact that the remaining available instructional time must be
divided into many short class periods because of the large number of classes
which each teacher must meet in a day is more important. Attempts to maintain a full curriculum and grade distinctions with less than one teeher for each
grade level result in less intensive instruction in each individual field. If the
alternative of combining courses and grade levels is chosen, the number and types
of subjects in the curriculum are reduced without proportionately increasing the

amount of instructional time alloted each pupil. Under such conditions there

is usually not enough time available for adequate instruction in art, music, physical
education or "ontent" subjects. Moreover, there is a marked tendency for instruc-

tion to become formalized and unrelated to life because of the curriculum cuts.
High School Staff.There is no important difference in the staff requirements
12 An extra primary teacher is desirable because of the larger number of pupils in that age
group. When there are enough pupils enrolled in the upper grades to permit classes f satis.
factory si;e, there are more pupils at the primary level than can be cared for by one teacher
for each grade. The desirable standard should thus be raised to 7 teachers
15 For example, it Cannot be expectd that every person entering the teaching profession will
have special aptitude for teaching art sr music even though he has been exposed to the formal
preparation necessary for these fields
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in a six-year junior-senior high school, a three-year junior high school or a threeyear senior high school. Accordingly, the discussion which follows applies to each
of these high school types.
In order to assure a reasonable possibility of employing a staff competent to

handle the modern high school curriculum, at the same time permitting satisfactory mstructional time allotments, an absolute minimum of seven teachers is
necessary; the desiiable minimum requirement, however, is ten teachers.
While subject matter specialization is of secondary importance and instructional time allotment of primary importance in considering instructional staff
requirements in the elementary. school, the relative importance of these factors
is reversed at the high school level. When the instructional staff is large enough
to permit the employment of teachers competent to cover the diverse fields in
the curriculum, adequate instructional time allotments are usually automatically
made possible.

The diversity of comparatively specialized fields contained in the high school
curriculum makes the employment of teachers with intensive preparation in the
various fields imperative. The diverse requirements tend to limit the possibility

of obtaining teachers adequately prepared in more than one field of related'
subjects. Educators usually recognize 10 subject matter fields, for each of which

a separate teacher is desirable. They are:
English and a foreign language.
Social studies.
Mathematics and science.

6. Home economics.

7. Art.
8. Industrial arts.

9. Agriculture.
10. Music.
Commercial subjects.
There are a few practical combinations which permit a reduction in the number
of necessary teaching positions to seven. Health and physical education are some-

Health and physical education.

times handled by staff members who have combined experience and training
in the field with training in some other subj ect. Music and art can often be
handled by the same teacher or may be handled by other staff members.
In isolated cases where it may be possible to procure teachers trained in all
of the subject matter fields by the employment of a staff of less than seven.
members, the teaching load borne by each instructor becomes excessive and the
instructional time for each subject is reduced. Where staffs with less than seven
members are not required to teach all of the subject matter fields usually deemed
necessary, the instructional time allotment may be satisfactory, but the curriculum

is reduced to the detriment of the pupil.
SCHOOL PiuNcIiws

In addition to the instructional staff the professional staff of each individual

school should include a principal whose duties are administrative and supervisory.

While the principal serves as a representative of the administrative unit in the
performance of duties similar to those assigned the administrative umt, his
responsibility is centered in the individual school. He is not, therefore, considered a member of the staff of the central administrative unit. Without the
principal the individual school would have no administrative head, nor would
its staff have essential day-to-day supervision and guidance.
ScHooL PLANTS

To be adequate, the physical plant must have a satisfactory site and building.
An adequate school site must be (a) readily accessible to the pupils that the
school will serve, (b) of sufficient size and shape, having satisfactory contours
and proper surfacing, and (c) satisfactorily equipped to meet the needs . of the
grade levels to be served and also the needs of the type of educational program
that will be provided. The school building must be properly oriented to permit
effective use of the site, structurally sound from the standpoint of the pupils'
health and safety, and so arranged and equipped as to provide adequate housing
for the type of educational program which the school will present. The detailed
standards for school plants are considered in connection with the, discussion
of existing building facilities in the area (page 176).
Sfaff of a Sathfacfory Adminstrafive Unif

The adequacy of an administrativb unit is largely determined by its staff.
If there are sufficient funds to permit the employment of a satisfactory staff,
the modest requirement for other features can usually be met. The number of
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staff members required depends upon the breakdown of functions and duties
which seem desirable. Accordingly, various organizations of the administrative
unit are here examined and discussed in terms of personnel requirements.
The functions of the administrative unit may be classified under the following

general headings:

The formulation and direction of educational policy.
Develoijment and administration of the educational program,
including the planning of facilities and the selection of personnel essential to the operation of the program.
Supervision of instruction.
Business management.

Staff requirements are determined on the basis of the number of staff members
necessary to perform the foregoing functions, with reasonable adequacy. These
requirements are discussed under the following two headings.'4
MINIMUM RRQUIREMENTS
*

Every administrative unit must have a superintendent in whom all planning,
administrative and supervisory responsibility centers. Where the administrative
area includes a limited number of attendance units of small or average size, the
superintendent can, with the assistance of the staff of the individual schools,
usually perform most of the supervisory functions of the administrative unit.
The field of health service and health education appears to be the most common
exception, since this field requires specialized preparation which the superinten-

dent usually does not have. Thus, the administrative unit with the minimum
of personnel would have a superintendent of schools and a person qtiahfied for
health supervision; and, also, in order that their time be conserved for professional functions, clerical help for each. This administrative setup would, of
course, necessitate the combining of certain other functions, some of which are
discussed below.

There is growing recognition of the necessity for maintaining a district-wide
school library service which permits more careful planning and supervision
of the library and the economical utilization of library, resources by all schools
in the district. In a complete administrative unit serving a large district there
should be a professional librarian in general charge, of the libraries operated
in the individual schools. Each of the school libraries should, in turn, be ,in
charge of a school librarian. The latter might be a teacher with library training
who has been given released time for this purpose. In the minimum administrative unit a separate library department is not contemplated, however. The
duties of librarian would be performed by a teacher fitted for the task.
Maintenance and operation of buildings and grounds would, in a complete
administrative unit, be under the supervision of a superintendent of properties.
But, in the administrative unit where personnel is reduced to a minimum, most
of these functions would be performed by the superintendent or delegated to
some other staff member.
The supervision of specialized fields of instruction would also have to be delegated to persomiel in the attendance units under this arrangement. The superintendent would be responsible for supervisory leadership, but would draw
on the knowledge and experience of teacher specialists in the school system.
REQUIREMENTS FOR OPTIMUM ADMINISTRATION

As will have ,been noted, in establishing an administrative unit with minimum
personnel requirements, it is necessary to make the maximum combination of
functions. Where it is possible to employ additional administrative personnel,
fewer functions are handled by each member of the staff and fuller specialization

is possible. At any enrollment level there tends to be a definita pattern of
organization. of the ad!ninistrative staff which can be most effectively utilized.
This pattern is based on the number and type of persons needed to perform
the different administrative and supervisory functions. Thus, when enrollment
justifies the employment of a full-time librarian or superintendent of properties,

1 In this discussion of staff requirements for the school administrative unit, the need for the
kind of service rendered by administrators and supervisors has been accepted without question.
Authorities and reports of studies, and surveys which justify such acceptance are legion. In
every business and industrial organization, and in every other organization requiring the employment and cooperative endeavor of personnel in the interest of effective service, an adequate
administrative and supervisory staff is recognized as essential. Only in the field of public educationand without weight of authority or of research findingshas the need for such a staff

been challenged.
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it also necessitates the employment of other supervisory and administrative
assistants for the superintendent. From a functional standpoint there are certain
advantages with each enlargement of the administrative unit, until the point

is reached where the administrative organization has reached optimum size from
the standpoint of functional integration.
While no attempt is made here to set forth the various possible organizations
of the administrative unit above the minimum organization, a discussion of the
requirements of an administrative unit which is fully lntegrated from a functional

standpoint will tend to set the limit beyond which personnel increases in the
administrate organization will not increase functional effectiveness.
A complete integration of function in the administrative unit organized to
meet optimum requirements would necessitate the departmentalizing of the
following functions: (1) Business administration, which might very well include

the supervision of properties, (2) Library service, (3) Health service, (4) Child
guidance clinical service, (5) Attendance officer service, (6) Research and survey
service; and (7) Supervision of instructionorganized (a) on the basis of subjee
matter fields (art, home economics, music, etc.), or (b) on the basis of grade
combinations or school levels (primary grades, elementary schools and high
schools), or (c) perhaps preferably, on some combination of these bases. Dawson
has estimated that 27 employees would be required in this organization, including
clerical service for the professional personnel.15
IV.

CRITERIA FOR DISTRICT ORGANIZATION

It is the purpose of this section to determine criteria for district organization
which will permit provision at a reasonable cost for meeting the requirements
outlined in the preceding section. In planning school districts none of these
standards can be considered entirely inelastic. They represent desirable ends
to be attained wherever conditions of land use will permit. n achieving one
standard it may be necessary to violate completely some comparatively less
important standard. For example, in sparsely settled areas it may not bd possille
to establish districts conforming to standards both for economical operation and
accessibility of service. Under these conditions it is necessary to choose the
feature to be sacrificed. Obviously, the educational service standards which
determine the pupils' educational opportunity should be the last items to be cut
High costs and inconveniences in reaching the school are of secondary importance

when the alternative is the reduction of the quality of the educational program.
Standards for Attendance Area Organization

The possibility of providing attendance units which conform with standards
outlined in the preceding chapter will depend upon the feasibility of establishing
adequate pupil-teacher and pupil-plant ratios, and upon the distance that pupils

can be transported, within reasonable time limits, under conditions prevailing
in the area. The number of pupils necessary to establish satisfactory ratios
will therefore serve as standards for attendance area size, except where that size
is prohibitive from the standpoint of transportation time.
PuPIL-TEACHER RATIOS

Both experience and expert opinion 1'are in substantial agreement on the
maximum number of pupils that can be served by one teacher without any
sigmficant impairment in the opportunity of the individual pupil. The maintenance of these ratios will keep per-pupil instructional costs at a minimum, for
any reduction in the number of pupils per teacher will mean an increase in the
amount of the teacher's salary which must be charged off to each pupil without
ny material benefit to the pupil. The accepted pupil-teacher ratios are as follows:
Elementary and primary schoolsabout 30-35 pupils per
teacher.

Junior high schools-30-35 pupils per teacher.
Senior high schools-25-30 pupils per teacher.
Six-year high schoolsabout 30 pupils per teacher.
By applying thee ratios to staff requirements at the various educational levels,
the enrollments necessary to maintain these ratios in a properly organized school
Howard A. Dawson, Satisfactory Local School Units, George Peabody College for Teachers,
Division of Surveys and Field Studies, Nashville. Tennessee, 1934, p. 44 if.
6 Howard A. Dawson, op. cit., p. 21; 13. S. Office of Education, op. cit., p. 25; Washington
State Planning Council, op. cit., p. 29.
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are obtained and the minimum size of such a school thus determined. These
enrollments are:
Type of school
6-year elementary -3-year junior high school
3-year smor high school
6-year high school

Number of teachers

Number of pupils

6- 7______i80 - 245
7 - 10

7-10

_,7 - 10

210 - 350

.-

-_--_ 175- 300
210- 300

PupiL-PLANT RATIOS

Educational authorities (both reearchers and administrators) have exhibited
much less concern over pupil-plant ratios than they have over pupil-teacher
ratios with the result that accepted standards are much less clearly defined

There is complete agreement on the obvious fact that any unused plant capacity
results in an increase in the per-pupil cost of providing operating and maintaining the plant but difficulty arises in the measurement of plant capacity The
,most easily discernible measure is the number of pupils that the plant will seat
Any unused seating capacity will result in increased per pupil cost Since sone
leeway is always necessary to accommodate varying enrollments, a plant may
be regarded as fully utilized before seating capacity is 100 percent utilized
Probably any utilization exceedmg 85 percent is satisfactory

Seating capacity is not however an adequate measure of plant capacity
egular classrooms are only one part (probably the least costly part) of the
modern school plant If a school plant is adequate for the educational program
oiithned in preceding sections it must provide such rather costly general and
special service rooms as gymnasiums shops laboratories clinics and lunchrooms

When these faclities are not fully utilized per-pupil costs of plant operation

and maintenaner very rapidly become excessive Even with full utilization of
seating capacity these facilities are often not fully utilized Thus not only must

sting capacity be utilized but there must be sufficient seating capacity to
accommodate the number of pupils necessary to utilize fully the special facilities

While standards for this phase of plant utilization are inadequate conditions
of current practice do permit some general conclusions In plants which are
desigaed to accommodate the minimum numbei of pupils necessary to permit
the employment of an adequate instructional staff for a sufficiently broad curneulum, it has usually proved feasible also to provide the minimum essential
speciat facilities of the type, mentioned When enrollment permits the mamte1x'ance of optimum instructional standards special features in the plant are
usually much improved-_sometimes at a reduction in cost While these conclusions are not adequately supported by scientific data they do mdicate that the
enrollment levels necessary to the maintenance of a satisfactory pupil-teacher
ratio are also important from the standpoint of plant operation and maintenance
As more attention is given this problem by researchers it may be found that
the znimmmn enrollment necessary for an adequate pupil teacher ratio in a fully
staffed school may be insufficient to permit the most desirable pupil-plant ratio
Observation tends to indicate that an enrollment in excess of the minimum
required to maintain a satisfactory pupil-teacher ratio in a properly organized
school may be necessary if the pupil-plant ratio is to be entirely satisfactory.
AN8iORThTIoN LIMITATIONS

Distance that pupils can be transported to school is limited by the necessity
of keeping within a reasonable limit the time required for the school bus to
travel from the pupil's home to the school It is generally agreed that this time
should not greatly exceed one hour The Washington State Planning Council V

has modified this standard in terms of grade level recommending a limit of
forty-five minutes for elementary school pupils and one and one fourth hours

for high school students

The distance that pupils can be transported within these time limitations

varies with road conditions and the number of stops en route If roads are good
and population is sparse greater distances can be covered within the period of
time required for telatively short distances where population is heavy or roads

are bad Thus mazimum distances which pupils can be transported must be
\detetmined for each individual case.
Washington State Planning Council, op. cit., p. 30. (Footnote 5).
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Criteria for Administrative Area Organization

The most important factors for consideration in providing adequate administrative areas are the ability to intablish satisfactory internal organization, the
satisfactory teacher-supervisor ratio, and the establishment
maintenance of
of administrative areas that assure a community of interest and needs on the
part of the people residing in the area. The latter requirement must be con-

sidered mdividually for each administrative area. Generally applicable standards
for the other factors can be readily determined, however, and can form a basis
for proceeding with plans for administrative area organization. Then, any. adjustment necessary on account of the need for maintaining a community of irtterest
and needs can be made as the individual case requires.
INTERNAL ORGANIzATION

The territory required to permit the maintenance of a satisfactory internal
organization is one of the determinants of the absolute minimum size of the
administrative area. For reasons already indicated, satisfactory internal organszation permits the provision of a complete educational- program from kindergarten through the twelfth grade in each administrative area. In each area there
must, therefore, be at least one senior high school and one junior high school
or one 6-year junior-senior high school, together with enough elementary schools
to accommodate all pupils in the administrative area. These schools must meet

at least the minimum standards already stated for attendance units, and their
attendance areas must permit the maintenance of these standards.
To procure estimates of the minimum number of pupils which the administrative area must include if internal organization is to be satisfactory, estimates
of the minimum number of pupils required under the acceptable forms of school
organization are computed in table 1. As is clearly shown in this table, the
6-6 plan or the 8-4 plan is preferable for an administrative area with minimum
attendance, if acceptable educational standards are to be maintained with reasonable cost limits. Not until the enrollment in the administrative area reaches
a total of approximately 1,000 is it wise to organize on the 6-3-3 plan.
In each case in table 1, the minimum high school requirements are made the

basis of other computations. The number of elementary pupils that would
normally reside in an area containing the minimum number of high school
students is then made the basis for computing elementary school requirements.18
The number of teachers that would be required if a satisfactory pupil-teacher
ratio were maintained is also shown.

Table 1 - Minimum number of schools, enrollment and number of teachers required to serve the smallest
administrative area permitting adequate internal organization.

Alternative forms of
school organization

Number
1
1

e-3-3 plan
with
kindergarten.

2 or 3
? or 3

1 or 2
1 or 2

210-350
Junior high .......
Elementary........... 515-870

Kindergarten

Junior-senior high

Elementary...

.

.

Kindergarten...

All schools..
1

8-4 plan
with
kindergarten.

175-300

Senior high

All schools
1

6-6 plan
with
kindergarten.

Number
of pupils

Type

1 or 2
1 or 2

All schools..

Regular high
Elementary
Kindergarten

.

.

.

Number
of teachers

7-10

7-10
15-25

80-150

3-5

980-1670

32-50

210-300
280-400
40-60

2-3

530-760

17-25

175-300
315-400
40-60

7-10
9-12
2-3

530-760

18-25

7-10
8-12

TEAcHER-SUPERVISOR RATIO

Studies of supervis'ory loads in school systems are in general agreement on the
administrative and supervIsory load which can be carried by the individual school
18 The ratio of high school enrollment (both junior and senior) to elementary enrollment is
approximately 4:5 in rural areas of the State of Washington, where the age composition is
similar to that which might be expected in the Basin.
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administrator or supervisor. These finding are expressed in terms of a teachersipervisor ratio. Accepted teacher-supervisor ratios range from 40 to 50 teachers
per supervisor.
By applying this ratio to the staff requirements for satisfactory administrative
units as outlined in a preceding section, the number of teaching units necessary
to permit various forms of administrative organization at a reasonable per-pupil

cost can be obtained. These computations are ShQwn in table 2.

Table 2 - Number of teachers and pupils required to permit maintenance of adequate teacher-supervisor
and pupil-teacher ratios in administrative units with maximum combination of functions and in units with
full integration of functions.

Type of administrative
organization

Number of
teachers

L (High

Elementary

Total

Maximum Combination of funct4ons

Full integration of functions

40-50
400-400

500-650
5 ,000-d,500

800-1,000
8,000-10,000

1,300-1,650
13,000-16,5(0

ADMINRATIVSJ Cosrs

It will have been noted that the smallest area permitting satisfactory internal
organization would have about 510 pupils (table 1), whereas the smallest administrative area which would permit the provision of an administrative staff meeting

minimum requirements at a minimum cost would have at least 1,650 pupils
(table 2). An appraisal of findings regarding per-pupil cost of administration
and supervision best serves to integrate these requirements in the form of minimum standardsof administrative organinition.
In a ten-State study involving 830 units employing a superintendent of schools,
it was found that ". . . units employing 200 teacheis or more provide adequate
getleral control by using a comparatively small part of their current expense
for this purpose. TJnits employing 40-50 teachers use a comparatively large
percentage of their current expense for control if they provide adequate control.
The cost of adequate control seems to become prohibitive in the typical urnt
employing less than 30 teachers and is practically prohibitive in units employmg
less than 40." 19

On the basis of these findings it would appear that the absolute minimum

size would be an administrative area large enough to employ at least 40 teachers
as determined on the basis of pupil-teacher ratios already discussed. Expressed
in terms of number of pupils the smallest acceptable administrative area should
then have approximately 500 igh school pupils and 800 elementary school pupils,
or about 1,300 pupils in all. An administrative area of this size will permit an
internal organization assuring minimum costs at the attendance units (table 1).
If there is no other alternative or if the reasons for planning a smaller adminis-.
trative area outweigh the additional costs involved, administrativd areas with
as few as 500 pupils could be planned without jeopardizing too seriously the
internal organization of the area.
COMMUNITY OF INTERESTS

Various guides have been used to provide first approximations 'of areas within
which it can be expected that a community of interest on the part of residents
will prevail. High school attendance areas, trade areas and county boundaries
have all been used for this purpose with varying degrees of success.
1. Or'anization Around Hith School Attendance Areas.In many States the
historical development of existing high school attendance areas has made these
units a practical starting pomt in delineating school administrative areas. The
common school district developed around the elementary schools. High schools
then developed only where sufficient funds could be obtained and where enrollments proved satisfactory. As a result, most high schools were located in town
centers and, as transportation improved, came to serve pupils in surrounding
rural areas without regard to the school district in which they resided. There
has thus been a tendency for high school attendance areas to develop around
areas in which there is a broader communrty of interest than prevails in most
1

Alonzo 0. Erisco, Size of the Løcal Unit for Admisistratio,s and Supervision of Public

Schools, Bureau of Publications, Teachers College, Columbia University, New York City, 1935,
p. 106 if.
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elementaiy school districts. Through organizing school administrative areas that
coincide with high school attendance areas, it is, possible, therefore, to enlarge
the school district and at the same time to assure integration of the educational
system from first grade through high school under a common administrative unit.
This method of delineating school administrative areas has been studied extensively in Michigan.2° It was found quite successful except where the high
school attendance areas were themselves inadequate. Where a high school is now

operating with inadequate enrollment or where the organization of existing
attendance areas results in inconvenience to the pupils or in a duplication of
services, adjustments in the high school attendance area pattern are necessary.
This method also permits combining a number of so-called high school communities into larger administrative areas and tax districts with some assurance
that resulting districts will not make it impossible to provide services at the
greatest advantage to the pupils involved.
Organization Around Trade Areas.Another method, which has been used
extensively in various rural planning activities and which was utilized in Whatcom

County, Washington21 to delineate areas which might well become school administrative areas, involves the use of trade areas. By delineating trade areas
around the towns or cities in which the major goods and services required by the
people in the area are provided, it is possible to establish administrative areas
in a situation where high school attendance areas provide an unsatisfactory
starting point because they are distorted by the existence of a few inadequate
high schools. Since it has usually been necessary to evaluate high school attendance areas in terms of some sort of a trade area concept, there may be very
little difference in practice between these two methods. It should be noted;
however, that in situations where considerable change in the cultural pattern
can be expected, as is the case in the Basin, it is impossible to develop adequate
school administrative areas around existing high school centers. It is considerably

more feasible to anticipate a new trade area pattern and to use that pattern
as a basis for reorganization.

The fact that people within the trade area work together in providing their
economic requirements and have in general a common interest in each other's
welfare, tends to assure a workable unit for the operation of schools. The develop-

ment of a trade area is also usually indicative of the existence of a road pattern
by which various parts of the area are closely connected. The fact that people
from the outlying margins of a trade area find it convenient to reach the town
enter is some indication of the feasibility of transporting pupils to a central
high school within reasonable time limits. There is also, except in backward
communities, considerable correlation between the population required to support

a trading center providing adequate goods and services arid the population

necessary to permit the economic operation of a school system.
If the administrative area is to be used as a school tax district, organization
around the trade area gives considerable assurance that property will be taxed
for the support of schools for all of the people whose activities create that valu-

ation. This is important both because property tax rates are likely to be more
nearly equalized and because any variation between the districts in ability to
support schools will more nearly represent real differences, instead of variations
artifically created by the chance formation of tax districts. Thus, it can be
ex,pected that State equalization programs will be more effective and less costly
because the districts will provide a better basis for determining the need for
equalization.
County-wide Administrative Organization.The county has served as a
third criterion for the formation of administrative units. One of the outstanding
examples of county unit school administration is to be found in North Carolina,
where a study has been made22 which provides some basis for evaluating this
form of organization. The chief advantages seem to rest on the fact that the
county provides an already established unit which in all instances permits a
larger area of administration than is found in the small elementary school
district. In addition, it is often easier to bring about a change in this sort of
organization than it is to create a new district not previously used for any other
purpose. Aside from the advantages mentioned, there seem to be no advantages
2
J F. Thaden, and Eben Mumford, High School Communities in Michigan, Michigan State
College, Agricultural Experiment Station, Special Bulletin 289, January 1938, East Lansing,
Michigan.
2 Study of School Facilities, Services and Costs in Whatcom County, Washington, Bureau of
Agricultural Economics, Thomas S. Bunsa. (In process).
22 Study of Local School Units in North Carolina, 1937, State Department of Public Instruation, North Carolina, and U. S. Office of Education, Washington, D. C.
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which might not be better afitaine4 through some other form of organizatiorL
vary greatly in the adequacy of their organization. The density of
population within county boundaries is even more variable. The adoption of the
county unit would in many cases involve the inclusion of people of widely
Countie

varying interests.
Moreover, from the standpoint of service convenience, situationa often prevail
where the most convenient service centers for school purposes for people residing

near county boundaries lie in another county. Furthermore, because of the
variation in population among the counties, it can ise expected that some county
units will far exceed the size nocessary for adequate school administration, thus
resulting only in a sacrifice of direct local control. In other counties, it might
prove impossible to organize an efficient administrative unit bpcause the population involved is insufficient. In many sparsely settled areas it might even be
doubted that the sphere of interest at the local level stops at the county boundaries. Certainly, in all cases there is grave reason to doubt that area.s of local
interest are coterminous with counties.
Property taxation for school purposes in the county unit can usually be exliected to prove satisfactory simply because the area involved is large enough
to eliminate inequities resulting from a small tax district. Where the county
serves as a unit for other forms of taxation, there may be some additional
advantage in raising funds for school purposes through the same unit.
V. PRESENT SCHOOL SYSTEM

In a very real sense school facilities and services in the Basin are as much
in need of reclamation as is the land on which the pupils reside. In some portions
of the area the services which once existed have languished and have been ,dcontinued just as have the farms from -which the children came. In other portions.
of the area services have been continued with only slight improvement since
tley were originally established, although both educational methods and demands

for services have been greatly altered with the passage of time. In only rare
instances ha.s there been adjustment to meet the standards of modern education
and to fulfil the service requirements of the existing population.
With the eiception of one district, school services throughout the area are
organized on the 8-4 basis. Most of the schools at both the high and elementary
levels are small; instructional staffs are limited; buildings and equipment aie
inadequate; and there is no direct supervision of teaching methods and of the
educational program. Moreover,, such facilities and services as are provided are

only partly utilized, pupil-teacher and pupil-plant ratios being inadequate in
most instances. As a result, the per-pupil cost of school operation throughout the
area is higher than would be necessary in a well-planned system.

From an administrative standpoint the organization of the area is equally
inadequate. In almost every instance integrated administration of all levels, of
school service is lacking. Pupils residing in non-high school districts attend high
school in districts operated by other administrative units, and in some instances
even elementary pupils attend school outside the administrative areas, in which

they reside. In all but a few instances the population of the administrative
areas is so small as to preclude completely the provision of any sort of competent profesioiial administration. The lack of properly centralized administrative responsibility is in many instances directly reflected in the educational

program.

HiØorkaI Background

The historical development of resent school services, facilities and administrative organization holds the key to the inadequacies of the present system
and provides a strong argument for adjusting that system to modern require-

ments. Even if future demands on schools in the Basin were not to be increased,
the sytein's inadequacy would be great. However, an increasing population is
certain Thus the fact that much of the area will some day be irrigated provides
an added consideration in. reorganizing the area's school district system but does
not particularly enhance the seriousness of its present deficiencies. In other

words the fact that irrigation may not be eminent in some parts of the area
does not detract from the need for school district reorganization throughout
the entire area.

Although the organization of school services in the area has undergone many

changes since it was first developed, it has retained to a marked degree the
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characteristics which it had 20 years ago. While the number of schools operated
in the area and the number of districts operating sciools have decreased considerably during this period, much of this decrease has resulted from declining
enrollment rather than from attempts to improve the district organization. Such
improvements in service standards as have taken place have resulted either as
a by-product of changes occasioned by the declining enrollment or as a result
of the growth of a few comparatively outstanding school centers to which surrounding districts have been attached to gain the advaitage of better school
services.

When the original network of elementary school districts was established, the
foundation for many of the deficiencies that plague the system today was iraavoidably laid. A major critericfn for elementary school service at the time
schools were developing in the area was the availability of that service. The
curriculum and the facilities the schools required were both fairly simple. The
importance of attendance unit size was thus minimized. On the other hand,
poor roads and inadequate transportation limited the distance which pupils
could travel to reach the school and thus limited the service area of the school.
Accordingly, the most distant boundaries of the original attendance areas were
within walking distance of the school, or, in some cases, the distance that could
be traveled on horseback. The result was a great number of extremely small
elementary schools scattered throughout the Basin area. In 1920 there were
211 elementary schools operated in the four Basin counties,23 or an average
of more than one elementary school in each township.
Because high schools were not considered originally as an essential part of the
common school system and because the need for professional supervision of the
educational program was not widely recognized, the administrative organization
centered around the attendance area pattern of the elementary schools. The
failure to appreciate the problem of equitable distribution of the burdens and
benefits of the property tax for school purposes, combined with the localization
of responsibility for school support, resulted in school tax districts which tended
to conform with the elementary school attendance area. In this simple concept
the school district was really an attendance area to which the powers of taxation
and such meager school administration as was practiced were delegated.
Th only variation in this pattern came as a result of the attempt by some
districts to enlarge their tax base. Unpopulated areas wholly outside thte possible
service area of the school were incorporated in the district to eularge the tax
base. Railway rights-of-way were favored subjects for this extension, but any
additional territory which would add to the district's taxable wealth without
increasing its service load was welcomed.
As the districts were not formed for the express purpose of provithng high
schools, such schools were provided only by those districts which became able
to finance them. Because of the resources required, districts containing town
centers were usually the only ones that attempted to operate high schools. As
a result, only 38 high schools were being operated in 1920the largest number
for any year for which records are obtiinable in the history of the area.
The failure of dry-farming and the consolidation of farm holdings resulted
in a declining population in many parts of the area. Although certain favored
localities were witnessing population growth during the same period, the decline
occasioned by the afore-mentioned factors outweighed these developments with
a resultant loss of population in the area as a whole. This loss in population,
coupled with a regressive birth rate, caused a decrease in the number of children
of school age, ss indicated by school enrollment trends for the area. Between
1920 and 1941 school enrollment declined 15 percent. Only the "boom town"
development around Grand Coulee Dam kept this decrease from being much
larger. Actually, school enrollments, except for the area immediately surrounding

the dam, declined 37 percent during this period (figure 1).
Total enrollment figures do not, however, accurately depict either the population trend in the area or the problems with which the schools were confronted.
Even though total enrollments declined between 1930 and 1936, high school
enrollments actually increased more than 100 percent. This increase was caused
by a shift in the percentage of pupils in the high school age group. While high
school attendance was a luxury to be indulged in by only a small percentage
of pupils of high school age in earlier years, almost all, pupils of this age group
were enrolled in high school by 1935. In 1920 the ratio of high school enrollment to elementary school enrollment was 1:8; in 1935 this ratio was 1:2, or
Adams, Grant, Franklin and the northwestern corner of Walia Walla County. Unless other.
wise indicated, future references to the area include these counties.
69575-47-12
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roughly the census ratio 24 of children of high school age to children of grade
school age in the area. Elementary school enrollment during the same period
declined 54 percent.
TRENDS IN SOHOOL ENROLLMENT IN GRANT,
ADAMS AND FRANKLIN COUNTIES,SCHOOL
YEARS ENDING 1920 TO 1941
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Figure 1

Effects of these enrollment trends on the pattern of school service in the area
are obvious A constantly declimng elementary school enrollment forced the
discontinuance of many elementary schools and eventually the disbandment
of the districts which operated them The constant readjustment of the ele
mentary school system to meet changing enrollments may have created the
illusion of progress in the minds of residents of the area Actually however
these changes have only been attempts to maintain those standards upon which
the school system was originally based and have not represented to any large
degree readjustments in the light of changing educational standards Since high
school enrollment was limited at the outset the growing enrollment has tended
in many instances to present a constantly improving situation. In one sense
this may have been unfortunate because it has made it unnecessary for the
people to survey their high school service carefully
There were only 53 schools in operations in 1941 as compared with the 249
in 1920 (figure 2) In 1920 211 of the operative schools were elementary and
38 were high schools in 1941 36 were elementary and 17 were high schools
Since 1920 there has been a decline of 83 percent in the number of elementary
schools as compared with a decline of 55 percent in the case of high schools
Since schools were classed as high schools in 1920 if they had any pupils in
grades 9 to 12 several of the so-called high schools in early years were only
elementary schools providmg some extra training for a few older pupils In the
light of this fact the number of bona fide high schools remained relatively
constant during the 20-year period
24 This ratio applies to 8-4 form of organization.
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NUMBER OF ELEMENTARY SCHOOLS HIGH SCHOOLS
AND SCHOOL DISTRICTS IN ADAMS, GRANT AND

FRANKLIN COUNTIES, 920 TO 1941
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Figure 2

It will be noted that the percentage decline in the number of operative schools
has been much greater than enrollment declines during the past two decades.
This however does not indicate a tendency voluntarily to increase the size of
schools. As already noted, the enrollment decreases were not general over the
whole area but applied instead to those sections which have been largely depopu-

lated with the failure of dry-farming. Enrollment at schools in these sections
was so limited at the outset that a 50 percent decrease made the maintenance

of the schools difficult Consequently many districts in these sections were forced
to consolidate to procure enough enrollment to operate one school where several
had operated before Consolidations motivated in this manner have been largely
responsible for the decrease in the number of operating schools. Some localities,
on the other hand have been growing either because of irrigation developments

or factors not connected with the farming economy of the area. If the vast
sparsely settled arcas are noted (map 1) and compared with the map of the
school district organization (map 2) it will be seen that there are concentrations
of school children in a few districts but that the majority of distActs are sparsely

populated. In many of the latter districts there are fewer children now that

there were originally in a number of the different individual districts that lave
been combined to form the existing districts.
Preienf Aftendanco Unifi

As indicated except for one district all school services at the area are at
present organized on the 8 4 plan and are thus subject to the criticisms already
outlined in a preceding chapter In general the elementary schools are less

satisfactory in the light of modern educational standards than are the high
schools This can be attributed to differences in the original pattern of school
services at these levels and in the enrollment trends at the two levels To
facilitate the discussion each level is here considered separately

ELaMENTABY SCHOOLS

One-third of the 4 operative elementary schools have ungraded iurtieula
of the types used when the schools were first established. Of these, over twothirds are in Grant County (table 3). Only five of the 29 schools which have
graded curricula have one teacher for each grade, thus permitting satisfactory
instructional time allotments. None of the 24 remaining schools has more than
five teaèliers, and over one-half of them have either two or three teachers.
Enrollments are much smaller than would be expected from the size of teachm

staffs. Nineteen of the 43 schools have fewer than 30 pupils enrolled, and in
over one-half of these there are fewer than 10 pupils enrolled. Only five of the
4 schools have more than 150 pupils (table 4).
Table 3 - Elementary schools in the area classified on the basis of the number of teachers employed
during the school year ending in June, 194L'

Number of teachers
12.
2
3

4..............
5..

Number of schools by counties
Walla Walla Grant
Franklin

Adams
2
2
0
2

2

11
3

5.

8
6
7
2

1

1
1

1

is

15
2

1

0

4

Total

1

8

2

AU schools

43

25

1 Annual reports of county superintendents of counties involved, 1941.
2 Ungraded schoojs.
Ritzville elementary school. Since this school is part of a 6-3-3 organization, 6 teachers provide one for each grade.
Table 4Elementary schools in the area classified by number of pupils enrolled on May 1, 7941.'

Number of
pupils enrolled

Less than 30

Less than 10 .....

30
59......
60 89.

90-119.....

120-149.

150 and over'..
Total

Grant

Number of schools by counties
Franklin 2
Adams

Total

13

3

3

19

7
3
3

2

2

11
4
4

1

1

4

9

3
2
2
1

2

25

S

3

6
2
2
5

10

43

'School population survey conducted by Bureau of Agricultural Economics in May 1941.
2 Schools in Columbia Union High School District included with Franklin County schools.
Attendance at schools of 150 nd over waé as follows: 206, 250, 302, 329 and 393.

School plants not only fail, in most instances, to meet the needs of a 'm item
educational program, but are, in many instances, unsatisfactory from the standpoint of conditions necessary to the health nd safety of pupils. In most instances, school sites are satisfactory in arrangement and adequate in size; but
playgrounds .are, in the majority of cases, of insufficient size, or their surfaces
are ungraded or poorly drained.25 Moreover, only a limited number have adequate playground equipment; many have no equipment of any sort.

Eleven of the buildings now in use are unsuitabld for continued occupny

purely on the basis of considerations for the health and safety of pupils. Thirteen

are in need of major repajrs if they are to continue in service, and ven then
the . continued use of some of them is open to question. The remainder are
.25 Drainage is a negligible problem now, bOt with the advent of irrigatipn it will became

serious.
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structurally sound and could be continued in use without major repairs of any
sort (table 5). This does not mean, however, that these buildings can adequately
house a modern educational program in all instances. Of the buildings which
are structurally sound, very few ,provide satisfactory general service rooms such
as auditorium, gymnasium, library and cafeteria. Some do not provide general
service rooms of atiy kind (table 6). There were no special classrooms (such as
are needed for elementary courses in general science, manual arts or home
economics) in any of the buildings surveyed, except where the buildings also
housed high schools.

Table 5 - General structure of elementary school plants1 in the portions of Grant, Adams, Franklin and
Walla Walla Counties in or$mmediately adjoining the Columbia Basin irrigation district classified by the
serviceability ratings they received in building survey, May 1941 .

Serviceability rating
A
B

Grant
county

Adams
county

2

3
7
9

C
D.

All schools surveyed

Franklin 4
county

2
7

4

4
1

21

Total

5
2

lii

11

37

12

Where elementary schools were housed with high schools, the plants are scored with high
Building survey conducted by the Bureau of Agricultural Economics in May and June, 1941.
$ Serviceability ratings apply to the general structure and service systems of the buildings.
They indicate only the structural condition of the building, taking into account those factors
which affect the health and safety of the pupils and not their adequacy for meeting the peed'
of the educational program. Serviceability rating "A" indicates that the building is an proper
condition for use without repairs or alterations; "B," that the building is usable with only
minor repairs or alterations; "C," that the building is of 9ucstionable usability, but could be
iksade usable with extensive repairs; and "D," that the building is beyond the stage of usability
and not worth the repairs or alterations necessary to make it usable.
4 Includes elementary buildings in Columbia Union High School District, Walla Walla County.
1

school plants.

Table 6 Elementary school plants1 included in survey which are structurally sound, classified by the
type and adequacy of their general service rooms, May, 19412.

Facilities and
adequacy ratings
Auditoriums
A. Assembly rooms
Good
Fair
Poor

B.Stages

Good

Fair
Poor

II.

Grant
county
4
4
2
1
1

Number of sohools having facilities
Franklin 5
Adams
county
county
7
6

............................

Fair

Poor...
IV.

Cafeterias
Good

Fair
Poor

8
1

1

2

4

7

11

1
1

1

2

.

2

1
1

7

6

2

Fair
Poor

Good

11
11

7

Gymnasiums
Good

III. Libraries

Total

2
1
1

2
2

4

4

4

4

6
4

10

2

2

5

4

1

5

3
6
4

2

Where elementary schools were housed with high schools, the plants are scored with bib
Building survey conducted by Bureau of Agricultural Economics in May and June 1941.

school plants.

2 Includes elementary buildings in Columbia Union High School District, Walla Walla County.

Even though teaching staffs have been limited in sise, it has, nevertheless,
been impossible for most of the schools to maintain satisfactory pupil-teacher
ratios. In approximately one-half of the elementary schools (19 out of 40) there
are fewer than 15 pupils per teacher, or less than half the number which practice
and expert opinion indicate can be competently taught by one teacher. In only
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five schools is the pupil-teacher ratio such as to permit adequate utilization of
teachmg capacity (table 7). ,The same situation prevails in the case of utilization
of elementary school plants. While it is recognized that declining enrollments
have been the cause of much of this unused capacity, it must also be noted that
many of the school buildings for which operation and maintenance costs are
being paid are no longer serviceable. More nearly adequate pupil-plant ratios
could be established if these plants were abandoned and those satisfactory for.
continued use more fully utilized. In 24 cases, more than one-half of the potential seating capacity is not being utilized. In no -ease is there less than 20 percent
of the available seating capacity vacant (table 8).
Table 7Elementary schools in the area classified by the number of enrolled pupils per teacher, school
year 7940-47'.

Number of pupils
per teacher

Grant
county

Under 5

Adams
county

Franklin 2
county

The area

2
1

2
2

2

2

9
9
7
7
2
3

1

5-9
10-14

1

5

6

15-19
20-24
25-29
80-34
35-39
40-45

3
2
2
2

Total

3

22

I From annual reports of county superintendents, 1941.
2

Includes elementary schools comprising Columbia Union High School District in Walls Walla

County.

8

Table

School buildings in the area1 classified by percentage of seating cocity not utilized during

Percentage
Seats vacant

21 30

school year ending in June 79472

Number of buildings by type

Elementary
school only

31
40............
4160
50...........
.....

3
2

71 80.

3
6
5

81
90.....
91-100.
All schools in use.

High sohool and
elementary
3

1
1

22

2
2

High
school only

IS

All types
4
6
3

3

I

3
7

11

37

6
5

I Survey did not include Haven School, or schools in Grand Coulee District, Grant County;
Harder-McCall, Berg, Ralston and Lantz schools in Adams County; and Page School in Franklin
County. None of these schools is either in or accessible to area to be irrigated.
2
Computed from school building and school population surveys conducted by Bureau of Agricultural Economics, May 1941.
5 Where buildings have both high and elementary pupils,
it was not possible to attribute
a portion of unused seating capacity to each level.

As the pupil-teacher and pupil-plant ratios indicate, per-pupil costs of operation
are in many instances exorbitant and in most cases in excess of normal costs for
current operation.26 Twenty-two schools or 54 percent of all elementary schools
iii operation during the school year 1940-41, cost more than $1.00 per pupil per
day. Of these, the cost in 10 cases was more than $2 00 In one case, the perpupil cost was more than $5 00 (table 9).
.°. In the 1936.37 school year average costs of elementary school operation in schools meeting
minimum adequate enrollment standards were found to be 32 cents per pupil-day. "A Study
of the Common School System," appendix A, Washington State Planning Council, Olympia.
Washington, September 24, 1938, p. 141.
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Table 9Elementary schools in the area classiAed by cost of operation per pupil-days' attendance
school year 7940-41'.

Number of schools by eouities
Franklin i
Adams

Cost per pupil-day
(cents)

Grant
2

50-99

100-149.
150-199

200-249.........
250-299................

4

3

a

.

2

3

2

5

300 and over

3
14
10
2
3

2

1(8505)

All schools

Total

1

39

22

1 Based on annual reports of county superintendents, 1941
2lncludes elementary schools in Columbia Union High School District, Walla Walla County.
HIGH SCHOOLS

Although the standards maintained in high schools are n general somewhat
better than those maintained in elementary schools size is not one of the

respects in which the high schools are superior Only four of the 17 high schools
have teachii forces equal to or exceeding minimum requirements for adequate
size Two others with five and six teachers respectively approach minimum
acceptable standards The remaining 13 schools have four teachers or fewer
three have only three teachers and one has only two teachers (table 10) Fourteen

of the 17 high schools have fewer than 100 pupils enrolled, and only three approach or equal satisfactory minimum enrollment standards Over two-thirds of the
schools with less than 100 pupils have fewer than 60 pupils four have fewer than

40 pupils and one of these does not have even 20 pupils etirolled (table 11)

Table 10 High schools in the area classid by the number of teachers employed during the schoo
year 1940-41

Number of
teachers

Number of schools by nounties

Grant

Adams

2

Franklin

Walla Walla

(i3 teachers)

3
4

6.......
7...........
5

8 and over

Total
3
8

0

I

22

2

1.

I

1 (1i3.
teachers)

Total

2
18

3

9

1 Annual reports of county superintendents of counties involved, 1941.
Includes Ritzville Junior High School.
5 Includes Ritzvillc Senior High School.
Table 11 - High schools in the area classified by number of pupils enrolled on May I, 1941'.

Number of
pupils enrolled

Less than 20
20-39.
40-59.
60-79.

80-99
100 and over
All schools

Number of schools by counties

Grant

Adams

Franklin

Total
1

1

4

1

I

2

1
1

3
7
2
3
17

1 School population survey by Bureau of Agricutural Economics, May 1941.
Includes Columbia Union High School in Walla Walla County.
2 Schools in this class had enrollments of 156, 191 and 284 respectively. Ritzville Junior
High, not shown on table, had an enrollment of 129 pupils.
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High schoqi sites meet standards o aboutthe same degree as do ele,mentary
school sites, except that in the ease of high schools the sites are more highly
improved and generally better equipped. High school buildings are on the
average much better than s,re elementary school buildings. None of the buildings surveyed is uisatisfactory from the standpoint of the pupils' health and
safety, although some of them are in need of minor repairs (table 12): Moat
of the ligh schools have the necessary general service rooms which, with but
a ew exceptions, are at least fairly adequate. 'In a majority of the schools, however, libraries and cafeterias are in need of atteition (table 13). Such special
classroomg as are .provided are also in most instances fairly satisfactory, although
cønsiderable improvement could be made in many of them. Several schools,
however, do not provide rooms for some courses which are considered necessary

in the modern curriculuta (table 14).

Table 12 General structures of high and high-elementary school plants in the part of the area in or
immediately adjoining the Columbia Basin irrigation district classified by the serviceability ratings they
received in building survey, May 1941'.

Serviceability rating

Grant

Number of buildings by counties
Franklin 3
Adams

4
4

A

B
C

Total
9

2

3

1

1

6

4

15

D.
All schools surveyed

8

1 Building survey conducted by Bureau of Agrcultural Economics in May and June 1941.
2 Serviceability ratings apply to the general structure and service systems of the buildings.
They indicate only the structural condition of the building, taking into account those factors
which affect the health and safety of the pupils and not their adequacy for meeting the needs
of the educational program. Serviceability rating "A" indicates that the building is in proper
condition for use without repairs of alterations; 'SB," that the building is usable with only minor
repairs or alterations; "C,' that the building is of questionable usability but could be made
usable with extensive repairs; and "D," that the building is beyond the stage of usability and
not worth the repairs or alterations necessary to make it usable.
Includes Columbia Union High School building in Walla Walls County.
Survey did not includç Grand Coulee and Washtucna high schools. These schools are not
accessible to the irrigated area. District 127, Smyrna, included with elementary schools although
It has 3 high school pupils.
Table 13 - High and high-elementary school plants in the portion of the area that is in or adjoining the
Columbia Basin irrigation district classified by the t,pe and adequacy of their general service rooms,

May1941'.

Facilities and
adequacy ratings
Auditoriums

A Assembly rooms
Good

FaIr.............
.
Poor

B. Stages.. #..
Good

Fair
Poor

II.

Gymnasiums
Good.

Fair
iPoor

III Libraries

Good

Fair

Poor.
IV. Cafeterias
Good

Fair
Poor.

Number of schools having facilities by counties
Franklin 2
Total
Adams

Grant

3

3

3

1

.3

14
14
12

8

3

4

7

1
1
1

4

15
12

3
2

4

8
8
8

1

8
8

3

.....

2

1

2

4

8

15
14
1

1

8
2

2

4
3

15

1

2

5

1

1

5
3
7

6

2

'1
3

11
2
6

2

3

1

5

1
1

1 Building survey conducted b7 Bureau of Agricultural Economics in May and June 1941.
2 Includes Columbia Union High School building in Walla Walls County.
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By limiting the size of the teaching staff the high schools have been able
in many cases to mamtain fairly adequate pupil-teacher ratios. In extremely
small schools, however, it has proved inpossihle to modify staff requirements
to the point where a satisfactory ratio can be maintained. In 14 schools there
were fewer than 20 pupils per teacher in 1941; in only one school were there
more than 25 pupils per teacher during the same year (table 15).
There is considerable unused seating capacity in all high school buildings.
This necessarily means a higher pupil cost of plant operation than would prevail
if the buildings were fully used. Since all but three of the high school buildings
house elementary pupils also, it is difficult to place the responsibility for unused
capacity at any particular level, but the very limited enrollments at the high
school level indicate one source of the difficulty.

Table 14 - High and high-elementary school plants in the portion of the area in or adjoining the Columbia
Basin irrigation district classified by the type and adequacy of their special classrooms, May 19411.

Facilities and
adequacy ratings

Number of schools having facilities by counties
i'ranUin 2
Total
Adams

Grant

Home economics rooms

3

4

. 14

3

4
2

14

.5

2

1

1

1
1

8
3

7
7

A. Foods laboratory
Good

1

Fair
Poor
B. Sewing laboratory

5

1

Good

1

Fair

Poor..
II. Woodworking shcps
Good

Fair
Poor

III. Science rooms
Good..
Fair..

.

Poor...

IV.

Commercial rooms........
A. Typing rooms
Good.

Fair.........
Poor..

B. Bookkeeping rooms
Good.

Fair..

Poor..

.

Music rooms
Good
Fair
Poor

V.

1

1

1

...
...
...
...

6
2

4
4

3

'

1

2

3

1

7
3
2
2

3

7
7

3
3

4
4

1

1
1

...
...

13
6

3
4

6,

4

14

3

5

3
1

3
4
3

1

1

2

4
2
2

1
1

5

2
4

1
1

3

14
14
2

...

7

8

1

1

3

4
3

3
2

9

1

2

4
3

Building survey conducted by Bureau of Agricultural Economics in May and June 1941.
Includes Columbia Union High School building, Walla Walla County.

Table 15 - High schools in the area clasif1ed by the number of enrolled pupils per teacher, school year
1940.411.

Number of pupils
per teacher

9..

10-14..
15-19..
20-24..
25-29.

Number of schools by counties

Grant
2
3

Adams

Franklin
1
1

2
2

2

The area

/37
3
3

30-34...
Total
1
2

17

Computed from annual reports of county superintendents, 1941.
Includes Columbia Union High School in Walla Walla County.
District 127. Smyrna, included with elementary schools although it has 3 high school pupils.
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Although pupil costs of current operation of high 8chools are in all instances

higher than would be necessary if satisfactory pupil-teacher and pupil-plant
ratios were maintained, the general level of costs is lower than that prevailing

in the elementary schools despite the fact that high school programs are usually
more costly.27 During the school year 1940-41, one-third of the high schools

operated at a cost of less than $1.00 per pupil-day: In only one instance did
operating costs exceed $2.00 per pupil-day (table 16).

Table 16 High schools in the area classified by cost of operation per pupil-days' anendance, school
year 1940-41'.

Cost per pupil-day

Number of schools by counties

(cents)

Grant

50- 99

Franklin

Adams

5

-100-149
150-199

Total

S

6
4

1

2
2

200-249
AU schools

6

3

1
1

1

17 '

4

Based on annual reports of county superintendents, 1941.
Includes Columbia Union High School in Wa Ia Walla County.
District 127, Smyrna, included with elementary schools although it has 3 high schpol pupils.
Source: Transportation survey conducted by Bureau of Agricultural Economics, May and
June 1941.
Pupil Transportation

Even though many of the high schools were small, 75 percent of all rural
pupils in the area were transported in 1941. Despite the distances involved,
comparatively few pupils (3.4 percent of all pupils transported) had to ride
more than one hour in going to or returning from school (table 17). Seventyeight percent of all pupils transported were on the bus from 10 to 50 minutes.
Almost all of the pupils who were riding more than one hour could have reached

another high school in less time if attendance areas had been so organized as
to permit them to a4tend the nearest school. Therefore, it cannot be contended
that transportation distance limited the size of existing attendance areas. On
the other hand, those elementary school districts which did not provide transportation for high school students failed to do so chiefly because they were
too small to meet the expense of providing and operating the necessary tran6portation equipment, and not because the service was unnecessary for the convenience and opportunities of high school pupils residing therein. In these
instances lack of transportation is just another evidence of inadequate service
due to unsatisfactory district organization.
Table 17Pupils who were transported in Adorns, Grant and FranklinCountios in 1941 classified iy
tirne Spent OC bus in goiig to or coming from school.

Number of pupils by county and grade level
Time
in
minutes

Elemen-

tary

0- 9

10-19.
20-29

30-39..
40-49..
50-59

60-69..
70-79
80-89

All pupils
1

10
26
26
47
23
16
3

12
3

166

High
3
6
23
27
13

9

4,

89

Franklin I

Grant

Adams

EleTotal men-

tary

13

32

49
74

36
27

4

44
75
48
52
29
14
5

High

Total

Elemen-

19
52
64
37

63
127
112
89
69

37
65
75
31

40

22

36

4

9

16

4

255

267

238

505

tary

All Counties

High Total

Elemen-

High

91
166
149
130

103
108

tary

45

Total
136
269
257
204
140
77

60
110

18

23
45
21
10
17

6

8

14

70
36
8

4

1

5

16
3

S
1

4

669

452

1,121

236

125

96
41

35

361

74
70
41
5

13
21

Includes Columbia Union High School in Walla Walla County.

2 In the 1936-37 school year the Washington State Planning Council found the average cost
in high schools with minimum adequate enrollment to be 48 cents per pupil-day. Washington
State Planning Council, op. cit., p. 50. This figure does not include transporttion or certain

other special services, however.
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Pr!senf Adminhtrafive Unils

Since more enrollment is required for an adequate administrative unit than for
attendance units, and since most; existing administrative areas are coterminous
with attendance area boundaries, the administrative organization represents a
magnification of the inadequacies of the attendance units. County superintend-

ents' annual reports indicate that only 17 of the 40 operative districts have a
superintendent of schools. There are several other districts which have persons
designated as principals, in compliance with a Washington law which requires
one teacher to be designated as a school principal in every school having more
than one teacher. These designations, however, are in name only, as the prrncipals have neither the preparation nor other qualifications fitting them for their
jobs. Also, many of the superintendents are only teachers who receive some extra

Compensation for performing the functions of a superintendent on a part-time
basis.

The fact that most districts are unable to employ superintendents is easily
understood when districts are examined from the standpoint of the possible
teacher-supervisor ratio. Twenty-five of the 40 districts have fewer than four
teachers to the district; 35 have fewer than 10 teachers; in only one district

does the number of teachers approach a level which permits a minimum adequate
teacher-supervisor ratio. Two other districts have between 20 and 25 teachers
(table 18). The limited number of teachers within most administrative areas
is indicative of the excessive costs involved in attempting to provide any sort
of administrative personnel.
Table 18 - School districts in the area classifted by the number of teachers employedi.

Number of teachers

i4
59

iO-14
15-19
20-24
25-29
30-34
35-40

Adams

School districts by counties
Franklin 2
Grant

4

14

2

6

1

1

1

25
10
2

1

2

10

40

1

1

Total

8

22

All counties

2

7

I Annual reports of county superintendents, 1941.
2 Includes Columbia Union High School in Walla Walla County.

Inadequate provision for professional school administration is not, however,
the only weakness resulting from unsatisfactory district organization. In many
instances pupils attend schools outside the district in which they reside. This
situation is most serious at the high school level. The districts operating high
schools have no integration of administrative and supervisory policy with the
elementary schools in which pupils receive their preparation for high school
attendance. There are 51 districts in the area from which pupils attend high
schools outside their home district. Thirty-eight of these are in Grant County,
nine in Adams County and four in Franklin County.
In Walla Walla County three elementary districts comprise a union high schoçl
district creating a situation somewhat different from the one already described. It
should be noted, however, that although all of the pupils who attend the unin high
school reside within the district which operates that school, there is no integration
of administration at the elementary and high school levels. This administrative
organization is, therefore, about as inadequate as the one described above.
The pupils affected by this form of inadequate organization represent only
a limited portion of the total enrollment in each of the counties. In the iudividual schools the problem assumes larger proportions, however. It is most
serious in Grant County, where 35 percent of all pupils enrolled iii high schools
with service areas extending beyond district boundaries reside outside the high
school district; it is least significant in Franklin County, where only 5 percent
of the high school pupils are non-residents. The fact that a high percentage

of the districts is involved and at the same time only a small percentage
of the total enrollment indicates the extent to which the extremely small district
lies at the root of the problem.

Inadequate administrative area organization is by no means confined to the
high school level, however. There were several instances where pupils attended

elementary schools outside their district of residence, The districts in which
these pupils resided did not operate schools and could, therefore, be considered
useless. In 1941, there were 35 districts which either did not operate elementary

schools or sent a portion of their resident elementary pupils to schools in
other districts.

Present School Tax Areas

The greatest inadequacy of existing school districts from the standpoint of

serving as areas for school taxation is their size. In most instances, tax bases are
so limited that it would be impossible to raise funds for an adequate' program if

that program were justified from the standpoint of available enrollment. The
problenl of district size is not confined to taxation, however. Any adjustments
in sisa which would permit the provision of an adequate program at a reasonable

per-pupil cost would probably also provide sufficient tax base to finance that
proFam.
Although school tax rates do not vary as widely in the area as they do in other
parts of the State, there is indication that some portions of the area escape the
normal burden (10 mills), while others are burdened more heavily (table 19). The

rate is less than 10 mills in about 25 percent of the districts, is stabilized at 10
mills in 60 percent of the districts, and exceeds 10 mills in the remaining 20 percent. The State tax limit law restricts the districts to a levy of 10 mills unless
a special levy is voted by residents of the district; school support is equalized
by the State on the basis of local ability computed on a 10-mill levy.
Table 19School districts in the area classified by toi, rate for school purposes, 7947'.

School tax rates
(mills)

Under 5
10

More than 10
All districts

Grant

Number of districts by counties
Franklin 2
Adams

9

3

25

14

40

21

35

All counties
4

3

34

13
3

75
11

42
13

72

from county superintendents' annua reports, 1941.
I'Computed
Includes districts comprising Columbia Union High School District, Walla Walla County.

$ Mill rates are 13, 14 and 17 respectively.
.' Mill rates are 15, 16 and 17 respectively.
Mill rates are 11, 11.5, 12, 13, 14, 14 and 16 respectively.

Will the Present Organization Be Adequate When Population lnreases7

As many of the pres,ent deficiencies in school service are the result of inadequate adjustment to sparse population, it may be reasonably assumed that a
substantial improvement in school services will result as new population nters
the areas On this basis it is argued in many qiarters that reorganization of

school districts is unnecessary because existing districts will become satisfactory

with an increase in population. This contention is not supported by an exawination of the situation which will prevail if the present district orgamzation
is retained until a relatively mature stage of development is reached. Moreover, the time element involved in reaching a mature stage of development
would, in most instances, make it undesirable to await such development.
The program for developing the area is such that even the districts which
would some day benefit most must look forward to many years during WhIch
their major problem will be service to a population pattern comparable to that
existing today.. Unless postwar needs for public works justify an acceleration
of the rate of development in the area, it will be about 25 years between the
irrigation of the first and the last blocks of land eventually to e developed.
It will be somewhat longer before a relatively mature stage of development
has been reached throughout the area. Thus it could be as much as 35 or 40
years before all parts of the area reach a mature stage of development. As the
useful life of school facilities cannot be expected to extend much beyond the
time required to develop many portions of the area, it is obvious that changes
made now in many instances will have application only for a population pattern
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similar to that which exists at present. On the other hand, several portipns of
the area will be developed within a much shorter time, and an early considers.tion of their requirements will be necessary.
While an examination of the projected rate of development demonstrates
the impracticality of subjecting children now in the area to an unsatisfactory
educational opportunity in the hope that population increases within existing
districts will permit improvements ip services withoipt changing district bOundaries, it does not obviate the necessity for considering the future of the area
in planmng organizational changes to be made now. There is a tendeicy for

governmental units to become permanent fixtures once they are established. It is,
therefore, always advisable to anticipate future needs in so far as possible. More-

over, since certain portions of the area will be developed at a comparatively
early date and as any changes in organization to meet the impacts of this early
development will also necessitate changes in the organization of districts in
adjacent areas, the problems of organizing to serve a new population must be
considered in the immediate future.
About two-thirds of the existing districts in the three counties28 do not
contain land to be irrigated, and thus will benefit little, if any, from enrollment
increases. Only three of these districts have an enrollment in excess of 100
pupils; two-thirds of them have fewer than 40 pupils enrolled. If population
remains at approximately the present level in these districts, it is obvious that
most of them will ontinue to be unsatisfactory unless reorganized.
Thirty-five of the existing districts contain lands which will some day be
irrigated. Twenty-four of these districts are in Grant County, five in Adams
County, four in Franklin County and two in Walla Walla County. To determine

the likelihood that these districts will have, under full development, an enrollment

adequate to meet minimum requirements for both the internal and external
organization of administrative area8, an estimate of the enrollment which can
be expected at a mature stage of the development of irrigation has been made

Table 20 Existing school districts in the area that will be affected by the development of irrigation
classified by estimates of the enrollment which they will have at a relatively mature stage of irrigation
development 1,

Number of pupils enrolled

Total
Under 100

100- 199..
200- 299...
300- 399..
400- 499..
500- 999...

1000-1,999 5
2,000 and over

All districts

Elementary

Under 45

55- 109
110- 164
165- 219 b
550-1,099...

1,100 and over

Grant

High

TInder 55

220- 274..
275- 549..

Number of districts by counties

45- 89

.

90-134
135-179
180-224 ..
225-449

.

900 and over

.

450-899...

.

Adams

2
6

2

2
1
1

7
5

2.
2
1

24

Franklin

All

counties
2
8
3
1
1

9
9
2
35

1 Tabulated from estimates of enrol1met based on Bureau of Reclamaton estimaths of farm
2 Includes elementary districts comprising Columbia Union High School District, Walla Walla
County.
8 Class in which enrollment reaches minimum required for economical operation of minimum
adequate 6:year elementary and 6-year high schools (that is, approximately lb elementary pupils
and 210 high school pupils),
Class in which high school enrollment reaches minimum requirements for economical opera.
tion of mifumum adequate junior and senior high schools (that is, approximately 400 high school
pupils).
Class in which enrollment reaches minimum required for adequate administrative area (that
population.

is, 1,400 pupils).

(table 20). Fourteen of these districts will probably never have sufficient enrollment to permit the economic operation of the minimum adequate attendance
units (that is, 6-year elementary school and 6-year high school); 24 districts
will not have sufficient enrollment to permit the economical operation of adequate administrative units. Thus, only 11 of the 3 districts may expect an
enrollment increase, when arable lands within their boundaries are irrigated,
2s Adams, Grant and Franklin Counties. Since only the Columbia Union High School District
sideratios here.

in Walla Walla County is in the project area, it is included with Franklin County in con.
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sufficIent to permit the economical operation of a completely adequate school
program.

Even these Ii districts, with territorial limits as they are now, may prove
to be entirely unsatisfactory from the standpoint of the new cultural pattern
which will develop. The population growth will result in the development of
new towns, changes in the road network and the like, which will in many
instances necessitate a reorganization of the existing school districts even though
the number of pupils residing within their borders may be adequate
VI. RECOMMENDATIONS FOR REORGANIZATION

In the preceding section it has been noted that the objectives of reorganization
involve two considerations that are not entirely cpmpatibleservice to existing
population and provision for the advent of irrigation. In either situation reorgamzation must permit the provision of adequate service and facilities at a
reasonable cost per pupil. But there is a great deal of difference in the service
pattern necessary to accomplish this objective, depending on whether the system
is to serve the present sparse population or the much larger population that
will materialize with the advent of irrigation For reasons already advanced,
a type of organization capable of serving the present population and at the same
time permitting the orderly development of adequate service for the new population as it arrives wOuld be most satisfactory. To develop such a pattern, it
necessary to consider the most appropriate pattern for each and then to reconcile
these patterns insofar as possible.

Requirements of Present Population Pattern

With the present sparse population it will be impossible to organize attendance

areas with enrollments sufficient to permit the operation of adequate schools
at per-pupil costs as low as are attainable in more thickly settled areas. Although
it is possible to transport pupils much farther within a reasonable time limit
than in more thickly settled or mountainous parts of the State, it would not be
possible in all instances to transport to a given center the minimum number
desirable for an attendance unit. Even with a sacrifice in transportation time
limits in favor of better educational opportunities when the pupils reach school,
some schools with less than the minimum adequate enrollment will have to be
operated. Any reorganization plan should, however, contemplate the elimination
of very small schools wherever it is possible to transport the pupils to schools
which can provide better opportunities.

While administrative areas that would meet minimum standards could be

designed, such a plan would be questionable in some sections of the area because

of the distances involved. The superintendent's office would be so far from
many attendance units that close contact with their operation would be impossible; much of the administrator's time would be consumed in traveling from

school to school as occasion demanded.
The difficulties which would be involved in the operation of administrative
areas meeting minimum standards can be visualized by considering the organization which would be necessary to provide an adequate teacher-supervisor ratio
with existing attendance units. With one administrative unit for each forty or
fifty teachers, there would be only four administrative areas in the territory
under study. One of those districts would include only a relatively small area
aroupd Grand Coulee Dam. Three districts would thus encompass the rest of

the area. Anyone acquainted with the area, its great distances and the inter-

vening depopulated sections, will recognize the difficulties that this sort of organization would involve if or when the number of teachers in the area is reduced
through the elimination of many inefficient schools and the utilization o capacity

already existing at other schools. It would then be impossible to maintain more

than two administrative units (in addition to the one at Grand Coulee), with

minimum teacher-supervisor ratios. This would accentuate the difficulties already
enumerated.
Although an administrative area providing adequate teacher-supervisor ratios
would not necessarily follow county boundaries, the difficulties this organization

would present would also be inherent in a county unit organization. Administrative areas following county boundaries would present an additional difficulty,
however. Properly organized attendance areas would, in many cases, cross county

boundaries. Thus, if county units were organized, proper internal organization
would he difficult, if not impossible. Therefor.e, it seems unwise to consider the
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county as a basis for administration. Likewise, any attempt to follow existing
trade area lines in designing new district boundaries seems doomed to failure.
Because of the limited population, trade areas are not cloarly defined. People
go great distances for many goods and services, and such trade as is carried on
in the smaller town centers draws people from areas so limited in size that they
would not provide as much high school enrollment as most high schools now
have. Thus, although it is necessary to take into account the interests of people
in the area as indicated by the present cultural pattern, that pattern does not
provide an adequately workable basis for reorganization to meet present needs.
The people in the area have recognized its peculiarities to some degree in the
development of the existing pattern of high school service areas (map II). That
the necessary adjustment has not been completed, however, is evidenced by the
comparative inadequacies of several high schools in the area. Moreover, in the
development of the service pattern little consideration has been given to the
problems of the elementary school, as is evidenced by the much greater inadequacy in the general level of elementary school service and by the lack of
integration of administration of the high and elementary levels.
The first task in designing a workable organization for present needs thus
becomes one of making the most advantageous adjustment in the present high
school service pattern.

All but three of the high schools in the area are extremely small. Because

of the distances involved, it would not be possible to eliminate all of these small
high schools. Some which must remain would be almost as small and in some
respects as inadequate as those which can be eliminated. This is no justification,
however, for continuing comparatively inadequate high schools if, through combining the enrollment of all or parts of certain existing high school attendance
areas, it will be possible for a more nearly adequate high school to be operated
in the future. Proceeding on this basis, it appears possible to eliminate five high
schools in developing a service pattern best adapted to serve the present population (map III).

Because of the limited number of pupils involved, it seems desirable that,

wherever possible, elementary attendance areas be coterminous with high school

attendance areas. For the most part, elementary pupils would be transported
no farther than many a1read are. In a few exceptional cases it may prove
more advantageous to operate more than one elementary attendance unit within
the limits of a high school service area. However, where this is the case, it could

best be decided within the district, so no attempt to plan these areas is made
here. Accordingly, all evaluations of the probable effects of reorganization are
made on the basis of coextensive elementary and high school attendance areas
which would also serve as administrative areas and tax districts. The boundaries
of these districts are shown on map
These districts are not intended to represent the greatest refinement possibIe.
They merely indicate the areas which it seems might wisely be included in
separate administrative districts. Greater refinement of the boundaries could
be best achieved by discussing the problems involved with the people directly
concerned. Map III would provide a basis for such discussion or hearings.
In terms of service to the present population, the obvious effects of reorgamz-.
ing on the basis of map III would be to eliminate non-high school districts, to
include all pupils in the administrative area operating the schools they attend,
and to eliminate inoperative districts and extremely small schools. These changes
are important, however, oniy in so far as they reduce educational costs or improve
the educational opportunities afforded pupils. Therefore, the effectiveness of the

plan can be demonstrated only in terms of its probable results with regard
to these factors.

On the assumption that each district will operate only one attendance unit

at each level, it will be possible to effect a sizable saying through the elimination
of unused capacity. Since the maintenance of teaching forces and school buildings represents the largest cost items in school budgets, it is in those items that

savings must be made if a sizable reduction in cost is to result.
The extent that unused building capacity prevails at most schools in the area
has already been noted. The plan for reorganization outlined above contemplates
discontinuing the use of all buildings except one elementary school building and
one high school building or a combination high-elementary building in each
district. The buildings continued in use must obviously be at the center of
population of each district. In table 21 the present building capacity at these
centers is compared with the estimates of the number of pupils these buildings
would be required to house under the reorganization suggested herem. It will be
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noted that in only one instance does the

robable enrollment exceed present
building capacity. In this case (Pasco High School) there might be a few more
pupils than the buildmg, with alterations already underway, could convepiently
house. It is usually possible, how9ver, to acconmodate a small excess enrollment
without greatly crowding a building of this size. Moreover, it is highly probable
that a separate attendance unit accommodating pupils through junior high school
would be operated in what is now the Columbia Union High School District.
In. this manner any pressure on building space at Pasco could be, elirninted.
Table 21 - Comparison of estimated enrollments at various school centers after reorganization and the
capacity of buildings existing at these centers

School center

Present building capacity
High

Quincy.
Epheata
Coulee CityHartline
Grand Coulee
Moses Lake
Ritsville

Washtucna...

Elemen-

tary

150

The area

tary

Total

76
89

100
118

176
207

600

117
365

154

111
51

97
467

128
246
103
146
67
128
618

271
847
225
432
180
257
118
225
1,085

1,733

2,290

4,023

950 '
400

300

450

740

1,227

2,591

Elemen-

320
160

Lind
Othello

Connell
................
Pasco

Comb
nations 2

Number of pupils
under reorganization.

250
180

450
340
270
2,390

High

97

186

77

482

1 Source: Schoel building survey conducted by Bureau of Agricultural Economics, May 1941,
and enrollment estimates based on school population survey by Bureau of Agricultural Economics,
May 1941.
2 Buildings planned to house both elementary and high school pupils.
Six-year high school.
4 Combined capacity of schools at both Hartline and Coulee City. Either building could accom-

modate the pupils now residing in territory that would be included in the new district.

In all other cases' the building capacity is sufficient or in excess of requirements.
This would permit the elimination of building operation and maintenance costs
in all of the buildings which would be abandoned from further use for school
purposes,

Pupil-teacher ratios at the school centers which would be retained are at

present equally inadequate. If other schools were eliminated, the teachers now

employed at the centers would, in almost all instances, be able to handle the

increased enrollments (table 22). In two instances only (Grand Coulee and
Pasco), pupil-teacher ratios in the high schools would be excessive. No additions
to the number of staff members in Grand Coulee would be necessary, however,
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Table
Estimates of enrollment at various school centers after reorganization, and pupil-teacher
ratio that would prevail if instructional forces employed at these centers in 94l were retained

Number of teachers
in 1941

School center
High
Quiney

Ephrata

Coulee CityHartline.
Grand Coulee.
Moses Lake.
Ritzville

Washtucna .....
Lind.
Othello.

Connell.............
Pasco.............
The area

Elemen-

tary

4

4

5

5

29

27

8

27

4

4

13
4
6
3
4

8

4
8
4

4

1i

173.

7O

93

Number of pupils
under reorganizaticn
Elemen-

Pupils per teaehdi,
under reorganization
Elemen-

tary

High

76
89

100
118

19
18

25
24

117
365

154

15

22

High

97

186
77
111
51

482
128

246
103
146
67

45
24
24
19
19
17

97
467

128

618

24
41

1,733

2,290

25

tary

18

32
31
26
18
17
28

35
25

'From annual reports of county superintendentsschool year ending June 3O 1941, and
school population survey conducted by Bureau of Agricultural Economics in May 1941.
2 Combined instructional force of the two towns. If schools were operated in only one town,
this staff could be Cut fl half and the pupil-teacher ratio would be improved.
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because of the low pupil-teacher ratio at the elementary level-1861. In Pasco
an increase in the size of the high school staff would likely be necessary. At a
number of other centers a staff reduction could be made at the elementary level
without the pupil-teacher ratio becoming excessive. Reorganization would thus
permit the elimination of salary expenditures for all teachers not now employed
at the centers indicated for continued operation and perhaps also a reduction
in the staffs at some centers to be retained.
Table 23 - Current schoel expenditures in the area in 1947 (excluding transportation), and estimated
saving in those expenditures if districts had been organized as shown on map 1111.

County
Adams.

Grant.
Franklin

Walla Walla
All counties

Expendit,ires in
1941

Saving that would have been possible in 1941

Total

$165,377
226,656
138,753
21,8748

$10,400
61,320
25,445
20,770

552,660

117,935

General
control

Plant

operation

4 480

$ 7,200

$ 1,887

16,967

67,249

19,715

7,300
2,733
6,454

,

Instrucf ion
40,063
13,656
6,330

7,668
4,310
5,850

Plant

maintenance
$

834
6,288
4,745
2,137
14,004

1 Computed from annual reports of county superintendents, 1941.
Excluding transportation Costs. See discussion in text.
Expenditures of districts Nos. 35, 48, 102 and Columbia Union High School District.

The volume of savings possible through the economies described above can be
estimated by looking at the expenditures during the school year of 1940-41 for
items which could have been eliminated under reorganization. These are analyzed
in table 23. The total of such expenditucs for all items except transportation
is $117,935. Of this amount a maximum of $16,967 or more than 20 percent would

have been saved in general control had education been organized as indicated
here. By the complete elimination of all costs except those relative to the
individual pupil, 95 percent of all monies expended in Columbia t'nicrn High
School District and its elementary components in Walla Walla County could
have been saved. Aside from this district the largest proportionate saving could
be made in Grant County, where 27 percent of the total expended might have
been saved. This county, it will be recalled, is in general the most poorly organized and has the largest proportion of comparatively inadequate schools. Over
18 percent of the total expenditure in Franklin County might have been saved,
and 6 percent might have been saved in Adams County.
Possible savings in the cost of so-called general control actually are in large
part savings in instructional cost, which is listed under general control in the
county superintendents' reports because of the bookkeeping procedure employed.
For example, where there are two or more teachers and the school does not1 have
a full-time principal, the law requires that one teacher be designated as the school
principal. There is usually some extra compensation given a teacher for serving
as principal; but most of his time is spent in teaching, and most of his salary
should, therefore, be charged to instruction. But, in mahy of these districts
where a superintendent is not employed, the principal's salary is entered as part
of the cost of general control. Likewise, in small districts employing supermtendents the superintendent may teach on a part-time basis, part of his salary
being chargeable to instruction rather than control. Thus, although no attempt
was made here to distinguish bona fine costs of control, savings in this item
can be seen to be relatively small. In general, they involve only expenditures
for elections, clerks' expenses and the cost of office materials. Some of the
latter costs might not be reduced through reorganization, as assumed here, due
to the increased volume of work which would fall to the administrative unit
of the reorganized district. They were proportionately so unimportant, however,
that it was considered unprofitable to attempt a further distinction here.
The savings in building operation and maintenance may also vary fron the
estimate shown in table 23. This estimate is based on the assumption that buildings which would not be used would be disposed of by the reorganized districts,
and that all expenditures for their operation and maintenance would be eliminated. There may be some cases, however, where bulldings would be retameci
and maintained by the new districts for use as population increases. This would
not prove economical, however, unless the buildings could be returned to use
in a relatively short time. Also, maintenance figures for one year are unlikely
695765-.-47---13
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to be completely representative, since very few districts make sufficiently large
expenditures annually to keep buildings at a constant level of repair. It midst
be expected, therefore, that the annual expenditure for this purpose wouki be
somewhat larger over a period of years.

Another factor which may distort the building operation and maintenance
estimate is the. assumption that the expenditures for the buildings contmued
in use would not increase as building utilization increased. To a large extent
this is true because a large part of these costs are relatively fixed. On the othei
hand, some operating costs may increase as the result of fuller building utilization under reorganization, that is, through the use of facilities that now lie idle.
It will have been noted that the cost comparisons in table 23 do not include
transportation. Thus, increases in transportation expenditures, if any, must be
balanced against the possible savings shown in table 23 in order to Complete

the evaluation of economies that reorganization in accordance with map III would

make possible. Two factors 'determine the size of the transportation billthe
cost per pupil-mile29 and the number of pupil-miles involved.
Several elements determine the cost per pupil-mile. Among the more important are road conditions, route organizatinn and the type of equipment which
can be used. The latter is related not only to road conditions and route organization but also to population density. While road conditions and population
density are factors which limit the possibility of reorganizing bus routes in some
parts of the area, the chief obstacle in most cases is the existing distPict organi-

zation. Under the present organization bus routes are planned on the basis of
service to the limited population of individual districts. The possibility of
utilizing the road network to serve an area is thereby minimized or ignored.

The result is the use of high-cost equipment to serve a few pupils on dead-end
runs, with resultant duplication of mileage and increased unit costs.
This fact is amply demonstrated by a comparison between the average cost
per pupil-mile in districts which would form the nucleus of reorganized districts
and the average costs in districts that would be disorganized (table 24). A study of
maps I and II will reveal that the number of cases of isolated settlement and difficult road conditions in each of the two classes of districts aforementioned is fairly
'comparable. Accordingly, the differences in transportation costs can be attributed
largely to the relationship of district organization to bus route organization.
The determination, of the differences in the number of pupil-miles of transportation necessary uqder reorganization as compared with the number necessary
under the present organization presents a more complicated problem. It requires
an estimate both of changes iii the number of pupils to be transported nnd of
the average distance that these pupils would travel each day. A precise determination would, therefore, require the setting up of a rather complete, even xl
hypothetical, organization of bus routes. This course seems impractical at this
stage of school planning.
Table 24 Comparison between cost of transportationt per pupilmile in districts that would form nudei
oI reorganized units and hi districts that would be eliminated in reorganization - Grant, Adams, and
Franklin Counties, 79472

Average cost per pupil-mile

County

Adams.......

Grant......

.,.Franklin

All counties

A

B

In districts which
would form nuclei
In dietricti which
of new organization would be eliminated
(Cents)

1.33
.86

(Cents)

i.06

3.31
1.71
1.48

1 . 13

1.86

C

D

Difference

Percent that B

(Centi)
1.97
.85

(Percent)

between A and B

is of A

42

249
199
140

.73

165

Includes cost of operation, maintenance and depreciation.
Computed from transpctation summaries in superintendents' annual reports, 1941.

Since territory included in Columbia Union Righ School District, Walla Walla County,
would become part of Pasco School District, transportation costs for pupils in this area are
included in Franklin county figures.

However, certain facts which aie readily ascertainable can be used to evaluate
the effect of changed transportation requirements on total educational costs.
That some pupils would be able to attend schools located closer to their homes
Cost of trairsporting one pupil one mile.
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- than are the schools which they now ittend has already been noted. There will,
of course, be an increase in pupil-miles at other points which may be only partially offset by these reductions. Some pupils will be transported farther than they
now are and there will be an increase in the total number of pupils transported.
The transportation survey conducted in May and June, 1941, revealed that
with few exceptions all high school pupils not residing in town centers where
high schools would be operated under reorganization were already being transported. Accordingly, the only question in the case of high school pupils is
whether there would be a net increase in pupil-miles under reorganization. Such
an increase would not be appreciable because the majority of changes resulting
from ,high school attendance area reorganization would be in direction rather than
distance of travel. While some pupils would travel farther to reach school than
they now do, others would be nearer to school. Thus, the total number of pupilmiles of high school transportation will tend to remain relatively constant. On the
other hand, almost 25 percent of the elementary pupils residing outside the town
centers were found to be still walking to school. It is at this level, therefore, thai
the transportation system would be burdened with additional passengers as well
as possible increases in miles traveled by pupils already transported.
If all of the elementary pupils not now transported were transported under
reorganization, there would be about a 16 percent increase in the total number
pupils
of pupils transported. It is probable that the average distance, that these
would be transported would not greatly exceed the average distance that pupils
in the area are now transported. Over one-half of the pupils transported in 1941
were high school pupils. The effect of reorganization on the transportation of
these pupils has already been noted. Most of the elementary pupils transported
in 1941 were attending schools in centers that would be retained; accordingly,
the distance they were transported is largely comparable with the distance that
other pupils would have to travel to reach these centers under reorganization.
Thus, only in the exceptional cases would greater distance be involved, and these
would be so limited in number as not to affect total transportation cost to any
great degree. Moreover, in some of the cases where distance would be greatest,
the reorganized districts might operate elementary attendance units in addition
to those at the centers forming the pattern on which calculations are here based.
On the basis of these considerations it would seem reasonable to assume that
the percentage increase in the number of pupils transported is also a fairly
adequate measure of the increase in pupil-miles that could be expected.
In view of the cost comparison in table 24, the probable increase in pupiImiles
would present no serious problem. In the area as a whole transportation has cost
65 percent more per pupil-mile in the districts to be abandoned than in the
districts which would become the nuclei of new units. Thus, if it is assumed,
cost districts, could,
as seems reasonable, that the pupils in high transportation comparable
with the
after reorganization, be transported at a cost per pupil-mile
costs in the lower cost districts, a saving of 28 percent of the total cost of transportation in the area, or $35,436, would be effected. If it is assumed also that
the transportation distance for additional pupils would be comparable to the
distance for pupils who are now transported and that they can be transported
at the cost per pupil-mile which prevailed in the low cost districts in 194d, there
will be an increase in cost of $16,424 on that account. On this basis the savings
efficiency would exceed
which would be effected by increasing transportation
by approximately $19,000 the extra costs arising from increasing the number
of pupils transported. This margin would seem ample to meet any ost increases
resulting from increases in the pupil-miles or costs per pupil-mile beyond those
assumed here. Thus it may be stated with reasonable certainty that the savings
indicated in table 23 would not be dissipated through increases in transportation cost.
Effect of Plan on Educational Opportunity

The emphasis thus far has been placed only on the cost aspects of the reorganization indicated on map III. While costs as they are refleted in property
tax rates are always important to the taxpayer, the improvement in educational
opportunities which will result are far more important to the children involved,
to their parents and, though less tangibly, to society as a whole. In fact, the
greatest concern in providing the various aspects of the educational program
at a minimum cost per pupil usually arises out of a recognition that an adequate
program cannot otherwise he proyided with available funds.
Even if reorganization stopped with the alteration of school district boundaries,
educationni opportunity would tend to be equalized at the level of service pro187

vided by the centers which would be retained. Great disparities in the coat of the
educational program and in school facilities among the existing schools have
already been noted. Tbrough reorganization the less adequate schools would be

eliminated and the pupils which they now serve would attend better schools
at the centers to be retained. The size of teaching staffs employed at these
various centers has already been indicated in table 22.
The buildings at these centers are also more satisfactory than the buildings
which would be abandoned. In table 25 a comparison between buildings which
would be retained in service and those which would be abandoned is made from
the standpoint of their serviceability ratings. It will be recalled that the serviceability rating indicates the condition of the building as it affects the health and
safety of the pupils. MI the buildings which would be continued in use are satisfactory from this standpoint, although half of them are in need of minor repairs
of various sorts. Over half of the buildings which would be abandoned were
classified as unfit for further use, although some of them might be made usable
with major repairs. These buildings are all in use at present and the pupils using
them would enjoy the benefits of better buildings through reorganization. Eleven
of the buildings classified for abandonment under reorganization were r.ated
on a par with the buildings which will be continued in use. Sone of these may
conceivably be used by the new districts, but the fact that they are in fair
condition will not justify their continued use if it is feasible to house all pupils
in buildings located at the centers. It seems much more logical to put into the
improvement of the educational program the savings in operation and maintenance costs which would result from their elimination. It has already been noted
that to be adequate a school building must not only provide healthful and safe
surroundings for the pupils, but must also provide the various facilities needed
to house the modern educational program. With the exception of two buildings,
all of those which would be abandoned have no special facilities for an educational program.

Table 25 - Schàol buildings in use in 1941 classified by serviceability rating and use after reorganizaticn.
Number of buildings

Serviceability rating

Use to be continued
A

Use to be discontinued

8

8

C

3
8

10
5

All buildings used in 1941

16

26

It would he possible, however, to do much more than merely improve the
educational opportunities of pupils now attending the schools proposed for
abandonment. The opportunities at the centers to be retained could be improved
and e4ended by utilizing at these centers the savings that would be effected
through discoaitinuing the operation and maintenance of the unnecessary and
unsatisfactory small schools. Over 20 percent of the funds now expended in the
area could be utilized to provide additional facilities and equipment at the new
centers, as well as to assure a well-trained teaching staff through the payment
of higher compensation.

Educational Requirements of Mature Stage of Project Development

When the project reaches relative maturity, the number of children enrolled
in the schools of the area will be eight to ten times greater than the present
enrollment. With the increase in total population reflected thereby will come
equally significant changes in the economic and cultural pattern of the area
These increases will require both an extension of school services and an adjustment of the school service pattern in the area.
The only realistic clue to. the sort of organization that will be required to meet

the situation is provided by the projection of the probable trade area pattern
by the Bureau of Reclamation. This pattern has been based on studies of existing
trade areas in similar projects and takes cognizance of the headstart which
existing towns will have over any new ones formed after the development of
the project begins. This pattern, except for certain adjustments where estimates
of future school enrollment indicated them to be advisable, has been utilized
in preparing map IV, which depicts as accurately a seems possible at this time
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the sort of administrative area organization which will some day be desirable.
The pattern within the project bounds has also been supplemented by district
boundaries in the area immediately surrounding the pTojet
In table 26 probable enrollments in each of the districts outlined on map IV
have been estimated. These estimates include both a minimum and a maximum
figure based on the difference in farm population which would result from
variations in the farming pattern.
Table 26 Estimated enrollment at a mature state of project development in school districts outlined

onmaplV'.
Number of

proposed districts&

Estimated enroilmen
Minimum

Maximum
2,125
3,080
2,275

1,590

2310

2.
3.
4.
5

6.

7.
8.

9.

11............
10.

.

13..............
14......
12.

.

4

.

15..
16.
17.

is

All districts...

4
4

1,705
880
1,300
1,530
3,140
1,900
2,460
1,855
620
3,940
2,785
1,250
180
430
610
850

29,335

i 1,170

1,740
2,040

4,190 ]
2,530
3,275
2,470

'740
6,250
3,715

1,665

1

5

]80

430
730
850

38455

I Computed from Bureau of Reclamation estimates of farm population.
2 These numbers correspond to numbers assigned the proposed districts on map IV.
The development of more than one trade center within the limits of these proposed districts
(numbered 2 and 4 in this table and on map IV) may ultimately justify the formation of two
school districts instead of one in each of the two areas. In the ease of No. 4, such additional
district would likely be extended to the southeast to include some territory now comprised in
proposed district No. 13.
4 These districts might be advantageously combined in a common administrative unit. This
would provide a district having from 1,230 to 1,350 pupils enrolled.
This was the i94i enrollment at Grand Coulee. Enrollment has been declining as later
requirements at the dam have decreased. Unless other activities develop, a much greater decline
will be forthcoming. No attempt has been made to estimate future enrollment. If the choo1
problem in this area loses the peculiar significance it now has as enrollment declines, it may
prove desirable to combine with district No. 17 for administrative purposes.

It will be noted that each of these districts will have, at a relatively mature

stage of development, sufficient enrollment to meet minimum adequate standards

for administrative areas already set forth herein. The few districts which will
not be directly affected by irrigation will, assuming no major change from the
present population pattern in such districts, still be too small. A method
of combining these districts to achieve satisfactory administrative units has been
indicated in the table.
No attempt has been made to indicate an attendance area pattern within
thee projected districts. Attendance areas will have to be developed gradually
through administrative action as the project develops. Moreover, to attempt
a prognostication of the sort of attendance areas which would be desirable at
some distant date would contribute little to a solution of the problem of reorganizing existing districts to iheet predictable needs.
The Fufure and Reorganzafion Today

Consideration must be given next to the problem of transition from the district
organization suggested to serve the present population (map III) to the organization proposed for mature development of the project (map IV). Obviously,
the solution of this problem would be relatively simple if the organization
suggested on map IV could be effected, as the need arises during the period
of development, by merely subdividing the administrative units suggested on
map III. But, no such easy solution can be contemplated, since the territory
comprised within a number of the proposed administrative areas or school districts shown on map IV is included in more than one of the areas suggested
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on map ilL An illustration will be found in the ease of the Pasco ai*d the
Connell districts in Franklin county. When population develops in adjacent
sections of these two districts, a single new district should be formed to erve
the area on both sides of the boundary indicated on map III. But, unless ome
degree of flexibility in and control over the formation' of new districts exists
during the developmental period, two districts instead of one may be formed
in situations comparable to the one just cited.
The principles and practices governing the school district reorganization program now being carried forward in Washington and their contemplated future
application, point to the possibility of providing this flexibility and control.
In passing the School District Reorganization Law in 1941, Washington accepted

the principle of planning as applied to the reorganization of existing school
districts through the formation of new districts and the alteration of the boundaries of old districts. This law provides for a comprehensive reorganization
of the school district system of the State through the operation of a planning
agency in each county, which agency is charged exclusively with the duty of
preparing plans for a complete reorganization of the school districts of the county.
During the life of this statute (four years from its effective date unless extenced

by act of the legislature) new school districts cannot be formed nor the boundaries of established districts altered, except as planned or approved by this
school district planning agency.

This acceptance of planning and control as applied to the organization of
school districts and to the adjustment of district boundaries will doubtless be
expressed in the form of adequate legislation after the Reorganization Law
expires.

It is not likely that the State will ever abandon the principles and

practices now so well established and return to the old procedures under which
the former haphazard and inefficient school district system was developed, particularly in view of the public awareness of the inadequacies of the old system,

and of the need for flexibility and control arising out of such developments
as are in prospect in the Columbia Basin.
Anticipated legislation in this field will likely provide for:
The initiation of proposals for changes in school district
organization, either by petition of the residents of the territory
involved or by some county school district planning agency
set up for this purpose.
A determination of the need for such proposed changes, with
the preparation of plans when need is found to exist by the
county agency aforementioned or by an inter-county agency
if more than one county is involved, with review and approval
of such plans by some educational agency representing the State.
Existing statutory provisions relating to the financing of current operations
and capital outlays in Washington school districts will also operate to secure
the development of a sound school district organization in the Columbia Basin

area. Few, if any, new districts established in the area will be in a position
to provide necessary current and capital outlay funds during the early years
of their existence. Under existing laws, necessary supplemental revenue from
the State is available, subject to approval by designated State agencies. But,
the requirements of the law and the policies established by State granting agen
cies pursuant to statute place definite limitations on the making of such grants,
particularly when the question of the necessity for the existence of the school
district is involved. Obviously, therefore, the financial difficulties that are sure
to face newly organized districts, together with their inability to secure relief
from the State unless their existence can be justified, will provide another control
over the formation of new districts in the Basin area.
In view of the existing and prospective controls over the formation of new
districts in Washington, the transition from the organization suggested on map III

to the organization contemplated under mature development of the project

should not involve serious difficulties. During the period of development, new
attendance centers could be established, as needed, within the administrative
areal shown on map III. If territory located i two such areas can be served
conveniently ly a single new attendance center the situation can be met, pending the formation of a new district, by transferring territory from one àdministrative area to the other. The formation of new districts can thus be postponed
until thu situation justifies such action.
I 90

VII. STATUTORY PROVISIONS GOVERNING SCHOOL DISTRICT

ORGANIZATION AND FINANCE
District Classification

To make possible special provisions for administrative tasks identified with
districts with large territorial dimensions and/or great population densities and
to facilitate the performance of functions for which the smaller districts, are not
well adapted, the local school districts are separated into three classifications
as follows:

First-Class DistrictsDistricts containing a city with a population of 10,000
or over (Rem. Rev. Stat.,3° sec. 4695), and districts having a population in
excess of 10,000. (Laws of 1941, chapter 248, sec. 17.)

Second-Class DistrictsDistricts containing an incorporated city or town with
a population of 250 or over but less than 10,000, or districts with a popuIaton
density of 300 within an area of one square mile, or districts mamtaming a fully
accredited high school (Rem. Rev. Stat., sec. 4695); or any new district established under the provisions of the school district reorganization law, 9' any
established district the boundaries of which have been extended under said jaw,
provided such district contains a population of 10,000 or less. (Laws of 1941k
chapter 248, sec. 17.)

Third-Class Districts.AlI districts not in either of the foregoing classes. (Rem.

Rev. Stat., sec. 4697.)

High, Non-High and Union High School Districts

Because of the inability of many districts to maintain high schools or to provide enrollments necessary for their operation, the following district types are
recognized:

Non-High School DistrictA district which does not operate a high school
or is not a member of a union of districts formed for the purpose of operating
a high school is in this class, (Rem. Rev. Stat., sec. 4710.) Any child of school,
age who has met necessary academic requirements and is resident in a non-high
school district may attend any high school of his choosing with all the rights
and privileges of a pupil residing in the high school district. (Rem. Rev. Stat.,
sec. 4718.)

High School DistrictA district which operates both elementary schools
and high schools is in thi. class. (Rem. Rev. Stat., see. 4710.)
Union High School District.31A district formed through the union of two
or more elementary or none-high school districts for purposes of operating a high
school. (Rem. Rev. Stat., sec. 4754-5.)
Elementary Component of a Union High School Dsstrict.A district which
operates an elementary school and which has united with one or more other
elementary school districts for purposes of operating a high school. (Rem. Rev.
Stat., see. 4754-5.)

Provisions Governing Changes in District Organization

The following provisions for the organization, dissolution or reorganization
of school districts applied prior to the passage of the State school district reorganization bill 32 in the 1941 session of the State legislature. It is under these,
provisions that the school districts existing on April 1, 1941, were organized.
Changes in school district structure prior to this time were required to follow
these provisions. The school district reorganization law does not supersede these
provisions. It is designed rather to provide supplementary means of accomplishing reorganization and to assure that changes in district boundaries contemplated
under theie provisions will not be incompatible with a compre.hensive program
reorganifor establishing a logical and effective district system. Accordingly,
zation law provides that proposals for the organization of a new district and/or

for the alteration of the boundaries of an established district through any of

the means outlined below must be approved by the county and State committees
provided for in the new law before steps may be taken to institute those changes
by whatever method is necessary.

1. Discontinuance of an Existing District.If the school of any district has
had an average daily attendance of less than four pupils, or has maintained
50
51

Remington's Revised Statutes.

Is also classified as a high school district.
Now laws of 1941, chapter 248.
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during the preceding school year less than the minimum amount of school
required by law, or if no children of school age reside in the district, the county
superintendent may at his option disorganize the district and attach its territory
to some contiguous district without petition. If a district so disorganized has
any bonded indebtedness or other obligations, it continues in existence for
purposes of bond retirement oven though disorganized for other purpose,s. (Rem.
Rev. Stat., sec. 4764.)

2. Formation of a New District From Portions of One or More Existing Di.strzcts.33.Five or more heads of families residing within the boundaries of the
proposed new district may petition the county superintendent for the establishment of a new district. (Rem. Rev. Stat., sec. 4721.) Upon receiving the petition,
the county superintendent, after public notice as required by law, must hold
a public bearing, after which he must grant or deny the petition. (Rem. Rev
Stat., sec. 4722.) In no case may he approve the establishment of a new district
which vill contain less than four sections of land unless such district can support

six months of school each year or the petition for formation has been signed
by 80 percent of all the heads of families resident within its bound8 and, its
organization has been approved by the superintendent of public instruction.
(Rem. Rev. Stat., sec. 4766.)
When it is believed advantageous to form a joint district comprising territory
in two or more counties, the procedure is identical with the procedure for other
new districts, except that the county superintendents of all counties in which the
territory involved is situated must jointly investigate and decide upon the

establishment of the district. (Rem. Rev. Stat., sec. 4744.) All subsequent transfers of territory to or from the joint district must be made by mutual agreement

and joint action of the superintendents of the counties in which the district
is situated. (Rem. Rev. Stat., sec. 4748.)
3. Alteration of Boundaries of Existing Districts.a. By petition. The majority

of heads of families residing in territory which they desire to have transferred
from one district to another may petition the county superintendent for such
change, after which the procedure prescribed for the formation of a new district
is followed. If no families reside in the territory to be transferred, the board
of directors of one of the districts affected may petition for the change. (Rem.
Rev. Stat., sec. 4727.)

At initiative of county superintendent. When any part of a non-high district of the third class is bounded on three sides by a high school district of tlic.
second class, the county superintendent may, after a hearing as required by law,

transfer such territory to the district which is bounding it. (Rem. Rev. Stat.,

sec. 4727.)

As occasioned by extension of bounds of incorporated city. When the limits
of an incorporated city are extended so as to include all or part of one or more
school districts, the territory so inclu4ed becomes a part of the city school district after the close of the then current school year. If the territory so annexed
contains a schoolhouse which is the most accessible school for the part of the
district left outside the city, the county superintendent may annex to the city
district all or any part of such remaining territory. (Rem. Rev. Stat., sec. 4730.)
4. County School District. In any county {except those counties bordering
the Columbia River (Rem. Rev Stat., sec. 4720, par. 10)] having but one high
school or high school district, a number of the qualified electors equaling 10 per-

cent of the total votes east in the last general election may petition for the

establishment of a county school district. If the county superintendent and the
State superintendent of public instruction individually approve the formation
of the county district, the county board must submit the question to the electors.
A majority of the votes cast is required to establish the district. (Rem. Rev.
Stat., sees. 4720-7.)

5. Consolidated School Districts.On the petition of five heads of families
in each district involved, or a majority of the heads of families in each district
involved, for the joinder of two or more existent districts in the same county,
or the joinder of one or more districts with a union high school district, the
county superintendent must call a special election. A majority of the votes cast
in each district involved is necessary to effect the consolidation.
After a consolidation has been established, it is impossible to establish any

new district out of its territories for a period of five years from the date of
organization. After five years from the date on which any district has become
part of a consolidated district, that district, or a portion of that district, may be
This procedure is identical with that followed originally when dtstricts were first organized
in the State.
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incorporated as a new district or transferred from the consolidation to another
district in accordance with the same rules by which new districts are formed or
territorial transfers are made. A majority of the heads of families residing in
a portion of the consolidation which they desire to have withdrawn and consti-

tuted as a new district may pptition the directors of the consolidated district
for such change. The directors must then submit the question of withdrawal
to the voters of the consolidated district at the next general election. If a
majority of the votrs at the election favor the withdrawal, a new district is
organized. (Rem. Rev. Stat., sec. 4734.)
When the county superintendents of two or more counties deem it desirable
to consolidate contiguous districts (including districts in incorporated cities and
towns except cities of the first class) lying in two or more counties, they may,
by unanimous vote, call a special election in each district to be affected to decide
upon the consolidation. (Rem. Rev. Stat., sec. 4753, par. 1.) If the majority

of the electors voting on the question in each district to be affected approve
the consolidation, the county superintendents of the counties involved proceed
jointly to organize the district. (Rem. Rev. Stat., sec. 4753, par. 2.)
6. Union High School Distrsct.Five heads of families in each of two or more
contiguous districts desiring to unite for purposes of maintaining a high school
may petition their respective boards of directors for such action. Thereupon,
each of the respective boards submits in writing to the county superintendent
a statement of the proposed union, together with its attitude toward the advisability of the formation of such district. The county superintendent investigates
to determine whether or not any district involved maintains, or is capable of
maintaining, a high school without uniting with the other districts and whether
conditions after uniting will be such as to insure the maintenance of a high
school. (Rem. Rev. Stat., sec. 4753.)
If the county superintendent approves the formation of the district, an election
of the voters in each district involved is called and a vote is taken on the proposed union. If a majority of the voters in each district favor the union the
district is established by order of the county superintendent. (Rem. Rev. Stat.,
sec. 4755.)

After five or more years have elapsed from the date of formation of the union
high school district, such district may be dissolved if a three-fifths majority
of the votes cast by the voters of the union high school district at a special
election on dissolution favor such action, in which case the county superintendent apportions the assets and liabilities among .the various component districts. (Rem. Rev. Stat., sec. 4763.)

Five or more heads of families in each of two or more contiguous districts
lying in two or more counties may petition the boards of directors of their

respective districts for the formation of a joint union high school districts. Upon

the receipt of such petitions, the board of each district to be affected submits
a written proposal of such union, together with its judgment, as to the advisability of the formation of such district, to the county superintendent of each
county affected. The county superintendents investigate the proposal jointly
on the same basis as in the formation of a union high school district. If they
approve the formation of the district, the question is submitted to the voters
of each district involved. A majority of the voters in each district is necessary
for approval. (Rem. Rev. Stat., sec. 4763.)

Provisions of the School District Reorganization Law

The school district reorganization law, passed in the 1941 session of the Wash-

ington legislature, has as its express purpose "the provision of a more nearly
equalized educational opportunity for pupils of the common schools, a higher
degree of uniformity of school tax rates among districts and wiser use of public
funds expended for the support of the common school system." (Laws of 1941,
chapter 248, sec. L) To accomplish this end, the law, in effect, provides for the
establishment of new districts or the alteration of the boundaries of existing
districts wherever necessary without regard to existing district boundaries. (Laws
of 1941, chapter 248, sec. 2.)

A mechanism for the accomplishment of this purpose is created in the form
of planning committees on both the State and county levels. These committees
are known as the "State Committee for the Reorganization of School Districts"
and the "County Committees for the Reorganization of School Districts," respectively. The performance of the powers and duties delegated to these committees and to the county superintendents constitutes the State school district
reorganization program.

Tnz COUNTY COMMIPrEE

The membership of the county committee may range from 7 to 13 members.
There are only two requirements for membership on this commitee; Members
must be citazens of the county at all times during their membership on the
committee, and there must be at least one member resident in each county.
commissioner district in the county. The county superintendent may be ap
pointed to membership. In any, event, he is cx officio secretary to the committee. Members are appointed by an appointing committee made up of the
county superintendent of schools and one person from each school district in
the county selected by the board of directors of each district. (Laws of 1941,
chapter 248, sec. 3.)
The law requires that the county committee be appointed within one and one
half years after the effective date of the Act (April 1, 1941). The life of the
committee terminates four years after thi effective date, unless it has cmpIeted
its duties before that time and is released by the State committee. Committee
members serve without compensation. They are, however, reimbursed for necessary expenses when those expenses have been approved by the State committee.
(Laws of 1941, chapter 248, sec. 3.)
The county committee is charged with the responsibility of preparing a comprehensive plan for the reorganization of school districts in the county for
submission to the State committee. This plan is to be based on a consideration
of the "educational needs of local communities, economies in transportation and
administrative costs, the future use of existing satisfactory buildings, sites and
playfields, the convenience and welfare of pupils, a reduction in 'disparities in
per-pupil valuation among school districts" and to other relevant matters. (Laws
of 1941, chapter 248, sec. 5.)

The plan as submitted to the State committee must include: (1) a map showing the boundaries of established school districts and proposed reorganized districts, (2) a description of the proposed boundaries, (3) recommendations respect-

ing the location of schools, the utilization of existing buildings and the construction of new buildings, (4) am estimate of transportation requirements under
the proposed plan, and (5) a summary of the reasons for each proposed reorgan4zation. of school districts and any other reports, records or materials required
by the State committee. (Laws of 1941, chapter 248, sec. 5.)
Recommendations for the reorganization of individual districts may be pre-

pared by the county committee front time to time and submitted to the State
committee if the county committee can demonstrate that they are in line with
a compehensive plan for the county. (Laws of 1941, chapter 248, sec. 5.)
Where the plan involves the reorganization of districts in two or more counties, a joint county committee composed of at least three members of each
county committee involved is charged with the responsibility of perfecting plans

and performing other duties charged to the county committee in cases where
school districts within only one county are involved. Plans so evolved are then
included in the comprehensive plan of the county committee for the county
having the greatest number of pupils residing in the proposed joint district and
submitted by that committee to the State committee for approval. (Laws of
1941, chapter 248, sec. 5.)

'

After the county committee has developed a proposal for the I orntation of a
new district, the transfer of territory from one district to another or the discontinuance of any district, it is required to hold a public hearing thereon at a tirie
and place set by the committee. At this hearing the committee is required to
hear testimony on the amount and value of' school property involved in the
action and the amount and nature of all indebtedness of any school district
involved in the proposed action, including a determination of the amount of
such indebtedness incurred for current operation and for permanent improvements. On the basis of information so derived, the commIttee is required to
make an equitable adjustment qf all property, debts and liabilities anong the
districts involved. A complete record of the hearing, together with recommendations of terms of adjustment of property, debts and liabilities, is then to be
submitted to the State committee. (Laws of 1941, chapter 248, sec. 5.)
If the State committee rejects all or any portion of the plans of the county
committee, either for the reorganization of the districts or for the adjustment
of property, debts and liabilities, the county committee may revise its plans
and resubmit them to the State committee. (Laws of 1941, chapter 248, sec. 11.)
If a proposal which has been approved by the State committee is rejected by
the voters (in a case where an election is required), the county committee may
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revise its plans and resubmit them to the State committee. (Laws of 1941,

chapter 248, sec. 11.)
When a new district is formed under the act, the county committee is required
to divide it into five school directors' districts following the procedure indidated
for consolidated districts under laws existing prior to the passage of the reorgani-

zation act, unless such new district contains a city with a population in excess
of 7,000. (Laws of 1941, chapter 248, sec. 5.)
TE STATE COMMITTEE

The State committee is composed of nine members appointed by the State
Board of Education on a non-partisan basis. State committee members serve
without compensation, but they are reimbursed for necessary expenses on the
same basis as other State officials. One member must be a member of the State
Board of Education, at least four must be laymen not engaged in education
professionally, and at least tne member must reside in each congressionai district of the State. Vacancies on the board are filled in the manner that original
appointments are made.
The State committee elects from its own membership a chairman and vice
chairman. The memberwho is also a member of the State Board of Education
serves as the disbursing officer, approving expense vouchers of the State committee in accordance with the orders of that committee.
The State committee is empowered to employ a director and other necessary
personnel to carry out the responsibilities of the committee under its direction.
Compensation for employees is fixed by the committee.
The duties of the State committee are of dual character. First, it is required
to serve the county committees and, at their request, to assist them in their
program. Service to county committees includes professional and clerical assistance, procedures, maps, forms and other materials necessary for the completion
of the program of the county committee. Second, it is the duty of the State
committee to enforce the provisions of the reorganization law. This responsibility includes the inspection and approval or disapproval of all plans by county
committees as well as other responsibilities of a purely administrative nature.
The committee may recommend to the State Board of Education the extension
of the life of either a county committee or the State committee itself beyond
4 years. It may also dismiss any county committee upon evidence that it has
completed its functions. If a county committee is not appointed as prescribed
by the Act or if it fails to perform its functions, the State committee is empowered to appoint a county committee to comply with the Act.
When the State committee has examined a plan submitted by a county committee, it must notify the committee of its approval or disapproval of the plan.
In the latter event, the State committee is required to assist the county committee in the revision of the plan, if requested to do so by the county committee.
Duriss OF TE CoUNTY Srn'ERINTNDENT

In addition to serving as the secretary to the county committee and as a

member of that committee if appointed, the county superintendent, as administrative officer of the county, is charged with certain responsibilities connected
with putting into effect such plans as are approved by the State ,committee.
Upon receipt of an approved plan the county superintendent is required to
enter an order effecting such transfers and/or attachments of territory included
therein as were within his discretionary power under former provisipns of the
law governing school districts. Thereafter, if a proposal for the formation of a
new district is involved in the plan, he must call a special election of the voters
residing in the territory of the proposed new district, at which election the voters
are afforded an opportunity to approve or reject the proposal. If the proposal
is approved by the voters, the county superintendent must then order the estab-

lishment of the new district and must perform such other functions as are

necessary to make the approved plan effective.
Once established, the new district may not be altered for a period of five years
without a recommendation of the county superintendent and the approval of
the county and State committees, or of the State Board of Education if these
committees have ceased to function. Questions of the equity of any terms of
adjustment of property, debts and liabilities may, however, be appealed to the
superior court of the county. The court then sits as a court of equity and makes
any adjustments which it finds to be necessary.
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Financial Support for Current Operations

Providing current operating funds is recognised to be a joint responsibility
of the State, the county and the local school district. The statutes recognize
the need for a basic minimum expenditure for the education of each pupil ,in
attendance and make provision for a dhision of finanrial support responsibility
among the three levels, of government. The State is required to contribute a
given amount per pupil-day, weighted to compensate for the, differentials in
cost among the various educational levels and special classes; in addition the
State assists in defraying a portion of the costs of certain special school services
The county must contribute a given amount for each pupil-day irrespective of
school level but subject to tax limitations imposed by law, after which the State

again becomes a contributorif the county cannot raise the aforesaid "given
amount"by levying the maximum millage permissible under the tax limitation
law. Funds thus provided by the State and the county are then augmented by

the local distnct, with a specified minimum amountøper pupil-day, tax limitation
laws and supplemental contributions by the State applying as in the case of the
county. The aforementioned "specified minimum amount" for the local district

is computed in the same manner as for the State. The supplemental contribution by the State equals the difference between the revenue-raising capacity
of the county and/or the district with sub-average assessed valuation per pupil
and the minimum support otherwise specified for the county and/or local district.
The specific provisions for the apportionment of funds for cost of current operation are as follows:
1. State Apportionment.-_TJnder the Education Law of 1933 the State is reqiured to distribute to each school district from its current school fund, funds
sufficient to provide twenty-five cents for each day of actual attendance in the
district during the preceding school year, weighted to compensate fOr the differtials in cost among various educational levels and special classes. (Rem. Rev.
Stat., sec. 4934.)
2. Provisions for Weighting Attendance.The following weihts are applied
to actual attendance in computing the weighted attendance upon the basis of
which (1) State apportionments for basic support are computed and distributed,
and (2) computations of the local ability of school districts are made and equalization funds ("the supplemental State contribution") are distributed:
Educational levels.(1) Two hours or more in kindergarten'!2 actual attendance; (2) Elementary schoolsactual attendance (no weight); (3) Junior
high schoolsi-i /5 times actual attendance; (4) Regular or senior high school2/5 times actual attendance.
Special classes.(1) Approved vocational classesactual attendance plus
additional 2/5 day's attendance; (2) Parental schoolo 3 times actual attendance; (3) Two hours or more in evening schools actual attendance; (4) Four
hours or more a week in part-time schoolsequivalent of 1 day's attendance in
high school; (5) Classes for handicapped children-2 times actual attendance.
Minimum support.In computing days' attendance for apportionment purposes, each school district having less than 2,500 days' attendance under all provisions of the law is provided with a minimum of 2,500 days for apportionment
purposes.

Transportatios.Transportatjon costs of pupils residing two or more miles
from the school are reimbursed at the rate of 1/2 cent per pupil-mile-day, but
not to exceed 50 percent of the actual cost per pupil-mile-day. In the case of
second- and third-class districts that operate roams for handicapped pupils, 80
percent reimbursement is permitted. After computation, these costs are expressed
as the number of days of attendance which, at 25 cents a day, will equal the sum

payable by the State and included with other State apportionments.
Pupils from United States reservations.An additional % day's attendance
is allowed the school district for pupils in ettendance who reside on tax-exempt
Federtil property, or whose parents are in the Army or the Navy.
Defective pupils in second- or third-class districtsIn computing the State
apportionment, 2,500 pupil days' attendance in addition to the weighted actual
attendance are counted for each room for defective pupils in a second- or thirdclass district.

3. County ApportionmentThe county is required to levy a general property
tax for school purposes at a rate sufficient to produce five cents per pupil-day
if a tax rate of
mills per dollar of assessed valuation or less will produce that
amount. For purposes of computing the funds required and distributing those
funds to school districts, (1) second- or third-class districts maintaining rooms
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for defective pupils are credited with 2,500 pupil-days for each room in addition
to actual attendance; (2) one-half day of attendance is countd for two or more
hours in evening schools and kindergartens; (3) one day of high school attend-

auceis counted for four hours a week in part-time schools; and (4) no school
district is considered to have less than 2,500 days of attendance.
Tax Lim.itations.The school support burden which may be imposed by
the local district through the general property tax is limited by the so-called
"40-mill limit law" 3 in which the maximum levy of the local district is limited

to 10 mills per dollar of assessed valuation.35 Levies in excess of this 10-mill rate

may be made by the local district upon approval of a three-fifths majority of
the electors voting on the question at any general election in which the number
of votes east equals 40 percent of the number voting for governor jn the district
at the last gubernatorial election. (Laws of 1939, chapter 2, sec. 1.) As indicated
above, the county is limited to a levy of
mills per dollar of assessed valuation under the provisions of the motor vehicle excise tax law.
Equalization of Support.The tendency of the tax limitations to regularize
the levy among districts and among counties throughout the State brings into
bold relief the wide disparities in local ability due to variations in assessed
valuati9n per child attending the common schools. Provision is made, therefore,
in the Equalization Law of 1937, to insure minimum total support for the common schools of each district. To participate fully in the provisions of this equalization law, the districts must levy a school tax at the maximum rate of 10 mills
allowable under the tax limitation law without a special election. In full participation, the State pays the local district the sum by which the 10-mill levy
on its assessed valuation fails to provide fifteen cents per weighted pupil-day.
If levies are made at a rate below the maximum, the equalization payments
are prorated according to the percentage that the actual levy is of the maximum
illowabJe rate. The county must levy

mills, or such lesser rate as will provide

five cents per pupil-day, and the State pays from the proceeds of the motor
vehicle excise tax the amount by which a levy of 1¼ mills per dollar of its
assessed valuation falls short of providing the five cents per pupil-day which
must be distributed to the school districts of the county. (Rem. Rev. Stat.,
sec. 4934, par. 4.)

High School Fund.To provide for the payment of current operating costs
incurred by reason of high school attendance by pupils from non-high school
districts, the cost of educating such pupils, exclusive of expenditures for capital
outlays, is computed by the district in which they are in attendance and certified
to the county superintendent annually. The total claims against the non-high
school districts in the county are then adjusted by the county superintendent
to exclude that portion of such costs which has already been defrayed through
county and State apportionmenfs based on the attendance of such pupils. The
amount remaining becomes the basis of a county-wide levy (not to exceed
4 mills) on property in all nonhigh districts of the county, the proceeds of which
are set aside in a special high school fund and apportioned therefrom on a net
cost basis to the districts in which high school pupils from non-high districts
attend school.3° (Rem. Rev. Stat., sec. 4715.)
School Support by Municipal UtilityA municipally-owned utility may
defray the cost of educating the children of its employees residing at any of its
generating plants located within the limits of a school district. (Rem. Rev. Stat.,
sec. 4680, par. 5.)

CAPITAL Ourtv CosTs

The costs of buildings and other permanent improvements are not recognized
in the apportionment laws. They must, therefore, be met from local general
property tax levies within the 10-mill limit, or out of funds derived by the
The maximum permissible levy under this law is actually 37 mills.
Comprises maximum limitation for: (I) The combined levy of a union high school dittrict
and any constituent elementary district, (2) the combined levy in a non-high school district for
elementary school support and for high school fund, as well as (3) the high school district
operating both high and elementary schools.
' Under the Equalization Law of 1937, the State makes equalization payments to all high
school districts in the equalization group in sufficient amount to' cover their net current costs
resulting from attendance of non-resident high school students. In addition thereto, the State
makes equalization payments to non-high school districts to offset the amount which such districts
must pay into the high school fund to cover these same costs. It is obvious, therefore, that
the State pays these costs twice, the double payment accruing to the ultimate advantage f high
school districts with non.resident attendance, provided, of course, .they belong in the equaliza
tion group.
34
35
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district from excess levies voted annually37 under the three-fifths majority and
the total vote restrictions of the tax limit law already stated on page 197.
To provide immediate access to funds for capital outlays, the directors of the

district are empowered to borrow, through the issue of bonds, an amount that,
considered together with the net warrants outstanding,3 does not exceed 5 percent of the assessed valuation39 of the district at the tine of issue. Bonds may
be issued for an amount not to exceed 1½ percent of the last assessed valution
of the district, if approved by a majority of the qualified electors voting thereon
at an election held for this purpose. Amounts xceeding 1% percent, but not
exceeding the 5 percent limit, must 1e approved by three-fifths of the qualified
voters participating. (Rem. Rev. Stat., sec. 5605.) Funds for bond retirement
must, as indicated above, be derived either from the regular general property
tax levy or from an excess levy in accordance with rules already outlined.
COMPirrAPION or PEECENT OF INDEBTEDNESS AND OF BoNDING Powsa

Taxes levied for the current year and cash on hand received for the purpose
of carrying on the business of the district for the current year may be considered
as an asset against indebtedness incurred during the current year. All taxes
specially levied for the purpose of retiring indebtedness may be considered an
asset against such indebtedness. The total unpaid indebtedness incurred by the
school district in past years plus the net difference between indebtecjpess incurred

by the district in the current year and the assets mentioned above comprises
the base for computing the percentage of assessed valuation to which a district
is indebted. (Rem. Rev. Stat., sec. 5606.)
In computing the indebtedness of districts which have been enlarged through
consolidation of annexation, the percentage which the indebtedness is of the
assessed valuation in the poxtion of the district most heavily indebted governs
the bonding power of the entire district.

' Except when special grants from the State are forthcoming. These are contingent on
appropriations by the legislature for the purpose.
s Net warrants are those which are not liquidated by current revenue in the year of issue.
See page 196 for method of computing indebtedness to which limitations apply.
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Appendix III
DISTRIBUTION OF ELECTRIC ENERGY WITHIN THE COLUMBIA BASIN
PROJECT AREA (SUBPROBLEM 7) - A STUDY OF GOVERNMENTAL
UNITS AND OTHER AGENCIES HAVING AUTHORITY TO DISTRIBUTE
ELECTRIC ENERGY
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Transportation Building
Olympia Washington

Dear Mr Hetherton
We respectfully submit herewith the report on Subproblem 7 of Problem 28
of the Plan of Joint Investigations of the Columbia Basin Project, which involves
the problem as to the type of agency best suited to distribute electric energy
within the project area
Respectfully submitted.

LLOYD W. SCURAM, Investigator.
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I.

THE PROBLEM

This report is concerned primarily with subprobleth 7 which iaes the following

specific question;

What type of governmental unit, existing or proposed, alone or in combination,

is best suited to meet prospective needs of electric energy distribution sn the
Columbia Basin?

While the question as stated above refers only to types of governmental units,
the instructions issued to the investigators suggested that consideration might also
be given to agencies other than governmental units. In considering this problem,

the investigators have included in their analysis both governmental and nongovernmental agencies, bearing in mind at the same time the general trend
in the power policy of the Federal Government.
Approach fo fhe Study

It is to be emphasized that this study is concerned not with the technical

methods of distribution of power or the locationor management of the distributing facilities, but rather it is an analysis primarily of the powers and purposes
of those units of government and other agencies, which under present laws of the
State of Washington have power and authority to distribute electric energy. The
approach to this problem has been to investigate the purposes and legal powers
of each governmental unit or other agency, to indicate the principal desirable
standards which distributing agencies should possess, and to determine insofar
as possible the extent to which these governmental units or agencies meet or
fail to meet these standards. It is recognized that there are many factors bearing

on the question of adequacyother than those considered in this reportwhich

are of great importance, but with respect to which there is no evidence available
or else the evidence is inconclusive. The consideration of these factors as standards has been thus avoided.
II. THE AREA
Genera? Deicription

The area included in the Columbia basin for purposes of power distribution

comprises about, 2,500,000 acres of land lying between Pasco and Ephrata, Wash-

ington in the Big Bend of the Columbia River. Approximately one half of this
area, or, about 1,200,000 acres, is to be irrigated. Water will not be available
for, any of the project lands before 1945 and it is not certain that water can be
delivered in that year. About 50,000 acres are expected to be developed annually
during the first few years. At such a rate of development, all of the irrigable
land in the project area would not be brought under irrigation until 1007 or 1970.
(See Development Rate of Project Lands, Problem 17, Columbia Basin Joint
Investigations, page iii and following pages.)
There are three principal irrigation districts, namely, the Quincy-Columbia
Basin irrigation district, the East Columbia Basin irrigation district and the South
Columbia Basin irrigation district established within the Columbia Basin, each
embracing roughly one third of the project area. Approximately concurrent
development of lands in each district is planned.
Parts of four counties are included in the project area. The greater part lies
in Grant, Adams and Franklin Counties. A small part of the project area lies
in Walla Walla County.
At present, the population within the Columbia Basin area is somewhat more
than 11,000 persons. About 7,000 of these reside in nine incorporated towns, the
largest of which is the city of Pasco with a population of approximately 4,000
people. None of the other towns bar as nany as 1,000 inhabitants.
Grazing and dry-farming are the principal occupations. The western two-thirds
is largely restricted to grazing. Wheat farming under dry-farming methods is
practiced in the eastern and northwestern parts. Small areas within the project
area are now used for irrigation farming. According to estimates which have been
made, the probable farm population at mature development will be about 77,000
persons on the irrigated project lands. It has also been estimated that the town
and rural non-farm population likely to be associated with the farm population
of this magnitude will be between 92,000 and 115,000, which represents a maximum
total of approximately 190,000. (Other estimates of probable future population

vary up to a maximum of 400,000.)
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According to the Washington State Planning Council t is anticipated that
among the principal industries to be developed in the area will be those related
to agriculture. It is expected that cheese, butter, and beet sugar will be manufactured; specialty crops will be canned and frozen; tree fruits will be picked
and cold stored; diatomaceous earth will continue to be processed in the Qumcy
Basin; and some industries related to water transportation may develop at Pasco;
all other industry will probably be quite small and of a service nature.
III. AGENCIES WITHIN OR ADJACENT TO THE PROJECT AREA EMPOWERED
TO DISTRIBUTE ELECTRIC ENERGY
Introductory Statement

The agencies now operating or being organized within the project area which
are presently distributing electric energy or which are empowered to do so are:
Private power companies, rural electric non-profit cooperatives, irrigation districts
and public utility districts. The discussion which follows is intended primarily
to present a picture of these various agencies from the standpoint of their develop-

iqent and operation within and adjacent to the project area. The information

presented as to inch particular agency is not comprehensive but is believed to be
adequate for the purpose intended.
Private Power Companies

There are three private power companies operating within or adjacent to the

project area. They are the Washington Water Power Company, the Pacific Power

and Light Company, and the Puget Sound Power and Light Company.
The Washington Water Power Company,1 which operates within the project
area the most extensively of the three companies, was incorporated on March 15,
1889, in the State of Washington with common capital stock in the amount of
$25,418,000, and preferred stock in the amount of $10,366,183. Its book cost of
properties as of December 31, 1940, was $68,527,025, with depreciation of $10,322,753.

The Pacific Power and Light Company 1 was incorporated on June 16, 1910,
in the State of Maine, with common capital stock of $7,000,000, and preferred
stock of $6,868,500. Its book cost of properties as of December 31, 1940, was
$35,059,551, with depreciation of $4,500,072.

The Puget Sound Power and Light Company,2 which does not operate within
the project area proper but adjacent thereto, was incorporated July 8, 1912, in
the State of Massachusetts. Its common stock amounts to $14,000,000, and its
preferred stock to $36,160,052. Book cost of properties as of December 31, 1940,
was $125,341,855, with depreciation of $11,718,466.
Rural Electric Non-Profit Cooperatives

The Inland Empire Rural Electrification, Inc., one of the largest cooperatives
in the State, is located east of the project area and includes parts., of Spokane,
Whitman, Garfield, Stevens, Asotin, Adams, and Franklin Counties.3 No part
of the project area is included within the area serviced by the cooperative. As
of December, 1940, funds in the amount of $2,200,000 had been allotted to the
cooperative by the Rural Electrification Administration; some 2,047 miles of line
were in operation; and 4,313 customers were being served.
The Inland Empire Cooperative was organized in 1937, under the provisions
of the State act permitting the creation of non-profit corporations.4 The incorporators were: Mr. D. I. Hopkins, St. John; Mr. E. A. Melville, Lamont; Mr.
H. C. Ochs, Pennawawa; Mr. E. A. Burgess, La Crosse; Mr. Leo Thams, Plaza;
Mr. C: B. Walker, Mica; and Mr. Neal Richardson, Tekoa.5
The Lincoln Electric Corporative, Inc. is located northeast of the project area
and includes parts of Grant and Lincoln Counties.6 The farthest western point
Figures were taken from the companies' reports of December 31, 1940. See letter, R. A.
Russell. office manager, Department of Public Service, Supplementary data, p. 243. Information
as tO the value of properties within and adjacent to the project area was unobtainable.
For location of facilities owned within or adjacent to the project area see map, Existing Power
Facilitses in the Columbia Basin prtject area, Supplementary data, facing p. 242.
° See footnote i above, p. 243.
See map, Public Power Development in the Pacific Northwest, Stetus of Existing Public
Agencies, Supplementary data, facing p. 204.
Remington's Revised Statutes, sees. 3888-3900.
6 See letter, February 24, i942, Jesse N. Rosenberg, Department of State, p. 243.
6 See snap, Public Power Development in the Pacific Northwest, Status of Existing Pubhc
Agencies. Supplementary data, facing p. 204.
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of the area seryiced bv the cooperative is approximately ten mi1s from the
project area. As of January 12, 1942,. two allotments had been received from
the Rural Electrifiatjon Administration, one in the amount of $438,000, the
are served thereby. Power is purchased from the Washington Water Power

other in the munt of $42,000, making the total allotment $480,000. Sin hundred
twenty-one miles of line have been erected by the cooperative and 550 members

are served thereby. Power is purchased from the Washington Water Power
Company for resale for domestic purposes only.

The cooperative was incorporated in October, 1939, under the provisions of the
State law permitting the creation of non-profit corporations.7 The officers of the
cooperative are: Mr. Conrade Reid, Davenport, president; Mr. F. W. Hem-

bigner, Odessa, vice-president; Mr. George E. Janett, Davenport, secretarytreasurer; and Mr. N. V. Fisher, Davenport, superintendent.8
The Big Bend Electric Co-operative, Inc. is located east and southeast of the
project area in Whitman, Adams and Franklin Counties.9 'l7he total of allotments
from the Rural Electrification Administration to. date is $432,500 and the total

value of properties is approximately $250,000. Three hundred and forty miles
of line are in operation, serving 310 persons. Power is purchased from the Washington Water Power Company for resale for commercial as well as domestic
purposes.

The Big Bend operates to a limited extent within the project area. In that
part of the project area which is located within Adams County about 26 miles
of line are maintained serving abotit 34 customers. The value of such properties
is approximately $20,000. In that part of the project area which is located in
Franklin County there are about 11 miles of line with 10 consumers. The value
of such properties being approximately $8,000. The total value of properties
within the project area is thus, about $28000.10
The Big Bend Co-operative commenced operations in October 1940 having
become incorporated under the Non-Profit Corporation Act.11
The officers of the cooperative are: Mr. Paul Reline, Washtucna, president;
Mr. Ralph C. Gillis, Washtucna, secretary; Mr. Richard F. Dehnel, Ritzvmlle,
treasurer; and Mr. Harry H. Hudlow, Ritzvifle, superintendent.
Irrigation Districts

There are three large irrigation districts within the project area, namely: The
South Columbia Basin irrigation district; the East Columbm Basin irrigation
district; and the Quincy-Columbia Basin irrigation district. Other districts are
the Franklin County irrigation 'district, No. 1; the Moses Lake irrigation district;
atid the Burbank irrigation district, No. 4.
The South Colum'bia Basin Irrigation District was created in December 1939.
It includes approximately 604,00012 acres of irrigable land comprising generally
the south portion of the project area.13
The district i in the process of becoming organized and as yet has not begun
operations in any form except that negotiations have been entered into for the
executioa of a contract with the United States Bureau of Reclamation with
respect to securing a water supply. The district officers have no plans with
respect to the distribution of electric energy.14
Headquarters of the district are located in Pasco. Mr. D. W. Neff, Pasco, is
president and Mr. H de Schepper, Pasco, is secretary.
The East Columbia Basin Irrigation District was established in February 1940
and includes approximately 532,00015 acres of irrigable land. Roughly, this district comprises the northeast one-third of the project area.16
It appears that the district is in the process of organization and present plans
do not include the distribution of electric energy by the district.7
"Remington's Revised Statutes, sees. 3588-3900.
8 See letter, January 12, 1942, Dale McGrath, office manager, Supplementary data, p. 244.
See map, footnote 8, supra.
10 See letters, January 12, March 12, 1942, Harry H. Hudlow, project superintendent, Supple.
mentary data, p. 244.
° Remington a Revised Statutes, sees. 3888.3900.
" See letter, January 12, 1942, Charles J. Bartholet, Supesvisor of Hydraulics, Department
of Conservation and Development, Supplementary data, p. 245.
' See map, Columbia Basin ProjectWashington, Supplementary data, facing p. 204.
14 Information received from D. W. Neff, president.
15 See letter, January 12, 1942, Charles J. Bartholet, Supervisor of Hydraulics, Department
of Conservation and Development, Supplementary data, p. 245.
2 See map, Columbia Basin Project.Washi.sgton, Supplementary data, facing p. 204.
7 Information received Irons Dn Damon, president.
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Headquarters of the district are located in OthelIo Wash. and its officers are:
Mr. Don Damon, Cunningham, president; and Mr. C. H. Brittenham, Othello,
secretary.

The Quincy-Columbia Basin Irrigation District was created in February 1939.
It embraces approximately 441,00018 acres of irrigâble land to be served by the
west mam canal of the project. Roughly, the district includes the western third
of the project area.19
Approximately two-thirds of the acreage included within the district formerly
constituted the old Quincy Valley irrigation district, which was organized in
1913 and officially dissolved by judicial decree on May 15, 1941.
A contract has not yet been entared into' between the district and the Bureau
of Reclamation with respect to a water supply and there are no present plans.

for the distribution of electric energy by the district.
The district headquarters are located in Quincy, Wash. Its officers are: Mr.
J. A. Weber, Quincy, president; Mr. B. B. Huffman, Quincy, vice-president;
and Mr. James O'Sullivan, Ephrata, secretary.
The Franklin County Irrigation District No. 1 was organized in 1931 and
includes nearly 4,200 acres adjoining the city of Pasco in the southern portion
of the project area.20 Three thousand acres of the district have been sold to
settlers, .1,600 of which are now being irrigated. Approximately 3,500 acres of
the total acreage is irrigable land. The bonded indebtedness of the district
was reduced from $103,000 in 1931 to $29,000, January 1, 1942, and is continuing
to be reduced at the rate of $7,200 annually. It is expected that all will be
retired by January 1, 1946.
The district has been on a cash basis since 1931 and there are no arrears in
bond or interest payments, nor are there any registered warrants outstanding.
The power contract which the district entered into with the Bureau of Reclamation expires October 15, 1942, at which time it is intended that a new contract
will be negotiated.
The district does not sell electric power for any purpose nor does it intend
to do so.
The officers of the district are: Mr. C. 0. Carlson, Pasco, chairman; and Mr.
H. de Schepper, Pasco, secretary.

At the time the South Columbia Basin irrigation district was organized, the
Franklin County irrigation district No. 1 went on record opposing the plan to be
included within the South Columbia Basin irrigation district.21
The Moses Lake Irrigation District was organized in Iune, 1928. It includes
9,325 acres, of which 4,358 acres are irrigated. Although the district is located
in the northern central portion of the project area 22 between the Quincy-Columbia
and the East Columbia districts, the lands of the Moses Lake district were not

included within either of the larger districts and will probably continue to
operate independently. The district secures an adequate water supply from
from the standpoint of
Moses Lake and is presently functioning satisfactorily sell
electric energy, nor
both operations and finances.23 The district does not
are there any plans for the distribution of such energy.
The officers of the district are: Mr. J. B. McGrath, Moses Lake, chairman;

and Margaret Harris, Moses Lake, secretary.
The Burbank Irrigation District No. 4 was organized in 1918 for the purpose
of pumping water for irrigation purposes from the Snake River. The 4istrict
is located in that portion of the project area which lies in Walla Walla County.24
Originally the district included approximately 12,000 acres, but at present only
about 350 acres are being irrigated. No electric elergy is distributed by the
district.

The officers of the district are: Mr. Ralph Richmond, Burbank, president;
and Mr. B. B. Horrigan, Pasco, secretary.
The lands of the Burbank district are included within the South Columbia
18 See letter, April 4, 1942, J. A. Weber, president, Supplementary data, p. 246.
1 See map, Columbia Basin ProjectWashington, Supplementary data, facing p. 204.
20 Ibid.
21 Information with respect to this district was obtained from Mr. H. de Schepper, secretary.
22 See map, Columbia Basin ProjectWashington, Supplementary data, facing p. 204.
See letter, January 12, 1942, Charles 'J. Bartholet, Supervisor of Hydraulics, Department
of Conservation and Development, Supplementary data, p. 245.
See map, Columbia Basin ProjectWashington, Supplementary data, facing p. 204.
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irrigation district and when the latter becomes operative the Burbank district
will discontinue operation.25
Public Ufilify Disfrkfs 26

Three public, utility districts have been organized within the project area,
namely, Franklin County public utility district, Grant County public utility
district No. 1 and Grant County public utility district No. 2.

The Franklin County Public Utility District was organized in 1934 on a countywide basis. It has not commenced operations as yet, however, an acquisition
program is under way and a general survey has been completed. Officers of the
district are: Mr. Cyril Hart, Connell, president; and Mr. Amiel Van Buren,
Kahlotus, secretary. The commissioners of the district are: Mr. Hart, Mr. Van

Buren, and Mr. J. W. Fanning, Pasco.
The Grant County Public Utility District No. 1 encompasses a small area
arqund Moses Lake in the north central portion of the project area.2T Its operations are not extensive and there is a difference of opinion as to whether it
should be consolidated with Grant County public utility district No. 2.
The commissioners of the district are: Mr. R. F. Dick, Mr. J. B. McGrath,
and Mr. Thomas Hansen, Moses Lake.
The Grant County Public Utility District No. was organized in 1938 and
includes all of Grant County with the exception of that part included within
Grant County District No. 1.
Grant County district No. 2 is presently engaged in the distribution of electric
energy. In December 1941, the district received an allotment of $600,000 from
the Rural Electrification Administration for the purpose, among other things,
of building and acquiring 526 miles of line to serve 885 customera in Grant and
Douglas Counties.28
On January 20, 1942, the district acquired the distribution system in Coulee
City, belonging to the Grant County Power Company, at a cost of approximately
$19,000. On January 30, 1942, the electric facilities of the Soap Lake Utilities
Corapany were acquired by the district at a cost of approxinately $24,000
Mr. S. L. Dean, Quincy, is president of the district; Mr. Archie Zickler, Marlin,
secretary; and Mr. William Long, Ephrata, manager. The commissioners are:
Mr. Frank Lindblad, Hartline; Mr. Zickler and Mr. Dean.
IV. ORGANIZATION AND POWERS OF AGENCIES AUTHORIZED
TO DISTRIBUTE 'ELECTRIC ENERGY

Infroducfory Sfafemenf

In addition to the agencies operating or organized within the project area,

namely, private corporations,29 non-profit cooperatives, irrigation distrlcts and
public utility districts, there remain two other public agencies which are authorized to distribute electric energy under the laws of the State of Washington.
These are municipal corporations, and reclamation districts organized under the
provisions of the law providing for the creation of such districts including one
million acres or more. (7402-1 to 7402-283,°)
Generally speaking, the term reclamation 'district includes any district which is
organized for the reclamation of lands, such as a drainage district, a diking
district or an irrigation district. With respect to this matter the State Reclamation Act (3004-3017) specifically provides that for purposes of the act, reclamation districts include those districts organized "for the reclamation of logged-off
Information received from Mr. Horrig4n, secretary.

The Attalia irrigation district south of the Snake River, in Walla Walla County is also in

existence. No report of this district, however, has been received by the Department of Conservation and Development. The Attalia district is within the area of the South Columbia district.
In addition to the irrigation districts in the project area there are "many scattered, individual
units of irrigated lands over the entire Columbia Basin project area." (Letter, January 12, 1942,
Charles J. Bartholet, Supervisor of Hydraulics, Department of Conservation and Development,
Supplementary data, p. 245).
20 The information presented under this heading, except as otherwise indicated, was obtained
from Mr. Ray Hendricks, Public Utility Districts Research and Information Service, Seattle.
See map, Public Power Developnient in the Pacific Northwest, Status of 1isistsng Public
Agencies, Supplementary data, facing p. 204.
28 Press release United States Department of Agriculture, December 20, i94i.
29 A nonprofit cooperative is a private corporation; however, the term private corporation is
employed, throughout the report, to, designate a private corporation organized for profit as distinguished from a nonprofit corporation organized as a cooperative.
0 Numerical references following a Statement refer to the sections of Remingtti's Revised
Statutes which constitute the authority therefor.
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lands and for the reclamation of lands of diking, drainage, diking and drainage
and irrigation districts . . . and such other districts as shall from time to time
be authorized by law for the reclamation or development of waste or undeveloped
lands."

(3007)

It should be noted, however, that the term reclamation district as used in this
report relates solely to that type of reclamation district organized for irrigation
purposes under the law mentioned above providing for the creatmn of such
districts including one million acres or more.
The following discussion is intended to present a picture of the organization
and powers of the various agencies authorized to distribute electric energy from
the standpoint of the legal provisions relating thereto.
Private Power Companies
CREATIoN AND ADMrNISTRATION

The procedural requirements for the creation of private corporations are estab-

lished by the state of incorporation. In the State of Washington, which has
adopted the Uniform Business Corporation Act, incorporation may be effected
by three or more natural persons of full age at least two-thirds of whom are
required to be citizens of the United States (3803-2). Corporate existence commences upon issuance of the certificate of incorporation by the Secretary of
State (3803-5) after the filing of articles of incorporation in accordance with the
procedure prescribed herefor, and after payment of all fees and charges as required by law.
The organization and administration of a private corporation is determined
primarily by the articles of incorporation and the by-laws of the association.
With respect to a public service corporation, however, operations are regulated
to a greater or less extent in the State of Washington by State law admimstered
by the Department of Public Service.31
Thus, it is provided that all rules and regulations and practices of the company
must be just and reasonable (10362) and that no public service company may
extend to any person or corporation any form of contract or agreement or any
privilege, except such as is extended to all persons and corporations under like
circumstances

(10365).

Uniformity of treatrtìent is further required in the provision that every electrical company engaged in the sale and distribution of electncity must furmsh
to all persons applying therefor and reasonably entitled thereto, smtable facilities
for furnishing such electricity (10369).

Every public service company must annually furnish the Department of Public

Service with a report in such form as the department may require showing,

among other things, the amount of capital stock issued, the amounts paid therefor and the manner of payment, dividends paid, the cost and value of the company's properties, the amounts expended for improvements, and the earnings
or receipts derived by the company from all sources. (10416)
In general, the Department of Public Service is given a broad power of supervision over the operations of public service companies.32
Powzas

Generally speaking, a public service company engaged in the distribution of
electric energy has the power to dhitribute such energy to the extent that it sees
fit, providing such distribution is made in conformity with the laws relative to
public service companies and any rules or regulations issued thereunder by the
Department of Public Service.
The Public Service Commission Lawsees. 10339 to 10459.
Other provisions of the law in this respect are as follows:
Whenever the commission finds, after hearing upon its own motion or complaint, that repairs
or improvements ought to be made to any electrical plant for public convenience or to insure
adequate service, the department may order that such improvements be made (10406).
No public service company may dispose of any of its properties which are necessary or useful
in the performance of its duties to the public, or by any means merge or consolidate any of its
properties with any other public service company without having secured the authorization of the
Department of Public Service (iO440.b).
For the purposes of enabling the department to better carry out the provisions of the public
service commission law, it may prescribe the period of time in which all public service companies
subject to the provisions of the act shall have, as near as may be, a uniform system of accounts.
and it may prescribe the manner in which such accounts be kept (10416).
Public service companies are also required to conform to certain rules relating to the conS
struction and maintenance of electrical facilities as set forth in section 5435. The Director of the
Department of Labor and Industri s is charged with the enforcement of such rules (10838).
3

The right of eminent domain is extended by law to all corporations organized

for the purpose of transmitling electric power as a public service corporation (934).
FINANCIAL PROCRDTJRE

A private power company is authorized to sell stock,' stock certificates and
other evidence of interest or ownership and to issue bonds, notes and other evidences of indebtedness. The sale and issuance of such evidence of ownership
and indebtedness in the case of a public service corporation is subject to regulatio by the Department of Public Service (10439-2).
All rates and charges made by an electric company are required to be just,
fair and reasonable. (10362) The Department of Public Service has the power
to determine such rates and to fix the same by order as provided for in the public
service commission law. A hearing upon such mattem may be had upon motion
of the department or upon complaint of an interested party (10390).
An electric company is required to file a schedule of rtes and charges with
the department (10362) and is obliged to adhere to the schedule thus flIed. Generally, no change can be made in such schedule without notice thereof to the
department (10364). Whenever a change having the effect of increasing an existing rate is filed with the department, it has powereither upon its own motion
or upon cçxnplaintupon notice, to enter upon a hearing concerning such proposed

change. At any hearing the burden is upon the corporation to establish that

the proposed increase is reasonable and just (10424).
Another financial control held by the Department of Public Service over public

service companies is the power of regulation and control over the budgets of
expenditures of the public service companies (10458-4).
Non-Profit Electric Cooperatives

The three rural electric cooperatives which operate within or adjacent to the
columbia Basin project area, namely, the Big Bend Electric Co-operative, Inc.,
the Lincoln Electric Cooperative, Inc., and the Inland Empire Rural Electrification, Inc., were all organized under the act of the State of Washington which
permits the creation of non-profit corporations. It appears appropriate, therefore,
to outline the principal provisions of that law which regulates the organization
and operation of such cooperatives.
CREATION AND ADMINISTRATION

Not less than five individuals, eopartnerships, or corporations may organize

a non-profit corporation. Articles of incorporation must be executed and properly
filed, stating the name of the corporation, its purposes, principal place of business

and the term for which it is to exist, not exceeding fifty years. Upon the filing
of such articles the formation of the corporation becomes complete33 (3892).
A non-profit corporation is not permitted to have capital stock, and shares
therein are prohibited. It is required that the interest of each member of the
corporation be equal to that of any other member, consequently, no incorporatoF
or member can acquire any interest which will entitle him to a greater voice,
vote, or authority than any other member (3889). Membership in the corporation is,, however, permitted to be evidenced by certificates of membership assignable under such regulations as may be prescribed in the by-laws (°
Before business is transacted or any property is acquired by the corporation
its members are required to adopt by-laws; a majority vote of all the mmbers
being necessary to such adoption. The by-laws may provide, among other things,
the qualifications for membership, on what conditions there may be a succession
of membership, the manner in which membership shall cease, the mode and
manner of expulsion of a member and the method, and time and manner of
permitting the withdrawal of a member34 (3893).
The affairs of a non-profit corporation are required to be managed by trustees,
their number, and the extent of their power and authority are required to be
prescribed in the by-laws (3892, 3893).

Corporations formed under the nonprofit law are required to pay the same fee for

!jg

articles of incOrporation and the same annual license fee as is prescribed by law for corporations
having a capital stock (3900).
34

For an enumeration of other matters

section 3893.

which

may be provided fr in the by-laws, see

FINANCE8

The primary sources of revenue of a non-profit corporation consist of memship fees, dues, assessments, and amounts derived from the operation of the
business. Assessments may be levied upon the individual members of the corporation as provided by the by-laws or upon a vote therefor by a majority
of the members. (3894).

A non-profit corporation may jiot engage in any business for gain and upon
doing so forfeits its right to exist as a corporation; judgment of dissolution may
be entered in an action brought by the State to have such forfeiture declared.
This prohibition, however, does not forbid the accumulation of a surplus fund
and the distribution of such fund among the members in a manner provided for
in the by-laws. (3898)
The corporation may incur obligations essential to the transaction of its affairs,
may borrow money and issue notes, bills or other evidence of indebtedness, and
may mortgage its property to secure the same as its by-laws may provide. (3894)

It is worthy of mention that the State Supreme Court has held that the
members of a non-profit corporation have only such financial liability as is
imposed by their membership contracts.35
Powsas
Generally speaking, a nonprofit corporation has the power to distribute electric
energy to the extent authorized by its articles of incorporation free from regu-

lation or control by the Department of Public Service.36
It is highly doubtful that a corporation organized for the purpose of distributing electric energy under the Washington law permitting the organization of nonprofit corporations possesses the power of eminent domain. This suggestion is
supported by the fact that in the case of the Inland Empire Rural Electrification,
Inc. v. The Department of Public Service 37 the court decided that such a corporation is not a public service corporation.38
A nonprofit corporation may receive gifts and devises; may purchase, hold and
convey real and personal property, and may appoint such subordinate agents or
officers as the business may require. The corporation may sell or forfeit a member's interest for default with respect to any lawful provision of the bylaws and,
generally, may do all things necessary to carry out the purposes for which it was
created. (3894)
The Rural Electrification Act of l936

Inasmuch as the three rural electric cooperatives operating adjacent to the
Columbia Basin project area are financed in great measure by loans from the
United States Rural Electrification Administration it seems appropriate to inquire
briefly into the organization, powers, and financial procedures of that body.
RURAL Euu,rxus'IcATIoN ADMINIsTRATIoN

The Rural Electrification Act of 1936 provided for the creation of a Rural

Electrification Administration, the powers of which were to be exercised through
an Administrator, appointed by the President, by and with the advice and consent of the Senate, for a term of ten years.4°
On July 1, 1939, the Rural Electrification Administration and its functions and
activities were transferred to the Department of Agriculture to be administered
therein by an Administrator appointed as above provided, but acting under the
general direction and supervision of the Secretary of Agriculture.41
The Rural Electrification Administration is required to be administered purely
on a nonpartisan basis. In the appointment of officials, the selection of employees,
35 Merkie v. Wenatchee North Central Fruit Distributor.c, (1924) 129 Wash. 619, 225 Pac. 819.
5° Inland Ens pore Rural Electrification, Inc. v. The Department of Public Service. (1939) 199
Wash. 527, 92 P. (2d) 258 (1939).
°7 199 Wash. 527, 92 P. (2d) 258 (1939).
3 This question is discusSed more fully on page 205, in contrasting the breadth of the power
of eminent domain possessed by the individual distributing agencies under consideration.
3° U.S.C.A. title 7, chapter 31.
4° A Rural Electrification Administration was established by Executive Order number 7037,
May ii, 1935, and the 1936 act authorized the President to vest the administration of loans
and contracts entered into by the REA estabiished by Executive Order, in the Administrator
authorized to be appointed in the 1936 act. The power was likewise granted the President to
transfer the control of records, property and personnel (U.S.C.A. title 7, section 908).

' Reorganization Plan No. II, sec. 5; in note nuder section 133 of U.S.C.A. title

5.
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and in the manner of promotions, no political test or qualification is permitted
or entitled to consideration. All appointments, employment and promotions are
- required to be determined on the basis of merit and efficiency quly. (U.S.CA.
title 7, sec. 909).
Powaas

Under the Rural Electrification Act, the Admiiistrator is empowered to "make
loans to persons, corporations, States, Territorities, and subdivisions and agencies
thereof, municipalities, peoples utility districts and cooperative, non-profit or
limited-dividend associations organized under the laws of any State or Territory
of the United States, for the purpose of financing the construction and operation
of generating plants, electric transmission and distribution lines or systems for the

furnisjing of electric energy to persons in rural areas who are not receiving

central station service." In making such loans, the Administrator is required to
give preference to those bodies above mentioned other than persons or corporations. (U.S.C.A. title 7, sec. 904)
In addition, the Administrator is authorized "to make loans for the purpose
of financing the wiring of the premises of persons in rural areas and the acquisition and installation of electrical and plumbing appliances and equipment." Loans
of this type may be made to any of the bodies or agencies mentioned in the
above paragraph or to any person, firm or corporation supplying or installing
such wiring appliances or equipment (U.S.C.A. title 7, sec. 905).
The term "rural area" is defined by the act to mean any area of the United
States not included within the boundaries of any city, village, or borough having
a population in excess of fifteen hundred inhilbitants, and is deemed to include
both the farm and nonfarm population thereof (U.S.C.A. title 7, sec. 913).
FINANCIAL PR0CaDURE

Fifty percent of the annual sums 42 made available to the Rural Electrification

Administration is required to be allotted for loans in the several States in the
proportion which the number of their farms not receiving central station service
bears to the total number of farms within the United States not receiving such
service (Sec. 903 (c)). The remaining 50 percent becomes available for loans
without allotment in such amounts as the Administrator may deem effective,
except that not more than 10 percent of such unallotted funds may be loaned
in any one State, or in all of the Territories (Sec. 903 (d)). If any part of the
annual sums made available are not loaned during the fiscal year for which they
are appropriated, such sums become available for loans without allotmentbeing,
however, subject to the 10 percent limitation above indicated (Sec. 903 (e)).

Loans made for the purpose of financing the construction and operation of
generating plants, electric transmission and distribution lines or systems for the
furnishing of electric energy, must be on such terms with respect to the expenditure thereof and the security therefor as the Administrator may dçtermine, and

may be payable in whole or in part out of income. Such loans are required

to be self-liquidating within a period of not more than twenty-five years,43 and
must bear interest at a rate equal to the average rate of interest payable by the
United States oi its obligations, having a maturity of 10- or more years, issued
during the last preceding fiscal year in which any such obligations were issued.
No loan for the construction, operation or enlargement of any generating plant

may be made without the consent of the State authority having jurisdiction

in the premises (sec. 904).
Loans made for the purpose of financing the wiring of the premises of persons

in rural areas and the acquisition and installation of electrical and plumbing
appliances and equipment, are required to be for such terms, subject to such
conditions, and so secured as reasonably will assure t4heir payment. The interest
rate is determined in the same manner as in the case of the other class of loans
(sec. 905).

42 Sec. 903 (b) reads as follows: "There is hereby authorized to be appropriated, out of any
money in the Treasury nt otherwise appropriated, for the fiscal year ending June 30, 1938, and
for each of the eight years thereafter, the sum of $40,000,000 for the purpose of this chapter
as hereinafter provided."
The Administrator may extend the time of payment of snterest or principal of any loans;
however, with respect to loans made under section 904 (generation, transmission or distribution)
the payment of interest or principal may not be extended more than five years after payment
shall have become due, and, with respect to loans made under section 905 (wiring and plumbing)
an extension may not exceed two years (sec. 912).
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The act provides that no borrower of funds to be used fr the purpose of

financing generating plants, transmission and distribution lines or systems for the

furnishing of electric energy may without the approval of the Administrator,
sell or dispose, of its property, rights, or franchises, acquired under the provisions
of the act until any loan obtained from the Administration shall have been paid
in full (907).
MunicpaI Electric Systems
CmtAviON

Any incorporated city or town within the State is empowered to construct,
purchase, or condemn and purchase, works, plants and facilities necessary for
furnishing its inhabitants and any other persons with electricity for lighting, heating, fuel and power purposes (9488). If it is not deemed advisable, however, for
the city or town to construct its own plant or plants it may authorize the construction of plants by others and may purchase electricity for the purpose of
selling it to the inhabitants and to other persons doing business within the city
(9488).

Generally, whenever a city council or other legislative body of any municipality

deems it advisable that the municipality acquire or construct the facilities for
furnishing electric energy the plan therefor, along with the estimated cost, must
be adopted by ordinance and submitted to the qualified voters of the city. If a
general indebtedness is to be incurred, the proposition must be assented to by
three fifths of the voters voting, however, if no general indebtedness is to be
incurred, such proposition may be adopted by a majority vote (9489).
POWERS

In addition to having the authority to supply its inhabitants and any other

persons with electricity for lighting, heating, fuel, and power purposes (9428), a
city or town owning its electric power or light plant may sell electric energy to
any other city or town, public utility district orto any person, firm or corporation,
inside or outside its corporate limits, or it may purchase electric energy from
such bodies or persons (9209-1). In pursuanc of 'this authority the municipality
may acquire or construct distribution systems, substations, inter-tie or transmission lines and other facilities, to enable it to thus purchase or sell electric energy
(9209-2).

The power of eminent domain is granted to cities in order to effectuate the

above purposes, however, no municipality may acquire any publicly or privately
owned electric power or light plant or electric system located in any other city

except with the approval of a majority of the qualified electors of the city in
which the property is located; nor may it acquire by condemnation a power or
light plant or electric system belonging to any municipal corporation, or mutual,
non-profit, or cooperative association or 'organization, or public utility district
(9209-3).

With respect to the sale of electric energy a city or town has full authority
to regulate the use, distribution and the price thereof (9488).
FINANCIAL PROCIIDURE

Whenever the voters authorize a general indebtedness, general obligation bonds
may be issued which become payable through the levy of a tax upon the taxable
property within the city or town which is collectible as other taxes (9490). On
the other hand, if the legislative body does not desire to incur a general indebtedness, or the voters have not authorized a general indebtedness, the legislative

body may bind the city or town to set aside a fixed proportion of the gross

revenues of such utility, or any fixed amount not exceeding a fixed proportion,
or a fixed amount without regard to any fixed proportion and may sell bonds
or warrants payable only from such fund45 (9491).
44 The Public Service Commission Law provides as follows:
'Nothing in this act shall authorize the commission to make or enforce any order affecting
rates, tolls, rentals,, contracts, or charges or service rendered, or the safety, adequacy or suffior rules
ciency f the facilities, equipment, instrumentalities or buildings, or the reasonableness
*
electric plant or
or regulations made, furnished, used, supplied or in force affecting any
water system owned and operated by any city or town, but all other provisions enumerated
herein shall apply to public utilities owned by any city or town" (10454).
4 Generally, the same law is applicable with respect to the extension or improvement of an
existing public utility
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The legislative authority of any municipality having any outstanding warrants
or bonds in connection with the. acquisition or construction er the improvement
of such public utility may provide for the funding or refunding of such bonds ir
warrants irrespective of whether they be general obligation or revenue warrants or
bonds. In such case it is not necessary to submit the matter to the voters of the
city or town (9492-1). Such funding or refunding bonds do not become general

indebtedness but are payable solely from the special fund se aside for that
purpose (9492-2).

Reclamation Distrkts
CREATION AND ADMINISTRATION

In the State of Washington reclamation districts comprised of an area of not
less than one million acres may be created for the reclamation and improvement
of arid and semi-arid lands and for the generation and/or sale of hydroelectric
energy (7402-1). Such districts may include all or a part of any county or may

combine a thrritory in two or more counties of the State in which the lands
proposed to be improved are situated, or in which hydroelectric energy may be
generated in connection with project works (7402-2).

The organization of' a reclamation district is initiated by a petition signed by

fifty or a majority of the holders of title to, or of evidence of title to, lands
susceptible of irrigation in each of the counties in which lands comprising the
proposed district are located. Such petition must be filed with the board of

county commissioners of the county in which the greatest portion of the district
land is situated (7402-4), and upon receipt of such petition the board is required

to fix a time and place for a hearing thereon (7402-15). iJpon the giving of

required notice for such hearing a commission becomes constituted for the purpose
of considering and determining the matter. Such commission is composed of the
chairman of the board of county commissioners of each of the counties in which

any of the lands included in the proposed district are situated and of the State
Director of Conservation and Development (7402-19).
The commission thus constituted is given the power to do any and all things
necessary to decide whether such Qetition should be granted or refused and to
properly establish the boundaries of the district (7402-22). It is also empowered
to fix a day for an election to be held for the purpose of determining whether
or not the district shall be created (7402-29). A majority of the votes cat at such
election by the electors within the area described by the petition is necessary
for the establishment of the reclamation district (7402-35).
All of the territory of each county which is included within the bQundaries
of the reclamation district becomes a "director district," designated by the name

of the county in which it is located (7402-79), and from each such director district
a director is elected to membership on the board of directors (7402-82), which
constitutes the managing body of the reclamation district (7402-76). The members
serve staggered terms and after the first terms have been served, all directors
serve for 6-year terms (7402-85).
A maximum of $5 per day is allowed the directors for attending meetings and
for the performance of other services rendered the district. In addition, allow*

ance is made for necessary expenses (7402-100).
The board elects a president and appoints a secretary; (7402-92) ancL the county

treasurer of the county in which the organization of the reclamation district is
effected becomes ex-officio treasurer of the district (7402-104). Meetings of the
board are required to be held monthly46 (7402-95).
Contracts by the district for labor or materials entering into the construction
of any improvement must be awarded at public bidding (7402-52).
Powass

A reclamation district may be organized, among other purposes, for the "generation and/or sale of hydroelectric energy" (7402-1).
With respect to the development of electric energy it is provided that recla*
mation districts have the authority to develop and sell electric energy on such
terms and under such regulations as may be determined by the district board
(7402-46). In addition, districts are authorized to sell power which may he genetated through the operation of irrigation works (7402-3).
4
Other provisions of the law relative to the functions of the board are found in !ecs.' 9402-96,
97, 98, and 99.
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The district board, or its agents, has the authority to enter upon any laud
to make surveys and may locate' the necessary transmission power lines on any
lands which may be deemed to be expedient for the erection and operation of
such lines (7402-71).
Generally speaking, a reclamation district may be organized for the purchase
or construction of an irrigation system, including a system of diverting canals
or conduits from a natural source of water supply to the point of individual distribution; th operation of dams, power and pumping works, and other works
for the irrigation of lands (7402-3). In addition, a distnct has the authority
to maintain a system for the sale or lease of water for domestic purposes to the
owners of irrigated lands within the district and to maintain a system of drains
(7402-48).

The taking and damaging of property by a reclamation district to carry out
the purposes of its organization is declared to be for a public use and any
district has the power of eminent domain to acquire any property or rights for
any authorized purpose (7402-62).
In exercising the power of eminent domain the district must proceed in its own
name in the manner provided by law for the appropriation of property by a private
corporation (7402-63). The district may at its option unite in a single action pro-

ceedings to condemn property held by seprate owners, or, the court may in its
discretion consolidate, upon motion of any interested party, two or more condemnation suits separately instituted (7402-64).
To facilitate the accomplishment of the purposes for which the reclamation
district was organized, the district board may provide for the creation of general

improvement districts in cases where a particular improvement will benefit certain
lands (7402-45). Briefly, the procedure for the establishment of an improvement
district conrists of notice (7402-152) and a hearing before the district board at which
the board is granted full authority to determine all matters properly before it
(7402-156) and to finally determine the question as to whether the general improvement district shall be created (7402-157). After the organization of the
general improvement district the board of directors is authorized to manage its

business affairs and generally to perform all acts necessary to carry out the
purposes of the general improvement district (7402-160)
In addition to general improvement districts the board has authority to create
divisional districts which are units of development of less area than that contemplated in the organization of general improvement districts (740-45, 162). Divisional districts may be orgnized, financed, managed and operated in the same
manner as is provided for general improvement districts (7402-163, 164, 166), and
all the powers which the board possesses with respect to the latter districts it
likewise has in regard to the former (7402-163).
The board of directors of any district has the authority to enter into any contract authorized by law with the United States or the State of Washington for
the supervision of the construction, the construction, improvement, sale or purchase, or operation, control and management of the works for the delivery and

distribution of water or for any other service which furthers the objects for
which the district was created (7402-53, 54).

'In addition to other powers a reclamation district has the power to regulate
the settlement of lands within the district under the provisions of any contract
with the State of Washington or the United States (7402-48).
FINANcIAL PBOCEDTJBS

In order to raise revenue for any of the purposes of the reclamation district
an annual tax must be levied on all the taxable real and personal property within

the district, when the electors of the district approve such a levy (7402-131).
Such taxes are required to be assessed by the county assessors of each county in
which any land of the district is situated and valuations must be equalized by the
board of equalization of each county (7402-132). Taxes so levied become a part

of the general tax-roll and are collected in the same manner, as general State
and county taxes. The proceeds are required to be credited to the reclamation
district in the office of the county treasurer of the county in which the organization of the district took place (7402-133).
The reclamation district board has the authority to evidence district indebtedness by the issuance and sale of negotiable general obligation bonds (7402-138).
However, any indebtedness exceeding an amount, together with the existing
indebtedness, equal to 1'/2 percent of the value of the taxable property within
the district may not be incurred without the approval of three-fifths of the voters

within the district. In no event may th total indebtedness exceed 5 percent
of the value of such taxable property (7402-135). Such debt limitation, however,
does not constitute a limitation upon the power of general improvement or

divisional districts to contract obligations (7402-41).

The reclamaton district board has authority to fix and charge tolls for the
distribution of water or electric power (7402-263) and revenue bonds may be
issued by such board (7402-138), in any instance where the reclamation district,
general improvement or divisional district is selling water or electric energy and
there is reasonable certainty of a permanent fixed income from suchsourcc. Such
bonds become payable from a fixed proportion of the gross income thus obtained
and may be sold to raise revenue for the payment or amortization of the cost
of the construction or operation and maintenance of the reclamation district
or a general improvement or divisional district works, or for such other purposes
as the State of Washington or the United States may require (7402-143).
For the purpose of refunding outstanding improvement or divisional district
bonds, the reclamation district board may issue and sell negotiable coupon bonds
of the district in such amounts as may be approved by a majority vote of the
electors of the particular general improvement or divisional district (7402-173).
In order to carry out any of the objects for which a general improvement or
divisional district is organized, the reclamation district board has authority to
issue and sell negotiable coupon bonds of the district in such amounts as may be
approved by the electors of the general improvement or divisional district at an
election called for that purpose (7402-173).
Such bonds do not constitute an obligation of the reclamation district but a
general obligation of the general improvement or divisional district for the benefit
of which they were issued (7402-175) and are payable from funds derived from
the levy and collection of special assessments against the benefited lands within
such, district (7402-174).
The district board has the power to levy such assessments (7402-161) and it is
required that they be made annually on an ad valorem basis against the lands
and improvements thereon which are included within the operation of the particular general improvement or divisional district (7402-191).
Special assements may be voted by the electors of any general improvement
or divisional district for any of the purposes for which bonds of the district may
be issued (7402-254). Upon a majority vote for this purpose the board may
issue coupon notes of the district in an amount equal to the indebtedness authorized. Such notes must be payable in equal installments, not exceeding three iii
number (7402-260), and be paid exclusively by assessments levied at the time
of the regular annual levy. All lands within the general improvement or divisional
district remain liable to an annual assessment until fully paid (7402-161).

In case a contract is entered into between the reclamation district and the
State of Washington or the United States, bonds of the general improvement
district or of any divisional district may be deposited with the United States or
the State as payment or as security for future payment. The interest on such
bonds must be provided for by assessment and levy as in the case of bonds
sold to private persons. If bonds are not so deposited it becomes the duty of the
board of directors to include as part of any levy or assessment against the lands
of any general improvement district or divisional district an amount sufficient
to meet each year all payments accruing under the terms of the contract (7402-55).
However, no contract providing for the levy of such assessments may be entered
into without the approval of the electors of the improvement or divisional district concerned (7402-56).
Irrigation Districts
CImTJoN AND ADMiNISTRATiON

The creation of an irrigation district is initiated by a petition, signed by fifty,
or. a majority, of the holders of title or evidence of title to the land which is
proposed to constitute the irrigation district (7417). Such petition must conform
to the requirements specified by law and must be presented to the board of county
commissioners of the county in which the lands of the proposed district, or the
greater portion thereof, are situated (7418). The board of county commissioners
is required to set a date for a hearing on the petition and to give notice thereof,
Upon the hearing, the board has power, subject to certain restrictions, to estab-

lish the boundaries of the proposed district as it may deem to be expedient.
Upon the establishment of such boundaries the board is required to order an
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election to be held for the purpose of determining whether the district shall be
created and to elect directors thereof (7420). At least two-thirds of the votes
cmt at such election is necessary to establish the irrigation district (7420).
The administration of the affairs of the district rests in a board of directors
comprised of three or five members, the number depending upon whether the
petition for the organization of the district provided for the election of three or
five (7418). The directors serve three-year staggered terms (7421) and ordinarily
are elected at large. However, any irrigation district comprising 200,000 acres or
more must be divided into divisions of as nearly equal area as possible, the
number of which is required to be the same as the number of district directors,
and in such case one director is elected from each division (7505-5a).
The directors of the district organize as a board, elect a president from their
number, appoint a secretary, hold regular monthly meetings and do all other
things necessary and proper for the transaction of the busihess of the district
(7428). The county treasurer of the county in which the organization of the district was effected becomes ex-officio treasurer of the district (7428, 7453).
The members of the board are entitled to vote themselves a maximum of
$5.00 per day for attending meetings and an amount not to exceed $5 per day
for other services rendered the district; provision is also made for expenses (7456).

Contracts for construction and the furnishing of materials must be preceded

by public bids (7452).
POWERS

With respect to the distribution of electric energy, an irrigation district, operating an irrigation system, has authority:
"To purchase and sell electric power to the inhabitants of the irrigation district for the purposes of irrigation and domestic use, to acquire, construct and
lease dams, canals, plants, transmission lines, and other power equipment and
the necessary property rights therefor and to operate, improve, repair and
maintain the same, for the generation and transmission of electrical energy,
used in the operation of pumping plants and irrigation systems of the district
and to sell the surplus of any such electrical energy over and above the requirements of the district, to municipalities, public and private corporations
and individuals on such terms and conditions as the Board of Directors shall
determineS Provided, That no contract entered into by such Board for the
sale of electrical energy to continue for period longer than ten years shall be
binding on the district until ratified by a majority vote of the electors of the
district at an election therein, called, held and canvassed for that purpose in
the same manner as that provided by law for district bond elections" (7417-2).
The board of directors, or its agents, may enter upon any land for the purpose
of making surveys and may locate any necessary works, including power plants,
power sites or power lines, upon any lands which may be deemed best for the
location thereof (7429).
An irrigation district being organized for the purpose of constructing and maintaining works for the irrigation of lands is authorized to operate a system of
diverting conduits from a natural source of water supply to the point of individual distribution for irrigation purposes (7417-1).
An irrigation district also has the authority to operate a system for thern sale
or lease of water for domestic purposes to the owners of irrigated lands within

the district; to maintain a system of drains; and to install and maintain the
necessary water mains and fire hydrants to make water available for fire fighting
purposes (7417-2).

he board of directors is authorized to acquire through purchase or condemnation all property necessary to the fulfillment of any legitimate purpose of the
irrigation district (7429). In condemnation proceedings the board is required to
proceed in the name of the district in the manner provided in cases of appropriations by private corporations. However, the district may unite in a single
action proceedings for the acquisition and condemnation of different tracts, of

land which are held by separate owners. Too, the court may, on the motion
of any party, consolidate into a single action separate suits for the condemnation
of rights of way, whenever it appears expedient to do so (7429).
Local improvement districts may be organized for the purpose of constructing
or improving the facilities necessary for the rendition of any services which the

4 Any person of the age of 21 years or over, being a citizen of the United States, and holding
title or evidence of title to land within the proposed district is entitled to vote in an organizational election (7420).
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district is authorized to perform (7460-7467). The organization of SICh district5

may be mitiated by a petition to the board of directors signed by th holders
of title or evidence of title to one-quarter of the acreage involved, or by resolution of the board of directors (7461). In either case an election is not necessary
for the determination as to whether the improvement district shall be created
Under the petitionary procedure the law provides for an invesigatibn by the
board of directors as to the feasibility of the district, and if the proposal is acceptable a hearing is required unless a majority of the holders of title to land within
the area file a protest against the establishment of the district. Upon the hearmg

the bord determmes whether the improvement district shall be created. Under
the procedure involving a resolution of the board a hearing is also required
at which the consent of the land owners to the improvement is implied unless
a majority thereof file their written protest at or before the 1eanng (7561).

The cost of the improvement is provided for by the issuance, without an

election therefor, of general obligation coupon bonds of the local improvement
district,48 and such cost is required to be assessed against the lands in proportion
to the benefits accruing thereto (7463).

The board of directors of the ilistrict may' eater into any contract with the

United States or the State of Washington for the construction, supervision of the
construction, improvement, sale, or operation and maintenance of the necessary
works for the delivery and distribution of water under the provisions of the' State
reclamation act, or under the provisions of the Federal Reclamation Act. Or, a

contract may be entered into with the United States for a water supply or for
reclamation purposes in general under any act of Congress relating to reclamation, or for the assumption of control and management of the works (7429).
Any property acquired by the district may be conveyed to the United States,
or the State of Washington to the extent that such a conveyance will benefit
the district under any contract with such parties (7430).
FINANCIAL Paoczrn.nis

For the purpose of raising the necessary funds for the construction or improvement of facilities or for other purposes with respect to the proper organization
and functioning of the irrigation district, bonds may be issued upon the approval

of the electors of the district by a majority of the votes cast at an election
held for that purpose (7432).

If a contract is made or to be made with the United States as provided for
in section 742 49 and bonds are not to be deposited with the United States in
connection with such contract, the question submitted at the special election
above referred to must be whether the contract shall be entered into with the
United States, rather than the question of whether bonds shall be issued (7432).
All bonds and interest thereon, and all payments due under any contract with
the United States or the State of Washington, in case bonds are not deposited
with the United States or the State in connection with such contract, are requited
to be paid by revenue derived from an annual assessment upon the real property
of the district, levied "in proportion to the benefits accruing to the lands assessed" 50 (7436). The taxes levied are collected through the respective county
treasurers of the counties in which lands of the district are located and remittances are made to the treasurer of the district (7442).
The board of directors is required to levy such assessment in an amount sufllcient to meet operation and maintenance costs; to compensate for anticipated
deficits resulting from delinquent assessments; and to meet any assessments
which may have been levied against lands belonging to the ditrict. The board
may levy an additional assessment for the purpose of creating a "surplus fund,"
but such assessment may not exceed 25 percent of the whole levy for the year
(7440).

In order to provide for the cost of organizing the district and the maintenance
or repair of the irrigation or domestic water systems or the electrical system,
the board may fix tolls and charges for the delivery of water or electric energy
All tolls and charges levied become an assessment against the lands for vhich

they are levied with the same force and effect as other distnct assessments (7454).
All income derived from the sale of electric energy is apportioned to such funds

of the district as the board may deem advisable; however, such income may,
upon a favorable vote of the electors of the district, be pledged, in addition
1

Section 7465 provides for refunding bonds of the improvement district.

'Sapra,
p.
JO
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The board f directors acts as a board of equalization (7438. 7439).
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to income from district assessments, to the payment of district bonds (7454.1).
The board has the power to issue general obligation coupon warrants in denorniniations not iii excess of $500 for the purpose of purchasing grounds and
buildings, machinery, vehicles, tools or other equipment for use in maintenance
or reconstruction of local improvement work, and for creating a revolving fund
for carrying on such work. The maximum indebtedness from this source, however, may not exceed one dollar per acre of the total irrigable area within the
district. Such warrants are required to be retired by assessments levied at the
time other assessments are levied (7459).
A special election may be called at any time by the board of directors when,
in their judgment, it may be advisable to call such an election for the purpose
of submitting to the electors of the district the question whether or not a special

assessment should be levied for the purpose of money to be applied to any
particular purpose authorized by law (7458). In the event a majority, of the
electors approve such a levy the board may provide for the issuance and sale
of coupon notes of the district to the extent of the indebtedness authorized (7458).
The board of directors or other officers of the district have no power to incur
any debt in excess of the express provisions of the law; however, the board may,
without election or levy, pay the necessary expenses of conducting a general preliminary investigation to determine the feasibility of the original proposal for the
creation of the district. Ordinarily the board may incur an indebtedness for this
purpose equivalent to fifty cents per acre and such amount becomes assessable
against the lands within the district (7459). However, in a district of 200,000 acres
or more where the district includes land proposed to be irrigated in whole or in
part by means of works constructed by the United States, or there is an outstand-

ing contract between the Federal Government and the district for water which
is not yet available for all parts of the district, no assessment of more than two
cents per acre can be levied on any tract in the district in any one calendar year
prior to the time the Secretary of the Interior announces that water is ready
for delivery. After that time, the lands are subject to assessment as provided
by law (7505-5i).

In addition to other revenue powers a board has the authority to incur any
indebtedness in an emergency to the extent necessary for such emergency. In
.such case, warrants of the district are issued and the amount of all such warrants
must be provided for in the subsequent annual levy (7459).
ADMINIsmATIvE AREA

The creatioi of a consolidated irrigation district, which may be comprised of
two or more existing irrigation districts and other contiguous land susceptible of
irrigation, is initiated by means of a petition signed by fifty or a majority of the
holders of title to or evidence of title to irrigable land within the proposed district. Such petition must be presented to the board of county commissioners in
which the lands or the greater portion thereof are situated and except as otherwise provided, the organization of the consolidated district is consummated
through the same procedure as is provided with respect to other irrigation dis-

tricts (7469).'
The board of directors of each irrigation district proposed to be inchtded in
the consolidated district must be served with a copy of the petition at least 20
days prior to the date set for the hearing upon such petition and if it appears that
the board of directors of any district proposed to b included in the consolidated
district has by resolution voted against the inclusion of its district into the proposed consolidated district, the board of county commissioners cannot grant the
petition or call an election for the purpose of submitting the proposition to the
voters (7469).

A proposed consolidated district does not become .organized unless two-thirds

of all votes cast in each existing district are in favor of such a consolidation
(7469). Upon the organization of the consolidated district it becomes subject to
all provisions of the act relating to irrigation districts (7468).
The board of directors of each included district holds office until the board of

directors of the consolidated district has becn elected and thereupon the terms of
office of the former directors terminate and the board of the consolidated district
has all the powers and duties in regard to the districts as were vested in the former
directors. Each organized district included in a consolidated district either retains
its corporate existence until financial obligations are met in full, or the board of
directors of the consolidated district may constitute each included district a local
See

7418-7420.
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improvtment district for ,the purpose of carrying out the obligations of such included district. Under the latter alternative the board of the consolidated district
has power to levy and collect any assessments or charges against the land within
such local improvement 1istrict that may be necessary to meet all -financial obligations, and to provide for the improvement and maintenance of all such work
as is for the special benefit of the land within the local improvement district
(7470).

The boundaries of any irrigation district may be changed by conformity with

the procedure outlined for that purpose (7474). Such procedure includes generally,
the submission of a petition to the board of directors, notice thereof, and a hearing
thereon (7475-7477). In case a contract has been entered into between the district

and the United States or the State of Washington as provided in section 7429,
no boundary change may be made without the assent of the Secretary of the
Interior, or the State Reclamation Board, or the Director of Conservation and
Development, as the case may be (7474).
Public Ufilify Disfricfs
CismTIoN AND ADMINISTRATION

Public utility districts may be organized "tb conserve the water and water re.
sources of the State of Washington for the benefit of the people thereof, and to
supply public utility service, including water and electricity for all uses" (11605).
The creation of a public utility district may be initiated by a petition signed
by 10 percent of the qualified electors of the county, or by resolution of the
Board of County Commissioners. In either case the proposition of creatmg a
public utility district must be submitted to the voters of the county at a general
election. When the proposal is initiated by a resolution of the Board of County
Commissioners the boundaries of the district must be coextensi'e with the limits
of the county. Under the petitionary procedure, however, the boundaries of the
proposed district may include an area less than the entire county (11607).
Under the latter procedure, upon receipt of the petition in conforiiiity with the
legal requirements, the Board of County Commissioners is authorized to fix a
date for a hearing thereon and to provide for the required notice thereof. At
such, hearing the board has the power to alter the boundary lines of the proposed
district as may be deemed reasonable, except that no lands not specified in the
petition may be included within the district without the request of the owners
of such lands (11607).
An affirmative vote by a majority of the voters voting upon 'the proposition
as to whether the public utility district shall be created is necpssary for the establishment of the district (11608).
The powers of the district are exercised through a commission consisting of
three members, one from each of the three county commissioner districts of the
county, when the district is coextensive with the limits of the county. When the
district is comprised of only a portion of the county, three commissioner districts,
having approximately equal population, must be described in the petition for the
formation of the district. One commissioner is elected from each of such commissioner districts for a 6-year term, but all candidates are voted upon by the
entire public utility district (11608).
The public utility district commission is required to appoint a manager who
holds office for an indefinite time and who is removable at the will of the commission. The manager is the chief administrative officer of the district and, having
control of administrative functions of the district, is responsible to the commission for the. efficient management of all district affairs which are placed in his
charge (11610-j).

The county treasurer of the county in which the particular public utility district
is located is ox-officio treasurer of the district (11613). The commission elects
a president and a secretary from its membership and by resolution adopts rules
governing the transaction of its business (11612).
Any public utility district may provide by resolution for the payment of compensation to each of its commissioners at a rate not exceeding ten dollars for
each day devoted to the business of the district. Each commissioner must be
reimbursed for reasonable xpenses actually incurred in connection with such
business (11616-5).

All contracts for materials purchased and work ordered, the estimated cost of

which is in excess of $5,000, must be preceded by public bids (11612).

PowERs

A public utility district has the authority to purchase "within or without its
limits, electric current for sale and distiThution within or without its limits, and
to operate works, plants, transmission and distribution lines and facilities for
generating electric current * * * within or without its limits, for the purpose of
furnishing said public utility district, and the inhabitants thereof and any other
person, including public and private corporations, within or without its limits,
with electric current for all uses, with full and exclusive authority to sell and
regulate and control the use, distribution rates, service, charges and price thereof,
free from the jurisdiction and control of the director of public works and division
of public utilities" (10610-d).

A public utility district has the power to build and maintain inter-tie lines
connecting its power plant and distribution system with the power plant and
distribution system of any other public utility district, or municipal corporation,
or to connect with the power plants and distribution systems owned by any
municipal corporation within the district. From any such inter-tie line it has
the authority to sell electric energy to any individual, or public utility district,
or any city or town, or other corporations, public or priviate, and, by means of
transmission or pole lines, to conduct electric energy from the place of production
to the point of distribution (11610-e).
Public utility districts are granted broad powers with respect to the acquisition

by purchase or condemnation 52 of all property necessary for the operation of
systems for the generation and distribution of electric energy and the distribution
of water for domestic use and for irrigation purposes. They also have the authority

to acquire through the power of eminent domain, the right to make physical
connection with the plants and plant facilities of all persons and private or
municipal corporations.
No public utility owned by a city or town may be condemned and none may be

purchased without submission of the question to the vctters of the utility district
(11610). Nor may a public utility district include a municipal corporation, or any
part thereof, where such municipal corporation already owns or operates all the
utilities which are authorized under the public utility district act. However, in
the event the municipal corporation does not own or operate all such utilities,
it may be included within the utility district for the purpose of establishing or
operating therein such utilities as it does not own or operate (11616).
Local assessment districts, known as "local utility districts" may be organized
within the boundaries of a public utility district for the distribution of electric
energy or the distribution of water for domestic use or irrigation purposes. The
creation of local utility districts may be initiated by a resolution of the public
utility district commission or by a petition signed by 10 percent of the owners
of land within the proposed district. Such petition is required to be filed with
the commission and upon receipt thereof the commission is required to fix a day
for a hearing thereon and to provide for notice thereof. The commission may
deny such petition or order the improvement unless a majority of the owners of
lands in the particular disrtict file, prior to the hearing, a protest against such

improvement. The commission has the power to alter the boundaries of the

district and to determine which portion of the cost should be borne by the public
utility district and which portion by the local improyement district53 (11610-1).

Any public utility district has the power to enter into any contract with the
United States or any State municipality or other utility district for carrying out
any of the powers authorized by the act providing for their creation (11610-h).
A public utility district may sell all systems, plants and other properties belonging to the district through conformity with the procedure provided by law with
respect to the sale of utilities by cities or towns.54 Such a sale by' a public utility
district must be approved by at least three-fifths of the voters voting on such
a proposition (11610-m).
FINANCIAL PROCEDURE

Revenue may be raised by the levy of an annnal tax on all taxable property
within the district not exceeding two mills in any one year, exclusive of interest
s The power of eminent dmaiti is exercised and instituted pursuant to a resolution of the
commission and is conducted under the same procedure as is provided for in the case of incor.
porated cities of the State.
Not more than 50 percent of the cost of on improvement may be borne by the public utilit

district itself unless a majority of the electors of the district shall consent to or ratify sue
expenditure (11610-rn).

This procedure is set forth in Remington's Revised Statutes, sees. 9512.9514.
695765-47-15
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and redemption for general obligation bonds (11610-g). Taxes levied are required

to be certified to and collected by the proper county officer of the county' in
whiCh the dastrict is located, in the same manner as is provided or tb certification and collection of port district taxes (11610-g). Prior to the receipt of taxes

raised by levy, the commission may borrow mOney or issue warrants of the
district in anticipation of the revenue to be derived from the tax levy. Warrants
thus issued may not exceed the articipated revenues of one year and must
redeemed from the first money available (11610-g).
A public utility district has the power to contract indebtedness or borrow money
for corporate purposes and to issue general obligation or utility bonds therefor
(11610-f).

Whenever the commission deems it advisable that the district construct, purchase, or improve any public utility authorized under the public utility act, it is
required to provide for the same by a resolution specifying among other things
the system or plan proposed, the estimated cost thereof, and whether general r
utility indebtedness is to be incurred and the amount of such indebtedness. If
the proposed general indebtedness to be incurred will bring the indebtedness
of the district to an amount in excess of 1% percent of the value of the taxable

property of the district, the proposition must be submitted to the qualified

electors of the district at the next general election at which at least three-fifths
of those voting must give their approval to the proposition.
In the event general obligation bOnds are issued the principal and, interest
thereof must be paid from the revenue of the district after deducting costs of
maintenance, operation, and .expenses of the district and any deficit must be met
by levying annually a tax upon the taxable property within the district.
When the commission desires, on the othei hand, to issue revenue bonds, it
may do so to defray all or part of the cost of the particular improvement. This
procedure requires a special fund or funds to be created for the sole purpose of
defraying the cost of the purchase, cohstruction or improvement. Into such special

fund or funds the commission may obligate the district to set aside a fixed proportion of the gross revenues of the public utility or any fixed amount out of,
and not exceeding a fixed proportion of, such revenues, Or a fixed amount without
regard to any fixed proportion, or an amount of such revenues equal to a fixed
percentage of the aggregate principal amount of utility revenue bonds or warrants at any time issued against such special fund or funds. Any revenue bonds
or warrants thus issued with regard to both principal and interest are a valid
claim of the holder thereof only as against the special fund and do not constitute
an indebtedness of the district within the meaning of the constitutional provisions
and limitations (11611).
Such bonds or warrants constitute a prior charge over all other charges or
claims whatsoever, including the charge or lien of any general obligation bonds
against such fund and the proportion or amount of the revenues pledged thereto
(11611-5).

Any resolution creating any such special fund may contain covenants by the
district to protect and safeguard the security and the rights of the holders of
such bonds and warrants such as, among other things,55 with respect to the

purpose or purposes to which the proceeds of the sale of such bonds or warrants
may be applied and the use and the disposition thereof (11611-3).
Whenever any district has outstanding any utility revenue warrants or bonds, the
Commission has the power to provide by resolution for the issuance of funding
or refunding bonds with which to take up and refund such outstanding obligation

or any part thereof at maturity or before maturity if by their terms, or other

agreement, they are subject to call for prior redemption (11611-8).
In the case of local utility districts, provision is made for the levy and collection
of assessments in proportion to benefits resulting from the improvement and the
issuance of local improvement bonds or warrants to be repaid wholly or in part
by collection of local improvement assessments (11610-1). Such local utility dis-

trict bonds may be purchased with surplus funds of the public utility district
and sold, giving preference to residents of the local utility district (11610-f).
AUMINI5TRATIVSI AJuiA

Two or more contiguous public utility districts may become consolidated into
one district through conformity with the procedure outlined fo the consolidation
5
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For additional covenants in this regard, see sec. ii6ii-&

-

of contiguous municipal corporations 56 (11614). The procedure for the consoli-

dation of public utility districts is initiated by a petition signed by 10 percent
of the qualified electors of either of the districts, and, in conformity with the
procedure outlined for the ccrnsolidation of municipal corporations, may be filed
with either of the commissions of the districts proposed to be consolidated.

Upon receipt of such petition, the commission is required to submit to the
electors of each of the districts concerned, at a special election, the question of
whether such districts should become consolidated into one public utility district
(8909-5). In the event of a favorable majority, the commission of the public
utility district having the greatest population is required to call a special election
to be held in the new district for the election of officers (8909-6), and upon their
election they are entitled to enter immediately upon the duties of their office
(8909-7).

In all cases wherein public utility districts of an area less than an entire county
desire to be consolidated with a district including an entire county, no election
is required to be held in the district including an entire county (11614).
The boundaries cif any public utility district may be enlarged and new territory
included therein under the procedure set forth with respect to the enlargement
of the boundaries of any municipal corporation. The procedure, in brief, provides
for a petition requesting such change and a submission of the question to the
qualified electors 57 (11614). In all cases wherein it is desired to enlarge a public
utility district including an entire county by annexing an area less than an entire

county, no election is required to be held in the district including an entire
county (11614).

V. ADEQUACY OF AGENCIES AUTHORIZED BY EXISTING LAW
TO DISTRIBUTE ELECTRIC ENERGY

Measurement of Adequacy

It should perhaps he recalled at this point that this study is concerned primarily with the problem of determining the most adequate agency for the

dtstributwn of electric energy and is not directly concerned with the problems of
generation and transmission of such energy. The problem of transmission may
be a matter of concern for the distributing agency but it appears that such concern would be merely incidental and would therefore not warrant treatment in
this study. It may be said that this study presupposes the availability of electric
energy for distribution to any extent made necessary by increased agricultural,
domestic, commercial, and manufaetural demands within the project area.

The problem of determining the most adequate agency for the distribution
of electric energy within the project area necessitates at the outset an enumeration of those criteria or standards which in their entirety constitute the yardstick
by which the adequacy of any agency may be subjected to measurement. Briefly,
such criteria include:

Geographical adequacywhether the boundaries or operating area of the
particular agency, or of a combination of such agencies is necessarily limited
to an extent which makes adequate service unlikely or impossible;
The breadth of the power possessed with respect to the distribution of electric
energywhether such power includes the authority to distribute for all purposes, including agricultural, domestic, commercial and manufactural uses;

The compatibility of tha agency with Federal, State, and local attitudes;
The possession and the extent of the power of eminent domain;
The adequacy of financial powers;

The ease or difficulty with which the agency might be established within
the project area, or the extent to which it has already been established;
The amount of general operating experience possessed by the agency and
the extent to which the laws providing for its creation and operation have
been judicially construed;
The adequacy of the unit from the standpoint of its capacity to furnish
electric energy at the lowest possible cost to consumers; and,
The general administrative efficiency of the particplar agency.
6 The procedure referred to was that procedure set forth in sees. 8909, 89i0, and 8911 of

Remington's Compiled Statutes. These sections were repealed; however, the repealing act
expressly provided that it should be construed as t re-enactment and continuation of the sections
repealed: See Remington's Revised Statutes, sees. 8909-i to 8909-14. Public utility districts
are held to be "municipal corporations" within the meaning of the applicable sections and the
public utility district commission held to be the legislative body therein referred to.
67 The procedure it set forth in Remington's Revised Statutts, see. 9904; except that a iO
percent petition is sufficient. Public utility districts are construed as "municipal corporations"
and the commission is held to be the "legislative body."
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Geographical Adequacy

The adequacy of the administrative area of any agency which might be employed

for the purpose of distributing electric energy is no doubt a prominent consideration in measuring its suitability. The term "administrative area" as here used
refers to the area which is included within the boundaries of the particular distributing agency; and, the standard "geographical adequacy" raises the question
as to whether the administrative area of the agency, alone or being several in
number would be adequate to serve the project area.
Private corporations, as respects the extent of their operations, are not confined
to particular boundaries as is the case with certain other distributing agencies
under consideration. For this reason it can probably be said that such corporations are not geographically inadequate from the standpoint of distributing
electric energy within the project area.
Generally speaking, non-profit cooperatives are not confined to particular bound-

aries as respects the extent of their operations. However, a question might be
raised as to the extent to which a cooperative receiving assistance from the Rural
Electrification Administration, or contemplating an application for such assistance, would be limited by the provision of the law which appears to prohibit
loans for the purpose of furnishing electric energy to municipalities having a
population in excess of 1,500. It will be recalled that the Rural Electrification Act

permits the administrator to make loans for the purpose of furnishing electric
energy to persons in rural areas not receiving central station service, and that
the term "rural area" is defined to exclude any city or town having a population
in excess of 1,500 inhabitants.

Doubtless many questions might be raised in this regard, but in particular
it might be asked whether a cooperative serving, in addition to rural areas, one
or more municipalities having populations in excess of 1,500 would be excluded
from eligibility for loans, or whether the cooperative would be eligible upon
a showing that the entire loan would be devoted to the purpose of serving rural
areas, or that such would be the primary purpose to which the loan would be put.
Inasmuch as the city of Pasco is at present the only city withip the project
area having a population in excess of 1,500, the question is not at present of
particular importance. However, the development of the area may result in the
growth of several cities in excess of that population, in which case the question
may assume importance.
Generally speaking, then, it can be said that cooperatives are not confined to
particular boundaries as respects the extent of their operations. On the other
hand there is a question as to whether such cooperatives could serve municipalities in excess of a population of 1,500 and at the same time receive financial
assistance from the Rural Electrification Administration.58
It is perhaps obvious that municipal systems in themselves, exclusive of any
other distributing agency or agencies, would be inadequate to satisfy all demands
over the entire project area.
It is probably unnepessary to support this statement by lengthy remarks but
it might be helpful to mention briefly the status of municipalities within the
project area.
At present there are approximately 11,000 persons within the project area, about
7,000 of whom reside in nine incorporated towns spaced at about 20-mile intervals
along the railroads in the southern, eastern, and extreme northern parts of the

project area. The city of Pasco, in the southern part of the area, includes a
population of nearly 4,000, and none of the other towns has a population as
great as 1,000 while most of them have fewer than 400.
In regard to prospective population, preliminary estimates indicate a probable

farm population of about 77,000 on irrigated lands of the project at mature
development, while the town and rural nonfarm population likely to be associated with a farm population of this magnitude has been estimated at from
92,000 to 115,000. Hence, a total population of between 170,000 and 190,000 seems

in prospect at a mature stage in the development of the project.
Though it is conceivable that municipal systems might adequately supply
electric energy to the inhabitants of the municipality, including users for manufactural and commercial purposes, it is patent that such systems could not satisfy
the demands of a probable farm population of about 77,000 along with several
thousand people constituting a rural nonfarm population.
It must be concluded, therefore, that municipal systems must be excluded from
58 A letter of inquiry directed to the Rural Electrification Administration with respect to thu
problem had not been replied to at the time this report was completed
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consideration as the sole agency for th distribution of electric energy within
the project area. It remains, however, to consider the feasibility of permitting
the operation of municipal plants coexistent with the operation of the unit to
be finally determined upon as the most ath antageous unit for distribution within
the area generally. This question will be considered following the present discussion with respect to standards for measurement of adequacy.
The area of a reclamation district must include not less than one willion acres.
It is conceivable then that a reclamation district might be organized within the
project area which would encompass all the acreage within that area. Thus, a
reclamation district would appear to be satisfactory from the standpoint of
geographical adequacy.

In this connection it seems appropriate to raise a question with respect to
whether or not it would be desirable to establish an agency for the distribution
of electric energy which would be limited in its operation to the project area
It might be pointed out that the problem of irrigation is one which is limited
strictly to the project area, but that the problem with respect to the distribution
of electric energy is not necessarily confined to the project area. In other words,
practical considerations may make it desirable for the agency of distribution to
disregard the project boundaries and serve areas beyond such boundaries. In
this respect, a reclamation district would be inadequate once its boundaries were
established as being cotermmous with the limits of the area, for no procedure

is provided for the extension of its boundaries. Inasmuch as a reclamation
district is established primarily for irrigation purposes and therefor would
normally only include irrigable land it would not be reasonable to suggest
that the district should be organized at the outset to include any land that
might, in the future, make necessary and desirable the distribution of energy
beyond the boundaries of the project area. Assuming that such action would

not be rendered impossible by legal impediments it would obviously be a matter
of difficult determination; unless, arbitrary boundaries were drawn, for example,
upon county lines.
From the standpoint of geographical adequacy an irrigation district ostensibly
is satisfactory for it posseses considerable flexibility. It need not be organized
along county lines; may, after organization, be extended through compliance

with the legal procedure provided therefor, and may be consolidated with an
existing district or districts.
However, disregarding any practical difficulties involved with respect to annex-

ation and consolidation, and recognizing the greater flexibility of an irrigation
district as compared with a reclamation district, the former is open to the same
objection as was directed at the latter in that it is organized primarily for
purposes of irrigation and a question may be raised as to whetherland could be
included within the district, either at the time of original establishment or
through annexation, purely for the purpose of receiving electric energy to be
distributed by the district.
The administi ative area of a public utility district may upon its establishment
be coextensive with the limits of any one county or it may include an area less
thin a county Thus several arrangements with respect to public utility districts
are conceivable withifi the project area. The most likely possibilities, however,
would appear to be the organization of four county-wide districts, i.e. Grant,
Adams Franklin and Walla Walia Counties or the organization of three or
possibly four districts in the several counties but including only those portions
of such counties which, lie within the project area. In any event the project area
could be properly provided f or through the employment of public utility districts.
As indicated above practical considerations may make it undesirable to establish
distribution limits inflexibly coextensive with the boundaries of the project area
as would be the case if a reclamation district were so established. In this respect,

it should be noted that four public utility districts organized as coextensive
with the boundaries of the four counties represented in the area would make it
possible to distribute energy beyond the boundaries of the project, as practical
considerations may dictate, to the limit of county lines. Beyond that it would
further be possible to distribute power through the process of annexation mas
much as a public utility district including an entire county may annex an area
in an adjoining county through proceedings had as required with rOspect to
annexation by municipal corporations.
It will be recalled that an irrigation district, though admitted to be geographically flexible provoked a serious doubt as to s hether it could properly include
land solely for the purpose of distributing electric energy thereto it is obvious
695765-47-16

221

but worthy of mention, that the same objection could not be raised as regards
a public utility district.
Finally, it should be pointed out that provision has been made for the consolidation of existing public utility districts through conformity with the procedur
provided for the consolidation of municipal corporations.59

CoNciusIoNs

Private corporations are not geographically inadequate from the standpoint
of distributing electric energy within the project area.
Non-profit cooperatives, though generally not geographically inadequate,
present a question as to whether they may serve municipalities having a population in excess of 1,500 and at the same time receive financial assistance from
the Rural Electrification Administration.
Municipal distribution systems apart from any other agency or agencies
would be inadequate to serve the entire project area.
Although a reclamation district might be established to encompass the
entire project area, its boundaries may not thereafter be extended to include
territory outside the project area which, from the standpoinit of practical considerations, may best be served by the agency operating within the project area.
Irrigation districts may be established to include the entire project area,
however, a question may be raised as to whether land could be included within
the district, either at the time of original establishment or through annexation,
purely for the purpose of receiving electric energy frctm the district.
Public utility districts could be established to include the project area.

County-wide districts could service areas in the county beyond the project
boundaries if practical considerations made such service desirable. Further,
through annexation, areas in adjoining counties could be serviced if it were
necessary to do so.

Power to Distribute Elecfrk Energy
INTUODUCTORY STATEMENT

Each of the several agencies under consideration have the power to distribute
electric energy but it is necessary to inquire into the extent of those powers as
they are granted or uthorized by law. This inquiry, generally, has two aspects.
One relates to the general authorization to distribute electric energy and the
purposes for which it may be distributed. The other coicerns the question as
to the extent to which that power may be qualified by reason of its being merely
incidental to the primary purpose for which the particular agency may be created.
The following discussion excludes any aspect of the power to distribute electric
energy in the sense of general dapacity to do so.
PRIVATFI CORPORATIONS AND CooPERATIves

Generally speaking, there is no limitation upon the power of private corporations and cooperatives to distribute electric energy. It appears that adequate
power with respect to distribution for agricultural, domestic, commercial and
manufactural purposes may be possessed by such agencies through provision
theefor in their articles of incorporation.
RECLAMATION Disraic,rs

A reclamation district may "develop and sell" electric energy (7402-46), and is
authorized to sell power which is "generated by its irrigation works" (7402-3).
The only grant of power which relates to the sale of electric energy, apart from
the generation thereof is contained in that portion of the law which provides that
"reclamation districts * * * may be created * * * for the reclamation and im-

provement of arid and semi-arid lands * * * and, for the generation and/or

sale of hydroelectric energy" (7402-1). This provision, though unsupported by
any subsequent express provisions relating to the sale of electric energy apart
from generation, would appear to be a sufficient grant of authority for such sale.
It is to be noted, however, that the primary, purpose of a reclamation district
is the reclamation of lands and the sale of electric energy is only incidental to
its primary function. All provisions of the act providing for the creation of
reclamation districts appear to have been drafted with this fact in view.
There is a considerable doubt as to the adequacy of the law in this regard; it must be

acknowledged, however, that the basic procedure for such consolidatiin has been enacted.
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A question might properly be raised as to whether a reclamation district has
the power to distribute electric energy for all purposes which would be required
within the project area. The only provision of the law presenting any light on
this question is that which authorizes the generation and sale of electric energy
'for use or distribution within or without the district on such terms and under
such regulations as may be determined by the district board" (7402-46). It would
seem that this provision leaves to the judgment of the district board the extent
to which electric energy may be distributed and the uses for which it may be
employed.
IREIOATION Disnuc'rs

An irrigation district is in much the same position as a reclamation district
with respect to the relation between the functions of irrigation and the distribution of electric energy, for irrigation is its primary function and the distribution
of electric energy is merely incidental thereto.
In this respect it is worthy of mention that an imgation district must operate

and maintain an irrigation system before it may sell electric energy. Itis expressly provided that, "Any irrigation district, operating and maintaining an
irrigation system * * * shall have authority: 1. To. purchase, and sell electric
power to the inhabitants of the irrigation district for the purposes of irrigation
and domestic use" (7417-2).
This latter provision is the only provision of the law which relates specifically

to the sale of electric energy apart from the generation thereof:
A further provision of the law relating to the sale of electric energy has to
do with the sale of surplus energy generated by the district for irrigation, and
pumping purposes. This provision follows the above quotation and provides
that the district has power,
"to acquire, construct and lease dams, canals, plants, transmission lines and

other power equipment and the necessary property rights therefor and to

operate, improve, repair and maintain the same, for the generation and transmission of electrical energy, used in the operation of pumping plants and irrigation systems of the district and to sell the surplus of any such energy over
and above the requirements of the district, to municipalities, public and private
corporations and individuals on such terms and conditions as the Board of
Directors shall determine" (7417-2).

A proviso is added thereafter to the effect that no contract entered into by

the Board for the sale of electric energy for a period longer than ten years shall
be binding upon the district until ratified by a majority vote of the electors. It
is presumed that this proviso relates to sale of surplus energy and not to contracts for the sale of energy purchased for resale by the district.
It must be recognized that the above provision of the law relating to the sale
of energy generated by the district which is in the nature of surplus energy would
be of little practical consequence in measuring the adequacy of the power of an
irrigation district to distribute electric energy to meet prospective demands
for such energy within the project area.
It thus appears that the distribution of electric energy is but an incidental
purpose of an irrigation district and if it be true, as above suggeted, that only
an irrigation district "operating and maintaining an irrigation system" may
purchase and sell electric energy, an objection might be entered to the effect that inasmuch as water will not be available for irrigation purposes within the

project area until 1945 an irrigation district will not have the authority to
distribute electric energy until that date.
Electric energy is presently being generated at Grand Coulee Dam and although

a very small part thereof is being distributed within the project area, it would
seem desirable that the particular agency selected for distributing such energy
should be qualified to operate prior to 1945.
This would not appear to be a fatal objection to irrigation districts as the
proper governmental units for the distribution of electric energy, however, it
would necessitate the employment of other distributing agencies to temporarily

-serve the purpose.

,jother inadequacy with respect to the power of an irrigation district to dis-

tribute electric energy lies in the express limitation upon the purposes. for which
such energy may be sold. It is provided that the district has authority to purchase and sell electric power "to the inhabitants of the irrigation district for the

purposes of irrigation and domestic use," and, inasmuch as it would have no

granted authority to satisfy agricultural, manufactural, and commercial demands
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within the project area, it must be concluded that under the present law the
district's power is inadequate insofar as it is limited to distribution for only
certain purposes.

PUBLIC Urinrry DIsTascra

With respect to public utility districts ft is clear that the distribution of

electric energy is not merely a function which is incidental to a primary function
such as the distribution of water; rather, power distribution is a primary function
of such districts. It is apparent from an examination of the Water Power Utility

Districts Act that the provisions thereof contemplate the organization of such
districts for the purpose of distributing electric power apart from any other
purpose for which the district might be organized.
Thus it is provided that the purpose of the act is to authorize the establishment of public utility districts to conserve the water and power resources of the
State of Washington for the benefit of the people thereof, and "to supply public
utihty service, including water and electricity for all uses" (11605).
This purpose is more concretely expressed in the following provision of the
act, stating that a public utility district has the power:
"To purchase, within or without its limits, electric current for sale and distribution within or without its limits, and to construct, condemn and purchase,
purchase, acquire, idd to, maintain, conduct and operate works, plants, transmission and distribution lines and facilities for generwting electric current,
operated either by water power, steam or other methods, within or without
its limits, for the purpose of furnishing said public utility district, and the
inhabitants thereof and any other person, including public and private corporations, within or without its limits, with electric current for all uses"
(11610 (d)).

This purpose, it should be reiterated, is not dependent for its fulfillment upon
the establishment of any other purpose of function, rather, it may be the primary
or sole purpose for which a public utility district may be organized

In contrast with an irrigation district it should be pointed out, as expressed
in the latter part of the above quotation, that the public utility district is not
limited in its power of distribution with respect to either uses or users; rather,
it may distribute to the inhabitants and "any other person, including public and
private corporations * * * for all uses."
CoNcIusIoNs

Generally speaking, there is no limitation upon the power of private corporations and cooperatives to distribute electric energy.
Reclamatioiv districts appear to have the power to purchase electric energy
for distribution within the district for any use determined by the district board.

This power, however, is but incidental to the primary purpose of the district
which is the irrigation of lands and is qualified to that extent.

An irrigation district appears to lack the power to distribute electric energy
until it operates and maintains an irrigation system.
Although it may purchase and sell electric power it may do so only for purposes of irrigation and domestic use.
As with a reclamation district the power of an irrigation district to distribute
electric energy is but incidental to its primary purpose and is qualified to that
extent.

A public utility district has a broad power to purchase and sell electric
energy to any persons for all uses.
The Public Power Trend
INTRODUCTORY STATEaIENT

There are perhaps three aspects with respect to the standard which has been.
entitled, "The Public Power Trend." The first aspect relates to the public power
policy of the Federal Government; the second concerns the public powr trend

which has developed in the State of Washington; and the third involves the

local attitude within the project area. These three aspects, but more particularly
the first two, when taken together appear definitely to constitute a public power
trend.
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FEDSRAL, POWER Pouc

-

With respect to the Federal power policy, it should be pointed out that prior
to 1920 the business of power supply in the country was essentially local in
character and subject only to local control. With the enactment of the Federal
Water Power Act of 1920 the influence of the Federal Government in developing
a national power policy was greatly increased.

During the period from 1920 to 1930 the power industry underwent a rapid
transformation from local to regional organization. In 1928 the comprehensive

investigation of utility corporation by the Federal Power Trade Commission
was ordered by a Senate resolution. The Commission found that sixteen large
holding company groups controlled over three-fourths of the privately owned
industry. The Federal Trade Commission Report which was not complete until
1935 found many abuses in the conduct of the power industry by these holding
companies. The results' of this investigation made it increasingly clear that a
broader Federal power policy would be adopted for the protection of the public
interests.
The extension of the Federal power policy received considerable impetus durmg

the depression as a part of the program of Public Works. It was recognized that
the development of electric energy should be a part of the multiple purpose

development of water resources.
In 1934 the President established the National Power Policy Committee of the
Public Works Administration composed of representatives of several governmental agencies concerned with the Federal power program. The purpose of this

committee was "to develop a plan for the closer cooperation of the several

factors

in our electrical supplyboth public and privatewhereby national

policy in power matters may be unified and electricity be made more broadly
available at cheaper rates to industry, to domestic, and, particularly, to agricultural consumers."

The Tennessee Valley Authority Act gave an expression to Federal power
policy when it authorized and directed the Authority: (1) to generate and sell
electricity in quantities consistent with stream-flow regulation primarily for the
purposes of promoting navigation and controlling floods, in order to avoid waste
of water power; (2) to give preference in the sale of this surplus power to States,
counties, municipalities, and cooperative organizations of farmers and others not
organized or doing business for profit; (3) to construct or acquire transmission
facilities to provide outlets for the sale of power; (4) to promote the wider and
better use of electric power for agricultural and domestic use and for the develop-

ment of the resources of the region; and, (5) to include m contracts for sale of
power terms and conditions including resale rate schedules in keeping with the
purposes of the act.
As a part of the Federal power policy should be recognized the encouragement
of rural electrification as evidenced by the establishment of the Rural Electrification Administration. The REA has concerned itself especially with new standards of economy in rural line construction and with new standards of farm use,

designed to make electricity and economic asset to the farmer.
Admittedly there are various aspects to the Federal power policy, however, the
most prominent aspect in relation to the problem as to the most desirable agency
for the distribution of electric energy within the project area, has to do with the

preference of the Federal Government for public bodies and cooperatives as
distributing agencies which has been manifested by legislative enactments.
In this regard it should be mentioned that not only the Tennessee Valley
Authority Act expressed such a preference, as above indicated, but such a prefer-

ence was hkewise set, forth in the Rural Electrification Act of 193660 and the
act providing for the Bonneville Power Administration. The latter act, being
representative, provides as follows:
"(a) In order to insure that the facilities, for the generation of electric energy
at the Bonneville project shall be operated for the benefit of the general public,
and particularly of domestic and rural consumers, the administrator shall at
all times, in disposing of electric energy generated at said project give preference

and priority to public bodies and cooperatives." 1
It is probably worth noting that proposed bills providing for the creation of a
Columbia Power Authority contain similar provisions with respect to granting
preference and priority to public bodies and cooperatives.
6O US.C.A. title 7, sec. 904.
° U.S.C.A. title 16, sec. 832c.

Tns STATE or WASHINGTON

Of considerable significance is the growth of public power agencies and co-

operatives within the State of Washington, whish definitely establisles the
existence of a public power trend.
In 1931 the Water Power Utility Districts Act was enacted providing for the
creation of public utility districts. In 1934, three county-wide districts were
created; in 1936 there were eighteen such districts; in 1938, twenty-five; and in
1940 there were twenty-nine such districts including all but nine of the thirtynine counties within the State.
As of July 1, 1941, there were twenty-one electrical systems which were financed

by loans from the Rural Electrification Administration and of the same date
there were nineteen municipally owned power systen!is within the State of
Washington.°2

LOCAL. ATrITtJDE

The "local attitude" possesses a significance of its dwn, apart Irom the public
power trend, in the sense that the point of view of the people within the project
area, if susceptible of determination, should undoubtedly be given sonic consideration in deciding which distributing agency would be the most desirable
within the area.
Although this point of view is not clearly discernible, it is important to note
that it does not,appear generally to be incompatible with the public power trend.
In support of this conclusion reference may be made to the fact that three public
utility districts have been created within the project area. Franklin County
public utility district, one of the first to be established in the State, was created
in 1934. The vote on the proposition was 672 for, and 558 against. Grant County
contains two public utility districts: No. 1 comprises an area less than the
county; No. 2 is the larger of -the two and comprises the remainder of the county.
Public utility district No. 2 was formed in 1938. The vote on the proposition was
2,195 for and 861 against.

In Adams County 4he proposition as to whether a public utility district should
be created in the county was defeated at the 1940 general election. The votes
in favor of the measure numbered 1,103, while 1,216 votes were cast against it.
In Walla Walla County, a small portion of which forms the southern tip of the
project area, the proposition as to whether a public utility district should be
created has not yet been submitted to the voters. It should probably be mentioned that only one electric cooperative operates to any extent within the
project area,63 and that there are no municipal systems within the area.
Though the above facts with respect to the votes for and against the various
propositions as to the establishment of a public utility district are not completely
accurate as representing the point of view of the people within the project area,
for the reason that votes were cast by persons residing in the several counties
but not within the project area, such facts are probably sufficiently representative to warrant the statement that the local attitude is not incompatible with
the public power trend.
-

CONCLUSIONS

The Federal power policy favors public and cooperative distributing agencies'
as against private companies operated for profit.
The development of public utility districts, cooperatives and municipally
owned systems in the State of Washington definitely indicates a trend favoring
distribution by public bodies and cooperatives.

3: The local attitudewithin the project area itse1fi not incompatible with

the public power trend.

The Power of Eminent Domain
INTRODUCTORY STATEMENT

The possesion of the power of eminent domain and the breadth of such power
re undoubtedly considerations in determining which of several agencies would
be the most advantageous- in functioning as a distributor of electric energy, In
one sense, possession of the power is important as a reserve measure to prevent

Ii See map, Public Power Development m the Pacific NorthwestStatus of Esisting Pubik

Agencies, Supplementary data, facing p. 204.
12 See supra p. 201.
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recalcitrant persons from blocking necessary or desirable public improvements.

The fact that exercise of the jower in this respect is seldom made necessary
would not seem to detract to any serious extent from the importance of possessing such power. In another sense, the power is important as between different
agencies distributing electric energy within the same or adjacent area, for one
agency may possess the power of eminent domain over another.
It is necessary to determine which of the several agencies concerned in this
study possess the power of eminent domain both with respect to the property
of private individuals and the facilities of private corporations.
PRIVATIII Coiu'oitTIows

The right of eminent domain has been extended by law "to all corporations
mcorporated or that may hereafter be incorporated under the laws of this State
or any State or territory of the United States, and doing business in this State,
for the purpose of transmitting electric power by wire, cable, or by any other
means; Provided, however, that said right of eminent domain shall not be exercised in respect to any residence or business structure or structures" (934) .'1

This provision is subject to the qualification that private property talien

through condemnation must be employed for public rather than private purposes.
As expressed in the State constitution, "Private property shall not be taken for

private use, except for private ways of necessity, and for drains, flumes, or
ditches on or across the lands of others for agricultural, domestic, or sanitary
purposes."

It is clear that a private corporation in the nature of a public service corporation has the power of eminent domain with respect to private property generally,
however, the facilities of such a corporation, as will be shown later, are in themselves subject to condemnation by certain public corporatious.

It can be seen, therefore, that to endorse a private corporation as being the
most advantageous agency for the distribution of electric energy within the
project area to the exclusion of other agencies, would result in a situation in
which there would be no practical means to effectuate the establishment and

operation of such a corporation to the exclusion of public corporations. A public

corporation could operate contemporaneously with the private agency and if
occasion demanded, the former might acquire the properties of the latter through
condemnation proceedings.
NON-PROFIT Coorain.nva

There is considerable doubt as to whether a non-profit electric cooperative
possesses the power of eminent domain. No specific grant of such power has
been made and the only provision of the law which might be applicable is that
provision, previously quoted in connection with private corporations, which
grants the power of eminent domain "to all corporations incorporated * * * for
the purpose of transmitting electric power * * *" (934).
It is submitted, however, that this provision would be inapplicable to a corporation organized for the purpose of transmitting electric power for purely
private purposes, inasmuch as the very basis for the power of eminent domain
and the exercise thereof is the promotion of public purposes. As previously
indicated, the State constitution prohibits the taking of private property for
private uses except in specified cases not here applicable. The important question,

then, appears to be whether an electric cooperative organized under the law

permitting the creetion of non-profit corporations may be organized for a public
purpose and thereby acquire the power of eminent domain. In this respect, the
decision of the Washington Supreme Court in the case of Inland Empire Rural
Electrification, Inc. v. The Department of Public Service 66 is of considerable
importance. It was decided therein that the Inland Empire Rural Electrification,

Inc. was not subject to regulation and control by the Dapartment of Public
Service by reason of the fact that it was not a public service corporation. The
conclusion that the respondent was not a public service corporation appears to
ha been based upon two grounds: First, that the facilities of the company
were not devoted to a public use; and, second, that the members of the corporation did "not stand in the relation of members of the public needing the protec54 Section 5432 provides for the assumption of duties by an electric light and power company
as a public service corporation; section 5433 requires that the power generated or transmitted
through employment of the property thus acquired mCst be applied to public use.
Constitution of the State of Washington, ar,endmet 9.
" 199 Wash. 527, 92 Pac. (2d) 258 (1939).
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tion of the public service commjssjo in the matter of rates and service supplied
by an independent corporation."Gl

With respect to the first ground the court indicated that a person, whether an

individual, a partnership, or a corporation, could become a member of the
respondent corporation only after acceptance of his, or its, application by the
board of trustees and the payment of a membership fee. Further, that any

member could be expelled for violations of the bylaws, the articles of incorporation, or the ru1es and regulations of the corporation, and upon expulsion or the
voluntary withdrawal of any member, his, or its, membership could be cancelled
and the membership fee returned. Though admitting that the corporation liter-

ally cme withni the provisions of the public service commission law as an
"electrical company," the court stated that the true test was whether or not
the respondent was in fact a public service corporation. With respect to this
question the court stated:

"A corporation becomes a public service corporation, subject to regulation
by the department of public service, only when, and to the extent that, its
business is dedicated or devoted to a public use. The test to be applied is
whether or not the corporation holds itself out, expressly or impliedly, to supply

its service or product for use either by the public as a class or by that portion
of it that can be served by the utility; or whether, on the contrary, it merely
offers to serve only farticular iiidividuals of its own selection." 68
Inasmuch as the business of the corporation as the above facts indicate was not
devoted to a public use in that use of its facilities was dependent upon acceptance into membership by the board of trustees, the payment of a membership
fee and in that a member was subject to expulsion upon non-comp1iance with
the governing principles of the corporation, the question arises as to whether
a non-profit cooperative might avoid any of the above limitations regarded by
thG court as antithetical to the nature of a public service corporation, and become
a public service corporation by expressly dedicating its business to a public use.
This question involves the second ground which appears to have been suggested
by the court as the basis for the conclusion that the respondent was not a public
service corporation, namely, that the members of the corporation did "not stand
in the relation of members of 'the public needing the protection of the public
service commission in the matter of rates and service supplied by an independent
corporation."

As pointed out in the statement of the facts in the case, the corporation being
organized under the act permitting the creation of non-profit corporations Was
prohibited from engaging in business for profit and was not authorized to issue
capital stock. Further, the interest, voice, vote or authority of each member was
required to be equal to that of every other member. On the basis of these facts,
and in support of its conclusion that the corporation was not a public service
corporation, the court stated with respect to the corporation that,
oes not conduct its operations for gain to itself, or for the profit of
investing stockholders, in the sense in which those terms are con imonly
understood. It does not have the character of an independent corpora-

tion enged in business for profit to itself at the expense of a consuming

public which has no choice in the management of its affairs and no interest
in the financial returns. Its members do not stand n the relation of members
of the public needing the protection of the public service commission in the
matter of rates and service supplied by an independent corporation.
"On the contrary, it functions entirely on a cooperative basis, typifying an
arrangement under and through which the users of a particular service and
the consumers of a particular product operate the facilities which they themselves own, * ** There is a complete identity of interest between the corporate
agency supplying the service and the persons who are being served. It is a
league of individuals associated together in corporate form for the sole purpose
of producing and procuring for themselves a needed service at cost. In short,
so far as the record before us indicates, it is not a public service corporation."

The language of the court would seem to indicate that even though the

business of a non-profit corporation might be dedicated to public use, that the
satisfaction of that requirement alone would not make it subject to regulation
as a public service corporation. Assuming this latter ground not to be obiter
dicta, it seems that the' lack of necessity for regulation of a cooperative should
not necessarily prevent its becoming a public service corporation to the extent
68
69
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Page 539.
Page 537.
Page 539,

of possessing the power of eminent domain by dedicating its business to a

public use. In other words, it might be suggested that although a cooperative
would not be subject to regulation by the Department of Public Service under
any circumstances it might become a public service corporation and possess the

power of eminent domain through dedicating its business to a public use.
From the above discussion it seems possible to draw several conclusions with
respect to the question as to whether non-profit cooperatives may be organized
as public service corporations and thereby possess the power of eminent domainS

A non-profit corporation organized and functioning in the manner of the
Inland Empire Rural Electrification, Inc. would not be a public service corporation for the reason that its business would not be devoted to a public use.
Inasmuch as the business of such a corporation would not be dedicated to
public use, it would seem to follow that it would not possess the power of eminent
domain.

If a non-profit corporation could dedicate its business to a public use, it is
probable that it would thereby become a public service corporation to the extent
of possessing the power of eminent domain
One other point deserves mention with respect to non-profit cooperatives and
the power of eminent domain. Inasmuch as such agencies are not public corporations it would seem, as in the case of private corporations, that they themselves
would be subject to condemnation by certain public corporations.
RECLAMATION Dismiers

The taking and damaging of property by a reclamation district in pursuance
of any purpose for which such a district may be created is declared to be for
a public use and the power of eminent domain is granted for the fulfillment
of any such purpose.
It should be recalled perhaps that the distribution of electric energy is but
incidental to the primary purpose of a reclamation district and that, therefore,
the exercise of the power of eminent domain with respect to electrical facilities
would seem to be limited to any extent which the operation of electrical facilities
is limited by the accomplishment of the primary purpose of the district.
ISRIGATION DIsTiucrs

The use of all water required for the irrigation of lands within an irrigation
district, together with rights-of-way for canals, laterals, ditches, sites for reservoirs, power plants, sites and lines and all other property necessary to fully
accomplish the purposes of organization of the district, is declared by law to be
a public use and the right of eminent domain is granted such districts for the
acquisition of all properties and facilities necessary thereto.
As in the case of reclamation districts, however, the distribution of electric
energy is but incidental to the primary purpose of the district and exercise of
the power of eminent domain with respect to electrical facilities would seem

to be qualified to that extent. At least it can be stated that exercise of the
power in this regard would be conditioned upon the operation of an irrigation

system, inasmuch as, was previously mentioned, an irrigation district must operate
an irrigation system before it may distribute electric energy.
PiJBLIC UTILITY Dismic'rs

Public utility districts are granted the power of eminent domain for the purpose

of acquiring the facilities necessary to the establishment of a system for the

generation of electric energy and any facilities, equipment and accessories of any
nature whatsoever necessary and convenient for the distribution of such energy,
including any and all public, and private property, franchises and property rights,
and including State, county and school lands.
It is specifically provided, however, that no public utility owned by a city or
town may be condemned and none may be purchased without submission of the

question to the voters of the utility district.
The power of eminent domain possessed by a public utility district includes

the power to acquire the electrical distribution system of any private corporation,
including one which has dedicated its business to a public purpose.
it is perhaps noteworthy that the Washington Supreme Court has stated, in an

obiter dictum, that, "The only ffmitation on the power of eminent domain by
utility districts is to be found in the act which granted the power, namely, see.
6957&S-47-17
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6 (b), chapter 1, laws of 1931, a.s follows: 'Provided That no public utility owned
by

city or town shall be condemned hereunder * *

70

CoNcLusIoNs

l. Whereas private corporations operating as public service Corporations possess

the power of eminent domain as respects private property in general, they are
themselves subject to condemnation by certain public corporations. It follows,
therefore, that a recommendation to the effect that a private corporation would
be the most advantageous agency for the distribution of electric energy within
the project area would be impossible of fulfilment by reason of the fact that
public corporations would remain fre to operate within the area and would have
the power to acquire the facilities of such a private corporation.
A non-profit cooperative not dedicated to a public use probably does not
possess the power of eminent domain. However, upon being dedicated to a
public use it is probable that it would thereby become a public service corporation to the extent of possessing the power of eminent domain.
It would seem that non-profit cooperatives would be subject to condemnation
by certain public corporations.
The power of eminent domain possessed by reclamation districts and irrigation districts with respect to the distribution of electric energy is limited to
the extent that the power to distribute such energy is limited by the primary
purpose for which such districts are organized
Public utility districts beinig organized for the purpose of distributing electric energy are not limited in their exercise of the power of eminent domain
in the sense that such purpose is merely incidental to a primary purpose.-Further,
such districts may acquire by purchase or condemnation private electrical facilitis
for the distribution of energy, including private corporations organized as public
service corporations and, it would eem, private non-profit cooperatives.
Adequacy of FinancaI Powers
INTRODUOTORY STATRMENT

It should be obvious that to make a precise evaluation of the financial powers
of the particular distributing agencies under consideration would be a difficult,
if not an impossible task. On the other hand it does seem possible to point out
inadequacies or strong points where they appear to exist and to raie certain
questions in other instances where a particular point gives rise to doubt.
It might be added that there appears to be no particular purpose served in
reiterating the financial powers of the various agencies as previously presented,71
but that a discussion along the lines above indicated should be adequate for a
treatment of this heading.
PRIVATE CORPORATIONS

-

Inasmuch as the financial powers of private corporations are very flexible it
would appear that no serious objection to such corporations could be raised on
the ground of financial inadequacy. It should be pointed out, however, that
private corporations do not possess the power to levy taxes or special assessments.
NoN-PRofiT CooPRn&TxvEs

The fact that non-profit cooperatives are prohibited by law from issuing capital
stock would seem to be a limitation upon the financial powers of such organizations in the sense that funds for organizational purposes and the acquisition of
properties might be difficult to procure. A question may be raised as to whether
a cooperative could procure the necessary funds, apart from a sieable loan from
stich an agency as the Rural Electrification Administration, solely on the credit
of the cooperative.
At present the Rural Electrification Administration is of considerable assistance
in this regard and it is worthwhile noting that non-profit cooperatives operating
within or adjacent to the project area have received substantial assistance from
this source. As of January 12, 1942, the total of loans to the Big Bend Einctric
Co-operative, Inc. was in the amount of $432,500.00, and the total to the Lincoln
'° State ex rel. Wülapa Electric Company v. Superior Court, (19,38), 196 Wash. 523, 533;
83 l'ac. (2d) 742.
-.
i Supra, p. 21. et, seq. See chart, Organisation and Powers of Agencies Authorized to
tribute Electric Energy in the State of Washington, Supplementary data, facing p. 254.
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is-

Electric Cooperative, Inc. was $480,000.00. The Inland Rural Electrification,

Inc., had received loans in the total of $2,200,000.00 as of the approximate date
of January 1, 1942.

The question which should probably be raised in this regard is whether the
receipt of loans as above indicated is an acknowledgment, of the necessity for
independent financial assistance on the part of such cooperatives, or whether their
establishment and operation would have been possible to any considerable extent
without such assistance from an independent source.
It is suggested that if Federal loans would be consistently obtainable there
would appear to be no particular basis for questioning the financial adequacy
of non-profit cooperatives; however, there can be no guarantee of the availability
of such loans.
It may be seriously questioned, other things being equal, whether it be dirable

that the agency selected for the distribution of electric energy within the project
area be dependent for financial assistance upon sizeable loans from a single source.

Assuming the availability of loans from the Rural Electrification Admimstration for the purpose of serving rural areas, a question which might be raised in
nonnection with the financial adequacy of non-profit cooperatives involves consideration of a, factor, previously raised under the heading of "Geographical
Adequacy" 72 with respect to the limitation found in the Rural Electrification
Act which appears to prohibit loans for the purpose of furnishing electric energy
to persons witlun muncipalities having a population in excess of 1,500. The
question is whether a rural cooperative serving one or several such municipalities

would be limited to any serious extent in negotiating loans from the Rural
Electrification Administration.

As previously indicated, the city of Pa.sco73 is at present ,the only city within
the project area having a population in excess of 1,500, but it is conceivable that
the development of the area may be responsible for the growth of several cities
in excess of that population.
REcLAMATIoN Dismic'rs

It should be recognized that reclamation districts possess broad financial powers
in being authorized to levy an annual tax upon approval of the voters; to issue
general obligation bonds and revenue bonds of the reclamation district or of any
improvement district or divisional district therein; and to levy special assessments within any improvement or divisional district upon the approval of the
electors therein.

It should be remembered, however, that these powers must be viewed in the
light of the fact that a reclamation district is organized primarily for purposes
of irrigation and that the district of electric energy is only incidental to that
purpose. There is some question therefor as to the extent to which the above
powers might be employed for the distribution of electric energy.
IRRIGATION DISTRI7TS

The revenue of an irrigation district is derived primarily from the levy of

special assessments "in proportion to the benefits accruing to the lands assessed"

(7436). It may be suggested that if an irrigation district attempted to perform
the dual function of distributing both water for irrigation purposes and electric
energy to the extent demanded within its boundaries serious questions of finance
might arise.
It is questionable whether the levy of special assessments would be an adequate
means of securifig the necessary finances for extensive electrical operations.

Although the district has power to levy tolls and charges it is not empowered
to issue revenue bonds.
The fact that an irrigation district is not authorized to issue revenue bonds
and is limited to he issuance of general obligation bonds payable by special
assessments, would seem te confirm the conclusion that an irrigation district was
not intended to operate on a large scale as a distributor of electric energy.
Punnic Unnrr

DISTRICTS

Perhaps the most outstanding feature of the financial capacity of a public
utility district is its power to issue revenue bonds. The district also has the
power to issue general obligation bonds, but the issuance of revenue bonds
' Supra, p. 63.
78 Spra, p. 65.
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appears to be the most feasible method of financing the organization and operation of such districts inasmuch as few districts within the State of Washington
have resorted to the taxing power for such purposes.

It is worthy of mention that public utility districts are within that class of

public agencies designated as being preferred under the Rural Electrification Act.74
CoNciusIoNs

Inasmuch as the financial powers of private corporations are very flexible
it appears that no serious objection to such corporations could be raised on the
ground of. financial inadequacy.
By reason of the fact that non-profit cooperatives are prohibited from issuing

capital stock it would seem that such a limitation might seriously handicap
large scale construction of facilities.
Although allotments from the Rural Electrification Administration appear to
be compensating for this limitation a question might be raised as to whether
it would be desirable for the agency selected as the distributor of electric energy

within the project area to be largely dependent upon financial aid from a
single source.

Assuming the availability of such loans for serving rural areas, a question
might be raised as to whether a non-profit cooperative serving one dr several
municipalities having a population in excess of 1,500 would be limited to any
serious extent in negotiating loans from the Rural Electrification Administration.
The financial powers of a reclamation district, although broad in scope,
must be considered in light of the fact that a reclamation district is organized
primarily for purposes of irrigation.
Inasmuch as the revenue of an irrigation district Is derived primarily from
special assessments, the financing of irrigatioR works and an extensive system
for the distribution of electric energy might result in serious financial limitations.
The financial powers of public utility districts appear generally to be adequate for the purpose of properly serving the project area.
Establishment and Opera+ion Within the Prajecf Area
INTRODUCTORY STATEMENT

The ease or difficulty with which a particular agency could be established
within the project area, or the extent to which it has already been estabbshed,
should be doubt be given some consideration in nieasuring its general feasibility
as the distributor of electric energy.
This problem is considered herein from the standpoint of existing agencies
within and adjacent to the area and the practical difficulties involved in the
establsiuiment of other agencies within the area. The discussion excludes any
consideration of the problem of establishment and operation as viewed from
the standpoint of financial adequacy inasmuch as this problem was treated
earlier. Also excluded from discussion is the problem of establishment and opera-

tion from the aspect of the power of eminent domain as possessed by a par-

ticular agency or as possessed by other agencies in relation to a particular agency.
This problem, it will be recalled, was treated under the discussion of the standard
of the power of eminent domain.
PRIVATE CORPORATIONS

The two prominent private power companies which operate within the project

area are the Washington Water Power Company and the Pacific Power and
Light Company. Of the two, the former is operating more extensively.75

It would seem, by reason of existing comparatively extensive operations within
the project area, that no serious difficulty would be encountered from the standpoint of the establishment of private cOrporations within the area. A questio'n
might be raised, however, as to whether private agencies would be discouraged
from expanding in the face of the existing public utility districts within the area.

This question under present circumstances cannot properly be answered but
it appears to be worthy of mention.

' Public utility district No. 2 of Grant Connty was allotted $600,000 by thern R.E.A. is
° See map, Ersstnig Powqr Facilities in the Columbia Ba.nn Pro,ect Area, Supplementary
data, facing p. 242. Figures as to the extent of properties owned and operated by the private companies within the area were unobtainable.
December, 1941. Press release, U. S. Department of Agriculture, December 20, 1941.
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NoN-PRoFIT COOPERATIVES

The Big Bend Electric Co-operative, Inc. is the only cooperative which is
operating to any extent within the project area. Its operations extend from the
east- into Adams and Franklin Counties. In the former county there is a total
of approximately 26 miles of line serving 34 consumers; the valuation of properties being about $20,000. Approximately 11 miles of line are located in Franklin

County, serving 10 consumers; the valuation of properties being about ,000.
Thus, the total value of properties within the project area is in the neighborhood
.

of $28,000.

It appears that the Big Bend Co-operative, prior to the present war, had
anticipated development in 1942 into Franklin County to the extent of about
80 consumers with 75 miles of line. It is unlikely, however, that this development will be undertaken during the emergency.76
The Lincoln Electric Cooperative, Inc. does not operate any facilities within
the project area. The area serviced by the cooperative 77 is located northeast
of the project area, the closest point of operations being more than ten miles
east of Wilson Creek.78

Inasmuch as the Lincoln Electric Cooperative, Inc. operates within but a few
miles of the project area it should probably be considered as a factor in measuring the ease of establishing cooperatives for the purpose of serving the entire area.
With respect 'no non-profit cooperatives it perhaps can be concluded that there
is no particular bar to their establishment within the area. However, the same
question raised with respect to private corporations may be raised in connection
with non-profit cooperatives, namely, whether such agencies would be discouraged

from expanding within the project area in the face of the existing public utility
districts therein. As before indicated, this question cannot be answered, but
merely can be raised.
RECL&MATION DIsTRIc'rs

A reclamation 'district raises a serious problem with respect to the ease of its
establishment within the project area. Inasmuch as three large irrigation districts
have been established with the approval of the people within the area, it is, to
say the least, unlikely that a reclamation district would be established thereia
for the purpose of furnishing electric energy since the primary purpose of such
an agency is the irrigation of lands.
IRRIGATION DIsTRIc'rs

As has been previously indicated, there are three large irrigation districts
within the project area, namely, the Quincy-Columbia, the East Columbia and
the South Columbia districts. Others include Franklin County No. 1, Burbank
No. 4, and Moses Lake irrigation districts.
Inasmuch as irrigation districts have been established to the extent of including
the entire project area, it would seem that there should be no objection to irrigation districts from the standpoint of their establishment within the project area.
Pimuc UTILITY DISTRICTS

As previously mentioned there are three public utility districts within the
project area; one including Franklin County, the second covering all of Grant
County except for that portion of the county which is included within the third
district, Grant County No. 1.
Although the proposition as to the establishment of a public utility district
in Walla Walla County has not been submitted to the voters and although such
a proposition was rejected by the voters of Adams County in the general election
of 1940, it probably should not therefor be concluded that public utility districts.
will not be created in those counties.
In the case of Adaiis County, the Pomona Grange of that county is sponsoring
a movement to present the public utility proposition again to the voters this falL
A committee has been appointed to carry on a' campaign on behalf of the
measure.9

See letter, March 12, 1942, from Harry H. Hudlow, project superintendent, Big Bend
See map, Publsc Power Development in the Pacific Northwest, Status of Esssting Public
Agencies, Supplementary data, facing p. 204.
78 See letter, January 12, 1942, from Dale McGrath, office manager, Lincoln Electric Co.
operative, Inc., Supplementary data, p. 244.
79 See letter, J. It. Shimek, master, Adams County Pomona Grange, Supplementary data,
76

Electric Ccioperative, Inc., Supplementary data, p. 245.

p. 247.
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It is importthit to note that if a public utility district is not established, in
Walla Walla County it would be possible for that portion of the county which
lies within the project area to be included within the Franklin County public
utility district through compliance with the procedure for annexation outlined
by statute.
Inasmuch as public utility districts eacompass roiIghly two-thirds of the project
area and there is a possibility of the remainder of the area being included in new
districts or within established districts, it can probably be said that there is no
prticular objection to such districts as respects the problem of their establishment within the project area.
CONCLUSIONS

I. By reason of existing comparatively extensive operations within the project
area, it appears that no serious difficulty would be encountered from the standpoint of the establishment of private corporations within the area.
A question might be raised, however, as to whether private corporations would
be discouraged from expanding in the face of existing public utility districts.
There is no particular bar to the establishment of non-profit cooperatives
within the area.
As in the case of private corporations there might be a question as to whethet
non-profit cooperatives would expand in the face of the existing public utility
districts.

Considerable difficulties would be encountered in attempting to establish
a reclamation district within the area.
There can be no objection to irrigation districts from the standpoint of their
establishment within the area inasmuch as they are adequately organized therein.

There is no particular objection to public utility districts as respects the

problem of their establishment within the area.
Judicial Construcl'ion and Ope;ating Experience
INTR0DUc'roRY STATEMENT

There may be some doubt as to whether the considerations involved under this
heading should be raised to the level of a standard in measuring the adequacy
of various distributing agencies. It is suggested, however, that the extent to
which the law under which a particular agency is organized has been judicially
construed and the extent to which the agency has been tested by actual operating
experience, are matters which are entitled to some weight.
PEIVATE CoRPoRATIoNS

It can probably be said, without elaboration, that private corporations are
adequate as viewed from the standpoint of their general operating experience
and the extent to which the laws affecting their establishment and operation
have been judicially construed.
NON-PROFfl COOPERATIVES

It would seem tlt no particular objection could be raised with iespect to the
adequacy of the operating experience of non-profit cooperatives generally. In
regard to judicial construction, however, there appears to be some question Re
to whether a non-profit cooperative, not having dedicated its business to a public
use, possesses the power of eminent domain; or, whether it might dedicate its
business to a public use and thereby become a public service corporation to the
extent of possessing that power.
RECLAMATION Dismicrs

It mut be admitted thal eclamation districts are inadequate both with respect
to judicial construction and operating experience. This is clear in light of the
fact that no reclamation district has been organized within the State under the
provisions of the law authorizing the creation of such districts comprising an area

of at least one million acres.
234

Iuarzoxsi Dismic'rs
It appears that there have been no extensive operations within the State by au
irrigation district as a distributor of electric energy.80 The fact that an irrigation
district has not operated within the State on an extensive scale in such a capacity
should not, in itself, be a serious consideration in deIermining the feasibility
of such an agency. However, the fact has significance to the extent that no
opportunities have arisen through which the courts might shed some light upon
the powers of an irrigation district with respect to the distribution of electric
agency. Inasmuch as there are several questions as to the precise powers possessed

by a district in this regard, its operation in such a capacity might give rise to
serious limitations. At least many questions would remain unsettled until determined by the courts and such an indeterminate situation might be responsible
for considerable delays and expense.

It must be recognized, in this connection, that a study of irrigation districts

outside the State, performing a dual function,81 would be of no particular assistance with respect to the immediate problem inasmuch as such districts operate
under laws which are not sufficiently similar to the Washington statutes to justify
attempts at comparisons.
The general problem as to the adequacy of a dual functioning agency has some

relevancy in relation to this study and perhaps might be briefly treated at this
point. One aspect of the problem appears to involve the matter of policy as

determined by the managing board or commission and its effect upon the distribution of electric energy.
A feature of the Federal power policy is to eficourage the widest possible use
of electric energy particularly in connection with agricultural and domestic pur-

poses. It can also be said that such a purpose is in accord with the policy of the
State of Washington. The question might be asked as to whether such, a purpose
would tend to be accomplished to as great an extent by a dual functioning agency

as by an agency devoted solely, or at least primarily, to the distribution of
electric energy.

It appears that if a single board were in charge of determining the policies and
administering generally the affairs of an agency performing both functions, that

emphasis might be placed upon irrigation with the result that the broadest
possible use of electric energy would not be achieved.

If the members of the managing board or commission were experts in the

field of irrigation and lacked any considerable familiarity with the problems involved in the distribution of electric energy, it is conceivable that they would
tend to emphasize developments in the field of irrigation to the detriment of the
development and expansion of electrical facilities.
It might be suggested, for example, that where the law contains no specific
provision as to the uses to which income derived from the sale of electric energy
should be put but leaves the same to the judgment of the board it is. conceivable
that such income might be employed to finance the construction or maintenance
of irrigation facilities. This would appear to be inequitable from the standpoint'

of users of electric energy who derived no direct benefit from the irrigatiOn
facilities thus financed.

In this connection it can be pointed out that irrigation districts are authorized
to charge tolls for the sale of electric energy and that the income derived therefrom may "be apportioned to such fund or funds of the district authorized by
law, as the board of directors shall deem advisable" (7454-1). Apart from a
provision that such income or any part thereof may, upon a favorable vote of
the electors of the district be pledged, in addition to income from district assessments, to the payment of district bonds 82 it appears that the board has a broad
discretion with respect to the apportionment of such funds.
50 The Vera irrigation district, with headquarters in Verdale, Wash., organized in 1933, is
operating as a distributor of electric energy. Its power is purchased from the Washington
Water Power Company- and is distributed to 350 consumers. Approximately 65,000 k.w.h.
are distributed monthly. See information contained in letter from William C. Tschirley, superintendent of the district, Supplementary data, p. 247,
81 The Salt River Valley Water Users' Association, with headquarters at Phoenix, Ariz., and
the Strawberry Water Users' Association, with headquaiters at Payson, Utah, are examples

of sucti agencies.

8 It is further provided:
"That such income, or any part of the same, may, upon a favorable vote csf the electors
" be pledged, in addition to income from district assessments, to the pay'
of the district
nient of district bonds or any portion of the same on the face of which the substance of such
pledge must be indorsed, and thereafter said income, or such portion thereof so pledged, shall
bi placed by the county treasurer to the credit of the fund from which said funds are reeuired
to be paid until the same or the portion thereof secured by such pledge are fully paid."
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Under the circumstances, it appears to be possible for the board to apportion

to irrigation purposes funds of the district derived from thp sale of electric energy.
Although there is no evidence to suggest that such would be the result, the provisions of law appeifr to contain no safeguard against the possibility.
PuBLIc UTILITY Dismic'rs

Inasmuch as there are twenty-nine county-wide public utility districts operating
or organized within the State and the law providing for their establishment has
been judicially construed in numerous particulars since its enactment in 1931,
it may be said that such districts are 'adequate as viewed from the standpoint
of their general operating experience and judicial construction.
CoNcLusions

Private corporations and public utility districts are adequate from the viewpoint of their general operating .experience an'd the extent to which the laws
affecting their establishment and operation have been judicially construed.
No particular objection can be raised with respect to the adequacy of the
general operating, experience of non-profit cooperatives. However, in relation to

judicial construction, there is some question as to whether a cooperative, not
having dedicated its business to a public use, possesses the power of eminent

domain or, whether it might so dedicate its business and thereby become a public

service corporation to the extent of possessing the power of eminent domain.
Reclamation districts are inadequate both with respect to judicial constriiction and operating experience.
Inasmuch as there have been no extensive operations within the State by an
irrigation district as a distributor of electric energy, questions as to the precise
powers possessed by a district in this regard have not been decided by tl'ie courts.
A question might properly be raised as to whether a dual functioning board
or commission would pl,ace adequate emphasis upcui the distribution of electric
energy in accordance with the general purpose of the Federal Government and
the State of Washington to encourage the widest possible use of electric energy.
Rafes

It seems reasenable to suggest that an important standard in measuring the

adequacy of any agency for the distribution of electric energy would be involved

in a determination as to the capacity of the agency to furnish such energy at
rates, which would be low when considered in relation to the reasonable cost of
rendering the service and the value thereof to the consumer.
Although recognizing the importance of the criterion, it was believed that a

proper treatment thereof would necessitate the compilatioa of extensive data and
an analysis thereof which might result in conclusions of doubtful value. Undertaking such a study was therefore deemed inadvisable.
Alminisfrative Efficiency

General administrative efficiency is certainly an important standard in determining the aqeptability of any particular agency for the distribution of electric
energy -within the project area. Under the circumstances, however, it would 'be
almost an impossible task to properly measure the administrative adequacy of
each agency which might be employed for that purpose.
Successful administration is due in large measure to the competency of personnel as distinguished from the adequacy of the formal organization of the
particular agency and obviously it is only the latter which can to any extent
be analyzed for purposes of this study.
An examination of the previsions of the law relating to the formal organization
and general administration of the various public and private agencies concerned
leads to the conclusion that for purposes of this study no particular agency
should be favored over any other as viewed from the standpoint of admimstrative efficiency.

Municipal Diitribufion Systems

It has been previously indicated that municipal distribution systems would be
inadequate to service the entire project area. There remains the question as to
whether it would be desirable for municipal systems to coexist with the principal agency, which is decided upon as being the most feasible for the distribution of electric energy within the project area generally.
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Inasmuch as there are no municipally owned systems within the area at the
present time, the problem does not appear to demand immediate attention, bowever, it may assume importance with the development of the area.
It should be observed perhaps that with the exception of geographical inadequacy, municipal systems generally are not seen to disadvantage when viewed
in the light of the standards applicable to the other agencies previously considered. A municipality may distribute electric energy for several purposes, including lighting, heating, fuel, and power purposes generally; a municipal system
is in conformity with the public power trend; its power of eminent domain
appears to be adequate; general obligation or revenue bonds may be issued;
and there is considerable operating experience behind municipal systems'generally.
It appears that the direct issue as to whether it would be desirable for municipl
systems to operate within the project area would arise under two sets of circumstances. It might arise at the time a municipality would consider the possibility

of constructing or acquiring a distribution system, or, on the other hand, it

would arise, after the acquisition or construction of such a system, in the event
the principal agency contemplated the purchase of the municipal system.. It is
submitted that in either case the issue is not one that can be here determined.
In the first instance, for example, the nearest facilities of the principal agency
may be such a distance from the municipality that service of the latter by the
principal agency would be impracticable. It seems that such a situation would
be more likely to occur during the early development of the area.
In the second instance, assuming the adjacency of the facilities of the principal system, there would remain numerous questions to be answered before the
decision could properly be arrived at as to whether the municipal system should
be purchased.

be concluded that the question as to whether it would be desirable for
It
municipal systems to operate within the project area must be decided upon the
basis of the particular circumstances presented in each particular case.
VI. POSSIBLE METHODS OF DISTRIBUTION NOT PROVIDED BY EXISTING LAW

Introductory Statement

In the instructions to the investigators under the "Organization of Study Under
Problem 28" it was stated that investigations should not necessarily be limited
to "existing forms, functions or territorial boundaries of present agencies *
With this advice in mind it is deemed appropriate to consider briefly, possiJde
methods of distributing electric energy not provided for by existing law.
State or Federal Corporafon

The most likely agency, other than those previously considered, which might
be employed for the distribution of electric energy, would appear to be a State
or Federally owned corporation. In measuring the feasibility of such an agency
the following considerations appear to be most pertinent:
The distribution of electric energy is not a problem which is necessarily
confined to the boundaries of the project area as is largely the ease with the
problem of irrigation. Consequently, from this standpoint, there would appear
to be no purpose in creating a single agency for the distribution of electric
energy which would be limited to boundaries of the project area. On the other
hand, there may be advantages resulting from the establishment of a single agency
in that the Bonneville Power Administration or other Federal body making sales

of energy to the distributing agency would be in a better position to negotiate
contracts of sale, agreements as -to rates, and to conduct negotiations generally.
The Federal Government does not appear to be interested in the permanent
operation of distribution facilities within the project area. In this connection it is
interesting to note that the Tennessee Valley Authority Act provides for cooperation by the Authority with States, counties, municipalities, and non-profit
organizations by enabling them to acquire facilities for the distribution of electric
power and by preserving existing distribution facilities through the extension
of credit to such public bodies and non-profit organizations.83
In the ect providing for the creation of the Bonneville Power Administration
it is expretsly declared to be the policy of the Congress:
"To preserve the said preferential status of the public bodies and cooperatives

herein referred to, and to give to the people of the States within economic
88

V.S.C.A. title 16, sec. 831k-i.
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lransmission distance of the Bonneville project reasonable opportunity and time

to hold any election or elections or take any action necessary to create such
pubhc bodies and coQperatives as thelaws of such States authorize and permit,
and to afford such public bodies or cooperatives reasonable time and opportunity to take any action necessary to authorize the issuance of bonds or to

arrange other financing necessary to construct or acquire necessary and desirable
electric distribution facilities, and in all other respects legally to become qualified purchasers and distributors of electric energy availb1e under this chapter."84

It is of interest also to note that proposed Federal legislation with respect to

the creation of a Columbia Power Administration 85 provides for the acquisition
of distribution facilities thereby, other than those operated by public bodies or
cqoperatives, through purchase or
and the resale or other disposal thereof "to public bodies or cooperatives as speedily as such sales or other
dispositions can reasonably be consurnmated." 87
In view of existing and proposed Federal legislation it can probably be concluded that the Federal power policy does not contemplate ownership of distribution facilities by the United States Government.
There might be a question as to whether public sentiment within the area

wouid be in accordance with the establishment of a State or Federally owned
agency. The fact that three public bodiesi4 the form of public utility districts
have been nstablished which encompass approximately two-thirds of the area

would seem to indicate general approval of such existing agencies for the purpose
of distributing electric energy.
There would appear to be some advantage derived from the establishment
of an agency which would remain completely within the control of tle persolls

served thereby. Such an arrangement, insuring local control and management,
would seem to emphasize the commonly recognized benefits derived from the
parficipation of citizens in affairs of their general concern.
It must be recognized, too, that the establishment of a State or Federally
owned corporation might give rise to problems of considerable proportions from
the standpoint of legislative authorization and actual establishment within the
project area. In the State of Washington, for example, the legislature is proJubited by the State constitution from creating corporations by the enactment
of special laws.88 Thus, without a constitutional amendment, it would appear
that the legislature could not create a corporation by special ac for the distribu-.
tion of electric energy within the project area. Such a corporation might be
authorized by general laws; however, the establishment of a corporation thereunder within the project area would probably necessitate the dissolution of existing public agencies therein which are authorized to distribute energy, and it is
questionable whether public support could be secured for such a proposition.
In general, it may be remarked that in viewing the feasibility of a State or
Federally owned agency, in the light of the standards by which other agencies
have been measuerd, it would seem that such an agency does not manifest any
superiority over certain agencies which are authorized under present laws.
VII. CONCLUSIONS AND RECO'MMENDATIONS
Conclusions
INTRODUCTORY STATRMENT

From the foregoing discussion it should be evident that of the agencies under
consideration no one agency is superior to the others with respect to each of the
criteria or standards which has been suggested as a measure of adequacy. On
the other hand, in measuring the adequacy of each particular agency from an
over-all point of view it has been concluded that public utility districts are best
' TJ.S.C.A. title 16, sec. s32b (d)

Senate i11 No. 2430; H.R. 6889, 77th Congress 2d Session, proposed amendment to the
Bonneville Act.

Senate Bill No. 2430, page 6, line 13.
8? Senate Bill No. 2430, page 10, line 6.
There are three prohibitions contaiCed in the State constitution against the creation yf
corporations by speiäl laws.
Article II, sec. 28"The
Legislature is prohibited from enacting any private or special laws
in the following cases: 8 8 * For granting corporate powers or privileges."
8O

Article XI, sec. 1O"Corporations for municipal purposes shall not be created by special
Arecle XII, Sec. 1"Corporations may be formed under general laws, but shall not be

laws

created by special acts."
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suited to meet prospective needs of electric energy distribution within the

Columbia Basin project area.
The following discussion is intended to present briefly th bases upon which
that conclusion rests.
GEOGRAPHICAL AJ)EQTJACY

A combination of public utility districts would be adequate geographically,
inasmuch as three county-wide districts would include all but a small portion
of the project area which lies in Walla Walla County. This portion of the area
could be served by a fourth district established in Walla Walla County, or it
could be included within the Franklin County public utility district through
compliance with the procedure for annexation.
The problem of the distribution of electric energy, unlike the problem of
irrigation, is not necessarily confined to the project area. To establish a single
agency such as a reclamation district, or a combination of agencies such as
irrigation districts with boundaries coterminous with the boundaries of the area,
would be to unreasonably confine the operations of the district. In the case
of a reclamation district no procedure is provided for annexation; and, in the
case of irrigation districts there is some doubt as to whether they would be
authorized to distribute electric energy, apart from irrigation purposes, beyond
their boundaries if the need arose therefor. Public utility districts, on the other
hand, if established upon a county-wide basis could service areaa in the county
beyond the project boundaries if practical considerations made such service
desirable. Furthermore, through annexation, areas in adjoining counties could
be serviced if it were advisable to do so.
Although private power companies and non-profit cooperatives are not generally confined to particular boundaries with respect to their operations, a question might properly be raised as to whether a rural non-profit cooperative receiving assistance from the Rural Electrification Administration might serve municipalities having a population in excess of 1,500.
POWER To DIsrIUBUTE ELDCmIc ENERGY

/

Public utility districts have a clearly expressed and unqualified power to distribute electric energy to any persons, including public and private corporations
for all uses.89 Although reclamation districts and irrigation districts have been
granted the power to distribute such energy, it should be remembered that the
primary purpose of such districts is the irrigation of lands and that the distribution of electric energy is merely incidental thereto. Therefore, there is a question
as to the extent to which electric energr could be distributed on a large scale
by such districts separate and apart from the irrigation of lands. The law provides,
for example, that only an irrigation district operating and maintaining an irrigation system may purchase and sell electric energy. Furthermore, an irrigation
district is expressly limited to distributing electric energy for purpose of irrigation
and domestic use.
Generally speaking, there is no limitation upon the power of private corporations and non-profit cooperatives to distribute electric energy.
THE PUBLIC POWER TREND

The Federal power policy, favoring public and cooperative distributing agencies,

combined with the development, in the State of Washington, of public utility
districts, cooperatives and municipally owned systems, definitely establishes a
trend in favor of distribution by public bodies and cooperatives.
It should also be recognized that the local attitpde within the Project area is
not incompatible with this public power trend.
Tna POWER OF EMINENT DOMAIN

Whereas public utility districts clearly possess a broad power of eminent domain
which should be adequate to fully accomplish the purposes of power distribution

within the area, the precise powers of irrigation and reclamation districts iire
somewhat obscured in this regard by reason of the fact that the distribution of
electric energy is merely incidental to the primary purpose of such districts.
Although private corporations in the nature of public service corporations
possess the power of eminent domain, there is considerable doubt as to whether
There appears to be na inadequacy with respect to such districts in this regard.

non-profit cooperatives not dedicated to a public use possess such power. It may
be, however, that upon being dedicated to a public tise such cooperatives would
acquire the power of eminent domain.
A very important feature of. the power of eminent domain possessed by public
utility districts is the authority to acquire the facilities of private corporations.

It appears likely, too, that such authority would include the right to acquire
the facilities of non-profit cooperatives.
inasmuch as private corporations aie subject to condemnation by public utility
districts, there can be no assurance of continued operation by the former within

the project area. With respect to non-profit cooperatives, it would appear that
although there is no indication that such authority would be exercised, it is
important to note that there is a great likelihood that it exists.
ADEQUACY OF FINANCIAL POWERS

There is no apparent inadequacy with respect to the financial powers of public
utility districts, inasmuch as they are authorize1 to issue revenue bonds, general
obligation bonds, and to levy an annual tax not in excess of two mills.
Although the financial powers of private corporations are very flexible and
it appears that no serious objection to such corporations could be raised on the

ground of financial inadequacy, there seems to be a valid question as to the
financial adequacy of nonprofit cooperatives. Such cooperatives are not authorized

to issue capital stock and such a limitation might handiap large scale construction of facilities. Although allotments from the Rural Electrification Admrnstration appear to make some compensation for such a limitation, a question
might be raised as to whether such assistance constitutes an acknowledgment of
the necessity for independent financial aid. If such be the case, it is questionable
whether it would be desirable for the agency selected as the distributor of electric
energy to be largely dependent upon financial aid from a single source.
Assuming the availability of such loans for serving rural areas, a further questiOn

might be raised as to whether a non-profit cooperative serving one or several
municipalities having a population in excess of 1,500 would be limited to any
serious extent in negotiating loans from the Rural Electrification Administration.
The financial powers of a reclamation district are broad in scope but, such
powers must be viewed in light of the fact that the irrigation of lands is the
primary purpose of a reclamation district.
The revenue of an irrigation district is derived primarily from, the levy of

special assessments, and, it is highly questionable whether the financing of extensive irrigation works and distribution systems could thus be accomplished without
serious financial difficulties.
ESTABLISHMENT AND OPERATION WITHIN THS PRoJEcT ARRA

Inasmuch as public utility districts now encompass roughly two-thirds of the

project area and there is a likelihood of a third being established therein, it

appears that the entire area may be included within such districts. With respect
to that small portion of Walla Walla County which lies within the area, it can
be said that if a public utility district is not established in Walla Walla County
this portion of land could be annexed to the Franklin County public utility district.
Although it would be desirable to have the entire area included within public
utility districts at the present time, as it is now included within three principal
irrigation districts, there can be no serious objection to public utility districts
on this ground in view of the possibility of the establishment of a third countywide district and the annexation of the remainder of the area to the existing
district in Franklin County.
Private corporations and non-profit cooperatives are not inadequate from the
standpoint of their establishment and operation within the area. However, a
reclamation. ,district raises a serious objection in this regard.
JUDICIAL CONSTRUCTION AND OPERATING EXPERIENCE

Inasmuch as there are twenty-nine county-wide public utility districts operating
or organized within the State and the law providing for their creation and operation has been judicially construed in numerous particulars, there is comparatively
no uncertainty with respect to the operations of the district and its power to distribute electric energy. On the other hand, there has been no sizeable operating
experience by irrigation and reclamation districts as distributors of electric energy
and there is considerable question as to their precise powers in this regard.
240

Private corporations are generally satisfactory from this standpoint. However,

with respect to non-profit cooperatives it has not been established that they
possess the power of eminent domain or not possessing the power that they

could acquire the same upon dedicating their business to a public use assuming
that they might so dedicate their business.
With respect to a dual functioning agency, such as an irrigation district or a
reclamation district, a question arises as to whether the managing board of such
an agency might place emphasis upon irrigation developments to the detriment
of the expansion of electrical facilities contrary to the general Federal and State
policy to encourage the widest possible use of electric energy.
MUNICIPAL DISTRIBUTION SYSTEMS

It is clear that municipal systems .would be inadequate to service the entire
project area. However, the question as to whether it would be desirable for
municipal systems to operate within the area coexistent with public utility districts as the principal distributing agencies, must be decided upon the basis of the
circumstances. presented in each particular case in which the issue arises.
POSSIBLE METHODS OF' DISTRIBUTION NOT PROVIDED FOR By EXISTING LAW

After considering the various problems that would be involved in establishing

a State or Federally owned distribution system within the boundaries of the
project area, and after measuring the advantages and disadvantages of such a
system in comparison with public utility districts, it has been concluded that

establishment of the former would be inadvisable for the following reasons:
The problem of distributing electric energy appears to be one which should
not necessarily be confined to the project area. It is acknowledged, however,
that there may be an advantage in having a single distributing agency, in that

the Bonneville Power Administration or other Federal body making sales of
energy would be in a better position to negotiate contracts of sale, agreements
as to rates, and to conduct negotiations generally.
The Federal power policy as evidenced by existing and proposed Federal
legislation does not contemplate permanent ownership of distribution facilities
by the United States Government.
There is a question as to whether public sentiment within the area would
be in accord with the establishment of a State or Federally owned agency.
There would appear to be some advantages derived from the establishment
of an agency insuring local control and management.
Establishment of a State or Federally owned corporation might give rise
to problems of considerable proportions from the standpoint of legislative
authorization and actual establishment within the project area.
Recommendafions

Although it has been concluded that of the several distributing agencies given
consideration in this study, county-wide public utility districts would be best
suited to meet prospective needs of electric energy distribution within the project
area it is believed that the activities of such distributing agencies along with
municipal systems that may be established within the area, could be coordinated
to advantage by the establishment of a joint commission comprised of the
members or representatives of the public utility districts and representatives
of any such municipal systems.
It has been suggested in this report that the distribution of electric energy is
a problem which is not necessarily confined to the project area and that therefore
county-wide public utility districts would possess an advantage over certain other
public bodies in this respect. On the other hand, it is acknowledged that problems

may arise in the course of the development of the area which would relate to
the area alone An advisory omt commission would constitute a single agency
for the purpose of considering these problems and making recommendations
thereon to the various distributing agencies concerned.
As the project area develops in its manifold phases it may become desirable
for such a commission to possess more than advisory power.

fl,,- -..'

It is therefore recommended that consideration be given to the enactment of
State legislation which would authorize the establishment of an adviory joint
commission, as above suggested, for the purpose of deairng with problems peculiar

to the project area

Respectfully submitted,

ákA

1t;

LLOYD W. SerniAM, Investigator

DONALD H. WEBSTER, Adviser
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Supplemenfary Dafa
LETTERS (RESPONSES TO INQUIRIES)
STATE 0F WASHINGTON
DEPARTMENT OF PUBLIC SERVICE
OLYMPIA

Mit. Li.oYD SCrntAM,

Bureau of Governmental Research,
University of Washington,
Seattle, Washington.
DEAR Ma. SOHRAM: With reference to our telephone conversation of this after-

noon we wish to advise you that the three companies mentioned today come
under 5432 Remington's Statutes. They are public service companies and would
have to condemn land in accordance with any other statutes also
Puget Sound Power and Light Company was incorporated July 8 1912 in the
State of Massachusetts They now have $14 000 000 in common stock and $36 -

160 052 in preferred stock, with book cost of properties of $125 341,855 and
depreciation of $11718466
The Washington Water Power Company was incorporated on March 15, 1889,

in the State of Washington, with common capital stock of $25 418 000 and pre

ferred stock of $10 366 183 with book cost of properties of $68 527 025 and depreciation of $10,322,753.

The Pacific Power and Light Company was incorporated on June 16 1910 in
the State of Maine with comilion capital stock of $7 000 000 and preferred stock
of

a 868 500
$4,500,072.

The book cost of properties is $35 059551 and depreciation is

The above figures are taken from their reports as of December 31, 1940. There
would undoubtedly be some changes in their figures at the present time, which
we will be glad to obtain for you if you will advise us
Very truly yours
DEPARTMENT OF PUBLIC SERVICE

R. A. RUSSELL., Office Manager.
DEPARTMENT OF STATE OlYMPIA,

FEBRUARY 24

1942

Lurrn SCHRAM,
Bureau of Governmental Research, University of Washington,

Seattle, Washington

Daa Sm Lincoln Electric Cooperative Inc filed articles of incorporation in

this office on October 6 1939, under the provisions of the Non-profit Act Section

3888 et seq R R S The incorporators were G E Engle Marlin Washington
John Lome Govan Washington J W Gaff ney Sprague Washington Gerald C

Jaiistt, Davenport; F. W. Heimbigner, Odessa; LeRoy Johnson, Wilbur; James
Sullivan Creston Conrade Heid Lincoln and Louis Schultz Harrington Wash
ington. The principal place of business is given as Davenport, Washington, and
the papers were filed at the request of Fred G Campbell Davenport This cor

poration has all annual license fees paid to the end of the fiscal year, June 30, 1942.

Inland Empire Rural Electrification, Inc filed articles of incorporation in this
office on March 16 1937 under the provisions of the Non-profit Act Section 3888

et seq R R S The principal place of business is given as St John Washington
but our last mailing address is 412 Hutton Bldg Spokane The incorporators
were D. J. Hopkins, St. John; E. A. Melville, Lamont; H. C.Ochs, Pennawawa;
E A Burgess LaCrosse Leo Thams Plaza C B Walker Mica and Neal
Richardson Tekoa Washington The papers were filed at the request of Davis
Heil and Davis Zeigler Bldg Spokane All annual license fees are paid to the
end of the fiscal year, June 30, 1942.
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Big Bend Electric Cooperative, Inc. flied, articles of incorporation in this office
on September 5, 1939, under the provisions of Section 3888 et seq. Rem. Rev
Stat. (non-profit act). The incorporators were John S. Gray, Washtucna; Ralph

C. Gillis, Washtucna; J. P. Helme, Washtucna; J. L. Hawks, Benge; David
Weber, Ritzville; Harvey C. Sumpter, Ritzville; Richard F. Dehuel, Ritzville;
Ed F. Wahi, Lind and Otto F. Gfeller, Lind, Washington. The prncipal place

of business is given as Ritzville and the papers were filed by George H. Freese,
'Ritzville. All annual license fees are paid to June 30, 1942.
Very truly yours,
JESSE N. ROSENBERG.

LINCOLN ELECTRIC Coopaiwrivs, INc.
DAVENPORT, WASHINGTON, January 12, 1942.

Ma. LLOYD W. SCURAM, Research Associate,

Bureau of Governmental Research, University of Washington,
Seattle, Washington.

DEAR Sm: This letter is in answer to your letter of January 9 requesting

information concerning our lines in the Columbia Basin project area. The map
which you enclosed does not include any of our project. The closest point
of the area shown on the map to the area of which we are serving is a distance
of more than ten miles east of Wilson Creek.
With reference to your questions, we are answering as follows:
Question (1). Lincoln Electric Cooperative, Incorporated was established
October 9, 1939, the officers as follows: Conrade Heid, President, Davenport;
F. W. Heimbigner, Vice President, Odessa; George B. Janett, Secretary Treasurer, Davenport; and N. V. Fisher, Superintendent, Davenport.
Question (2). We purchase the power for re-sale. The present source of power
is the Washington Water Power Company. Within two months we will be receiving power from Bonneville and Grand Coulee Dam. Our power is sold at
present for domestic use only.
Question (3). To date we have received two allotments from REA, oun in
the amount of $438,000, the other in the amount of $42,000; total allotment to
date, $480,000.00..

Question (4). No vahe.
Question (5). Six hundred twenty-one miles have been erected by the Cooperative. The percentage of these lines within the Columbia Basin project
area, none.

Question (6). Five hundred fifty members served by the Cooperative, none
of which are within the Columbia Basin project area.
Question (7). Answered previously. We do not have any reports issued by
the Cooperative. We hope that this letter of our statistics to date meets your
approval.

If further information is desired, please feel free to consult us and we will
gladly furnish you with further information if we have it.
Very truly yours,
DALE MCGATH, Office Manager.
Bso BEND Euicmic COOPERATIVE, Twa.,

-

RITZVILLE, WASHINGTON, January 12, 1942.

Liom W. SCHBAM, Research Associate,

Bureau of Governmental Research, University of Washington,
Seattle, Washington.
DEAR SIR: In answer to your letter of January 9, I wish to submit the following answers:

The Big Bend Electric Corporation, Inc. started operation in this district
October 17, 1940.

The officers are:

Paul HelmePresident, Washtucna, Wash.
Ralph C. GillisSecretary, Washtucna, Wash.
Richard F. Dehnel--Treasurer, Ritsyille, Wash.
Harry H. HudlowSuperintendent, Ritzville, Wash.
Power is purchased wholesale from the Washington Water Power Co. at
Ritzville. Power is sold for commercial as well as domestic use.

Total grants from R.E.A. to date are $432,500.00.
The value of properties is approximately $250,000.00.
The total of 340 miles in operation has been erected by contractors employed
by the Cooperative. Our own forces have erected approximately ten miles
of line. All of this in the project area.
310 persons are served all in the project area.

We consider our serviced area the project area. We are indicating the

approximate location of present lines on the map and also indicate probable
future development.
We hope this furnishes the information you require on our project.
Respectfully yours,
HARRY H. HUDLOW, Project Superintendent,

Big Bend Electric Cooperative, Inc.

Bia BEND ELscTaIc CooPERATIvE, INC.,

RITzvILi, WASHINGTON, March 12, 1942.
LLOYD W. SCHRAM, Research Associate,

Bureau of Governmental Research, University of Washington,

Seattle, Washington.
DEAR Sills: In answer to your letter of March 10, I see that my first letter needs
some clarifying.

I have assumed that you wish to have indicated the lines extending into the
irrigable area as shown on the map.

Adams County has a total mileage of about 26 miles of line with about 34

consumers and a valuation of approximately $20,000.00.

Franklin County has a total mileage of about 11 miles of line with 10 con-

sumers and valuation of approximately $8,000.00. Total value within the irrigable
area is about $28,000.00.

In the area proposed for 1042, we have about 80 accounts with 75 miles of lines
within the irrigable area. Since the war effort is foremost in everyone's mind
now it looks doubtful if this will be developed.
I hope this delay will not be an inconvenience to you.
Respectfully yours,
HARRY H. HuDLow, Project Superintendent,

Big Bend Electric Cooperative, Inc.

DEPARTMENT OF CONSERVATION AND DEVELOPMENT, DIVISION OF WATER RESOURCES

OLYMPIA, WASHINGTON, January 12, 1942.
Mu. LLOYD W. SCURAM, Research Associate,

Bureau of Governmental Research, University of Washington,
Seattle, Washington.
DEAR Ma. SCHRAM: Replying to your letter of the 10th, concerning certain
reclamation districts:
Answering Inquiry No. 1: An irrigation district is one that has been organized
to construct, maintain and operate works for the irrigation of lands. A reclamation district is any district which has been organized for the reclamation of lands.

It may be a drainage district, a diking district or an irrigation district. Some

irrigation districts have taken the name of reclamation district, such as the Lake
Cholan Reclamation District, which was organized for irrigation purposes.
Answering Inquiry No. 2: The Columbia Basin irrigation district, the South
Columbia Basin irrigation district and the Quincy Columbia Basin irrigation
district were organized in 1939 for the purpose of entering into contracts with
the U. S. Bureau of Reclamation for a water supply for irrigation of larrds, and
until water is available only 2 per acre can be assessed for organization adminis-

tration purposes. On the Columbia Basin district the assessment is made on

532,364 acres; on the South Columbia Basin district on 604,898 acres; and on the
Quincy irrigation district on 441,630 acres.

The Moses Lake irrigation district lands were excluded from the Columbia
Basin project 'districts and will probably operate independently as it has an adequate water supply from Moses Lake. It contains 9,325 acres, of which 4,358
acres are irrigated. The district was organized in 1929 and is in good financial
condition. The Franklin County irrigation district is included in the South

Columbia Basin project but is now pumping water from the Columbia River
on about 1,600 acres out of 4,200 acres in the district. The district was organized
in 1931 and is in good financial condition.
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Answeiing Inquiry No. 3: The ultimate acreage to be irrigated in the Columbia
Basin districts is assumed to be that on which 2 per acre is now being levied.
Answering Inquiry No. 4: We have no record of a Grant Orchards irrigation
district and doubt the existence of such a district.
The Burbank district No. 4 of Walla Walla County is defunct and its canals,
flumes, etc. have not carried water for many years. However, the organizatioii
is still alive and about 300 acres are irrigated by individual pumping units, taking
water from the Snake River. There are from 7,000 to 9,000 acres of irrigated land
in t1e district.
There are many scattered, individual units or irrigated lands over the entire
Columbia Basin project area.
Please call on us for any other information we can furnish regarding irrigation
projects or development.
Yours very truly,
CHAS. J. BARTEOLST,

S'upervisor of Hydraulics.

P. S.: An irrigation district has much broader powers than other reclamation
districts in that it can supply electrical current, domestic water and sell surplus
water. All reclamation districts are municipal corporations.
QUINCY-COLUMBIA BASIN IRRIGATIoN DIsmIeT

QUINCY, WASHINGTON, April 4, 1942

Ms. Li.on W. Scrna&M, Research Associate,
Bureau of Governmental Research, University of Washington,
Seattle, Washington.

DEAR Ma. SCHRAM: I have your letter of March 11, 1942, expressing appreciation with my responses relating to the Quincy-Columbia district and to your
study with respect to power distribution in the Columbia Basin project, apd
requesting certain additional information. I will answer the questions contained
In your recent letter as follows:
Was the Quincy-Columbia district organized under chapter 5 of title 48
Irrigation Water Rightsof Remington's Revised Statutes i.e. see. '417 et seq.?
Answer: Yes. See also chapters 13 and 14, laws of 1939, which pertain also
to the organization and operation of the Quiney-Columbia district.
Has the two cents per acre assessment (for organization costs) been levied
upon the lands within the district?
Answer: Yes. The permissible two cents per acre assessment is not only for
the purpose of paying organizational expenses of the district but also to meet
the cost of the administration and operation of the district. The two cents per
acre assessment has been levied for the years 1940 and 1941. No assessment was
necessary for 1942 but there will have to be an assesment for 1943. It cots
about one cent anacre to meet the ordinary costs of administration for one year.
Has the district entered into any contract with the Bureau of Reclamation?
If so, briefly, what are its provisions?
'Answer: The district has not yet entered into any contract with the Bureau

of Reclamation for the very simple reason that the Bureau of Reclamation
which shoulders the responsibility of preparing such a contract suitable to the

Department of the Interior, has not yet prepared any final water cOntract spoilsored by the Bureau of Reclamation. The directors of the district have considered
and suggested amendments to certain water contracts submitted in' rough to the

directors, but it appears that the Bureau is waiting for the passage of a new

Anti-Speculation bill before submitting the final draft of a water contract to the
directoYrs of the district.

Do you have any additional information available indicating the extent to
which progress has been made by the Quincy-Columbia district?

Answer: The district has been completely organized and its organization

approved by the courts. It has carried on investigations in connection with the
Columbia Basin Joint Investigations. It has generally taken up the lead in urging
the prompt submission of the water repayment contracts to the irrigation districts
so that they could be approved by the voters of the district, which in turn would
permit the expenditure of Federal funds on the irrigation end of the Columbia

Basin project.
The District has taken a leading part in trying to secure the passage of the new
Anti-Speculation bill by Congress. This bill is sponsored by the Bureau of

Reclamation, and its passage is necessary if reclamation is to
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be speeded.

Th district is ready to go ahead, but it appears that there has been egme
decision to keep basin reclamation "on the shelf" until after the present war.
In regard to the rough draft of the information about our district you expect

to include in your report, the lands embraced br the old Quincy Valley irrigation
district, which was organized in 1913 and officially dissolved by judicial decree

May 15, 1941, constitute about two-thirds of the lands now embraced by the
Qumcy-Columbia Basin irrigation district. Otherwise, the organization of the
Quincy-Columbia Basin irrigation district which was created by a vote of the
land owners on February 18, 1939, was absolutely independent of the old Quincy
Valley irrigation district.
The Quincy-Colmnbia district embraces 441,630 acres of irrigable land to te

served by the West main canal of the project. This was the acretge computed
at the time of the organization of the district, but since that time the appraisals
and classifications of all the basin lands, has been completed, and the irrigable
acreage in the Quincy-Columbia district is less than above stated. If you desire
to get the exact acreage of irrigable land in each of the three Columbia Basir
districts, write to Mr. H. A. Parker, Reclamation Engineer, Bureau of Recla.
mation, Ephrata, Washington.
You might add to your list of officers of our district, the name of Mr. Wm. M.
Clapp, who has been attorney 9f the district since its organization.

I trust that this information will prove of help to you.

Sincerely yours,
J. A. Waana, President.
JAMES O'SULLIVAN, secretary.
LIND, WASHINGTON, Apsil

8, 194L

MR. Lrovn W. SUHRAM,

Seattle, Washington.

DEAR Sm: In reply to your letter of the 0th, will say that there is a move
to present the Public Tjtility proposition to the voters of Adams County again
this fall.
The Pomona Grange of Adams County is again sponsoring this movement.
To date a Committee has been appointed to carry on an educational campaign
and acquaint the voters with the merits of Public Power and what reduction
in rates could be expected.
We have had considerable help on this from Dr. Carl Thompson and Wayne
Olsen, both of the Bonneville project.
Mr. J. P. Helme of Washtucna, Washington, is the chairman of the Grange
Power Committee and Mr. Emil Hille of Ritzville is the secretary.
I trust that I have given you the information that you desire and should you
wish any more information at any time, please address either of the above
gentlemen or myself at any time.
Yours very truly,
J. E. SrnME, Master,
Adams County Pomona Grange.

Information received by letter from Mr. William C. Tschirley, Superintendent,
Vera Irrigation District.Verdale, Washington:
The Vera Irrigation District was organized in 1933 under Remington's Revised
Statutes, sec. 7417 et. seq. Power is purchased from the Washington Water Power
Company for resale. Approximately 6,500 K.W.H. are distributed monthly to
350 customers.

LETFERS (RESPONSES TO QUESTIONNAIRE LETTER)

The questionnaire letter below was mailed to approximately fifty representatri e

persons within and without the project area, for the purpose of ascertaining

generally the local attitude within the area with respect to the most advantageous
agency for the distribution of electric energy therein
Although fifteen replies to the questionnaire were received only a few of these
were sufficiently informative to merit inclusion within this report
Questionnaire Letter

Janury 8, 1942.
At the request of the Washington State Planning Council the Bureau of
Governmental Research is undertaking a study with respect to the most advantageous method of distributing electrical energy within the Columbia Basin
project area This study is concerned with the distribution of electrical energy
from the standpoint of the most feasible governmental or private agencies which
are presently organized or which might conceivably be organized for that purpose

As a phase of the study we wish to contact a number of people who are in
a position to express an intelligent point of view toward the problem and who
might also suggest some local or general problems which they deem to be par
ticularly relevant to the study.
With this purpose in mind we are writing to you to suggest that we would be
greatly appreciative of a letter from you along the lines above mentioned The
following questions and explanatory matter might be of some assistance in
understanding the problems with which we are concerned
I Would it be advantageous to have all electrical energy throughout the
Columbia Basin project area distributed by one agency?
II Would it be advantageous to have both electrical energy and water for
irrigation and domestic use distributed by the same agency?
III The following are several conceivable methods for the distribution of
electrical energy within the project area some of which would require
legislative measures for their adoption Which of the methods presented
would you suggest as being the most advantageous for the project area?
1 Public Utility Districts
a A single public power district embracing the entire project area
b Public Utility Districts organized on a county area basis
c Public Utility Districts organized on a local basis irrespective of
county lines;
d Public Utility Districts organized within the area functioning under
a joint public utility district commission serving the project area
2. Reclamation Districts:
a A single reclamation district embracing the entire area
b Reclamation districts organirecl on a county area basis
c
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Reclamation districts organized on a local basis irrespective of
county lines

d Reclamation districts organized on a local or county basis operat
ing under n,ipervision of a coordinating commission serving the
entire area
Irrigation Districts
a A single irrigation district embracing the entire area
b. Irrigation districts organized on a county area basis;
a. Irrigation districts organized on a local basis irrespective of county
lines;
d Irrigation districts organized on a local or county basis operating

under supervision of a coordinating commission serving the

entire area.
Cooperative associations operating under Rural Electrification Administration loans serving rural areas, and mumcipally-owned utilities
serving municipal areas

Privately-owned distribution systems.
Government-owned corporation (State or Federal).
Permit any or all agencies now existing or which may be formed for
that purpose to distribute power without any directive governmental

planning for the area as a whole.
IV. Are there any local or general problems which you believe to be of special
importance?

We are especially interested in your reasons for any opinion which you may
express and would therefore appreciate your inclusion of the same in your reply
to us.
We wish to express our sincere thanks for your cooperation in this regard.
Very truly yours,
BUREAU OF GOVERN MENTAl,

LLOUD W. SCREAM, .Research Asrociate.
QmNcY-00LUMBIA BASIN IRRIGATION DIsTaler
QUINCY, WASHINGTON, January 8, 194g.

Ma. LioYD W. SCHEAM, Research Associate,

Bureau of Governmental Research, University of Washington,
Seattle, Washtngton.
DEAR MR. SCHRAM: I am in receipt of your favor of January 8, 1942, in which

you say that at the request of the Washington State Planning Council, your
Bureau of Governmental Research is undertaking a study with respect to the

most advantageous method of distributing electrical energy within the Columbia
Basin area and that this study relates not to the physical facilities for distribution, but rather to the most feasible governmental or privnte agencies which are
presently organized or which might conceivably be organized for that purpose.

Your letter contains a number of questions pertaining to the subject and

invites ansvers thereto by the writer.

While the directors of the Quincy-Columbia Basin irrigation district have

briefly discussed this problem from time to time, they have not made any corn->
prehensive study thereof. It is obvious that considerable study and research
will be necessary before final answers can be given.

However, with the idea of helping in the study, I am venturing to state my
personal views with the hope that they may prove of some value.
Question I
Would it be advantageous to have all electrical energy throughout the Columbia
Basin project area distributed by one agency?
Answer

One agency handling all of the power, rural, urban, industrial, etc., could

obviously make lower rates than several or more agencies operating in the same

territory. This does not imply, however, that tine such agency fqr the entire
area would be able to give better service including better rates than several or
more such agencies organized within the area and functioning under a joint
commission serving the project area. Distribution in depth rather than in space
is essential to low rates. It may also be noted that it may be very difficult to
organize but one distribution agency for the entire Basin area; that we already

have three irrigation districts and two county-wide public utility districts lready
organized in the area; and that it should not be difficult to organize the balance

of Columbia Basin lands into a public utility district, viz., by the formation
of a P.UD. in Adams County.
Question II

Would it be advantageous to have both electrical energy and water for irrigation and domestic use distributed by the same agency?
Answer

Not as a general rule. The primary purpose or function of an electric utility,.

private, or public, is the generation, transmission, distribution, and sale of electric

energy. Irrigation is but incidental. It is not even a function of a REA cooperative. With an irrigation district, the distribution and sale of water is the
major function. The distribution of power is merely incidental. A private electric
utility would hesitate to engage in reclamation on an extensive scale. A public
utility district in this State is not organized or set-tip for handling extensive
irrigation like an irrigation district. Such districts have no experience in irrigation.
Besides, the Columbia Basin lands are already completely organized into three
irrigation districts under tried and tested laws.
It is obvious that it is out of the question. that both electrical energy and
water for irrigation can be successfully distributed by a privately owned electric
utility, a P.U.D. or a REA cooperative especially in a project the size of the
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Columbia Basin. What about distribution by the three Basin irrigation districts
or a consolidated irrigation district? As a rule, it would be inadvisable. The
distribution of electricIty required highly trained men of one type; that of water,
well trained men of another type. There will be enough work to keep two separate agencies, one for the distribution of power, and the other for the distribution
of water, working at top efficiency.
An irrigation district cannot levy a general tax or issue bonds payable only
out of power revenues. To finance the construction of an electric distribution
system, it would have to assess project lands, at least until power revenues
became sufficient. It is doubtful if the landowner could stand the assessments
both for water and for power.
Distribution of power by the irrigation districts might be justified on the theory
that revenues from power sales are necessary to help pay for reclamation and
thereby make it feasible. The districts, it may be said, could charge enough for
the power to help attain this end whereas distribution by a P.U.JJ. might deprive
the project of this source of revenue. This justification would disappear if the
proposed Columbia Power Authority legislation will provide that Grand Coulee
power must pay for all costs of Basin reclamation in excess of what the settlers
are able to pay.
It might be wise for you to investigate the success of the Salt River Water
Association, Phoenix, Arizona. I am informed that the annual water charges

on that project are $16.00 an acre; that power pays $12.50 of this charge; and
that without power revenue the project would be utterly unfeasible.
Queseion III
The following are several conceivable methods for the distribution of electrical
energy ,within the project area, some of which would require legislative measures

for their adoption. Which of the methods presented would you suggest as being
the most advantageous for the project area?
1. Public Utility Districts-.A single public power district embracing the entire project area. This
might be difficult to obtain. Would require a vote to consolidate three
county-wide power districts.
Public utility districts organized on a county area basis. Yes, as worked

out under (d), or later consolidated as in (a).
Public utility districts organized on a local basis irrespective of county
lines. Suppose this means districts organized on irrigation district lines.
Well, the existing public utility districts are already organized along
county lines. Why not accept what we have without figuring on some
theoretical advantage of doubtful value?
Public utility districts organized within the area functioning under a
joint public utility district commission serving the project area. Yes, this

could be a commission formed by the utility districts either voluntarily or under legislative sanction. It is believed that public utility
districts having a preference in the purchase of the power of the
Bonneville-Grand Coulee Power Administration, and being organized
for the sale of power at cost, and being able to condemn competing

private systems, and thereby consolidate ownership of distributing
systems, will best be able to furnish electric energy at the lowest
possible price to the consumer. REA cooperatives have no power
to condemn competing systems and furnish power to towns larger
than 1,500. It is doubtful if a privately owned distributing system
has the power to condemn a public utility district system. It is in
accord with the intent of the Nstional Administration that Grand
Coulee power should be utilized for the benefit of the, people either
through the most feasible public power agency, in giving low rates,
or through the existing irrigation districts in making profits available
to reduce irrigation costs.
2. Reclamation Districts
I do not see any reason to answer this question in detail. If such districts are npw functioning in this State, I am not aware of them. These
district formations were apparently permitted where the State rnterided
to do the irrigation work, including the financing out of a half mill levy.
Anyway, we already have the land fully organized into irrigation districts

as already pointed out.
3. Irrigation DistrictsP
a. A single irrigation district embracing the entire area. Would be very
hard to secure. Not necessary for economic admmistration.
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Irrigation districts organized on a county ar basis. No. advantage,
in fact, a disadvantage. Would be very hard to secure, eveii if desired.
Already have the Basin districts organized along the lines of the irrigable land as they should be. Why fool around with something that
is out of the question,
Irrigation districts organized on a local or county basis, operating under
supervision of a coordinated commission serving the entire area. Yes,
if irrigation districts are to distribute the power.
Cooperative associations operating under Rural Electrification Administra-

tion loans serving rural areas, and municipally owned utilities serving
municipal area. As already stated, one agency, in any given area, should
serve the entire power market in that area if low rates are to be attained.

An REA cooperative, under present laws, cannot condemn and cannot serve
an urban area of more than 1,500 people. REA lines are not built to serve

large industry. A PJJ.D. can condemn, it can serve a municipality unless
the municipality is serving itself, it can supply industry and it can make
the entire area to be served a public power area. It can utilize REA ,cooperatives and funds for rural extensions.
Privately owned distribution systems. The high cost of Basin irrigation

makes it necessary that power be made available to the settler at the

lowest possible price, on the non-profit basis.
Government owned corporation (State or Federal). Neither necessary.
Permit any and all agencies now existing or which may be formed for that
purpose to distribute power without any directive governmental planning
for the area as a whole. It would be very wise, in so far as practical, to
layout a plan for distribution. It would be difficult, however, to do this
until there is some assurance that water will be delivered to the land at
some reasonably early date and of the rate and direction of delivery. In

other words, final plans must await such information. In the meantime,

aside from making available to existing agencies, whatever directive plans
that can be made, no effort should be made to coerce existing agencies to
prevent them from expanding facilities to meet demands that may be made
between this date and the date of water delivery.
As you will notice, I favor distribution by three county-wide P.U.D.'s

under supervision of a coordinated commission.
However if it is not provided by Federal law (the proposed Columbia
Power Authority) that Grand Coulee power revenues shall be applied

towards reducing the cost of irrigation within feasible limits, I favor distribution by the three existing Columbia Basin irrigation districts so that
profits from the sale of such power can be applied as on the Salt River
project.

Sincerely,

J. A. Wssaa, President.
FRED J. - CUNNINGHAM
OLD NATIONAL BANK BUILDING
SPon.kNE, WASHINGTON, January 27, 1942.
LLOYD W. SCHRAM,

64 Soejal Science Hall, University of Washington,
Seattle, Washington.
DEAR Sin: This acknowledges receipt of your letter of January 9th relative to
the distribution of electric power within the Columbia Basin project area.

I will give my observations for whatever they are worth in the order in which
the questions are set out in your letter.
1.Would it be advantageous to have all the electrical energy throughout the
Columbia Basin irrigation project area distributed by one agency?
Assuming that there are several agencies with equal facilities, I would favor
one agency. However, during the development period of the project, the assumption that all agencies have equal facilities is probably contrary to the fact. No
one agency is equipped with distribution lines accessible to all parts of the project
and to require one agency to construct lines over sparsely settled areas to furnish
service at a distant point might not be economically possible. I would think that
during the development period of the project, the landowners should be left free
to secure service from such respective agencies as can furnish the most satisfactory service at the most advantageous charge.
11.Would it be advantageous to have both electrical energy and water for
irrigation and domestic use distributed by the same agency?

I wQuld answer in the affirmative. The principal objective fri the beginnings
of the project is to reclaim the arid lands and all utility service should be qoordmated to work to that end. No utility service generally speakxn should be
furnished too far in advance of the ability of the land served, to pay for it without
prejudice to the main thing to be accomplishedthat i the progressive improve..
ment of the land which must stand the burden involved. The timing of thes
services is essential to the practical success of the project and I believe that
the coordination of these services under one agency is desirable.
We have two small irrigatiofi districts in the Spokane River valley which
furnish electricity as well as water service. The plan has proven ver satisfactory.
The service is furnished with the success of the project as a whole in mind and
adjustments are made to the advantage of all concerned. This is more diflicult,
where such service is furnished by an independent agency. The electric service
was not taken over by the districts all at one time but progressively.
It would appear to me that the officers of the Columbia Basin irrigation districts might well corsider seriously the matter of furnishing electric service.

III. 1 (c).In view of the observation above made, I would favor public

utility districts organized on a local basis irrespective of county lines as a temporary means of furnishing electricity to the inhabitants of the project.
It does not appear that reclamation districts other than irrigation districts
are eputemplated in connection with the Columbia Basin project.
I have favored one irrigation district embracing the entire area as the most
advantageous from an administrative standpoint. However, the area was organized into three irrigation districts and it does not seem possible at this time
from a practical standpoint to change the situation in this regard.

There are a number of lines being operated in the area under the Rural
Electrification Administration. I believe these should eventually be taken over
by the irrigation districts for the reasons above stated. I see no reason for
disturbing the municipally owned systems. They do not have sufficient relation
to the progress of the rural areas to warrant the irrigation districts in taking them
over. I would see no objection to a plan by which the irrigation districts would
furnish the municipalities electricity for their own distribution, in situations of
mutual advantage.
So far as the Columbia Basin project is concerned, I see no point in interfering with privately owned systems where they do not jeopardize the success
of the project but I should like to see the irrigation districts ultimately furnish
all the electric service to their inhabitants.
I believe that distribution systems should be locally owned and controlled.
I would not favor a government owned corporation organized to own and control
the distribution lines serving the inhabitants of. the Columbia Basin project.
I should like to see the irrigation districts own and control their own distribution
lines for the reasons heretofore stated.
There should be proper directive government planning for the area as a
whole but I should not unduly interfere with agencies now existing or later formed
to distribute power. The, area can well be temporarily served by different agencies to the advantage of the people of the project.
IV. While the government will subsidize this project for some time, ultimately
the lands involved must pay for utility service. It is important that the cost
of this service be kept within the ability of the land to carry the burden. The

construction of distribution lines too far in advance of settlement will add
greatly to this burden and for this reason, I favor the plan of giving the irrigation
districts such supervision and control over distribution lines as is practically
possible.

Respectfully submitted,
FRED 3. CUNNINOHAM.
OFFICE os' GRANT COUNTY TREASURER

Ma. LLOYD W. SCHRAM, Research Associate,

EPHRATA; WASH., January 9 194g.

U'niversity of Washington,
&attle, Washington.
DEAR Ma. SCHRAM: I have received your letter relative to any views I might

have in the problems of distributing electrical energy in the Columbia Basin
project area; also as to formation and operation of irrigation or reclamatioi
districts.

The value of planning ahead cannot be underestimated. At the same time,
I believe, the governmental planning should be along directive lines as much
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as possible, allowing as much initiative as possible to residents and new settlers
of the project area.
The second requisite is the practical angle, keeping in mind that we are after
results, although we may not agree entirely on exact methods. In other words,
it is possible that through some exjsting agencies we will find these problems
enumerated well on the way of solution by the time water is available for the land.
The most feasible method of distributing electrical power, at present, appears

to be through the REA lines. As you know, Grant County P.TJ.D. No. 2 is
Bponsoring a line taking off from the dam serving a rural area in Douglas, to

take in Coulee City and Soap Lake privately owned systems. It is an easy matter
for these lines to be extended a population warrants. It seems to me this problem
will solve itself through REA lines as the area is settled. in time there may be
several REA lines, though it would seem wise to have as few as possible to serve
not only the irrigated areas, but the adjacent areas as well.
The problem of distribution of electrical energy and water, it seems, should be
kept separated. Distribution of electrical energy will require a network of lines
radiating out from the dam covering a much wider area than that included in the
reclamation districts. They will serve the mineral and orchard lands to the north,
east, and west, as well as the irrigated lands, and towns, to the south. I would
leave these systems to be operated cooperatively by the people through the REA's,
with the idea that eventually such private systems as are now operating in the
area served, will be taken over and incorporated in the public hues. The larger
cities, such as Grand Coulee, at present, will no doubt, wish to have their own
municipal systems, leaving the rural areas to the farm lines.
We have, at present, three irrigation districts, not counting the little, district
at Moses Lake. These are formed on geographical lines irrespective of county
boundaries. Formation of districts by counties is out of the question. The present
division seems as good as could be evolved.

Delivery and sale of water could best be served through your reclamation
districts. The directors of these districts come from the area served, know the
people and circumstances.

Payment of irrigation assessments now are made to the county treasurers.

When water is sold it might be best to have the secretaries of the district collect
the water payments.
in conclusion, it seems to me, that the more responsibility that the government
can place on the settlers themselves, the better the results. There is no substitute
for the initiative and ingenuity that a people can display when they have to work
out their own problems.
Yours truly,
SmNEY JAcnSON.

Note: The most pressing problem will be the acquisition of surplus land and
its sale, and financing of the settlers. This, certainly, should be handled through
a Federal-sponsored agency.

Esp COLUMBIA BASIN IRRIGATION DIsTRICT
CUNNINGHAM, WASHINGTON, January 22, 194g.

University of Washington, Bureau of Governmental Research,
&at tie, Washingion
Ma. Lrovn W. SCHRAM:

In answer to your letter of January 8, regarding the

most desirable method of governing the distribution of electricity in the Colutnbia
Basin area.

This question would require considerable study and I am not prepared to

definitely state what would be the best method.
In my opinion, I would give the following as the two most desirable forms:
1. That each irrigation district in the area set up the necessary machinery or

authority to buy, sell, and distribute the electrical energy that mty be

needed within its boundaries, including the towns therein that have been
excluded from the operation of the district as far as water assessments are
concerned. That the electrical energy be delivered with the water by the
same agency and have the same relationship to the land that the water
has with the regard to assessments and delinquencies. That some priority
of use be established.
There are several good reasons why the irrigation district should handle
this in preference to setting up some additional agency.
Along with the topographical arrangement of farms the district could use

the water canal right of ways for the pole lines thus shortening the lines,
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doing away with the necessity of requiring additional right of way, conserve

the use of the land, give more scenic value to the country roads, and
facilitate the concurrent development of water and electricity.
As the cost of electricity to the settler will be as much or more than

his water maintenance charges, and as necessary to his success, this method
would assure him a supply of both arif if he was too far behind both would
be shut off at the same time. The district would have his land for security

for the water and electrical charges. This would probably give him more
liberal credit than could be had under any other private or semi-private
agency.

2. Permit,' any or all agencies now existing or which may be formed for that
purpose to distribute power for sale. There are some advantages to this
method. It permits private enterprise that may bring on some electrical
devehpment prior to the actual irrigation pf the land. Makes efficient use
of some existing facilities. Helps spread the financing of the settlers. Relieves the irrigation districts of a lot of work nd responsibility of acquiring
trained electrical experts.
These are off-hand observations, and I have no doubt that a deep study of
this subject should be made.
Sincerely,

DON DAMON.
OFFICE OF PROSECUTING Ar'ToRNEY sos ADAMS COUNTY

RITZVILLE, WASHINGTON, January 26, 1942.
Mx. LLOYD W. SCURAM,

University of Washington, Bureau of Governmental Research,
Seattle, Washington.
DEAR Sm: In reply to your letter dated January 8, 1942, I will state that in my

opinion, it would be, better to distribute electrical energy through public utility
districts organized on a county area basis to preserve local autonomy and plce
responsibility upon local officials.

If possible, I would favor a reclamation and irrigation district plan which
would be co-extensive with the county for the reasons above indicated. I realize,
however, that in many instances an irrigation and reclamation distnct must take
in more than one county area.
I further believe that any agency formed for the purpose of distributing power
should operate with a minimum of federal regulation.
Yours very truly,
W. WALTERS MILLER, Prosecuting Attorney.

PUBLIC UTILITY Disvaic'r No. 2
GRANT COUNTY, WASHINGTON, January 20, 1942.
LLOYD W. SCHRAM, Research Associate,

264 Social Science Hall, University of Washington,
Seattle, Washington.
DEAR Ms. SCHRAM: Your inquiry of January 8th was discussed by the commissioners of this public utility district at their regular meeting in Ephrata today.
We believe that it would be advantageous to have all electrical energy through-

out the Columbia Basin irrigation project area distributed by one agency. We
believe that the ideal organization of such agency should follow the pattern proposed by H. B. 576 submitted to the last session of the 'legislature. This would
utility districts served by an integrated system to create a joint agency
a1lo
to perform common functions. We believe that the utility districts should form
the basis for any operating agency for the reason that the commissioners of these
districts are directly responsible to the people served by the system operated
by such districts.
Although public utility districts are empowered by law to operate irrigation
facilities, inasmuch as a district has been set up under the reclamation district
law to perform this function, we believe that irrigation should be under the reclamation rather than the utility district. Similar advantages are afforded the consumer under the reclamation act.
Public Utility District No. 2
of Grant County
ARcrnE ZIcKLEii, Secretary.

Appendix IV
THE COUNTY PROBLEM IN DEVELOPING THE MOST ADVANTAGEOUS

PATTERN OF LOCAL GOVERNMENT FOR THE COLUMBIA BASIN
AREA1

Introduction

Problem 28 included in the Plan of Joint Investigations Columbia Basin
project seeks to develop in the light of all relevant factors the most advan
tageous pattern of local governmental units to meet prospective public needs
Before any pattern is worked out, it is necessary to give careful consideraton
to the legal status of counties in the State; to what extent their present organi
zation and character may be utilized to what extent it may be desirable that
county boundaries and county government within the project are& be altered
and what procedure is required to accomphsh any changes that may appear neces
sary or desirable.

The fact that the present county system and the form of county government

is rather rigidly fixed by the State Constitution makes it necessary to give special
attention to the position of the county before attempting to work out a specific
pattern of local government for the project area
Historical Background

The present form of county government throughout the United States is over
one hundred years old Present-day counties have about the same organization

as found in the States following the Revolutionary War despite the fact that
since that time the country has undergone tremendous changes many of which
have been reflected to some extent at least in the organization of other units
of government. Historically, county government was developed to fit rural conditions. Its form has remained unchanged primarily because it was written in
the Constitution Because of its administrative decentralization it is not well
suited to carry out the administration of highly technical functions
Present County Government in the State of Washington

County government in the State of Washington follows the traditional pattern

found in the great majority of the States The county while regarded as a
quasi municipal corporation is established primarily as an administrative agency
of the State
The legal nature and status of the county was well defined by Chief Justice
Taney who stated: "Counties are nothing more than certain portions of the
territory into which the State is divided for the more general exercise of the
powers of government" Maryland v Baltimore and Ohio Railroad Co, 3 How
534 (1845).

The legal status of the county has been defined by the Superior Court of the
State of Washington as follows: "Counties are but arms or agencies of the State,
organized to carry out or perform some functions of State government They as
instrumentalities of the State have no powers except those expressly conferred
by the constitution and State laws or those which are reasonably or necessarily
A memorandum of the Provisions of the Constitution of the State of Washington Relating

to Counties and Suggested Amendments Necessary for Effective County, Reorganization prepared
by Donald H. Webster, director, Bureau of Governmental Research, University of Washington,
Seattle. (Research Memo. No. 2,. May 1940.)
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implied from the graated powers." State ex ret. Taylor v. Superioi Cokurt, 102
Wash: Dec. 491 (1940).
Article 11 of the Washington Constitution relating to county, city and township

organization contains the following pertinent sections relating to the form of
county government:

"Section 8. New Counties.No new counties shall be established which shall
reduce any county to a population less than four thonsand, nor shall a new
county be formed containing a less population than two thousand. There shall
be no territory stricken from any county unless a majority of the voters living

in such territory shall petiticyn therefor, and then only under such other conditions as may be presciibed by a general law applicable to the whole State. E'aeiy
county which shall be enlarged or created from territory taken from any other
county or counties shall be liable for a just proportion of the existing debts and
liabilities of the county or counties from which such territory shall be taken:
Provided, That in such accounting neither county shall be charged with any debt
or liability then existing, incurred in the purchase of any county property or
in the purchase or construction of any county buildings then in use or under construction which shall fall within and be retained by the county: Provided,
further, That this shall not be construed to affect the rights of creditors.
"Section 4. County Government and Township Organization.The legislature
shall establish a system of county govermnet, which shall be uniform throughout the State, and by general laws shall provide for township organization, under
which any county may organize whenever a majority of the qualified electors
of such county voting at a general election shall so determine; and whenever
a county shall adopt township organization the assessment and collection of the
revenue shall be made, and the business Of such county and the local affairs
of the several townships therein, shall be managed and transacted in the manner
prescribed by such general law.
"Section 5, as amended by the 12th amøndment. County Government.The
legislature, by general and uniform laws, shall provide for the election in the
several counties of boards of county commissioners, sheriffs, county clerks, treasurers, prosecuting attorneys and other county, township or precinct and, district
officers, as public convenience may require and shall prescribe their duties, and
fix their terms of office: Provided, That the legislature may, by general laws,
classify the counties by population and provide for the election in certain classes
of counties certain officers who shall exercise the powers and perform the duties
of two or more officers. It shall regulate the compensation of all such officers,
in proportion to their duties, and for that purpose may classify the counties by
population. And it shall provide for the strict accountability of such officers
for all fees which may be collected by them and for all public moneys which
may be paid to them, or officially come into their possession.
"Section 6. Vacancies in County Etc., Offices, How Filled.The board of
county commissioners in each county shall fill all vacancies occurring in any'
county, township, precinct, or road district office of such county by appointment,
and officers thus appointed shall hold office till the next general election, and
until their successors are elected and qualified.
"Section 7. Tenure of Office Limited to Two Terms.No county officer shall
be eligible to hold his office more than two terms in succession.
"Section 8. Salaries and Limitations Affecting.The legislature shall fix the
compensation by salaries of all county officers, and of constables in cities having
a population of five thousand and upwards, except that public administrators,
surveyors, and coroners may or may not be salaried officers. The salary of any
county, city, town, or municipal officers shall not be increased or diminished
after his election or during his term of office, nor shall the term of any such
officer be extended beyond the period for which he is elected or appointed.
"Section 11. Police and Sanitary RegulationsAny county, city, town or township, may make and enforce within its limits all such local, police, sanitary, and
other regulations as are not in conflict with general laws."
It is to be noted that section 4 set forth above provides that county government shall be uniform throughout the State. This provision, with minor excepbions, requires the same form of government to be set up in King County with
a population bf over 4500O0 as it does in San Juan with a population of approximately 3,000. This is so even though the large counties carry on many functions
not performed by the smaller counties and have budgets running into millions
of dollars. Furthermore, those counties which have a large urban population as
distinguished from those which are primarily rural in character have very distinct
problems. It is apparent, also, that the counties within whose boundaries the
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Columbia Basin project will be developed will have problems distinct from those

of many of the other counties within the State.
These great variations in existing conditions vith individual counties make it
seem obvious that under present-day conditions, rigidity in county government
is unwise. The constitutional provision requiring county government to be uniform is outmoded. The legislature, instead, should be permitted to establish
county government by general and optional laws.
Suction 5, quoted above, provides for the election of most of the county offices,
including the county commissioners, sheriffs, county clerks, treasurers, and prosecuting attorneys. This section gives these officers a constitutional status and

provides that they shall be elected by popular vote and thus prohibits the

legislature from effectively reorganizing the f9rm of county government. This
section, as amended, provides that the legislature may classify cotinties by population and designate in certain classes of counties certain officers who'shall exercise the powers or perform the duties of two or more officers. Such consolidations

have apparently not resulted in any substantial economies. The usual practice
is for them to contmue to operate as distinct offices instead of making a real
consolidation.2 The fact that these county officials are given constitutional status
prohibits the establishment of any form of county government recognizing the
short ballot or the establishment of administrative responsibility through a chief
administrative head.
Counfy ConsoIdafion

The State Constitution provides for the division of counties but does not provide
for the consolidation of two or mpre counties.
In developing the most advantageous pattern of local government within the
project area, it is conceivable that it. might be desirable that two or more of the
counties concerned be consolidated in order to more effectively meet the problems
presented by this project. Such consolidation, of course, should not be provided
in the Constitution, but the Constitution should not prohibit such action if the
legislature should so authorize and the majority of the voters within the county
should approve.

The counties were laid out prior to the development of the modern automobile
and the modern highway. Present means of transportation, therefore, no longer
require that the area be small. It has been estimated that in order to effectively
carry out the functions of county government that a minimum population of
to 30,000k is necessary.
The constitution, under certain conditions, does authorize the division of coun-
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ties and permits the enlargement of counties from territory removed, but no
provision is made for county consolidation, which under certain circumstances

may be highly desirable.
In 1934, Honorable Clarence D. Martin, Governor of the State of Washington,
appointed an Advisory Constitutional Revision Commission to study the question
of constitutional revision. This commission reported in 1935, and suggested,
among other things, that sections 6 and 7 of article 11 of the State Constitution
be amended to read as follows:

"Section 6. Any county shall have the power to frame, adopt and amend or

repeal a charter for its government, which shall provide the form of government
of the county, and shall determine which of its officers shall be elected; and the
manner of their election. Such charter may provide for the abolishment or consolidation of existing county offices or departments, but shall provide for the
exercise of all powers vested in, and the performance of all duties imposed upon,
counties and county officers by law. Any such charter or amendments thereto

shall be submitted to the qualified voters of the county and, if approved by

a majority of those voting thereon, shall become the organic law of the county.
The manner of exercising the powers herein granted shall be regulated by general
law. Any such charter may provide for the, exercise by the county of all or of
any designated powers vested by the Constitution and the laws of Washington
in municipalities, oi other local units of government within the county; it may
provide for the organization of the county as a municipal corporation; and in

any such case it may provide for the succession by the county to the rights,
properties and obligations of municipalities and other local units of government
therein incident to the municipal power so vested in the county; and may provide
Report of the Constitutional Rez,ision Commission of the State of Washington, p. 9 (1935).
Ibid., p. 10.
'Menefee, County Reorganization in the State of Washington, p 68.
2
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for the division of the county into districts or administrative and/or taxipg
purposes, sub.iect to the tax and debt limitations provided by law. No chartc
or amendment transferring to thp county such municipal powers shall become
effective unless it shall have been approved by a majority of those voting thereon
in the county, (2) in the largest municipality, and (3) su the county outside
of such municipality.
"Section. 7 The legislature may provide by general law for the consolidation
of two or more counties: Provided, That no consolidation shall become effective
in any county until submitted to the electors thereof and approved by a majority

of those voting thereon. The legislature may by general law provide for the

consolidation of municipalities and other local units of government with county
governments. No city-munty consolidation shall become effective unless it shall

have been approved by a majority of those voting thereon (1) in the county,

in the largest municpality, and (3) ii the county outside of such murucipality.
Any consolidated city and county shall possess the combined powers of cities
and counties, and other districts merged therewith, and be subject to the limitations of the same.
"Counties shall have such powers as shall be provided by general or optional
law. Cities and other local units of government may, with tie consent of the
county, transfer to the county any of their powers or revoke the transfer of any
such power, under regulations provided by general law; but the rights of initiative
and referendum shall be secured to the people of such cities or units in respect
of every measure making or revoking such transfer, and to the eople of the
county in respect of every measure giving or withdrawing such consent."
The provisions, however, have never been adopted.

It is quite clear, nevertheless, that the proposal of the Washington Advisory
Coipmission or similar amendments must be adopted before any satisfactory
changes can be brought about in the form and eharaèter of county government.
Conceivable Changes Which M,ghf Be Effechve Wifhin fh. Projecf Area

Changes in county government which may be found desirable within the project

area to meet the problems presented by the project may be concerned with
(1) changes in area and jurisdiction or (2) changes in the form of government

or both. As has been pointed out already, before any important changes ean be
brought about, it is necessary that the State Constitutipn be amended
Assuming that the necessary amendments to the Constitution are made, the
question of what type of government is best suited to the area becomes one which
necessitates a great deal of study, taking into account all of the services which
are now rendered in the area; by what units of government these services are
rendered; what would be the effect of abolishing, consolidating or transferring
powers from one unit of government to another; and what would be the practical
difficulties involved in the event it should be determined to be desirable to
make such changes.
No attempt is made herein to suggest what changes, if any, should be made.
It would seem, however, that among the conceivable ehanes which should be
considered are the following:
AREA AND JURISDiCTION

The Corsolidation of the Counties of Grant, Adams and Franklin. It would
seem that inasmuch as the area within which the project is to be developed lies
within the boundiries of three counties, that the problem of local government
might be simplified if county lines were abolished and these three counties were
consolidated and the governmental functiors of all weie administered by a sii*le
group of county officials. Such consolidation might be advantageous whether
form of county government remained the same or whether a more centralized
or integrated form be provided.
The Creation of a Special Administrative District 4suming and Exercising all
Local Government Functions. County government might be abolished as such
within the project area and a special district be formed which would include
the entire grea within the project, and which would assume and exercise all the
powers now exercised by the counties and municipalities and quasi-municipal
corporations included within the area. Such a plan would, of course, necessitate
many adjustgients in existing statutes as well as constitutional changes. It would,
however, provide effective means of planning in this special area, since there would
not arise questions of conflicting jurisdiction.
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Creatiun of a Special Reclamation District with Limited Powers. If it should
be found practical to continue the present county systen within the project area,
it might prove advantageous to .form a special reclamation district including all
of the area within the project with powers limited to establishing, developing
and operating the Columbi Basin project. This district would take over the
powers and functions of the other existing and proposed irrigation districts within
the project area. Under this plan, the other units of govermoent would continie
to function. There would be, howe'er, the problem of defining the relationship
of such a district to each of the other governmental units. It would also make it
more difficult to work out a comprehensive planning program.
FORM AND ORGANIZATION

The other phase of county reorganization which should be considered is that
of the form of government and the administrative organization.
As ha already been pointed out, coilnty government in the State of Washington

does not have any effective central administrative head. Most of the county

officials are given constitutional status and under the Constitution are popularly
elected. The system is not well adapted to meeting and solving complex administrative problems or of establishing administrative responsibility.
There have been a number of recent experiments in county governments, the
results of which may be helpful in working out a more advantageous pattern of
local government for the Columbia Basin area.
One experiment which has apparently been working fairly satisfactorily is that
of the county-manager or county-administrator, which plan has been adopted
by certain counties in New York, North Carolina, Georgia and California.
Concluitoni

The countyprimarily because its form and character are largely determined
by provisions of the State Constitutionoffers the most serious obstacle to planning the best pattern of local government for the Columbia Basin area. It is not
contended herein that the present form of county government within the area
be radically changed or that the counties be consolidated or the county system
be abolished. It seems quite clear, however, that in attempting to work out the
most advantageous pattern of local government for the project area, the first step
m the problem is to revise the State Constitution in order to permit the adoption
of such a plan by the legislature and the voters within the area, if, after ,a

careful survey, it should be determined that changes in the form of county
government or the consolidation of certain counties be desirable.
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