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'1'0 tile Citizens of the State of Washington: 

In the month of .Julr, complying with chapter 171 of the Session 
Laws of 1921, I published a statement of the tax situation in this state. 
Supplementing that statement I am submitting herewith the complete 
report of the special committee I appointed to study the tax problems 
of the state. In making this report llUblic I am complying with the 
wishes of a great number of the citizens of the state who are studying 
the problem with the idea in view of bringing to the attention of the 
next legislature some changes in our system that will help to change 
the present unequal load that real est.ate and personal property are 
now bearing. 

I commend to your special attention those paragraphs in this 
report relating to the present system of assessing property and the 
remedy suggested by the committee. Also the paragraph dealing with 
the subject of budget control and the paragraphs relating to the school 
finance of the state. I had given these questions considerable study 
prior to the snbmission of the committee's report and the recommenda
tions sUbmitted are in accord with my general views on the subject. 
I am in favor of a strict state control over the assessment of property. 
The detail of working it out is not entirely clear in my mind as yet. 
The budget system I have always advocated, especially a budget for 
the state placing the responsibility entirely on the 'exccutive and hold
ing him to account for the management of the state's finances. The 
school question is an especially complicated one. I am not prepared 
at this time to say that I am in accord with the committE'e's recom
mendation, but it is certain that the funds being raised and expended 
by the educational department of this state must be handled in a 
different manner. 

The rest of the many subjects contained in this report have lJeen 
hastily examined by myself and I am not prepared to make a Rtatement 
at this time as to their merit, but I have hopes that the citizens of the 
state will give this question continued study and be prepared at the 
next session of the legislature to give me their vigorom; support in 
bringing about a better system of tax administration, to the end that 
governmental functions may still be carried on entirely in necord with 
the public's wishes, but with rigid economy. 

LOUIS F. HART, 
Governor. 



IXVEsrrIGATIOX OF TAXATION. 

AN ACT authorizing the Governor to inn'"tigate the suuject of taxation an(l 
to enlploy assistance in Illaking' :-:uch il1vt'stigation, and llluking arl 

appropriation therefor. 

WUEHL\S, real property am! tangible persona! property are now 
bearing the entire burden of taxation; and 

WHEREAS, this class of ]Jroperty cannot be any more burdenet.! with
out confiscation; ant.! 

WHEREA;;, it is necessary that some ste]Js be taken to bring about a 
more equitable ant.! fair t.!istrilmtion of the burdens of govel'l1111en! as 
related to raising of revenues; 

BE IT EX.\CTEI) by the Legislature of the State of Washington: 

GOVERNOR AUTHORIZED TO MAKE: 
SECTIOS 1. That the Governor of the State of Washington be, and 

he is hereby emlJowered to take such steps as he shall deem necessary 
to properly investigate the entire subject of taxation. 

ASSISTANTS: 
SECTIOS 2. That he shall employ such eX]Jert assistants as he may 

deem necessary to make a thorough ant.! comprehensive investigation 
of the entire subject of taxation. 

REPORT: 
SECTIOS 3. That he shall make and publish a report of his findings 

and recomment.!ations regarding the subject of taxation at least six 
months before the meeting of the next Legislature, and file his report 
with the Legislature for its information. 

APPROPRIATION $20,OOO.OU: 

SECTIO:'> 4. There is hereby appropriated from the general funt.! to 
the Governor of the State of \Vashington the sum of Twenty Thousand 
Dollars ($2U.000.UU) or so much thereof as lllay be necessary to be 
expended upon his personal voucher to pay the expenses of said investi
gation. 

Passed by Senate March 1, 1921. 
Passet.! by House March S, 1921. 
Approved by the Governor :II arch 21, 19:!l. 

Pursuant to the above resolution, the Governor addressed a com
munication dated June 17, 1921, to the following named citizens of the 
State of Washington, requesting them to act as a committee to investi
gate the tax system of the State and report to him a sufficient time 
in adVance of July first to permit him to make the report required 
under the Act providing for the investigation: 

:\'ATHAX ECK';TE1:'>, Seattle 
D. W. Twoll Y, Spokane 
ALEX Pou;os, Hoquiam 
GEOHGE :VI. ELLIOTT, Tacoma 
FH.\SK D. OAKLEY, Taeollia 

\V. \\'. ROBEH'J,;oN, Yakima 
PI-:Tf:I: Ml'GHu;OB, Hooper 
S. D. L. PE'(HO';E, Walla Walla 
ROBf:Jl'1' H. H.\HI.!:'>, Seattle. 



CllAP'l'~l{ 1. 

OHGANIZATION OF COMl\nT'l'.~E. 

On Wednesday, July 1::, ] 921, the persons named Illet with the 
Governor in Seattle for the purpose of organization. 

The Goycrnor called the meeting to order, stated its purpose. and 
requested the committee (0 lielect a chairman and secretary. l\lr. Frank 
D. Oakley was elected temporary secretary. Mr. Eckstein or Seattle 
was elected chairman. He was instructed to maintain the office of the 
committee in Seattle. Reeves Aylmore, .Jr., of Seattle, was elected 
permanent secretary of the comlllitteee. 

The only other business transacted at this meeting was that of 
fixing dates for futnre meetings and giving instl'llctions to the chairman 
to secure and equip an office and engage clerieal help. It was decided 
to hold regular meetings of the committee on the second Monday of 
each month. 

The ('011l11littee decided to hold public meetings in all of the prin
eipal parts of the State, and to extend to every taxpayer and to those 
interested in (axation, an invitation to express their views eoneerning 
the ehanges to he made in (he tax laws. Twelve public meetings were 
held at: Seattle, Tacoma, Aherdeen, Chehalis, Vancouver (Washing
ton), Yaldma and Spokane. Certain dates were set for the lumber 
interests, the railroads, real estate owners, farmers, and fruit growers, 
and at thesl:' meetings an effort was made, with satisfactor~' rpslllts, to 
have ew'ry interest in the state represented. Chambe1'f; of commerce 
and other organizations were invited to send representati\'es to discuss 
the subject of taxation and to recommend changes that would bring 
relief. 

These meetings were well attended and mnch interest was shown 
in the s1Jhie('t. In the earlier meetings an attempt was made to hold 
the speakers to the sub.iE-ct of changes in the law needed (0 make the 
distribution of the tax burden more equitable and relieve real property 
and tangible personal llrOllerty. This plan had to be abandoned, as 

• only a few people had suggestions to offer, but all wanted to speak on 
the general subject of "Too much money being spent by the taxing 
bodies in the state." 

At meetings held in the farming and fruit growing districts it was 
frequently asserted that the farmer cannot rent his farm to a tenant 
for enough to pay the taxes on the land, and that if the tax burden 
becomes heavier farming and stock raising will cease to exist in the 
State. 

The prineipal speakers at the meetings in the eities came as repre
sentatives of the associations of real estate brokers rather than as the 



State of TV ashiJlgtuJl ;) 

owners of real estate. The small home owner was conspicuous by his 
absence. The committee held two public meetings for the purpose of 
hearing from owners of real estate, but only a few owners appeared, 
and their concern was not in a changed system of taxation, but in some 
plan to stop the local taxing bodies from proceeding with the expendi
ture of public funds oyer the protest of the owners of the property 
that carries the load. 

At several of the meetings IJaperS were read which showed that the 
several organizations of business and labor in the state were willing to, 
and did, study the subject with the idea of helping to bring about some 
beneficial change. These papers are bound in a separate volume ac
companying this report. 

It was not deemed ad \'isable to have a detailed stenographic report 
of the proceedings of the meetings. The stenographer was accordingly 
instructed to secure the name of each speaker, follow his remarks, and 
take down only such statements as related to taxation questions. The 
record of each meeting is separately kept and copies of the papers read 
at each meeting are attached to the record. 

A reading of the record of these meetings will convince the reader 
of one thing, at least-that many people feel that the state is suffering 
from too much government. The committee suggests to the Governor 
the advisability of publishing an outline statement in simple form 
showing all of the divisions of government, organizing it in such a 
manner as to present the demands of government for state, county, 
city and district, pointing out the numerous inspections, their cost, 
and the good derived. The people do not know what they are getting 
for their tax dollar. If they knew they could better advise their rep
resentatives in the legislature. 

Another thing is disclosed by the record: property is not equitably 
assessed. This fact is known by many property owners from personal 
experienc-e and in even' meeting much time was used in calling the 
committee's attention to these inequalities and in presenting proof of 
assessments varying from twenty to a hundred seventy-five and two 
hundred per cent. 

The meeting of January 30th and 31st, held in Seattle, was of 
particular importance. Oregon has a committee appointed to do the 
same work for that state that this committee is doing for the Governor. 
At this time the majoritY of the Oregon committee, namely, Mr. L N. 
Day, chairman, Mr. Cae A. McKenna, secretary, Mr. Charles A_ Brand, 
and Mr. vValter 1\1. Pierce, met with the Washington committee. A 
reading of the short report of this meeting is especially recommended. 

At this meeting also, the preparation of our report was discussed. 
A study of the tax problems of other states and of the reports made 
by other committees of like character led the committee to feel that 
the report should be presented to a tax expert for final draft. It was 
unanimously decided to ask Dr. Harley L_ Lutz, professor of economics 
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in Oberlin College, and editor of the Bulletin of the National Tax Asso
ciation, to come to Seattie and, with the secretary, prepare the report, 
based upon the findings of the committee, and to include in the report 
the outlines of a model tax system for the State of Washington, based 
upon the plan proposed by the National Tax Association, adapted to the 
special needs of our state. 

Committee meetings were a heavy draft on the time of each of 
the members. Nevertheless, the meetings, with few exceptions, found 
all members in attendance. About the first of the year Mr. D. IV. 
Twohy was made a western representative of the Federal Reserve 
Board, and his duties as such kept him from the committee meetings, 
but in order that he might be kept adYised, his nephew, Mr. Edmund 
P. Towhy, at his request, attended the meetings in his behalf. 

SUMMARY OF RECOM:\IENDATIONS A~D SUGGESTIONS. 

For convenience the committee's findings and recommendations are 
summarized here. A more detailed discussion of these suggestions will 
be found in the body of the report. 

-1-

The establishment of a state tax commission of three members, to 
be appointed by the Governor for a term of years and at sufficient 
salaries to attract high class men, and the thorough revision of our 
system of tax administration under the control of this tax commission. 
(Page 37.) 

-2-

The introduction of assessment at full value, with proper safe
guards against local extravagance during the transition. (Page 40.) 

-3-

The development of a budget system for the state and of a plan 
of budget control over local spending districts including counties and 
municipalities, this control to be vested in the proposed state tax com
mission. (Pages 48-49.) 

-4-

1'he most careful economy and efficieney in public expenditures on 
the part of state, county and local officials. (Pages 11-17.) 

-5-

The assessment of all public utilities b~- the proposed state tax 
commission. (Page 32.) 
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-6-

The equalization of all assessments by the proposed state tax 
commission and the abolition of the present ex officio board of equaliza
tion. (Page 40.) 

-,-
Administration of the inheritance tax by the proposed state tax 

commission. (Page 41.) 

-8-

Increase of the filing fees and annual license taxes on corporations. 
(Pages 53-54.) 

-9-

Increase of the tax on fuel oil used in internal combustion engines 
to three cents per gallon. (Pages 60-61.) 

-10-

Increase of the fee'> charged by various county offices sufficient 
to make these offices self-sustaining. (Pages 54-55.) 

-11-

The establishment of a highway tribunal under the highway de
partment for the purpose of securing more vigorous action against 
those who violate the highway law. (Page 53.) 

-12-

Restriction of the personal exemption to household goods and per
sonal apparel. (Page 58.) 

-13-

More strict construction of the exemption of cemeteries. (Pages 
58-59.) 

-14-

Regulation of the maturity of bond issues in accord with the life 
of the improvement financed thereby and the use of serial bonds to 
prevent refunding. (Pages 59-60.) 

-15-

Program of reforestation through tax adjustment. A constitutional 
amendment probably will be necessary to secure the full benefits of 
this program. (Pages 55-58.) 

-16-

Extension of the jurisdiction of the department of public works 
to all motor vehicles using the highways, and the adjustment of the 
schedule of fees to a level that will make this division nf the depart-
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ment self-sustaining. Consideration of a gross earnings tax on com
mercial motor vehicles when all have been brought under the jurisdic
tion of the department. (Pages 51-53. 

-17-

School Finance. (Pages 42-45.) 

-18-
Discussion of the taxation of intangible property. (Pages 62-63.) 

-19-

Memorial to Congress on the following subjects: 
(a) Supporting the proposed amendment to U. S. Revised Statute, 

Section 5219, relating to the taxation of national banks. (Pages 36-
37. ) 

(11) Supporting the proposed amendment to the federal constitu
tion to prevent further issues of tax-exempt securities. (Pages 69-
73. ) 

(e) Urging the federal government to relinquish the inheritance 
tax for the use of the states. (Page 75.) 

-20-

Introduction of a gross earnings tax for telegraph companies. 
(Page 35.) 

-21-

Centralized assessment of the property of all public utilities by the 
proposed state tax commission. (Pages 31-33.) 

-22-

Introduction of a mortgage recording tax of fifty cents on each $100, 
to apply to all mortgages in excess of $1,500. (Page 55.) 

-23-

Revision of the brackets of the inheritance tax with a view to in
creasing the tax. (Page 61.) 

-24-

Removal of the county assessor from the county board of equaliza
tiOD. (Page 69.) 
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CHAPTER II. 
THE REVENl'E AXD EXPENDITURE SITUATION. 

The revenue problem which confronts the State of Washington is 
not one peculiar to this state alone. Every state in the union is seeking, 
in one way or another, to meet satisfactorily the same problem. In 
some it is no doubt more acute than here. Everywhere the costs of 
government are rapidly mounting, and tax rates are rising to un
precedented levels. No fewer than eight states have recently created 
special committees of investigation similar to this one. 

In some respects the situation in Washington is quite different from 
that which prevails in the older states, or in those with markedly 
different economic characteristics. Potentially this state possesses vast 
wealth in lumber, minerals, fisheries and soil, but these resources are 
as yet not fully developed. Their full development must wait for 
population and capital. The state is in its infancy economically. It 
therefore lacks the immense reservoir of tax paying power to which 
older and more wealthy states have access. 

Nevertheless, in Washington we have been under the necessity of 
providing the agencies of organized government and of modern social 
organization on a comprehensive scale. Our school system extends to 
every corner of the state, and we have provided in many places facili
ties for the education of a few children which would be adequate to 
care for larger numbers at little or no additional cost. \Ve have covered 
the state with a magnificent system of arterial highways, hundreds of 
miles of which traverse sllarcely settled districts. In various other 
ways we have been obliged, by the pressure of public opinion and drift 
of the times, to provide those governmental facilities which make most 
of the difference between pioneer conditions and comfortable modern 
life, and to do this for a relatively small population and on a relatively 
small basis of taxable wealth. The state and local financial problems 
are at present serious, largely because of the gulf between the enormous 
physical territory to be served and the limited available taxable re
sources. The tax duplicates of many cities in the East exceed the 
entire duplicate of the state, yet we are endeavoring to provide gov
ernmental services on a scale and of a quality COmlJarable with the 
East, for an area of 69,127 square miles. 

The act which created this committee indicated a definite problem 
to which an answer was to be soug-ht. This problem is stated, in the 
terms of the enactment, as that of relieVing real estate and tangible 
personal property of a part of the tax burden which these classes of 
property are now carrying. Your committee understands this to be, 
in other words, the problem of the more equitable distribution of the 
tax burden. This problem may be approached from two angles, both 
of which have been giYen careful consideration: 
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First: The more equitable distribution of the tax burden through 
improved administration and enforcement of eXisting tax laws. 

Second: A redistribution of the tax burden through the develop
ment of new sources of revenue. 

We have been unable, however, to confine our inquiries wholly to 
this rather limited view of the state's revenue problem. We have 
realized that the tendenty towards further increase in the outlays made 
by the state and local subdivisions is steady and more or less inevitable, 
so that the question of the future increase in the total revenue needs 
cannot be entirelY avoided. The full consideration of the state's future 
revenue requirements would carry us far beyond the scope of the prob
lem committed to us, and we have undertaken no forecast of these 
needs, nor have we deemed it proper to formulate a complete revenue 
program to meet the public requirements for an indefinite time. A 
thorough study of this larger problem would require more time and 
more ample resources than were at our disposal. Farther on in this 
report will be found some suggestions which look toward the develop
ment of a model taxation system for the State of Washington. 

REVENUE NEEDS OF THE STATE AND LOCAL 
SUBDIVISIONS. 

The first angle of our problem is that of the revenue needs of the 
state and its local subdivisions, and the manner in which these needs 
are being met out of the existing revenues. 

1. State Expenditures: 

The aggregate of taxes levied in the state for all purposes for the 
years 1910. 1915, 1920 and 1921 is shown in the following summary 
table: 

'I'ABLE I. 

'l'OTAL, TAXES LEVIED FOR ALL 
PURPOSES IN 

-~~-- --::~--1~-- --:::.:--
State General............................ $1,925,000 $1,3()2,OOO $5,407,000 $2,OO!l,000 
State Milltary ............................ 140,O()(', 208,000 360,000 2-36,000 
State Highways......................... . 916,000 1,588,000 3,004,000 2,96(i,000 
State Educational........................ 2,000,000 3,168,000 7,657,000 9,087,000 
State Oapitol ............................ . ............ ............ iW8,000 589,000 

b~~~~~s T~~::lP~~~~.t.i~.~.::::::::::::::::: : "4;185:000' . iO:Z75:000' . ii;:2.iiJ:ooo· 1~:~:~ 
School Districts.......................... 4,603,000 7,216,000 17,213,ooU 16,289,000 
Ports and Parks ......................... ............ ............ ............ 403,MO 
City.... ...................... ............. 7,034,OOf) 8,8"22,000 14,1()7,OO'1 13.412,0(){) 
Road Districts i............................ 2,175,000 2,600,000 5,640,00<l 4,102',000 
Variolls Local Districts ................. . 125,000 2,150,000 1,1lG,OO() 1.600,000 

Aggregate Totals ....................... $21,083,OfJO $37,4S8,000 $72,352,000 $G8,001,000 

These figures show that there has been a steady, and in recent years, 
a rapid increase in the levies for all purposes. The greater part of this 
increase has occurred in the second half of the period. This period, it 
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should be remembered, has been one of rapidly rising prices, and the 
sums raised by taxation reflect in considerable degree the growing 
inflation of prices and costs. The citizen has found that the dollar of 
private income would buy less as prices advanced. Governments are 
subject to the same economic law, and like the individual must seek 
such compensation as may be found in the period of declining prices. 

This increase is shown graphically in the accompanying chart. 
It will be noted that the total tax levies have receded somewhat from 
the peak year 1920. This corresvonds with the general turn in prices 
and business activity which came in that year. 

Public bodies, however, are not able to take full advantage of 
falling prices without the greatest alertness and vigilance on th'2 
part of all public officials. Economy and efficiency in government are 
plausible slogans, but unless the whole body of taxpaYf'rs and public 
officials earnestly and honestly seeks to achieve these ends as the 
readjustment of prices occurs, the cost of government will not come 
down. 

It 11! ust be emphasized tll at alertness and the w ill to economize 

will not su(fice alone to reduce govern11lental outlays, unless there are 

also at hand the proper means for curtailing the expenditures of the 

different departments. This control can be eftectirely provided Dilly 

through a budget system, u'hich will operate not m.erely to set definite 

expenditure limits, but to compel more careful husbanding of the 
revenue resources. 

A more accurate view of the character of governmental costs may 
be obtained if we analyze the state and local outlays from a different 
standpoint. 'We present first the expenditures of the state arranged 
according to the principal functions of government. 

'l'A nT~F. II. 

GOVERNMENTAL COST PAYMENTS FOR S'rATE PURPOSES IN H115 AND 1919, 
ACCORDING TO e. S. CENSUS BUREAU OLASSIFICATION. 

Cla~s of ExpendittH€. 

G-!;,Doral (;overnment ..................... . 
Prot"ction to Life and Propprty............ . . ..... . 
Dev!'rOpm~~flt and Cons~rvlltion of Satural H~'~()urcrs 
Health and Sanitation ....................... . 
High,rays .............. . ....... . 
Chariti~s. 1I o~pita]s and C"orr~ction .... . 
Erluf'ution 
(;~n~ral .. 

Total, ..... 

1915 

$.~62,l).j6 
445,431 
!!97,638 
66,027 

l,!i2'.J ,481 
906,251 

4,f138,711 
3W,lfl5 

1919 

~4Zl,420 
6i4,45rJ 
451,579 
102,062 

3,448, i;):~ 
1,306,300 
4,95Z,~O 

Z'il,~;j3 

.... $7 ,0W,660 l~l1,62.~60S 
________________________ ~I---- ~I ______ _ 

It is clear that the bulk of the state expenditures are for general 
social functions, such as education, highways and philanthropic insti· 
tutions, and that the primary functions of the state government are 
a relatively small part of the total cost. The state has entered these 
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newer fields of social welfare in res]Jonse to popular pressure and 
the general tendency of the times. There are few who would demand 
the cutting off of these state activities, but all are inclined at times to 
forget the part they [llay in the increase of state taxes. 

The causes for the increase in state expenditures are presented 
in terms of the various state levies in a table found in the appendix 
to this report. This table gives all of the state levies made in each 
year since the beginning of statehood. In the first year, 1889, there 
were onl~' twu levies-those for the general government and the 
militia. The third levy, for intert'st on state bonds, was added in 1890, 
and the fourth, fur state school purposeH, in 189~,. The state bond 
levies disappear after 1902, but a public highway levy was added in 
1906. The total state le\"~' for all jlUr]Jmi('S rose gradually from 2.62 
mills in 1 S8!J to a ]Jeak of •. tiO mills in 1 !J1)1, from which it receded 
to 4.80 mills ill 1\IUS. Fum years later, in 191~, six additional levies 
were authorized. fur ]wrmanent highway, college and normal schuol 
pur]JOSES, and the total state le\'y began to rise more ravidly. The 
capitol building levy was added in HIl., the reclamation and revolving 
fund levy in 1919, and the Centrr,lia normal school and the bonus levies 
were started ill l~j21. The total Illlluber of separate state levies has 
now mounted to fourteen, with an aggregate for state purposes of 
14.639 mills in 1£121. The story of these levies confirms the evidence 
of the above table to the effect that the princival reasons for increase 
in cost of state guvernment are found ill the expansion of govern· 
mental functions, 

2. J,ocal :Exllcnl!ituJ'l's: 

Similar data fol' a com]Jlete analysis of the total loeal outlays are 
not readily a\'ailalJle. 1n l!lnl there were five cities witil a popula· 
tion in exceSH of :lO,OOO, and for these the ['nited States Census Bureau 
jJublished figures which were arranged on a comparable basis. These 
are presented in the following table: 

'rAUl.": III. 

AXALYSIS OF GOVERNMENTAL COlO'!'S OF FrYE CITIES IN 191!l. 
(SEATTLE, SPOKANE, 'L\.COMA, EVERETT, BELLINGHAM.) 

----------=--------~~~ 
Genera1 GOYE'fJlIll"Ilt. ..•..•• .' 
Protection to Jjl'! and Pro]H'!'ty." 
Health .......... . 
Sanitation .. , ... . 
Highways ...... . 
Charities, Ho~pitulH <Jll1l ('UITI'l'tioll. 
Education 
H'2crea tion 
l\1i1"cella n':'0 W.: 

GeueTui .... 

Total. 

$1,470,000 
2,57'"'.000 

376,()(lO 
S!l7,(KI0 

1.'?"S,uOO 
5110,OIX) 

. . . 4. 7i'-~) ,O(}{) 
",," I :l"O,OOO 

""'''1 m,(j{JO 
. ..... '1 __ Z_l~()U~ 

... i~1~,;)tj~,OOO 

It appears frolll this allal~'sis that in these cities the total cost in 
1919 of the pri1llary functions of govprnrnent, S~lch as the operation of 
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the general governmental organization and the protection of' life and 
property, was $4,048,000. or slightly less than one·third of the total 
outlay. The other two-thirds, or more than $8,fiOO,OOIJ, was spent for 
various lJur[loses which may be characterized (broadly) as the social 
functions of modern government, such as education, highways, the 
promotion of health and sanitation, recreation and similar objects. 

We are not here concerned with the question of the degree of 
efficiency and economy which may be attained by these cities in the 
performance of the various activities which they have undertaken. The 
fact remains that in every modern community there is an irresistible 
demand that these actiyities be undertaken, and gO\"crilll1ultal func
tions are expanding in response to popular pressure. 

These expenditures a\'f~ valuable and necessary for the general 
welfare. They are for the social activities which have wrought the 
transformation from the raw conditions of pioneer life to the highly 
organized social life of the present time in the great northwest. These 
activities, however, are less fundamental than the primary functions 
of government, such as' the maintenance of public peace and safety, and 
the protection of life and property. If severe retrenchment in gov
ernmental costs is to be undertaken, the greater part of the reduction 
must occur in the field of the less fundamental governmental services, 
that is to say, in the social activities. 

Those uoho demand that severe econom·ies l.n governmental cost be 

introd1tcerl, should realize the tull significance ot these demands. 

In view of the rapid increase of public expenditures, and of the 
fact that the bulk of these increases have been caused by the great 
expansion of the social activities of government, it if': equally necessary 
to emphasize the importance of scrutinizing with care any proposed 
further extension of governmental functions. In the flush of enthu
siasm for new projects the public is often disposed to overlook the 
fact that these new governmental undertakings inevitably mean 
heavier taxes. A sober consideration of this increase of burden should 
precede every further expansion of governmental functions. When
ever [lossible such expansions as are absolutely necessary should be 
accompanied by the de\'elopment of new sonrces of revenue to cover 
their cost. 

As anotller phase of our preliminary wrvey of the general financial 
Hituation in the state we turn to a summary of the revenues deriyed 
from existing sources. We bave made no attempt to strike a balance 
of income and outgo. In the above section we point.ed out the cbief 
canses of the increased expenditure. Here we arc surveying the leading 
sources of the public revenues. 

The grand total of all moneys collected in the state for all public 
\lUrpOEes is not easy to ascertain because there is no standardized 
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method of reporting the [acts relating to the public funds on the part 
of the several officials, and. also because there never has been coordina
tion and compilation of the fees and licenses which are collected and 
disbursed within the counties. Our figures relating to this subject are 
therefore tentative and subject to correction. 

\Ve present in the table below a compilation of the total taxes for 
all purposes in the year 1921, except the indirect revenues collected 
by the various local taxing units. 

'['A Of,'~ I\'. 

Sl'~nL\HY OF REVENl'ES FHO~J AU, ~Ol:H(·E~. FUB A1.L PURPOSES, 1921. 

----- ~-=-=-=--------::::-:-=---=-=-=-::-=-=-==~=--=-=--"-"'==----,--
Property Ttlx!'s ,., 

.'} Inheritanc,-:, THX~H 
,) Gasoline 'faxes .... 
4 Lieens~ Fees: 

(a) Motor Vehi"l" Licenses .. , 
(b) Corporation Licenses .,.' 
(c) Other Licenses and Fees .. 
Interast on Public Funds: 
(a) Bunk Deposit Interest. 
(b) Investment Interest .. 

() Miscellan"olls Receipts ." 

TOlul. .. 

' .. , $00,206,809 00 
46IJ 1(j~ 5;J 
4U:S48 6~ 

3,5W,9624-! 
101,571 (H 
49,OO29(j 

19'2,03." 79 
1,059,780 51 

18,14-0,531 45 

" " , !I92,239,371 Oil 

',"itll I'xf''-'ptiull of imlif'--'l't r~V~f1IWR COIlI'I'tnti Ily ('o\lI1ti~:o:, l'itjPS finll oth?r tHxillll 

lInits. 

The most significant fact about this table is the large proportion 
of the total taxes for all purposes that is borne by property. In 1921 
this was 73.W,. This situation is not peculiar to \Vashington. In many 
of the older states a similar ratio of property to other taxes is found. 

For example, in Minnesota the general property tax produced 
57.7% of the revenues for state purposes in thE' same year. and 98.5% 
of the local revenues, 01' 89.1% of the total revenues for all purposes. 
In Wisconsin, the taxes on general property produced for 1920 80. 7~() 
of the total for all Ilurposes. It is evident that even in those state~ 
which have made the most decided changes of their systems of taxa
tion, the property of the state is still by far the most important single 
source of revenue. 

'Phis fact emphasizes the importance of tlioroughly etlicient property 

tax administration. Every state has more to gain from a thorough 

reform of its property ia;" than from any oilier single measure Of taJ' 
rejorm. 

IV", may pursue this analysis a stell farther by examining the dis
tribution of the property taxes to the different classes of property. 
The distribution since 1914, as shown by the reports of the state tax 
commission has been as follows: 
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TABLE V. 

l'EHCEN'l'.\(iE nrSTRIBUT'lON OF T.\XEf; 'fO DIFFERENT C'L.\SSES OF 
PROPERTY lD14-1019 

(,Ia~:-<p!-; of Property 

llailway Track and Hight of Way .... 
Rdlway Hollillg Stock, etc .... . 
rrelBgraph ].incs and Property .. . 
'I'elepholll' I,inc" and Pro!",rt y .. 
Street Hail\rays ................. .. 

lO.7H 
1.40 
.0i 
.:-):~ 

1. 73 

10.46 
Loa 

.04 

.04 
1.00 

1<l.',g 10.47 
1.57, 1.58 

.04 I .O:l 

.67; .l18 
1.62: 1.60 

9.71 
1.43 

.03 

.68 
1. 79 

9.60 
1.40 

.025 

.646 
1.56 

--- -- --- -----I~------
Total Public Utilities......... . 14.4~ 14.:16 14.4R H.~o 13.04 13.24" 

tAli :Oth"r Real Property ..................... i~.ml 7:,.46 i2.S:! I' il.i9 iO.83 69.50 
All Other Personal Property........... 12.61 12.18 13.2\) 13.85 15.53 17.27 

---- - ----- ---- --------
Total.................................. 100.110 ilO().()() 100.00 i1OO.00 100.00 100.00 

---~--~-----------.- -------- ._------

tlnrhu\rl" tOW1) allil rity lotoS, farm lands, 1Illilllpro\'Nl land!;, timbrf lands, and 
all othpr cia sst's of lands. 

The actual result. of the assessment and equalization of property 
since In14 has b('en to decrease slightly the relative proportions of the 
taxes levied on JlUblie utilities and real property, and to increase the 
proportion falling on llersonal property. 

The relative tax burden on real estate in Washington, as shown 
by thE' above table may be compared with thE' tax burden on real 
estate in SOllle other statefl. Tn Ohio real property bore approximately 
60%, the public utilities 12,/;" and personal ]lroperty 28% of the direct 
taxes levied in 1920. In California real ]lroperty carried 67.2'70 of the 
direct taxes in 1920, and in Massachusetts in reeE'n t yea rs real property 
has tarried between 65% and 70%. 

TIIP following distribution of reVE'nues from diffE'rent sources was 
reportE'd fol' the city of Milwaukee for the years 1:113 and 1920: 

T.un,J<: ,'J. 
ROUllCES OF HEYE~VE IN ;\!lLWAUKEE, 1~13 AKTJ 1020t 

-----.-----~ 

% % 
1!"n:1 of Total ]'120 of Total 

lI"Y"llll" Jm:: H"V"IlUe 1!J20 
RrVCIlllf', 

(;rnnral rrop~l'ty Tax ........................ 1 f,j,l!lS,!J1!) 
IncoInr 1'ax :iDf.,!}(l,i} 

r;.~etl;~e,HC~:·":n~l:O:·::::::::::::::::::::::::: :::::! "~;~:~;~ 
Mlscellall~Ot1S ..........•.... , ........•..•..•. \ __ -.:,,1.11, i·hl 

T()tal.................................... ~n.~~7,(){)(~ 

~)L4 ~]2.;)(j:).,;;.lR 
fj.:~ ] ,Oi(i,:-Il1 
~1.2 1,lJ7.:1.~7 
:'.4 :24S,111 
~~.7 ~,4R4,!178 

RevBnu9 

67.~ 
5.S 
6.0 
G.i 18.9 

100.00 

tMilll Hllkeo·, Tax rrohl~m, issued hy til(' Citizens· I1mcall of Milllaukec, 1821. 
It is a]lparent that the relative distribution of taxes to different 

classes of property in 'Washington is not greatly different from that 
which prevails in other states. We do not mean that this burden is 
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not a heavy one, nor that it is a situation which does not call for stud~' 
and possible correction. 'Ve cite these figures to show that the state 
of affairs complained of is not confined to \Vashington. 

There can be little doubt that the present property tax burden, the 
country over, bears with greater apparent weight upon all classes of 
property on account of the serious effects of the general business 
depression of the past two years. Business activity has greatly slack
ened, and rents and incomes have declined, while taxes have remained 
fairly constant because of the comparative inflexibility of public ex
penses. FOl' example, the city of Seattle bore with patience the tax 
load of three to five years ago and in addition the tremendous burden 
of special assessments created by the local improvements then being 
paid for. Business at that time was good, and the tax load was not 
then thought to be an oppressive burden. Business is dull now and 
the tax load is oppressive in consequence. 

\Ve have suggested that the tendency toward a still higher cost of 
government which is now so universal may continue for a time in 
Washington. ·Whether this increase, if it occurs, will press more and 
more heavily on the taxpayers will depend upon the relative growth 
of the wealth of the state, and the degree to which the public officials, 
state, county and local, are able to introduce higher standards of 
efficiency and economy in public affairs. \Ve are glad to be able to 
say that at our public hearings little evidence or testimony was offered 
to show that public officials are careless, indifferent or inefficient in 
their administration of the public business. On the contrary, citizens 
often spoke of the high quality of service given by many of these offi
cials. 

\Ve have been impressed, however, by the extremes to which the 
multiplication of local hoards, levying bodies, and tax-spending agencies 
have been carried. ·Within the county there are the municipalities, the 
school districts, road districts, drainage districts, and other local im
provement areas, and in some are port and harhor boards. The cost 
of local government has been unduly enhanced by reason of the vast 
number of overlapping tax-levying and administrative boards. A rea
sonable reorganization of the local government could be effected which 
would safeguard the popular interest in local autonomy while it would 
make possible considerable economies. 
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CHAPTER III. 
Survey of the ·Washington Tax System. 

1. OUTLI~E OF THE REVEXUE LAWS: 

The trend of public expenditure is, as we have seen, toward greater 
outlay. This trend can only be counterbalanced by greater efficiency 
in government or by the curtailment of public functions and the re
duction of the social subdivisions. It is highly desirable that economy 
and efficiencY should prevail, and it is of the utmost importance that 
each proposed extension of governmental activities should be scruti
nized with great care, especially in view of the steady rise of tax rates 
and tax burdens. It is improbable that any radical retrenchment will 
occur in either the range of governmental activities or in the level 
upon which these functions are now being financed; and the funda
mentally important problem becomes, therefore, that of the more 
equitable distribution of the existing tax burden. This distribution is 
determined by the kind of tax system which is in use in the state and 
by the manner in which the taxes are administered. There is general 
complaint that certain classes of property are now carrying an undue 
proportion of this burden. The basis of this complaint and the possible 
lines of reform can only be understood from a survey of the tax system 
and its present administration. 

The basis of the Washington tax system is the general property 
tax, which is prescribed by Article VII, Sec. 1, of the constitution. 
This section is as follows: 

"All property in th€' state, not exempt under the laws of the United 
States or under this Constitution, shall be taxed in proportion to its value, 
to be ascertained as provided by law." 

Section 2 contains the further provision that, "the legislature shall 
provide by law a uniform and equal rate of assessment and taxation 
on all property in the state according to its value in money and shall 
prescribe such regulations by general law as shall secure a just val
uation for taxation of all property, so that every person and corpora
tion shall pay a tax in proportion to the value of his, her, or its 
property." 

The law now requires that all property be assessed for taxation 
at fifty per cent of its value in money. The assessed value of real 
property is to be fixed in every even numbered year, and such property 
is to be assessed and taxed in the district where the same is located. 
Personal property is defined by the statute as including "all goods, 
chattels, or estates; all improvements upon lands the fee of which is 
still "ested in the United States or the State of V',ashington, or in any 
railroad company or corporation, and all and singular of whatsoever 
kind, value, nature or description, which the law may define or the 
courts interpret, declare and hold to be personal property, for the pur-
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llose of taxation ." The legal definition expressly excludes from 
the category of personal property for purposes of taxation, all prop· 
erty used exclusively in trade between this and other states or coun
tries, and also all mortgages, notes, accounts, certificates of deposit, 
tax certificates, judgments, state, county, municipal and school district 
bonds and warrants. :\0 deduction is now allowed on account of an 
indebtedness owed. Leases on real estate and all leasehold interests 
of a term less than the life of the holder are to be regarded as personal 
property. 

All personal property shall lJe listed and assessed in the county in 
which the owner or agent z'esides. Exception to this general rule is 
made in the case of standing timber held or owned separately from 
the land. fish traps and nets and fishing locations, lumber and saw 
logs. These classes of personalty are to be assessed where they are 
situated. 

Corporations: 

The real and personal prollerty of ordinary business corporations 
is to be listed and assessed in the same manner and by the same rules 
as the similar property of individuals. The personal property of gas. 
electric and water companies, street railroads and other road and 
turnpike companies. and of express, transportation and stage companies 
is to be assessed in the counties where the same is usually kept. The 
operative property of steam and electric railroads and telegraph com· 
panies is assessed by the state equalization committee. 

Bank stocks are assessed to the .owners thereof in the cities and 
towns where such banks are located. The assessment is at the full 
and fair value in money as of March first, with a deduction of a pro
portionate part of the assessed value of the real estate belonging to 
the bank. In practice tile banks assume and pay these taxes for their 
stockholders. Shares of building and loan associations are exempt. 

Insurance COlllpani('s: 

Insurance companies are under the jurisdiction of the state insur
ance commissioner. The state has provided for a series of license 
fees, mainly for regulative purposes, and also for a tax on premiums 
as a revenue measure. The schedule of license fees paid by the com
panieR include: 

(1) }'or filing articles of incorporation ........ $~5 00 
(2) For filing amended articles of incorporation 10 00 
( ~) For filing annual statement of condition and report of 

"\Vnshingion htl~ineKo;; ......... . 

For filing other miscellaneous papers ........... . 
20 00 

1 00 

The state also imposes a tax of 2'\4 7c on all premiums collected 
or contracted for. Companies engaged in any kind of insurance other 
than life. are lwrmittf'd to deduct from gross premiums the amounts 
paid policy holders as returned premiums. Life insurance companies 
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may deduct only the sums paid as premiums to admitted companies 
as re-insurance. If any insurance cOlllpany shall have 500/0 or more 
of its assets invested in any bonds or warrants of this state, or bonds 
or warrants of any county, city or district of this state, or in taxable 
property within the state, or in first mortgages upon iml1roved real 
estate within the state, the tax shall be 1 'lc of the amount 50 collected. 

Prh'ilege amI Liccnse Taxes: 

In addition to the l,roperty tax and the license taxes mentioned 
above, the state imposes a number of priVilege and license taxes, part
ly for the purpose of securing revenue, and partly as a means of regu
lating certain activities. Express comjlaniE's pay 5'7c. and car COlll
panies 1(';; on gross receipts from business done within the state in 
lieu of all other taxes except on office and other equipment in the var
ious localities. The object in this case is simply that of securing rev
enue. The nature of the bnsiness makes any other form of taxation 
impracticable. 

Motor Vehicles: 

Motor vehicles are taxed as personal property, and in addition 
the owners are required to secure annual licenses, the cost of which 
is determined by the si:t,e and pOWEr of the cars. Each person who 
drives an automobile, whether owner or not, is also required to secure 
a license as an operator. The receipts from these license taxes are 
used exclusively for the construction and maintenance of the highway 
system of the state, and the recorded serial license numbers afford 
a means of regulating and controlling the use of motor vehicles. 

Corporation IAcense Taxc,s: 

Two distinct license taxes are imposed upon corporations. Th~ 

first is the filing fee of $25.00 which is exacted from all new concerns 
at the time the application is filed for the articles of incorporation. 
The second is the privilege tax of $15.00 per annum, which is levied 
upon all corporations dOing business in the state. These receipts are 
covered into the state general fund. 

Inheritance Tax: 

A tax is imposed upon the net value of all property within the 
jurisdiction of this state, and any interest tI1E'rein, whether belonging 
to the inhabitants of this state or not, and whether tangible or in
tangible, which passes b~' will or inheritance, or by grant, sale or gift 
in contemplation of death. The rates are graduated according to the 
size of the estate and the degree of relationship of the beneficiary. 
Bequests to charitable and educational institutions are exempted. The 
inheritance tax receipts are deposited in the state general fund. 
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Poll Tax: 

An annual poll tax of $5.00 is imposed upon all persons in the 
state over twenty-one years and under fifty years of age, except idiots, 
insane persons and persons supported at public expense. Four-fifths 
of the proceeds are to be deposited in the state general fund, and one
fifth in the county current expense funds. In the event that the col
lection under the levies authorized by the Veterans Equalized Com
pensation Act are insufficient to pay the interest and principal on the 
bonds issued under this act, the legislature shall make appropriations 
from the general fund for these purposes in an amount not to exceed 
the poll tax receipts deposited in this state fund. (L. 1921, Ch. 174.) 

Gasoline Tax: 

An excise tax of lc per gallon is now levied upon all liquid fuel 
sold in the state for use in internal combustion engines, to be paid by 
the distributors thereof. Kerosene is excluded from the operation 
of the tax. The receipts are deposited to the credit of the highwa~' 
fund. (1.. 1921, Ch. 173.) 

Various Local J.Jicenses and Fel's: 

The various local officials in counties and cities are authorized 
to collect fees for a considerable number of services rendered. Exam
ples are the fee for the issuance of marriage licenses, the filing and 
recording of real estate transfers and mortgages, the issuance of war
rants, etc. These fees are charged for the purpose of defraying the 
costs of the local offices, and the collections are used for that purpose. 

2. A}):\UNIHTRATl\'E FEATLRES OF' THE 
'WASHIXGTOX TAX SYSTE:\I: 

'Ve have already stated that the most important aspect of the 
problem of public finances in this state is, in our opinion, the more 
equitable distribution of the tax burden. It is evident that this is a 
problem which involves both the form of the tax system, that is, the 
kinds of taxes that. are used and the manner in which these taxes are 
administered. In the preceding section are summarized briefly the 
kinds of taxes used in 'Vashington, and in this section we shall first 
outline very briefly ·the administrative machinery which has been set 
up and then proceed to our criticism of the operation of the existing 
system of state and local taxation. 

Administrative Organization: 

The first, and in many respects the most important tax official 
is the assessor. The county is the assessment district, with the ex
ception of Spokane and \\'hatcolll Counties, in which the township is 
the unit. The aSSEssor is locally elected, sening in the townships for 
one year, and in the cOllnties for four years. 
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It is the duty of the assessor to call upon each person, firm or 
corporation in the district and secure from them lists of their taxable 
property. The law requires that the assessor view this property and 
assess or determine the value thereof for taxation purposes. The ac· 
curacy and completeness of the lists are verified by the taxpayers' 
affidavits, but the oath does not apply to the valuations which are 
placed on the several items by the assessor. Deputies may be ap
llointcd for such periods and at 8uch compensation as may be author
ized by the county commissioners. \Vhen the assessment is com
pleted for the district the lists go to the local board of equalization 
for review, correction and equalization. The county auditor is em
powered to add omitted property. 

The county board of equalization is composed of the county com
missioners, the county assessor and the county treasurer, or a ma
jority of these, with the assessor acting as clerk. This board meets 
annually on the first Monday in August for the purpose of examining 
and comparing the returns of the assessment of property in the county. 
The councils of cities of the first and second class shall select a com
mittee of three members to act with the county board with respect 
to all property situated within such city. In the course of this session, 
which may last not longer than three weeks, the county board may 
raise or lower the valuation of any tract, lot or parcel of real estate, 
or of any class of personal property, or the aggrcgate value of the 
personal property returned by any individual, wherever it believes 
that the value as assessed is not the true and fair value for taxation 
purposes. Five days notice in writing must be given to any owner 
of real or personal property before an increase may be made in the 
assessed value. 

The tax rolls for the counties, when equalized, are forwarded to 
the state auditor for submission to the state equalization committee. 
This committee is composed of the governor, the state auditor, and 
the state treasurer, acting ex officio. The sessions of this committee 
begin on the first Tuesday in September, and may continue not more 
than twenty days. The committee is required to "classify all prop
erty, real and personal, and to raise and lower the valuations of any 
class of property in any county to a value that shall be equal and 
uniform so far as possible in any part of the state, for the purpose of 
ascertaining the just amount of taxes due from each county for state 
purposes." 

The State of Washington has found it difficult, for various reasons, 
to develop and adhere to a consistent policy of centralized tax admin
istration. The following resume of the history of the state tax ad
ministration since the organization of the state government reveals 
the lack of clear-cut conception of tile administrative problems in
volved: 

"'''hen the Slate of Washington was a(lmitted to the Union in 1889 the 
general property tax had alread;' been established as the basis of its financial 
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system. The new state presented the relath'ely simple economic conditions 
which everywhere have proved most favorable Environment for the develop
ment of that system of taxation. The original tax administrative organiza
tion was simple and displayed the characteristic decentralization of real 
authority. The local asses~ment was in the charge of a county assessor 
oVer whom no central control existed. TIlis officer had little real authority 
over the multitude of dceputy assessors in the tax districts, a condition whici, 
was highly favorable to the emergencies of the ubiquitous evils of under
valuation, evasion anu discrimination in assessments. The statewid£' e'(;st
ence of these conditions was evidenced by the establishment of a state board 
of equalization in 1891. The duties of this board, originally composed of 
the secretary and auditor of state and the land commissioner, were trans
ferred in 1893 to the board of land commissioners, a body which had super
seded the single official in charg', of that department. In 1897 the legisla
ture reverted again to the original plan of 1891. These changes were due 
to the experiments that were being tried out in the organization of the land 
office. They suggest that the state board of equalization was not taken 
seriow~;l~· and that consideration!.;; of C'ol1Yenienl'e and econotny, to say nothing 
of politics, took precedence over equitable tax administration. 

"The forces which brought forth the tax commission are difficult to 
trace. No evidence has been found of a strong public sentiment such as has 
so often been the fore-runner and to some extent the progenitor of the tax 
conlmission in f'ome other states. So far as can be learned, no special in
vestigations had been made before the board of tax commissioners was de
cid(>d upon and the absence of a clear formula tion of plans resulted in sen,ral 
years of piece-meal legislation in the effort to develop an efficient adminis
trative body. To illustrate: The board of tax commissioners was estab
lished in 1905 and at that time was required to supervise the tax system, 
to asc,ist in the state equalization and to administer the inheritance tux. In 
1907 the central assessment of railroad, telegraph, express and private car 
line companies was initiated and placed under the board's jurisdiction. In 
this year also the board was placed in charge of escheats, and in 1909 it was 
made an excise board with the duty of issuing and collpcting for, the annual 
liquor licenses. The laws relating to the administrative authority of the 
board of tax commissioners evolved only slowly to the stage of a clear 
cut definition of that body's status and functions. They had hardly reached 
that stage in 1915 when the legislature removed the tax commission(>rs from 
the state board of equalization, leaving that body composed of the auditor, 
the commissioner of public lands, and a member from the public service 
commission. This reaction toward a more primitive and clearly less satis
factory arrangement was only a temporary manifestation of the political 
struggle of which the tax de!)artment had been the center for years. The 
legislature of 1917 abolished the tax board and substituted a Single com
missicner, but returned him to the state board of equalization." 

Lutz-The State Tax Commission, 1918, pp. 352-353. 
The nominal headship of the state tax system is vested in a de

partment of taxation and examination, which is in the charge of a 
director. This director is appointed by the governor with the consent 
of the Senate and holds office at the pleasure of the governor. The 
director of taxation is required to "secure valuations and keep a record 
of valuations of all classes of property, real, personal, and mixed, 
tangible and intangible, throughout the state," and for that purpose to 
"require of all officers, examiners, inspectors, assistants and em· 
ployees of the department of taxation and examination, and of all 
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officers and employees of other departments of the state government 
whose work makes it possible to ascertain valuations, the filing of 
reports with the department of taxation and examination, giving in
formation as to such valuations and the source thereof, to the end that 
there shall be on file, for the use of the state equalization committee, 
information as to property valuations in every section of the state." 

The director of taxation is also given the power, exercised by the 
former state tax commissioner, of general supervision of the taxation 
system, including general supervision of assessors and county boards 
of equalization, conferring with, advising and directing assessors, 
boards of equalization and county commissioners as to their duties 
under the law, and the direction of the proceedings, actions or prose
cutions which may be instituted for the enforcement of tax laws. He 
is also authorized to prescribe the books and forms to be used in the 
assessment and collection of taxes, to summon witnesses in any hearing 
on the subject of taxation, to visit the counties for the investigation 
of the methods used in the assessment and equalization of property, 
and to investigate thoroughly all complaints made to him of illegal, 
unjust or excessive taxation. These powers of supervision were con 
strued by the Supreme court to mean something more than mere 
advisory oversight in Great l\'orthern Railway V8. SnOhomish County, 
48 Wash., 478, but the decision lacked authority since the law did not 
provIde an adequate means of enforcement of the tax commission's 
order. 

It is evident that the state does not have, at vresent, a sufficient 
degree of administrative centralization to achieve the best results in 
the assessment and equalization of property. 'Ve shall outline in a 
later section of the report our specific suggestions for the correction 
of this situation. 

3. OPERA'l'ION OF THE WASHINGTON 
TAX SYSTJ<]l\L 

(a) Real Estate: The aggregate assessment of real estate from 
1910 to 1920 by the classes as established by the state board, is shown 
in the following table: 

'I'ABLE VII. 

REAL ESTATE ASSESSMENT 1\)]0·1920. 
(Millions) 

~=================~==~~==~=~~~~ 

lBlO Hll~ IOU 1~16 1918 1920 

- --- ----- ----- --- ---- ---
Timber Lands ................................. tin,;) ~S~.4 $93.5 $";;.8 $R2.2 $100.6 
Other 11nimproved Lands ... , ..... , .. g;~.~ G"2.H (In.:! 1)(;.6 71}. 1 7S.1 
Improved Lands .............................. l-lfl .2 1;)9.() Hi7.5 ]';1.6 15''.9 198.5 
Tmproyem~mts on Lands ....................... ::!1.;-) 24.8 27.1 29.6 34.1 40.8 
T'own and City Lots ......................... .. :!li7.1 2()U.:-:' 2fM1. & 2:lR.S 2.'l7 .3 248.8 
Improvements on Town and City I.ots ..... .. 110.2 ]2:~.O 12'8.5 129.2 135.4 153.5 

(Compiled from the reports of tlw Stat" Board of Equalization.) 
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These figures suggest the conclusion that the assessment of real 
estate in \Vashington has been unequal and inequitable as among the 
different classes of real property. They also afford grounds for the 
conclusion that the constitutional and legal rules of assessment have 
not been generally regarded. 

For example, the aggregate assessment of all lands in the state 
was higher in 1914 than in either of the two subsequent appraisals. 
It is doubtful if real property values in \Vashington were actually de· 
clining during these years of war prosperity, but if, as a matter of 
fact, the actual values of the different classes of real property were 
declining during that period, then the sharp increases made in 1920 
were quite unjustifiable. 

The acreage of lands assessed also reveals some interesting and 
significant variations in the decade since 1910, as is shown by the fol· 
lowing table: 

"CMBER DF ACRES ASSESSED 1910·1920. 
==~---,=_.c=_'CC.==_-_.-_-_- _'_'-='-_-_----._-~~-. __________ ~_ 

1910 1~1Z I 1914 1916 HilS 19'20 ----1-----------------
Total Acre, ............ 22,148,000 22,9(;5,000 .23,612,001 24,173,OOD 24,638,000 24,984,740 
Acre~ TimlJ~r .......... 5,~~:?"",fJOO 5.~J(i.,81O: ;),tl57,()().O 5,128,000 4,710,000 I 4,588,914 
Other Unimproved ..... 10,3-Ul,000 11,183,469 11,891),000 12,559,000 13,?54,OOO 113,767,354 
Improver! .............. 6,173,000 6,303,422 I (),~;3,Q()() 6,485,000 6,573,000 6,613,617 

(From the reports of th~ State Board of Equalization.) 

The total acreage assessed has steadily increased since 1910. Of 
this total, the acreage listed as "other unimproved lands" has also risen 
steadily but the acreage listed as timber lands has decreased by over 
1,000,000 acres. This rate of shrinkage may be justified by the timber 
cut of the past decade, but the variation in 1912 is not explainable 
on such grounds, and the increases in the acreage of timber lands in 
1914 and 1916 are significant. 

Again, the amount of improved lands listed in 1914 was greater 
than that listed in any subsequent year. The United States Census 
Bureau reported 6,373,311 acres of improved land in farms on January 
I, 1910, and 7,129,343 acres on January 1, 1920. This is something like 
the reasonable and natural growth in the acreage of improved lands 
which one should expect to find in the state· during the last decade. 
The assessed acreage rose rapidly between 1910 and 1914, but in 1916 
it suddenly dropped to a leyel from which it has not yet recovered. 

We have here a condition which can have no excuse or explanation 
except in the decay of effectivE) central administration over the tax 
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system. The most violent changes in all of these assessments occurred 
in the days when the old tax commission was going to pieces. The 
marked aberrations in assessed valuation which accompanied the decline 
and disruption of the tax commission resulted in great inequalities of 
tax distribution, SOUle of the effects of which are still evident. This 
disastrous experience should serve as a warning of the unwisdom of 
interfering with the orderly procedure of tax administration. 

Another by-product of the system of inadequate sup€fvision of 
assessments is the failure to secure the immediate listing of lands 
clear listed for patent by the state and the federal government. These 
lands are taxable to the individual after the order has been given to 
issue the patent even if the patent is not actually issued for some time 
thereafter. It has also come to our attention that large tracts of 
railroad grant lands are not listed for taxation. These lands cannot 
be listed until they are surveyed, and the survey requires the coopera
tion of the railroads, the state and the federal government. In the 
past the railroads were not always willing to have the survey made, 
since there was no market for the land at the price established by the 
government. Now that this market exists the roads are anxious to 
complete the surveys and in some instances the railroad companies 
have had on deposit for years with the federal treasury, the money to 
pay for their part of these surveys. The state and federal govern
ments should be urged to hasten the measures necessary to complete 
these surveys. 

"Ve cannot avoid the conclusion, based on a consideration of these 
figures, that the assessment of real property in the State of Washington 
has been very inaccurate and unequal. Undoubtedly a considerable 
quantity of lands in the state has escaped taxation altogether, while 
the peculiar variations in the assessed valuations of certain classes 
give additional confirmation of the deduction that very great diversity 
has prevail8d in the basis of assessment in the different counties. 

There can be no effecti've re-adjustment of the tax burden until 
these fundamental inequalities of assessment anrl equalization are cor
rected. Indeed, there can be no accurate rletermination of the actual 
extent, or even the existence of these inequalities without sllch readjust
ment and correction of the assessments. The first step tOWQ.1'd the 
relief of any ta.r;payers from a burden which they now regarrl as unjust, 
is the thorough-going reform of the assessments. 

(b) Personal Property: The above conclusions covering the prac
tical operation of the property tax in Washington are further sustained 
and confirmed when we turn to the results of the taxation of personal 
property. These results are summarized in the following table: 
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TABLE IX. 

'l'HE ASSE&S)IENT OF PERSONAL PROPERTY IN WASHINGTON FOR CERTAIN 
YEARS. 

(Millions) 
- --==---_. .=--=-=. =======-=;==-=---=-=--------=-------==-------

I 1900 mo 11914 1918 1920 i 19'21 
i 

l. rrangibles: 
1. Farm Animals .......... ............ . ....... 13.0 19.3 20.3 26.2 ~5.9 19.2 
Z. Vehicles 2.1 4.1 6.9 21. 7 34.6 38.0 
3. Household':' P~;;~~;;l': '(;Ift~,'e':' )ill~i~;ji' , 

Instruments ............ " .................... 11.8 26.2 27.4 25.4 ZG.S 27.! 
4. Tools" Maehin'2ry, St~am Ves~'?ls ... " .. """ ,; 10.0 18.7 ZO.7 22.3 34.3 33.9 
V. Materials, Manufactuff'S t Mf'fcha!HIJE'? ....•. :?1.2 33.ti 41. 2 50.2 82.3 72.4 
6. Personal Property of PutJlic l:tilities ......... lS.G 9.8 15.1 17.9 22.6 23.1 
7. All Other Tangibles ..... 5.8 11.7 8.4 5.9 7.3 6.1 

--------
84.5 123.4 140.() 100.6 233.9 !220.3 

I 
U IIU :~ ''':2' ''':i'j''':o5 
3.0 .,'.'. . ... , ............ . 

Total Tangibles . 
2. Intangibles: 

1. Money and Credits of nallk"r~, Brukers. 
2. Moneys ............... . 
3. ~ot-eS, Accounts .. _ ..... . 
4. nonds, Stocks, Shares .. . 7 .5 12.0 12.6 14.5!15.S 

.... 11:~ 1::: 1. ::~ 1::: ~i.;I~ii 
1.8 3.6 3.0 1.4 1.5 1.8 

... ' ~7.0 :;4;-::;- I.;7.7lR5.6 25o.0I23~i-

5. Royalti!:'s, Patents ..... 

Total Intangibles .. . 
All Other Personalty ... . 

Total Per~onal Property .. 
Less ExemlJtions .......... . ... 17.1 30.!) 13'2.8 28.1 ........... . 

. ·\ggrogate Qf T_a_x_ab_l_o_P_"_r<_'O_Il_0_I_P_fl_)I_'Cr~_~s~~ llU 124.915U 25o.0I?38.1 

NOTE TO TABLE: 

The tax law provides a long li~t of separate items, 51 in 1921, for 
the listing of personal property. These have been grouped together in 
the above table. Bank stock was report('cl with the moneys and cl'ec1its 
of bankel's until 1912. BeginniY!g with 1914 the item "bonds, stocks and 
sharE'S" incluues bank stocks onl)·. 

1. Tangible Personal Property: 

It is not possible to check these figures at every point with data 
obtained from independent sources. The federal census valuation of 
live stock on farms, as of January 1, 1921, was $82,292,072. If we 
assume a full fifty per cent assessment two months later, the assessors 
were $15,000,000 below the census valuation. 

A comparison of the federal census count of the different classes of 
farm animals as of January 1, 1920, and the count made by the assessors 
two months later in the same year is illuminating: 

Hor~ns 

C'Ju~:-- of 
AnilllClls 

)[nlo, ............ . 
('ottle. .. 
~h'-'{'Jl fllld j ;n(lt~ 
Hog~ 

Xumber 

I, Reported :"nmbor 
i by C('nsu~, I A~sessed on 

Jan. 1,1920 ,March 1, 1DZO 

314,740 
.~~,0~·~ 

(jO.),;J,).~ 

654-,115 
~64)7-!i 

244,711 
19,3'?1 

44&,566 
585,543 
121,817 
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There were listed for taxation in 1921, 137,171 automobiles and 
motor trucks, and 1,389 motorcycles. The Secretary of State issued for 
the year ending February 29, 1920, 173,934 licenses, and in that part 
of the next fiscal year ending on September 30, 1920, 188,092. Th" 
bulletin of Descriptive and Statistical Information for the year 1921, 
issued through the offic2 of the Secretary of State, contains the state· 
ment that for the year ending December 1, 1921, -Washington had 192,484 
licensed motor vehicles. These figures do not allow for duplication 
due to sales and transfers of cars, and the losses through accidents. 
The Secretary of State estimates that about 30,000 licenses are issued 
on duplication, but after making this allowance it is evident that there 
are several thousand motor vehicles untaxed in the state. The average 
assessed value of automobiles and trucks in 1921 was only $276.48 and 
of the motorcycles, $65.70. Doubtless, many of these untaxed car~ 

escaped through the $300.00 exemption. 
Agricultural implements, farm machinery and harness were listed 

at $3,534,116 in 1920, whereas the census bureau reported a total value 
of $54,721,377 for the iIllplements and machinery on farms on January 
1, 1920. 

Similar discrepancies occur in the range of average valuations of 
farm animals. For example, the assessed values of bulls for breeding 
purposes were equalized in 1921 at $18.88 in San Jmm County; at 
$25.07 in Skagit County; at $21.97 in Thurston County; and at $356.00 
in King County. We are advised by stock men that the same breed 
of cattle are found in all of these counties. Again, horses three years 
and over range from $16.24 in Thurston County to $39.75 in King 
County. Milch cows are assessed at an average of $21.01 in San Juan 
County as compared to $36.50 in Pierre County. The average auto
mobile assessment varies from $100.40 in San Juan County to $308.30 
in Walla IValia County, and pianos range in assessed value from $42.77 
in Wahkiakum County to $109.14 in King County. 

It is a matter of common knowledge, which has been effectively 
demonstrated by every day observation as well as by definite t.ests in 
other states, that the tangible personal pro]lerty of farmers is much 
more effectively and accurately assessed than the personal property of 
merchants, manufacturers and large corporations generally. We have 
made no tests of the assessment in this state of the latter classes of 
personalty, but it is not difficult to imagine the inaccuracies and in
equalities which must prevail in the assessment of personal property 
in urban centers in the light of [he conditions which have been found 
in rural districts. 

2. Intangible Personal Propert~-: 

The table above shows that there has been no change in the amount 
of intangibles assessed since 1910, and also the vastly Illore significant 
fact that no attempt is made in Washington to reach the great bulk 
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of the intangible proveny or the state. This effort was discontinued, 
and the gfmeral property /1I.r thereby abandoned, by Chapter 14G of the 
Laws of 1907, which excluded mortgages, notes, accounts, 1ll0ne,'S, cer
tificates of deposit, judgments, state, county, municipal and school 
district bonds and warrants from the category of property for the pur
pose of taxation. 

This statute was tested in the courts and upheld by the Supreme 
Court except in so far as it applied to moneys which, in the language 
of the deCision, "possesses such value by way of immediate purchasing 
or exchange powers as in effect robs it of a mere representative char
acter and clothes it with the dignity of property having intrinsic 
value." (State ex rei. Wolfe 1'8. Parmenter. 50 Wash. 164.) 

Although this decision became, by virtue of the authority which 
issued it, an integral part of the Washington tax law, as a modifying 
interpretation of the statute, we are unable to concede the logic of the 
argument or the conclusion to which it led. This argument is as fol
lows: 

(1) The constitution, in prescribing uniformity of taxation, does 
not contemplate double taxation. 

(2) The taxation of property and of credits is double taxation. 
(3) Credits are therefore not property for purposes of taxation. 
There are two uniformity clauses in the constitution: one of these 

requires that all property not specifically exempted shall be taxed in 
proportion to its value, and the other is to the effect that every person 
and corporation shall pay a tax in proportion to the value of his, her 
or its property. These clauses embody different concepts of uniformity 
and they are not always wholly consistent. The court chose the first 
rule of uniformity, and proceeded to hold that this rule was satisfied 
if all property were taxed once. In other words, it was held that the 
constitution did not demand, and certainly should not be construed so 
as to canse double taxation. The court did not recognize that so-called 
double taxation, if it be universal, involves no injustice. It did recog
nize that the evils of the general llrollerty tax arose from the fact that 
universal taxation of property and credits at a uniform rate was not 
possible, and that there was widespread evasion of such taxation. The 
conclusion which it attempted to draw from this argument is a com
plete non-srquitur. for it is, in effect, the conclusion that credits are not 
property for purposes of taxation. 

The decision brushes aside, as of no consequence, the constitutional 
authorization to deduct dehts from credits. If the framers of this 
document meant that credits were not property, this is an em]Jt~- grant, 
and the conception of property, adopted by the court, imputes to those 
who drafted the constitution a deliberate inclusion of empty words in 
the organic law. 

We have here an instance of the folly of beating the devil about 
the hush. Both the legislature and the court wanted to recognize and 



30 Report of Tax Investigat'ion Committee 

deal with the taxation problem of the evasion of intangihles under the 
high tax rates of the general property tax. The constitutional rule of 
uniformity stood in the way, and the court, in order to effect a solu
tion, comes to the very strained-and to our minds illogical conclusion 
that credits are not property. The minority opinion very properly 
criticizes this conclusion as a violation of the lawyer's own conception 
of property. 

But in seizing this horn of the constitutional dilemma of uniformity, 
the court has entirely overlooked the other provision which calls for 
uniformity among persons and corporations in proportion to property. 
We do not criticize the learned court for its choice of alternatives, but 
in our opinion equality of tax burden among persons is quite as im
portant as equality to property, if not more so. It is obvious that 
reconciliation of these two rules is possible only when there is one 
universal tax jurisdiction, with no foreign corpo:'ations doing business 
in the state and no individual citizens owning secu rites based on 
foreign property. Such a condition obviously does not and cannot exist 
today. Some persons in this state may have all of their property in 
the form of mortgages on foreign real estate, or of the stock and bonds 
of corporations which do no business in this state. Many other citi
zens have a part of their possessions in such forms. The restriction of 
the tax system to the taxable physical property located within this state 
is therefore a violation of the constitutional rule of uniformity as among 
persons and corporations, for the individual whose wealth is based on 
physical property located outside the state is to that extent exempted 
from state and local taxation, and is therefore being supplied gratu
itously with all the benefits and services of government at the expense 
of the owners of real and tangible personal property. In seeking to 
avoid double taxation of this property the Supreme Conrt has impaled 
the state upon the other horn of the dilemma, inequality of personal 
taxation, and from this there may be no escape but by a constitutional 
amendment. 

In another resllect this decision that credits are not property, 
produces an inconsistency in the tax laws. Credits are not property 
for purposes of the property tax. Yet the inheritance tax applies to 
"all property within the jurisdiction of this state, tangible and in
tangible." There may be adequate legal grounds for this inconsistency 
but it seelllS to us extremely illogical to use different definitions of 
propert~' in two tax laws. Doubtless the laxity with which the present 
inheritance tax law is enforced has prevented the question from arising 
in the courts. It apllean' to us, as laymen, to contain serious possibili
ties for the scope of the inheritance tax should such a test suit be 
brought. 

The exception made with respect to money in this decision has been 
nullified by popular opinion, for in 1921 there was returned for taxation 
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as "money" the insignificant total for the whole state of $82,426, and 
at no time in the past seven years has the amount been above $300,000. 

The Act of 1907 does not mention stocks and bonds, yet this class 
of property has been exempted by popular opinion, and in recent years 
the assessment lists have not even contained a heading under which 
they could be listed. In view of the above decision respecting credits, 
this is doubtless a wise course, although it is impossible to concede that 
a share of stock is in any real sense a credit. 

We concede without argument the fruitlessness of the attempt to 
tax intangible property under the general property tax, and it is farthest 
from our intention to be understood as believing in or as recommending 

in this disrussion that the State of Washington sllould revert to the 
universally discredited plan of the general property tax whereby all 
intan!Jibles are made taxable at high local rates. 'We do believe, how
ever, that the state would have been in a vastly better position if the 
Supreme Court had denied the validity of the Act of 1907 and had put 
squarely up to the people at that time the problem of so amending the 
constitution as to permit the development of a more flexible system of 
taxation. The legislature declared in the act which provided for this 
committee that real estate and tangible personal property were bearing 
the entire burden of taxation. If this be true, it is a situation that has 
been created by the acts of past legislatures, and by decision of the 
highest court, in the policy of complete exemption of intangible property 
from the property tax with no thought or suggestion of alternative 
means of reaching the owners of these classes of property, and in dis
regard of the constitutional rule of uniformity of tax burden among 
persons. In a subsequent part of this report we shall discuss further 
some alternative step to be considered as the means of remedying this 
situation. 

3. Taxes on COI1)Ol'ations: 

'We pass over without detailed comment the filing fees for the 
privilege of securing a charter of incorporation from the state and the 
annual license fee, exacted from all corporations, for the privilege of 
dOing business in the state. These license taxes are administered by 
the secretary of state, and we find no evidence to indicate that they are 
not well administered. 

4. Public Utilities: 

The facts regarding the assessed valuations of the different classes 
of public utilities, which are under the orignal jurisdiction of the state 
equalization committee sitting as a state board of assessment, are pre
sented in the following table: 
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TABLE XI. 

~--~I------~---~----~~--~-;';~~~RIC-- ---- -- -----
STE,\M R.\ILROADS RAILWAYS 'l'EL~;r;KU'H 
-~-.---------- ------ - -_._----- -
,Actual Equalized Actual Equalized Actllal Equalized 

1[)]O ................ i257,40:),fJ4n 
HH2 ............... , ~~42,515,5aa 
WI4,,,,, .... ,, .. ,,. 342,137,207 
HJ](1 ..• "" ...... ". 3:41,m7,lI39 
1915 .. " .. " ........ 34U,502,230 
1921. .. """" .. ". :337,651,3(;3 

100,157,754 
135,522,077 
137,531>,331 
13.S ,(ii),2 ,5G9 
138,355,179 
130,165,576 

37,G3(j,?(J':; 1~,t-';;-\,348 
23.~·W,(;H:3 n,~)(,!I'J:{i;{ 
4<) '711 ·)~O 21,ri(j;i,11!) 
45:402:G(-;O ID,·Hti,4"";{ 
4:1, 718,875 ]8,70~JU9S 

t~1,!Jj"8,14j I tJ,I:'.{),uJ2 

tPuget Sound rrraction, Light & l.JOlL'f Cu. 
acquired by City of Seattle-

(J6,GSli,OOO 
( 7,675,500 
(30,000 
(17,945 

Western Washington Power Co. acquired 
by City of Scattle-

7m,770 
887,62:, 
1'.87,700 
I)]O,BS4 
7ui ,3';{2 
t!14,H77 

29'8,845 
357,955 
:J62,93~ 
36!J,580 
:nO,774 
32U,7~J 

As a summary of public utility assessments this table is incomplete 
in that it does not inelude the telephone companies nor the electric 
light and power properties, These are assessed by the county assessors. 
This is a curious and hardly justifiable anomaly, for it is inconceivable 
that the property of a telephone company which extends over several 
counties can be adequately valued for taxation in piecemeal fashion 
by several different county assessors. It is equally inconceivable that 
inter-county or inter-state hydroelectric properties could be properly 
assessed by the county assessors. 

A fundamental principle of efficient taxation is that large corporate 
properties should be assessed as units, on the basis of their value as 
going concerns. Obviously it is quite impossible to apply this principle 
if the assessment is made locally in the different counties by an official 
who can legally take into account simply the physical property located 
within his own jurisdiction, and who ordinarily lacks the facilities, 
time and disposition to make a complete study of the broader elements 
of the problem. 

The figures given above show for certain years the actual and the 
equalized assessed valuations placed on the steam railroads, the electric 
railways, and the telegraph companies. These assessments were made 
by the state tax commission to 1916 and thereafter by the state board 
of equalization, A marked increase was made in the actual assessed 
value of operating property in 1912, but this aggregate has declined 
since that time, although the equalized assessed value has slowly risen 
on account of the changes in the ratios at which other property is 
alleged to have been assessed in the different counties, This use of the 
ratios alone gives a very great importance to their accuracy, and we 
shall present later our reasons for questioning their reliability. 

On the face of these valuations it appears that the state assessment 
of railroads in recent years has become a rather formal matter. The 
total equalized assessment of property other than steam railroads in 
the state has risen from $869,564,174 in 1912 to $1,041,073,664 in 1921 ~ 
an increase of 19.7,%, but during this period there has been only about 
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half a million dollars added to the equalized valuation of the railroad 
property, or less than one-half of one per cent. 

The method of railroad asse~srnellt employed lJ~' the state board 
of equalization in recent years has been in part re8110nsible for this 
situation. 

The obvious inference to be drawn from these figures, taking into 
account the fact that the aggregate valuation of all other property has 
increased by almost 20% since 1912, while the total railroad assessment 
has been stationary, is that there has apparently veen a transfer to 
property in general of a part of the tax load which should have been 
borne by railroad property. The ratio of total taxes borne by railroad 
property, as shown in Table V, on page 28 above, also indicates a 
gradual diminution of relative tax burden since 19)4, 

This apparent shifting of taxes from the railroatls to other prop
erty is neutralized in some degree at least b~' the differences between 
the actual basis of assessment for railroad anti other property, This 
whole matter is shrouded in mystery, so that in reality no one in the 
state has any adequate, accurate knowledge of the relative tax burden 
now being borne by the railroads and ily other classes of property. The 
testimony from both sides is of such a partisan nature as to render it 
worthless in passing upon the merits of the issue, and the problem can 
never be satisfactorily solved until the control of both the railroad and 
the other property assessments are put under the control of a compe
tent, impartial state tax commission. 

A comparison of the railroad assessments in greater detail reveals 
the further fact that the tax burden on tllese properties has not been 
equitably distributed among the different roads themselves. This is 
shown by the wide variation in the actual value per mile of main line 
for the different roads. as determined by the state board of equaliza
tion. We present lJelow these actual values per mile for ]912, 1916, 
and 1921: 

'I'ABLE Xl[. 

AOTL<l.L VALUA'l'lONS PER :\fILE 0::>1 M.\JN J.lNES OJ<' RAILROADS. 

C. !II. "" SL P ... " .. " ... " .............. " .. """ ....... ," 
Great Northern " ........ " .. ,",.,.,',." ..... , 
Northern Pacific ' .................... , ... , ... . 
Orcgon-'Va~hington ............... . ......... . 
Spokane, P. &: S ... ,. 

$84,h" 
X,l;)H 
84 ,OGO 
7·~.(~) 

] ()(;,On 

191(; 1921 

~77, 799 
88,2litl 
81,745 
84 ,27Z 
D5,!)}1 

$73,S()(; 
&~,432 
81,682 
8'3,:;c,;; 
89,784 

In ]91~ these aetual values per mile ranged frolll $72,086 for the 
main line of the Oregon-'Yashington, to $106,043 for the Spokane>, Port· 
land and Seattle. During the intervening years to 1921 there has been 
a tendency toward a more equal valuation, but in 1921 these values 
appear to 1.:e unnecessarily diver\;e. We do not mean to attach undue 
importance to (his test, but it dces appear to us that for the prineipal 

-2 
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railroads of the state, with substantially similar conditions of con
struction and operation, and with fairly efjual terminal facilities in 
the leading cities of the state, that the actual values per mile should 
be reasonably close together for the different roads. 

It has been urged in partial extenuation for the leniency displayed 
toward the railroads that they have faced a steadily increasing compe
tition in both passenger and freight business from the privately owned 
automobiles and motor truck lines which operate over the highways. 

This is a serious situation, if true. The amazing growth of the 
automobile industry, and the very rapid diffusion of this means of 
transportation among the people has undoubtedly meant heavy inroads 
into the local passenger business of the railways. In recent years the 
growth of motor bus transportation has cut still further into the rail
way's local passenger business. A similar development of motor truck 
transportation threatens the local freight business of the railroads. 
To the extent that these recent transportation developments have actu
ally reduced the earnings of the steam railroads, and thus lessened the 
value of their property, due account should be taken of them in de
termining the taxable value of these properties. But if the growth of 
motor vehicles and motor transportation has attained this significance 
in the state, it is clear that we have here a source of revenue that under 
existing tax laws is not receiving the attention that it should receive. 
We shall defer to a later section of the report the more complete dis
cussion of the taxation of motor vehicles, but it is clear that the loss 
in taxes due to the failure of the railroad assessments to advance must 
be borne elsewhere. The methods used in the railroad assessment have 
been shown to be of questionable efficiencY. To the degree, however, in 
which the above considerations have weight, it is also perfectJy evident 
that this loss in tax revenue from the railroads should be counter
balanced by larger revenues from the agencies which have been re
sponsible for this decline. 

5. Electric Railways: 

The tax law relating to electric railways is also anomalous, in that 
the state assessment is eonfined to the operating property used for trans
portation purposes, while all properties used for light and power pur
poses are in the jurisdiction of the county assessors. This rule necessi
tates in some cases a purely arbitrary division of the property, and is a 
violation of the fundamental principle of the unit rule of assessment. 

The peak valuations, both actual and equalized, of the electric rail
ways, were reached in 1914. The great drop in these figures in 1921 
was due to the acquisition of the properties of the Puget Sound Traction, 
Light & Power Company and the Western Washington Power Company 
by the city of Seattle, and the consequent withdrawal of these properties 
from the tax rolls. "'e have no desire at this point to enter into a 
discussion of the subject of municipal ownership of public utilities, or 
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of the general lloliey of the extension of the commercial activities of 
our cities, but we cannot refrain from reference to the significance 
of this policy from the standpoint of the tax rolls and the tax rate. 
For example, the acquisition by the city of Seattle of the street railway 
properties above referred to has meant the withdrawal of $7,675,000 from 
the local tax duplicate. The taxes formerly paid on this valuation have 
been shifted to the other property, including rE'al estate. The very least 

that can be urged upon these communities 1cllich (Zesire to embark upon 

such experiments, 'is thut these commrrcial undertakings be operated 

along such lines and in accordance l.dlil. sllch principles oj policy as to 

make thell! self-sustaining ana not a /mrden to tile remainder ot tlle 

property vf tlle cOll/munity lJy tlir Ipl'Y of ta.res to ('o1'Pr.cle(icits. 

6. Telegraph Companies: 

The amount of telegraph company property in the state is relatively 
negligible, as is shown by the figures above. It would appear to be 
unwise to continue the taxation of the telegraph companies on an ad 
valorem basis, and it is certainly unwise to continue the policy of dis
tributing the valuations to the various local districts. The taxes paid 
by the telegraph companies are thus frittered away. They really should 
be concentrated into some state fund where they will really count, and 
in view of the relatively small alllount of property involved, it would 
probably be wise to substitute an earnings tax for the property tax, as 
has already been done in the case of the express and car companies. 

7. Private COl1wrations: 

The private corporation is taxed on its real and personal property 
as assessed by the county assessor, in the same manner as are individual 
property owners. The only ]Joint at which the corporation is treated 
differently, is in the fees charged for incorporation and the license taxes 
levied for the privilege of tloing lJUsiness in the state. 

In most cases this parity of treatment in taxation is wise and 
sound. Many of the incorporated concerns in this state possess only a 
small capital, and they meet the competition of individuals and part
nerships in most lines of business activity. The license tax is not a 
discrimination against the corporation but only a very moderate charge 
for the privilege of limited liability and other advantages which accrue 
in conducting a business under the corporate form. 

There is a limited number of concerns, however, for which the 
property tax as it is understood in Washington, is hardly an adequate 
system of taxation. 'Ve refer to those corporations which, by reason of 
their possession of valuable natural resources, or of superior advantages 
in production based on location, patents, etc., are earning a return in 
excess of the normal return on capital under competitive conditions. 
The tangible assets of such concerns, including their real estate, plant 
and inventory, are a very inadequate basis for their taxation. There 
is a surplus of ability to pay taxes here which is not reflected in the 
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assessed valuation of the physical property, and the policy of exempting 
their stocks and bonds to the owners merely emphasizes this disparity. 
We are offering no recommendation on this point since we have not 
attempted to ascertain the extent to which such a situation normally 
exists among the corporations of the state. In the preparation of a 
model program of state taxation, this possible source of revenue should 
not he overlooked. It can readily be reached by extending the annual 
franchise tax to cover the corporate excess when this exists, or by 
means of a business tax on corporate net incomes. Use of this probably 
would be conditioned upon an amendment to the constitution. 

8. Banks: 

The taxation of banks by any state is subject to certain limitations 
which have been imposed by the federal government upon the taxation 
of national banks. No state may tax national banks except in accord
ance with the general conditions laid down by Congress, and no state 
will discriminate against its own hanks by subjecting them to higher 
taxes than are imposed on the national banks. 

The Washington method of bank taxation is to assess all bank 
shares at their full and fair value in money, and to list their stock for 
taxation at 50% of this valuation, first deducting therefrom the assessed 
value of the real estate belonging to the bank. The practice for years 
has been to take the book value of the hank's shares as the "full and fair 
value" of these shares. This is a valuation which can he actually de
termined from the hank statements, so that if this rule is consistently 
and generally followed hank stOCks are the best-assessed class of prop
erty in the state. 

The problem of hank taxation in its relation to the treatment of 
other classes of intangibles, such as stocks and hands, mortgages and 
credits, has been given a turn by recent federal Supreme Court deci
sions of which the governor and the legislature should be made aware. 
The states have proceeded on the assumption that they were complying 
with the federal statute (U. S. Rev. St., Sec. 5219) if they provided 
for the taxation of national and state banks and loan and trust com
panies on the same basis. But in June, 1921, the United States Supreme 
Court held that in providing for a low flat tax on intangibles in the 
hands of individuals, the State of Virginia was actually discriminating 
against national bank stock in favor of this "other moneyed capital" in 
the hands of individuals. (Merchants National Bank VS. City of Rich
mond.) This decision endangers the classified property taxes in a 
number of states, and in New York, where intangibles have been ex
empted since the enactment of the personal income tax law of 1919, 
the national banks have brought suit for the recovery of some $12,000,-
000 of taxes paid on bank stocks in the last two years. 

Thus far, of course, nothing has happened in Washington to dis
turb the estahlished situation, and an amendment is pending before 
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the Congressional Committee on Banking and Currency to correct the 
effects of the Richmond decision. In the meantime, it is quite possible 
that this decision would afford basis for a contention on the part of 
the national banks of this state that the complete exemption by this 
state of all intangibles in the hands of individuals was an unwarranted 
discrimination against their stocks. The situation contains sufficiently 
serious possibilities to warrant our recommendation to the governor 
and the legislature that steps be taken to urge upon the state's members 
of both houses of Congress that favorable action be taken upon the pro
posed amendment to Section 52] 9 of the Federal Statutes. 

DEFECTS OF THE WASHINGTOX SYSTE~I OF 
TAX AD~nNISTRATlOX. 

\Ve have dwelt at length upon the structure and operation of the 
Washington tax system because we believe that this system has de
veloped certain very serious defects which must be corrected if the 
tax burden is to be equally distributed. These detects are chiefly ad

ministrative in character, that is. they are rletectsin the operation alld 
administration ot the tax lau's rather than in these laws themselves. 

The first and most serious defect which we would emphasize is 
the lack of adequate central control over the assessment and equaliza
tion of property. This state was one of the pioneers in the introduction 
of centralized tax administration, since its state tax commission of 
1906 antedated the similar commissions in l\1innesota, Kansas, Ohio, 
Oregon, California and various other states. Unfortunately, this com
mission was not given at the outset sufficiently comprehensive powers 
of control and snpervision over the assessment and equalization of 
property; and still more unfortunately, the excellent beginning in 
modern tax administration which was made in the creation of the state 
tax commission was undone when the law creating this body was re
pealed in 1917. The office of state tax commissioner was created at 
this time and presumably this official was given the supervisory powers 
formerly exercised by the tax commission, but the appropriation was 
materially reduced, and the loss in prestigf' which came with the change 
effectively negatived any real influence which the tax commission had 
built up. The same supervisory powers are now vested in the director 
of taxation and examination, but this official has even less real flu
thority in tax administration than his predecessors enjoyed. 

As a matter of fact, the task of thorough, efficient and effective ad
ministration of the tax system in the State of Washington, with its 
immense area and varied interests, is too large to be handled by a 
single commissioner, and our central recommendation looking towa7'd 
the retorm of the present chaotic condition of assessments is the estab
lishment of a tax commission of three members. to be appointerl by the 
governor tor terms ot not less than six years and at salaries sufficiently 
large to attract high grade men to this office. The prinCipal basis of 
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these appointments should be fitness, as evidenced bY' the knowledge of 
ta:cai'ion, and administrative capacity of the appointees. 

Such a commission should be given complete supervisory control 
over the whole tax system. By this we mean that it should have the 
power to compel a proper local assessment and equalization of property 
for taxation, and to this end it should be empowered, when necessary, 
to order a reassessment of any or all classes of property in any taxing 
district, either by the regularly constituted taxing officials or by special 
assessors chosen for the purpose. With these drastic powers of control 
should go the usual supervisory powers which are now vested in the tax 
commission of such states as Wisconsin and Minnesota. In addition, 
this commission should be given the full powers of equalization and of 
corporate assessment now exercised by the state equalization commit
tee. The present ex officio board should be abolished. 

Our subsequent criticisms of the operation of the Washington tax 
system flow from this central defect in the administrative organization 
and procedure. 

First, we have found that there is no adequate means of checking 
and testing the assessment of property. The state board of equaliza
tion has for years prepared a table of ratios of assessed to true value, 
but the methods employed in the construction of these equalizing ratios 
leave the most serious doubts as to their accuracy. In 1910 the tax 
commission described its system of compiling these ratios as follows: 

"The Tax Commission first caused a list of transfers to be made in 
each county, describing the property conveyed therein during the preceding 
twelve months, giving the names of grantor and grantee and showing the 
consideration. These lists formed the basis for the interrogation of witnesses 
examined concerning the value of property. Sessions of the Board were held 
in each county, and all told eight hundred and eighty-five witne~ses were 
examined under oath as to the actual price paid for property changing hands 
during the preceding twelve months. Stenographic records were made of 
this testimony. from which lists describing the property concerning which 
testimony was taken were made and forwarded to the county auditors, who 
were required to certify the assessed value of each description as equalized 
by county hoanls. Upon tile return of these lists the actual values as shown 
by sworn testimony were extended on them and the ratio of assessed to 
actual values \vas computed." 

(1910 Report, pp. 10·11.) 
This plan of collecting the material on which to base ratio for each 

county was defective for several reasons: 
. F"irst-the number of transactions covered and of persons inter

viewed was too small. Only 885 persons in the whole state were 
questioned in 1910 and an examination of the stenographic reports of 
these hearings showed that some of these witnesses had no definite 
evidence of actual transactions in real estate. Second-there has been 
a tendency toward a professional witness list. The same persons ap
peared year after year. Finally, there was inadequate precaution 
against the inclusion of improper evidence. (See Lutz, "The State Tax 
Commission," pp. 356-357.) 
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The preparation of the ratios has been given even less attention in 
recent years. The director of taxation is supposed to require of various 
officials the comllilation of data on the basis of which accurate ratios 
can be compiled. It would be impossible to secure thoroughly reliable 
ratios by such means. even with due diligence on the part of these 
officials, unless there were provided the nf'(~essary equipment and tech
nical staff for the purpose. In Wisconsin, where the technique of the 
preparation of equalization ratios has reached its highest stage, a spe· 
cial statistical staff is employed in the field and office work for the year 
round, and every transaction that enters into the calculation is scruti· 
nized and checked with the greatest care as precaution against error. 
Such a staff costs 'Visconsin a few thousand dollars annually, but it 
accomplishes a very equitable distribution of the burden of state taxes, 
and the evidence thus collected is of the greatest service in the super
vision which the Wisconsin commission exercises over the local as· 
sessors. 

The problem of the equalizing ratios is serious in this state, for 
several reasons. In the first place the law says explicitly that property 
shall be assessed at 50'70 of its true value. It is not possible that all 
of the assessors should attain this level year after year, but it is of the 
utmost importance that they be advised and compelled to strive earn
estly toward this end. The evidence concerning property values which 
a well equipped statistical staff would collect under the direction of 
an intelligent and active tax commission, would be of great value to 
local assessors in making the original assessment, and would be a 
strong factor in securing an original assessment of all property at the 
legal basis. Ignorance of relative values and of changing values in 
different sections in a city or county is one important reason for in
equitable assessments. When we undertake to correct such assessments 
by means of a worthless ratio. it is the blind leading the blind into the 
ditch. 

The attitude appears to be general, both among officials and tax· 
payers, that the ratio is the important thing, and that equalization by 
this ratio condones any laxity regarding the legal basis of the assess· 
ment. Such an attitude is very demoralizing to efficiency in assess
ments. The attention of taxing officials and citizens should be con· 
stantly focused on the legal basis of valuations, and in order to ac
complish this there must be greater attention given to the actual lOO'1r, 
value, for it is a truism that 50~~ of true value cannot be determined 
for assessment purposes until the true 100'70 value has been determined. 
The assessor should be required actually to ascertain and to set down 
on the assessment rolls the full 100'10 valuation of all property. The 
calculation of the 50'10 basis then becomes a simple clerical matter, 
but its simplicity should not be allowed to obscure its importance. 

Secondly, the accuracy of the equalizing ratios is of serious im· 
port because of their use in determining the basis upon which the state 
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direct taxes are levied. This direct state levy is now so large as to 
involve the possibility of serious inequalities of tax burden among 
counties unless the basis of apportionment is ascertained with the 
utmost care. Indeed there is every incentive for the local assessors and 
the property owners to undervalue property, since the reward is the 
escape of a certain pro[Jortion of the state tax. We have no doubt that 
there is a tendency toward a competitive under-valuation among 
counties, and we have already indicated our reasons for believing that 
the ratios do not accurately reflect the true relation of assessed values 
over the state. 

Thirdly, these ratios are used to equalize the valuations of steam 
and electric railroad properties in the different counties. Clearly the 
distribution of this aggregate valuation is of great importance to the 
different counties. If the ratio for a given county is in error by only 
5%, this county will deprive the others of their fair proportion of these 
corporation taxes. 

In view of these and other defects of the process of equalization, 
we are led to conclude that this duty is too important to be entrusted 
to a board composed of state officials serving in an ex officio capacity. 
These officials have their own duties to perform and their only oppor
tunity of studying the assessment situation comes in the three weeks 
period during which they are in session as a state board of erjualization. 
The task of equalizing assessments is too difficult and important to be 
left to any ex officio board, however good its intentions. This work 
should be transferred entirely to the state tax commission which we 
have recommended. 

At the same time the proposed state tax commission's power of 
equalization should be broadened so as to permit of searching inquiry 
into the work of the local boards of equalization. The county tax 
burden is now sufficiently high in many cases to give rise to some com
petitive under-valuations in the different taxing districts. The cities 
and the rural districts have the same incentive to avoid the county 
taxes that the counties have to avoid the state tax. While it may be 
urged that a bad assessment cannot be entirely corrected by equaliza
tion, yet it is true that an efficient equalization is vastly better than a 
haphazard one and the power of correction, coupled with the authority 
of the tax commission to order or to make a new assessment places the 
incentive upon strict compliance with the law rather than upon easy 
going laxity. 

In view of the many complications which inevitably arise under 
any system of assessment on a percentage of full value. we recommend 
the amendment of the tax laws to require the assessment of all prop
erty at full value. Such a change would be looked upon by many as 
revolutionary, and its successful adoption would require very careful 
safeguards in order to inspire full public confidence. 
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In the first place this transition could only be effected under the 
control and direction of such a tax commission as we have recom
mended. Secondly, it should be accornplishecl by adequate statutory 
safeguards against local extravagance as the result of the enlarged basis 
of assessrnent. This safeguard could be provided by enacting that for 
the first year of such increased assessments the amounts levied in any 
district shall not exceed those raised in the previous year by the higher 
millage rates on the lower assessed values; and for the second year an 
increase not in excess of 5% over the amount raised in the last year 
of the old system. After the transition had been effected such restric
tions could be repealed, and especially so if, in the meantime, a system 
of budgetary control had been set up in accordance with the sugges
tions offered in this report. 

The system of assessment at full value presents numerous ad
vantages. It is vastly more simple in administration since there is 
only one objective upon which the attention of officials and taxpayers 
is fastened. 

Secondly, the effect of inequalities of assessment Is diminished, for 
the change to full value will in itself compel greater precision in ap
praisal, and the taxpayers, as well as the officials, will be more alert 
to the accurracy of the results. 

Thirdly, such a change will be of great significance in furthering 
the efforts of the state to attract outside capital for investment. There 
can be no question that the present high millage rates are an obstacle 
to the outside investor, who sees the tax rates as a certainty, while the 
actual basis on which he as a foreign investor is taxed, is a matter of 
great uncertainty. 

Finally, the assessment at full value is the only means by which 
the state can give assurance to the taxpayers that the present constitu
tional rule of uniformity is being observed and applied. 

For all of these reasons we recommend, as a part of the reconstruc
tion of the state's system of taxation, the introduction and diligent 
enforcement of the full value basis of assessment of all property subject 
to taxation. 

The policy of effectual centralization of tax administration which 
we are here recommending should be extended and completed by trans
ferring to the tax commission the administration of the inheritance 
tax and the duty of assessing telephone companies and all other public 
utilities. 

'Ve have already discussed the reasons for the lattt'r recommenda
tion. The inheritance tax belongs under the jurisdiction of the tax 
commission because of the importance of the appraisal of estates and 
the other administrative features of the tax. The reasons for the 
transfer of this tax to the attorney general's office by Ch. 7 of the 
Laws of 1921 are famiiiar to the public. Without minimizing the 
legal side of the prob'em, we are disposed to hold that the purely 
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administrative features of inheritance taxation are of such importance 
as to justify the return of this tax to the jurisdiction of the proposed 
tax commission. The yield of this tax will depend upon the com
pleteness and accuracy with which the inventory and appraisal of 
estates are conducted, and the special taxation authorities of the state 
should be given full powers of investigation and review of all such 
proceedings. The ordinary legal routine may be handled as it is 
today, by counsel assigned for the pUfllOse from the attorney general's 
office, or by the commission's own legal counsel. 

CHAPTER IV. 

SCHOOL FINA;NCES IX WASHINGTON. 

Article IX, Sec. 1, of the constitution of the State of Washington, 
is quoted below. This is the only state constitution using this lan
guage: 

"State's Dt,ty to p,.o'Cide fo" Education of Child,.en. It is the paramount 
duty of the state to make ample provision for the education Of all children 
residing within its borders, without distinction or preference on account of 
race, color, caste, or sex." 

All educational authorities agree that the State of Washington has 
a school system notable both for efficiency and for cost. In 1910 it was 
ranked by an expert of the Russell Sage Foundation as standing at 
the head of the states of the Union on the basis of school attendance 
and expenditure of money per school child. 

Few states spend so much for education in proportion to their 
wealth and population as does Washington. For the last year of record, 
1921, the state spent $28,493,158 for its grade schools and high schools, 
and $2,778,000 for its higher educational institutions, comprising the 
state university, the state college, and the normal schools. This does 
not include the amount expended on schools for defective, or on reform 
schools. The average total cost of education in the common schools 
in Washington for 1921 was $123.14. For the year 1918, the latest date 
for which figures are available for purposes of comparison, the average 
cost per pupil attending public schools was: $78.31 in Washington; 
$60.99 in Massachusetts; $12.32 in Mississippi, the lowest in the Union; 
and $49.12 throughout the United States. 

The records of the state superintendent show that the current cost 
of education per school child has increased from $49.52 in 1912 to 
$97.85 in 1921. The accompanying graph represents the annual in
crease in current expenses for education compared with the average 
daily attendance and the wealth of the state. 
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The sources of support for the state system of education are four
fold: (a) invested funds, (b) state taxation, (c) county taxation, (d) 
district taxation. To these sources should be added contributions made 
by the federal government to the state college for the encouragement of 
agriculture and to the state department of education for vocational' 
training. 
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(a) The state possesses $17,260,771 invested funds for educational 
purposes, $208,150 of which are designed for the state university, 
$1,182,195 for the state college, and $15,870,926 for the common schools. 
The income from these several sources of revenue should be added to 
the income derived frolTI taxation. 

(b) State taxes for education in 1921 amounted to $9,087,147.91, 
representing a levy of 5.34 mills, or $20 per school child in accordance 
with legislation passed by the extra session of the legislature in 1920. 

The amount of the contribution which the state should make to the 
cost of educating the individual child is a matter of judgment on which 
opinions differ greatly. In 1895 under the so-called "Bare Foot School 
Boy Law," the state for the first time recognized its responsibility for 
aiding elementary education by appropriating $6 per school child. This 
was increased to $8 per school child in 1898, and to $10 in 1901. The 
total amount so expended advanced from $G4G,600 in 1895 to $1,300,902 
in 1901. The state's contribution was raised. to $20 per school child in 
1920 and the amollnt of state aid in that year was $5,730,834. At the 
same time the total cost of eduC'ation in the state swelled to $20,789,846 
in 1920 and to $28,553,333 in 1921-an indication that the districts as 
well as the state had increased their expenditures. 

The facts do not seem to justify the expectation that if the state 
should give more, the districts will give less. 

(c) The amount assigned to the counties, $10 per school child, has 
not varied in recent years and does not seem to be an occasion for dis
pute. The total contributed by the counties in 1921 was $3,730,723.31. 

(d) There are 2,595 school districts in the state which raise by 
local levy the balance necessary for education in the districts in addi
tion to the amount contributed by the state and the county. These 
districts vary in wealth, in population, and in educational policy. They 
are restricted by law to a levy of twenty mills. The district levies for 
1921 amounted to $16,289,382.24, which was 55.96;10 of the total amount 
raised by taxation for educational purposes. 

That education in Washington reaches adequately the majority of 
the children is shown by the following facts: 147,652 children attended 
school for 181 days or over, in 1921; 139,693 attended school for 161 
days or over, but less than 181 days. Only 7,768 had less than 160 days' 
schooling. These last were pupils in remote and poor districts, where 
adequate educational facilities could not be furnished. In some of 
these cases relief can best be afforded by direct appropriation of the 
state board of education, and in other cases consolidation of adjoining 
districts will provide a more efficient education for a longer period 
and will reduce the cost per school child in the districts which are 
consolidated. 

When your committee compares the cost of education in Washington 
.with that in other states, bearing in mind their wealth and their popula
tion, and when it discovers the steady increase in the cost of education 
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within this state without reference to the state's population or wealth, 
we feel compelled to urge the suspension of further increase of taxation 
for school purposes until the taxable property of the state and its 
population have relatively increased. 

There is no question that some school districts are not now getting 
the educational requirements that it is the state's duty to provide, 
even though the people of those school districts are levying as high as 
twenty-eight mills upon themselves to give this education. It is also 
true that there are other school districts in the state in which the 
number of scholars may be materially less-or more, it makes no dif
ference-but in which the assessed yalue of the property of the district 
is so great that they have more money than they know what to do 
with and it is often spent on high class gymnasiums, teachers cottages 
and apartment houses, water systems for rural communities, play
grounds at a distance from the school grounds, and in other unusU:l] 
ways. These expenditures must be checked, but we submit that they 
cannot be checked by continuing the present system. 

The whole sehool fabrie is working upside down. The state should 
levy and collect taxes from the larger districts and be able to use the 
mOlle~' in the poor districts without being required to pay to the rich 
districts the same proportion per census child 3S is 'paid to the poor 
districts. The only way this can be accomplished is by changing our 
system so that the state will prescrite a minimum of educational reo 
quirements and require every school district to levy up to a. prescribed 
levy. If any district after levying the maximum amount in order 
to meet this requirement falls short of the amount necessary, the dif
ference should be made up by levying a general tax for that purpose. 
In this way the state will not be paying school money to any district 
that has sufficient property within its borders to carry its own burden. 
There could be no objection then to one district having greater educa
tional advantages than another and there would be no districts in 
which the scholars are not having a full nine months school term with 
competent teachers. Then if the people in the so-called rich districts 
saw fit to burden themselves for additional frills nobody should com· 
plain as the state would be losing nothing and the districts themselves 
would be carrying the load. 
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CHAPTER V. 
OTHJ<]R SUGGESTIONS AND RECOMMENDATlOtxS. 

We here present our comments, suggestions and recommendations 
on certain specific proposals which we have studied, or which have 
been urged by persons who have appeared at our hearings. 

1. BUDGET: 

vVe have referred frequently in the course of our discussion of the 
state's financial problem, to the importance of a comprehensive control 
of revenues and expenditures. This control is fundamental to economy 
and efficiencY in public administration, for it is evident that there can 
be neither efficiency nor economy in public affairs while there is lack 
of coordination between the revenue-raising and the appropriating 
agencies of government. 

This coordination of our financial system can only be effected by 
means of a budget system, by which there will be brought together in 
a comprehensive plan, the estimates of revenues and expenditures for 
the fiscal period, with adequate authority to control these estimates 
and the financial operations of departments in the interest of the 
general public. In the course of our llublic hearings over the state, 
no single topic was referred to as frequently or with such approval as 
the subject of the budget. 

Those who advocate the introduction of a budget system as a 
measure for the llromotion of greater efficiency in public affairs are 
sometimes inclined to think of a single budget which will give control 
over local as well as over state expenditures. This is obviollsly im
possible. We are obliged, therefore, to distingUish in ollr discussion 
and in our proposals between the state budget and the means of bud
getary control over the thousands of local spending units. 

The State Budget: 
The development of budget legislation for state governments has 

gone on very rapidly in recent years, until today almost all of the 
states have taken some action looking toward more business-like con
trol. Twenty-four states have so-called executive budget laws, under 
which the governor is responsible for tbe initial budget plan, and 
twenty-one states have provided budget making authorities of the board 
or commission type. Through the administrative code of ] 921, 'Wash
ington has taken the first necessary step toward a budget system in 
providing the administrative coordination of the state dellartments and 
the means of compiling the information relative to expenditures upon 
which the budget must be based. 

On this foundation it will be a relatively simple matter to build a 
satisfactory budget systE'm for the state govprnment. We rio not con· 
sider it necessary to elaborate the arguments in favor of a state budget, 
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nor the details of the plan. We recommend the introduction of the 
executive type of budget, whereby the responsibility for the budget 
is placed upon the shoulders of the executive, who should compile, for 
submission to the legislature, the estimates for the various depart
ments of the state government. 

The executive budget is to be preferred to the board or commis
sion type, first because the executive has the final responsibility for 
the operation of the state government and he should bear as well the 
responsibility for its finances; second, having this responsibility, the 
executive should possess adequate and final authority to control the 
details of the financial plan; and third, because the people will hold 
the executive responsible for the results, whatever the system of plan
ning the budget. 

The crucial feature of any budget is tIll' status which this budget 
has before the legislature. In England, where budget-making has 
attained its highe~t degree of perfection, the budget as submitted be
comes a bill fur the consideration of the House of Commons. Pro
posed expenditures may be reduced or eliminated, but may not be 
increased. The recent budget law of Maryland provides: 

"Neitlwr House shall consider other appropriations unti! the budgf't 
bill has bE·en finally acted upon I)" both houses and no such other appro
priation sh'lll be yalid except in accordance with the prOVisions following: 

.. (1) Every such appropriation shall be embodied in a separate bill, 
limitEd to some single work. object or purpose therein stated, and called 
therein a supplementary appropriation bill, which ,upplementary appropria
tion bill shall provide the revenue nece"ar" to pay the appropriation there
by made, by a tax. dired VI' intHreet, to he laid and collected as "hall be 
directed in "aid bill." 

The above limitation does not apply to an appropriation to pro
vide for the payment of any obligation of the state. The general 
assembly may amend the bill by increasing or diminishing the items 
therein relating to the general assembly and by increasing the items 
therein relating to the judiciary but except as hereinbefore speCified 
may not alter the said bill except to strike out or reduce items 
therein, provided that the salary or compensation for any public officer 
shall not be decreased during his term of office. 

The Xebraska budget law of 1921 contains the following section 
relative to the same matter: 

"Sec. 13. Appropriation bills sublllitted to legis/at",·e. The Governor 
shall also submit to the legislature at the same time he submits the budget, 
copies of a tentative bill for all proposed appropriations of the budget clearly 
itemized and properly classified, for tile ensuing appropriation period, and 
no appropriation shall be made in excess of the items and recommendations 
contained in the budget unless by a thref'-fifths vote of each House of the 
Legisiaitup. but any item of fPf'OJnn1enilation thf>l'ein contained may be rp
jected or (lE:('reased in amollnt." 

The details of financial control are being rapidly standardized in 
those states which have already introduced the budget, and we may 
pass over these matters hert'. 
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The introduction of the budget would possibly necessitate some 
changes in the manner and time of making the state levies, but those 
matters could readily be adjusted. Today the state equalization com
mittee decides on the state levies in advanee of the biennial sessions 
of the legislature, and in advance, therefore, of the appropriations 
which will be made. Under the budget system there can and should 
be a closer coordination of levies and appropriations, since the one 
measure will carry both the appropriation and the tax rates or levies 
necessary to meet the proposed expenditures. It is essential in any 
budget scheme that the audit be made independently of the agencies 
which prepare and administer the budget. The state auditor is a con
stitutional officer, and his authority should be extended to permit a 
full and complete audit of all transactions dealt with in the budget. 

T,ocal Budgets: 

The problem of local budgetary control is very much more dif
ficult than that of the state budget, because of the large number of 
local districts having legal authority to levy taxes and spend money, 
and because of the wide diversity of activities and functions which 
these districts carryon. 

There are various preliminary reforms in local finances which are 
very desirable if a proper control is to bE' established over these 
finances. Among the more important of these are a uniform fiscal 
year, a uniform system of accounting for all local districts, and a re
construction and consolidation of such districts wherever possible. 
These steps will simplify the task of budget supervision greatly, but 
it will remain a very difficult task. 

There are two alternatives for the establishment of supervision 
over local budget making. One is to provide for local supervision of 
all budgets, taking the county as the unit, and the other is to give 
the proposed state tax commission this authority. Under the former 
plan an ex-officio hudget commission could be set up, composed either 
of th() county commissioners, of a locally chosen budget commission 
for the county, or of a group of local officials such as the chairman 
of the hoard of count~' commissioners, the mayor of the largest city in 
the county, and the president of the most populous school district in 
the county. Such a budget commission could pass upon the budgets 
of all local spending districts, but it would be neceRsary to define 
and limit its power carefully in order to avoid local opposition to 
the whole plan. It would be wise, no doubt, to provide, under proper 
conditions, an appeal from the local budget commission to the pro
posed state tax commission, whose findings should be final. 

The other plan whel'eby all local budgets would he sent directly 
to the state tax commission for approval, would inC1'ease tremendously 
the burden UJlon this body, but it would have the merit of providing 
the means of a compa rati\'e study of expenditures in different dis
tricts for different purposes, and of a more intelligent supervision of 
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these outlays over the state. The latter result could perhaps be ac
complished if the commission were given adequate supervision and 
control over the work of the local budget commissions, together with 
the right to entertain appeals from the rulings of the latter. 

The subject of local budgetary control is so vast and so difficult 
that it will require many years of experience for its full realization. 
No state has at present a satisfactory method of dealing with the 
problem. It is very essential that local public opinion be actively 
enlisted in support of any plan that may be undertaken, and we 
recommend as a beginning the introduction of the preliminary means 
which we have outlined, such as the uniform fiscal year, the uniform 
system of accounting to be prescribed by the proposed state tax com
mission, or the department of efficiency, and the consolidation of local 
districts wherever possible. These steps will produce economies in 
local expenditures which will make the introduction of more effective 
budgetary control easier, and the results more lasting and satisfac
tory. 

2. THE TAXATION OF MOTOR VEHICLES: 

The subject of motor vehicle taxation has come very rapidly into 
prominence with the growth in the number of such vehicles in gen
eral use throughout the state. There are three aspects from which 
the problem must be viewed. The first is the taxation of the auto· 
mobile as personal property; the second is the license tax on the 
privilege of driving a motor vehicle over the public highways; and 
the third is the use of the motor vehicle on the highways in the trans
portation of persons and freight for hire. 

'l'axation of Automobiles as Personal PrO(lt'l'tr: 

The state constitution requires the taxation, according to value, 
of all property other than that the exemption of which is constiu
tionally authorized. It is necessary, therefore, to continue the taxa
tion of motor vehicles as personal property. The automobile being 
subject to universal inspection and always where it can be seen, one 
would suppose there should be no evasion of the personal property 
tax. 'Ve have learned in our investigations that this is far from the 
truth. For two reasons at least it is possible for a considerable per
centage of the automobiles in the state to escape taxation altogether. 

First, the fact that all property is required hy statute to be listed 
and assessed between the first and the fifteenth of March. It is easy 
for the owner of an automohile to secrete it during these few days 
and the assessment records indicate that this is a rather common 
practice. \Ye have foulld also that importers of new cars make a 
practice of taking orders for automobiles in advance of the first day 
of March, but never promise delivery unless they happen to have cars 
011 the floor Or know that they can be delivered directly to the indi
Yidual without suhjecting the firm to the tax. This means that the 
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great bulk of the new automobiles coming into the state arrive here 
subsequent to the first day of March. Naturally a car purchased after 
that date does not pay any personal property tax. 

Second" as the law has stood for many years, the exemption of 
$300 to the head of a household has not been confined to household 
goods. We have recommended herein that this be changed and that 
the exemption be declared to be upon personal property consisting of 
household goods and personal apparel. At present this provision is 
the means of exempting a large number of automobiles, since those 
persons who own no household goods may use the $300 exemption for 
the purpose of exempting their automobiles. In 1921 the average 
assessed value of automobiles and auto trucks was only $276.48. We 
believe that this is a situation which was not contemplated by the 
legislature in enacting the personal property exemption. We are 
satisfied that there was never any intention to protect by a tax ex· 
emption an instrument of commercial use such as the automobile. 
We believe further that the surest and safest way to tax automobiles 
effectively is to collect the license fee and the personal property tax 
at the same time. This can be done without changing our constitution 
since it involves only the manner of collecting the tax and does not 
affect the uniformity of the tax. 

The contention is advanced by some interests that the automobile 
is now paying more than its share of the taxes. With restriction of 
the personal property exemption and the establishment of a strong 
centralized state tax commission with power to compel the full and 
equal asSessment .of all property of every nature by the local assessor, 
the tax burden will be equally distributed to all classes of property. 
'Ve are referring here to the taxation of property for the support of 
governmental functions, and not to the tax voted by the people or 
the legislature for building highways. It is entirely proper that an 
additional tax should be placed upon an article of personal property 
which is itself the cause or the medium through which the highways 
may be built. The modern permanent, hard·surfaced high way has 
been largely the result of the demands of the automobile owners. 
Indeed, without the automobile this type of highway would still be 
regarded as an unwarranted extravagance. These roads are in such 
a peculiar degree for the use and enjoyment of the autoists as a 
class, that special taxation of these vehicles for highway purposes is 
entirely justifiable. 

We recognize that in another sense the entire public benefits from 
these improved highways. and all taxpayers are now meeting the obli
gation herein implied through the payment of the general tax levies 
for road purposes. The automobile as a form of personal property 
should contribute to this purpose, and our recommendation for the 
collection of the property tax on motor vehicles is designed to insure 
a better distribution of the property tax to all ownel'S of such prop
erty. 
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Licellse Taxes on AutolllQbiles: 

The case for the taxation of the automobile in a special manner 
in order to provide and maintain the type of highway required for 
modern motor transportation has already been stated. We have con
sidered the scale of license fees now imposed on automobiles and 
motor trucks and have decided to make no recommendation looking to 
a modification of these rates. 

The Autolllobile as a Public Utility: 

The development of any new community, territory or country de
pends on transportation for its present existence, its future, and its 
continued prosperity. Transportation is the backbone of all activity; 
without it progress must stop. 

When the northwest was first thought of as a possible empire, 
men with brains conceived the plan of building cross-continental rail
roads into the heart of what was then an unknown country. The 
project included the State of Washington. The federal government, 
realizing the necessity for railroad communication and transportation, 
granted both the Northern Pacific and the Southern Pacific railroads 
vast tracts of land to create a value upon which the promoters might 
erect a financial structure. Capital was secured and the railroads 
were built. The great northwest came rapidly into possession of its 
natural resources and SOOn made itself felt in the Union. 

Automobile transportation began in a small way. Individual 
owners of automobiles carried passengers for hire. Individual owners 
of trucks hauled freight by the ton over the highways built at public 
expense, until at the present time we are building highways with the 
general tax money, twelve per cent of which comes from the railroads 
as a separate class or property. We are paralleling the railroad 
rights of way with the finest paved roads in America. These roads 
are now being tied up by exclusive franchise to bus companies which 
operate at regular intervals between termini under statutory regula
tion under what is known as the certificate of necessity, found in an 
act entitled "Transportation by Motor Vehicles," being Chapter 11 of 
the Laws of 1920-21, at page 338. 

After the certificate of necessity is once secured by an automobile 
transportation company, it cannot be revoked except by action of the 
state and no other competing concern can use that particular high
way so long as this franchise remains in existence. If the patrons 
along the highway become dissatisfied with the service they make 
complaint to the public sen-ice commission which in turn grants a 
hearing and determines whether or not the company owning the 
franchise shall operate more eqUipment, and when the order is so 
issued it shall be complied with, and in case of failure to comply the 
franchise is annulled. This includes the hauling of passengers as 
well as the hauling of freight. 
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For the passenger franchise there is paid the insignificant sum 
of $10 for each car having a capacity of not more than eight seats; 
for each seat in excess of that number the license fee is increased 
50 cents. The freight haul automobile pays $10 of what sum is in 
excess of the established wheel base weight license. 

As stated above, the highways of the state are built from the 
public funds and the roads are supposedly built for the general use 
of the public. Under the present system were an individual desirous 
of buying a truck and operating a freight route or a passenger route 
on a highway in this state, the road is closed to him if someone has 
already made application for the franchise. This means that the 
public has already gone So far as practically to build and maintain 
what corresponds to the railroad bed and right of way of a railroad, 
and it is done in part at the expense of the railroad. 

In addition to the loss of traffic by the railroad companies, ·Wash
ington is losing in taxation thousands of dollars each year by reason 
of the constant reduction of value of railroad property, This can be 
met by the imposition of a franchise tax upon the gross earnings of 
auto transportation companies, both freight and passenger, as addi· 
tional compensation for the exclusive privilege of using these rig;hts 
of way, It is estimated that in 1920, a year when the business was 
only in its infancy, the bus businEss produced two million dollars of 
gross revenue. A five per cent tax on this volume of earnings would 
produce a revenue of $100,000 annually, 

In this connection the comments made by the Colorado Public 
Utilities Commission in defining "public convenience and necessity" 
as this expression is used in the law providing for the grant of 
motor bus franchises, should be noted. It was found that in two 
counties, in which sixty-eight motor trucks were operating as common 
carriers over the public highways, the total paid by these vehicles for 
the use of the roads was $819. The Texas and Rio Grande Western 
Railroad paid $38,023 in these counties for highway purposes and 
other taxes which brought the total to $153,896, The CommiSsion 
said: 

"Public convenience and necessity, by which must be understood the 
convenience and necessity of the people at large as contradistinguished from 
the convenience and necessity of a very small number of persons who seek 
to derive a profit from farmers' and home owners' investment in the roads, 
never contemplated that the truck driver should destroy that, to the cost of 
construction of which he contributed little or nothing, or that he should 
reap where he had not sown. When the taxing laws of this state are so 
amended that the truck driver operating over state highways shall contribute 
his due proportion to the cost of construction and maintenance of our high
ways, then, and only then, can this commission regard his use, under proper 
con(1itions and restrictions, of a great and tremendously expensive public 
facility as of equal dignity and equal benefit to the people with the moderate 
use thereof by the ordinary tax payer." 

The state policy of regulating commercial motor transportation is 
not yet completely developed. At present the board of public works 
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has full jurisdiction only OVEr those concerns which have exclusive 
franchises for the use of the roads. The law should be amended to 
give this department complete authority over all concerns and indi
viduals who use the public highways for commercial purposes, whether 
an exclushe franchise has been granted or not. When this regulative 
step has been taken, we recommend that a tax of five per cent be 
imposed upon the gross earnings of all persons or concerns engaging 
in the transportation over the public highways of passengers or freight 
for hire. In the meantime, the state should collect at least enough 
from those using the highways for commercial purposEs to cover the 
administratiye cost of this branch of the department of public works_ 
This cost amounts to about $100,000 annually and the yield of the 
present scale of fees is only $20,000 to $25,000 per year. vVe rEcom
mend an immediate advance of these fees to a level that will make 
this branch of the d~partment self-sustaining, and the subsequent 
introduction of a gross earnings tax when the state has assumed full 
jurisdiction over all who use the highways for commercial purposes. 

Highway Tribunal: 

We desire also to call attention to another fEature of the high
way abuse. The auto frdght transportation companies are continu
ally hauling loads in excess of the carrying power of the roads. The 
highways are now provided with a police patrol, but in every case of 
violation of the highway laws and regulations the offEnder is brought 
before a justice of the pFace for trial and the punishment meted out 
by these tribunals makes the highway regulation a farce. A separate 
tribunal under the jurisdiction and control of the highway department 
is possible as a means of curing this evil. In New Jersey this plan 
is in operation and we are advisfd that it works succE'S'sfully. The 
expenses of maintaining this separate court are more than covered 
by the revenue derived from fines. \Ve recJmmend such a system of 
highway tribunals in this state in order to protect the public high
ways from the abuses now preyalent. If properly protected, the pres
ent style of cement rrad will last indefinitely, but if the present 
abuses are allowed to continue, these roads will all neEd to be rebuilt 
in the near future. 

3. REVISION OF CERTAIX LICENSES AND FEES: 

We have pointed out above that the state and counties now col
lect certain license taxes and fees for various purposes. We recom
mend the following changes in these charges: 

(a) CorpOl'ation l<-'iling }<'ecs: 

A flat fee of $25 is now charged for filing the articles of incor
poration for any corporation which is organized in the state. We 
have found a system of graduated filing fees is in very general use 
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among the states, and we recommend the introduction of such a plan 
for this state, with the following schEdule of fees: 

.4.mount oj AuthoTizc(/ 
Capital Stock Fee 

Up to $100,000 ..... . .......................... . . .... $ 25 00 
$100,000 to ~250,000 ......................... . 50 00 
$250,000 to $500,000 ........................ . 75 00 
$500,000 to $1,000,000 ... . 100 00 
For each additio"ai $100,000 or fraction thereof .. 100 00 

(b) Corporation Annual License Tax: 

Your committee recommends an increase of the annual license 
tax on corporations from $15 to $30 per year. This is an annual tax 
imposed on all corporations for the privilege of doing buSiness in 
the state. Our tax has always been much less than that imposed by 
any other state in the WEst, and the privilege of doing business in 
the state under the corporate form is certainly worth $30 per year. 

(c) Filing Fees Charged by County OfficeoS: 

1. Fees Charged by County Auditors. It has been fifteen years 
or more since the legislature has made any attempt to investigate 
the filing fees now in force in the auditors' offices of this state. These 
fees were fixed by statute at a time when the cost of operating the 
auditors' offices was considerably less than it is today, and in addition 
to this the legislature has from year to year placed upon the auditors 
additional burdens not originally contEmplated as being part of the 
duties of the auditor. 

The theory of the fee is that it is a charge for a special service 
to the individual, based upon the cost of rendering this service. It 
is entirely proper that the charge made should fully cover the cost 
of these services, since the burden must otherwise fall upon the gen· 
eral taxpayers. Your committee has discovered that in all of the 
larger counties the office of auditor is not self·sustaining, due to the 
growth in the volume of business and the expansion of the functions 
of these offices. The increase in the schedule of fees to a level which 
will cover the cost of the auditors' offices will mean the elimination 
of the levy which must now be made to cover the costs of these 
offices, and will accompliSh a saving to the general taxpayer, while 
it places the burden upon those who make the greatest use of these 
offices, which is where it rightly belongs. We recommend, therefore. 
that all fees charged by the county auditors of this state for filing of 
instruments, except the fee for issuing marriage licenses, be increasedl 
fifty per cent, but that no change be made in the marriage license fee. 

2. Fees Charged by County Clerks. The situation in the offices 
of the county clerks is practically the same as that found in the 
auditors' offices. The fees were fixed years ago and the legislature 
has continually added new duties to the clerk's office until the filing 
fees of the office do not cover the cost of all the duties required to be 
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performed by the clerk. The latest demand made by the legislature 
is that of providing for the filing of an additional divorce decree 
which must be followed by the final decree. While this would not 
seem to mean much to the majority of counties, yet in King County 
we find that it means very considerable added costs. 

In discussing this matter with the county clerks we find that their 
state organization has already had this matter under advisement and 
they intend to recommend to the next legislature a substantial raise 
in all of the fees of the county clerk's office. 

It is not so simple for this committee to recommend a raise of 
fees in the clerk's office because of the fact that the fees are charged 
on a different basis from that which obtains in the auditor's office, 
and we shall content ourselves with the statement of the county 
clerks that they will ask the legislature to give them at least twenty
five to thirty, and perhaps fifty per cent increase in substantially all 
of the filing fees in the clerk's office. 

3. Mortgage Recording Fce. We have recommended in a previous 
paragraph of this report that all of the fees of the auditor's office, 
with the exception of the marriage license fee, be raised fifty per cent. 
The committee is of the opinion that an entirely additional tax should 
be levied upon all mortgages recorded, with a view of providing an 
additional source of reVEnue. Such a tax is now in effect in New York. 
Michigan, Minnesota, and some other states, and is producing a con
siderable revenue. The tax is to be paid once, at the time the mort
gage is recorded. It will not be burdensome since it is not an annual 
levy. 

\Ve therefore recommend that the law providing for the fees for 
recording mortgages be changed, in addition to rai3ing the initial fee 
as now provided by statute, so that it will require the auditors to collect 
fifty cents per hundred dollars or major fraction thereof on all mort
gages filed for record in excess of $1,500. In placing the minimum 
at $1,500 it was the desire of the committee to avoid the necessity of 
impOSing the tax on the small borrower. 

4. REFORESTATIOX; 

The subject of reforestation has received the careful consideration 
of many of the best conservationists and experts in the world. There 
are two great problems included in reforestation: One, the perpetua· 
tion of natural resources, and the other the protection of the water 
supply of the country. 

It is an established fact that where reforestation is not taken up 
and properly fostered the land which is fit only for reforestation soon 
becomes a barren waste and in addition to being a menace to other 
property causes a great loss of revenue frOm taxation. Those states 
which have removed their timber resources are now frankly engaged 
in an effort to replant, and in many instances it has been necessary 
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even to build up the ground to make it possible for young trees to 
grow. 

In the State of Washington we are fortunately situated. We have 
vast tracts of virgin timber still remaining, but unless reforestation is 
undertaken as the merchantable timber is removed the natural growth, 
without care and protection, will be a very inferior crop. Replanting 
of trees is not necessary here. We have learned from the experts in 
this line that if logged-off land is properly burned the new crop will 
more than likely be fir; if it is not burned and properly cared for the 
natural growth will be hemlock and spruce. 

The treatment of the vast and increasing acreage of logged-off 
lands is a problem. The first step in a reforestation program was 
taken by a legislative act of 1915. Chapter 47, Laws of 1915, contains 
the following provision: 

"When the merchantable timber has been sold and actually removed 
from [Iny land, the board of state land commissioners may classify the land 
or such portion thereof as may be found most suitable for reforestation, 
which may by order of the board be l'esel'\'ed from any future sale, and when 
once so reserved shall not thereafter be subject to sale 01' other disposition, 
The commissioner of public lands shall certify to the state fire warden and 
forester all reservations so made and thereupon it shall be the duty of the 
state fire warden and forester to protect such land and the remaining timber 
from fire, and to reforest the same," 

No suitable appropriation has been made by the legislature for a 
proper classification of the lands now belonging to the state for the 
purpose of setting them aside as reforestation areas, In our opinion 
it is the duty of the legislature to provide immediately for this claSsi
fication of all state lands, and the act of 1915 should be further 
amended by the incorporation of a provision prohibiting the sale by 
the state of any land that is suitable only for reforestation and in
cluding the right of the state to leaSe the lands so held for reforesta
tion for grating purposes so long as their use as grazing lands will 
not interfere with the growth of the young trees. 

The state should also be given power to purchase at a nominab 
consideration all strictly reforestation lands now held by private indi
viduals not desiring to enter into a reforestation contract with the 
state on their own behalf, and a suitable fund should be set aside by 
the legislatUre to be used in acquiring all such lands. 

The act should also provide that at the time the timber on the 
reforested lands becomes merchantable it shall be SOld, fifty per cent 
of the sale price to be placed in the permanent school fund and the 
remaining fifty per cent to be returned to the counties in which the 
land is situated to reimburse the counties for the loss of taxes upon 
the said lands. 

The foregoing pertains to the handJing of the present state lands 
and the acqUiring of further lands by the state, There is still another 
field of reforestation that must be considered, namely, the right of 
the private individual to enter his privately owned logged-off reforesta-
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tion lands in the reforestation class, and an act should be passed 
authorizing the owner of logged-off lands suitable for reforestation 
to have the same classified by the state land commissioner and after 
classification to enter into a contract with the state that in considera
tion of having his land so classified he will agree to have the land 
placed upon the tax rolls of the ('ounty in which it is, at an arbitrary 
tax value so that each forty acre tract will be taxed $5.00 and that the 
tax so levied shall be paid into the state reforestation department for 
the purpose of defraying the expenses of fire protection, inspection, 
supervision and control of these reforestation reservations. The county 
assessor should not be permitted to change the assessment of such 
lands while they remained in the reforestation class. This act should 
also provide that when an individual enters into and executes a written 
contract with the state emhodying the terms specified in the statute, 
it shall exist for a period of fifty years. 

The act should further provide that at the end of each ten year 
period of the life of the contract the tax shall be increased twenty per 
cent, and that in the event that the owner of the land desires to with
draw from the contract at any time during the life thereof, he should 
be permitted so to do only u[Jon the reconlillendation of the state land 
commissioner, and upon a showing at a hearing held for that specific 
purpose, that the land can be used to better advantage when put to 
some other commercial use. If the application is acted upon favorably 
by the commissioner the applicant shall at the time of release from 
the contract pay to the State of Washington for the benefit of the 
county in which the [lroperty is located, a sum, as taxes, equal to the 
amount that the land would have been taxed in said county had it not 
been registered in the reforestation clasS. In addition thereto, should 
there be any revenue derived from the young standing timber upon 
the land at the time of cancelling the cc;mtract, whether as wood, poles, 
ties or other commercial produce, a sum equal to twenty-five per cent 
thereof shall also be paid to the county treasurer. This amount, to
gether with the back tax(I!s, should be placed in the general fund of 
the county. 

The act should further provide that at the time the timber be
comes fifty years of age the land commissioner shall appraise the same 
for taxation purposes and shall fix a value thereon sufficient to pro
duce a land tax proportionate in amount to the tax paid by agricul
tural land. It should be provided further that at the time the timber 
is cut the owner thereof shall report monthly the number of thousand 
feet removed therefrom and pay to the state reforestation commission 
the sum of seventy-five cents per thousand as an additional tax thereon. 
The money so paid to the state reforestation department shall be di
vided as follows: twenty-five per cellt to the public school fund: 
twenty-five per cent to the state reforestation department fund; and 
fifty per cent to the counties in which the timber is situated. 
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The act should further provide that during the course of growth 
of the reforested lands the state land commissioner may permit the 
owner to remove trees by thinning and shall require the owner to re
move all of the debris caused by the removal of any tree or trees there
from, and in the event of the sale by the owner of any trees so removed, 
fifty ller cent of the amount received therefrom shall be paid to the 
state reforestation department. 

Al! moneys received by the reforestation department for taxES 
during the growth of the forests and from the cut should be used first 
to retire the obligation originally created by the establishment of the 
fund for reforestation purposes. After the retirement thereof the 
moneys remaining in the fund should be used to acquire other lands 
by the state reforestation department and for the protection thereof. 

'We submit these suggestions to indicate what may be accomplished 
to provide for land classification without changing our constitution. 
The subject is of the greatest importance for the future prosperity of 
our state, and we urge that steps be taken without further delay to 
put a proper reforestation program under way. 

5. THE PERSONAL PROPERTY EXEMPTION: 

The constitution authorized the legislature to exempt personal 
property to the amount of $300 for each head of a family liable to 
assessment and taxation. Appropriate legislation has been enacted to 
carry out this constitutional exemption. We believe it to have heen 
the intention, both of the framers of the constitution and of the legis
lature .. to grant to heads of families an untaxed allowance of $300 in 
personal property for the purposes of the home, although the law does 
not specifically restrict the exemption to household goons. Your com
mittee is of the opinion that it is desirable to restrict this exemption 
to household goods and personal apparel for three reasons: First, the 
restriction of the exemption to heads of families is indicative of the 
desire on the part of those who wrote this provision to limit the bene
fits of the exemption to the goods of the household; second, the ex
pense of collecting the taxes on small amounts of such property is out 
of all proportion to the amount of revenue returned; and third, the 
exemption privilege is abused by individuals living in rented apart
ments, who use the exemption feature to exempt other than household 
goods, such as automobiles, boats and otber property. 

To avoid this situation, your committee recommend, on the as
sumption that such a cbange would be constitutional, that the law be 
amended so that the statutory exemption shall apply only to house
hold goods and personal apparel. 

The Exemption of Cemeteries: 
Section 6891 of Pierce's Code, under the heading of "Exemptions" 

jJrovides: 
"All lands used exclusively for public burying grounds shall be exempt 

from taxation.'" 
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Section 572 is as follows: 

"Any person owning any land exclush'e of encumbrance of any kind, 
situated two miles outside of the corporate limits of any corporate city Or 
town of this statt', may have the same reserved exclusively for burial and 
cemetHY purposeR by complying with the terms of this act, provided that 
the land so sought to be reserved shall not exceed in area one acre," 

Section 569 further provides: 
"Burfal lots sold by such association shall be for the sole purpose of 

interment and shall be exempt from taxation, execution, attachment Or other 
claim, lien or process whatsoever, if used us intended exclusively for burial 
purposes and in no wise with a view to profit." 

It is apparent from the above sections that it was the intention of 
the legislature to exempt only areas of one acre from taxation under 
a cemetery plot, and then only in case the property were actually used 
for interment purposes and occupied by the dead, all other vacant lots 
in the cemetery being subject to taxation, 

The intention of the legislature was also that all charges made for 
cemetery lots should be used for the care, upkeep and improvement of 
cemetery grounds and that a profit was not contemplated. In the last 
few years, however, cremation has to a considerable extent taken the 
place of land burial and in consequence large sums of money are in· 
vGFted in crematories and sepulchers within the confines of cemeteries, 
an<1 the promoters of such enterprises are reaping a handsome profit 
therefrom without the payment of their just share of the taxes of the 
st..tte. 

We recommend that the legislature pass a law requiring the as· 
sessor of each county to place the property of these associations on 
the assessment rolls at valuations based upon examination of the gross 
earnings and not at the usual valuation placed upon cemetery property, 
We believe that this will produce considerable revenue to the state, 
as the right granted by the cemetery to the crematory association is 
a valuable franchise and increases the value of the land upon which 
the crematorY is situated from a merely nominal value as a burial 
ground to a first·class business property. 

We recommend further that legislation be enacted which would 
require the owner of such a crematorium project to file an application 
with the county assessor and to pay a license tax based on the num· 
ber of niches to be sold and the prices at which they are sold. 

6. THE MATURITY OF BOND ISSUES: 

After a thorough inVestigation of this subject your committee ha'3 
learned that there are a great number of bond issues in this state that 
are being continually refunded, and that the public is being led to be· 
lieve from year to year that our different communities are in good 
financial shape when as a matter of fact they are paying interest on 
bonds issued for public purposes such as bridges, court houses, etc., 
that have disappeared from the face of the earth and have been reo 
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placed by new ones, the bonds still remaining a charge on the property 
of the locality; and in addition, new bond issues have been levied for 
the purpose of erecting new buildings or bridges, 

Your committee believes that the only safe and sound policy for 
the state to pursue 1s to retire the bonds when due and not permit re
funding. Therefore, we recommend that a law be passed making it 
obligatory upon each tax raising unit in the state in the raising of 
funds by bond issues to require the bonds to be retired serially and 
permitting no bond issues to be refunded. The committee is aware of 
the fact that there must be a leeway of from one to five years, de
pendent upon the life of the bond issue and the use to which the money 
is to be put, before the retirement should commence, sinee in many 
instances from one to two years elapse before the money raised by 
the bond issue can reasonably be used for the purpose for which it 
is raised and that it is not good business policy to commence retiring 
bonds before the proceeds of the bond issue have been spent. 

We snggest further that this legislation should deal with the rela
tion of the maturity of the bond issues to the life of the improvement 
provided bJ' such funds. It is a sound principle of public, as of private 
credit, that no debt should exceed the life of the asset created thereby. 
It is doubtful if short-lived improvements should ever be financed by 
bond issues, and it is equally doubtful if any bond issue for a public 
purpose shoUld have a maturity in excess of forty years. Between the 
limits of say five and forty years, the maturity of the debt should be 
adjusted to the life of the improvement, and every bond issue should 
carry the provision for a tax levy sufficient to pay interest and retire
ment charges so as to eliminate future necessity of refunding. 

This subject is perhaps the simplest of all of the means of raising 
taxes which your committee has studied. It recommends itself by its 
simplicity, by the ease with which it is collected, and by the lack of 
friction that it causes in the general business conditions of the com
munity. In the very earliest stages of your committee's meetings it 
was apparent to the majority of the members that the gasoline tax 
could very possibly raise a considerable amount without doing violence 
or injustice to anybody. It must be borne in mind, of course, that a 
tax on gasoline, as on any other subject of barter and sale, must be 
reasonable, and the tax must not be used simply because it is an easy 
way of raising revenue. 

We have already discussed the problem of modern highway con
struction and maintenance, and we believe that it is unnecessary to 
expound this subject further. Everyone recognizes its importance, and 
the necessity of providing an adequate revenue for the purpose of 
building and maintaining the public highways. It is entirely proper 
that a considerable portion of these funds should be derived from the 
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agencies which have brought on the modern highway problem, and 
we regard the tax on fuel oils as an equitable means for the diffusion 
of this burden. Accordingly, we recommend the advance of the exist
ing tax on fuel oil for use in internal combustion engines to three 
cents a gallon. 

S. REVISIOX OF IXHERITANCE T_-\'X RATES: 

The inheritance tax has come to be recognized as a productive 
and permanent feature of the state revenue system. This source of 
revenue was introduced in 1901, but throughout its history there has 
been inadequate enforcement and, doubtless, there has been no little 
evasion of this tax. 'We have already recommended that the admin· 
istration of this tax be restored to the tax commission and that more 
adequate provision be made for the supervision of inventories of 
estates and the appraisal thereof for the determination of the tax. 

We recommend further that the amount of tax to be levied on 
estates, and on gifts in contemplation of death, be increased, the in· 
crease to be effected through a change in the size of the distributive 
shares to which the present tax rates are applied. The present brack
ets are: 

(1) Up to $50,000. 
(2) $50,000 to $100,000. 
(3) $100,000 to $250,000. 
(4) Over $250,000. 

In the case of direct heirs an exemption of $10,000 is allowed. 
We believe that these brackets are too high and that they could 

be lowered without causing injustice. It must be remembered that 
the tax is levied on the distributive share, and that it will be only 
the occasional large estate in which the share gOing to each heir is 
in excess of $50,000. In consequence the bulk of the estates pay only 
the lowest rates, which are 1 '!~, 3'/0 and 6~::, according to the degree 
of relationship. The yield of the inheritance tax could be materially 
increased by a lowering of the stages at which the progression be
gins for each cla~s of beneficiaries, and we recommend that legisla
tion for this purpose be enacted. \Ve do not propose a speCific 
schedule, but we are of the opinion that a decided change should 
be made. 

9. EXPENDITURE OF PUBLIC FUXDS BY 
TAXIXG DISTRICTS: 

It has come to the knowledge of your committee that the school 
districts are antiCipating one hundred per cent return upon the tax 
levy made each year, when experience shows that it is very seldom 
that more than eighty or ninety per cent of the tax is paid during 
the tax year, the remainder going over until the next year. 

When a school district or university anticipates one hundred per 
cent and only receives a trifle over eighty per cent, naturally the 
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district shows a deficit and has to carry outstanding warrants drawing 
interest. 

We believe that the law should be changed in regard to school 
district and university budgets to incorporate the same regulation as 
is found in Section 6055 of Pierce's Code, which provides that the 
county commissioners shall have no power to create a debt against 
the said funds in excess of 80% of the levy unless there be cash in 
the fund to pay such warrants. An exception should be made to care 
for unforseen catastrophes. 

10. THE TAXATION OF INTANGIBLE PROPERTY: 

'Ve have discussed above the impasse which has been reached 
in the taxation of intangible property as the result of the act of 1907 
and the Supreme Court's decision to the effect that credits are not 
property for purposes of taxation. 'Ve expressed the view that it 
would !lave been better had the matter of constitutional revision been 
faced and settled at that time, for there will be, after all of these 
years of exemption, a considerable opposition to any proposal to 
change the status quo. 

The theory upon which the case for some measure of taxation of 
intangible property rests is the principle that all persons should con
tribute to the support of government in accordance with their ability. 
In so far as all of the citizens of the state own real estate or tangible 
property located within the state, the use of such property as the basis 
of taxation satisfies this principle. But if some persons derive their in
comes from property located outside the state, or from securities, mort
gages or other rights to property located elsewhere, these persons are 
exempted from any contribution to the cost of government in this 
state quite as much as if they owned federal bonds. It is Hot suffi
cient to point out that this property is being taxed as such where it 
is located. These taxes go to the support of government in the states 
which are giving protection to this property. Such a person owes 
an obligation to the State of Washington while he is a resident here, 
and the present tax law excepts him from this obligation. The same 
is true, of course, if those intangibles rest on property within the 
state. The property is taxed, but the owners as persons are exempted. 

It does not follow from this argument that such evidence of prop
erty rights should be taxed as heavily as the tangible property lo
cated within the state. In the first place, regard must be had for the 
fact that the property is paying a tax, and that a second tax as heavy 
as the first would be excessive double taxation. In the second place, 
we must recognize the argument of expediency-on account of the 
ease with which intangibles may be hidden from the assessor, it is 
unwise to impose a tax the only effect of which is to produce nothing. 

In recognition of these facts many states have introduced what is 
known as a classified property tax, under which intangibles are segre
gated and taxed at a low flat rate. Such a system has the merit of 
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producing far more revenue from intangibles than can be obtained 
by attempting to tax them at high tax rates, while it meets the ob
jection that a class of tax exempt citizens is being created. :\Iinne
sota obtained $1.363,504 in 1920 from a 3 mill tax on moneys and 
credits and a mortgage registration tax of ;:;0 cents on each $100. 

It is futile to propose such a tax for the State of 'Washington 
until the present sections in the constitution relating to taxation are 
rewritten. Since the legal view in this state is that intangibles are 
not property, it would be impossible to tax them even at three miles 
on the dollar. 'We have therefore made no attempt to calculate the 
quantity of intangibles held in the state nor to estimate the amount 
of revenue that would be derived from them. \Ve do recommend, 
however, that when a constitutional amendment on taxation is pro
posed, serious consideration be given to the question of the desira
bility of restoring intangibles to the category of taxable wealth, with 
a view to the introduction of a state-wide flat tax at not to exceed 
three mills on full valuation. 

The St.ate Income Tax: 

The modern state income tax rests upon the same principle as 
that which we outlined above in our discussion of the classified prop
erty tax. In this respect, indeed, the classified property tax and the 
income tax are but alternative methods of accomplishing the same 
result. The income tax is gaining in favor in some states, however, 
because it is a more accurate measure of personal ability, and also 
because it makes possible the taxation of those classes of persons 
whose income is derived from personal services and personal earn
ings rather than from property. These classes, from the wage earner 
and the salaried clerk to the professional man receiving large fees. 
are exempt from all direct taxation under any system of property 
taxes. 

It is not possible to determine the character nor the amounts of 
the incomes received by the citizens of \Vashington at the present 
time. The latest published statistics from the Federal Bureau of In
ternal Revenue are for the year 1919. The present level of all in· 
comes is much lower, and the 1919 figures are therefore quite unre
liable as reflecting the current, or even the normal situation. 'Vith 
these cautions we present herewith the distribution of incomes as 
shown by the personal returns made for the calendar year 1919 under 
the federal income tax: 
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TABLE XIII. 

NUMBER OF RETURNS AND DISTRIBUTION OF IJEWlONAL INCOME 
BY SOUROES-WI9. 

Number of Returns .................................................•. , 114,322 
Wages and Salaries .......................................... $212,502,158 
Business ............... .................................... . , 63,654,832 
Partnerships and Personal Service Corporations......... 16,8QI7,550 
Pronts from Sales of Real Estate, Stocks, Bonds, etc... 7,845,389 
Hents and Royalties....... .................................. W,927,776 
Interest and Investment Income........ 14,816,559 

'1'otal Income ........................... .. 
General Deductions ...................... . 

. ........ $350,433,156) 
24,946,296 

Net Income ................................................. $325,486,8601 

)Exelucling $433,873 of interest on government obligatiollS not wholly exempt from 
federal tax. 

These figures show that in 1919, $212,502,158, or 65.2'}{, of the 
entire net income of those who reported to the federal government, 
consisted of wages and salaries. Evidently there does exist in the 
state a considerable class of persons who are making no contribution 
to the cost of government under our system of direct property taxes. 

The distribution of the $325,486,860 by income classes is shown 
below: 

TABLE XIV. 

DISTHIBUTION BY INCOME CLASSES. 
==-=-=-=-=-=-=-.==.-.. -.. ---=----= 

TAXABLE EXEMPT) 

Income Classes Number Income Number Exempt 

------.. ---- -----1'-----_·- ------- --------
$1,000· 2,000........ 44,224 $63,870,435 1l,0~ $17,417,939 
2,000' 3,000........ 18,623 45,292,820 11,897 27,072,990 
3,000· 4,000........ 12,015 41,373,033 350 1,206,495 
4,000·5,000........ 6,298 27,961,395 87 373,744 
---- ------- ------- -_·------1-------

Total. ........ . 81,100 $178,497,683 23,416 $46,071,168 
----------1-----1------- --------------.--
$5,000· 6,000 ...... .. 
6,000' 7,000 ....... . 
7,000· 8,000 ...... .. 
8,OO()· 9,000 ...... .. 
9,000·10,000 ....... . 

Total ......... . 

Totals ........ . 

Over $10,000 ...... . 

2,701 
1,860 
1,2GS 

814 
596 

7,179 

88,339 

2,567 

$15,139,064 
11,921,753 
9,005,120 
6,860,400 
5,667,258 

$48,593,004 

$227 ,001 ,287 

$52,324,405 

!Th'~sc p9rsons w"::!re ex~mpt nnder the pr9sent provisions of the federal income 
tax law relating to deductions, etc. 

Two things stand out in this analysis: First, the large number of 
persons reporting who had an income below $5,000. There were in all 
104,57Ei such persons, and their total income was $224,568,851, or 69% 
of the total income. But 23,416 of these persons were exempted from 
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the federal tax by reason of the personal credits, interest on debts and 
other allowable deductions, the total amount of income so exempted 
being $46,071,168. The second significant fact revealed by the table 
is the large proportion of the total number of those reporting in 1919 
who had incomes of $10,000 or less. We find that there were 11,755 
such persons, or 97.8% of the lotal number who filed returns, and that 
they reported $273,162,4[i5 of income, or S3.9;1u of the total income. 
Washington is below the average of the country in this respect, for 
only 71.01 (/6 of the incomes throughout the United States were below 
$10,000 and only 56.14(;() below $5,000 as compared with 83.9'70 and 
69%, respectively, for this state. Further, we find that in the country 
at large, 47.94(,';~ of the incollle watl (h'rived from wages and salaries, as 
against ';;:;.2'1< here. 

It is evident frol11 this sllney lhat the bulk of the incomes in 
'Washingt on are relatively small in amount and are composed in an 
unusual degree of wages, salaries, and other returns from personal 
efforts and services. These proportions would doubtless be even 
greater today than in 1919, ,yhi('h was the peak year of incomes in the 
United States. These facts are of great significance in any decision 
to resort to the inwme tax for stale purposes, for two reasons: 

First, since the bulk of int'omes are small in amount and consist 
largely of wages and salaries, the rates IlIl1st be low. 

Second, since incomes are small and the number of persons report· 
ing is large, the cost of admini::ltration would probably be relatively 
high. 

A similar analYsis of the data from Wisconsin shows that 56.4% 
of the net income returned uy the citizens of that state in 1919 con· 
sisted of wages and salaries. The incomes below $5,000 comprised 
62,5:/" of the total and all those below $10,000, 81% of the total. The 
average of Wisconsin taxable incomes below $10,000 was $2,945, and 
the similar average in Washington was $2.570, The conditions in Wis· 
consin, as shown by the distribution of incomes, are therefore some· 
what more favorable for the use of the inCOme tax than are those found 
in Washington, in that a less proportioll of the incomes are below 
$5,000 or uelow $10,000 and a small .. r proportion of them consist of 
wages and salaries. 

Moreover, the income tax is distinctly an urban tax. 'fhat is, a 
very large proportion of this tax will be paid by those who reside in 
urban districts, where the large accumulations of wealth and income are 
normal1~' found. In 1919, 31.4% of the federal income tax was paid 
from New York State, and of this it has bEen estimated that more than 
80~; was paid from New York City alone. On account of the deduc. 
tions and persenal exemptions allowed under every income tax the 
rural seetions in any state contribute only a relatively small amount. 
Under all." equitable s~'stem of distributing the proceeds of such a tax 
in 'Nashinglon, the bt'nt'fits would accrue chiefly to the rities. 
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It has been demonstrated also, that neither the income tax nor the 
Hat tax on intangible pro[lerty will operate successfull~· exce[lt under 
the most favorable administrative conditions. In fact, the general 
verdict as late as 1910 was that state income taxation was and would 
Le a failure, largely because of the administrative defects. Wisconsin 
changed this verdict by placing the income tax under the control of 
the state tax commission and providing new and comprehensive admin
istration machinery. All of the states which have been willing to 
follow the principles of income tax administration first developed in 
Wisconsin have found the income tax a fairly satisfactory source of 
state and local revenue. Unless a sl ate rc willing, therefore, to give 
Illost careful consideration to the development of sound ann impartial 
administration, it. were bette I' not to attf'mpt the income tax. 

We find that certain conditions are essrntial for the hest results 
under the income tax: 

First, a very effective centralized administration. 
Second, a fair degree of concentration of wealth and incomes, for 

the bulk of the tax must come from the larger incomes, if sufficient 
revenue is to be produced to justify the tax. 

We have recommended the establishment of a state tax commission 
to be com[losed of competent persons, and to be enciowf'd with admin
istrative authority sufficient to effect a reorganization in assessment 
methods and general tax administration. If this recommendation is 
accepted and adopted as we have conceived it, the central organization 
would be provided, and there would remain only the special framework 
for the introduction of competent income tax administration. The 
latter would involve the organization of the state into districts and the 
erection of income tax assessment machinery in each district, under 
the absolute control and direction of the central tax commission. The 
assessors of income would need broad powers for the discovery and 
assessment of incomes. It is clear that such an organization would 
necessarily be expensive, although the cost must be considered in rela
tion to the yield. Experience in Massachusetts and New York indicates 
that administrative cost of the income tax will be about 3% of the tax 
collected. It would probably be in excess of this ratio for Washington. 

We have already presented the general situation in Washington, with 
regard to the second condition for the success of the income tax, 
namely, the concentration of wealth and incomes. There is a wide 
diversity of economic conditions in the state ranging from the great 
areas with sparse population and low incomes to a few urban centers 
in which the bulk of the capital resources of the state are concentrated. 
The income tax would he of very little advantage as allplied to the 
rural portions of the state, with the exception of certain small areas in 
which intensive agriculture has been developed. These areas would 
probahly produce little, if any, more than enough to pay the cost of 
ad mini stratioH. If the income tax could be applied to the cities alone 
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it would be fairly productive. But its administration must be state
wide to be effective. 

Furthermore, a large proportion of the incomes of the state con
sist of wages and salaries, the average of which is relatively low. It 
is true that the income tax is a means of reaching these classes by 
direct taxation, and the other methods of accomplishing this result 
are less satisfactory. But on the other hand the average return 
would be small, the tax on such small taxable income returned by the 
salaried and wage earning classes would be at low rates, the yield 
would be low, and the administrative expense therefore relatively 
high. Vuder these circumstances the public treasury would gain 
little. 

In view of these facts regarding the whole situation, we are of 
the opinion that it would be unwise to introduce the income tax at 
this time. We approve the principle of the personal income tax un
der suitable conditions, but we do not consider that these conditions 
exist at the present time. To a large extent the same ends may be 
met by the introduction of a fiat tax on intangibles, such as we have 
already discussed and approved. In our suggestions for the future 
development of the state's revenue system we h~ve proposed that 
at the proper time a personal income tax be introduced. 

We feel that we are confirmed in this conclusion by the fact that 
the federal government continues to impose very heavy rates of taxa
tion npon incomes. There is no immediate prospect of a reduction in 
the federal rates, and we are reluctant to recommend the introduc
tion of additional income tax burdens while the eXisting federal bur
den continues. 

11. GEXERAL SALES TAX: 

It is the unanimous opinion of the committee that a general sales 
tax is not a proper tax to be used in the State of \Vashington as a 
part of our revenue system. 

In this connection it may be of interest to note that the members 
of the committee on tax investigation of the State of Oregon concur 
with us in this belief, both committees rejecting the principle as un
sound. This deciSion was arrived at after a careful study and consid
eration of the principles involved. While both committees are not 
prepared to go to the extent of stating that the sales tax principle 
may not be a proper tax for the federal government, its use by a state 
cannot be justified by any of the arguments in favor of a national 
sales tax for the following reasons: 

1. The sales tax is a consumption tax and is, therefore, an added 
business cost. By this we mean that if the State of Washington 
alone were to adopt the use of a sales tax, either on retail sales or 
upon the products of the wholesaler, its application would increase the 
cost of commodities in the state of \Vashington as against the same 
commodity in the surrounding states, and would of necessity make it 
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more profitable for the average citizen to do all the business pos
sible with mail order houses and other foreign dealers, rather than 
with his local tradesmen. 

It is urged that the sales tax, like various other taxes, is in any 
event passed on to the ultimate consumer, therefore, why not place 
the tax definitely and collect it in the first instance from the con
sumer? The following illustration may be used to show the effect 
of such a tax, if our state undertook, alone, to make use of it. We 
have in mind its effect upon the small manufacturer who manufac
tures an article that goes into the creation of a subsequent article, 
for instance, the manufacturer of lumber. The sale to the box man
ufacturer must be accounted for. In turn the box manufacturer sells 
his boxes to a jobber. The tax is also applied. The jobber in turn 
sells the boxes to the fruit producer or the salmon industry or the 
coffee distributor, and the tax is added, and so on down the line. 

EVt'l"yone knows that the manufacture of boxes is an industry that 
is necessary in this state, and if the tax so accumulated brings the 
price to a point where the manufacturer cannot make a profit as 
against the boxes made in Oregon or Idaho, he will be compelled to 
enter some other line of industry. 

2. The retail price of some articles of local consumption is fixed 
not only by the law of supply and demand, but by the originator of 
the article. Were the retailers required to account for a sales tax on 
this class of merchandise, the merchant would be compelled to pay 
the tax on his gross sales, but being unable to increase the price of 
the article by thE' amount of the tax on account of the policy of price 
control, he would be obliged to add it to the price of some other 
article carried for sale. This practice, if carried out to its logical con
clusion, would undoubtedly force the merchant to raise the price of 
all non-price-fixed articl~s in such amount that the merchant could 
not meet competition. 

3. Cost of Collection: 
If the sales tax principle only meant the fixing of the percentage 

to be paid to the statE', without the nE'cessity of creating an immense 
state bureau with agencies in every county, city and hamlet, with 
the necessary force of inspectors, auditors and accountants, the system 
might seem more feasible of enforcement, but it appears to the com· 
mittee that the enormous amount of machinery necessary to properly 
collect and administer the tax is out of all proportion to the amount 
that could be expected as the return for its use. 

4. Sales Not Possihle of Taxation: 

It must be remembered that out of the bulk of sales made in the 
State of Washington over a period of a year, estimated at approxi
mately $4,200,000,000 (which includes both retail and wholesale) a 
very large proportion is represented by sales of lumber for foreign 
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and interstate commerce, none of which can be taxed by the state. 
\Vhen we take into consideration that of our principal industries, 
namely, lumber, fish, wheat and fruit, which represent only the sales 
made of our own natural resources, by far the greater percentage is 
sold outside of the state, and therefore untaxable; and the great 
volume of sales of goods made in this state produced elsewhere, also 
not subject to taxation, the committee are unanimously of the opinion 
that a sales tax of one, two, three, or five per cent, would be a very 
disastrous measure for this state to adopt, and in turn would not 
produce enough revenue to justify the cost of its collection. 

(N. T. A. Bulletin, Vol. 9, p. 270) 

12. CHAXGE I~ )IE)IBERSHIP OF COUNTY 
BOARD OF EQUALIZATlOl'\: 

The law now provides that the county assessor shall be a mem
ber of the county board of equalization and shall be the clerk of the 
board. \Ve recommend that the board be composed of the county 
commissioners with the county auditor acting as clerk tht:;reof. Cities 
should be allowed to retain the representation on these boards which 
is now provided by law. This remedial measure is suggested by the 
committee in response to a general demand of the public, on the 
ground that it is not proper for the assessor to sit in judgment on his 
own work. 

13. POLL TAX: 

The present poll tax law was enacted by the last state legislature 
on the assumption that an emergency existed warranting this extra
ordinary form of direct taxation. 

In the opinion of the committee a poll tax has no place in a mod
ern system of taxation designed to function as a permanent and 
equitable means of raising revenue to meet the cost of government. 

We therefore recommend the repeal of the poll tax. 

14. T.-lX EXE:\lPTION SECt'RITIES: 

'We submit herewith an extract from the report of the Congres
sional Committee on \Vays and :'.Ieans, all the subject of tax exempt 
securities: 

"The Committee on \Vays and ;\[eans. to whom was referre<l House Joint 
Resolution 314, a resolution proposing an amenoment to the Constitution of 
the United States, haYing had the same unuer con'ideration, report it lJack 
to the House Wit110ut ame"dment anrl recommenrl that the resolutiOn do pass. 

"The ~unendment proposed strikes at [1 n eyil in our systern of taxation 
which is already great and, if unchecked, will grow to such mag-nitud~ as 
to even threaten the existence of our institutions. The Constitution of the 
United States, as it now stands, not anI>' permits the issuance of tax-exempt 
securities by either Federal or State Governments, but absolutely prevents 
the Federal Government on the one hand levying income tax on sPcurities 
issued by Ihe sever'll States, and the States on the other \land from levying 
an income ta x on the securities iss liEd by the Federal Goyernment. "l.:nder 
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these conditions tbere has been brougbt into existence an amoHnt of tax
exempt securities variously estimated at from $10,000.000,000 to $18,000,000,-
000. Tbe existence of conditions that enable any municipality or polilical 
subdivision to issue tax-free securities is a constant temptation to issue such 
securities in larger amounts tban is necessary. It amounts to a subsidy 
offered to every such corporation with regard to its own direct borrowing. 
It "ls0 operates as all in<lucement to every municipality to have all kinds 
of public utilities owned and controlled by the municipality its~lf, thereby 
escaping its proper sbare of Federal and State taxation. In 1921 over a 
billion dollars was issued of tax-exempt securities, and the amount in exist
ence is constantly increasing. It is obvious tbat this condition of affairs 
makes it difficult for public utilities privately conducted to maintain their 
financial condition, for just in proportion as the money can be obtained 
cheaper on bonds that are tax exempt the rate becumes higher on those 
which are subject to levy. When so large an amount is invested in tax
exempt securities the inevitable result is that It Is more difficult to obtain 
money for ordinary private business and that investment in productive busi
ness Is discouraged. The rate of interest required from private business is 
raised in proportion to the amount invested in tax-exempt securities. So 
also as the Ferleral GoveI'nment finds less amount of securities upon whicb 
an income tax can be levied tbe higher must be the rate on tbe amount that 
is subject to tax. 

"As time proceeds, the mass of tax-exempt securities, already so great, 
will conti"ue to increaSe until every inducement will be offered to the man 
having a large 'income to make his investments solely in tax-exempt securi
ties, and even the comparatively smali taxpayer will find it to his profit to 
invest in them. In the meantime the revenues of the Federal Government 
derlv('d from large incomes must continue to shrink and the income tax will 
be collected largely from those who have only comparatively small incomes. 
This condition can not but have a highly injurious effect upon the business 
of the country as well as the revenues of the Goyernment. 

"That some benefit is derived in certain directions by the issue of tax
exempt securities drawing a lower rate of interest, Is not to be denied, but 
the majorit~" of the committee are satisfied t hat these benefits are slight com
pared to the injury inflicted by tbe present plan. 

"The amendment proposed, being mel'ely permissive, would not abso
lutely require that bonds of the Federal Farm Loan Bureau and the joint 
sto('k land bUllks be taxed but in practice it would have that effect. What
ever might be said as to the propriety and necessity of such bonds being 
exempt from taxation when sold In competition with so large an amount of 
tax-free securities as now are being issued every year, the majority of the 
committee believe that it would be neither necessary nor proper that they 
should be free from taxation when the further issuance of competing tax
exempt securities is barred. Nor will thi1' on the whole increase the rate 
of interest paid by the farmer. 

"The testimony before the committee was to the effect that only 5 per 
cent of the farmers who borrowed money were obtaining it through the 
Federal farm loan system and that the inducement to large investors to put 
their money ill to tax-exempt securities was constantly causing withdrawals 
from farm loan mortgag"s, reducing and making scarce the amount of pri
Yate funds available for such investment, thereby raising the rate of interest 
to those tlla t were not able to obtain loans through the Federal land-bank 
system on account of its reQuirements or for other reasons, so that. it was 
actually claimed that as long as our present system of taxation prevailed the 
Federal Farm Loan Bureau operated to the disadvantage of the farmer 
rather than to 11i8 benefit. Certain it is thnt, notwitbstanding the prevailing 
low money rates, farm loans obtained from the private investors command 

,/ 
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a much higher ratl,' than lJf'fun" the \\;,)" In this connection it should also 
be noted that the committee has many tilllE's h,,,.! called to its attention that 
there was gTf:-'at diffil'ulty in ul}tailling" funds fur the C'onstru~tio11: of JlOmes ano 

necessary impl'O\'ements on real eslate in the towns and cities and thClt an 
abnormall:, high rate is obtaineu for money loaned for such purposes. 

"There is no doubt, al,o, tilat the direct advantage resulting from the 
issue of a tax-exI"mpt bun'l to the governmental entity issuing it is usually 
much exaggerated. Before tll(' llI'e:'ient incorne tnx law was enacted Federal, 
State, al~u municipal bonds :llwa:\'~ l'omlnanded [l premiun1 over other issues 
by reason of the superior security. This premium often amounted to one
half at 1 per cent, and naturally varied with the circumstances. There are 
a large number of institutions that are obliged by law to keep their invest
ments in issues of undoubteu security, which increases the demar'd for State 
and municipal bonds, even though these institutions derive little if any 
benefit from their tax-exempt <:haractE'r, 

"But even with this demand tliere still remains a surplus of tax-exempt 
securities over and above tho,.e requirel] to fill the demands of the great 
investors and tlie institutions just mentioned. These bonds must be sold to 
the small investor and this surplus fixes the market for the whole. The 
large investor therefore is not ohliged to pay in proportion to the benefit he 
received in tax reductions. In this conned ion it should be observed that the 
Government today is '1/)1" to negotiate its short-time securities at 3 1h per 
cent although the issue is not tax-free. 'Vhile there is a difference of nearly 
1 per cent in the interest j'ate between Liherty bonds that are tax-exempt and 
those that are subject to taxation, Secretary Mellon gave his opinion that 
this was caused by the comparatively small amount of the tax-exempt issue 
and that if the whole amount of the Liberty bonds had been tax-exempt 
there would have been little, if any, reduction from the rate at which those 
subject to taxation were negotiated. Former Assistant Secretary of the 
Treasury, 1'.11', Leffingwell, ,llso gave his opinion to the same effect. It is 
evident tlJat the difference in the rate uepends largely upon the amount of 
the issue, the date of maturity, and many other circumstances, as well as 
upon the tax-exempt feature. In a letter uated February 9, 1922, to the 
chairman of the committee, Secretary Mellon demonstrated that at from any 
point of vit,\\, tile C;o\,vrlllllelit was a heavy loser by reason of the issuance 
of tax-exempt bonds, 

"These considerations have been for a long time apparent to those who 
were specially conc('rned with matters pertaining to the Federal revenue. 
As early as April 30, l\/~l, the Secretary of the Treasury addressed a letter 
to the chairman of (he Committee on Ways and Means recommending to Con
gress that it consider the Cldvi"ability of taking action by statute or constitu
tional amendment where necessary to restrict further issues of tax-exempt 
securities, and a1'."ain on September 23, 1921, in another letter, to the chair
man of the Ways and Mpans Committee, Secretary Mellon states: 

'The ever-increasing volume of tax-exempt securities (issued for the 
most part by ~tates and nluniC'ipalitieR) repre~ents a grave economic evil. 
not only h)' reason of tlw loss of revenue which it entails to the Federal Gov
ernment hut also b~)('auRe of its tendency to enc.ourage ttJe gruwth of public 
indebtelhwss and to clive,'t capital from prolluctivp enterprise, The issue of 
tax-txempt securitiE's has a direct tendency to make the graduated Federal 
surtaxes indfec!ive and nonprouuctive, beenuse it enables taxpayers subject 
to surtaxes to reduce the amount of their taxable income by investing in such 
securities; allll at (h" same time the result is that a vpry large class of 
capital in \'estme-rts escape their just sllare of taxation.' 

"F'urtlH->r. in a It'ttct' dated January 1 G, 1 ~I:!:? ~fCrE-tnry ~pl1on f;.<.lid: 
'The n10:"1t inl!)ortant consideration is that the existence of the growing' 

mass of t:1X-e:.:H11pt securitip!=:, coupled witJ) the pxtrE'rnel)' lligh ~lll·t:lX r:lt~'s 
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still imposed by law, tends to drive personR of large income more and more 
to invest in wholly cxempt securities iSSUE'd and still being issued bv states 
and municipalities and her('tofore issued by the Federal Governme~t. The 
result is to impair tlie reV<lnues of the Federal Government and to pervert 
the surtaxes, so thar instead of raisiug revenue they frequently operate 
rather to encourage inYCstnlent in ,,,,11011y tax-exempt securities, and even to 
encourage the issue of Eueh securities by states and munieipalities. This 
process tends to divert investment funds from the development of productive 
enterprises, tran:-3pol'tation, housing, and the like, into nonproductive Or 

wasteful Slate or municipal cxpt'nditures, and forces both the Federal Gov
ernment and those engaged in business and industry to compete with wholly 
tax-exempt issut's, and on that account to pay higlier ratt's of interest. 

'The greatest value of the full exemption from taxation arist's, of course, 
from the "xemption it confers in respect to Federal income surtaxes, and 
the constantly increasing volume of tax-frpe securities therefore constitutes 
a real menace to the revenues of the Federal Government. At the same 
time it makes the high surtaxes operate as inducements to investment in 
nonproductive public indebtedness and is graclually destroying them as rev
enue producers. As a consequence the yield of the surtaxes is dwindling and 
there is a premium on the issue of honds of states and cities. In the last 
analysis this is at the expense of the Federal Government, and it is having 
a most unfortunate and far-reaching efft'ct upon the development of the 
whole country because of the diversion of w,""Ith from productive enter
prise.' 

UIn his In('~sage of I)ec('u,bE'r 6. 1!)~1, President lIarding ~(lid: 

'Many of us belong to that school of thought which is hesitant about 
altering the fundamental law. I think our tax problems, the tendency of 
wealth to spek llon-taxahle investment, and the menacing increase of public 
debt-Federal, State and ll1unicip'11-all justify a proposal to change the Con
stitution so as to end the issue of non-taxable bonds. No action can change 
t he status of th~ many billions outstanding, but we can guard against future 
encouragement of capital's paralysis, while a halt in the growth of public 
indebtE'tlnpss would he beneficial thronghout our whole land.' 

"The Ways and Means Committee at tllat time had before it a joint reso
lution for constitutional amendment introduct'd by Mr. McFadden authorizing 
the FedE'ral Government and the several sta tes to each tax the securities of 
tile other to the same "xtent as it taxed its own, and several other resolu
tions having the same purpose. i'lubsequently hearings were Ilad upon the 
resolutions and, it becoming apparent that a majority of the committee 
favored the repnrting- of such a resolution, a subcommittee was appointed to 
(:onsid,'r the form th"re·~f. The resolution in the form now reported is a 
result of the work of this ~nbcommittep, aided by the Treasury experts, both 
legal and fiscal, and the Lpgislative Drafting Service. The form as now pre
~ented has been agreed to and is recommended by the Treasury Department. 

"It appeared from the hearing"s tha t the subject had already been given 
careful conSideration by various tax "sRodations and tax experts, all of 
whicll concurred as to the necessity of such an amendment to tile Constitu
tion and in advising' its speedy adoption. Among the associations til at have 
taken such action are the Xational Tax Association, composed of representa
tives from even' state; the National Association of Real Estate Boards; tile 
United StatES Chamber of Commerce; the American Farm Bureau Federa
tion: the American EconOlric Assocbtion; the Investment Bankers' Associa
tion; the Farm Mortg"g-e Hankers' Association; associations n'presenting the 
l'uhlic--utility 1msiness; the New York Rtat(' tax confprencc; the P('oples Re
construction Leng\l(', llnd the Ohio Tax Association. 
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"So Llr as is k,\<Jwn to tl12 committee all of the promit'ent authorities 
on the subject of laxation f,,,'or the amendment. The United States is the 
only one of the great nations th8.t pernlits such a condition to exist. 

"In addition to tbe~e economic €'Yils, tax exenlptior.s CrE'flte a gr:.1\·e 
dang~r to our social s~;'S!enl and form of governnlent. 1';0 principle of taxa
tion is more generally a('c~pted today than that taxes should, as a rule be 
levied in acconlance with ability to pa,' and all citizens should pay in' the 
same murmer. The present condition violates every rule based upon these 
principles, and While lYe seek to create, as far as possible, equality in taxa
tion, we tind tha: the Constitution makes it impossible. There sh~uld be no 
privileged class under <,ur GoYernment, but a special privilege is granted to 
those wh'l invest in tax-exempt securities. This situation is the ground of 
just complaint and creates discontent and prejudice against people of large 
means who use a lawful method to lessen their taxes. Comparisons are 
naturally made between certain parties who haye a large income derived in 
whole or for the greater part from tax-exempt securities, and pay little or 
no income tax, and those who have only an income of moderate size derh'ed 
from their personal exertions and. by reason of the present needs of our GO\'
ernment, are heavil~l taxed. A syst"m that will permit one man to have 
exempt from taxation ,'In income of $25,000 a YE'ar from securities which, 
possibly, he obtain('d by descent or devise, and which taxes heavily another 
man who, by his personal exertions, earns the same sum, is unfair and 
unjust, and when great estates lar.;ely consist of tax-exempt securities which 
pay no tax whatever the situation affords an opportunity for those who seek 
to attack our institutions. 

"The majority of the committee therefore fonnd that the present system 
should be condemned for the following reasons: 

"(1) A large portion of property escapes taxation, thereby causing 

great loss of revenue: 
(2) It violates the ability principle of taxation and unfairly discrimi-

nates between taxpay"rs; 
(3) It impedes printte finandng; 
(4) 1t discourages im'estment in new enterprises: 
(5) It encourages extravagance of governmental agencies; 
(6) It grants a private subsidy to certain interests: 
(7) By withdrawinf!; mon"y from private enterprises it incr"ases the 

rate of interest required for all enterprises not carried on by the Government 
and (]lereby adds to the cost of living; 

(8) It cre'ltes social unrEst; and that the only practical remedy wa~ 
by cor;stitutional amendment snch as is now proposed, 

"It will be ObgE rved that the form of amendment does not forbid the 
furth€r issHance of tax-exempt securities, but merely permits their taxation 
by the Ff'([eral Government on the one hand, provided it does not discrimi
nate against securities by (he States of under their authority in fayor of 
national secl.1l.'itie~, ant] that each !'(ate on the other hand, is permitted to 
tax the securities issned by the Federfl.l Government. provided the State in 
levying the tax do"s not tht'reb,' discriminate in favor of securities issued b)' 

it or u"der its authorit;'. In ctlwl' words, the seyeral States are giYen the 
p,ame rightf' with l'pference to Federal spcurities th::l.t the :\'ational Goyen~ment 
has \vith reference to t1le State securities." 

'We endorse this proposal thoroughly and recommend that proper 
steps be taken to insure the support of the 'Washington members of 
both houses of Congress on this measure. 
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15. Sl'GGESTIONS FOR A lUODEL TilX SYSTE)I: 

Your committee feels that the full intent of the legislative reso
lution under which it acts would hardly be complied with unless some 
suggestions were presented relating to the deV€lopment of the state's 
revenue system in the future. We venture, therefore, to submit a 
tentative outline of the line of development which, in our opinion, it 
would be well for the state to follow as the opportunity arises to 
make further developments in the revenue system. Some of these 
suggestions have been proposed in this report as changes which 
should be introduced without delay, if there is to be any progress in 
effecting a more equitable distribution of the tax burden. Perhaps 
the most important of these is the reorganization of the system of 
administration which we have made the central feature of this report. 

The basis of the state's revenue system will continue to be, as it 
has always been, the property tax. We have presented in this reo 
port the evidence to show the present relative importance of the prop
erty tax, and we are unable to foresee the time when the general 
economic conditions which now prevail in this state will have so 
changed as to occasion the development of other sources of revenue 
of greater importance. We reiterate here the point which we have 
already emphasized, namely, that the outstanding importance of the 
property tax gives great significance to the problem of its efficient 
and equitable administration. A modern state tax department or 
tax commission, will therefore be the head and center of the state's 
taxation system, in the futnre, as it should be at present. 

We are not satisfied, however, to accept the narrow, illogical, and 
unwarrantable definition of property which the legislature devised 
in the act of 1907, and which was sustained and approved by the Su
preme Court in State ex rei, Wolte '1)8. Parmenter, 50 Wash. 363. We 
have criticized this view at length in our report. We believe that 
this er1'01' must be corrected, and that the constitution should be so 
amended as to accomplish not only this result, but to make possible 
the introduction of the principle of classification of property for pur
poses of taxation. We approve the model constitutional provision on 
taxation which has been prepared and recommended by the National 
Tax Association. This provision is as follows: 

"The power of taxation shall never be suspended, surrendered, Or con
tracted away. All taxes shall be uniform upon the same class of property 
within the territorial limits of the authority levying the tax, and shall be 
levied and collected for public purposes only." (Proceedings of the Fifth 
Annual Conference of the National Tax Association, 1911, D. 453.) 

Such a section provides the necessary constitutional safeguards 
against unjust taxation and against the improper use of the taxing 
power, while it leaves to the legislature the full responsibility for the 
actual form of the taxation system, with complete freedom to change, 
adjust and adopt this form as changing conditions may require. 
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"\V'e propose, also, for the future as for the present, a vastly im
proved inheritance tax_ "\V'e have recommended an immediate change 
in the brackets to which the present schedule of rates is applied, 
and the reform in the administration of this tax_ We advise that the 
legislature study with care the model inheritance tax law drafted and 
recommended by the National Tax Association, with a view to pro
moting a uniform interstate policy of inheritance taxation. 

(See proceedings of the Fourth Annual Conference of the National Tax 
Association, 1910, p. 279.) 

We repeat also our suggestion that all proper influence be used 
upon our members of Congress to secure the relinquishment of the 
inberitance tax by the federal government, in favor of the states. The 
latter have far greater need for the revenue; they do not have the 
other vast resources of taxation which the federal government en
joys; and since the whole process of administering estates is con
ducted under the state law and by state and local authorities, the "full 
right to this tax should be relinquished to the states. 

It is a truism in public finance that the form of any state's rev
enue system should be adapted freely to the character of the wealth 
and the tax paying capacity of the people of that state. For this 
reason we have recommended the removal of the constitutional 
hindrances to the development of a greater degree of elasticity in the 
revenUe system. In accordance with this principle we suggest two 
new forms of taxation which offer possibilities for the future since 
they do not take account of the peculiar character of the state's reo 
sources and of the distribution of wealth within the state. 

The first of these is a production tax upon the quantity of such 
natural resources as lumber, coal and other mining products, fish, and 
other commodities which constitute so large a part of the state's 
original wealth. In Louisiana such taxes are called "severance" taxes, 
and are levied upon those who are engaged in the business of secur
ing natural resources from the soil or water. We shall not attempt 
here a detailed outline of such a system of taxes for this state, but 
we do believe that the principle is sound, and that such a tax would 
be eminently practical, as well as satisfactorily productive. Several 
states are now making use of such a tax, and it is proving to be a 
productive source of revenue, as well as a fairly simple tax to ad
minister. 

(See George Vaughn-The Se\"erance Tax, BuI. of National Tax Asso
ciation, May, 1922.) 

The second new source of revenue we suggest is a series of local 
business license or occupation taxes. 

Our discussion of general income and sales taxes in this report 
has presented the grounds upon which we have hesitated to recom
mend immediate adoption of such taxes on a state-wide basis. The 
concentration of wealth, population and business activity into the 
larger cities of the state, and the "ery large area outside of these 
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urban centers which has little population and a sma!] volume of tax
able wealth or income, were factors which influenced our decision. 
Since the revenue problem is probably most acute in the cities, their 
case could be met by the development, within the municipality, of 
local business license or occupation taxes. 

The use of such taxes would involve a rather careful survey of 
the loeal situation, but it is apparent that each city would have here 
a tax that would be productive, and at the same time one the inci
dence of which would not be inequitable. The basis of such a tax 
could be either gross earnings or net income, or the tax could be 
imposed at a series of flat rates, the amounts of whieh were varied 
according to the nature and scope of different bUSinesses. The flat 
tax could be used for all concerns doing less than a minimum volume 
of business, and the graduated taxes on earnings could be used above 
this point. Eventually, when the development of the state's popula
tion, resources and income power has reached a level which would 
warrant its use, a state-wide income tax should be introduced. The 
income tax is doubtless the most equitable form of taxation for the 
purpose of supplementing the property tax, but as we have indicated 
in the report, it is doubtful if the time has yet arrived for the intro
duction of such a tax. 

When the principle of taxing persons according to their ability 
is introduced through the personal income tax, the state's revenue 
system should be rounded out by the use of a business tax on the 
net income received by all business concerns from business done with
in the state. The main features of the state's taxation system, in ad
dition to the improvements already suggested, would then be the 
following: 

First: The taxation of property located within the state, with 
a differentiation of intangibles to be taxed at a low flat rate. The 
principle of taxation according to benefits received requires that prop
erty be taxed proportionately to its value, with a reasonable use of 
classification of forms of property. 

Second: The taxation of persons according to their ability to 
pay. This would be accomplished under the income tax, which would 
be levied on the individual's total net income from all sources. The 
income tax should be a graduated, or progressive tax, since ability 
increases faster than incomes, and the personal deduction should be 
low, in order to secure the widest possible diffusion of the tax. 

Third: The taxation of business concerns doing business within 
the state on their net incomes from such business. Such a tax would 
be a business tax, not an income tax, and its basis would be the net 
business income. Such a tax should, therefore, be uniform rather 
than graduated. 

We do not undertake to outline all of the changes in the exist
ing tax laws which these suggestions would entail. In this outline 
of a taxation system which the state might seek to advance we have 
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had in mind the model tax system for state and local governments 
which has been prepared by the National Tax Association. It may 
be that future developments in this state will never be such as to 
warrant the full application of this program, but we know of no 
better or wiser program which might be held up as a model revenue 
system, toward which the state might seek to advance as the trend 
of circumstances warranted. 

Respectfully submitted, 
REEYES AYL~IORE, JR., Secretary. 

N. ECKSTEIK, Chairman 
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School ................................ . 
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\Vaterways ............ . ...... ' ... ] 
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Drainage Districts ....................... .. 
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77,000 00 

I.GH~.;)OO OIJ 
1.2]'~.:~)O l/H I 

140,000 lIO ! 

$4,678,450 00 
3,738,87() ()O 

800,250 00 
235,000 ()O 
213,500 00 
91,600 00 

1,547,go() ()fJ 
194,400 ()O 
Z54,300 O() 

*1 ,556,400 9~ \ $1,090,00000 
802,7UO 00, 6,307,300 00 

10.001,64232 i 10,457,589 lG 

$S,413,420 00 
7,585,506 ()O 
4,371,400 00 

686,000 00 
408,500 ()O 
168,600 00 

3,Z4Q,400 00 
1,412,750 OU 

394,900 00 

$2,647,069 W 
7,110,00000 

21,419,231 48 

Total .\IunicipaIities ................... <1:l,321J.SlZ 31 i $17,s.>5,489 16 $31,176,30147 
--.----- -----1------

Grand Total>-Counties and J\funicipalitie,.. $28,104,01331: $29,OO9,7:J!) 1G $';7,803,777 47 

NOTE RePort from Garfield County for 1021 not yet on file at 5-17·22. Report 
from towns of Ilwaco, Sunnyside, Golt1~'ndaJ'2, Kulama, \\'aterville, \Vapato, Grand· 
view, Erlmond" Winlock, Ridgefield, Prcscott, 8noqualmie, and Selah not on file 
at i:i-17-2'2. 
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POLL TAX DATA AND RECEIPTS TO FEBRUARY 28, 1922. 
~ 

I 
I 

Total Regis· Received by R€ceived by 
COU~TY Vote tration State Coupty Total 

-~~------- ---------- --------
Adams .............. 2,340 2,347 $13,936 00 $3,484 00 $17 ,420 00 
Asotin .... .......... 1,061 2,254 7,344 00 1,836 00 9,180 00 
Benton . . . . . , . . . . . . . 3 j 92f) 4,492 13,236 00 3,30900 16,545 00 
Chelan ............. 6,821 7,393 35,124 00 8,781 00 43,905 00 
CiaHam . . . . . . . . . . . . 3,638 3,764 18,028 00 4,507 00 2.2,535 00 
Clarke ............. 9,641 11 ,271 46,&,8 00 11,597 00 57,985 00 
Columbia . , . . . . . . . . 2,20(; 2,750 9,&;8 lIO ' 2,472 00 12,300 00 
Cowlitz ............ 3,88:! 4,608 17 ,560 00 4,390 00 21,95000 
Douglas . . . . . . . . . . . . 2,810 3,226 13,044 00 3,26100 16,31)1) 00 
Ferry ............... 1,43.1 1,622 4,73200 1,18:1 00 5,015 00 
Franklin .... ....... 1,952 2,295 11,424 00 2,856 00 14,28000 
Garfield ....... ..... 1,3.')0 1,380 (i,:102 00 1,575 ()O 7,877 00 
Grant ............... 2,44:) 2,5.j(} 10,696 O() 2,674 001 13,370 00 
Grays Harbor .... ... 12,322 14,734 80,32000 20,08000 100,40C, 00 
Island , ........ , .... 1,8(1<) 1,S1'7 6,764 00 1,691 00 8,455 00 
.1~fferson ..... ....... 1,977 I 2,30,; 9,824 flO 2,456 00 12,Z80 00 
King ................ 113,065 145,981 577,356 00 144,339 00 721,695 00 
Kitsap .............. 10,362 ! 12,181 40,876 00 10,219 00 51,095 00 
Kittitas ........ ..... 5,548 " 6,113 28,946 00 7,2.'16 00 36,182 00 
Klickitat ....... .... li;::tI I 

3,4~6 14,18000 3,545 00 17,725 00 
Lewis ........... .... 12,902 50,862 00 12,715 00 63,577 00 
Lincoln ............. 4,787 5,911 23,m200 5,75800 2R,700 00 
Mason .............. 1,868 Z,121 8,272 00 2,063 00 10,~40' 00 
Okanogan .......... 5,278 5,811 22,43200 5,608 00 28,040 00 
Paeific 

O~~ili~:::":::: .. 
4,li9 4,C$Z ~,204 on 6,301 00 31,r,()j 00 

Pend 2,0(,6 2,427 12,972 ()() 3,243 00 16,215 00 
Pierce ............... 44,027 ;;3,009 202,252 00 50,563 00 252,815 00 
Sa.n ~Tuan ............ 1,327 1,615 4,59200 1,14800 5,740 00 
Skagit .............. 10,901 13,081 47,388 00 11,847 00 59,235 00 
Skamania . . . . . . . . . . ~10 961 3,812 00 953 00 4.765 00 
Snohomish ......... 21,147 24,704 96,860 00 24,215 00 121,075 00 
Spokane ............ 44,194 44,540 22(i,320 (\~ 56,580 00 282,900 00 
Stevens ......... .... 6,10.5 7,323 27,036 00 I 6,759 00 33,795 00 
Thurston .... 7,fA1 8,871 :35.070 no 8,76900 J3,845 00 
Wahkiakum .... .... 8i3 94] 4,5.3200 1,133 01) 5,f>65 00 
Walla Walla .. ..... 9,014 10,%3 40,916 00 10,229 00 51,14500 
Whatcom ....... ... 16,405 18,836 7(;,444 (10 I 17,611 00 88,055 00 
Whitman . . . . . . . . . . . 10,075 11 ,000 51,66-100 12,91600 ()4,580 00 
Yakima ...... ...... 19,945 24,267 9'1,\),18 00 22,992 00 114,00000 

~~------- ~. --------.- -----~~- -------
Totals ... , .... 414)mn I 490,824 ~2,01l,f,n2 no ~502,8!y') 00 ~Z.514,501 00 

Amount Poll Tax collected in State to February 28, 1922............. $2,514,;;01 00 
~umber Iregistered, 490,824 at $5.0().............................. .......... 2,J54,120 00 

Number paid in excess of registration, 12,076 at $5.00 ......... 

Numh"r registered November, 1920 ............................. .. 
Yumber not registered November , 1920 .................... : .... . 

Number collected from ........................................ ',., 

490,824 
12,076 

502,900 

$60,3Sl 00 

97.6% 
2.4% 

100.0 % 



PROPERTY EXEMPT FROM TAXATION IN VARIOUS COUNTIES 
--~--. 

~.-~--~ 

OOUNTIES Government State County Port and Town and Hospital School Ccm<·teries of Families Total 

I 

u. S. I Oity Ohurch Heads 

---"------------- ._- ~-~-.-- --~- -----~ --- ------ ------- ----- --~-- --- ------- ---------

~~l~n~~ .:::::::: .... $~~:1~.~ *1'~,80U 00 ~I~~::: ~ :::::::::::::: $14~:~ ~ $4~:~~ ~ ${~~:~ Zg ~t:~~ g~ $~~~:ggg ~ $1,~~~:~ ~ 
Benton 20,:;OU 00 00.2:;0 on 118,28] 00 .............. ' 21,20300 8.'i,000 00 5:;0,000 ()() 7 AOO 00 440,780 no 1,303,41000 
Chelan 44,8'2000 3,77000 75,01000

1 
.............. ; 153,11000 133,!)!J() 00 332,27000 8300 437,8100() 1,180,863 00 

Olallam 4,287,7400ll 001,30000 120,00000, .......... ,," GO,I[)5 ()l) 30,000 00 305,125 Oil 4,0,0000 308,000 00 6,100,30000 
Olarke ........ 2,5l)5,528 00 200,UOO 00 300,00000; $275,000 00 150,000 00 508,OUO (1) 1,504,028 00 125.000 00 2,250,00000 . 7,967,5"J6 00 
Columbia..... .............. ............ 100,000 00,.............. 7,000 00 3\),00000 200,000 00 1.200 00. 3.'39,750 00 677,960 00 
Oowlit> ... " ... ,'i38,10000 2,31.,,&6000, 76,40000: ...... "".... OO,OOO{)(1 58,50000, 319,7700D 4,')0000 500,0000" 3,872,OOO()l) 
Douglas ... .... 4,500 00 835,67000 67,63200.\.............. 224,384 00 68,500 O(), 2,780,41000 2,12500 528,334 ()() 4,511,555 OU 
Ferry.......... .............. ... ............ 74,60000.............. 450 00 10,000 00

1 

111,500001 .-.00 10 19'2,:100 00 :JS9,350 01 
Franklin.. .... 405,55000 298,73000 229,93000.............. 3.'i,ROO 00 70,76() 00 208,40001) 1,5I100V'[ 2f>.1,93() on 1,574,400 00 
Garfleld ....... j 47,89<) 00 28S,6:lU 00 375,52600............... 150,OSO 00 ........ ...... 33,000 (Jol 4,000 00 740,81)6 ()() 1,645,9:l8 00 
Grant ......... 1,000,000 00 .......... ..... 170,520 OOi .............. , SO,OOO 00 25,00000 311,950 00'... ..... ...... 423,935 00 2,020,405 CO 
Grays HarlJor'. .............. ............... .............. 15,000 00 . .. ....... 1 .............. 1' ......... 768,300 00 783,300 0'0 
Island ....................... ............ 12,000 011 .............. : SUO 00 4,()iJO 00 89,32500 2,000 01) 18,61500 126,44() 00 
Jefferson ...... 50,()(JII,000 OU 4,500,()()(} 00 250.00000 .............. 350,0"() 00 70,()()(} 00, 2'JO,OIlO 00 1(),OOO 00 270,000011 55,740,000 00 
King ........... 4,07;},OOO 00 2,504,00000 4,620,()()() 00 n,218,()2500. 108,442,5510U 8,2lJIj,230 001 IS, 250,()24 00 500,00() 011 18,600,0000D 174,547,55000 
Kitsap ......... 800,420 00 249,304 00 55,OJO 00 .............. 1 34G,OOO 00 144,00000 247,H),2 00' 3,00001 2:]2,650 GO 2,()77,631 00 

~!;;i!a~ .. ::::::: .. ~:~~:::~.~~ ..... ~7~,.~~.~ .... ~~:~:~.~~ :::::::::::::: I .....• ~::~~~.~ ...• '~5' :45'S~03"00~ .... ~~::~~~.~[ ...... ~'.~:~.~ .... ~:~~~.~ ... ~:~~::~~.~ 
Lincoln ........ 79,346 O() . .............. 10,()()() 00 .............. 5,700 00 602,2';500 1,00000 647,040 (10 1,351,610 OJ 
Mason ......... 3,000,00000 10,000 00 33,345 00 .............. 4,00000 31:130 001 166,01500'1 1.00000 205,38'200 3,4;;0,87200 

~~~i~~g~~ .. ::::: 5'~:m ~ 21g:~~g~, Ig~:~ g~I:::::::::::::: ~:~g g2

1

· ~:~~ gg ~gg:Wo gg i:~~ ~ !~~:~ gg! ~:~~r:~ig ~ 
Pend Oreillet... .. ............ .... ........... 77,140 O~ .............. 16,()8000 28,SCO DO 180,G50 00 04000. 289,14000 ;;93,01() 00 
Pierce ......... 3SO,&W 00 84,35000 2IH,Il'25 00 1,618,110 00' 640,505 00 1,209,c.ro 00 1,640,!l10 OO[ G!l,445 00 2,406,415 IJO 8,412.!178 ()O 
San .Julln...... 120,000 00 20,00000 47,ti5() 00.... .......... 1,000 00. 10,00000 00,000 ()O .... .......... 16.1,471} 00 422,02000 
Hkagit ......... 2,2;;0,00000 2,000,00000 12(),00() 00 .............. 420,425 001[ 600,00000 1,000,000 00 1 :m,oo.() 00 1,500,000 00 7,!J2;;,42i) 00 
Skamania ................... ............... 00,70000.............. 2,000 00 15,000 00 80,000 00, 2,000 00 36,30000 202,000 00 
Hnohomish.... 63,400 00 34:l,ZZ;) 00 282,128 00 2,0;)000' 127,5(}() 00 214,,>;()500 041,6!l5 00/ 1:'.0;% 00 1,3tl5,645 OO~ 3.056,1~ 00 
Spokane ....... 2:;0,335 UO 107,415 ()() 272,47000.............. 1,028,63500 2,008,05500 2,505,000 00 6,16000 7,240,lm ()il 13,4:;8,2.10 00 
Stevens ........ .............. ..... .......... 71,550 00 .............. ................ ............... 429,984 00 ..... ......... 949,190 00 1,450,72400 
'l'hurston ...... 125,000 ()() 3,500,000 00 40,000 00 .............. , 150,000 ()() 100,000 00 375,000 ()(), 13,40.000 200,100 00 4,593,500 ()() 
WahkiakulIl ... 8,100 00 210,000 00 25,00000 .............. 1,500 00 2,000 00 20,000 001 800 00 92,!)<.J() 00 31',0,990 00 
Walla Walla... 556,465 00 576,000 00 4SO,63() 00 .............. 1 400,000 00 570,000 00, 1,118,35000, 70,00000 988,500 00 4,849,94500 
Whatcom ..... 375,00000 499,49800 69,85000......... ..... 1,683,()83 O() 573,800 OOj' 1,149.185 001 75,000 00 2,653,944 00 7,ORO,350 00 
Whl!man ..... lro,OOO 00 950.000 00 250,000 ()(I .............. 1 150,()()() ()() 650,00000 1,200,000 00 7,210 00 778,000 O~ 4,005,21000 
YakIma ....... 1,125,34() 00 90,00000 275,000 OU .............. 1 394,700 00 560,45() 00 1,888,75() 00 102,00000 3,015,000 00'1 7,451,300 ()() 

Totals ... $80,414,()6() 00 $u:G02:moo1$9.677,Oz500 $U,I2s~oo:*l16.~I*~:;;IOO ~3.79400 $1.142~800 ~lw,g;;oo $351 ,396,07700 

• No other report received. t Does not know. 



T.>\X HISTORY FOR S'l'ATE PURPOSES SINCE STATEHOOD 'fO DATE 

A~sessed 
Value 

LEVIES IN MILLS 

\e 
"" S _~ 10 .~_ l' 
e I >. i:: .. ' ;;"':::l d 00 I+:; ~ .;; 
2 t·..j.J d i:::~i 00 0' ..c,...... >.- E":: ;=_-~i~ "'" ifJ. 

~ .:"':~_ 'O~I a .~;:: ~::' 8 ~ ~d c-~ rL§ e~B:;:: §.E: rn _"0 -< '0 

Wh,re Founrl 

.~ s:Z ~ ~~ ~~:.~ =§ ~ § k ~ ~ b ~ ~1'~31~ ~ g ~.~ I ~ ~ 0 
"' ;:;. e, w ~iI: ;o.,;r:1 W 0 ;:;Z oz ~z :;'z o;:;~:>:;;:; t-<H t-<t-< Z 

G::;:l~-:-:-~~~~~ $1~I6.j,165 OO12~50 O~2 .~] ~ -.-. ~I-:-:-:-:-:- -:-:-:-:-:-I-:-:-:-:-:-l-:~ -~ ~ ~I~ --:-: 2-:621 $327,94;; w 2 Aud. 1889 Pg. 91 
1&10........ ......... 201,448,136 0013. ,JI[o.20 0.10! ............. 1 ............... I ........ !.... 3.31 I 666,79334 3 Computed 

El:.L:::<::::::::: ~H~H~ ~!t~g:~g:~~1 .... ::::1::::: ::::: ::::: ::::: ::::: :::: :::t:: .... U!~ ~i':~i l~ i EqU~; 1893 Pg. 25 

}~t:::::::: ::::::::: r~:r~:m ~l~g:raUg U~I:::: ::::.::::: :::::11

::::: ::::: ::::: :::: ::::11:::: :::: H~ }:a~:~J M: " ~~i :: g 
IS')7 .................. 2"JI, 130, 7S4 002.600.200.20 2.70 ........ 1 ....................................... 5.70 1,288,94531 4 1897" 7 
15'\!IS.................. 226,996,294 002.400.200.20 2.60 ............................ · .................... 5.40 1,225,7i651 4 1898 Seh. D 
11'(IL ................ 220,137,589002.500.200.20 3.75 ............. 1 ............................ ,.... 6.65 1,523,789004 1899Pg.34 
1000 ................. 2:17,576,523002.201°.200.20 3.80 ........ I ......... I ....................... I.... 6.40 1,520.471 00 4 1000" 00 

199L:::::::::::::: ~~g:~~g:~~ gg~:~:8:~gU:l ~:g~ :::: ::::1::::: ::::: ::::: ::::: ::::: :::: :::::::: :::: ~::;g U~U~~ ! i~:: ~ 
196~::::::::::·"".:::: ~Z~:~:~g ~~:~Ig:ig ::::: ~:g~ :::: ::::!::::: :::::::::: .............. ::::,:::: :::: ~:~Z ~:~g~~ g<6 ~ j~6I:: ~~ 
i~~::::::::::::::::: ~~~,~,~~ gn~&'jg .... ·1 ~·g~O·2: I ............. ,.. ~.~g ~:~:m ~ ~ i~:: : 
lf~:::::::::::::::::: !infn~~ngg~~~~> ~'~8~i'!?I:':OO~O~ :·.::\T <.:.: ,,::,::,:,,:: ::,,:,,:,,: i.:.:< .. ::.::.: '.: .. : .. 1.: .. :.::.' :::: ~.:4~.03 !:5:Hg~ 4

4
! ~~1'90~ ~~ ~7~64 

lHlll.................. 906,247,944002.100.15 ..... , 4,020,926 00 
1911 .................. 955,125,934002.100.20 ..... 12.0011.00 ..................................... ,... 5.30 5,002,16700 4 1911" 85 
lD12 ................. 1.005,0&6,251 00 1.23 0.11 ..... 1 1.!lO,O.5(11.0~ o.n.' O.32fi 0.00 0.09 0.07 ........ i." . 5.79 5,819,4490010 1912" 90 
H!13 ............. , .... 1,014,475,027003.000.I1 ..... , 1.00\'1.20) UiOOA,i 0.3250.09 0.09 0.u7 ........ , ..... S.~l 8,937,520)0010 " 1913 " 94 
li)H .................. l,tl31,901,OO7002.450.1I ..... ' 1.961.Wll.Cin0.47'iO.:W:iong 0.09 0.07 ........ I 8.117 8,327,4470010 1914" 90 
WI:; .................. 1,031,277,49000).250."0 ..... 2001 (l{) 1.'>0 0 4700.3250.09 0.09 0.07........ 7.00 7,218,9420010 1915" 98 
lOll; .................. 987,:h'l9,608 001.850.20 ..... 2.W1.()() 1.:,(lO.475().3250.09 0.09 0.07 ........ I.. 7.70 7,602,;;1:; 0010 1916" 1'8 
1917 .................. 1,000,082,749001.35

1

°.30 ..... 2.10

t

l.OO1.!J{)0.74 0.450.1520.13 O.108 .... ,0'iO ...... ~.83 8,330,6890011 " J917 "89 
lfIlS .................. 1,035,93S,644 001.800.30 ..... 2.241.001.500.74 0.4:5 0.1520.130.108

1 
.... 

1

°.50, ...... 8.!l2 9,240,5730011 " 1918 " 78 
!OJ!I .................. ]'060,620,838003.00

1

°.30 ..... 2.061.001.500.74 0.45 1l.1~2 0.13 (Uns, ... 0.500.:;1). 10.44 11,072,8820012 " 1919 " 80 
H120 .................. 1,ID3,923,659 0014.500.30 ..... 48011.00 1500.74 0.45 0.1020.13 0.108 .... 0.501°.,;1 ... 14.68 17.526,799 0012 " 192Q " 80 
1921. .............. '" 1, 177, 239-,-240JlO ~_z;; o.~ .. " ._'.:J41.oo 1.50 1.~ 0.(;'7 0.20 ()-.Ic&.J 0.12 .lo..r.o..O.i>OJ).5(j .1.-oo~:¥, 17,233,605 2314 Computed 

00 
o 
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