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HISTORY

LEGAL SERVICE TO GOVERNMENTAL
AGENCIES PRIOR TO CONSOLIDATION

The former governments of the City of Jacksonville and
Duval County employed five full-time and one part-time attorneys
in the City of Jacksonville and two substantially full-time law-
yers represented the County Commissioners. There were also two
private law firms representing the County Commissioners .and a total
of approximately 15 private law firms represented various boards,
agencies and elected officials throughout the former governments.
There was very little, if any, coordination or liaison between
these private law firms with regard to the operations and legal
problems of their various governmental clients. The total cost
of. legal services to all governmental agencies in 1966~ 67 was
$576,586 and in 1967-68 Lhe total covt of legal services was
$529,025,

ESTABLISHMENT OF THE CONSOLIDATED
CITY OF JACKSONVILLE LEGAL DIVISION

of

On October 1, 19268, the Legal Division of the Consoli-
dated CGovernment of u“cnbonv1lle came into existence, as a part
the Central Services Department charged‘with the responsibility
for rendering all legal services required by the officers and de-
partments of the consolidated government and the various indepen-
dent agencies and boards of the government, except for the Jackson-
ville Port Authority and the Jacksonville Expressway Authority

who retained their private legal representation. It was one of

the goals and concepts of consolidation that legal services to

the government be IIICNJ(:(:C by a staff of full-time lawyers working
together in a coordinated effort, taking full advantage of special-
lzation and de Itu“ﬂtdllzat‘oﬂ, much as in a large private law
firm. The primary purposes of this system were to centralize, coor-
dinate and upgrade the Qdullty of legal services being performed

for the various governmental agencies and to provide a forum for

settlement of disputes between governme ental agencies without resort
to coatlv litigation., '

el (D)
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Judge William L. Durden came off the benc1 to accept ithe
position of General Counsel and organl .the initial staff. The
four full-time attorneys of the former Clty of Jacksonville and one
of the attorneys for the former County of Duval, plus seven other
lawyers hired from Drivate practice, coniprised the initial staff of
13 full-time attorneys located in offices on the 11th,; 13th and
14th floors of the City l2all. Most of the eguipment and facilities



initially were borrowed or rented. Legal files'andjrgcords'g””ﬁ
the old City and County, as well as from the 15 or more law £ Tins
vho had represented various agencies prior to consolidation were

aécumulated as’quickly as possible and problem arcas and clients

were .identified and assigned to the various laWYers'OVer-agﬁéﬁiéd _
of several months. During these chaotic times in which the primary
_mission was to overcome the previously existing fragmentation of
legal services and organize the division on a basis whereby it
could perform its functions efficiently, the first major attack

of consolidation came in the form of Jackson v. The City of Jack-
sonville, which attacked the charter on a broad front of constitu-
tional and technical grounds.

A task force of full-time attorneys plus six or'eiéht
private practitioners who worked on a nonpaid basis, was formed to
plan, research and defend the litigation attacking the charter.

Concurrently full-time attorneys continued to address themselves

to organizing the legal division and properly representing the
various clients.

Tt was early decided that the legal division should
operate as a firm of attorneys, with the General Counsel as the
senior partner, and each attorney being assigned ‘to primary re-
sponsibilities towards certain officers, departments, divisions,

boards or agéncies of thé consolidated government, together with e

responsibilities for certain specialized fields throughout the
government, such as litigaticn, contracts and real ostatc trans-
actions.

During the two years since October 1, 1968, the legal
division has become centrally located on the 13th floor of the
City Hall. There are presently 15 attorneys assigned full-time
to the legal division, each of whom have definité assignments.of
responsibility and representation. HMHajor legal problems are sub-
jécted to scrutiny and conference. There is maximum emphasis 'oh

coordination and liaison between the various agencies with regard

to legal problems through the respective lawyers rep;ésentiggffﬁéip‘;ﬂ

interéests. Areas of dispute or uncertainty in the lay are re- -
solved by the issuance of a legal advisory opinion which has .much
the same usefulness and effect as an Attorney General's opinion

for a State agency. ‘ : ‘ - :

[

4, he legal advisory opinion systém is desighgd ‘to provide
-guidelines for functioning of the various governmental officia §

and agencies and to resolve disputes between them, sibject to

legislative changés by the Legislature or the City Couficil.” This

avoids resort to'éxpensivé.litigatiohmin”thefcduf“s;?WHiCh; ,
Lo e < e 3 N RSt I Ve R g AL O
resolvés the problem satisfactorily, inasmuch as ‘the Legislature

can change the effect of the court's ruling in most instances.

April 1, 1970, James C. Rinaman, Jr. replaced Judge ‘
Wwilliam L. Durden as General Counsel and has continued thg.general

#
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concepts for operation of the legal lelSlon as developed by
Judge Durden. A fine law library has been developed and law
library facilities improved during the past year. All legal files
of former govermments have been centralized in the legal division
and specific legal representatlon a531gnments have been made for
all governmental agencies. The current list of legal division
staff assignments effective October 1, 1970, is attached hereto.

ACCOMPLISHMENTS OF THE LEGAL DIVISION

CENTRALIZATION - The legal division is well established
as a 15 lawyer firm operating much in the same manner as a private
firm of the same size, with a $275,000,000 corporate client hav-
ing many diverse operations, functions and lelSlonS.

The firm rcepresents the Mayor with 10 departitments and

36 divisions under him, the Sheriff with 2 departments and 6 - _
divisions, the Tax Assessor, Tax Collector, Supervisor of Elections,
the School Board, Jacksonville Electric Authority, Hospital Author-
ity, the Area Planning Board and the Jacksonville Vocational Educa-
tional Authority, the Civil Service Board and 18 appointive regula-
tory and advisory boards and commissions. Effective October 1, 1970,‘
the Jacksonville Port Authority became a regular client. ‘

In addition to these executive and administrative func-
tions, the firm represents the Clty Council and its 8 commlttees,
as well as the City's relations with the Duval County Legislative
Delegation with regard to proposed charter revision. The firm
also represents the Circuit Judges,the Clerk of the Circuit Court,
the Criminal Court of Record Judges and their Clerk, the Small Claims
Court Judges, the Justices of the Peace and the Constables of Duval
County.

All legislation, legal advice, proutloatlon and enforce- R
nent of regulations, lltwcotzon, contracts, rcal estate Llansactlo.-, ‘
personnzl matters and qencral legal affairs of these officials,
boards, bodies and agencies are handled by the legal division. The
Jacksonville Expressway Authority and the Jacksonville Port Authocrity
are the only loczl governmenta agenc ies who retain private outside ‘
counsel. Considerable liaison and legal work is done by the legal St
division in regard to matters involving the Port Authorlty and Express-
way Authority, however, and the Port Authorlty became a regular client
as of October 1, 1970. P R - “q_f

The flrm also handles all condemnatlon matters for rlght
of way acqursrtlon by the State Road Departnent for secondary roads
and interstate highway programs in Duval County In caddition, the
General Colnsel serves on the Profe531ona1 Serv1ces Selectlon Commlttee,
Lhe Contract‘mwards Commrttee, the Insurance Commrttee and the Elec—ﬁf“
tion Canva551ng Board of the Consolidated Government.:

ORGANIZATION - The legal division operates much the
same as a large law firm with the General Counsel acting as seniox



partner and Frank V. Coffee acting as. Offlce Manager. Each of
the lawyers have particular client representatlon assignments, i
Problem areas which develop, are coorarmated betweéen the lawyers \
representing the particular boards, pff1c1als or agenc1es 1nvolved,(}‘
and with the lawyers who have known éxperience and expertlse in ¥
the partlcular field of law 1nvolved Within the firm is a legal
advisory opinion review commlttee, a law library" commlttee and &

lawyer recruiting committee. ‘ﬁ

Firm meetings are held at least once a month at which,
monthly reports of activities are given by each lawyer and current
problems are discussed.

IMPROVED SERVICES AND ECONOMIES AS A RESULT OF CONSOLIDA-
TION OF LEGAL SERVICES.

1, Establishment of the legal division. The 15 lawyers
with wide variety of experlence and expertise working together as
a firm in representing the various officials and functions of the
City is undoubtedly the greatest single benefit of consolidated
legal services.

The cost of governmental legal services prior to consoli-
dation (except for the Jacksonville Port Authorlty and the Jackson-
- ville Expressway Authority not represented by the legal d1v1s10n),
vas apprOY1natelv $450, 000 in fiscal yeéar 1966- 67 and in fiscal
year 1967-62, lthough legal services to the various QOVQINMthdL
agencres of tne con5011dated City of Jacksonville have greatly in-
creased in scope, subject matter and effectlveness, the net cost.
-of. these services drooped to $350,000 in the first year of consoll-
dation and to $340,000 in the second year of consolidation. One L
important aspect of this decrease in net cost of legal sexrvices,
was the fact that all State Road Department condemnatlon fees for
secondary roads and for Federal interstate projects in Duval CounLy_Q:
have . been paid into the general revenue funds of the City, rather
than into the hands of private law firmsg, since consolldctron (this
amounted to applox1mately $70,000 durihg the past year)

2. 'The system of legal advisory opinions has not only.
increased the eéfficiency and effectlveness of governmental opera-
tions, but has resulted in the elimination of resdrt to lltlgatlon
between governmental agenciés. Such lltlgatlon was . common among
ihe fqrmer governments and, of course, vas extremely costly :In _
addltaon to the expense, the fact that in” almost every 1nstance-<“”ﬁ
the de01s1on of the courts could be, and in many cases was, changed .
by the Leglslature at its:néxt .session ox by-the- Clty Céuncil at -
1ts .next meetlng, makes such 1nterna1 feudlng in the courts a waste

'fof t1me and?money The general rules: estawllshed by Judce Durden ¥
that the legal adv1sory opinién 'would be - adhered to by’ each offec—"”’
’1a1, board or agency, unless and until it was changed by apploprlate
1eglslatlon or council ordinance, has been rlgldly adhered to by o
the officials of the consolidated government. The gavings in govern-
mental chaos and expense as a result thereof, is surely one of the

Wmost 1nportant results of consolwdatee legal servrces. R
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3. All eminent domain proceedings for agencies of the
consolidated government, as well as for the State Department of
- Transportation's secondary road program and Federal road programs
in Duval County are now handled by the legal division. With re-
gards to DOT condemnation cases, the City general revenue fund
realizes fees produced by the legal division which prior to con-
solidation went to private law firms in Duval County. These fees
totaled $16,489 in the first year of consolidation and went up
to $67,883 during the second year (1969-70).

We are now embarking on a large urban renewal program
which will be financed primarily through Federal funds from HUD.
"Fees from HUD condemnation proceedings will also benefit the City.
It is therefore anticipated that such revenues to the City general
fund will continue to increase in future years, probably to
$100,000 or more per year. These fees from sources outside the
City offset the actual cost of legal services to the government.
In addition, legal division handling of these condemnation pro-
ceedings enhances coordination with the various departments and
functions of the government which are affected by them.

4. All bond issues of the consolidated government, ex-
cept those of the Jacksonville Expressway Authority and the Jack-
sonville Port Authority are now coordinated and handled through
the legal division, eliminating the fees for special bond attor-
neys wvhich were previously paid by all governmental agencies except
the City of Jacksonville itself. Approving bond attorneys, reauir-
ed for sale of the bonds by the New York bond houses, must still be
hired and paid, but their selection and the rate of their fees are
determined upon recommendation of the General Counsel ana approval
by the City Council. This procedure has resulted in the selection
of outstanding local approving bond attorneys, whc have the confi-
dence of the New York bond houses, and in a fee arrangement for
issuance of the pending sewer bonds at a rate considerably less
than has been paid by some former governments in past years. The
actual savings here are difficult to calculate, as each bond issue
must be considered individually, but caperlences thus far have
been gratifying.

5. Collection of delingquent accounts, bad checks and
other debts to the City have been centralized in the legal divis-
ion. 1In many instances, no effort was made in the past to collect
such accounts. In other cases, such collections were referred to
prlvate lawyers who took a 1/3 contingent fee off .the top of any
collections made. Institution of the centralized collection agency
through the legal division has resulted in extremely high relative
return and many thousands of dollars in savings and collections by
the City which were not possible under the former-.governments.

6. Collective bargaining became a reality in Florida
at about the same time the consolidated government was created.
The developnent and educeation of lawyers and administrators in the
consolicdated government with regard to collective barcgaining legis-
lation, negotiations, contracts and arbitration, have occupied the

.-5_..



equivalent of one lawyer full-time in the legal division during
the past 'six months. A Chicago firm specializing in the field

was retained as a consultant in the initial stages to assist in
educating our lawyers in this new field and in drafting leglsla—
tion and conduc¢ting arbitration with the firemen, which was immi-
nent. The consultants were paid a total of $7,750. Their services
in educating our lawyers and administrators, while at the same time
protcctlng the City's flanks during the tumultuous legislative
session and firemen's arbitration, saved the consolidated govern-
ment untold thousands of dollars, or perhaps even nillions.

Had collective bargaining come along prior to consolida-

‘tion with all of the uncoordinated and unrelated boards, agencies

and governmental bodies of the former governments, it is 1np0551b

to calculate what the results would have been in texrms of chaos

and expense. Legal division lawyers, the various administrators

of the consolidated government, the representatives of the employees’
organizations, the leglslatlve delegation and the City Council have
now become well grounded in the concepts of collective bargaining and
have been able to establish a stable and healthy rapport after some
initial sparring. The firemen's arbitration resulted in a compromise
award which was not entirely unsatisfactory or entirely acceptable

to either party, but did provide for increased benefits for the
firemen at a reasonable increase in cost of the taxpayers. Since
that time, memoranda of agreement have been entered into with the
Local 1048 general employees' union, the Fraternal Order of Police,
Local 301 representing the Housing Author:ty emplovees and the com-

bined fraternal ordcrs cof the electric workers. These agreenents

have established. guldellnos and common grounds for stable, effective
and reasonable negotiations in future years and have resulted in in-
creased benefits for deserving employees within the budgetary capa-
bllltles of the City.

A proposed amendment to the chartex to prOVLde for em— o Ew
ployee relations in a collective bargaxn:ng atmosphere has now been
introduced in the council with general approval as to content by |
the consolidated government agencies involved and the employee
organizations.

In brief, a potentially explosive arca of strife between
the consolidated government and its employees organlzatlons has
been stablized and Jacksonville is marking the trail in Florida ‘
for stable and reasonable collective bargaining with its employees,-;’
as required by the Florida Constitution of 1968,

7. Ordinance codification has occupied much legal divis-
ion time and effort. The zoning code, traffic code, occupatlonal
license code and subdivision code now in effect have been major
accompllshments of the consolidated government. .Béfore the end of
1970, it is anticipated that a complete codification of the oxrdin-
ances of the City of Jacksonville comprising approx1mately 50 separ-
ate codes, will be completcd passed by the council, and sent to
the publishers for printing and binding.

et
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the Professional Services Committee (for selection of engineers, |

8. The water and sewer program of the censolidated
government has also occupied much time of the legal division.
Twenty-four private water and sewer companies with 6,392 connec-
tions have been acguired by the City-of Jacksonville since con-
solidation and will become a part of the new master water and
sewer plan. The first phase of the plan is being implemented this
year upon issue of the $52,000,000 initial phase of the §$131,000,000
water and sewer bond program. : o

: The water and sewer regulatory board has begun full scale

operations, in pollution control, operational and rate regulations

with rega¥d to private water and sewer .companies. Promulgation

sni enforcment of their rules have been a legal division responsi-’
ility.

9, Pollution control. The water and sewer regulatory
board, the water quality control board, and the air pollution board
have all been closely advised by the legal division in the promul-
gation and enforcement of their rules and regulations and in develop-
ing the inter-relationship of their activities and enforcement
through the new bio-environmental division of the Health and Welfare
Department.

10. A vigorous and far reaching urban renewal program
is currently in the making in Jacksonville and the acquisition,
development and disposition of these properties will be handled
through thc legal division. In addition to this, the enforcement
of the Minimum Housing Code of Jacksonville and acquisition and
improvement of recreational areas have been implemented through
the legal division.

11. A charter compilation of the consolidated government
charter and related laws was published during 1970 and'a new supple-
ment since the 1970 session of the Legislature has ‘béen prepared
and sent to the printers. ‘ ‘

12. School integration litigation has been active during
the past year and it is anticipated that we will continue to be in-
volved in litigation and appeals on this issue during much of next
year.

13. The General Counsel, oxr his designee, are members-of
architects, consultants, C.P.A.$ and other specialized professignal
fields); The Contract Awards Committee (for all contracts in ‘excess
of.$1,000, which are put out on bids); and ‘the Insurance Committee
(administration of the various insurance prografis-and policies of
the Gity). These committees occupy . miach- lawyér time, but provide.
an opportunity for coordination. and liaison throiigh ‘the ‘General

Counsel's office with the varlous programs and functions of the
City. )

FUTURE PROBLEM AREAS - The legal division is now well
organized internally and staffed sufficiently to operate effectively..



In order to obtain and maintain the qualified individuals required
for the highly specialized and critical work of the legal division,
it is strongly recommended that the salarv bracket of the General
Counsel be established at $30,000 to $35,000 and that three to
five Assistant Counsel positions be created in the salary bracket
of $24,000 to $28,000. The legal division should, over the next
two to five years, stabilize at approximately 20 to 22 lawyers,

" with the General Counsel earning $30,000 to $35,000, three to five

Assistant Counsel in the $24,000 to $28,000 bracket, and the re-
mainder ranging downward in the now established brackets of $18,000
to $24,000; $12,000 to $18,000; and $8,400 to $12,000, respectively.
This is consistent with studies of other similar legal departments
and is certainly consistent with the income of similarly situated
lawyers in Jacksonville.

The establishment of these salary levels is essential to
attracting a General Counsel of sufficient stature, experience and
knowledge to do the job the consolidated government demands. Such
a man will not only demand at least the salary recommended for
General Counsel, but will also demand Assistants who cannot be pro-
cured or maintained for less than the amounts recommended.

Other problem areas which need attention and coordina-
tion through the legal division during the next year include:

1.  Zoning - a plan must be formulated to decrease
the complexity, uncertainty and multiplicity of hearings with re-
gard to our zoning procedures. We are also having a problem in
the legal division when the experts of the planning board make
recommendations which are not followed by the zoning board or the
City Council. When this happens and litigation ensues, we are
hard-put to obtain expert testimony, particularly in the face of
specific recommendations by experts of the planning board to the
contrary, to uphold the governments position. ‘

2. Pollution - control, standards and enforcement, as
well as administrative structure, needs to be studied further and
a more streamlined, effective procedure anrnd structure evolved.

3. Professional Services, Awards Committee and Insur-
ance Committee - require a large number ot lawyer hours for purely
administrative purposes. On the other hand, the presence of the
General Counsel or his designee from the legal division does assist
the committees in making decisions on the spot and allows for better
coordination. Some method of reducing the time reguired in these
committee meetings would be desirable. .

4,  Collective bargaining will continue to be a major
legal division concern and the related question of council-
executive-civil service board powers will continue to be one of
the major sources of administrative and legislative distress during
the next year,unless these conflicts can be resolved by agreement
and appropriate legislation.




5. The City needs to move in’ the area of planning and
implementation of a mass transit system. Other cities, such as
San Francisco, went through strenuous efforts over a period of
10 to 20 years,in establishing a viable mass transit system. The
consolidated govermment should be able to accomplish these goals
with less difficulty than in other areas, and we are already late
in starting. The legal vehicle by which mass transit can be
effectuated can be.critical. Consideration should be given to
converting the expressway authority into a mass transit authority,
not only for planning and financing, but also for operation of
the mass transit system, while retaining the responsibilities of
the expressway authority. Another alternative would be to create
a separate transit authority, assuming that it could avoid getting
into a competitive posture with the expressway authority and could
take full advantage of existing expressway authority right of way.

6. The Health Department must be stabilized, either as
a Chapter 154 county health unit, or as a city department. If the
latter is the desirable course of action, then the necessary legis-
lation, either in the form of a special act or preferably as an
amendment to Chapter 154, creating special considerations for con-
solidated government health departments and qualification for State
and Federal funds should be implemented.

7. CATV - Cable Television will be an immediate and
vitally important subject for consideration and resolution in 1971.
Presumably, present litigation in the Supreme Court of Florida will
be disposed of soon and the questions of establishment and franchis-
ing of Cable Television for Jacksonville will require considerzble
study and attention from the legal division.

Respectfully submitted,

d , LR hereg
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/ JAMES C. RINAMAN, JR. y
General Counsel
JCRJx/sb
9-17-70




