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The City of Jacksonville:

Consolidati

on in Action

Jofin M. DeGrove

The present consolidated City of Jacksonville -
cludes the tormer County of Duval, the old ity of
Facksonville, and four small municipalities. Consolida-
tion made Jacksonvilie the largest city in Florida, the
fargest city in land area in the United States (841 square
miles) and moved it up to 23rd in population of the
Nation's cities. The questions to be examined in this
paper are how and why did it happen, and how has it
worked.

Background to the Merger

fn 1940 Jacksonville-Duval County had @ total
population of over 210,000; some 170,000 in the city
and 37.000 in the rest of the county. Fromy that point to
1965, county growth outstripped the declining city, so -
that the county outside Jacksonville rose rapidly to an
extimated 327,000, while the city fell below 200,000.
Projections to 1980 showed the county with 885,000
and the city remaining almost static with 211,000,

These population shifts had important age, race,
income, and cducation characteristics that contributed
{6 the sense of crisis fueling the fires of the consolida-
tion movement. By 1960, Jacksonville was over 41
percent black, the third highest percentage in the Nation
wiiong cities over . The county outside the city
was only aboul 9 perc ack. Duning the 1950s in the
iy the black population increused over 14 percent,
while the white population decreased over 10 percent.
During the same period, the old city was becoming more
and more the residence of the very old and the very
young,  with the economically productive 20-64 age
group down by 15 percent during “the 1950°s. The
over-65 group was up over 36 percesit 1o a total of just
over 9 percent, while the under-20 group increased 17.5
percent -during the Fifties. By contrast, the over-63
sroup in the county totalled only 3.8 percent. The
contrast carries through to income and housing. In the
old city i 1960, 31 percent of the population was
below a poverty level of $3,000, while the comparable

figure in the county was 15 percent. Thirty percent of
e houses in Jacksonvilie wege deterioriated or dilapi-
dated, while the county fi ure was 13 percent. In
education the average years of schooling of adults over
25 was 9.5 in the city and 11.5 outside the city.!

The picture is not an unfamiliar one. It shows a
central city in_decline, loosing its most productive
citizens, at least in economic s, gaining citizens
disproportionately in the very old and very young
§:MW& While -these trends
undoubtedly supported the consolidation movement,
their presence in dozens of other cities where consolida-
tion movements have not developed makes it clear that
they are not sufficient o explain  the success in
Jacksonville.

Iacksonville’s goverr sl struchire wag a bizacre
hodgepodge of overlap and duplication. Th@ad a
nine-person city council clected at large and~presided
over by a president. The council was the major legislative|
authority. The administrative power was located .in a
city_commission of five members elected at large, sach
of whom headed up the city’s services in a particular
functional area or areas. A mayor-commissioner presided
over this group. In addition, city voters elected 2
recorder, a municipal judge, a treasurer, and -a - iax
assessor. Thus, a_structure defended in the name —of
checks and balagces was in fact a maze of duplication,
and gaps in authority characterized by buck passing and
inability or unwillingness to cope with emerging prab-
lems. When widespread corruption was added to these
disabilitics, another link in the consolidation chain was
forged.

The ouniy) structure featured & commission form
with five Tofimissioners elected at large who served as
both adminisirators and policymakers for the county. In
addition, voters elected several administrators such as
the shegiff. The system was designed for another age. By
the mid-1960’s the pressures for urban services in the
suburbs had been strained to the broaking point. Home




fule was not available to either the city or the county
until a2 new State constitution was adopted in 1968. The
fragmentation of local government was further assurcd
by the existance of an expresswa authority, a Port
Authority, 2 Hospital Authority, a Housing Authority,
the Alr Improvement Authority, and the Jacksonville-
Duval Planning Board. These authorities were essentially
autonomous single-purpose districts that did not share
central services and were not subject to budgetary or
other coordination.

B_y_jhg,mi(j;jﬁé@‘s Jacksonville and Duval County
could be described as a central city with a fancy facade
of new buildings downtown, and deepseated social,
economic, and  political nroblems iust beneath the
surface. The suburbs were booming, with no govern-
mental structure capable of meeting their service needs.

A similar proposil was defeated the following year.”
With annexation as a solution pot acceptable, the
forces for consolidation became aclive in_early 1965
when Claude Yates, retired Southern Bell executive and
president of the Jacksonville Area Chamber of Com-
merce, called a meeting of civic and business leaders.
Afier several hours of discussion it was decided Lo ask
the legislative delegation to allow the preparation and
submission to the voters of a consolidated form of
government for Duval County. The legislative delegation
subsequently approved the proposal, which, when sub-
mitted as a local bill, meant automatic approval by the
legislature. The bill actually named the 50-person group,
with provision of a 17-person execulive committee, No
person_holding public office was eligible 1o serve. Four
blacks and live women were included. The group was

Perhaps most imporiant, the school system had reached
the eritical stage in its steady decline from medioctity 1o
disgrace. The countywide schoot district was faced with
a steadily wWw as thousands of
homes built for families in the suburbs were kept off the
property tax rolls by a low assessment ratio (estimated
in the 20 to 50 percent range of market value and 4
§5,000 homestead exemption. A taxpayers  proup
estimated that 60,000 of 93,500 homesteads the
entire county were nol on the tax rolls.? Finally, the
" Southern Association of Colleges and Schools remowed
accteditation from all of Duval Couniy’s 1S high
schools.
- fn addition to schouls, a broken-down ciiv scwes
system discharging raw sewage into the St Johns River,
inefficient package sewer plants or septic tanks i the
suburbs, lack of adequate police and fire protection m
the suburbs, the soaring cost ‘of Jacksonvilles city
government in the face of a declining population {from
1950 to 1965 per capita gosts of services rose more than
400 percent, from $116 to $479), an increasing wir
pollution problem—these and other issues set the stage
from which the consolidation movement emerged.”

The Consolidated Government Plan

Reform of the local government system for the arey
had been an issue for many years. The most recent effogi
to cope with the emerging problems had involved a
massive annexation plan to extend the limits of the vity
throughout most of the county’s urbanized areas. The
annexation case was weakened by suspicion of the
central city by suburbanites, casy to understand in the
face of the statistic that Jacksonville “had the largest
number of full-time employees and the highest monthly
payroll in the nation” for a city of its size.” In the 1903
election, city voters supported annexation by more than
3-to-1, but the proposal to add 66 square miles and over

130,000 people to the city was turned down _in the

suburbs with 16,000 votes against and 12,000 votes for.

chaired by one of Jacksonville’s leading civic and
business leaders, 3. §. Daniels. It hired an cxecutive
director and adopted @ budget of some $60,000,
one-third of which it had to raise, with the remainder
mandated from the city and county. The commission
divided itself into task forces, and over the next 15
months drafted, held hearings on, and presented to the
legistative delegation a consolidated plan of government
for Duval County.

The “Blueprint for Government” aholished com-
pletely the old ity and county governments, and all
other governmumental units within the boundaries of Duval
Connty exvept several authorities.” Jt subsuiuted o

single_povernment structure compased of @ masor with

full administrative powets, o 2lmember conneil clected
from districts 1o serve without pay, and 4 ot partinen
syhmﬁﬂ?ﬁ‘d of seven members clected fron divtricts
proposal was a bold one, and 1t was boldly defended by
its creatars, hut a lepislutive delegation, expanded from
cight 1o 16 members by reapportionment, had 1o
approve it hefore the people could vate on the charter,

As described by Martin’. Representative Georpe
Stallings. who anchored the right wing of the Tose
delopation, led the fight to assure defeut of the propised
charter, The center of opposition o the plan was in the
House delegation. In the final key vore on the proposed
smoditications, Stallings led w mapority ot the House

delegation m oppusition o placing the churter b
the i
voted 101 the moditied plan. The crincad ssue within the

wople i w legally detensible torm. while all senators

dvlesation was whether to put the charter to the peo
ks ¥

with uw attached, or whet
o modity the charter m this wnd other ways seus o
assire ity legadiny and strenethion acceprabulit
voters, No legistators supported the study COIMMISSion

proposed  churter_without maodification. After mych
political muneuvering and sharp delegation in-figl

Vode the

the charter was approved, but oot without subsian
moditications. The muor changes included the restora-
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raised the ghost 674 "communist plot.

The support of black leaders was jeopardized in
mid-campaign by the apparently inadvertent adjustinent
of council district Jines so as to pit two incumbent black
councilwormen against each other, The resulting cry of
“foul” from the black community led to a quick
adjustment of the boundarics. Ms. Sallye Mathis, one of
the councilwomen affected; Clanzel Brown; and Earl

et TS

Johsison were the key leaders in rallying black support
for consolidation. Ms. Mathis was an educator, active it
a large number of civic organizations, including the
Urban League and the NAACP. Brown wis executive
director of the Jacksonville Urban League. Johnson was
a lawyer, widely recognized in both black and white
communitics as one of the most effective leaders in the
area, He was later clecled to an atlarge seat on the
Comsolidated Goverament Council, and still holds that
seat. Dr. W. W. Schell, vice president of Greater
Facksonvilie Econemic  Opporfunity and  president
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emeritus of the Jacksonville Urban League, headed a
group of blacks for consolidation in which Ms. Mathis
served us treasurer, and Wendell Holmes, later elected to
the School Board, served as secretary.

Black opposition was largely composed of old-ine
black leaders satisfied with the status quo, many of
whom had bCen aciveé 1n support of Tormer Mavyor
flay political organization. A different kind of
opposition came from Ms. Mary Singleton, an educator
who operated a restaurant. She took the position that
consolidation was a white move to dilute black political
powcr. Blacks in the old city constituted about 40
pereent of the vote, « figure that would drop to about
20 pereent with consolidation. Ms. Singleton was later.
clected 1o the Cunsolidated Government Council and in
1972 was clected to the State Legistature ' ?

Probably the most optimistic supporter of consolida-
ton fuiled 1o anticipate the size of the victory in the

1967, hulloting. Of the 86,000 voters who
e polls. over 54,000 voted in favor of
fution, Every section of the county favored the
! cven the small munivipalities, which opted in a
coparate hallot 1o sty out ul the new government.

Onlv the ural sections of the county favored the
quo. In the old city, conselidation proponents
; o than two to one. In the county, the margin
was alniost two to one in {avor, Blacks in both the city
and the county favared consolidation. though by nar-
rovwer mrarmns than the overall vote Upper income
VOIS SaTporied e change by 1ive to onel the issue
wong lower income volers, but by & narrow
sinein i the county. more comfortebly in the city.
Voters i the densely populated urban fringe around the
Gl ety pave the heaviest majorities to consolidation--six
{it M\L%i !

Phe guestion remaing why Jacksonville citizens went
apainst the tde and approved a radical restructuring of
their local government, providing i one sweeping
change the machinesy for a unified, regional approach to
uban problems. Some factors that built support have
heer named. The school crisis and the inability of either
the city or county governments {o keep up with service
demands surcly were a factor. Strong media, business,
and professional leadership was undoubtedly important.
But most of these conditions had been present in many
other metropolitan areas that were unsuccessful in
attempting to change their local government. Was there a
multiplier factor in Jacksonville to put the issue over the
top? The answer 15 yes.
five vity commissioners; four out of nine city council:
e, the city auditor, the city recreation head, and the

August 8.

variied

resignation of the city fax assessor under a cloud.

provided the extra added ingredient needed to mobilize
and sustain public support of change. In short, things
seemed to huave sunk so low that almost any change
would have been welcome. The grand jury began its

work in May 1966, after television station WIXT

Te indiciment of two out of

¥



launched 3 series of exposures pointing toward various
kinds of corruption in city government. By the time the
Local Government Study Commission released its find-
ings, counts of grand larceny, bribery, and pefjury had
been brought against no less than eight city officials.”

Organizational and Fiscal Structure

The Local Government Study Commission recom-
mended a fully consolidated govemment, excepiing only
the School - Board, which the commission lacked
authority to change, certain court officials mandated by
state law, and several authorities.

With regard to the authorities, the study commission
recommended  that the Expressway, Port, and Plan-

ning Authorities continue, and also proposed 3 new

authority, the Jacksonville Electric Authority, in place.

of an old department of city governmment. The study
commission recommended that the Air Improvement
Authority, the Housing Authority, and the Hogpital
Authority be abolished. The rmnmmcndd:mnA‘@‘Joi
followed in the case of the Hospital Authority. The
boundaries of all these authorities were countywide. The
autherities and the School Board were subject 1o budget,
purchasing, personnel, and other central service powers
of the Consolidated Govermuent., As enacted, all the
small municipalities were given the option of coming in
or staying out of the consolidation. Though not &
complete consolidation, the new povernment still re-
presented a sweeping nmove from fragmentition (o
unification.

The major fiscal feature of the new government was o
differentiated properly tax arrangement featuring an
Urban Services District {USDY und g General Services
- District, the latter covering the entire area. The purpose
was to promote an equitable propernty tax system,
linking services to property taxes paid. The great bulk of
all services provided by the city fell into the Generd
Services District category, including such things as tue,
police, health and welfare, recreation, public works, and
housing and urban development. The Urban Sepvice
District was confined to street fghting, garbuge, se;z:ut

cleaning, and debt service. The charter provided that no-

new USD could be established, nor could an existing one
be expanded, unless all these services could be turnished
within one vyear. The old city of Jacksonville and the
four smaller municipalities constitute the five Tiban
Services Districts established to date. Some ol the
peculiar aspects of the USD system with wpurd to the
smaller municipalities will be discussed below,

* One striking feature of the new fiscal systens was that
a large part of total spending takes place in agencies not
wholly within the control of the Consolidated Govern-
ment. A financial summary for 197172 shows. in &
budget of almost 5286 million, 34.6 cents of every
dollar is spent by the School Board, 21 cents by the

Jacksonville Electric Authority, and ‘varying lesser
amounts by other authorities. Thus, about two-thirds of
total spending in the City of Jacksonville is carried. out
by independent agencies subject fo littie control from
the Consolidated Government. Furthermore, a sub.
stantial part of the General Services District funds are
cxpended by elected administrators such as the sheriff.
Thus, the effectiveness of the City of Jacksonville a5 a
upified government may depend on how meaningful the

budget control powers of the mayor and the city council
is—(’ar can be made 1o be) overindependent agencies.

Performance: An Assessment

All locsl povernment strucivral und- functional
changes tend tobe promoted, and often oversold, on the
grounds that major economies and efficiencies will occur
because of the proposed change. This has been cspecially
true of consolidation proposals. The “Blueprint for
Improvement” did stress cconomy through eliminating
duplication, although some care was taken to link the
quality and quantity of services to the economy and
efficiency claims. The question remains: flas the Con-
solidated  Government  of Jucksonvi!ic yiclded major
savings 1 service costs for the people of auksonvﬁ}e’

The question muast he answered against a bac d
of at feast 20 years of peglect in meeting nmny basic
service needs of the area. A Consolidated Government
special report, issued after two years of operation, did
yoblem when it noted that “prior to
Consolidated  Government,  Jacksonville was 4 com-
munity i crisic with disaceredited schools, indicted
public otficials, netticient and wasteful Jocal govern-
ments, dispraceful pollution and innumerable  other
problems with no hope of solution. "E Against this
hackeround, the accomplishments of the new povern-
ment i expanding servives to areas that had neves had
Hy the suburbs, is impressive; old programs
sonte  drastically: new programs
have been launched, Fxpanded service has ¢ost more
mopey, The always sensitive property > deglined
slightlv in cach of the first three years of consolidated
sovernment, Trom 3198 mills in 1968 10 29.72 mills in

not overstate the g

then, especia

have been uppraded,

107G, The rate in the three years prior to consolidation -

had ranged from 4058 to 4185 mills. The cost to an
average taxpayer owning u §1 5.00() home declined
almiost 560 per vear even after accounting for increased

service charges on water and the imposition of 4 sewer
charge. Taxpayers i both the former county and the
Cformer city benefited.

I tuxes have heen reduced while services were
improved, where has the money come from? The
question cannot be piven a definitive answer, but several
sources are obvious. The Consolidated Government has
naintained an speressive prowram of attracting Federal

funds. The lower millage rates have produced more
B -
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property tax dollars as the tax roll has risen, from $1.7
billion in 1968 to $2.5 billinn in 1971, Some increases in
Sgate funds have been realized. For instance, the
establishment of the entire county as a city qualified the
Consolidated Government for additional ciguretie tax
aid amounting to some 52 million in the first vear.

An  cxamination of new services and  improved
quantity and quality of old services will help clarify the
picture. A C(%IW}' of old and new govern-
ment programs, revenucs, and expenditures completed
by indouse staff in 1971 gives some basis for dssess-
ment, The study compared the last year of the old city
and  county  governments {1968y with Consolidated
Government revenues and expenditures in 1969, 1970,
and 1971, The tigures include sl general government
funds, but exclude apencies such as the school system
and authoritics. Over this period spending sose from
£56.2 million in the last year of the old poverniment to
$57 6 million in 1969 rose to $73.2 million in 1970,
and increased further fo a budgeted figure of 380.2
million in 1971, Thus, spending rose most sharply in the
second year {21.4 percent) and increased 8.8 percentin
the third year. Where and why did the increases occur?

Almost $8 million of the total $24 million mcrease
took place in new programs, the largest single category
being urban renewal and other Federal propram areas. A
WW\MC was a4 Rescue Service System
that i 1970 handled over 18,000 patients with an
avergge response time of 4.2 minutes. The added cost
was $600,000. A street lighting program, mainty benelit-
ing the suburbs, hud added almost 800U street lights by
1970, with 9,000 additional lights projected for 1971
The added cost was $700,000.

Major increases in existing programs included the
addition of over 200 firemen that allowed staffing all
formerly volunteer fire departiments in the old county
with at Jeast two full-time firemen; some 200 additional
police, alfowing a drastic upgrading of police service |
{he suburbs: and a complete overhaul of the child
services propran where children had been “kept in a
condition of filth, abuse, neglect, and apathy.”" These
and other improvements in the quality of programs were
estimated to total over $13 million by 19707

In specific examples of saving, one report cited
“nearly 2 half-million - doliars saved through Central
Services purchasing of patrol (;args.”iﬁ A special study
of savings brought about by having all agencies use the
Legal Division of the Consolidated Government showed
total povernment legal expenses dropping from
$576,586 in 1966-1967 1o $494,967 in 19701971, The
head of the Legal Division commented that “the real
value of the Legal Division has been its ability to provide
coordination and liaison beiween agencies...and to
provide full-tims career legal talent whose sole responsi-
bility is to the taxpayers.”’’? 1t was further noted that

the cost reductions came in the face of a significant

increase in duties. An added area of dramatic savings
cited was in validation and approval of over $100 million
in bonds, where costs were cut to less than half those of
pre-consolidation days.!® Improved investment prac-

tices, which raised the percentage of city funds invested
to 96.2 percent, increased such earnings by over
$800,000, of which $600,000 was attributable to better
investment practices.’”

The picture that emerges from this assessment is one
in which costs did in fact go up after consolidation, but
thie quality and quaniily of services lo the public was
substantially increased. The suburbs benefited especially
from better fire and police protection and the equaliza-
tion of utility rates. A major water and sewer program
also promised large benefits in the future. For the old
central city, the first priority in the sewer program was
to reconstruct collapsing lines in the old city areas. By
1972 that program was complete. Consumers benefited
from a new Division of Consumer Affairs that handled
gver 11,000 complaints in 1971, Recreation programs
have heen expanded. largely with Federal funds. The
Consolidated Government seems {o be moying on many
fronts to launch new and upgrade old services, with
tangible and substantial benefits to central city and
suburb. black and white, and to the region as 2 whole.

The Limits of Consolidation

The favorable consolidation vote in 1967 abolished
the old county and city governments, but it did not
produce complete consolidulion in the strict sense of
that term. The several catepories of governmental units
with some devree of_independence from - the Con-
solidated  Government include: (1) elected adminis-
trators (sheriff, tax assessor, 18X collector, supervisor of
elections, and county clerk): (2) the small cities (Jack-
sonville Beach, Neptunc Beach, Atlantic Beach, and
Baldwin); (3) authoritics (electric authority, Port
Authority, Hospital Authority, Beaches Public Hospital
Board), (4} the Sch {5} the Area Planning
Bourd, (6} the Civil Service Board, and {7) Federally
encouraged arcawide agencigs in areas su h_as health,
poverly, and crime. Noue of these unils are completely
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hood Board.

independent of the Consolidated _Government, but

neither arc they subject to its full control. v
The elected administrators independence has been
substantially curtailed, in that they ate subject to budget
cw mayor, and must operate through the
Department of Central Services in purchasing personnel,
and legal services. A study of the effect of the election
of these administrators on the operations of the Con-
solidated - Government revealed little or no operating
problems between the mayor and the elected adminis-
trators. However, both the study and most of the gity
councilmen and administrators interviewed for this
study felt that the elecied status interfered sesicusly




with ‘efforts to pinpoint responsibility and account-
abiliTy. In addition, theré was a widespread feeling that
the lack of friction and operating difficulties to date was
dug Targely to the eagerncss of both the mayor and the
elected administrators to get along, and that the
potential for operating difficulties is aiw This
concern was expressed with special emphasis regarding
the law enforcement function, where the mayor has the
responsibility, at least in the eyss of the people, but does
not have operating control over the elected sheriff.??

The former. small cities, technically Urban Services
Districts under the new charter, were scen by most
Consolidated Government officials as a minor irritant
that sooner or later should be removed in the process of
perfecting the consolidation plan, The cities offer not
otily Urban Services District functions such as garbage
collection and street lighting within their boundaries,
but have to date continued to offer General Services
District functions such as firc and police. Since they are
restricted by the Consolidated Government to the USD
millage rate of 6 mills, Uuy pxu,scd 10: the right tolevy
a toll 10 mills, as otier. Tlorids s.do. This was
efused by the Consolidated Government, hut it has
agr_egd to a kind of revenuc shuring system in which
money is given to Urban Services Districts two through
five (the former smull cities) to compensale them for

eneral Services District functions they perform within
their boundaries. The Consolidated City stands ready to
take over these services at any time, but has not foreed
the issue. The small cities are clearly o source of
reitation and discontent for the central government.
However, their total population and budgets constitute
only about five percent of the total, and fiscal pressures
seem to be moving them more and more into zhc orbit
of the Consolidated Government.

The independent authorities congtitute o different,
and perhaps in some ways more serious, limitation on
the power of the Consolidated Government. On the
positive side, several persons interviewed defended the
authorities on the familiar grounds that they are
performing “business-like™ functions that demand flexi-
bility and imagination that might not be present if they
were a regular department of the city. Conventional
wisdom has it that such functions as the production and
distribution of electricity, or the operation of a transi
system, is hampered by the inflexible burcaucracy
assumed to be characteristic of regular departments. Un
the negative side, others feit that the authorities con-
stitute a fragmentation that weakens the effectiveness of

thus deeply involved in planning major changes in the
same area without effective coordination. In addition,
the mere existence of authorities sets up 2 consiant
tug-of-war hetween (he authorities and the Consolidated
Government as the authorities press for more autonomy
and the Consolidated Government for less.

“One_thoughtful assessment of the authoritics from a
man who generally favors them stressed the need for
strong mechanisms 1o coordinate their programs with
the rest of the Lonsolidated Government. He cited the

-~ following controls as necessary to keep them in orbil:

(2) full use of the mayor’s appointment and the council’s
confirming power; (b} making them fully subject to
Central services controls In the budgel, personnel, and

purchasing areas; (¢) strong budget review by the

council; and (d) a firm requirement that all their
activities should be xevxm
the light of an overall development plan. This student of
the Consolidated Government felt that where there was
one Consolidated Government, authorities could be kept
in line.

While at_least one top staft member and some council
members feel strongly that the authorities should be
converted to regular departments, or at least drawn more
tightly into the fabric of the Consolidated Government,
there secems (o be limited support for such a move.

Lepistative delegation backing of such u move, critical to

its support, is not in evidence. In terms of the greater
(multi-county} region, there has been no link-up as yet

hetween the authorities and the emerging council of

governments,

The School Board might be thought of as a special
authority with an elected board. It uses the Department
of Central Services, and it is subject to Consolidated
Government_review of its _budget. Given the fierce
independence of sheool districts generally, even this
much control was no small achievement. The Civil

Service Board has been forcefully condemned s un-

sound by almost every person interviewed in or out of

the new government structure. It has been called “the
warst compromise we made” by one observer. Several
feel that its elected status and full range of personnel
powers make true management responsibility impossible
in the personnel arca. The general recommendution is
thut it be an appointed board with strictly advisory
powers, with the personnel Tunction tumed over to
management. Every top  administrator  interviewed
stressed  the difficulty of weeding out decades of
deadwood, given the resistence to such efforts by the

the new government, and support their aholition. In
operational terms, there have been problems of co-
ordination, but none that seem major. One example wus

cited by the head of the Department of Housing and
Urban Development, whose department had not been
consulted in Downtown Development Authority plans
for reshaping the central city. The two agencics woeie

elected Civil Service Board. Finally. the Jucksonville
/}Wrd operates more or Jess as an
independent authority, with board members appointed
by the mayor. A recent management efficiency study
recommended that the [l'mnmg: function come under g

regular_department, abobishing the idependent Arca

Planning Board.
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A variety of Federally encouraged districts exist in

the Jacksonville area, some with countywide and some
with multi-county jurisdiction. Whatever their functional
merits may be, they add an element of further frag-
mentation lo the consolidation picture. Law enforce-
ment, health, manpower, and community iﬁ?ﬁmmwmi
agencies are included in the list.

The i_:x\jwmjﬁgmnat Planning Council
originally encompassed a seven-county region, but more
recently. onecounty metropolitan. regions have heen
substituted in several of the State’s metropolitan
counties, including Jacksonville. The governor appoints
these boards, and the effort under Governor Reuben
Askew has been to broaden the representation on the
board from a former heavy emphasis on police chiels
and sheriffs. Bureaucratic inertia often approaching the
paralysis level has characterized the program statewide.
Jacksonville has probably fared betler than most areas,
with some 36 projects funded. but the problem of
effective coordination with the Consolidated Govern-
ment remains.,

In the arca of health planning the Community Health
Facilities Planning Council has been designated by the
State for Hill-Burton Act “sign-oft” authority. 1t
operates vutside either the Consolidated Government or
the Ajea Planning Board, and the mayor enjoys no
appointment power with regard to it. One highly placed
Consolidated Government official felt that the council
had not done a good job of setting community health
priorities, partly because of internal disputes and con-
flicis that seem to characterize its functioning.

The Manpower Planning Council, appointed by the
mayor with countywide responsibilities, operates out of
the mayor's office, so it does not constitute a coordina-
tion problem. It has had very few operating dollars other
than Emergency Employment Act funds.

The copununity action progranis arc controlled by «
45.person board made up of one-third public officials,
one-third poor, and one-third citizen meinbers. The CAP
program involves somé $7 million annually and 400 em-
ployees. Coordination problems with such Consolidated
Government agencies as the Housing and Urban Bevelop-
ment agency exist, although the City of Jacksonville has
some input through the one-third public of? ficial members.

The existence of the Federally encouraged and
typically single-function agencies just described do tend
i further imit the inclusive authority and responsibility
of the Consolidated Government. They are in that sense
typical of the host of catagorical grants-in-aid programs
that have generated in recent years increasing obiections
to The resulting “vertical functional autocracies” that,
whatever else their merit may be, weaken the capability
of governments of general jurisdiction to allocate scarce
resources within a comprehensive planning and imple-
menting (ramework.

in assessing the limits of consolidation, it is firsi clear

that Jacksonville is not a_case of pure unified govern-

ment. There s still some fragmentation involved. At
feast up to now, this fragmentation has not beenn 2
serious handicap in the operations of government. All
units are subject to some degree of control by the
Consolidated Government. Yetthe probl immediate
or_potential, are viewed as serious enough by most of
those interviewed so as to call for further tightening of

the consolidation plan.
The Emerging Political System

The dbrupt and far-reaching structural changes ac-
complished in Jacksonville also brought abrupt and
far-reaching changes in the political system. First and
periaps obvious, the old leaders of the pre-consolidation
days. thoroughly discredited by the grand jury findings,
for the most part lost their power and have not come
close to regaining it. Hayden Burns was a symbol for the
old-style  politics, in which he headed a political
organization that, in the eyes of many, assured corrupt
and inefficient government for the area. The reform
fervor swept in a different breed of politician, per-
sonified by the new mayor, Hans Tanzler. Tanzler was
viewed by every person intetviewed as a good mayor. His
own view of Tus political style conforms essentially to
the assessment of others interviewed. Tanzler noted that
he was not a good politician in the old “boss politics”
sense. He has not made patronage appointments; he has
not built up a political machine, nor made any effort fo
do so. His siyle is essentially one of a non-partisan
approach in which he goes to the people through the
media for support on key Issucs. :

The mavor is not without his eritics, but they are for
the most part friendly critics. ‘The strongest criticism
concerned his lack of Torcefulness as an administrative
leader. Some also felt he was not aggressive enpugh as a
policy leader. Yet these same critics admitted that he
had tackled some tough, potentiafly unpopular issues,
GO ae the need for a sewer fee to help support a
pollution control progran. One thread of eriticism
picked up at several points concerned the mayor’s
unwillingness to use his political clout to pull together
more Torcerully the threads of administrative fragmenta-
tion discusse above. S
“The 15-person council in the Consolidated Govern-
ment MW rather than
simply the Tead of the mayor to follow. The mayor does
116t seem to have an identifiable workin majority that
cuTs across issues; he must put his majority together-on
each succeeding policy matter. Every person infer-

_viewed, including five incumbent council members, like

e mixed at-large/district arrangement. The single ex-
cenfion was a biack council member who would prefer
a1l district elections. The fealure most often mentioned

by council members and others as helping the council



pimgigggi‘gely was the council’s auditor. This office
has functioned with a small sfaff to give the council the
background - on which to basc policy/administrative
initiative.

The place of blacks in the post-consolidaiion political
system is viewed by both black and white {eaders as a
yast improvement over pre-consolidation days. A black
ieader and council member who opposed consolidation
on the grounds that its central purpose was to dilute the
power of blacks in the old city now feels that it has not
had that-effect. She feels that “blacks have more
political power than ever before under consolidation.”
She noted, as did others black and white, the sharp
increase in jobs for blacks under consolidation. Blacks
have been added to the fire departiment for the first
time, ‘and more blacks have been recruited in the law
enforcernent area. All leaders interviewed stressed the
great success in drawing blacks into the political system
by appointing at least one black to every advisory board.
On the always delicate subject of blacks and law

enforcement, one black leader held that while the sheriff

was a good person, blacks felt that he was not a strong
leader, did not really run the department, and thus left
many_thingsto racist old-regime law _enforcement
officers. Many blacks, including the two inlerviewed,
would support the appointnent of the sherifT so that he
could be controlled by the mavor, who is perceived as a
strong friend of blacks. A curreat cooperative effort
between the Urban League und the sheviff 1o recruit
more black policemen was praised by both black leaders
“interviewed.

The ‘black council member elected at large felt thut
blacks definitely have ‘had s greater input under con-
solidation. His view was that blacks struck a bargain in
supporting consclidation by “opting for representation
now rather than waiting to get the whole central city”.
He noted that if the latier course of action had been
chosen, “1 might have been the black mayor, but |
would have been only a referce in bankruptey.” This
ame black leader felt that leadership generally among
blacks was getting stronger, and viewed the political
future of blacks under the Consolidated Government as
good.

The single problem with regard to the political system
in the eyes of most Conselidaled Government supporters
interviewed was the area’s legislative delegation. In
Florida lgcal bills put through the legislature by 4 locul

2Ca: DLl )

delegation can often override local home rule powers.
Consolidation supporters expressed the view that the
Duval area delegation did not fully understand and often
were not sympathetic to the Consolidated Government.
This in tum meant that discordant elements such as the
small cities had a potential ally in attempting to weaken
the power of the Consolidated Government. It was also
widely felt that lack of understanding and sympathy
prevented further strengthening of the new govern-
ment.?*
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The Jacksonville SMSA is surrounded by small,
rural-and  small-town-oriented counties that  at first
glance have little  in commeon with “the Jacksonville
“giant,” Very little urban development lies outside the
boundaries of the new cily, so the reglon in lerms of
dense urban development is almest wholly encompassed
within the new city. In ‘spite of 'this, there has been
action to extend the scope of the region on a voluntary
basis by -forming a council of governments in the area.

‘Mayor Tanzler has supported the move, bul the chief

architect of ‘the Florida Crown Conference of Local
Governments is Walter Williams, @ councilman from the
small town of Baldwin, in the western, rurally oriented
part of the City of Jacksonville. All eight counties in the
area around Jacksonville have joined. The board of
directors consists of sixteen members: each county com-
mission selects one representative, while the cities within
each county designate one member to represent them.

Intergovernmental Cooperation

Williams stressed the delicate problem of constantly
assuring the neighboring cities and counties that con-
solidation had nothing to do with the COG effort. He
reported that the interest of the smaller counties and
cities stemmed  from  their growning concern  ahout
shipshod development as Jacksonville tightens its zoning,
subdivision, and building codes. Regional planning and
an A5 geview process have been discussed, with
considerable sentiment in favor of such @ move. The
mal program to date is a regional emergency medical
system which extends the excellent Jacksonville system
to the surrounding areas in_the Gold Crown COG. This
regional emergency health program has received Federal
support in the form of o $3 million grant. Telephone
consulting services for doctors in the rural and small-
town areas, and fast, cfficient movement of patients
from such areas to the Jucksonville Medical Center, are
part of the operation. The Florida Crown Conference is
just beginning, but it does signul a broadening of the
regional outlook Trom the one-county SMSA to an
cight-county region. As the Jacksonville metropolitan
area continues to grow into the surrounding counties,
the importance of the COG will increase. The A-95
review  process has been confined to the City of
Jacksonville, and until very recently very little has been
done to use it effectively as a coordinating planning tool.
Persistent pressure from the mayor's office on the
semi-autonomous Arca Planning Board to use the A-95
review process mare effectively as a management tool
finally resulted in a strengthening of the process during
the last six months of 1972, The use of the review and
comment power up to that point had been virtually
dormant,
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intergovernmental coordination in the Jacksonvilie area.
A Federal chief executive review and comment grant will
support an expanded staff in the mayor's office for
review and comment on all aid proposals from local
governments to Federal, State, or other sources. Thus,
the authority of this new unit is much broader than the
A-95 review powers. The extent to which the Federally
encouraged areawide agencies such as CAF will be drawn
into this review process is not yet clear, nor is the exact
relationship between the mayor's office review and
comment activity and the parallel A-9S respunsiblities of
the Arca Planning Board.

In the cyes of consolidation leaders in Jacksonville,
State and Federal governments are contrasted sharply in
assessing support for the Consolidated Government. The
opinion of one top Jacksonville administrator is stronger
than most. but reflected the general attitude toward the
State when he said that “the State has not helped very
much; the Department of Community Aftfairs is hope-
less: the LEEP program seems bogged down in bureau-
cratic impotence; and the 5tate bureaucracy generally is
very poor, highhanded, inefficient, and has little concept
of the needs of local government.” A two-ycar wait for
4 State assistance program in the sewer bond area
accounted for a good part of the negative attitude
toward the State.

The Federal govemment, on the other hand, was
generally viewed a¢ having given strong supnort to the
Consolidated Government. A Federal programs co-
ordinator had been successful in vigorously seeking

Federal funds in aréas such as housing, urban renewal,
and recreation, in sharp contrast to the indifference or’
hostility toward Federal help that characterized the old
government. '

Consolidation and the Future

Jacksonville’s Consolidated Government met its first
clear test of public reaction in 1970 when Mayor Tanzler
ran for election against the prime symbol of the old city
politics, former Governor Hayden Burns, The new
government passed with flying colors, with Tanzler
winning by 4 wide margin. No serious effort to dismantle
the new approach has emerged. Only the small cities
persist in seeking to regain some or all of their past
autonomy, and so far they have not succeeded. There is
considerable talk among consolidation supporters about
further strengthening the existing structure. The charter
provides for the appointment of a charter review
committee to recommend needed changes in the Con-
solidated Government, and such a group is being
organized. Sevwwme
committee _would give high priority to considering
{(a) how to bring the former small cities more fully into
the consolidation scheme; (b) how to tighten Con-
solidated Government control over the “independent
agenicies and offices; and {c} h()ﬁfg_w@'lg_o_fjhe
Civil Service Board so as to provide for a vigorous,
positive approach to personrnel administration. All three
considerations promise to be hig}W.
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