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July 8, 2021 
 
 
 
 
TO THE HONORABLE BRIAN HERMANSON, DISTRICT ATTORNEY, 
DISTRICT 8 
  
Presented herein is the investigative audit report of the City of Blackwell. 
 
The goal of the State Auditor & Inspector is to promote accountability and fiscal integrity in 
state and local government. Maintaining our independence as we provide this service to the 
taxpayers of Oklahoma is of utmost importance. 
 
We wish to take this opportunity to express our appreciation for the assistance and 
cooperation extended to our office during our engagement. 
 
This report is addressed to, and is for the information and use of, the District Attorney, as 
provided by statute. This report is also a public document pursuant to the Oklahoma Open 
Records Act, 51 O.S. §§ 24A.1, et seq. 
 
Sincerely, 

 
CINDY BYRD, CPA  
OKLAHOMA STATE AUDITOR & INSPECTOR 

 



 

Oklahoma State Auditor & Inspector – Forensic Audit Division 
 

 
 

City of Blackwell 
 

Investigative Audit Report 
 
 
 

In accordance with 74 O.S. § 212(H), District Attorney Brian Hermanson requested the State 
Auditor & Inspector’s office perform an investigative audit of the City of Blackwell. The objective 
was to evaluate “contracts entered with the existing mayor without following the proper bidding 
laws.”  

The following objectives were developed to respond to the request of the District Attorney: 
 

1. Determine if transactions occurring between the City of Blackwell and G&C Concrete, a 
company co-owned by Mayor T. J. Greenfield, were in violation of law. 
 

2. Determine if the Blackwell City Council was aware of and approved these transactions. 
 

3. Report on other pertinent issues relative to the audit request.  
 

• Mayor – T.J. Greenfield 
• Council Members – Tom Beliel, Richard Braden, Steve Marquardt, Jon Webb 
• City Managers – Chip Outhier,1 Janet Smith2 
• City Attorney – Bryce Kennedy3 

 
 

 
1 Until November 2018 
2 From January 2019 – April 2021 
3 A contracted position. 

Why This Audit Was Performed 
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The “existing mayor” as referred to in the District Attorney’s request was T.J. Greenfield. 
Greenfield was first elected to the Blackwell City Council in April 2015, was appointed mayor 
in June 2016, was elected mayor in February 2017, and remained the mayor through June 2020. 
In June 2020 Greenfield lost his bid for re-election.  
 
Greenfield co-owned the G&C Concrete Company (G&C Concrete) from its inception until it 
closed in April 2018. The City made purchases from G&C Concrete prior to Greenfield 
becoming a councilor and continued purchasing from G&C Concrete after his election, through 
December 2017. The appropriateness of these transactions appeared to be questioned at times by 
city employees and city officials, including Mayor Greenfield, but we found no evidence that 
any definitive action was taken, or official legal opinion obtained, to support the purchases.  
 
In the process of completing our objectives, it became evident that the City of Blackwell had 
been embroiled in conflict, strife, and political turmoil for many years. The political climate 
appeared toxic at times and the hostility between council members and selected city officials 
made it difficult to obtain the unbiased information required to complete our investigation. A 
significant portion of the information received during our investigation was conflicting, which 
significantly hindered our ability to confirm the exact circumstances surrounding the transactions 
being investigated.  
 
The findings and details of this investigation were focused specifically on the objectives defined 
to meet the District Attorney’s request. 

 

• Transactions between G&C Concrete and the City of Blackwell, totaling $129,489.50, 
appeared to violate Okla. Const. Art. X § 11. Mayor T. J. Greenfield directly profited 
from payments made to G&C Concrete, a company in which Greenfield was a co-
owner. 

 
• G&C Concrete purchases were paid for with a city credit card. The City Council did 

not receive copies of credit card statements for review or approval. Although there were 
some indicators the Council should have had knowledge of the G&C Concrete 
purchases, council members represented they had no knowledge the City was 
improperly doing business with G&C Concrete.  

 
• The City of Tonkawa purchased assets from G&C Concrete as part of a business 

liquidation auction and sold them to the City of Blackwell without first taking 

Background 

Summary of Findings 
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possession of the items. The transactions created a straw purchase4 by Tonkawa on 
behalf of Blackwell. The purchase indirectly profited Greenfield and appeared to be a  
violation of the Constitution. 

 
• Two previous reports have been issued concerning the transactions between the City 

of Blackwell and G&C Concrete. Both concluded that the purchases profited 
Greenfield and were apparent violations of law. 

 

 
1. Determine if transactions occurring between the City of Blackwell and G&C Concrete, a 

company co-owned by Mayor T. J. Greenfield, were in violation of law. 
 
Finding Transactions between G&C Concrete and the City of Blackwell, totaling 

$129,489.50, appeared to violate Okla. Const. Art. X § 11. 
 
Mayor T.J. Greenfield, co-owner of G&C Concrete, was elected to the City Council 
in April 2015. Between the time Greenfield was elected and the time G&C Concrete 
closed in April 2018, the City paid Greenfield’s company $129,489.50. 
 

Calendar 
Year 

Number of 
Transactions Total 

2015 20 $26,735.60 
2016 32  $47,858.90 
2017 33  $54,895.00 
Total 85 $129,489.50 

 
The purchases of material and labor from G&C Concrete by the City directly 
profited Mayor Greenfield, in apparent violation of Okla. Const. Art. X § 11 which 
states in part: 
 

The receiving, directly or indirectly, by any officer of the State, or of any 
county, city, or town […] of any interest, profit, or perquisites, arising 
from the use or loan of public funds in his hands […] shall be deemed a 
felony.  

 
The conflict of interest resulting from an elected city official conducting business 
with the municipality they serve, that directly or indirectly profits the official, is 
further established in 2001 OK AG 32 which states in part: 
 

 
4 A “straw purchase” is any purchase where a buyer agrees to buy goods or services for someone who is often unable to purchase 

the items themselves. 

Details on What Was Found 



City of Blackwell 
Investigative Audit 

Oklahoma State Auditor & Inspector – Forensic Audit Division 4 

The constitutional prohibition is plain and unconditional. No city official 
may receive, directly or indirectly, any interest, profit, or perquisite that 
arises from the use of public funds in his hands. 

 
  Title 21 O.S. § 341 also addresses the matter stating in part: 

 
Every public officer of the state or any county, city, town […] who either 
[…] Receives, directly or indirectly, any interest, profit or perquisites, 
arising from the use or loan of public funds in the officer’s or person’s 
hands or money to be raised through an agency for state, city, town, 
district, or county purposes […] shall upon conviction, thereof, be deemed 
guilty of a felony […] in addition thereto, the person shall be disqualified 
to hold office in this state […]. 

According to Greenfield, he questioned the legality of his company continuing to 
do business with the City after he was elected but was told by City Manager Outhier 
it was allowable under 11 O.S. § 8-113.5 

 
2. Determine if the Blackwell City Council was aware of and approved these transactions. 
 
Finding G&C Concrete purchases were paid for with a city credit card. The Council did 

not receive copies of credit card statements for review or approval and council 
members6 represented they had no knowledge the City was improperly doing 
business with G&C Concrete. 
 
City Ordinance Article II Sec. 2-22 requires all claims against the City be 
accompanied by a purchase order and approved by the City Council. The ordinance 
states in part: 
 

  
 

 
5 See 11 O.S.§ 8-113 in its entirety at Attachment 2. 
6 Council members Webb, Braden, Beliel and Marquardt all claimed they had no firsthand knowledge of the G&C Concrete 

purchases at the time they occurred. 
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Between 2014 and 2017, more than 40 employees utilized city credit cards 
incurring costs in excess of $1.9 million. None of the credit card charges were 
accompanied by purchase orders or approved by the City Council. 
 
Credit card purchases were considered “direct payables.”7 As “direct payables,” 
credit card transactions were paid “directly” from invoices and statements instead 
of being paid after purchase orders were approved, as required by ordinance. Credit 
card payments were also recorded as “Handwritten Checks” in the accounting 
software resulting in the payments being excluded from the Requisition Registers. 
The Requisition Registers listed each requisition/purchase order and were routinely 
presented to the City Council for approval prior to meetings. Credit card payments 
were not part of the Requisition Register approval process nor were they approved 
separately. 

 

 
 

 
 
 

 
7 “Direct payables” were payment requests that did not require a purchase order. 

Credit Card 
Payment – Check 

67412 
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Mayor Greenfield’s company, G&C Concrete, was paid with the City’s credit card. 
From June 2016 through April 2018, Greenfield co-signed8 the credit card payment 
checks and was aware the credit card purchases were not being presented to the 
Council for approval. Other council members9 stated they were not aware the City 
was conducting business via credit card with G&C Concrete.  
 
In June 2017, the City Council approved two payments to G&C Concrete that were 
mistakenly included on the Requisition Register as purchase orders (#17-62263 and 
#17-62112.) The purchase orders were eventually voided, and the charges were 
subsequently paid as one credit card transaction totaling $776.25. However, the 
inclusion of these purchase orders on the Requisition Register suggested the 
Council had some knowledge the City was conducting business with G&C 
Concrete. There was also other underlying evidence that the Council should have 
had knowledge of the City doing business with G&C Concrete. During 2016 and 
2017, the Council was briefed on multiple construction projects where G&C 
Concrete was the provider of materials.  
 

 

 
 
Bidding 
 
The City Charter required the Council to approve all contracts. Additionally, any 
contract of $5,000 or more was to be advertised and awarded to the lowest and best 
bidder.  
 

 
 

8 Checks were co-signed by the mayor and city clerk. 
9 Steve Marquardt, Tom Beliel, and Richard Braden 
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On October 19, 2017, the Council awarded bids for concrete, sand, and rock 
materials. G&C Concrete, along with three other companies, submitted bids. 

 
 Greenfield presented the following Business Relationships Affidavit10 with his 

G&C Concrete bids, improperly referencing 11 O.S. § 8-11311 as justification for 
G&C Concrete’s ability to do business with the City.  

 

  
 
The October 19, 2017, council minutes reflected the City Council was advised by 
legal counsel that the “Mayor, or any council member can bid on any project as 
long as there are two bids and it is publicly bid.” This statement mirrors 11 O.S. § 
8-113(C) which provides an exception to a city official engaging in business with 
the municipality they serve if competitive bids are obtained. The minutes of the 
meeting reflected the following: 
 

 
 
The bids presented on October 19, 2017, resulted in three bid items awarded to 
G&C Concrete. After October 19, 2017, and prior to the closing of G&C Concrete 
in April 2018, the City purchased $17,855.86 in materials from G&C Concrete 
based on the bid amounts awarded. The meeting minutes reflected the following 
bid awards. 
 

 
 

10 See complete Affidavit at Attachment 1. 
11 See 11 O.S.§ 8-113 in its entirety at Attachment 2. 
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Competitive bids are defined in 11 O.S. § 8-113(C) as an allowable exception to 
the prohibited conduct statute along with other exceptions as defined in Section B 
and F. These exceptions appear to conflict with the Okla. Const. Art. X § 11 and 21 
O.S. § 341 which both clearly define that the receiving, directly or indirectly, of 
any interest, profit, or perquisites from the use of public funds by a public officer 
is unallowable. Bidding the materials and services purchased by the City from G&C 
Concrete did not appear to constitute compliance with the constitution or statute. 
 
Even if one assumed incorrectly that 11 O.S § 8-113 overrode the constitutional 
provision previously cited, transactions between the City and G&C Concrete, 
totaling $111,633.64, were still conducted without meeting the bid requirement 
cited in 11 O.S. § 8-113(C).   
 

City of Blackwell Purchases With G&C Concrete 
Total Purchases $129,489.50 
Purchases Bid ($17,855.86) 
Purchases Not Bid $111,633.64 

 
3. Report on other pertinent issues relative to the audit request.  
 
Finding The City of Tonkawa purchased assets from G&C Concrete as part of a business 

liquidation auction and sold them to the City of Blackwell without first taking 
possession of the items. The transactions created a straw purchase12 by Tonkawa 
on behalf of Blackwell. The purchase indirectly profited Mayor Greenfield and 
appeared to be a violation of the Constitution. 

 
In April 2018, G&C Concrete sold equipment and materials in a business 
liquidation auction. On April 10, the City of Tonkawa purchased 116 concrete 
blocks and two snowplow blades at the auction. On April 17, seven days later, the 
Tonkawa City Council voted to dispose of all the blocks and one of the snowplows 
as surplus. 
 
City of Tonkawa Council Minutes - April 17, 2018  

 
 

 
12 A “straw purchase” is any purchase where a buyer agrees to buy goods or services for someone who is often unable to purchase 

the items themselves. 
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On April 23, the City of Blackwell issued Purchase Order 18-6417413 for $5,113.50 
to take ownership of these items and received an invoice14 from the City of 
Tonkawa on the same date. The purchase of the concrete blocks and snowplow 
from Tonkawa was approved in the May 3 Blackwell council meeting as part of the 
consent agenda, Mayor Greenfield voted yes on the purchase.  
 
According to Blackwell’s Street Department Director, Chuck Anderson, Blackwell 
took possession of the concrete blocks and the snowplow directly from G&C 
Concrete’s location. It appears the City of Tonkawa never took possession of these 
items after they were purchased from G&C Concrete. 

 
City officials presented several accounts of the G&C Concrete auction purchases.  
 
1) Anderson stated that Blackwell’s City Manager Chip Outhier instructed him to 

look at the items prior to the auction and inform him if he wanted anything for 
the Street Department.  

 
2) Tonkawa City Manager Kirk Henderson15 stated he purchased the items at 

auction and sold them to Blackwell because Outhier requested he make the 
purchase and because the items were for the county fairgrounds which the City 
of Tonkawa also used. Henderson also stated that, Bryce Kennedy, legal 
counsel for both Tonkawa and Blackwell, told him the sale of items to 
Blackwell was permissible. Henderson and Outhier both acknowledged they 
discussed the purchase of these items prior to the auction. 

 
3) Per Kennedy, he was “not comfortable” with the auction purchase but believed 

at the time that the statutes16 did not apply because there was public notice of 
the auction, which ensured competitive prices. Kennedy also stated that if 
Blackwell bought surplus items from Tonkawa “it would not be a direct 
violation of the statute.” 
 

4) According to Outhier,17 he bought the items after he “talked to the council 
members.” However, council members Beliel, Braden, Marquardt, and Webb 
all stated they did not know about the transactions at the time they occurred. 
Outhier said that Kennedy stated that ‘in no way” could Blackwell purchase the 
items directly from G&C Concrete’s auction. 

 
5) Mayor Greenfield stated that he did “not know how the business transpired.” 
 

 
13 See Purchase Order at Attachment 3. 
14 See Invoice at Attachment 4. 
15 Prior to becoming Tonkawa’s city manager, Henderson was Tonkawa’s fire chief at the same time Outhier was Tonkawa’s city 

manager. 
16 11 O.S. § 8-113 
17 Outhier was the previous city manager of Tonkawa. 
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Outhier acknowledged the City could not buy directly from G&C Concrete so he 
utilized the City of Tonkawa to make the purchase on Blackwell’s behalf. The 
auction sales directly profited Greenfield and appeared to violate Okla. Const. Art. 
X § 11 and 21 O.S. § 341 which both state that no public officer may receive, 
directly or indirectly, any interest, profit, or perquisite that arises from the use of 
public funds in their hands. 

 
Finding City of Blackwell officials did not follow charter requirements when engaging 

with outside attorneys to conduct inquiries into the City’s transactions with G&C 
Concrete. 

 
 McMorrow-Love Review 

 
 Between October 2018 and February 2019, Margaret McMorrow-Love18 

conducted an independent review of issues related to G&C Concrete. McMorrow-
Love invoiced the City $2,738.59 for her work. Meeting minutes did not reflect 
council discussion or approval for the services provided by McMorrow-Love.  

 
 City Charter, Article III Section 6, expressly provides that all contracts19 involving 

an expenditure of less than $5,000.00 be made by city council only after “the 
council shall have first procured specifications.” The meeting minutes did not 
reflect council discussion or approval of an agreement with McMorrow-Love. 

 
 On March 1, 2019, McMorrow-Love issued a report20 addressing her “Review of 

Issues Related to G & C Concrete.” The report was addressed to legal counsel 
Bryce Kennedy and stated that the independent review had been conducted for the 
City of Blackwell at the request of Kennedy and Outhier. 

 
 McMorrow-Love’s report stated, “…the documents produced pursuant to the Open 

Records request clearly reflect that the City continued to do business with G & C 
Concrete after Mr. Greenfield had been elected Mayor.”  

 
 Haynes Investigation 
 

On March 6, 2019, then City Manager Janet Smith emailed council members that 
it was her “recommendation that council appoint an independent Special Counsel 
to further investigate, inform and make recommendations” to the City following 
McMorrow-Love’s review. On March 7, 2019, the City Council entered into 
Executive Session to discuss the hiring of a Special Counsel. The matter was tabled 
at that time.  

 

 
18 An Oklahoma City attorney who had previously conducted legal work for the City. 
19 A contract is defined in 15 O.S. § 1 as “an agreement to do or not to do a certain thing.” 
20 See McMorrow-Love’s report at Attachment 5. 
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 One month later, on April 4, 2019, the Council voted 3-221 to appoint R. Stephen 
Haynes as Special Counsel22 with payment for services “not to exceed $5,000.00.”  

 

 
  

On June 6, 2019, the Council approved payment to Haynes totaling $4,875.20 “for 
April Services.” After this payment $124.80 remained from the original approved 
amount of $5,000. 
 
The Council met on July 23, 2019, received Haynes report, and voted to pay Haynes 
an additional $14,647.35 for the “Final Bill.” Meeting minutes reflected a 
discussion concerning previous invoices that were incorrect, and that “$4,800.00 
has been approved and the fact the final bill in the amount of $14,647.35 exceeded 
the approved limit of $5,000.00.” In spite of the fact that the invoice exceeded the 
previously approved limit, a motion carried to approve payment to Haynes.  
 

 
 
Smith’s city credit card was also used to pay for at least seven of Haynes’ hotel 
stays, totaling $720. These charges increased the amount paid above the approved 
limit to $15,242.55. Until the final bill was approved in the July 23 council meeting, 
there was never a documented commitment or authorization by the Council to pay 
Haynes any amount other than $5,000 initially approved. 
 
According to Haynes, his agreement with Blackwell was conditional on him 
holding his initial billing under $5,000, until he had a better idea of the issues 
involved and what he anticipated would be necessary to complete the investigation. 
Haynes also stated he was initially advised that billing could not exceed $5,000 for 

 
21 Councilors Webb and Greenfield both voted to table the item until the State Audit was completed. 
22 An Oklahoma City attorney who serves as the municipal judge in several communities across Oklahoma. 
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work performed during any single month and that all billing once submitted was 
subject to approval by the City Council. 23 
 
After the Council initially voted to contract with Haynes, he “individually spoke 
with and advised” Smith,24 Marquardt, Braden, and Webb that he “would accept 
the appointment with the initial $5,000 approval and submit any additional billing 
later, all with the understanding that it would be solely up to the council to 
determine whether additional amounts would be paid.”   
 
Haynes’ investigative report was presented to the City Council on July 23, 2019. 
Haynes concluded that exceptions to the prohibited conduct provisions of 11 O.S. 
§ 8-113 would not apply to Blackwell officials. Per Haynes, he “was unable to 
determine where or how Mr. Outhier or Mayor Greenfield arrived at their erroneous 
interpretation of 11 O.S. § 8-113.” 
 
Haynes further concluded that “Article 10, Section 11 of the Oklahoma 
Constitution, prohibits an elected official of Blackwell from doing business for 
profit with the City.” 
 
In addition to addressing the conflicts of interest concerns between the City and 
Mayor Greenfield, Haynes’ report also addressed several other areas of city 
government including, but not limited to, purchasing procedures, staff training, and 
financial and budget information.25 

The discovery and reporting of the G&C Concrete transactions resulted in recognition by 
city officials of their lack of policies and procedures governing purchasing and credit card 
transactions. Subsequently, the City has made changes in their financial oversight including 
increasing employee awareness of conflict of interest activity, implementing council 
approval of credit card statements, and effecting more defined purchasing policies.  
 
However, the City has continued to deal with administrative change. T.J. Greenfield was 
elected mayor again in a special election held in April 2021, and currently serves in that 
position. The employment of City Manager Janet Smith was terminated, and a newly 
appointed city manager took office in June 2021. The City has also seated two new council 
members in recent elections. 

  

 
23 The charter contract-bidding requirement does not provide that a contract may exceed the $5,000 threshold if done so over a 

period of more than one month. 
24 Smith listed Haynes on her resume when applying for the Blackwell city manager position. She also acknowledged that he 

served as her personal attorney in other matters. 
25 See the “Report of the Special Counsel” at Attachment 6. 

Final Thoughts 
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Attachment 2 
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DISCLAIMER In this report, there are references to state statutes and legal authorities which 
appear to be potentially relevant to the issues reviewed by the State Auditor & 
Inspector’s Office. This Office has no jurisdiction, authority, purpose, or intent by 
the issuance of this report to determine the guilt, innocence, culpability, or liability, 
if any, of any person or entity for any act, omission, or transaction reviewed. Such 
determinations are within the exclusive jurisdiction of regulatory, law-
enforcement, prosecutorial, and/or judicial authorities designated by law.  
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