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Welfare State Integration of Immigrants: the Case of Germany

1 Introduction

WhenPhil Martin recently spokein Germanyaboutintegrationin Americahe hadsomeproblems
convincing his audiencethatthereis no integrationpolicy in theUS. SeeingtheUS asa classical
immigration country the audience believed that an immigration country almost naturally would

have an integration policy. Whenl| speakto an Americanaudiencetodayaboutintegrationpolicy
in Germany, my reportof a national integrationplan or local integrationconceptsmay evokecon

notationsof “socialistEurope’” | will allow readersto judgethepolicies| describe.

I will primarily speakaboutpolicies to integratelow-skilled foreigners, who, with their descend
ants, arethelargemajority of migrantsin Germanyandthefocusof mostintegrationpolicies. An-
othermajor concemthat! will not coverare measuresand ways how to deal with the new ethnic
andreligiousdiversity.

Why does Germany- in contrastto theUS - havea systemof integrationpolicies?| beginwith
the hypothesisthat societies have certain basic ways of securinggeneral macro- social, societal
integrationand of tackling social problemsand tensions. Thesemodes of dealing with tensions
and social problems derivefromfundamentalprinciplesandvaluesof thesocial order. In thetra-
dition of the Germanwelfare state philosophy starting with Bismarck, the contemporary Soziale
Marktwirtschaftis a systemof economic,social andpolitical relationsthatis a basic elementof the
social orderin Germany:aninterventionistwelfarestateto reducetensionsandto help provideso-
cial security, social justice and improveopportunitiesfor disadvantagedgroupsandin generalto
preventsocial exclusion.

When a new social problemarose- immigrantintegration- the approachwas that usedto deal
with othersocial problems,i. e. by meansof the welfarestate. As a result, migrantshavealways
beenincludedin the major welfaresysteminstitutions(healthinsurance, unemploymentinsurance
andpensions), with systematicspecial integrationpolicies addedafterGermmanyacceptedits status
asanimmigrationcountry.

In my presentation! will firstly outlinecontemporaryintegrationpoliciesin Germanyat different
levels of government, and then describeintegrationpoliciesin different areas thatare relevant
for raisingthequalificationlevel of migrantsandtheir descendants.

Let mestart, however, with a few remarksaboutthe consequencesof the recruitmentpoliciesin
the1960sand1970s,consequencesthataredirectly linkedto ourtopic.

2 The consequencesof guestworker recruitment policies

The presentpositionof a majority of migrantsandtheir descendantsis connectedto thecausesand
motivesfor recruitingworkersfromabroad:low-skilled migrantswererecruitedfor jobsin factor

ies thatdemandedlittle trainingand could not be filled by the nativeworkforce. Chart 1 indicates
the educational level of migrantsto Germanyfrom 1975- 2000in comparisonto othercountries
of immigration.

Chart 1: Indicator for education selection of migrants, 1975-2000

VOR88501-091 © efms 2/10
2012

444
v 44
4V 4«



Welfare State Integration of Immigrants: the Case of Germany

44«
v44
4v <

4,5
ratio: migration rate of high-
qualified migrants/ migration
rate of middle- and low-auali-
2,4 2.3
1,3
1,0 - H----"%F W —""5Fr ¥ W E):é """"""""""
0,5
Kanada Australien USA Vereinigtes Deutschland Frankreich

Konigreich

IAB Kurzbericht 01/2008, http://doku.iab.de/kurzber/2008/kb0108.pdf, p.4, 20.02.2012

As a consequence  of low educational levels, of a lack of social and cultural
capital of the first migrant generation, their descendantsmostly reproducedthe same
low status of their migratedparentsandgrandparents,which wasaugmentedby high ratesof mar
riagemigrationfromthe country of origin. All of this may be seenas a caseof path dependency
of the basic recruitmentdecisionsthatled to the establishmentof a systemof ethnic stratification.
“A pathdependenteffectoccurswhena previousdecision, normor rule reinforcesitself, whenit
determinesin part the subsequentdevelopmentof events. Decisions taken by national states...
overtimelimittherangeof availableoptionsat subsequentpoints’ (Faist, GerdesandRieple2004,
919). A systematicintegrationpolicy to changethe pathandto counteractthe statusreproduction
processstartedonly after2000.

The structureof integration policies includesfour levels of government and administration, dif-
feringin authorityandresources:

» Europeanlevel
« nationstatelevel
» federalstatelevel

s Citylevel.

One mightevenadd anotherlevel of policies existing within the cities, the neighbournoodlevel,
sinceintegrationpoliciesin citiesarenottargetedat thecity asa whole, butoftenat certaingroups
andneighbourhoods.But| will notgo into neighbourhoodpoliciesin mydiscussion.

Before startingto talk aboutthe differentlevels of policy a few remarksaboutmigrationin Ger
many, whichhas a populationof 82 Mio including20%or 16 Mio. with a migrationbackground;
migration backgroundrefersto persons having migratedthemselvesor are the descendantof one
or two migrantparents,includingall naturalizedpersons.

3TheEU
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Sincetheconferenad Tamperan 199%heEU is takinga strongemlein integratigoolicies
thataffectthemembestated hedirective 2003/109 EG establisheda rightfor third countryna
tionalsfor a saferesidencestatus, a prerequisitefor integration. In 2004theEU council of minis
tersof justiceandtheinteriorin The Hagueproclaimed11 basic principles for theintegrationof
immigrantsintotheEuropeanUnion andadoptedotherpolicies, including the EU Integration
Fund for thefiscal period 20072013 to support measuresand projectsin EU countries, many of
which havehigh relevancefor theintegrationof low skilled migrants.Part of themoneyis distrib-
utedby theEU directly andanctherpartby the nationalagenciesfor migrationandintegration.In
additionandfor a long timebeforeestablishingtheintegrationfund, theEU Social Fund hassup
portedprojectsfor disadvantagedgroups,includingmigrants.

Onthewhole, however,despitethestrongerrole of theEU, integrationpolicy is still thedomainof
thenationstatesin theCommunity.

4 The national level

In 2001 theFederal Govemmentin Germanysetup a commissionto review thestateof migration
and integration. The so called Zuwanderungskommission (Commission for Migration) was made
up of representativesof the mostimportantgroupsin Germansocietyanddeclaredin its final doc
ument: “Therehasbeenprogressin theintegrationof immigrants... buttherehasbeenno system
atic overall strategy, and this has hinderedthe integration of immigrants. Today's realities re-
quire an integration policy that has an overall national concept for integration that servesthe
needsof the receiving society as much as the needsof the migrants’ (UnabhangigeKommission
Zuwanderung2001,199).

Much of whatthe Commissionrecommendedwasincludedin theimmigrationlaw of 2005, which
regulatesmigrationandincludesregulationson integrationas well. In fact, a national integration
plan wasdevisedandso calledintegrationsummitshavebeenheldin Berlin. Many of theintegra
tion policiesaimto improve the level of education and qualification of the migrantpopulation.
The national integrationplan, however, is nota planin theold socialist sense. The Federal Com
missionerfor Integration?? declaredrepeatedly that integration cannotbe ordered, and her office
thusbroughttogetherrepresentativesof thenational state, thefederal states, of cities organisations
with representativesof civil society, including migrantorganisations, the large welfare organisa
tions, thenationalsports associations, of thefederationof Germanemployers associationsandof
theunions. The integrationplanstipulatesthatthedifferentstakeholdersshould declaretheirgoals,
coordinatetheir policiesandcommitthemselvesto certainactions.

The foundingdocumentof the national integrationplanthus consistsof an analysis of the state of
integration in differentsectors of society, a declaration of goals of integration policies and of
commitments by the participatinggovemmental representativesand by therepresentativesof civil
societyto deviseandexecutenew integrationpolicy measures.In themeantimefour moresummits
have taken place and an evaluation report on the realisation of the commitmentshas been pub
lished.A national monitoring system hasbeeninstalled.

The federal Ministry of the Interior has the lead on integration; the Ministry of Family, Seniors,
Womenand Youth, the Ministry for Education and Researchand the Federal Commissionerfor
Migration, RefugeesandIntegrationaretheotherbranchesof the Federal Govermmentthatinitiate
andexecuteintegrationpolicies(Bundesministeriumdesinneren2011,66-70).

1 For example the directives against racism of 2000 which had to be transformed into na-

tional law.
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The following policies are among the most relevant programmes for improving
the skill level of migrantsand their descendants:

» Language courses are of two types: oneis calledintegration course, the otheris anad-
mission related pre — entry language course for spouses. Since 2005the Federal Govern
menthas spentaboutone billion Euros on obligatory integration coursesfor newcomers,
mainly languagecourseswith 900 hoursof teachingandanexam,butincludingsomecivic
educationas well. In 2007 the Federal Govermmentintroduceda rule requiring non£U
marriagepartnersto havetakena languagecoursein Germanin theirhomecountryto ob-
taina visa, withanexamgivenin Goethelnstitutesor in institutesthathavebeencertified
by Germanauthorities. The govemmenthopes that passing a Germantest before arrival
will easetheintegrationprocessof the new family migrantand enableher or himto com
municate with people outside the ethnic community. Critics argue that this pre - entry
measureaims to control unwantedmigrants. On the whole one could say thatadmission
andadmissionrelatedintegrationpoliciesin Germanyaredesignedto influencethegeneral
qualification level, to increaselabour market participation and to reduce unemployment
and dependencyon social benefits of the migrantpopulation by improving their language
skills.

» A largeand complexsystemof migration counselling systemwith thousandsof counset
lorsin citiesandto somedegreein rural areashas beenset up to serveadulutsand youth.
Adultsareentitledto this servicefor threeyearsafterenteringthecountry, afterwhichthey
should obtain regular servicesavailableto the general population. Young people may use
theservicesof theJugendmigrationsdienstfor personal counselling, for developmentof an
individual integrationplan, computercoursesand otheractivitiessupportingtheir socializ
ation.

» Several programsof theMinistry of EducationandResearchindirectly supporttheeduca
tion of immigrant children (such as funds for training kindergarteneducatorsto work
withmigrantchildrenand parents; educational supportmeasuresof differentkind).

« The sameministry has developedprogramsto help migrantyouthenter the dual system
of training, evenwhentheyhavepoorgradesor havenotfinishedbasiceducation.

5 The role of the federal states(Lander)

Germany has a federal systemof govemmentwith a strongrole for the federal states, which re-

ceivesubstantialtaxesand havetheirown policeforces,a reminderof theirformersovereigntybe

forethefoundationof themodemGermmannationstatein 1871.Anothermajortraceof thatformer
sovereigntyof the Landeris their almostexclusive competencein mattersof education, both pre-
schoolandschoolingthroughuniversity. Sinceeducationis themajorareato improvethequalific

ationlevel of themigrants descendants,the Landerhavea major responsibility in theintegration
process. There have been certain measuresto help immigrant childrenin school, like transition
classesfor newly arriving childrento leamthelanguage,but on thewholetheLanderhavenotde

veloped systematic educational support policies. Only in the last decade- partly becauseof the
Pisashock- arethelLanderarebeginningto accepttheirresponsibility in thisarea.

A major part of the Lander policy is the fostering of language learning in Kindergarten, lan-
guagetestingone year before beginning school and preschool languageclassesfor tens of thou
sandsof childrenwith insufficientknowledgeof German. After starting school, special effortsto
leam Germanare continuedfor thosewho needit. Many projectsaddressthe parents of migrant
children to increasetheir knowledgeabout the school systemand to link themwith the schools
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and teachers of their children. The means for social work in school have beenin-
creasedandthestatessupportprojectsthatrecruit volunteersthatarereadyto helpimmigrantchil-
drenwith their homework. As to otherareasof activities the Lander cooperatewith the Federal
Agency for Work in projectsto re - qualify unemployed and to help people open up a (small)
business.

Someof the Lander presently are actively developingand expandingtheir activities, not theleast
by creatingministries for integration (suchas NorthRhineWestfalia, Rheinland- Pflalz, Baden-
Wurtemberg,Berlin) andthusdemonstratingtheincreasedrelevancegivento integrationpolicies.

6 Therole of cities

“Integrationhappens at the local level” is a frequent assertion, since many larger
cities and some of medium or smaller size have a population with a migration
background of 35-40%. Look at the three largest cities in the state of Bavaria
(Chart 2), and it is apparent that, the younger the cohort, the larger the share
of those with a migration background.

Local policies have responded to the new challenges by making integration
policies a top priority. Very often the mayor takes a leading role in advancing
integration policies. Many cities have developed or are in the process of devel-
oping local integration programsanda Leitbild.

Chart 2: Personswith a migration background in the three largestcitiesin Bavaria
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Administrative changes or innovations include the creation or strengthening of
a department for integration andtheinstallationof a commissionerfor integration. Changesfur-
therincludewnhatis called“interculturalopening’ of theadministrationto betterservetheneedsof
migrantsand to recruit more personnel with a migration background, thatis diversityin-employ
mentpolicies. Redefiningor creatingconsultative bodiesof migrants to givethema strongerrole
in the local political processand to ensure their participation is another aspect of the ongoing
changes.Many citieshaveorganisedcampaignsfor increasingnaturalization.

| helped, Dietzenbach, a city of 40,000 near Frankfurt, to develop an integration concept. More
than40% of Dietzenbachresidentshave a migrationbackgroundreflectingthecity s proximity to
theOpel - GM autofactoryin Russelsheim.For a long timeintegrationproblemshavebeenhigh

VOR88501-091 © efms 2012 6/10

vV 44
4v 4



Welfare State Integration of Immigrants: the Case of Germany

on the agenda of council of Dietzenbach and there was and still is consider-
able conflict between different parties over integration policies. At the same
time, a great number of integration projects by the city and civil society organ-
izations have been developed or are under way. A multi partisan committee
on integration that wanted to end the political conflict over integration invited
us to develop an integration concept for the city and to reach a political con-
sensus on the topic.

The integration concept be developedin a participatory manner, meaningthatinterestedcit-

izens, migrantsand non-migrants, Civil society organizations(includingmigrantorganizationsand
representatives of the city) should participatein devising the concept. After making the project
knownin thecity public - includingin a largemeetingin a citizens centre- working groupsfor
differenttopics wereformedandthegroupsmetup to 8 timesto developa setof goalsandmeas

uresin a particulararea. Our institutesupportedeach of the working groupsand summarizedand
editedtheresultsin a 35 pageconcept. Someof the concepthasto do with how to deal with cul

tural andreligious diversity and how to reduceprejudice, but | will focus on policiesto integrate
low-qualified migrants.

I mentionedearlier thatthereare already quite a few integration projectsin thecity, buttheyare
not systematizedandto a greatextentnot well known by the targetgroups. Thus the integration
concepthasto be publicized, existing measuresevaluated,and new measuresdevelopedto reach
thegoalslaid outin theconcept.

Let meillustratethe processin the areaof education. The working group defined the following
goalsfor measuresin therealmof education,movingfromthegeneralto theparticular.

Goals and measuresare often formulatedin a general way, but children with a migration back
ground- themajority of childrenin mostschools- arethemaintargetgroup.The overarchinggoal
andmoreconcretegoalsare:

“2. The prime goal of the integration concept concerning education is to improve the educa
tional opportunities of children and youth with a migration background in Dietzenbach.

2.1 Existingeducationalopportunitiesandinstitutionsshould be systematically recorded,co-
ordinated, connected and enlarged. The (newly erected) House of Education should play a
centralrolein theprocess.

2.2 Childrenshouldstartattendingkindergartennot laterthantheageof three.Kindergarten
shouldpreparethechildrenfor school.

2.3 Schools and social work should provide individualised support for homework and the
generaldevelopmentof childrenandyouth.

2.4 More persons with a migration background should be employed in kindergartenand
schools.

2.5 Kindergartenand school should respectthe cultural heritageof children and their par
ents.
Examplesfor existing measuresand programs
Program Content of program Organiser

City Library Improving reading skills; mentor -  City of Dietzenbach
ing for children and parents;
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books and media in different lan-
guages of migrants’ country of ori-

gin

Homework support Helping children and youth after City of Dietzenbach,
school with their homework by so- Schools in Dietzenbach
cial workers

Social work in Both individual and group work City of Dietzenbach
schools

Recommendationsfor new measures:

« Thecityadministratieshouldhaveacommissionfareducationesponsibfercoordin
atingspeciaéducationprogramsreating roundable€oreducatioandorganising
city widemonitoringf theeducationglrogressf childrenThe monitoringystem
shoulgbarticularlgpokfortheeducationpfogressf migranthildren.

« A roundabldoreducatioshouldonsisbf representatiwé&indergartesghoolsin-
stitution®radulteducatioandvoluntargssociatioigcludingeligiougsommunities
of migrantgprcoordinatirapdconnectirartivitiest shouldneebtleasthre¢imes
yearmndoechairetythemayor.

« Commomprojectbetweekindergartamdprimargchooshouldedevelopem better
preparehildreforenteringrimargchool.

» Increasinglgll-dayschoolshouldeinstallétd(europeaforumfor migratiostudies
2011)."

Thesavergqustafewitem®fthenewintegratiocroncept.shoulamentiothatasystematpro
gramfor working with parents in educationalstitutions partof theprogramaswell,asis
supporting the transition from school to vocational and professional education, particularly
intothedualsystemAnothesectionf theintegratiartonceptoncernintegration into the la-
bour market, founding a business measurds fightprejudicanddiscriminatiopouthwork,
andcarindorelderlynigrants.

| shouldaddthatthemajorityf citiesn Germanhavesuchintegratiotonceptandstriveto
realiséheimgoals.

7 How successful is the German mode of welfare state integration?

Despit@nofterrathepessimistjmubliaiscoursabout claimedailureof integraticemdin-
cidentsfneo-Naziacistrimes|, thinkthatin acomparatiyerspectitbhewelfarstatenode
ofintegratian Germanig rathesuccessfudsthreeecenstudieattest:

» Thefirstis a largemethodologicalgundempiricastudyon thestateof integration
commissionexhdfinancedby a coalitiorof largeGermarioundation$he studyde
veloped socalled‘integration barometer”. TheLeitmotiwf thestudyis thatintegra
tionhasdeveloped a satisfactorpannesindin somereass verysuccessfibachver
standigenf@éutsché&tiftunge01015).

« The second study is the recent report of results of the national monitor-

VOR88501-091 © efms 2012 8/10



Welfare State Integration of Immigrants: the Case of Germany

ing system set up through efforts of the national commissioner for in-
tegration (Beauftragte der Bundesregierung fur Migration, FlUchtlinge
und Integration 2011). It uses the German microcensus, which since
2005 allows the identification of migration background. Time series data
between 2005 and 2010 show a slow but steady improvement of indicator
values for instancein therateof studentsleavingschool withoutany diploma.Integration
is defined as the narrowing f differences between persons without and with migration
background.

e Another set of indicators provides an indirect measure of success. This
indicator does not look at the migrants and their descendants, but
rather at frustration over immigration and integration of the native population. The
Transatlantic Trendsin immigration by the GermanMarshall Fund that polls populations
in the us, UK, Italy, Spain, France  and Germany.

Chart 3:

Perception that There are "Too Many Immigrants" Stays Constant
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Note: Spain was not polled in 2008. Source: Q2a; see Chart Index

Transatlantic Trends - Immigration, Key findings, p. 7
http://www.gmfus.org/publications /TT/TT2011 final_web.pdf

It is certainly very difficult to untangle the many factors explaining the relative
positive state of immigrant integration in Germany; the good performance of
the German economy certainly is an important factor, but welfare state integ-
ration policies may also constitute a significant influence.
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