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INTRODUCTION A

-

Recently much debdte in government on the county level
has concentrated on the consolidetion of services in order
to improve efficiency and make’them financially more sound.
One of these services is law enforcement which takes 4 large
Bite out of the local budget particularly in small commun-
ities.

Ia oraer to guin further knowledge on the difficulties
4nd successes involving the centralizuation of police auties
the conversion process of the Germun police was exanined
from local constabulary to a well orguinized Stute police
force.

Four West Germdan cities were chosen for this survey.
Representatives of the mayors offices a1s well 4s heads of
volice departments were intervieweds The cities examined
were Frankfurt with 600,000 inhabitants, Wirzburg - 100,000
inhabitants Wertheim - 20 000 inhabitants and Tauberbishofs-

heim with 10.000 inhabitdants.




A BRIEF NOTE ON GEKMAN
GOVERNMENTAL ORGANIZATION

The Federsl hepublic of Germany was founded in 1ly49.
1S 4 parliumentary republic. It is legislated by the
Bunaestug ana the Bundesrat. The Bundestag connsists of
deputies with one hulf electea by direct vote in single
member aistricts «ni one half by party uesignation which
depends on proportionul representation. The Bundesrat is
¢ osen by the State governmenﬂnfrom members of their cabincts.
The number of representutives depends on the population of
each staute. The chief of staute is the President who is

chosen by the Bundestug and on equul number of delegutes
sent by the States. His powers dare very limited and generally

Tt e

considered ceremonial. One of his uduties is the uppointment

of the Chancellor who must 4lso receive 4n absolute muajority
vote of.the Bundestug in oruer to tuke over us the heau of
government. The Chancellor designs and conducts policy and
generully is the leader of the strongest purty or codlition
of parties in purliament.

The thira brunch of government is the Court system,
composed of u reaeral Constitutional Court and o hierarchy
of lesser courts, as well us speciul lubor and administr.tive
courts.

The inaiviuusl States ure empowerea to legislate in all

mitters except .s limited by the Constitution. Cne of the
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peculiarities of the system is the requirement of each Stake

to provide the administrative machinery for the execution

of Federal directives and lawse

Lach Stute is subdivided into provinces anid further
subdividea into districts. The lowest level of self govern-
ment is the municipality. The municipal government 1is
strictly definea by each State +nd does not auplicate State
function. Bach tier of government - lMunicipal, State and
Federal, collects their own taxes, but is responsible to
relinquish 4 certain amount of the income to the otheus.
There is generally good cooperdtion between the governing

units, particulurly sincg the States huve 4 strong influence

in federal legislation by their representation in the

Bundesrut.




HISTORICxL PERSPECTIVE

A more concise understanding of the German police
organizdtion may be gained if reviewed in its historical
context. In the 15th and 16th century the verm "police"
denoted 4ll state functions as distinct from ecclessiastical
functions Not until the l7th century , when foreign,
military and financial affdjréﬂwere separated, did "police"
become synonymous with internal adninistration. In the
1850s the police were assigned two main tasks, namely to
preserve the individual from dangers thredatening person
4nd property and to further the public welfure by the pro-
motion of interests beneficial to society.

kach Germ.n state directly controlled their police
forces and assigned them powers which included the framing
of ordinances regulating the conduct ¢’ citizens and the
power to punish for violations of certain laws and ordindnces
within specified limits. When the German Empire was created
in 1871 the states refused to relinquish any of their autonomy
in regards to law enforcement. There was little change until
the Weimar Republic (1918 - 1433} when states demanded finan-
cial assistance for police since federal laws were enforced
and it was argued that 4t times such work required much of

the pulice agencies time.




During the Nazi era raaical interference in what was
always considered 4 state function occured. The police
were placed under eentral authority and extended to include
a newly created secret police "Gestapo" which was to deal
with political offenses.

After the conslusion of WWII on Nay £,1wk)H all Nazi
institutions were dissolved and authority taken over by
the occupation pcwers. 3ince.much of West Germany was
occupied by American troops, the police system WaS designed
along the lines of the U.S. system. Each town was required
to establish a police force and resemble it to < givilian

orgainization as clcsely «8 possible.




THE PRESENT POLICE ORGANIZATICN

Difficulties with the newly established police system
arose since many small towns which had not previously had
the responsibility of providing a police department found
that it was administratively, economically and politically
difficult to carry this burden. The problem which was also
manifested in cother organizatigndl formsi imposed at that
time, seemed to occur in each German state that was required
to institute local police after the war.

Another problem may have been the choosing of police
officers after WWII. The occupational forces required that
officers could nct have belonged to the Mazi Party or have
had any affiliation with the Nazis. Since it was difficult
to find former police officers with those requirements, many
men without prior police exrerience were chosen and immediately
pressed into service without trairing or appropriate background
investigations.

A third reason why difficulties occured and may have led
to the eventual consolidation into State police forces is the

previously stated historical rule of laying police responsi

For example German mayors had been traditionally electd by
and from the local councils and for « term longer than that
of the council. The U.S. system of a popular}y elected mayor
was difficult for the German population to dccCept or under--
stand.




bility to the state. Large cities usually had their own
police forces but general policing was dccomplished by the
State for hundreds of years.

The actual responsibility of policing rests with the
Vinister of the Interior for each stdte. The overall re-
sponsibility for law and order is assigned to the Feaeral
Minister of the Interior. The Federdl Republic of Germany
requires edch state tc carry out certuin service respensi-
bilities on behalf of the feaer;l government i.a auuition to
cther autenonicus services rendered as . ct.te agency.Under
nornal conditicns the Feueral linister is limited to the
supervision of the Border Folice. the Criminal Police bureau,
which consists mostly of « crime laboratory und limited
investigations and the supply of special weapons and some
training aid to the State Police.

Lach state's law enforcement agency is divided into the
State Police the Criminal Police (detectivc division) and
Emergency Police. The Stute Police is set up in numerous
substations locdted in most lurger towns and cities providing
general police service including traffic and criminal in
scme dreas even health saf2ty assignments such as food service
inspection. The Criminal Police investigates mostly detective
assignments. are responsible for the crime labordatory and ure

stationed in mcst larger substations but are not under local




Stute Police control. They .nswer directly tc Criminal
Police Heauquarters in the stabe capitol. The hmergency
Folice have a two folu assignment: (1) to te avalluable ac
« Standby force in case pack up iv neecded for local nolice
in national discrders. ricts or a3sisting cther states in
emergency situations ander very serious conditions; (2) to
train police officers in semi-military situations as well
us classroom and on the job duties such us airport. security,
etc. -

The consolidation of police forces began in the early
1.50s and took place gradually through 1475 when Munich's
police force was converted into « Stute Police agency in
Bavaria. The length of time required to accomplish the
centralization may be attributed to a reluctance to relinquish
lecal control on the part of the larger cities. Only through
financiil incentives .nd compulsory legislation did the final
move occur. Smaller towns .und cities found it to thelr au-
vantage much earlier and often were eager to realize the
savings maae possible by the consolidation.

One of the early advantages of 4 State peolice force
was the professionalization through extensive training. The
police canaidale once entering the service has one year of
basic mostly classroom training. where he covers a wide

variety of subjects from psycheiogy to forensic science.




-

This training is continued for an additional two years
during his ussignment to the Emergency Police. Only after
successful completion of those three years of schooling
will the policeman receive his assignnent to 4 permanent
duty stution. Even at this peint he nay be required to
attend an additional six months tc one year of special
training in a particular police field or Lo gain super-
visory skills. There is also.a continuarice of inservice
schooling programe each officéf is required to attend.

Another fact of professionalization is that police
work is u lifetime occupation. Most police officers enter
the service at the age of ly or 20 and do not retire until
age 55. This aussists in utilizing the knowledge of exper-
ienced officers and builds a well organizea, highly efficient
buUr4Crdcye.

A third factor of professionalization is ths possibility
of lateral entry. This may be daccomplished through previous
college training, attending specialized police schools or
can even be accomplished by transfers from one staite to another,
holding the saue rank.t

Coordination smong police forces realized since the con-
solidation has resulted in more effective police action against
1

The writer met « police officer who worked in Haden Wlrttem-
berg for 15 years, then inherited a hous¢ in Munich and re-

ceived a trunsfer to the Bavarian State Police without loosing
time or rank.




organized and felonious crime and terrorist activity. The

soht against terrorist organizations, which huve been a
threat in the 1%70s, could not have been organized without
strong cooperation of euch Stute. If each town had to rely
on ite own police resources, this work would have been much
less successful. Even routine investigations which may
spread «cross several towns or counties are certainly
handled with euase through the”Stdte Police force, but would
be more complicated and time consuming if initiated through
numerous autonomous jurisdictions.

The interviews indicated cleurly that contralized
policing is viewed as more efficient by both the city man-
agement as well us the police. One of the difficulties wus
to combat the criminal who kept up with present technology,
complicating the enforcement effort. Due to the consnlida-
tion of police forces, it became eudsier to realize a cost
sharing of expensive a«nd sophisticated equipment, orgunisu
task forces, improve communications and draw on o sufficient
man power supply to combat the criminal element.

Also in the field of communication each State is divided
into regions which have their own radio frequencies. OStations
and cars are equipped to moniter all of them with the State.
Patrols are controlled by local aispatch, but wanted dand cer-

tuin computer information is received regionally. <“ommnnications
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4
[SrS g
is set up in 4 net which encompasses ull German bdtates and

the possibility exists to contuct « patrol vehicle in north--

ern Germany from & south German location in less than one

minute.l

One of the points of interest was what controls do
German city officials have over the police. The answer
seemed simple - very few if any. The town in most cases
states their request or problem to the responsible police
administration and the police muke the decisions on how to
handle the particular situation. If serious differences
would occur between the city administration and the police,
the next higher police authority could be contacted and a
complaint forwarded. (None of the jurisdictions contactei
had to take this action.)

If a particular police service is requested by the :ity,
there is usually full compliance. The importunt point to note
is that the city can cnly present the problem and the police
will offer the solution. For example, if the city finds that
traffic is moving too slowly at 4 particular intersection
during the rush hour, the city would submit this tc the police,
who would decide whether an officer should be posted at the

intersection or if the present traffic light is sufficient.

1

Also in Germany it is forbidden by law to monitor police
calls, which adds somewhat to their privacy.
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Another example would be an upcoming event. All the data s

about this event would be furnished to the police, but how
nmany men would be assigned, if any is strictly police de-
cision. This is one of the negative marks cities give to the
centralization of police departments.

Overall the city can only participate in poliecy decisions
as far as the police service is concerned by working closely
with the police administrators and keep an active liason
open. There could at times be"difficulties if the city re-
quests special enforcememt of particular laws, The coopera-
tion is nearly always excellent, but the police do not permit
4ny interference with their assignments. If special enforce-
ment requests, such as for drunkeness or speeding are made,
it is importunt to document instances of several trespasses
4and be certain the request is not political, but an actual
concern. .

A1l specidal city requests dre directed to the local
police station within the town. If there is no station the
closest responsible precinct wculd be contacted. All requests
are mede to the administrator of the nearest local level, who
in turn, if need be, would make the request to the next higher
command .

On special municipal requests which entail a large number

of officers, possibly more than.could be handled by the sub-




station, the local police commander must "yalidate" the -
5

necessity of the man pOWer and submit the additional need of
personnel to his headquari.erse. This type of request is usu-
ally kept to a minimume.

City requests for reduced police enforcement in for
example areas of traffic arrests or drugs would probably not
occur. The police function of fighting crime and enforcing
the law is generally recognized 48 autonomous. A need for
discretion on part of the pol%ce offizer, which must be
according to his training and éxperience, is recognized and
only to be judged by his superiors and the courts. The police
position is that interference by the local government into the
enforcement aspect could certainly lead into political influence
on police operations, which would definitly be undesirable.

Cities in Germany have d right to pass ordinances, bub
are limited by federal law to include only violations - offen-
ses that do not carry jail sentences, but only payments of
fines. These ordinances would possibly be enforced by the
police depending on their purpose. For example, 4 particular
park may be closed dat a certain hour, the trespass could be a
violation enforced by the police. Parking regulations are
usually monitored by city employees. It would not be possible
for locdal ordinances to restrict police powers in a particular

jurisdiction, since all police powers are delegated from each




State and only it could make any changes. The municipality
would have to lobby the State government to make such changes
which would be a very unlikely task. It would also not be
permissable for a municipality to employ local officers and
assign them to perform 4 particular police task. There are
some employees of the city who are working uas parking patrols
or guards, possibly dressed in uniforms similar to an officer,
but none have police powers or undergo any particular training.
They would also never be permitted to car.y weapons or make
arrestse

In « large organization such as a4 State police, one
would expect frequent transfers, which could create a lack
of public trust. Both the cities and the police authorities
interviwed repudiate this. Most larger municipalities have
their own substations. The officers assigned live in the
community and usually stay there for their entire career,
which is age 55. Since many of the assigned officers were
local prior to entering the police service, they are quite
familiar with the population and have little difficulty
assimilating. In larger cities transfers are more frequent.
It is often more difficult to place volunteers in large cities,
therefore many of the younger officers with little or no sen-

jority will be assigned to them. After spending a certain

amount of time in the larger city, the interested officer would




then be eligible for a new post of his choice. GCermuns

have strong local ties. They often prefer to stay in the
vicinity of their home town, which again is a factor against
frequent transfers. Apparently one of the most frequert
reasons for transfers is the availability of a promotion
outside ones own station, but dagain it does not occur often.
Generally speaking, transfers would prcbably be less than
the attrition rate of a U.S. .police department.

When focusing on savingsncne has to examine municipal-
ities separately from the government. The savings dre obvious
at the local level, since no local tax money is spent on law
enforcement. Prior to the take over by the state, the Stute
government used to offer up to 25% in assistance for police
services to municipalities., At the stute level it is more
uncertain. There were no immediate tax increases by the. state
due to police consolidation. There appedars to be some savings
in equipment since much duplication in that area was eliminated.
As far as man power, there are certainly more officers presently
employed than several yeurs ago. The average ratio is probably
somewhat less than one officer per 1000 population. The fact
is though, that the officers are placed often to better use,
which indirectly may be a savings in the allocation of personnel.

In summarizing the interviews and evaluating the responses,

it may be of value to list the pros and cons of consolidation,




The result will probably not be clear cut, but will demon-i
strate the reasons why the centralization occured. The cons
may indicate why the changeover process Wwas lengthy and a
certain reluctance on part of the large cities existed to

turn over their respective police departments.




ADVANTAGES OF CENTRALIZATION

The first «nd longer list is the itemization favoring
consolidation.

Most towns and smaller cities did not have « sufficient
tax base to carry the financial burden of 4 police department.
The State, due to its greater power of taxation is financially
much better able to support a.law enforcement agencyo

Historically the German ﬁalice department was the re-
sponsibility of the State.

Small local police departments had little or no training
abilities, which reflected in enforcement that was not uniform
2nd considered extremely inefficient at times.

The Stute was able to raise qualifications in training
standurds. At present level three years of minimum training
required of each officer prior to his first duty assignment.

At times police departments had great difficulty in
coordinating investigations and general lidason with other Jde-
pdartments.

The consolidation removed direct political influence
from the police - such as an attempt to fix traffic tickets.

Due to improved training, uniform rules of conduct and
stress of ethical behavior, the state police force became

much nore professionalized.
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In order to show no favoritism in wages, the salary of

police officers is the same throughout the country. This

has eased recruiting difficulties in certain less prosperous
areas of Germany. Even though most German police officers are
members of a4 police or public employees union, they have a
comparatively slight impact on wages. Strikes and general
work actions are prohibited. Most bargaining centers around
fringe benefits and improvement of working conditions.

Another important and widéiy appreciated fact by the
public is the uniformity of enforcement.

There is the ability now tc combat a particular force of
criminality which may have caused much hardship to a« segment
of society. For example well organized terrorist groups.

There is now a stronger and more successful union which
is «ble Lo lobby for police officers in order to improve
working conditions, pay and generdl benefits.

There is now the ability to purchuase modern highly sophis-
ticuted equipment with price tags untouchable to the average
size police department.

It is now easier to coordinate court cases that need pur-

ticular attention from the prosecution,




DISADVANTAGES OF CENTRALIZATION :

4 loss of local control over law enforcement. The
particular concerns were the lack of municipalities to be
able to decide on services they felt were important to their
respective communities. For example truffic control, police
security at festivities, crowd ceontrol, public relations or
Programs particularly well udapted to a specific town.

There is somewhat less familiarity between individual
officers and reciaents.

There is possibly a diminishing amount oi police con-
centration on minor crime - violations and misdemeganors.
(This could not be backed up by statistics, but was claimed
by some city officials.)

A city could lose good seuasoned officers if they get
transfered in order to receive promotions.

There are less benefits available by the stdte than
large cities were dble to offer. For example, recreational
facilities, life insurance and speciual holiday bonuses.

The ability to terminate police officers who dre unable
or unwilling to perform their duties properly. In order to
terminite a police officer over 27 yeuars of age, he must be
convicted of a crime and receive a jail sentence longer than

eight months.









