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SYNOPSIS 

This thesis examines the process by which an Australian policy 

of post-war economic reconstruction, the main focus of which was the 

achievement and maintenance of full employment, was developed in 

preparation for the return of peace at the conclusion of World War II, 

and the consequences which that policy had within the Australian 

community. Development of a policy of economic reconstruction took 

place largely at the instigation of the Curtin Labor government, which 

had come to power in October 1941, and which in December 1942 established 

a Ministry of Post War Reconstruction with J.B. Chifley as Minister. 

Those who were associated with the work of the Ministry in 

formulating economic policy were Ministers of the Labor Government and 

professional economists. In the contribution which they made, each was 

conditioned by the experience of the Great Depression, which motivated 

them to formulate a policy of full employment, by their adherence to the 

attitudes and values of the groups to which they belonged: the Labor 

Party which advocated a move to centralized powers and socialism on 

the one hand, and the school of Keynesian economic thought which gave 

the economic initiative to governments on the other, and by the 

pervasive climate of stringent government direction and control which 

the war had brought about. 

This thesis argues that the attitudes and values which were 

brought to the task of economic reconstruction policy defined the 

character of that policy, set limits on its scope, and created 

difficulties in reconciling political and economic views . As a con

sequence, the policy proposals which were put forward for public debate 

and endorsement were inadequately thought through, poorly co-ordinated, 

and too radical to be accepted by the Australian electorate. Because 

the response of the various interest groups within the community had 

not been taken into account when the policy was framed, nor had been 

considered when deciding on the measures to implement the policy, there 

was considerable opposition to the proposed program of post-war economic 

reconstruction. This program, when associated with other apparently 

radical policies such as the nationalization of the banking system, 

notably contributed to the defeat of the Labor Government in the 1949 

elections. The rejection of the post-war reconstruction program might 

have been avoided or at least ameliorated had a broader perspective 

been taken in formulating the policy and assessing its consequences. 
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INTRODUCTION 

We can come to comprehend what is happening to 
institutions and what they are doing to us. And on 
the rock of that understanding we can build them 
anew. 

Dr. H.C. Coombs, 
The Fragile Pattern: Institutions 
and Man, 
Australian Broadcasting Commission, 
1970. 

The Ministry of Post-War Reconstruction existed as an element 

of the machinery of Australian federal government from 22 December 1942 

until 17 March 1950. The factors which played a role in its creation, 

the progress of its operations, the manner of its functioning and the 

impact which it made nationally and internationally, each represent 

a different facet of an organization unique in Australian administrative 

history. The Ministry was, in essence, Australia's first federal 

government organization devoted almost exclusively to the task of 

economic policy formation. Under successive Labor governments, 

firstly that of J. Curtin, and subsequently that of B. Chifley, the 

Ministry was responsible for the planning intended to facilitate the 

transition from a war to a peace economy and to assist the pursuit of 

the Government's economic and social policies, which, in turn, were 

directed to securing 

(a) a high and stable level of employment 

(b) rising standards of living 

(c) individual and family security 

(d) devel-opment of Australia's natural resources. 

In fulfilling its designated functions, the Ministry was 

concerned with both short term and long term objectives. Its short term 

objectives were principally related to the preparations necessary for 

the reversion of industry from producing war requirements to satisfying 

once again the demands of a civilian economy, and the reabsorption into 

l Department of Post War Reconstruction: Statement of Functions and 
Policy of the Department of Post-War Reconstruction, 1944. 
~ustralian Archives Accession CP982/l. 
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that economy of those who had been withdrawn from their normal pattern 

of employment because of war service in one form or another. An 

examination of the work which the Ministry carried out to meet these 

short term adjustment requirements is not, however, a part of this 

study. 

Rather, this study attempts to unravel that complex interplay 

of beliefs, pressures and events, and the personalities, institutions 

and circumstances which gave rise to them, which were ultimately to 

result in a set of activities on the part of the Ministry deliberately 

calculated to produce social and economic change in the Australian 

community. 2 The processes, character and consequences of the inter

action between the Ministry and the Government, and the political, 

administrative, and business communities of the day, as well as the 

Ministry's impact on the general public, are also evaluated. 

An adequate appreciation of the Ministry requires an examina

tion of events in four time periods, each of which made a particular 

contribution to the conditions, context and character of the Ministry's 

work. In the first time period, which traverses the years 1929-1937, 

there occurred the Great Depression, with its massive rise in the level 

of unemployment. In response to the social and economic dislocation 

this brought about, new attitudes developed towards government inter

vention in the economy. Several countries either discussed at a 

national level, or experimented with the implementation of programs of 

economic planning. This was the case in the United Kingdom, the United 

States of America, the U.S.S.R., and in Australia. These innovations 

in the relationship between governments and economic activity were 

known to those who were later .to become influential in guiding the 

course of the development of economic policy within the Ministry and 

influenced their attitudes. 

2 Coombs, H.C., Opening Address to a Conference of Officers of the 
Department of Post-War Reconstruction, Canberra, 15 December, 1944, 
Australian Archives, CP 73/3, item Bl. 

I 
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Also during the 1930s, there emerged a particular group of 

professionally trained individuals, the economists, who were later to 

play a unique role in the formulation of post-war policy. In achieving 

a place of singular influence as government advisers they were 

unchallenged by any other competing group either within the formally 

constituted machinery of government or outside it. The character of 

their advice was, in turn, to be conditioned by a radical change in 

economic theory. 

In the period 1932-1936, John Maynard Keynes formulated a new 

theory concerning the operation of economies. Keynes' theory provided 

both a rationale and a technique for the solution of the very problem -

unemployment - which characterized the depression. Keynes' views 

were published in 'The General Theory of Employment, Interest and 

Money', in 1936, and were widely influential overseas and in Australia. 

And in the five years which followed - 1937 to 1941 - practical exper

ience of how governments might more closely manage national affairs 

and intervene in the operation of the economy became available in 

Australia. 

Because of the need of the United Australia Party Government 

to make administrative arrangements for at first anticipated, then 

imminent, and ultimately actual war, Australian federal administrative 

machinery experienced a progressively increasing degree of explicitly 

detailed planning and organization. At the same time, government 

intervention in the daily functioning of national life increased very 

markedly. Together, these two factors - a very significant increase in 

the degree to which the government was organized to manage closely the 

affairs of state, and the development and implementation of administra

tive measures such as the detailed planning of the War Book, rationing 

arrangements, and the diversion of civil industrial productive capacity 

to the war effort - made the intervention of the federal government in 

the daily life of Australia a reality. It also gave practical expression 

to, and set a precedent in Australia for the application of State inter

vention. The political opportunity to translate the lessons learned 

from the 1930s and the early forties came with the achievement of 

federal power by the Australian Labor Party in October 1941. 
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In the five crucial years from 1942 to 1946, several inter

national and national incidents took place which saw the evolution, 

development and attempted implementation of a national economic policy 

for Australia designed to secure full employment. While a national 

consciousness of the need to deal with the problem of unemployment began 

in the latter years of the Depression, the evolution of an explicit 

policy incorporating an objective of securing a permanent and stable 

level of full employment began at the time of an Anglo-American 

initiative in 1941: the signing of the (initially bi-lateral) Mutual 

Aid Agreement between the United Kingdom and the United States of 

America. Other countries were subsequently invited to participate 

in the rejuvenation of the post-war world economy as envisaged under 

Article VII of that Agreement. 

In the course of formulating an Australian response to the 

possibilities offered by the Mutual Aid Agreement, an Australian 

international economic policy was evolved. The main thrust of this 

policy was the achievement of full employment in the world economy as 

a whole. Economic advisers to the Australian government saw full 

employment as being the condition on which Australia's future best 

economic interests were dependent. 

Concurrent with the development of an Australian international 

economic policy, there was a progressively increasing awareness among 

sections of the Labor government, and its supporters, of the need to 

give considered attention to managing national post-war economic and 

social conditions. Initially, the concern of the federal government, 

particularly on the part of Dr H.V. Evatt, was to acquire sufficient 

national powers to allow comprehensive centralised control of the post

war adjustment process. Attempts to secure expanded Commonwealth 

powers for the purposes of post-war reconstruction were made in 1942, 

1944, and again in 1946, failing on each occasion to gain the compre

hensive mandate which was sought. 

Beginning in 1940, there developed pressures within the Labor 

party to have a special Ministry created to concern itself with post

war reconstruction problems, and such a Ministry was created in 

December 1942. The planning tasks with which the Ministry was concerned 

involved two categories of activity: 

■ 
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(i) the development of an economic and administrative 

strategy to manage the Australian economy in such a 

way as to achieve full employment. The ultimate 

outcome of this work was the development of a White 

Paper on Full Employment published in May, 1945; and 

(ii) the study and definition of the specific tactics 

required to achieve improved economic conditions in 

several economic sectors of activity with the 

objective of increasing levels of employment. This 

was attempted through the work of several special 

connnissions, (together with comparable Departmental 

arrangements) set up to investigate rural and 

secondary industries, housing, and programs of national 

works. In addition, tactics were developed to seek 

acceptance of the 'full employment' policy objective 

by the Australian and international communities. 

In the event, as incidents during the formative years of the 

Ministry's operation anticipated, and in the course of the years of its 

existence evidenced, the policy initiatives which flowed from its work 

encountered various difficulties and much of its overt impact diminished. 

Among other factors, conditions of high employment after the war 

confounded expectations of the possibility of unemployment, and the 

anticipated need to plan for its avoidance. Post-war economic recon

struction plans were little in evidence in the three year period 

leading up to the 1949 elections, and the aspirations which such planning 

embodied of a nationally and centrally controlled economic system were 

finally rejected, together with the Labor Government which failed to 

gain re-election, in December 1949. 

Before proceeding to a detailed examination of each of the 

features which have been remarked upon in the course of establishing 

the scope and content of this thesis, it is considered appropriate to 

firstly provide, in the chapter which follows, an indication of the 

research methodology used in the preparation of this case study, and to 

identify the intellectual perspectives which influenced the process of 

acquisition, analysis and interpretation of data. 
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RESEARCH METHODOLOGY AND CONCEPTUAL REFERENTS 

The conceptual frame of reference employed in the conduct of 

this study consisted of three distinct, but inter-related and inter

acting, elements, which were: 

(a) a connnitment to focus attention principally on empirical 

evidence rather than on verification of theory; 

(b) adoption of a systems approach; and 

(c) a desire to understand the policy processes which were 

involved in shaping government attitudes in the 1940s. 

Before proceeding to a detailed discussion of these perspectives which 

affected the progress and character of this research, it is proposed to 

first briefly comment on why there should be any concern at all with 

such factors. 

Major academic works 3 which deal with the period of Australian 

history in which the Ministry of Post-War Reconstruction functioned tend 

to be concerned with the documentation of such historical detail as was 

known to the authors, some of whom were active in public and academic 

life at the time. No literature appears to be available in which an 

attempt is made to synthesise the voluminous historical data into a 

whole and present an interpretative analysis to explain the occurrence 

of these events. This thesis is written with the objective of contribu

ting to an interpretative synthesis. 

In so doing, however, the scope of the thesis is limited in

tentionally to a case study of the Ministry itself. It excludes deli

berately consideration of broader aspects of the history of the period, 

except insofar as they illuminate an understanding of matters in which 

the Ministry was involved. As has been indicated, there are already 

3 The major published historical studies which deal with the events 
associated with post-war reconstruction in Australia are: Crisp, L.F., 
Ben Chifley, Longmans, Australia, 1963; Hasluck, P., The Government 
and the People, 1942-1945, Canberra, Australian War Memorial, 1970; 
Butlin, S.J. and Schedvin, C.B., War Economy, 1942-1945, Australian 
War Memorial, Canberra, 1977; Walker, E.R., The Australian Economy in 
War and Reconstruction, Oxford University Press, NY., 1947; Rowse, T., 
Australian Liberalism and National Character, Kibble Books, Vi~toria, 
1978; Campbell, D •. A.S. (ed.) Post-War Reconstruction in Australia, 
Australian Publishing Company, Sydney, 1944. 

• 
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many wide-ranging and detailed studies of the period as a whole and it 

is not intended to replicate them. Also excluded from consideration 

are those aspects of the Ministry's work which were concerned with the 

detailed preparations required for the transition from war to peace, in 

particular demobilisation programs, and the development of opportunities 

for re-establishment in civilian life of those who·had been dislocated 

through their participation in the war effort. 3a The focus of this study 

is exclusively on those facets of the Ministry's work which dealt with 

long-term economic planning. 

Interpretation and explanation of those aspects of the 

Ministry selected for study required an abstraction of the essential 

features from the non-essential on the basis of the contribution which 

various factors appeared to make to the process of policy formation. 

What has been sought is an overview which links all the apparently 

significant features together in such a way as to explain the inter

relationships which were present. 

The absence of interpretative analyses has been remarked upon 

in the context of political and public policy studies. Three instances 

will serve to establish the nature of the point at issue. The first 

relates to the study of Australian politics. 

To study Australian politics is to he azvare of a vacuum. 
There is no substantial agreement upon a body of proven 
criteria which can estahlish just what kind of political 
system it is we are studying nor what kind of questions 
it is both desirable and appropriate to ask • ... 
specialisms [in research] flourish but a general overview 
does not."' 

The second example concerns the current situation with respect 

to Australian case-studies of the type of policy processes ·such as were 

involved in the history of the Ministry of Post-'War Reconstruction. 

aa The matters with which the Ministry was concerned and the Acts which 
it administered are detailed in an appendix to t'his thesis. 

Erny, H.V., 'The Roots of Australian Politics: A Critique of a 
Culture', Politics, Volume 7, No. 1, May 1972, p. 12. 
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There has been a general lack of literature on the machinery of Australian 

government, and as a recent survey of Australian studies of the process 

of public policy concluded: 

There has been little attempt to look at what 'making policy' 
means in a given field. For example, what does the content 
of economic policy actually involve? What Cll'e the goals of 
and the considerations of the policy-makers? Who or what are 
the bodies involved? 5 

It is in answer to questions such as these that this study is addressed. 

The third, and final example concerns the quality and utility 

of case studies. In relation to policy case studies, it has been 

observed that 

... case studies of policy should be distinguished by their 
theoretical perspective, for without such perspective the 
study is at best an interesting contribution to historical 
scholarship and at worst an uninteresting, episodic narrative 
•.• Given the non-theoretical nature of most case histories, 
there is currently an unfortunate predisposition to dismiss 
the case technique as incorrrpatible with raising policy 
analysis 'to the level of scientific enquiry'; ••. There 
appears to be nothing about the case study technique which 
is inherently nontheoretic or unscientific; the problem 
lies in assuming that theoretical contributions will emerge 
automatically from narrative.· 6 

The appropriate way to deal with the theoretical interpretations of 

research is, in my view, to present any such interpretation after the 

exposition of empirical data. Accordingly, the interpretative 

theoretical content of this study is deferred, and is dealt with in 

chapter 26, "The role of 'values' and 'ideology' in rational policy 

formation". 

However, as well as providing an indication of the intellectual 

perspectives which have been brought to the preparation and presentation 

5 

6 

Emy, H.V., Public Policy 
1976, p.50. 

Problems and Paradoxes, Macmillan, Aust., 

Hecla, R.H., 'Review Article: Policy Analysis', British Journal of 
Political Science, Vol. 2, Part 1, January, 1972, p.93 

• 
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of this thesis, the quotations cited implicitly direct attention 

towards the need which exists in the conduct of research to discriminate 

between those features of a case-study which are decisive in providing 

an understanding of the essential character of the subject matter under 

examination, and those which are peripheral, transitory, and of little 

explanatory significance. 7 

The process of discrimination between essential and non

essential elements itself involved other intellectual processes and 

perspectives, and these are discussed in the concluding two sections 

of this chapter. 

7 Erny, 'Roots of Australian Politics', Op . cit., p.13 



The Pursuit of 'Grounded Theory' 

The writer's research attitude in the preparation of this 

thesis was conditioned fundamentally by the taking of a deliberate 

decision to eschew the adoption of any presupposed theoretical per

spective, which was not derived from the empirical evidence itself, to 

condition the gathering of the data and its interpretation. 8 In 

essence, the methodology which was followed closely approximated the 

following pattern: 9 

Literature Review+ Empirical Generalisations ➔ Generalised Conclusions 

It should be noted that such a pattern of research and analysis is an 

iterative process which continues throughout the entire duration and 

intermingles with the conduct of a study until a decision is made to 

terminate. 

The conduct of research was not conditioned by an interest in 

attempting to test a predetermined theoretical viewpoint because there 

were objections to adopting a testing of existing theory approach in 

this study. These objections were twofold. Firstly, no theory derived 

from Australian public policy making studies is available to guide 

research. Utilisation of theories derived from studies of other than 

comparable Australian contexts was unacceptable for several reasons. 

Translation of theories from other contexts was considered to be in

appropriate,10 because differences between the milieu of origin and 

application, could distort the research process. 11 Secondly, in the 

absence of detailed knowledge of the origins of the theory chosen for 

8 

9 

1 0 

1 1 

The author's attitude was, very early in the course of the research, 
influenced by a book by Glaser, B. and Strauss, A., The Discovery of 
Grounded Theory: Strategies for Qualitative Research, Aldine, Chicago, 
1973.. 

Shields, M., ''Grounded Theory Construction in Social Impact Assessment' , 
in Finsterbusch, K. and Wolf, C.A. (Eds.), Methodology of Social Impact 
Assessment, Dowden, Hutchison & Ross, Inc., Pennsylvania, 1977, p.66. 

As Richardson, J.J., in 'Policy Making and Rationality in Sweden: 
The Case of Transport', British Journal of Political Science, 9, 1979, 
p. 341, notes: ·,A model which accurately describes one area of policy 
may be inappropriate as a description of another. Indeed, one area of 
policy might be found to exhibit more than one policy style.' 

Waldo, D., 'Comparative Public Administration: Prologue, Performance 
and Problems', in Le Breton, P .P., et. al., (Eds.), Comparative Adminis-
trative Theory, University of Michigan Press, 1968, p.98. 

I 
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verification, there is no way of knowing the source of the theory. 12 

In addition, as was pointed out at a recent Conference on 

Australian public administration (1977), there is a danger that the use 

of models of administrative behaviour, used maladroitly and taken to 

excess, can result in a distortion of reality to fit the model, rather 

than dealing with the difficult complexities and incongruities of real 

life situations. 13 

Consequently it was decided to pursue a methodology which 

conformed to the pattern already outlined. The methodology used involved 

the following steps: 14 

12 

l 3 

1. analysis of the subject matter of the study [in this case, 

the accessible literature of the field]; 

2. closer and more extensive examination of particular 

elements of the data which the analysis suggests are 

relevant; 

3, the development of hypotheses suggested by the relevant 

data, aided in the process of conceptual articulation by 

contributions from theoretical literature such as appear 

to appropriately fit the empirical evidence; and 

4. the generation of a theoretical framework to contain the 

results which is predominantly aggregative in character; 

this is to say, a theory which maps the dynamic relation

ships existing between the factors which contributed to 

the process under study as brought to light in the course 

of the research, and offers an explanation of their 

occurrence. 

Glaser and 

P,eres , . L. ; 
Journal of 

Strauss, op. cit., p.6 
1 Technology, Administration 

Public Administration, March 
and Politics 1

, Australlan 
19 7 8, . p. 32 • 

Golembiewski, R.T., "Toward the Administrative Sciences: Methodo
logical Directions for Public Administration', International Review 
of Administrative Sciences, XXX(2), 1968, p.115. 
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Systems Perspectives 

While research was carried out in the general framework as 

outlined, the search for data, its selection, and the manner of its 

subsequent integration was conditioned by the application of a 

systems perspective to the task. 

The literature which is available on the application of a 

systems approach in the study of political science and administrative 

processes is varied and covers many manifestations of the systems 

movement which underlies the use of such terms as 'systems approach', 

'systems analysis' and 'systems theory'. The problem is that such 

terms are often ill-defined, esoteric in their use, and obscure in 

meaning. 15 The comments which follow are intended to clarify the mean

ing which this writer attaches to the term 'systems approach', and to 

indicate the way in which that approach influenced the conduct of the 

work for this thesis, and its subsequent analysis and interpretation. 

Current usage of the term 'system' focusses on the dynamic 

character of a sequence of events occurring over a period of time. In 

its most general form, a system can be defined as be:ing: 

... a set of interacting functional relationships berueen 
various components which transform a set of inputs into a 
set of outputs. 16 

Under this definition, what a system represents, therefore, is a sequence 

of events which produces change over time, metamorphosing the elements 

present at the beginning into what is present at the end. The following 

model 17 or some variant of it, is commonly used to represent the form 

of systemic conceptualisation: 

[TRANSFORMATION] 
+INPUTS+ PROCESS OF CHANGE+ OUTPUTS+ IMPACT ON WIDER SOCIETAL+ 

PROCESSES [ENVIRONMENT] 

t + 
+- FEEDBACK 

15 McPherson, P.K •. , 'A Perspective on Systems Science and Systems Philosophy', 
Futures, June 1974, p. 220. 

16 Lazlo, C.A., Levine, M.D., and Milsum, J.H., 'A General Systems Frame
work for Social Systems', Behavioural Science, Vol. 19, 1974, p. 79. 

1 7 Van Gigch, J.P., Applied General Systems Theory , Harper & Row, NY, 
1974, p. 13. 
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In this elementary form of representation, a system is 

conceived of as comprising a set of factors (inputs) which in the course 

of their interaction (transformation) result in a set of consequences 

(outputs) which affect others (environment) who by definition are not 

included in the composition of the system. Those who are influenced 

by the outputs of a system may themselves, in turn, seek to influence 

it (feedback). 

The significance of conceptualising a sequence of events in 

a systemic way is not principally that it simplifies real-life complexity 

to intellectually manageable proportions (although it does indeed help 

by doing that), 18 but rather because it raises questions about the 

subject matter under investigation. 

What a systemic perspective does is to direct attention to 

those aspects of an historical continuum which result in change taking 

place between the beginning of a period and at its end. The systems 

approach seeks to be as specific as possible as to which particular 

phenomena are to be the subject of attention, by requiring: 

(a) the identification of inputs, i.e., those elements of a 

situation under study which were present at the beginning 

of the period under review; 

(b) determining what were the factors involved in bringing 

about change and how they interacted in so doing, i.e., 

identifying the structural and dynamic aspects of the 

process of transformation which took place; and 

(c) assessment of the consequences, i.e., - the outputs -

resulting from the processes of change, and analysing 

how they influenced the other elements of the total 

situation, i.e., - the environment - in which change 

occurred . 

A systemic perspective, refusing to deal with analysis piece

meal, requires conceptualisation on a broad scale, ·and at the same time, 

in detail. Taking a systems approach means that events do not stand 

1 8 Van Gigch, op.cit., p. 402-403. 
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alone but are linked in sequential chains of association, influence and 

causality, to other events, which both precede and follow them, and to 

each other in the same time period. 

Difficult as it is to identify the dynamic associations 

between interacting elements over time, particularly for human systems 

of interaction, which are very complex, the systems approach is valuable 

in providing a conceptual referent to guide research. If applied 

rigorously, a systems approach should contribute to an analysis in which 

as little as possible of significance is omitted, subject; of course, to 

the limitations of the available data and the capability of the investi

gator. In this case study, the character and detail of the system which 

emerged 19 is, based on the empirical data, as far as it is possible, 

so to determine it consciously. 

Discussion of the systems approach concludes the identification 

of the general intellectual framework which influenced the preparation 

of this case study. Before beginning·an examination of detailed data, 

something might now be said concerning the organization and sequence 

of presentation of the material which follows. 

Sequence of Presentation of Data 

The order in which material is presented reflects its 

chronological location in the policy trail which has been mapped out by 

applying a systems perspective to the analysis of the process of policy 

flow which was entailed in generating and shaping the Australian policy 

on post-war reconstruction. 20 Definition of a 'policy trail' within a 

'policy flow' means that material is presented selectively so as to 

highlight those particular factors which were involved. As a consequence, 

19 

20 

See diagram on p. 178. 

Simmons, R.H., & Dvorin, E.P., Public Administration. Values, 
Policy and ·Change. Alfred Publishing Co. , N. Y. , 19 77, define 
'policy flow' as: 

"the evolution of a policy issue [which] encompasses the total 
milieu of policy formation in which the random impact and coal
escence of numerous factors, participants and interactions result 
in the dynamic ebb and flow of policy issues" (p. 421); 

and a 'policy trail' as: 

"the specific patterns of coalescence and points of interfacing 
where the policy is more clearly defined and articulated, •. 

[footnote continues on ne~t page] 
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the discussion which follows does not have the strict continuity or 

comprehensiveness of an historical analysis but rather emphasizes those 

features considered to be particularly salient in explaining the 

formation and consequences of the policy in question. Concentration on 

those features of a policy trail which are considered essential in 

defining the process involved is a matter of individual judgement, and 

as such, capable of varying interpretations and emphasis. 

Much of the detail and the smooth progression of history based 

on a strict sequential chronology which incorporates every feature of 

the period is irrelevant in the context of establishing the policy flow, 

which can only be understood by dealing not only with the progression 

of events but also by a process of regression whereby events not in 

chronological juxtaposition are linked up to show the potential signifi

cance of their association. Much of the material discussed has only 

recently become available from archival sources which have provided 

data which underlies, and on occasion, alters established narrative 

historical accounts. The insertion into the analysis of historical 

material not involved in the policy process to confer on the thesis a 

familiarity of conventional historical analysis is seen as being 

artificial and arbitrary, and detracting from the logic of the argument 

presented. If as a consequence the exposition appears episodic and 

disjointed, that is probably closer to the reality of the way in which 

the policy flow occurred, although it should also be observed that there 

is an internal logic to the process analysed which may only become 

apparent when all the contributory factors are brought together and 

reviewed as a whole. 

The detailed empirical data presented in the first half of 

the thesis provides the basis for the interpretative analysis which 

follows, and the two separate elements - historical facts, and 

interpretative analysis - are integrated, and placed in the context of 

certain aspects of the broader historical background, in the concluding 

chapter in which the processes of reconstruction policy formation are 

summarized and certain conclusions are drawn. In the context of summary 

20 (continued) 

a policy trail identifies the interaction pathway through which 
a specific policy has travelled during its emergence." (p.423). 
See also pp. 424-426 for a diagrammatic representation and further 
explanation of these concepts. 
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and conclusions the relevance and significance of some aspects of the 

broader historical background become apparent where-as they would 

not have been in the context of detailing and examining the individual 

contributory factors which made up the policy process. The empirical 

data dealt with is, of course, confined to that which appeared relevant 

to the policy flow associated with economic planning; other aspects 

of the Ministry's functions are excluded. 

Since the Federal Australian Labor Party, which created 

the Ministry, and which remained in power throughout the course 

of the Ministry's operations, was crucial in influencing the development 

of post-war reconstruction policy at a political level, consideration 

of the individual factors which contributed to creating and shaping 

that policy needs to begin with an examination of certain characteris

tics of the Labor Party which had a role of particular importance in 

determining the character of that Party's involvement in policy 

formation. Using the Labor Party as a starting point is also chrono

logically consistent since the organizational origins of the Party 

date from 1890 when it was first formed, and as such precede in time 

all other factors involved. 

Among the factors to be examined for their contribution 

to the character and process of formation of post- war reconstruction 

policy. are those of the concept of 'socialism', and the role to 

be played by 'the state', in influencing national affairs. In the 

context of this thesis, references to socialism and to the state are 

confined to discussion of explicit instances where these concepts 

played a part in influencing the actions of those who participated 

in the work of post-war reconstruction. 

The broader aspect of the intellectual roots of origin of 

the concepts of socialism and of the state, or of the many ways 

in which these terms have been used in the course of Australian 

political history, is not addressed. To attempt to do so would, I 

believe, have been both inconsistent with the intention to confine 

myself to an identification of the policy flow involved [see p.14] 

in shaping reconstruction policy, and impractical. It would be 

impractical to do so because the vast and complex literature already 

in existence on these concepts makes any adequate examination a 
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diversion from the main purpose of, and inappropriate to, the scope 

and constraints of this enquiry. zoa 

The discussion of certain features of the Australian Labor 

Party which follows, begins the task of identifying the factors which 

played a role in the policy flow which led to the evolution of economic 

planning by the Ministry of Post-War Reconstruction, an examination 

of which is the principal focus of this thesis. 

2 oa For an overview of some aspects of the influence of socialist 
thought in Australian history see Fitzpatrick, B., A Short 
History of the Australian Labour Movement, Macmillan, Melbourne, 
1968; Gollan, R., Revolutionaries and Reformists: Communism and 
the Australian Labour Movement 1920-1955, ANU Press, Canberra, 1975. 
Turner, Ian, Industrial Labour and Politics, Hale & Iremonger, Sydney, 
1979. Crisp, L.F., The Australian Federal Labor Party 1901~1951, 
Hale & Iremonger, Sydney, 1978. 
For an indication of the literature on, and the complexity of the 
concepts of 'socialism and the state', see Lichtheim, G~, A Short 
History of Socialism, Fontana/Collins, Glasgow, 1970; Bell, D., 
'Socialism', International Encyclopedia of the Social Sciences, 
Macmillan, and ,the, .. :F~ee :Pre~s. '. 1968:, , P--~ 506; 1 ''Eh>a Stat~', 
Encyclopaedia Britannica, 1974, p. 609; · and Erny, H.V., The 
Politics of Australian Democracy , Macmillan, 1974, pp. 48-193. 
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DECISION AND POLICY PROCESSES OF THE 

FEDERAL AUSTRALIAN LABOR PARTY 

When political events in October, 1941, eventually brought the 

Australian Labor Party to power and enabled the formation of a Labor 

government under whose direction the Ministry of Post-War Reconstruction 

was established, the future of the Australian nation was placed in the 

hands of a political organization which was committed to the achievement 

of two principal objectives: the pursuit of State intervention for its 

own sake, an objective akin to socialism, 2 ob and the achievement of 

parliamentary power. 21 How these objectives were to be attained, and 

once attained, maintained, had, however, never been thought through by 

the Party. 22 

One historian has assessed the Labor Party, as an 

ineffective organization because of the absence of" ••• the theoretical 

equipment, the inclination, or the power to seek socialist solutions ... ". 23 

The Party had a tendency towards divisiveness which has been attributed 

to the" ••• divisions and contradictions and uncertainties in the mental 

make-up of the same individuals .•. ". 24 This, it has been argued, was 

brought about by the Party's inability to formulate a coherent, compre

hensive, mutually understood and accepted socialist ideology. 

, o_ b 
Ross, L., 'From Lane to Lang', The Australian Quarterly , 14 December, 
1934, p. 62 

21 Calwell, A.A. 'The Australian Labour Party', in Davis S.R. et al., 
The Australian Political Party System, Angus and Robertson, 1954, 
p. 61 

22 Ross, L., 'The Politics of the Depressi on', Economic Record, Vol. viii, 
December, 1932, as quoted in Louis, L.J., and Turner, I., The 
Depression of the 1930's, Cassell, 1968, p.145. --

23 Gollan, R., Revolutionaries and Reformists: Communism and the Australian 
Labor Movement , 1920-1955, A.N,U. Press, Canberra, 1975, p.24. 

24 Ross, in Louis and Turner, Op . cit., p.145. 

-
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Australian Labor: A Missing Ideology 

The Federal Australian Labor Party commonly has been thought 

to espouse a socialist ideology which governed the shaping of its 

policies and the way they are implemented. Its political opponents 

have at various times used the 'socialist' label in the pejorative 

sense to detract from the Labor Party's appeal to the electorate by 

creating a sense of unease concerning the consequences which might flow 

from pursuit of socialist objectives in Australia. In practice, however, 

it is debatable, as indeed it has been debated, whether 'socialism' 

has been a sustained, guiding ideology for the Labor Party. 

The ALP's formal association with 'socialism' stems from the 

adoption in 1921, of an official socialist objective as part of the 

party platform which proposed: 

the democratic socialization of industry, production, distri
bution and excrzange - to the extent necessa,r,y to eliminate 
e:cpZoitation and other anti-social featu:r:>es in those fieZds. 25 

Inclusion of these words in the party platform followed 

strong trade union pressure for their adoption. Their significance was, 

however, almost inmediately emasculated by an interpretative amendment 

passed at the same conference, and known as the 'Blackburn Declaration', 

which "stated that the party did not seek 'to abolish private owner

ship of arty of the instruments of production where such an instrument . 
is utilized by its owner in a socially useful manner'". 26 

As the apologist, interpreter and critic of the Labor Party, 

Dr Lloyd Ross, best known for his role as long-time president of the 

NSW Branch Australian Railway Workers' Union, and later to become 

Director of Public Relations in the Department of Post-War Reconstruction, 

noted over the years: 

25 Miller, J.D.B., Australian Government and Politics, (2nd ed.) 
Gerald Duckworth & Co. Ltd, London, 1959, p.84. 

26 Ibid. 
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in 1932 -

Labour will be divided again and again, as it ha.s been 
so often, until it makes up its mind what is meant by socialism, 
how this is to be obtained in the Australian economic and con
stitutional situation, and what is to be done with any groups 
who insist on allowing the expediency of a temporary situation 
to use the words of Labour for many different actions. 

The real division in Australian Labour is not between 
the industrialist and the politician .•• but the divisions 
and contradictions and uncertainties in the mental make-up of 
the same individuals There has been no consistent policy 
followed. 2 7 

In 1934, bemoaning the political pragmatism of the Party and 

identifying the tension which existed between political practitioners 

and party idealists, he wrote: 

Labour has been able to hooihiJink itself that the many 
social sex>vioes desired by the eleetorate are also methods 
of achieving socialism, but somehow or other the practical 
steps must fit in with the general socialist conception 
[while at the same time noting thatl if Labour had merely 
sought office, it would have compromised mo:roe than it has 
done; but Labou:ro :roemains different from the other parties 
because it believes in State action as something in itself, 
while they support State interference when it is something 
for themselves. 28 

Ross' final contribution to elucidation of the Labor Party's 

socialist perspective was written in 1950: 

From an objective and detailed survey of Labour's theoret
ieal history the following conclusions seem ..• to be uncontestable: 

(1) Labour believes in socialism, but 

(2) the context of that word, the moods by which it is to be 
judged, the methods and the tempo have varied considerably; 

(3) to appreciate the meaning at any pa:roticular period the 
1·methods' outlined and the prevailing moods a:r>e much 
more important than the word I socialism''· 

27 Ross, L. 'The Politics of the Depression: Economic Record, 
Vol. viii, December 1932, as reproduced in Louis and Turner, 
The Depression of the 1930s, op .cit., p.145. 

28 ~os_s • . 'L. 'From Lane to Lang; The Australian Quarterly , 14 December 
1934, p. 62. 

• 
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(4) Since 1921 Labour has drastically, and by its own 
decision aite:r>ed the 'methods' and thePefo:r'e the 
significance of the [Socialist} objective. 

(5) Labou:r>'s opponents were right in claiming that Labour 
had a theory of Socialism but they We:r'e wrong in 
assuming that there was a single or clear' or fixed 
interpretation of 'socialism\ and they were completely 
wrong in apguing that Labour was guided by a determined 
purpose of introducing 'socialism ~ 29 

The overall impression created by Ross' cotmnentaries concern

ing Labor ideology is one which suggests that while there may have been 

a rhetorical sense of socialist purpose among Labor's adherents, this 

purpose was randomly and individually interpreted according to the 

vagaries of the circumstance and the assessed opportunity of interpret

ing it in one way or another. As A.A. Calwell put it, 

LaboUP~s approach to the problem of soeialism has been 
a pragmatic one. It sees itself as a political reformist paPty 
fighting on a programme of inmediate demands for soeial impPove
ment and economic progress. It has never allowed itself to be 
merely an exponent of purely theo:r>etical ideas if, by so doing, 
it endangers its prospects of winning and holding control of 
Papliamentary power with which to effect its desiPes for social 
and economic change. 30 

Labor's 'socialist' perspective, on Ross' and Calwell's 

interpretations, appears to bear a strong resemblance to a recently 

articulated concept of 'ideology', which was drawn from a comprehensive 

study of Australian political parties. On the basis of that study, 

Australian political 'ideology' is said to have the following character

istics: it must wear well, 

must be flexible - 'inconsistent', 'ambiguous', ... over 
time, apply to a vaPiety of situations and appeal to dfoepse 
audiences. It rrrust stir emotions and pPejudiaes, assuage 
doubts and genePate certainty in action.· It must provide 
the key woPds and phPases uJhich, reitePated in season and out, 
aan be converted into the slogans and labels tizat facilitate 
Papid Pecognition of a pwty and favourable Pesponses to it. 31 

29 Ross, L., 'Socialism and Australian Labour - Facts, Fiction and 
Future', The Australian Quarterly, XXII, 1:21-35, March 1950, p.26. 

3° Calwell, A.A., 'The Australian Labour Party', Op. cit., p.61. 
31 Loveday, P., Martin, A. W., and Parker, R,S., The Emergence of the 

Australian Party System, Hale and Iremonger, Sydney, 1977, p.468. 
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In other words, 'ideology', should be a good basis for rhetoric, 

whatever its intellectual failings. 

The paucity of the Labor Party's ideological position is borne out 

by the following description of the Party's policy formation processes: 

32 

The policy-making machinery of the ALP is mainly concerned 
with producing written statements of intention. These may be 
of a general nature ... or a specific legislative promise of 
a short- or long-term nature, or an election programme drawn 
up in an impermanent political situation ... when ••. in power, 
the bulk of the policy is made by the government, and is 
normally taken as Party Policy without further consideration 
by the extra parliamentary machine. 32 

Jupp, J., Australian Party Politics, Melbourne University Press, 
1964, p.103. 

• 
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Australian Labor - Organizational Characteristics 

The lack of a carefully thought out strategy for political 

action, which had in the past resulted in divisions, contradictions 

and inconsistencies in Labor policies, 33 reflected, in part, the Labor 

Party's origins as a party concerned with the maintenance of support 

from, and in its turn the Party's support of, trade union interests. 34 

In this respect, the Labor Party was distinctive, for whereas non

Labor parties in Australia, in the period following federation, 

originated with groups of parliamentarians seeking to assure themselves 

of electoral support by creating extra-parliamentary machinery to give 

them assistance in contesting elections, the Labor party 

... was the creation of individuals and organizations 
outside parliament [who] estahZished a party machine, 
which then end.eavoured to secure the election of 
parliamentary representatives. 35 

The significant features of the AI.P's organizational arrange

ments at the federal level were that they were" •.• small, (of) poor 

(quality), largely unplanned, .•. unrepresentative, highly oligarchic, 

and very powerful". 36 

A highly conservative organization, 37 adhering to its 

origins as a party38 of trade unionists, its most significant character

istics have been seen as being: 

33 

34 

35 

36 

37 

38 

39 

... [its] domination [by] trad.e union offieiaZs, its fed.eraUsm, 
its laek of a eentral organization, ... its orientation to-wards 
State politics, its contemptuous treatment of politieians, its 
susceptibility to petty squahbles within the unions, and its 
tend.enay to split in a crisis. 39 

Jupp, J., 'Their Labour and Ours', in Quadrant, IX, Vol, 33, 
January-February, 1965, 
Rawson, D. W., 'The ALP Federal Machine' , The Australian Quarterly, 
September, 1965, p. 26. 

Mayer, H,, 'Some Conceptions of the Australian Party System, 1910-1950', 
in Beever, M., & Smith, F.B., (eds)~ Historical Studies, Melbourne 
University Press, 1967, p. 227. 

Rawson, D.W., The Organization of the Australian Labor Party, 1916-1942, 
Unpublished Doctoral thesis, University of Melbourne, 1954, p. 2. 

Rawson, D.W., 'The ALP Federal Machine', The Australian 
Quarterly, September 1965, p. 26. 

Ibid, 

i.e., originating from, and subsequently representing the interests of 
trade unions. 

Hancock, K., Australia , Ernest Benn Ltd., London, 1930, p. 198, 
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The particular significance of such characteristics was that 

the capacity of the Party to formulate and implement effective policies 

became especially inhibited in circumstances where "the ALP seems to 

spend so much of its energy in resolving disputes between its own 

members .•. ". 40 The marked lack of cohesive integration in, and the 

disjointed nature of the Labor Party machine made it particularly 

difficult to formulate comprehensive and effective policies, since its 

policy making processes reflected the competition of different interests 

fighting for their particular perspectives to be included; and 

consequently, there had been a particular 11inability to incorporate 

specialist judgements into its policy making processes."41 It is inter

esting to compare the British Labour Party's experience in this regard. 

Early in the 1930s, the British Labour Party set up an 

economic policy committee which 

was fed with ideas and information by sympathetic experts 
and unofficial, research groups. Of the Zatter, two of the 
most influential, were the New Fabian Research Bureau (NFRB) 
and the XYZ Club. 42 

These two groups comprised a wide ranging, informally organized, policy 

formation and review network. 

By 1936 the NFRB comprised a group of 400, who by 1939 had 
published 42 research pamphlets, seven books and a large 
nwnber of privat e memoranda; the XYZ Qlub provided an 
intelligence service on City financial activities and 
helped shape thinking on financial policy in the Labour Party. 
It included MPs, economists, financial jourrnalists and a 
number of City people mostly young but sometimes of surprising 
rank and seniority. 43 

In Australia, there was no comparable development. Indeed, 

the process by which policy was formulated in the Party raises a 

particularly difficult issue. The problem is to resolve the question 

of how genuinely influential the Party machine was in setting policy 

directions for its parliamentary members, particularly when there was a 

40 Erny, H., The Politics of Australian Democracy , MacMillan, Australia, 
1974, p.380. 

41 Jupp, op . cit ., p.25. 
42 1 b d h L f · h 1930 b d . Pim o.t t, B., La our an t e e t in t e s, Cam ri ge University 

Press, 1977, p.36. 
43 Ibid, p.37 

■ 
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Labor government in power, but also by way of providing a strategy 

for its role when in opposition. 

The formal organization of the Labor party, and its traditional 

methods of operation, attempted to enforce orthodoxy upon the individual 

partliamemtarian with a view to every Labor member working solely to 

advantage the class he represents. This was sought by an elaborate 

system of organizational rules and procedures which had to be met to 

secure parliamentary candidature. The extent to which the Labor party's 

organizational apparatus of pre-selection procedures, adherence to 

party platform, pledges of loya lty, and direction by Caucus and the 

Federal executive achieved compliance by their Parliamentary representa

tives with Party wishes is arguable. 44 

At conference after conference~ Labour politicians have 
been attacked for not carrying out their promises or 
the decisions of the rank and file .•. ~5 

Some writers have seen the history of the operation of Labor 

parliamentary and organizational machinery as having been concerned 

with power sharing, the course of events in each forum essentially 

reflecting the role played by personalities, ambitions, and struggles 

for personal advancement and achievement. 46 The form in which these 

pressures manifested themselves was peculiar to each situation: in the 

party structure being expressed through individuals vying 

..• with one another to influence internal poZiey making 
processes ..• [with] continual conflict over who or what 
should drive the party47 

while in the parliamentary forum, the concern appeared to be to play 

opportunist politics, members being more concerned with scoring easy 

debating points off their opponents than with matters of substance. 48 

44 Ibid., p . 210-212. 
45Ross, L., 'The Politics of the Depression', Economic Record, Vol. 

viii; December, 1932, as reproduced in Louis & Turner, op. cit., 
p. 141. 

4 6Emy, op.cit., p.380 
47 Ibid 
48Louis & Turner, op.cit., p. 144 
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As Maurice Blackburn. then Labor member for Bourke, 49 and 

the man who emasculated Labor's would-be socialist policy while he was 

President of the Victorian ALP in 1921 (see p.18), complained in 1934: 

The Federal Executive has tended to be composed of 
Parliamentario:ns and party officials - all with an eye 
on the federal elections and a willingness to avoid 
deciding CIJ,)kward questions. 50 

The absence of a defined ideology, and an organization pre

occupied with the resolution of internecine conflict, resulted in a 

situation in the Australian Labor Party which made it possible for the 

parliamentary leadership of the Party to act almost entirely indepen

ently of the Party machine's control. 5 1 This feature of the Labor 

Party was to become an important influence in shaping the course of 

post-war reconstruction. Before that period of history, however, 

certain other events took place which later were to be of conse

quence. Chief among them were the effects which the Depression of the 

1930s was to have on the way the role of government in relation to the 

operation of economies was perceived. 

THE RESPONSE OF IDEAS, INSTITUTIONS, AND INDIVIDUALS TO THE GREAT 

DEPRESSION: 1929-1937 

The Great Depression which was the occasion, if not the cause, of 

radical change in the theory and practice of government and of economics, 

is the second element to be considered in the reconstruction of the 

policy flow of the work of economic planning undertaken by the 

Ministry of Post-War Reconstruction. 

Three developments in particular were to have long term conse

quences: the development of Keynesian economics as a basis of analysis, 

interpretation and strategy for national economic management, the inter

national emergence of anticipatory planning and intervention by 

Governments as a basis for political action, and the institutionaliza

tion in Australia of economists as advisers to the Government. 

49 

50 

5 l 

Alexander, J.A., Who's Who in Australia, 1938, The Herald Press, 
Melbourne, pp.74-75. 

Rawson, D.W., Thesis, op.cit., p.381. 

Ibid., pp.382-383. 
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The Keynesian contribution to Reconstruction 

In 1936, John Maynard Keynes published The General Theory 

of Employment Interest and Money. It was his own assessment that his 

book would" ..• largely revolutionize 

about economic problems." 52 

Keynes argued that: 

the way the world thinks 

national {economic] output could settle at [a] less than full 
employment [level] ... because of inadequate aggPegate effect
ive demand, in such circumstances fuU e_rrrployment nou~d hP
restored throuqh various governm1:mtal actions. especially 
ahangeH in fiscal policlf_• In order for government to pursue 
this macro-economic policy it was importan+-... fr-hat it) be 
informed rwout such magnitudes as th-e u:nerrptCYjjment level and 
consumer prices so as to know when to adjust taxes or 
e:x:pendit-u:r>es. 53 

The Keynesian perspective of the behaviour of economic 

systems and his prescriptions for appropriate economic management were 

chiefly concerned to define a strategy of economic policy designed to 

secure full employment; it was neither a manifesto nor a detailed 

blueprint of the role of government action to bring about a socialist 

economy. Keynes' recommendations did not require direct interference 

with existing economic systems let alone the substitution of alternative 

economic mechanisms for those already in operation. 54 

The significance of Keynes' contribution in reshaping 

political and economic perspectives can be appreciated in the light of 

the transition his theory represented from the economic views which 

generally prevailed prior to the Depression. "Classical economics", 

as pre-Keynesian economics is commonly referred to,"assumed a state 

of full employment equilibrium, which it looked to politics, and the 

social order generally,to sustain. Economic breakdowns were attributed 

by economists not to any flaw in economic reasoning but to political 

failures to maintain the required conditions." 55 

52 Dalton, G., Economic Systems and Society, Penguin Education, 
1975, p.101. 

53 Goodwin, G.D., 'National Economic Planning: A Historical Review', 
Economic Impact, No.3, Washington, 1976, p.13. 

54 Ibid. 
55 Skidelsky, R., 'Keynes and the Reconstruction of Liberalism', 

Encounter, Vol LII No. 4, April, 1979, p.29 
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keynes was at first the only professional economist 
in Britain and the United States who grasped the point 
that unemployment could be seen as a technical problem 
in economic analysis to be solved by economic means. 
He completely understood that by doing so the economist 
would let the politician, and more generally, capitalist 
civilisation, off the hook. While other economists 
waited helplessly for politics to solve the economic 
problem, Keynes applied himself to equipping economics 
to solve the political problem. 56 

In so doing, however, he assumed that the then prevailing 

social structure, and" ... the forces ... which determine the distribu

tion of the national income", would persist. 5 7 Keynes' contribution 

to the solution of the unemployment problem was to offer governments a 

role in taking the initiative in the solution of the unemployment 

problem through stimulating the economy directly by government expendi

ture.58 

56 Ibid 
57 Ibid, p. 31 
58 Ibid. 
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International Emergence of a Planning Paradigm 

In Britain, the influence of Keynesian economics can be perceived 

from about 1932 by which time his ideas were circulating in academic 

circles. 59 

The ferment of innovative speculation about the shape and 

role of economic policy for Labour governments which was taking place 

in London then (discussed on pp.23), was paralleled in the United 

States by developments which brought the place of deliberate planning 

by governments to the centre of attention. 

The decade of the 1930s was the Zow point in the history 
of the US economy and, not coincidentally, it was also 
the high point outside of wa:rtime for experimentation 
with and discussion of planning. The background for this 
ferment was widespread. There was intense dissatisfaction 
with institutions which could permit the hardships of the 
Great Depression to come to pass, and with the economic 
doctrine which seemed unabZe to explain developments and 
how to bring about improvements. 60 

The impetus towards planning in the United States, which 

tended to be of a rather vague, abstract and diffuse kind, was rein

forced by the concrete manifestation of the development of a planned 

economy in the Soviet Union. Whatever the cost in terms of human 

suffering which developments in the U.S.S . R. engendered, they provided 

an explicit focus for the planning debate, 61 

In its American application, the place of government planning 

originally received recognition in the First New Deal, which at its 

inception 

59 Pimlott, op . cit., p.37 
60 Goodwin, op.cit., p.11 
6 1 Ibid, p .12. 
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~as not a plan with form and content lat all. Rather/, 
it was a happy phrase which ... [Roosevelt} had coined 
dl.a'ing the [election} campaign, and its value was 
psychological. It made people feel better • • . 62 

Nevertheless, it brought about some tangible results generated by a 

deliberate policy of governmental work programs. By 1935 it had a 

budget of US$4 billion, spent on a wide variety of projects ranging 

from schools, airports, libraries, medical and dental clinics, and 

rural roads to school lunches, theatrical productions and literacy 

classes. 63 

The administration of New Deal initiatives was marked by 

equally diverse arrangements: 

the years 1933 through 1936 were times of extraordinary 
development and experimentation in public administration, 
especially in the national government. 6

~ 

The developments in the United Kingdom and in America which 

brought planning to the fore and which established a precedent of direct 

government intervention in the economy, were not replicated in Australia 

in the early and middle 1930s to the same degree. There was, however, 

a degree of awareness of the 'planning' issue in Australia as evidenced 

by the proceedings of the second Sunm1er School of the Australian 

Institute of Political Science, which was held in Canberra in January 

1934, and which devoted its attention to the problems of 'Economic 

Planning'. 65 Several of those who presented papers were in some degree 

later to be involved and influential in preparations for post-war 

reconstruction. 66 

62 Egger, R., 'The Period of Crisis 1933-1945', in Mosher, F.C. (ed), 
American Public Administration: Past, Present, Future, University 
of Alabama Press, Alabama, 1975, p,57. 

6 3 Ibid, p • 60 
64 Ibid, p.61 
65 Duncan, W.G,K., (ed.) National Economic Planning, Angus & Robertson, 

1934. 
66 E.R. Walker, Roland Wilson, & Lloyd Ross. 
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From references made in the papers given, it was apparent 

that Australians were aware of developments in Russia, in America, 

and in Britain. 67 Examples were drawn from each as to what planning 

meant and entailed. One speaker defined it as: 

Planning, conceived ideally, may be regarded as the 
elaboration of methods for securing a wise control. 
PI>actically it involves the establishment of some 
form of central 'thinking agency', which will be 
better equipped than the existing political organiza
tion, to direct where direction is necessary, and to 
withhold where intrusion would be har>rnful. 68 

For another contributor to the Conference, "the only planning 

that means anything is socialist planning - in Australia as anywhere 

else.1169 Following on a reference to the planning experience in the 

U.S.S.R. and in fascist states, concern was expressed by yet another 

participant as to whether planning involved dictatorship - a danger 

having been perceived that" ••. dictatorship may become a political 

habit." 70 In the course of discussing the political implications of 

planning, it was pointed out that 

6 7 

68 

69 

70 

The foPmUlation of a plan demands knowled.ge and intelligence. 
It is natural, then, that the enthusiasm for planning 
should have given new strength to the demand for experts 
in government. 

There are many who claim tJzat the most striking anomaly in 
the practice of modern government, is the contrast between 
the vast complexity of the economic and social questions 
with which parliaments are now expected to deal, and the 
Zack of knowledge and training of the average ..• 
parliamentarian ... It is imperative, it is argued, that 
we should be governed by experts. 

At first sight this may appear an obvious condition of good 
government. But Mr Laski, amongst others, has delivered a 
damaging eounterb last to the uneri tica l admiration of experts. 
He argues that the most important thing about the expert, 

See for exampl,e, Portus, G.V., 'The Idea of Planning', pp. 22-23; 
and Ross, L., 'Planning in Australia II', p. 129; in Duncan, op. cit. 

Wilson, R., 'The Economic Implications of Planning', in Duncan, 
op • cit . , p • 6 9 

Ross, in.Duncan, op.cit., p.141. 

Duncan, op. cit., pp. 28-29 
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viewed politically, is his limitations. The expert 
concentrates so exclusively on his own speciality that he 
Zacks corronon sense in realms outside it... The expert 
knows his subject from the inside, but has no idea of its 
importance in relation to other subjects, since he can 
never view it from the outside. He sacrifices breadth to 
intensity. He is unable to correlate his own findings 
with those of other experts. He is imprisoned in his own 
expertise ... He is a good servant but a dangerous 
master. The expert, Mr Laski concludes, must be 'vn ta.p, 
not on top. 71 

In Australia, the 1930s also saw the development of a national 

plan - The Premiers' Plan - and in association with it the emergence 

of its own particular group of experts - the economists. 

71 Macmahon Ball, W., 'The Political Implications of Planning', in 
Duncan, op. cit. pp. 88-89 
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The Establishment of Economists as Advisers on Government Policy 

By the winter of 1930, with the depression deepening, 
it was announced that, at the invitation of the Government, 
an official. of the Ba:nk of Engl.and, Sir Otto Niemeyer, 
would visit Australia to enquire into its economic 
plight. At a meeting in Melbourne in August, of Scullin, 
the six State premiers, and Niemeyer, it was agreed that 
government spending should be cut, with the aim of 
restoring the confidence of the business community ... 72 

Australia's first experience of a co-ordinated approach to 

economic policy formulation from a national perspective came when a 

group of academic economists worked together to formulate a plan of 

economic readjustment to deal with the circumstances of the depression. 

Their proposals," •.• accepted unanimously by Connnonwealth and State 

governments .•. ", 73 came to be known as 'the Premiers' Plan.' 

The effectiveness of the economist was greatly en1ianced by 
apparent unanimity of opinion on most points. The 
Austral.ian economists did not all. think al.ike, but they 
attempted in the depression to present a united front 
wherever possible. They were able to do this because they were 
few in number and knew each other well. In Austral.ia, the 
economists were all. university men, almost all of whom 
were hol.ding or had held academic positions and who had 
been in cl.ose association with one another. They agreed, 
in t he beginning of the depression, that to be 
effective they must refrain from public controversy 
and concentrate on pushing the measza'es on which they 
concurred. 74 

They were so successful that there was talk of setting up a permanent 

body of economic advisers to whom all government programs would be 

referred. 75 

The place of the professional economist as a policy adviser 

to the government in the 1940s should be appreciated in the light of 

the transition which this represented from the conditions which pre-

72 

73 

74 

Gollan, op. cit., p.24 

Maclaurin, W.R., Economic Planning in Australia, 1929-1936, 
P.S. King & Son, London, 1937, p.243. 

Ibid, p.255 
75 Ibid, pp. 256 & 258. 
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vailed in the 1920s. Until the depression, the participation of an 

economist in the work of government was a remarkable occurrence. 

Writing in 1928, a noted Australian economist of his time, F. Benham, 

observed: 

It is most exceptional ... for a commission appointed to 
deal with an economic problem to contain a professional 
economist., even in a subordinate and advisory capacity. 76 

The place of economists as advisers to the government,as it 

emerged during the Depression years,was largely unchallenged by any 

other professional group of social scientists; the economic perspective 

in policy advice and policy content tended to be the singular operative 

influence. No other intellectual perspective which had sufficient 

connnunity support or apparent government relevance was available. The 

study of value systems, other than economic ones, had not flourished 

and had been in fact discouraged. 77 

Before World War I., social philosophy had been ta:ught at 
universities by only a handful of Australian academias 
[mostly in philosophy and law departments]. The interwaP 
year>s saw an expansion of the social sciences . ... But the 
foundation of the social science departments in Australia 
tended to fragment., institutionally and theoretically, the 
study of society into specialised compartments: political 
science., public administration, education, economics. This 
fragmentation was regarded as necessary for the advance 
from erudite speculation to scientific rigour. 78 

The establishment of economists as Government advisers was 

facilitated not only by the absence of other intellectual disciplines 

which could offer alternative perspectives on policy options, but also 

by the absence of institutional sources of advice. Whereas in Britain 

in the 1930s there were two well established and effective sources of 

economic policy advice: the Treasury and the Bank of England, 79 in 

Australia at the level of national government, "there were few 

coherent policies and even fewer tools of (economic) management. The 

76· Rowse, T., Australian Liberalism and National Character, Kibble 
Books, Victoria, 1978, p.113. 

77 Ibid., pp.96-102. 
78 Ibid., p.98. 
79 Skidelsky, op. cit., p. 37 

• 
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central government exercised little effective economic control". 80 

The Australian Treasury was concerned essentially with "financial 

supervision and co-ordination of the Governllient's 'housekeeping' 81 ••• 

apportioning the resources available among the competing purposes 

demanding their use."82 

Nor was the Australian Commonwealth Bank an alternative 

source of national economic advice. Up to the time of, and during the 

1930s, central bank functions were poorly understood, and in addition 

to a lack of knowledge concerning how to use a central bank in support 

of government policy, an added difficulty was that the Governor and 

the Bank operated under a board composed of private financiers and 

businessmen. 83 In policy matters, the Bank was in no way under the 

control of the federal government. Both in the case of the Treasury 

and the Commonwealth Bank, in the 1930s the number of professional 

economists practising as such, ih those,organizatiohs, .. was extremely 

small. Indeed, the first professional economist was not appointed to 

the Australian Treasury until 1939. 84 

Another reason why the economists were so influential in 

providing policy advice during the Depression was the relatively poor 

quality of the Commonwealth Public Service. Although" ••• from the 

earliest ••. the CPS was established as a career service with open 

competitive entry (with) ..• provision for recruitment of men with 

professional qualifications and experience .•• such men. were then scarce". 85 

Erosio.n of such norms as had been established began in 1917 because of 

80 Schedvin, C.B., Australia in the Great Depression, A Study of Economic 
Development and Policy in the 1920s and 1930s., Sydney University 
Press, 1970, p.375. 

81 Crisp, L.F., 'The Commonwealth 
Organizational Consequences', 
Vol. XX, No. 4, December 1961, 

Treasury's Changed Role and Its 
Public Administration, (Sydney), 
p.316 

82 Ibid, citing O'Donnell, M,W., 'Purposes and Practices of Treasury 
Policies and Controls.' 

83 Crisp, L.F., Ben Chifley, op . cit., p.166 
84 Butlin & Schedvin, op . cit., p.680 
85 Crisp, L.F., 'Politics and the Commonwealth Public Service', in 

Spann, R.N., and Curnow, G.R., Public Policy and Administration in 
Australia: A Reader, Wiley, Sydney, 1975, p.187. 
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the" ••• very nearly total preference for ex-servicemen, with 

lowered health and educational standards ... ". 86 Employment of persons 

of diminished educational qualifications, coupled with an " .•• Australian 

Cabinet minister ••• (who was) primarily a loyal party worker and only 

rarely a man of brilliant performance in scholarship, business, the 

professions and other non-political occupations ... 11
,

87 created a 

situation where conditions were appropriate for outside influence and 

advice. In addition to being the occasion of establishment of economists 

as principal advisers to governments, however, the Depression had a 

more general impact which should also be noted. 

86 Ibid, p.188. 
87 Scarrow, H.A., _The Higher. Public Service of the Commonwealth of 

Australia, Duke U.P., Durham, 1957, p. 145. 
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The Significance of the Depression Experience for Post-War 
Reconstruction Planning 

On many occasions those involved in the preparations for 

post-war reconstruction in Australia alluded to the need to avoid any 

repetition of the Great Depression as a motivating factor in their 

planning. 88 

The significance of the depression experience for Labor 

leaders, and other members of the party, should not be exaggerated. 

It was no doubt an important element in conditioning those who were to 

be in government in the 194Os to be willing to seek the change in 

society which plans for post-war reconstruction represented. But it 

was only one element in a complex confluence of a mnnber of other 

factors which were mutually reinforcing and which jointly instigated 

and shaped subsequent planning. Beyond the emotional repugnance which 

memories of the depression generated, as illustrated by the following 

quotations: 89 

The people must not be aUo-wed to suffer once more the 
indignities briought upon them by unemployment... 9 0 

I wonder if honourable members opposite ever realized 
the pl,ight of men, and boys of eighteen years, the pride 
of Australia's manhood, when they could not find -work , 9 1 

such recollections provided an excellent, readily comprehensible, 

reference point, upon which to focus attention when publicising the 

hoped-for benefits of post-war reconstruction. 92 

8 8 See for example John Curt;tn' s. speech to the Constitutional Convention 
in November, 1942: Commonwealth Government, Digest of Decisions and 
Announcements and Important Speeches by the Prime Minister, Nos. 44-62, 
pp. 24-25. 

89 Stephens, D., 'The Effect of the Great Depression on the Federal 
Labor Governments, 1941-49 1 , in The Australian Journal of Politics 
and History , Vol. XXII, No. 2, August 1976. 

90 Ibid, p. 264; citing New South Wales backbencher, J. Sheehan speaking 
in parliament, 28 October 1947. 

91 Ibid, citing F.M. Daly, speaking in parliament, 11 November 1947. 
92 Ibid. In this particular instance, this point was being made concern

ing nationalization of banking; but in my view the same could be said 
of post-war reconstruction as a whole. 
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Interviews with individuals who were significantly involved 

in economic policy formation in the period traversed by this thesis 93 

confirm the impression that in their minds (albeit retrospectively) 

the depression made common cause among them and inspired them to seek 

the means to avoid its recurrence. This objective was assumed by them 

to be accepted equally unanimously by those on whom post-war plans were 

to impact, were they businessmen or the general public. 

While an examination of the Depression years importantly adds 

to the identification of some historical developments which subsequently 

influenced the work of post-war reconstruction, an adequate appreciation 

of the historical context in which the Ministry was situated would be 

incomplete if the years immediately preceding the establishment of the 

Ministry were not considered. The period 1938-1941 was important because 

it was the need to make preparations for war which finally established 

government planning and intervention at a co-ordinated national level, 

as a means by which economic and social change could be attempted. 

93 The persons concerned were Sir Frederick Wheeler, Dr H.C. Coombs, 
Sir Leslie Melville and Sir John Crawford. 
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THE DEVELOPMENT OF A PLANNING MENTALITY IN AUSTRALIA: 

THE IMPACT OF WAR PREPARATIONS 

Anticipation of the economic consequences of war, and the 

first steps in the development of planning machinery, began as early as 

1936 when the Munitions Supply Branch and the Principal Supply Officers 

Committee in the Defence Department began to prepare plans for mobiliz

ing the resources of industry in an emergency, 94 In anticipation of 

the disruption of international trade which war with Japan would bring 

to Australia, December 1938 saw the creation of what was initially an 

independent body, the Financial and Economic Advisory Connnittee. 95 

This committee comprised Professor L,F. Giblin, then Director 

of the Commonwealth Bank, Dr R. Wilson, then Commonwealth Statistician 

and Economic Adviser to the Treasury and L.G. Melville, Economic 

Adviser to the Commonwealth Bank. 96 Subsequently, in October 1939, the 

F.E.A. Committee was located in the Treasury with an expanded member

ship, and "for a year or so it was to be the most potent force in the 

thinking out of economic policy, with an influence not defined by the 

direct impact of its reports. (Among other matters, it was involved) 

in working out what problems had to be faced and by what politically 

acceptable means they might be solved". 9 7 

Improvement of administrative arrangements included improve

ments in government direction of administrative action, Before the War, 

the nexus between Cabinet decision making and administrative implementa

tion had been loose : 98 

The Secretary of the Prime Minister's Department relied 
chiefly on a word of mouth authority from one of the 

94
Hasluck, P., the Government and the People, 1939-1941, in Australia 
in the War of 1939-1945, Australian War Memorial, Canberra, 1970, 
p. 121. 

95
Butlin, S.J., Australia in the War of 1939-1945: War Economy , 1939-1942 , 
Canberra, 1955. 

96Hasluck, Op . cit., p. 121 
97Butlin, op . cit . , p. 356 
98Has l uck, op . cit. cited in: 

Encel, S., 'Cabinet Machinery in Australia ', Public Administration 
(Sydney), Vol XV, No. 2, (New Series), June, 1956, p.107. 
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members of Cabinet who had been loosely designa,ted as 
its secretary. He would wait outside the Cabinet room 
when ministers were dispersing, ask what had happened 
on this item or that, and try to collect any initialled 
submissions which had not been carried off by ministers. 

The task of coping administratively with the war effort considerably 

increased the scope and detail of Cabinet direction of administrative 

arrangements and the necessary thoroughness of preparations. 99 

The major change in this regard involved the formulation of 

detailed plans, known collectively as the War Book, begun in the early 

1930s and modelled on similar arrangements in the United Kingdom. 

Under the War Book arrangements the functions to be fulfilled by each 

instrumentality were precisely specified and were closely and continuous

ly co~ordinated. 100 

When the Second World War began with Hitler's invasion of 

Poland on 1 September 1939, Australia, on 3 September, followed Britain 

in declaring war on Gennany. 101 R.G. Menzies already had become Prime 

Minister and leader of the United Australia Party following the death 

of Prime Minister Lyons earlier that same year. One of the first acts 

of the Menzies Government was to introduce the National Security Regula

tions as the basis for effective government by the Executive. In doing 

so, Menzies was well aware of the threat which these regulations, opposed 

by the Labor Party, posed t:o civil liberties. 10 2 

Ultimately, the pressure of total war transformed Australian 

society: 

99 

1 0 0 

10 l 

102 

The Commonwealth Government by virtue of its defence powers 
and its central position had come to dominate not only the 
political, military and administrative sides of the nation's 
war effort but also the economic, social and even cultural. 
There were few areas of human behavioUP uninfluenced by the 
accumulating volume of laws and regulations, instructions 

Hasluck, P., The Government and the People, 1939-194Jiin Australia 
in the War of 1939-1945, Australian War Memorial, Canberra,1970,p.123. 

Ibid, pp. 121-122. 

Ross, L., John Curtin. A Biography, Macmillan, 1977, p.182. 

Crowley, F.K., Modern Australia in Documents, 1939-1970, Volume 2, 
Wren Publishing, Melbourne, 1973, pp. 4-6. 
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and orders, requests and commands. Never before had the 
Commonwealth Government come into such close contact with 
the puhlic or had the puhlic been so affected by Commonwealth 
Government decisions. 103 

The highly planned environment was an influence both 

generally and specifically on the manner in which implementation of 

solutions to social problems was envisaged: 

•.. war time organization has provided the answer, in part 
at any rate, to the problems it has created. War time 
training and war time methods of placing labour where it 
is most suited and most needed, have provided a basic 
approach to the similar problems that will have to be 
answered in peacetime. 104 

At the same time as the Australian government was becoming 

increasingly preoccupied with the need to deal with the escalating war 

situation, the first developments were occurring in the immediate 

sequence of events which would ultimately lead to establishment of the 

Ministry. 

l O 3 

104 

Caiden, G.E., Career Service, Melbourne University Press, 1965, 
p.282. 

Coombs, H.C., People and Planning, National Library citation 
n.p.194- , 950.53144 P/N. 
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PREPARATIONS FOR POST-WAR RECONSTRUCTION 

UNDER THE MENZIES GOVERNMENT: 1940-1941 

Government action to prepare for the adjustments which would 

be necessary in Australia following the conclusion of World War II, 

because of the disruption which involvement in that conflict had brought 

about, began in 1940 under the Menzies government. The A.L.P. 

Federal Conference in 1940 had called for attention to be paid to the 

problems of post-war adjustment, and for the establishment of politically 

bi-partisan machinery to keep developments under review. 105 

When the Department of Labour and National Service was created 

by Menzies in November, 1940, with Dr Roland Wilson as its head, it 

included a Division which was to investigate post-war problems. 106 Very 

soon thereafter, in February 1941, a bi-partisan Inter-Departmental 

Advisory Conunittee on Reconstruction was formed with the Minister for 

Labour and National Service, H. Holt, as Chairman, and Dr. H.V. Evatt 

as Deputy Chairman. Evatt was also appointed Director of Research for 

the Reconstruction Division in the Department. 

An inaugural meeting of the Advisory Committee on Reconstruction 

on 14 March 1941, decided that several sub-committees should be 

established which would be concerned with examining anticipated post-

war problems, chiefly repatriation, industrialization and inflation. 107 

In addition to Commonwealth involvement, Menzies sought the co-operation 

of the States in the work of planning for the post-war period. To this 

end he appointed Dr E.R. Walker, who until that time had been Economic 

Adviser to the Tasmanian Government, as a Consultant to the Department, 

and as a Liaison Delegate to work with State authorities. 108 State 

involvement began when a conference of State Premiers was held in 

February 1941, to discuss the scope of planning and to make arrangements 

105 
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Crisp, L.F., Ben Chifley , Longman's, 1963, p.183. 
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Fadden, A., ·Correspondence to State Premiers, 24 May 1941, 
Australian Archives, CRS, A461, E387/l/1 

Menzies, R.G., Correspondence with State Premiers, 17 January 
1941, Australian Archives, CRS A461, E387/l/l 
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for Connnonwealth/State collaboration. 109 In addition to establishing 

co-operative arrangements with the States, contact also was made by 

the Department with a number of universities and learned societies, 

such as the Australian Institute of Political Science and the Australian 

Institute of International Affairs. Those bodies which were prepared 

to assist were to be co-opted to carry out investigations into aspects of 

Reconstruction of interest to them. 110 

This administrative action on the part of the Menzies' govern

ment's advisers was not paralleled by political attention to the same 

issues. There were complaints in Parliament by a Labor Senator111 that 

the Government was taking no action to deal with the dislocation brought 

about by the war. Menzies curtly dismissed requests for a comprehensive 

statement on his government's post-war policy, saying through Senator 

McLeay, only that 

Australia's post-way, poZiey has been Peferred to •.• in 
recent speeches with a completeness sufficient at the 
moment to indicate the general attitude of the Government. l I 2 

In fact, Hansard lists nothing in Menzies'speeches which 

had a directly apparent connection to post-war policy. His apparent 

lack of interest in anticipated post-war problems i n part probably wa~ 

related to the difficult political circumstances he was experiencing. 

Continuing intrigues against him in h i s Party and Cabinet and the 

refusal of Labor parliamentarians to form a national coalition govern

ment eventually led to his resignation late in August 1941. 113 A short 

period of government under the leadership of A. Fadden followed, but 

his Ministry also resigned on 3 October, 1941 following defeat on a 

budget motion in the House of Representatives moved by Curtin, the 

leader of the Opposition. A Labor government, 114 with Curtin as 

Prime Minister, was then sworn in on 7 October 1941. 
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PREPARATIONS FOR POST-WAR RECONSTRUCTION 

UNDER THE CURTIN LABOR GOVERNMENT, PRIOR TO THE FORMATION 

OF THE MINISTRY OF POST-WAR RECONSTRUCTION: 1941-1942 

Consideration of the activity of the first Curtin Labour Govern

ment and their advisers, begins an examination of those factors involved 

in the policy flow of the development of economic planning by the Ministry 

of Post-War Reconstruction which were most closely related in time to the 

commencement of the functioning of Ministry as an economic planning 

authority, The character of the policy flow which developed was conditioned 

by the fact that, 

By 1941 the federal Labor machine had effectively insulated 
... federal politicians against control from their state 
executives, without suhstituting a new and more uniform 
control of its own. As a result, the most important section 
of the Labor politicians were least suhject to party control. 115 

Consequently, opinion as to what should be done concerning post

war preparations was predominantly formed by those Labor parliamentarians 

dominant in the government. This role fell to Curtin as Prime Minister, 

J.B. Chifley, who was Treasurer, and H.V. Evatt, the Minister for 

External Affairs and Attorney-General. As had already been indicated 

in the earlier discussion of the role of economists, these men were in 

their turn exposed to the advice provided by those senior public servants 

who, by the terms of their appointment, were also concerned with post-war 

reconstruction and who were economists. 

The first extensive public expression of Labor attitudes con

cerning post-war reconstruction appear to have been made by Chifley in 

June, 1941. 116 

The core of Chifley's views, as expressed at that time, was 

that the Australian economic system had hopelessly failed during the 

Great Depression, had been ineffective in the conduct of the War, and 

would be an equal failure in the post-war period unless 1.1 ••• a better 

political and economic machine .•• " 117 was created. The changes he 

envisaged required extensive expansion of federal powers at the expense 

of State autonomy. 118 He spoke strongly in favour of what could be 

interpreted only as signalling rigorous centralized political and 

economic control when a Labor Government came to power: 
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... there wouZd have to he a revolutionary change in the 
control of industry and finance and that meant far> more 
government control. The haphazard ways of the past couZd 
not meet the needs of the future. 119 

Considering Chifley's emphasis on the need for economic 

planning in his speech, it was ironic that his concluding words were 

a warning against 'materialism', which he saw as " ••• a rotten 

foundation on which to build a nation •.. ". 12 0 

Not quite a year after the first Curtin government was formed, 

political oversight of preparing for reconstruction was allocated, in 

August 1942, to a Cabinet subconunittee consisting of Evatt, Chifley, 

E.J. Holloway (Minister for Social Services), and E.J. Ward (Minister for 

Labour and National Service): 21 Curtin himself was preoccupied chiefly 

with the conduct of the war and appears to have been involved little in 

post-war issues. As he said in Parliamentary debate~ "The Government is 

not in a position to deal with the subject inunediately, because it is 

fully occupied on other more urgent matters .•• ". 121a At a speech 

delivered at a conference of representatives of Federal nnions in 

Melbourne, on 19 June 1942, he stressed the utmost gravity of the war 

situation, but pointed out that 11
.'.. while concentrating on the war, the 

Goverrnnent had not neglected domestic reform in its parliamentary 

prograw:ne." 121b 

In September 1942, the sub-committee on Post-War Reconstruction 

reconnnended that: 
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.•. it is necessary to invest the CommomJeaZth Par>liament 
with l egal powers sufficiently wide to save the nation 
from the chaos which is likely t o resuZt unZess t he 
Commonwealth ParZiament is able to deaZ with post-war 
reconstruction on a national basis .•. 122 
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The powers sought were to include controls over prices and production. 

Legislation to give effect to the Connnittee's recommendations 

- the Constitutional Alteration (War Aims and Reconstruction) Bill, 

1942 - was introduced into Parliament on 1 October 1942. The Bill, 

however, was received with such hostility by the Parliament that the 

Government did not proceed with debate upon it. 123 That the Bill 

received such a poor reception is not remarkable in view of the scope 

of the powers it proposed for Connnonwealth acquisition:. The range of 

the powers sought was extraordinarily broad. And since the way in 

which it was proposed to implement the powers sought was not clear, 

they reasonably could have been thought to have been intended to confer 

absolute powers on the Commonwealth to direct the affairs of the nation. 

Clause 2 of the Bill specified the powers to be encompassed, and they 

included control over demobilization, labour, markets, production, prices, 

profiteering, population, national works and services, living standards, 

transport, health, housing, and children. Quite clearly this range of 

intended powers went well beyond the encouragement or stimulation of 

economic activity and the avoidance of unemployment. 

The impression that the Connnonwealth was seeking absolute 

control was reinforced by the provisions of clause 3 of the Bill which 

it was intended should preclude other sections of Commonwealth or 

State Constitutions from interfering with the enactment of any aspect 

of the proposed legislation. 12 ~ Evatt appeared in no way prepared to 

share responsibility and power for post war reconstruction with the 

States. He refused to consider using section 51 (XXXVII) of the 

Constitution, which includes among the powers of the Connnonwealth 

Parliament such "matters referred to the Parliament of the Connnonwealth 

by the Parliament or Parliaments of any State or States ••• ", 125 to 

secure co-operation with the States and come to some arrangement under 

which they might have been prepared to refer powers to the Commonwealth 
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to make laws on specific subjects. Evatt's view of the relationship 

between the Commonwealth and the States was unequivocal: 

We cannot afford to leave any doubt about the powers of the 
Commonwealth to deal with them !i.e. the problems] directly 
or to delegate such functions as it desires to the States 
and Local Authorities. While J.elegation will often be 
essential, a supreme directing and responsible authority 
is an absolute condition of success in the attack on post
war problems. IJivided authority causes hesita:ncy, irrespons
ibility and doubts. These are not the conditions under which 
a national plan for social security and advancement can be 
developed. · 1 2 6 

To try to overcome the resistance generated by the 

Constitutional Alteration Bill of 1942, Curtin announced the formation 

of a Special Committee, consisting of eight members of the House of 

Representatives and four members of the Senate, together with the 

Premier and Leader of the Opposition of the Parliament of each of the 

States. 127 When the Special Committee met on 24 November 1942, it was 

referred to as a 'Constitutional Convention'. The basis for discussions 

at the Convention was a document prepared under Evatt's direction and 

entitled 'Post-War Reconstruction. A Case for Greater Commonwealth 

Powers'. As he argued his case in this docwnent, 128 Evatt was not averse 

to imposing constraints on the freedom of individuals to act, Answering 

a series of rhetorical questions on the consequences of proposed 

government objectives he said: 

126 
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'Can these objectives be attained without a large measure of 
Government planning and control?,. The answer presented is: 
'Obviously they cannot ... because, whatever our preconceived 
ideas about economic planning, it is demonstrable that the 
alternative is econorrric disorder ... ' Another question was: 
'Nay not post-war planning deprive us of our democratic 
liberty?,. The answer was: 'Democratic liberty is not to 
be confused with individual licence. Not everyone in the 
community can be truly free, if some individuals take 
advantage of their liberty to exploit others. Only by 
controlling abuses and such evils as profiteering can we 
give real freedom to everybody.' 129 
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When Curtin spoke at the Convention he reiterated the views 

already expressed by Chifley (in June 1941), and by Evatt (at the same 

forum), concerning the intended relationship between the Connnonwealth 

and the States: 

I am fiT'171Zy of the opinion that the best foT'/71 of GoveT'l1ment 
for modern Australia ..• is one in which all major national 
questions are dealt with by the National Parliament and tliat 
matters of minor importance, as well as administration of 
nationa Z laws, should be le ft to the States. . . . 1 3 0 

Ultimately, the objective of the reconstruction program was 

to become the pursuit of full employment. (This objective did not, 

however, receive Cabinet endorsement until January 1944.L 131 At the 

time of the 'Constitutional Convention', Curtin generally emphasized 

the need to improve employment levels in the post-war period and allied 

his attitudes with those expressed in America by a member of the United 

States Board of Economic Warfare who identified the aspirations of the 

common man: 

The one thing they won't do is take 'No' for> a final answer 
to their cry for full employment ... Idleness, be it of man 
or money or machines will be the one unforgiveable sin of 
the post-war world. 132 

But it was one thing to engender hopes and quite another to 

achieve their realization. In 1941, H.D. Black, then a lecturer in 

Economics at the University of Sydney, published the first of two 

particularly percipient analyses of Labors' proposals as they had been 

presented by Chifley. 1 3 3 The second appeared in December 1943. 

Black's critique sought a clear statement of the objectives, the means 

of achievement, and the associated costs and benefits of 11 
••• alternative 

schemes of reconstruction". 134 He clearly anticipated that reconstruction 

would "entail struggles, not harmony, particularly struggles with those 

who fear to lose". 135 
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Black envisaged that reconstruction would require breadth 

of vision, innovation, imagination, and most of all, research. He did 

not think Australia had the necessary supply of research workers - they 

would have to be sought overseas. The public also had to be made aware 

of the relevance of research for social problems. "Research work 

will have to be 'publicised', not pigeon-holed. Unless this is done 

••• the 'boys in the back room' will produce blueprints that will be 

pigeon-holed." He saw the need for the pervasiveness of research to 

extend to having an influence on public servants, who in turn would 

advise Ministers on the basis of sound knowledge generated by research. 136 

He was pessimistic, however, that whatever research went into post-war 

reconstruction might ultimately come to have little influence. 

The p'la,ns which a:r>e blueprinted in the Reconstr>uction 
Depar>tment may not appeal to the political inter>ests lying 
behind the great organised par>ties of Austr>alia. There is 
no guar>antee that the theor>etical plans •.. will be part 
of any r>econstX'uetion programme ... We may get 'poUtical
ised post-war planning.' 137 

The proceedings of the Constitutional Convention in November, 

1942, and the sequence of events leading up to it, indicated that the 

process of politicization of post-war planning had already begun. 

Curtin, Chifley, and Evatt had each committed themselves to centraliza

tion of power and authority and the subordination of the States. 

Contrary to their wishes, the States offered only partial compliance. 

The Convention resolved unanimously that the Pa:r>liaments of 
the States should refer to the ... Commonwealth 'adequate 
powers to make laws in relation to post-wa:r> r>eeonstruation 
fand J Bills to this effect would be introdueed before 
31 January 1943, [ with } reference [ to} continue for five 
years after the eessation of hostilities •.• ·• 138 

In the event, only some of the States complied with the 

undertakings given on their behalf: by March 1943, New South Wales and 

Queensland had passed the Bill, South Australia had amended it, 

l 3 6 

137 

138 

Ibid. p .116. 

Ibid. p.120. 

Hasluck, op . cit., p.528 



49. 

Western Australia had not finished debating it, Tasmania had shelved 

it, and Victoria had assented on condition that action by the States 

was unanimous, 

Debate on the Reconstruction Bill had also revealed a conflict 

of opinion within the Labor Party as to how post-war reconstruction 

should proceed. A special Federal Labor Conference in November 1942, 

when reviewing Evatt's proposals, resolved that reconstruction 
II could best be achieved by full and continued co-operation between 

the Commonwealth and the States." 139 In taking this position it may, 

as Hasluck has pointed out, have only been complying with the already 

apparent outcome of the Constitutional Convention. Nonetheless, the 

contrast between the Labor Party's formally determined position and 

the views of its parliamentary leadership was indicative of the role 

which the opinions of individuals prominent within the Party played in 

the shaping of subsequent events rather than their being determined by 

a commonly agreed strategy. 

A dichotomy of this sort between individual personalities and 

Labor policy machinery was not unique in the Labor Party's history, as 

has already been discussed in the chapter which dealt with organizational 

characteristics and political ideology of the Party. Consequently, 

when the time came to consider the means of coping with the problems it 

was anticipated would follow in the wake of World War II, in the absence 

of any clear and definite ideas of their own on the matter, it was to 

the theoretical equipment and the technical prescriptions for action 

of the economists, who had been, and were to become even, more so, their 

sole advisers, that the Labor Government turned in its search for 

solutions. The institutional embodiment of policy advice from economists 

was to become the Ministry for Post-War Reconstruction. 

Two economists in particular were influential in shaping the 

policy views of the government ministers whom they were to serve as 

advisers: D.B. Copland and H.C. Coombs. Before proceeding to a 

detailed examination of the work undertaken by the Ministry and the 

political context in which it took place, it will be helpful to next 

examine the influence which Copland and Coombs brought to bear on shaping 

the character of that work through an examination of the background to 

their involvement. 

139 Ibid. p.529 
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D.B. COPLAND: ECONOMIC CONSULTANT 

TO THE PRIME MINISTER 

On 15 July 1939, R.G. Menzies, then Prime Minister, announced the 

appointment of D.B. Copland, who had led the group of economists who 

fonnulated the Premiers' Plan in 1931, as Economic Consultant to the 

Prime Minister. After Labor came to power in October 1941, Copland 

retained this appointment. His position as Economic Consultant was 

significant in reinforcing the predominantly economic orientation of 

the advice already available to the government for post-war planning. 

R. Wilson, for example, who was Secretary of the Department 

of Labour and National Service, held a double doctorate in economics 

and had been steeped in considering the economic consequences of the 

war in the course of his work as a member of the Financial and Economic 

Advisory Committee (see p.38), which wielded a significant influence 

in the definition of economic problems and the formulation of potentially 

acceptable means by which they could be met. 140 

Not only had Copland been particularly influential in providing 

economic advice during the Depression, but he was particularly proud of 

the role economists played as advisers to the government. 141 To what 

extent he was personally responsible in shaping the character of Labor 

policy is difficult to determine. There is some evidence, 142 that his 

personal influence (or that of some economist associated with him 143 ) 

may have been considerable. 
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Copland's archival papers contain an anonymous document, 

(which although undated appears to fall early in the 1941-43 period) 

which analyses the respective socio-political conditions obtaining in 

the United Kingdom and Australia at that time. It anticipated that 

in both countries 

... the basic post-war issue wi l l be the general institu
tional framework of society and especially the question 
of corronunal versus private control of productive resources. 144 

This is followed by a comparative analysis of the factors 

which it appeared would be relevant in influencing what the document 

anticipated would be" ••. the nature of the conflict .•• " 145 in the 

post-war period. The issues identified for attention included the 

class structures to be found in the United Kingdom and Australia; the 

educational systems which prevailed; the significance of differences 

of speech; and the character of the political system. 

The UK was thought to favour gradual change, while Australia 

was thought to be relatively progressive in social and political 

experiment. The respective economic systems were characterized as 

'laissez-faire' (for Britain), whereas in Australia it was thought that 

"nowhere (is there) any dogmatic belief ·· in 'laissez-faire' all round, 

and a vocal section of the public is convinced that positive govern

mental action is necessary to maintain employment". Britain was thought 

to be characterized by the presence of a minority of intellectuals 

accustomed to discussing radical changes uninfluenced by considerations 

of practical politics, while in Australia the position was represented 

as being one where there was no informed discussion of radical changes 

in social and political institutions mostly on account of a strong bias 

in favour of practical propositions. The Australian Federal Constitution 

was recognized as a hindrance to the carrying out of sweeping changes. 

The document summarized the possibilities for social change 

in the following way: 

1 4 4 
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In general, for either country there seems to be three 
possible post-war objectives:-

a. restoration of the pre-1914 framework of society; 

b. establishment of a new framework explicitly based 
on common ownership of productive resources; 

c. a 'new deal' aimed principally at maintaining full 
employment, but with considerable governmental 
control of production and redistribution of income. 

The author of the document judged that 

a greater homegeneity of society will render the pursuit of 
objective (c) a more popular policy, although for this to 
be successful considerable change will be necessary both in 
officialdom and in the Constitution itself. Although the 
latter appears to involve potential dangers, the vitality 
of political life makes a relapse into tyranny an unlikely 
outcome. An enthusiastic pursuit of objective (c) may 
involve a considerable strengthening of nationalist 
aspirations although the resulting policy will be circum
scribed fairly narrowly by external developments. 

The recommendations of the anonymous document just discussed 

provide evidence of the role played by economists and their ideas, in 

this instance the concept of 'full employment', as elements of a 

political strategy for the pursuit of social change. Evidence of trans

lation of this strategy into a statement of political intent, (which 

very closely paralleled what Curtin had had to say at the 

Constitutional Convention in November, 1942 [seep. 47]), is to be 

found in another, similarly anonymous, document among the same records 

of the Economic Consultant. This was entitled 'After the War', and 

included a clear rationale for Government intervention in the economy 

in order to achieve full employment. 146 It also traversed such issues 

as government investment vis-a-vis private investment, redistribution 

of income in order .to achieve higher aggregate levels of satisfaction 

in the community, and the need to spend more on education, health and 

social security. It summed up its proposals by saying: 

What we want can be expressed quite simply. In the first 
place, we want the highest possible standard of living •.• 
In the second place, we want to give every member of the 
community a sense of social security, and to remove every 

Ibid 



53. 

individual from the threat of poverty. • . In the third 
place we want the best possible conservation and develop
ment of our natu,r,al resources ... In the fourth place, we 
mnt to give the community as a whole a feeling of 
optimism, a feeling that they are building for the future 
welfare, both of themselves and of their descendants. 147 

On 26 November 1943, Copland wrote to Curtin148 sending him 

a revised version of the document just discussed. The opening para

graphs suggested a clear intention to alter the economic system: 

The economic system had ceased, before the mr, to inspire 
confidence in its capacity to ensure full employment, social 
security, and a reasonable distribution of wealth and 
income. This ills the result, partly of the failure of 
democracies after the last wr to establish conditions of 
social justice under capitalistic democracy, partly of the 
great depression of the 1930s, and partly, in Australia, 
of the failure of the national GoverY11T1ent to recognise 
the need for reform. 

The reforms Copland proposed for Curtin's consideration 

concerned the · expan§ion of national works, the expansion of social 

services, nationaljzation of certain industries and resources - includ

ing banking; a sound housing policy; and rehabilitation of the rural 

economy.
149 

In proposing such extensive measures of government inter

vention, Copland was drawing on his interpretation of the lessons of 

economic experience in the 1930s and in the first years of World War II. 

If these experiences were properly understood, he though~ there was a 

chance of improving the organization of economic society. The factors 

he saw as being important in achieving this, were: 

148 
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by economists, by politicians and by the people, based 
on the shock of the 1930 depression and in the 
experiences and mistakes of promoting recovery ... 
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2. The US experience in the 30 1s of the New Deal and 
of pwrrp-priming, and various similar experiments 
elsewhere, have shown that [the] progress {which 
had been achieved] in economic understanding has 
been Y'eaZistic, and that it can secure at least 
the now widely y,ecognised objective of a higher 
level of errrployment. 

3. The wiclespread experience of the statutory corporation 
and public utility corrrpany - e.g. State Electricity 
Commission, London Passenger TY'ansport Board, London 
Port Authority, British Broadcasting Commission, 
Tennessee Valley Authority, etc - have shown that 
Government enterprise can be highly successful at 
least in some spheres. 

4. The irrrpact of the war -

(i) ind.riving home the influence of a high level 
of demand, generated by government spending, 
in pushing up the level of errrployment in 
general; 

(ii) in showing what can be done through gove"Frl.lT/ent 
control of private enterprise in finding the 
direction and development of production and 
enterprise. 1 5 0 

While the office of the Economic Consultant to the Prime 

Minister was devising strategies by which to induce social and 

economic change in post-war Australia, other influences (discussed in 

a later chapter; "Australian International Economic Policy in the 

Early 1940s and the 'Full Employment' Objective: A Consequence of 

the Role of Economists as Government Advisers") were developing a 

momentum which would result in the establishment of the Ministry of 

Post-War Reconstruction. It would become the function of the Ministry, 

and more particularly of the Department of the same name which was its 

administrative arm, to create a detailed program .for the Government's 

post-war activity. In this task, the head of the Department, 

Dr H.C. Coombs, played a major part. 

150 Copland, D.B., 'The Change-Over to Peace', in Campbell, D.A.S. 
(ed.), Post War Reconstruction in Australia, Australian 
Publishing Company, Pty Ltd, Sydney, 1944, pp. 122-123. 
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DR H.C. COOMBS : DIRECTOR-GENERAL OF 

POST-WAR RECONSTRUCTION 

The other major figure among the economists who contributed 

to determining the course of post-war reconstruction was Dr H.C. Coombs. 

Coombs' influence was particularly significant, and much more profound 

than that of Copland, because the period of his involvement was more 

prolonged and because his position as Director-General of Post-War 

Reconstruction, both formally and substantively, provided him with the 

maximum opportunity to shape events. 

Dr Coombs at the time of his appointment was thirty-five 

years of age with training as a teacher and as a professional economist. 

His final qualification in economics, a doctoral degree awarded for 

work on central banking, was taken at the London School of Economics. 151 

While there, as well as studying economics, Coombs attended a series 

of informal discussion groups run by Professor Harold Laski, an 

English democratic socialist of note, whom Coombs came to know well. 

Laski's group had both a radical and a conservative membership who 

exchanged views on, and debated contemporary issues. 152 Laski's 

influence on politics at that time flowed from his world-respected 

position as a university teacher of. politics at the London School of 

Economics and Political Science and through his direct involvement 

in support for the activities of the British Labour Party. From 

1937 to 1949, he was a member of the National Executive of the Labour 

Party. 15 3 

While in London, Coombs was impressed by the effects of 

the depression. As he later recalled, 
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••• to s ee a highZy industrialised country Zike England 
in the grip of the depression was in many ways horrify
ing ... Although the depression didn't hit London as 
hard as it hit the industrial north of England, it was 
grim enough. 154 

It is Coombs' recollection, however, that while in England 

he had no involvement with the British Labour Party, other than, of 

course, his acquaintance with Laski . Nor did the economic theories 

of John Maynard Keynes have any impact on Coombs while he was overseas. 

Keynes did not publish his General Theory of Employment, Interest and 

Money until 1936, although the ideas in it had been circulating in 

Briti sh academic circles by the end of 1932. 1 55 

On his return from London, Coombs was appointed in 1935 as 

Assistant Economist to the Commonwea lth Bank. In 1939, he accepted a 

new post of Economist to the Commonwealth Treasury, an innovative 

appointment since at that time the influence of professional economic 

advice was unknown in the Treasury . 1 56 The year preceding his 

Treasury appointment appears to have been a seminal one in the develop

ment of Coombs' a ttitudes regarding the application of economic theory 

in pursuit of the achievement of social objectives: in this instance, 

full employment. At a 1938 conference of economists in Canberra , he 

said: 

••• this question of employment and t he maintenance of 
employment was discussed. I had gone off in a burst of 
enthusiasm and done a f i rst s hot o{ a statement on an 
employment policy for Australia. 15 

In 1939, Coombs began participating i n a series of informal 

fortnightly gatherings of economists. Dr Coombs recalls the purpose 

of these meetings was to make a conscious effort to update the 

economic thinking of those who a ttended to t ake into account new 

developments, including the s i gnificance of Keynes' General 
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Theory. 158 Through forums such as the economic discussion group which 

Coombs attended, and through teachers of economics such as Copland, who 

espoused the Keynesian view of economics, 159 Keynes influenced 

Australian economists. International developments were also influential. 

Sweden had followed a quasi-Keynesian form of government 

economic intervention program for a long period of time, and Coombs 

had made a study of the Swedish economy and published on it, 160 

Although issues of planning and government intervention in the economy 

were receiving close attention in very different ways in the U.S.A. 

and the U.S.S.R., 161 (discussed pp.28-31) Coombs does not remember these 

international developments as an influence on his thinking. The 

contemporary current literature of which Australian economists were then 

aware tended on the whole to be from ~nglish sources. 

Apart from the influence of the overall significant changes 

in the character of national public administration which had been wrought 

by the war (as argued on p.38), there was also a specific influence 

which stemmed from Coombs' involvement in civilian war administration 

before his appointment as Director-General of Post-War Reconstruction. 

This was his appointment in 1942 as Director of Rationing. In the 

course of his work on rationing, he perceived the potential of systematic 

planning as a basis for action. 162 

These two influences - the Keynesian perspective on economics, 

and the perceived possibilities of government by administrative direction 

- together provided Coombs with a strategy and a technique to try to 

shape the future of post-war Australia. He was to be able to attempt 

to do so in an environment where economists were to play an ever 
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expanding and exclusive role in affairs of state. Their role in 

this respect was to have very particular consequences for the character 

of government policy. (Coombs also brought to his task as Director

General other attitudes specifically related to the work of forming 

post~war reconstruction policy: these attitudes are discussed in the 

context of 'Perspectives on Post War Planning', p.67 et seq.) 
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ENTRENCHMENT OF ECONOMISTS AS SOLE ADVISERS TO GOVERNMENT 

Copland's personal support for an expanding role for 

economists as advisers to the Government has been previously noted 

(p. 50). This support was continued into the 1940s. In 1944 he 

recommended that the quality of the Australian federal public service 

should be improved by encouraging and expanding the recruitment of 

graduates from universities. 163 He believed that not all of these 

needed to be economists but it would be desirable that each department 

should have some. These graduates should not function merely in 

advisory capacities, but should instead occupy positions of influence. 

:Where ... an economist shows capacity for administration, 
he should be encouraged, and be given the necessary 
experience of handling intricate economic problems, so 
that he will prove a competent administrator when the 
time comes for developing the permanent economic policy 
we have in mind. 164 

Copland apparently thought that economic training prior to administra

tive experience would produce a uniform graduate product, since he 

foresaw no conflict of opinion among such graduates. He also expected 

that such graduates would be particularly skilful "in simplifying and 

co-ordinating the administration of ••. policy ••• ". 165 

In the face of Copland's advocacy on behalf of one particular 

professional class to take its place in the process of government there 

was no concerted opposition or competition from any other professional 

group. Partly, this was the consequence of historical developments 

(seep. 33) which had placed other academic disciplines at a disadvantage 

to economics. There is, however, evidence of one persistent objection 

being lodged in the early forties. An American sociologist, Aileen 

Fitzpatrick, approached the Labor government in 1941 and pointed out 

what she saw as a weakness in its capacity to formulate and achieve its 

objectives. 
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She wrote to Curtin in 1941 pointing out that 

there is no sociological adviser anywhere in the 
Commo'Y/,1_,)ealth organization .• You have no machinery, no 
sociological liaison, not even one individual, who is a 
trained, experienced, and practical sociologist and who 
can show you how certain Government action and policies 
are not only failing to inspire the people but actually 
bewildering and in some cases nauseating them. 166 

Her opinion concerning the effects of government activity was based on 

her interpretation of a large sample (60,000 people in four States) 

of Australian opinion, derived from her own research. 

In replying to her, the then Minister for Social Services, 

E.J. Holloway, said that the government was, just then, too busy with 

pressing immediate problems to be concerned with ways and means of 

achieving its post-war objectives. His reply also indicated that he 

was piqued that a foreign academic should presume to offer advice to 

members of an Australian Labor government which, he said, had had many 

years of experience and study of matters of economics, industrial 

history and sociology. 167 

At the time of its rejection of the offer of professional 

sociological advice to assist in the pursuit of its objectives, the 

Government was probably unaware that, as a consequence of international 

economic development then taking place, the formation of government policy 

would to some extent be pre-empted by their economic advisers. This 

occurred during the years 1941-1943 in the course of formulating an 

Australian international economic policy to respond to radical changes 

in the character of international economic relations which were occurr

ing in conjunction with the Anglo-American war effort. 
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AUSTRALIAN INTERNATIONAL ECONOMIC POLICY, 

1941-1943, AND THE 'FULL EMPLOYMENT' 

OBJECTIVE: A CONSEQUENCE OF THE ROLE OF 

ECONOMISTS AS GOVERNMENT ADVISERS 

In Australia, the emergence of 'full employment', as a 

central feature of government policy, originated as an element of 

Australian international economic policy. In 1941 a Mutual Aid 

Agreement was concluded between the United States and the United 

Kingdom. Article VII of that agreement invited the participation 

of other countries. 168 The Australian response was to avoid commit

ment 

.•. to multilateral arrangements on the side of money 
or commerce, unless there was some guarantee that 
world-wide ef{ective demand and full employment would 
be sustained. 6 9 

The quoted record of the Australian position on full employ

ment is to be found in statements made at meetings held in London in 

October 1942, 170 by which time it was apparently possible to describe 

the Australian position as 11 
••• their (i.e. the Australians') 

characteristic attitude." 171 This suggests that definition of the 

Australian policy took place sufficiently well before those meetings 

for it to have been established as a constantly identifiable Australian 

attitude. The objective of these early discussions between the 

signatories of the Mutual Aid Agreement and those intending to partici

pate under Article VII was intended to be agreement on the means of 

liberalizing international trade and monetary flows. Australian 

economic advisers however saw this objective as being incompatible 

with full employment and improving living standards internationally, 

unless some explicit commitment was made by the international 

community to an associated objective of seeking full employment. 172 
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Full employment as an element of Australian international 

economic policy derived from economic opinion concerning the adequacy 

of post-war international demand for Australiam primary produce which, 

it was judged, would only be adequate if policies were adopted which 

sought to achieve the highest possible level of national income. 

For simplicity and to avoid complications about the 
meaning of national income in different countries~ full 
employment was used as the proxy for the situation 
likely to generate the greatest demand for trade 
goods. 173 

This suggests that the full employment objective, which later became 

an element of overall Labor government policy, originated from the 

pursuit of economic objectives. These appear, initially, to have been 

conceived quite independently of later government policy. The sequence 

of development illustrates the effect of normative economic policies 

conditioning the later development of government policy. The full 

employment objective was not formally agreed by the Labor Government 

Cabinet until eighteen months after its original adoption as an 

Australian international economic principle. 174 

Consideration of the role played by economists in the course 

of forming international economic policy in the early forties concludes 

discussion of those factors which are seen as having played a significant 

role in the train of events in the period leading up to the establish

ment of the Ministry of Post-War Reconstruction. Analysis thus far of 

the elements of the policy flow which preceded the economic planning 

attempted within the Ministry has been concerned to identify some of 

the early influences which later shaped the character of the Ministry's 

economic planning activities. The chapters which immediately follow 

concern themselves specifically with events directly associated with 

the establishment, and the subsequent operations of the Ministry. 
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EARLY PERSPECTIVES OF POST-WAR ECONOMIC PLANNING 

Debate on the Establishment of the Ministry 

Establishment of the Ministry for Post-War Reconstruction 

was preceded by some debate as to whether it should be established at 

all. Essentially, the debate was concerned with whether a single 

central authority was an appropriate administrative arrangement. 

Wilson in particular was opposed to a single organization having the 

sole authority for post-war planning. He reasoned that since post

war reconstruction was a matter" ... concerned with the whole complex 

of social economic and political arrangements of the cotmnunity ••• " 175 

the task of its planning should not be allocated to a single department 

but should continue to be dealt with by a committee on an inter

departmental basis. Before a final decision was made, advice was 

sought in London, and in other parts of the world where reconstruction 

planning was being undertaken, as to how foreign governments were going 

about the task of preparing for post-war conditions. 176 In particular, 

in London, the Australian High Commissioner, Bruce, made extensive 

enquiries and provided Canberra with comprehensive reports. 177 

In Australia, the matter was resolved in favour of establish

ing a single organization. This was the preferred course of action of 

the Cabinet sub-committee on Reconstruction; 178 and was asked for by 

the ALP Federal Conference of November 1942. 179 

Both Ross and the NSW Labor Party Branch, the State which 

traditionally had had the greatest sway in determining Labor policy, 180 

had written to Curtin in 1941 calling for establishment of arrangements 

for the close co-ordination of post-war policy, preferably with a 
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separate Minister being responsible. 181 A single authority was favoured 

also by Dr Coombs. 182 His preference was arrived at on the grounds 

that post-war reconstruction needed a single identifiable organizational 

focus for the purposes of co-ordination of the various facets it would 

entail, for public recognition of its functions, and to help defuse 

the suspicions which were expected to develop among other Commonwealth 

departments about work on reconstruction because of its possible en

croachment on their spheres of influence. 
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Anticipated Difficulties for the Ministry's Operation 

Opinion in favour of a single organization prevailed with the 

Government and on the same day that the Ministry was created (22 December 

1942), the Prime Minister announced that Chifley would become the 

Minister for Post-War Reconstruction while continuing his functions as 

Treasurer. 183 When considering the likely problems which the organiza

tion might encounter in commencing its operations, three areas of 

potential difficulty were identified: relations with the States, 

relations with other departments, and relations with the public - in 

particular the business community. 184 

Coombs' attitude in relation to external contacts by the 

Department was that they should constitute a process of continual 

education " .•• about the nature and character of reconstruction problems 

and the measures being undertaken to solve them ••• ". 185 But as Tange 

pointed out, up to the time of the Department's creation n ••• we have 

had no contact with the most important people for providing jobs and 

restoring production - private business, private lenders, etc." 186 

Relations with the States apparently were also very poor - the word 

used by Tange was "lousy". 187 Tange recommended that improvement of 

relations with the States and the co-ordination of reconstruction 

planning at a national level should be a matter of priority~ 88 (Details 

of the Commonwealth-State relations and their impact on post-war recon

struction are given attention in a separate section in a later chapter 

on the "Department and Public and Inter-Departmental Relations".) 

1 B 3 

184 

185 

186 

187 

1 8 8 

Hasluck, op cit., p.511 

Correspondence from Coombs, H.C. to Chifley, 22 October 1942; 
Note from A. Tange to Dr Coombs, 14 December 1942; and 
Note from A. Tange to Dr Coombs, 10 February 1943 -
documents held by S. Hamilton: apparently unarchived; sighted 
3 May 1979. 

Ibid. (Cooombs to Chifley) 

Ibid. (Tange to Coombs) 

Ibid. 

Ibid, 



66. 

Establishment of a Department of Post-War Reconstruction 

After the Department was created, however, the first year (1943) 

was devoted to developing its administrative structure and attracting 

recruits to fill its positions. Initially the framework of the 

Department was very simple, comprising an administrative section, the 

nucleus staff of which had been taken over from the Reconstruction 

Division of the Department of Labour and National Service, and a 

research section which was to be headed by J.G. Crawford. 189 

Nearly all the senior positions were filled by university 
graduates~ a nwnber with outstanding academic achievements 
to their credit; few of those that were appointed had been 
steeped in bureaucratic tradition; most had been deeply 
marked by the experience of mass unemployment in the 1930s 
and were determined to work for modification of the 
economic system; most came from modest circwnstances; 
most were young men in their early thirties ..• 190 

The Director-General chosen to head the Department, (Coombs, whose 

appointment was announced on 15 January 1943), closely approximated 

this profile. The significant influences which probably shaped the 

attitudes and values which Coombs brought to his task were previously 

suggested (on pp. 55-58), in the course of discussing the role of 

economic advisers. The content and consequence of his values are 

detailed in the discussion which follows. 
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Influence of the Director-General's Personal Attitudes 

Although Coombs was to acknowledge that he had "definite 

political views", which to my knowledge he never publicly identified, 

he claimed that he came to his task as Director-General "without any 

political preconceptions".191 He would, he said, base his planning 

on the expectation that the people of Australia would in future want 

more of what they had had in the past. His own preferences, however, 

he acknowledged to be different, 192 although he did not reveal what 

they were. It was his assumption that the people of Australia were 

indifferent as to whether economic activity was generated by government 

or by the business community, although" ••. the general tenor was 

towards public activity playing a larger part ••• " 193 

Coombs' expectations concerning public attitudes were consis~ 

tent with an interpretation of the nature of the relationship between 

the individual and the government which had become current through the 

writing of Keith Hancock in the 1930s, 194 which has been previously 

mentioned. It was Hancock's view that the dominant social ethic in 

Australia was one of egalitarianism and the pursuit of social justice.196 

Relations between the government and the people were thought to be 

characterized by a unilateral insistence on the part of the latter 

that the State should serve the peoples' interests in advancing their 

material ambitions. 197 This, however, was not quite the tenor of the 

views which Coombs articulated in 1943. Speaking of the relationship 

between planning and the way in which this would affect the lives of 

individuals, he said: 
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Administration of pZans for post-war reconstruction in 
AustraZia presentstwo major problems. One is the probZem 
of the individuaZ who wiZZ be affected by those plans and 
the second is the pr,oblem of the environment into 1,,hich he 
will have to be fitted ... 

From the point o,i view _of the individual_. the~efoPe., 
we have to . ~ook at how peoe le. carz be assisted to fit 
themselves into the post war, woPld. 

FortWUltely war-time organisation ha.s provided the 
answer, in paPt at any rate., to the p:r>oblems it has created. 
War-time training and war-time methods of placing labour 
where it is most suited and most needed., have provided 
a basic approach to the simiZar problems that will have 
to be answe:r>ed in peace time .... 

'It has be<;Jome one of the aims for which the wa:r is_ 
being _fought that in the future~ economic adtiviti~s of 
individuals in democratic countries will have specific 
,c;ocial ob,Jectives., that the:r>e are certain social require
ments to which economic activity must conform and that 
the Gover,nments o_j the countri1:es r?Oncerned have a duty 
to their own 12egple · and to. the peop!e of other count.-r>ies 
to see tha~ these objectives are achieved. 

There are two points of view which are going to be 
pr>ofoundly impo:r>tant in the planning of the post-war 
period for these ends. The first is tha.t employment, 
instead of being a by-product of economic activity, 
should be in futu:r-e the objective. The second factor 
is that economic activity should provide certain minimum 
standards of living which common social consciousness 
considers are ir:r>educible. 198 

Coombs was not unmindful of the significance of his attitudes 

in regard to relations between the government and the people. He 

argued the ethic of a policy of government intervention to be acceptable 

because a progressive limitation, through government intervention, on 

the freedom of individuals to act according to their own preferences, 

had always been a concomitant to historically unfolding social progress. 

He was aware also that achievement of the government's objectives 

depended on their acceptance by industry. As he wrote in 1944: 

19 8 Coombs, People and Planning, op.cit., pp.1-3. 
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·When the Gover>nments in the Nineteenth Centu:r>y irrrposed 
Umitationson the hours of work and the age at 1,)hiah 
children should begin to work in the factories, they 
were imposing serious limitations upon the freedom of 
action of the individual industrialists. That has come 
to be accepted and indeed welcomed by most industrialists, 
because they believe the social objective aimed at 1.uas 
a legitimate one, and one with which they were in sympathy. 
This is the issue - does industry accept the broad social 
objectives which the Government will set itself in the 
post-war period? If so~ I believe it will be willing to 
accept the limitations on its complete freedom and to 
operate within the framework established by those 
objectives. 199 

When questioned on the cost of the Government's objectives 

in terms of freedom of the business community to retain control over 

its property, the conduct of its business and the pursuit of profits, 

Coombs replied: 

For the vast mass of people in this and in most other 
countries freedom does not mean the absence of restriction 
or the absence of eontrol over the use of properties. 
Very few of them ha,ve any properties. Freedom to them 
means opportunity - freedom for them and their families 
to live lives which they regard as satisfaetory; 
opportunity to be educated to the limits of their 
eapacity; opportunity to apply that capaaity to a u)Orth
while job and to stretch it to the utmost •.• 200 

Achievement of these improvements in the lot of the 'common 

man' became the task of the Department of Post-War Reconstruction, in 

which Coombs, as its head, had a major influence. His own view of 

what purpose the work of the Department served was explicit: its 

principal objective was to bring about change in the character of 

Australian society. He said so quite plainly in 1944: 
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If you PU.n .over our activities, Zook at the work of the Commissions, 
Zook at the work of t he r esearch and investigating character 
that is being done, I think you wiZZ come to the conclusion 
t hat nearly aU of it i s designed to produce change. Our 
function i s to produce change, to produce i ntelligent change, 
and to produce i t coher ently and at a pace which the society of 
which we are a part can s tand. 20 1 

THE ATTEMPTED INDUCTION OF SOCIO-ECONOMIC CHANGE IN AUSTRALIA 

The process of inducing change proceeded simultaneously in 

four distinctly identifiable but inextricably interrelated areas of 

national life: 

(i) parliamentary, Labor Party, and federal-state politics; 

(ii) planning and administrative action within the Department 

and other Commonwealth Authorities; 

(iii) 

(iv) 

Australian international relations; and 

relations with the public. 

An examination of these issues brings us to the core of the 

policy flow process associated with the economic planning functions of 

the Ministry of Post-War Reconstruction and will permit an attempt to 

define the policy trail - that is to say, identify -how the policy 

became defined, was articulated, and emerged in its final form - of 

the policy on full employment and its associated legal and administra

tive arrangements. 

Since it was the scale of political power available to the 

Commonwealth Government which ultimately conditioned the extent to 

which post-war planning was to be effectively ·undertaken by the Labor 

government, an analysis of the factors involved in social change in 

the 1940s can begin with a consideration of the political dimension of 

this process. 

201 Coombs, H.C., Opening address to a Conference of officers of the 
Department of Post-War Reconstruction, Canberra, 15-17 December 
1944: Australian Archives, CP73/3, Item Bl. 
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Debate Surrounding the Attempted Acquisition of Centralized Powers 

By October, 1943, it had become apparent to Curtin that there 

had been an unsatisfactory response by the States to the referral 

of those State powers to the Commonwealth which were thought necessary 

to establish an unequivocal capacity in the Commonwealth to centrally 

plan and effect post-war socio-economic conditions, as recommended 

by the Constitutional Convention in November 1942. 201 a Curtin indica

ted that he thought a referendum would be required unless the States 

complied. 

Debate on the content, scope and implications of a Bill for 

an Act "to alter the Constitution by empowering the Parliament to 

make Laws for the purpose of Post-War Reconstruction ••• 11 had begun 

following the Bill's first introduction into Parliament on 1 October 

1942 by Dr Evatt. 202 

In the speech which he gave when pres·enting a new version of 

the Bill to the Constitutional Convention in November 1942, Evatt 

acknowledged the criticisms which had already been levelled at the 

previous proposed legislation brought forward by him in 1942 and 

drew attention to the changes now incorporated in the legislation 

before the House. The proposed changes substantially modified the 

sweeping powers of the 1942 legislation. 

201a 

202 

In the first place we have inserted constitutional 
guarantees of religious freedom and freedom of speech and 
of the press which guarantees cannot be abridged either by 
the Commom;ealth or by any of the States. Second, we have 
defined a primary grant of power to the Commonwealth by 
the phrase 'Post War Reconstruction', which now means 
national planning aimed at re-establishing the life and 
economy of the nation. Third, ... we have made it clear 
that the 'Post War Reconstruction' power will empower the 
CommomJealth Parliament to make laws with respect to the 
12 specific subject-matters or groups of subject-matters 

Fourth, all the present powers will be subject to 
interpretation by the High Court as the gua:r"dian of the 
'Federal System',. and theprovision making the. opinion of 
the Commom;ealth Parliament conclusive as to the extent of 
these post-.war powers, is omitted. Fifth, the clause 
enabling Rlrliament to exercise its new legislative authority 
without regard to certain other constitutional restrictions 
is altered so that the only restrietion whieh may be dis-

Digest of Decisons and Amendments and Important·Speeches by 
the Prime Minister, No.66, l50ctober, 1943, p.143. 

Ibid., No.44, pp.22- 27. 
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regarded is that contained in Section 92, fw,hich section 
is concerned with the imposition of duties of customs, 
trade, commerce and intercou,r,se among the States, whether 
by means of internal carriage or ocean navigation, to be 
absolutely free] and then only in relation to the Common
wealth price-fixing or marketing legislation. Sixth, co
operation between the Commonwealth Government and the 
State Governments which will be so essential during the 
post war period is specially facilitated by a new sub
section which will authorise State and Local governing 
authorities to assist in the execution of any of the new 
post war reconstruction powers to be granted to the 
CorrononweaZth PaT' Ziament. 2 0 3 

On 21 August 1943, a general election was held for the House 

of Representatives and the Senate, as a result of which the Labor 

Party obtained a majority of 24 seats in the House of Representatives 

and a majority of eight seats in the Senate. 204 In October, the Prime 

Minister raised the matter of the Commonwealth possessing sufficient powers 

to pursue post war reconstruction at a Cabinet Meeting and in November 

Cabinet appointed a Sub Committee to examine and make final reconnnenda

tions concerning the Powers Bill. It reported on 8 December, 

recommending that another attempt should be made to have the Bill for 

reconstruction powers passed. 205 

Chifley did not agree. He thought the proposed Bill imprecise 

and vague, and forecast the intervention of the High Court in its 

interpretation. In its stead, he proposed that "the Commonwealth 

Government should submit the fourteen powers to a referendum to obtain 

their transfer to the Commonwealth for a period of five years after the 

cessation of hostilities". 206 His proposal was endorsed by the 

Sixteenth ALP Federal Conference in December 1943. 207 
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After the Labor Party Conference had endorsed the motion 

that the acquisition of 14 additional powers by the Federal Government 

should be put to a Referendum, a Constitution Alteration (Post-War 

Reconstruction) Bill, 1944, was introduced in the House of Representa

tives by Evatt, on 11 February. 208 Evatt made an early contribution 

to the debate when he spoke at an Australian Institute of Political 

Science summer school on post-war reconstruction in January 1944. 209 

Here he drew attention, once again, to the need for constitutional 

change to provide the means by which the objectives of post-war 

reconstruction could be achieved. His arguments were along the lines 

of those he had previously advanced and he was extremely pessimistic 

that if no national plan was conceived to be implemented under a 

national authority, 

•.• the problem will have to be tackled by the Corrononwealth 
a:nd the States under the Constitution as it stands. The 
history of the depression tells us what that implies. In 
the sphere of unemployment, the present Constitution would 
send Australia back to the divided responsibilities and 
clashing policies that made her national tragedy so great 
in the years 1929-1933. 210 

In Parliament, when Menzies spoke on the Bill, he took the 

position that the provisions in it deserved consideration but he was 

critical of the fact that fourteen powers had been included within 

the one item of legislation. As he pointed out: 

... if the · Government wanted to concentrate the Opposition 
to Constitutional change it was going the right way about 
it in wrapping up all the proposals in one parcel and 
saying: 'You take the lot or you leave the lot. 1 2 11 

Reactions to the Bill and the Referendum were intimately associated 

with debate about the objectives and consequences of pursuing a program 

of post-war reconstruction at all. There was a clear recognition on the 

part of Evatt and Coombs that post-war reconstruction planning would 
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only be successful and effective if the objectives of the proposed 

program were accepted as a common objective by the Australian community. 

How to achieve such commonality of purpose was not, however, addressed 

by any of the principals involved in preparations for post-war recon

struction. 

It was recognized by Copland that there would be opposition 

to the economic planning which the Curtin government proposed. Such 

opposition he attributed to: 

•.. a tendency for economic knowleclge to keep economic 
opinion well ahead of public opinion, and theref ore to 
lead to a conf lict to between what the people think they 
want and what the vanguard thinks they ought to want. 
In such a conflict the opportunity for propaganda by 
opponents of economic change will be fully exploited. 212 

Copland anticipated that anti-planning arguments would centre 

on the restriction of the freedom of the individual, an argument he 

feared would have some persuasion if the degree of regimentation during 

the war was compared to pre-war conditions. His counter argument to 

such criticism was to point to the consequences of a free uncontrolled 

economy, such as had existed in Australia in the 1930s. The consequences 

of such an economic system, which he suggested were based on a 

'perfect competition' model of the economy, where each individual was 

assumed to have a roughly equal chance of economic achievement, had 

instead been: 

212 
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... mass unemployment and depressed primary producers; 
monopoly and imperfect competition leading to an 
excessive inequality of wealth and incomes, and to a 
severe distortion of pr-oduction from that most needed by 
society; unequal .opportunity for health, education and 
occupation. [In consequence] there was no real 
intellectua,l, mental, political, moral or social free
dom or equality, no room for an optimistic outlook for 
the future, no sense of brotherhood in the community. 
It is not socialism which ·wILL arush the individual. It 
is the eaonomu of mass production which HAS crushed the 
individual. 21 3 

Copland, D.B., 'The Change-over to Peace', in Campbell, D.A.S. (ed.) 
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The picture Copland painted was extreme in its gloom, and 

the solution he proposed was equally extreme: 

Only through as far-reaching an institution as the State, 
representative of the whole community~ can we hope to 
control mass production and monopoly, avoid unemployment, 
and regain real individual frieedom. · 2 14 

The other major strategist of post-war reconstruction, 

Lloyd Ross, had been appointed Director of Public Relations for the 

Department of Post-War Reconstruction. He identified the source of 

his vision of the future as" ... Fabian in its aim, revolutionary in 

its outlook, democratic in its method - Australian in its inspiration 

to remove the ills of our community."215 He apparently drew on a wide 

range of cosmopolitan influences and experiences to bolster his 

expectations of success, 216 and reasoned that if it was appropriate 

for major business interests in Britain and the United States to plan 

for a division of the post-war economic world to their advantage, as 

he suggested they were doing, 217 it was equally appropriate for the 

Australian government to prepare plans in an attempt to solve 

Australian social and economic problems. In his remarks, Ross did not 

fail to declare himself unequivocally radical in his attitude, calling 

for: 

214 

2 16 

215 

217 

Ibid. 

Ibid: 

Given the enthusiasm of London's planner s, the v1,s1,on of t he 
Danish Folk Schools, the determination of our comnunity centre 
building, imagination of our soldier poets, and above all, 
courage and confidence, then the people with different ideas 
can build t~em into a progressive unity. 

Ross, L., 'A New Social Order', in Campbell, D.A.S., op . cit., p.229 

Ibid. pp. 194-195: 

Fearful of the political and social consequenaes of another 
depression, riecognizing that some planning is necessary in 
t he transition and repudiating the idea that all conrpetition 
is in the interests of trade, Big Business in Britain and in 
the United States prepares its oum plans. Combinations are 
favoured; trade associations are to be formed; the market 
is to be divided by agreement; trustification is to squeeze 
production into the limits set by big business. 
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State Control, State Guidance, State OWnership: That's 
the direction .. ... ·· 21 B 

Business reaction to such views was sharply critical. The 

Associated Chambers of Manufacturers, when reviewing the proceedings 

the A.I.P.S. Summer School on Reconstruction, which had in fact been 

the first round in the campaign for the Referendum, described the 

papers given 

•· .• as a deluge of 1.Jorthless nonsense and pitiful fustian., 
in which the post-war fate of Australia as envisaged by 
PY.ofessor CopZand would be a veritable bureaucrat's auto
da-fe ... controls would be inconsistent with freedom in 
peace time and .•. by destroying incentive, the planners 
would fail to produce prosperity and social security. 219 

In a public statement published in the press on 1 December 

1943, Chifley had been more moderate when he outlined the Government's 

proposals .for achieving a better post~war Australia. The process he 

identified included the application of government controls on the 

operation of the economy: 

218 

219 

We shall have to retain some control; not by any means all 
of them; nor in wunodified forms. But there will be controls. 
No one should p lay the ostrich about that, whethe:r> as t>egards 
housing o:r> othe:r> industriies which hold the key to fuU 
employment and decent living standards. 

Until this war broke out, Governments reckoned it sufficient, 
for the most part, to exercise only indirect control over 
business and indust:r>y, notably thriough taxation, the credit 
policy of the Corrononwealth Bank, and othe:r> indirect financia l 
means. Af ter the wa:r>, to save ourselves f rom inflated costs 
and prices, and to distribut e equit ably the additional wealth 
which full employment briings, we must expect fairly heavy tax 
:J?ates; not as heavy as today; but highe:r> than we knew bef ore 
the war. At the same t ime, however, we shall need to use 
more direct and positive controls. We shaU need to promote 
wise location of new plants and enterrpr-ises. We shall have 
to ensure the best use of our Zand. We shall have to 
harmonise pr>ogrammes of public and private investment to 
prevent unr-egulated bidding for available materials and 
skilled labour ... 

Ibid., p. 132 

Tiver, P.G., The Liberal Party , Principles and Performance, The 
Jacaranda Press, Australia, 1978, p. 62. 



77:. 

Gover>nment technical training machinery can promote the 
efficien&y and adaptability of labour. A Commonwealth
-wide employment service with training and vocational 
facilities would save men from languishing in d,eclining 
industries or in idleness with skills which are no longer 
needed. Such a service could be so used as to guarantee 
that no useful industry should be hampered for lack of 
skilled men or from locations in areas hitherto removed 
from supplies of new types of skilled labour necessary 
for it. 

Gover>nments should root out deliberate restrictions upon out
put where these run counter to the community's interests. 
For those restrictions mean not only limited national wealth 
but limited national employment. There should be no place 
in post-war Australia for monopolistic or other restriction 
upon output imposed for private advantage or from sheer 
misunderstanding of what is involved in our economy of 
abundance. National productive capacity can be positively 
built up by public investment in development works - in 
hydro-electricity, afforestation, soil and water conserva
tion and transport development. 220 

Coombs had expressed equally moderate views when speaking of 

the process of government intervention in the economic affairs of the 

nation. He rejected any implied role for a public servant or an 

expert to dictate to the people what it is that they should have. His 

position, he said, was that any post-war program should be based on 

those things the people desired for themselves. He did not under

estimate the difficulty of what was being attempted, particularly when 

the people might react against any further government interference in 

their lives after the war had ended. 

Coombs completely rejected any suggestion that the 

unemployed should be used as a buffer to absorb fluctuations in the 

real level of economic activity as represented by the demand for goods 

and services, a position which he believed had obtained in the pre-war 

economy. Avoidance of unemployment, Coombs argued, would require that 

220 

.•. more decisions would be made by public authoPities as to 
the allocation of resources than had been the case in the 
past, even though those resources remained under the control 

Digest of Decisions, op. cit., No. 69, pp. 10-12. 
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of private enterprise. Moreover, ... not ... anything like 
the whole of our economy would come und.er public control. 
The employer would have perfect freedom to plan his activities 
over the greater proportion of the field. HoweveP, if we 
want that stability of employment which we seek, we must 
hand oveP to public contra l the right to decid.e the direction 
of a considerable gaY't of our economy - but by no means the 
whole of it ... 2 1 

Debate about the implications of the proposals put forward 

for reconstruction ranged widely in 1944 in Parliament222 and in 

public forums such as the AIPS Summer School held in January 1944, 

from which much of the foregoing material has been drawn. There was 

also campaigning by politicians in support of the coming referendum 

which was reported in the press, which also carried its own extensive 

editorial opinion. 

Detailed consideration of the role of the Australian press 

in regard to post-war reconstruction is deferred for separate analysis 

in a later chapter on this question. However, at this point.it might 

be noted that the Press on the whole came out against the referendum. 223 

The issue of post-war reconstruction was to generate severe 

acrimony and expressions of contempt between those who took opposing 

positions on the question. 

2 2 1 

222 

22 3 

At gatherings of intellectuals, ... those who threw doubts 
on the ideas supported with almost religious fervour by the 
socialists were regaPded either with unconcealed suspicion 
or with pitying eonterrrpt; they were looked upon as out of 
touch with the realities of mod.ern thought OP as people 

Coombs, H.C., 'The Economic Aftermath of War', in Campbell, 
op.cit .• pp.115-119. 

For a detailed account, see Waters, W.J., The post-war recon
struction plans of the Australian Labor Party during the Second 
World War, an unpublished Master of Economics thesis, Department of 
Government, University of Sydney, January, 1968, pp. 58-67 . 
On this writer's interpretation of Waters' material, debate on the 
referendum bill in Parliament tended to be concerned with detailed 
argument concerning particular clauses. 

Ibid, pp. 111-120; 
pp. 263-265. 

see also Crisp, Chifley, op.cit., 
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with a selfish,vested interest in the old order. Some 
businessmen" shocked by the intensity of the attacks, 
harboured grave doubts whether the free enterprise 
system would eventually survive. 224 

The proposals in the Bill for Post-War Reconstruction powers 

were put to a referendum on 19 August 1944 and were rejected. The 

outcome was that there was a Connnonwealth majority for 'No', and only 

two States - South and Western Australia - returned a 'Yes' majority. 

In Hasluck's assessment of the outcome, 

224 

225 

... perhaps the most significant factor in the rejection of 
the request for powers was public dislike of 'controls', 
But with the outcome of the war no longer in doubt, the 
urgency which the Government claimed was less credible. 

'The Planners' had overplayed their hands. 225 

Tiver, op . cit., p. 62. 

Hasluck, op . cit., p. 539-540. 
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SPECIFIC LONG-TERM PLANNING UNDERTAKEN BY 

THE MINISTRY 

Notwithstanding the failure of the August 1944 referendum 

which had attempted to secure those powers which Evatt saw as being 

necessary for effective comprehensive planning to cope with anticipated 

post-war conditions in Australia, work in the Department to generate 

the plans which were conceived as shaping the future of Australian 

economic life continued as though the outcome of the referendum had 

made no difference to what might be sought to be achieved and how it 

could be pursued. 226 

Activity which was encompassed within the Ministry of Post

War Reconstruction, and which was designed to formulate government post

war economic policy, consisted of three distinct elements: 

(a) work undertaken in the Department which was directed 

towards developing an economic strategy for the 

achievement of a high and stable level of employment; 

(b) work undertaken by the four separate commissions -

Rural, National Works, Secondary Industries, and 

Housing - which were progressively established to 

develop future policies, each in its own field; and 

(c) international activity designed to influence the direction 

of global policy in such a way as to allow Australia to 

pursue its objective of achieving full employment, while 

at the same time trying to maximize its international 

competitive position. 

A substantial proportion of the work undertaken under the 

a.uthority of the Ministry was concerned with the functions of the four 

special commissions which Curtin, in April 1943, had announced that 

the government would establish: 

226 Coombs, H.C., Address to a Conference of Officers of the 
Department, December 1944, op . cit. 
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(a) the National Works Connnission, which was to draw up a 

program of public works to be undertaken in the 

reconstruction period; 

(b) the Secondary Industries Commission - whose work of 

examining the opportunities to promote particular 

industries after the war was begun by the 

Tariff Board; 

(c) the Housing Commission - which was to be concerned with 

estimating the post-war demand for acconnnodation and 

examining ways and means by which it would be possible 

to improve the standard of housing generally; and 

(d) the Rural Reconstruction Commission - which was to 

" .•. investigate plans and submit reconnnendations for the 

reorganization and rehabilitation of the Australian 

rural economy during the post-war period", taking into 

account the domestic and international conditions affecting 

Australian rural industries. 227 

An examination of the scope of activity on the part of each of these 

bodies indicates the scale of the research and planning efforts under

taken through these special authorities. 

The National Works Council 

What Curtin had intended to be the National Works Commission 

became, in July 1943, under pressure from State demands, the National 

Works Council. 228 This Council consisted of the Minister for Post-War 

Reconstruction, the Premier of each State, and the Prime Minister as 

Chairman. A principal objective of the Council was to establish a fully 

prepared set of plans for major works, to be implemented, as required, 

after the war as a means of rapidly absorbing labour resources once they 

had been released from the war effort. 229 There is little other 

information available in the standard historical sources concerning the 

National Works Council. 

227 

22 8 

229 

Australian Archives, Prime Minister's Department, CRS. A461, item 
E387/l/l. 

Walker, E.R., The Australian Economy in War and Reconstruction, 
Oxford University Press, N.Y., 1947, p.361 

Australian Archives, Statement of Functions and Policy of Department 
op. cit., p. 3; and 
Australian Archives, Department of Post-War Reconstruction. 
Reconstruction Division: Departmental Circulars, 1945-1948. 
Accession CP73/l, item bundle 1, Issue No. 1, January 1945, p.2. 



The Secondary Industries Connnission 

The Secondary Industries Connnission was set up in October 

1943, under the Chairmanship of J.K. Jensen, who then was Secretary of 

the Commonwealth Department of Munitions. Its composition was made up 

substantially of persons drawn from the private business sector. 

Business influence on the Secondary Industries Commission was extensive 

because, in addition to direct representation on the Commission itself, 

private business interests were also almost exclusively represented on 

a series of industry advisory panels concerned with textiles, optics, 

mining, stoves and ovens, plywood, leather, and wool. These panels 

also had minority representation from union and employee groups, as 

well as State and Commonwealth government representation 230 on some. 

When it was established, the Commission was assigned 

responsibility for: 

(a) a review and investigation of the pattern of industrial 

development which had taken place during the war; and 

(b) the development of a policy to guide post-war industrial 

development. 231 

The character of its work was conditioned by its concern to deal 

" ••. with the day-to-day problems of administrative planning for 

industrial conversion, rather than with long-range investigations."232 

The Commission met on a fortnightly basis to assess its 

progress and to select particular projects for investigation. Although 

it did not travel widely to carry out its investigations, it neverthe

less built a wide range of industry, State, and other Commonwealth 

2 3 0 

231 

232 

Martin, A., Unpublished Preliminary Research Papers, provided to 
the Author, 1977, Institute of Advanced Studies, Australian 
National University - pages unnumbered. 

Australian Archives, accession CP982/l, Statement of Functions 
and Pol i cy, op. cit., p. 12. 

Australian Archives, accession CP73/l, bundle 1, op. cit. p. 2. 
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authority contacts with a common interest in the problems of industry. 233 

The range of matters with which the Commission concerned itself was 

extensive and included: 

(i) the future ownership and operation of government factories; 

(ii) proposals for taxation relief to encourage the maintenance 

of levels of industrial activity; 

(iii) financing of capital requirements of small, expanding, and 

reconstructing industries,after the war; 

(iv) moves to promote relocation of industry to country areas 

and to the less industrialized states; 

(v) arrangements for using Government industrial research 

capacity built up during the war to assist post-war 

industrial development; 

(vi) examination of export policies as they would affect industrial 

development; and 

(vii) development of proposals to establish a Bank for Industrial 

Development. 234 

A very large proportion of the Commission's effort was directed 

to working out plans for "re-conversion of wartime industry to peace 

time production ... 235 This was work which ultimately expanded to include 

a review of all Australian industrial capacity and performance generally, 

including proposals involving industrial expansion and the creation of 

new industries. 236 According to the asser::sment of the Minister 

responsible for this work, J. Dedman, 

233 

234 

235 

2 3 6 

237 

.•• trie results of this survey have already drawn warm 
praise from industrialists... 237 

Ibid. 

Australian Archives, Accession, CP982/l, op. cit., p. 12-13 

Dedman Manuscript Collection, Australian National Library Canberra, 
Notes on the Work of the Ministry of Post-War Reconstruction, 
MS 987/7/13, Section, D. p.l. 

Australian Archives, CP 982/1, op. cit., p. 14. 

Dedman Manuscript, op . cit., p. 2 
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An interesting feature of the work carried out on industrial develop

ment was the direct link it later had with the outcome of the war in 

Europe and the defeat of Germany: 

238 

-Acquiring the secrets of German industry and distributing 
this vaZuabZe knowZedge to AustraZian industriaZists has 
been one of the most important post-war tasks ... we have 
received more than haZf a miZZion pounds worth of machinery 
from Germany as our share of reparations. 2 3 8 

Ibid. 
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The Housing Commission 

A Commonwealth Housing Commission was established in April 

1943, " ••• to enquire into and report on the present housing position 

in Australia, and the housing requirements of Australia during the post 

war period" .2 3 8 \he war acutely affected the provision of housing in 

Australia and in its first report in October 1943, the Housing Commission 

concluded that in many respects housing in Australia was in a deplorable 

state, with overcrowding and inadequate facilities possibly contributing 

to crime and delinquency. These unsatisfactory features 11 
••• had been 

accentuated by war-time restrictions on building ••• " 239 

Housing was an area which in the past had been the exclusive 

responsibility of the individual States. It was considered essential 

that in the post-war period there should be a much more closely co

ordinated effort under Commonwealth direction to achieve improvements in 

housing standards. 240 The problem of improving the provision of housing 

was seen as essentially one of finance and industrial capacity. In 

respect of the first, as early as January 1944, the Commonwealth proposed 

new arrangements to the States for sharing the financial burden of 

increased housing construction. Immediate action was taken also to 

begin to release trained manpower from the war effort to work on the 

housing program. 241 

Proposals for Commonwealth State co-operation on housing 

matters were discussed at the Premiers' Conference in August 1945, and 

a Housing Agreement was concluded between the Commonwealth and the 

States in November 1945. As Hasluck points out, the case of the housing 

program exemplifies 

.•. the way in which post-war reconstruction in Australia was 
not a simple matter of planning, decision and action by a 
single authority but was a matter of prolonged negotiation, 
both of principle and detail, between seven goveT'Ylments, with 
a perpetual concern about the rights or the ambitions of each 
and about the need to have uniformity all over Australia, in 
spite of local variations, so that no State was favoured or 
made to suffer more than another. 242 

238a Butlin and Schedvin, op . cit., p.716 
239 

240 

21+ I 

21+2 

Walker, op . cit., p. 349 

Ibid, p. 350. 

Ibid, pp. 351-352. 

Hasluck, op.cit., p.516. 
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The R.ui"aLReconstruct-ion Commission 

While the Commissions on Housing, Secondary Industries and 

National Works tended to be concerned with specific programs to make 

particular post-war adjustments in the immediate future, the Commission 

on Rural Reconstruction was envisaged as being concerned with issues 

having a much longer term impact well beyond the post-war years. 

the need for 'reconstructing' the rural economy in 
Australia arises less from war time developments than 
from pre-war trends and conditions. 243 

The work of the Rural Reconstruction Commission in collabora

tion with the Division of the Department of Post-War Reconstruction 

concerned with rural matters, led to the publication in 1946 of a 

statement of Commonwealth policy in relation to Australia's primary 

industries. 244 This policy statement acknowledged the contribution 

made by a series of reports which either had been completed by that 

time or which were in the process of preparation. Their titles indicate 

the scope of the work undertaken by the Rural Commission. There were 

ultimately to be separate reports on: 

244 

24 5 

1. A general rural survey. 

2. Settlement and employment of returned men on the land. 

3. Land utilization and farm settlement. 

4. Financial and economic reconstruction of farms. 

5. Rural credit. 

6. Farming efficiency. 

7. Rural amenities. 

8. Irrigation, water conservation and land drainage. 

9. Farm land tenure and valuation. 

10. Commercial policy in regard to agriculture. 245 

Crawford, J., Agricultural Reconstruction: the General Setting, 
Address to Winter School of NSW Branch of the Economic Society of 
Australia· and New Zealand, Newport, 14 July 1944. From Sir John 
Crawford's private papers made available to the author. 

Copy provided to the author by Sir John Crawford from among his 
private papers. 

Ibid. p. 2 
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As was noted in the course of discussing the influence of 

economic thought in shaping government policy (pp. 61.--62) · the need to 

stimulate a high world demand for Australian agricultural output was 

one of the principal factors which resulted in the pursuit of a full 

employment objective internationally by Australia. This was 

acknowledged by the policy statement on rural reconstruction. 246 

A sound, effective agricultural policy was particularly important to 

the government because of the role agriculture then played in the 

Australian economy. 

The rural sector of the Australian economy in 1939 provided 

employment for about 550,000 persons, representing approximately twenty 

percent of those employed. By comparison, in the years before the 

outbreak of the Second World War, Australian manufacturing industry 

employed in the order of 340,000 persons: 47 In the year following the 

outbreak of the European conflict employment in 1940-1941 in manufactur

ing industry rose to 650,000. In terms of Australia's pre-war experience, 

rural industries played the major role in the economy in terms of 

generating employment. Yet conditions in the rural sector of the 

economy were below those obtaining in other sectors. In the decade 

ending 1939, the rural industries share of national income fluctuated 

between 14% and 22%, averaging 18%, while it provided employment for 

20% of the workforce. 248 

246 

24 7 

248 

Even if differenees of opinion were possible on the question 
whether average rural- living standards in 1939 were 'adequate' 
there could be little disagreement on the view that the share 
of the national income going to the man on the Z.and was an 
uneertain and a declining one and that this uncertainty was 
more marked in the 'thirties' than it ha,d been in the 
'twenties' .. . 

Average prices received for farm products declined 25% in 
the ten-year period ending 1938/39, compared with the level 
for the previous decade. With 1923-24 to 1927-28 as a base, 
the decline in 1938-39 was 28% which was nevertheless a 

Ibid. p. 3 

Bernasek, M., Australian Manufacturing Industry, The Challenge of 
Structural Change, Current Affairs Bulletin, Vol. 55, No. 2, 
July 1978, p.9. 

Crawford, J., op. cit., p. 11 

• 
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point of relative recovery from 1931-32 price levels! 
About these trends from season to season there were the 
usua,l intra-seasonal fluctuations. It is little wonckr 
that many soldier settlers established on farms in the 
'twenties' at heavy capitalisation costs faced economic 
disaster when, in the late 'twenties' their fap,ns caJne 
into production only to face a 'ckclining' market in 
price terms. 2

ti
9 

Unless the causes which produced this situation in 
Australia in 1939 are no longer present or are reduced 
in strength in the post-war period, the 1939 picture is 
the basis from which reconstruction pla:nning must begin . 
... while the conditions of war have changed the situation, 
this is, in itself, not sufficient evidence of a permanent 
change for the better. 250 

Should the period following the relief or transition period 
be marked by a return - internationally and nationally - to 
the conditions characteristic of the pre-1939 decade, then 
agricultural policy will almost inevitably be marked by a 
set of 'rescue measures' designed to maintain the welfa:r>e 
of the rural econonry in a rather unfriendly economic world. 
There will be some forced contraction of the 'marginal' 
areas, but not as much as would occur under a policy of 
'non-intervention' - a policy possibly consistent with 
letting primary industries find their own level in the total 
economy, but politically quite impracticable for reasons of 
social policy. 251 

In order to avoid a return to the conditions which prevailed 

in agriculture during the Depression years, the Government's 1946 rural 

policy was predicated on a strategy for achieving high levels of 

employment domestically and internationally. 252 This was the same 

strategy as that advocated in 1944 by J.G. Crawford253 from whose 

publicly stated views the summation of conditions prevailing in 

Australian agriculture has been drawn. Crawford had the opportunity 

to influence especially the government's views on rural policy when 

in 1944> at his own request, Coombs appointed him responsible for 

rural investigations within his Department. 254 

249 

250 

2 5 l 

252 

253 

Ibid. p. 13 

Ibid. pp. 16-17 

Ibid. pp. 4-5 

A Statement of Current Commonwealth Policy in Relation to Australia's 
Primary Industries, A Rural Policy for Post-War Australia. op. cit., p.3 

Crawford, op. cit., pp. 66-68 

Text,of a·letter to Chifley. 
Archives. op.cit., p.7. 

Finding Aid III: 6, Australian 
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Crawford's views on what might be done to restructure 

Australian agricultural industry were based on his experience while 

working in agricultural institutions in the United States in the 1930s, 

.,-suitably modified'·' for Australian conditions. 2 5 5 It is Crawford's 

recollection that the Government did not respond very seriously to the 

Rural Reconstruction Commission's recommendations, although the 

recommendations concerning soldier settlement arrangements did make an 

impact. 256 

It had been the Government's intention that rural,and other 

problems of reconstruction,should be dealt with in the context of 

'the whole eomplex soeial, eeonomic and political arrangements 
of the coT1117lUnity ... programmes of public works must be 
considered and drawn in relation to other aspects of policy 
such as employment for discharged servicemen and others, 
migration, exports, tariff, housing, decentralisation and 
rura Z development, and standards of Zi ving. ·2 5 7 

The means by which the intended integration and co-ordination 

of the Government's policies was to be accomplished was through the 

role to be played by the Department of Post-War Reconstruction. 

255 

256 

257 

This information given to the Author in an interview with 
Sir John Crawford on 30 April 1979. 

Ibid. 

Australian Archives, CRSA461. item E387/l/l 
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THE SCOPE OF OPERATIONS OF THE DEPARTMENT OF POST..,.WAR RECONSTRUCTION 

When the Department was first established its framework was 

very simple,comprising an administrative section, the nucleus staff of 

which had been taken over from the Reconstruction Division of the 

Department of Labour and National Service, and a research section which 

was to be headed by J.G. Crawford. 258 It was the Research Section 

which carried out the major part of the work of developing policy. 

Policy formulation is a role of the Department which will be considered 

later in the discussion of the Department's work. 

Initially, the research function of the Department was chiefly 

concerned with the provision of administrative and research capacity to 

the respective special Commissions as they were progressively created 

and began to function. By November 1943, the Research Division consisted 

of separate units which dealt respectively with, rural reconstruction, 

housing, co-ordination and technical, national works, secondary 

industries, and international matters. 259 

However, the work on research into policies for post-war 

reconstruction extended beyond that being undertaken in the Department 

and by the Co11lll1issions. Universities also were involved, and by 

November 1944, the following sixteen university generated projects were 

underway or completed: 260 

SYDNEY 

Dr Hentze Australia's Economic and 
Political relationship in the 
S.W. Pacific 

In progress -
Dr Hentze has had 
leave of absence (due 
to illness since Oct) 

W.D. Borrie Population and post-war 
developments 

In progress 

258 

259 

260 

Notes. on the Department of Post--War Reconstruction, Australian 
Archives, op.cit., p.2. 

Notes on the Department of Post-War Reconstruction, Finding Aid 
III: 6, Australian Archives, op.cit.; p .6. 

Department of Post-War Reconstruction. Reconstruction Division 
Papers relating to the organisation of the Department: "Research 
Officers. Sections and Work Departmental Circulars" 1944, 
Australian Archives Accession CP 73/3 Item Bl 



J. Butchart 

A.J. Day 

Mrs Kelly 

Mrs Maccoll 

Miss Craig 

J. Shaw 

Dr Greenwood 

MELBOURNE 

W. Prost 

M. Rothberg 

A.J. McIntyre 

A.J. Holt 

QUEENSLAND 

E.W. Easton 

ADELAIDE 

Dr Stevens 

H. Harris 

g1. 

Effect of the war on the birth 
rate 

Internal Migration in relation 
to development of secondary 
industries in N.S.W. 

(1) Ethnic Groups (esp. in rural 
districts) 

(2) British Immigrants 

Economic Survey of Country Towns 

Housing & Leisure in a Rural 
Community 

Geographic and Economic Basis 
of Regional Control 

Administrative Aspects of 
Connnonwealth-State Relations 

Social Survey of Greater 
Melbourne 

Sample of 260 Dairy Farms 

Survey of Mildura Irrigation 
District 

Survey of 138 wheat farms 

Changes in Employment during 
the war, and possibility of re
absorption in Distributive Trades 

Factors governing location and 
condition o;I; South Australian 
Industries 

Agricultural & Economic Survey 
of Mt, Gambier/Naracoorte 
District 

In progress 

do. 

do. 

do. 

Nearing completion: 
Only Orange now 
remains to be 
completed. 

Completed. 
Report received 

Research completed
report almost ready 

In progress. 

Tabulation completed; 
other work in progress 

Field work almost 
completed 

Field work completed
Report in process of 
preparation. 

Report received - now 
being reviewed for 
publication. 

Report received in 
June, 1944. 

Reports on tailoring & 
engineering industries 
received. Now proceed
ing with project on 
industrial decentraliz
ation. 

To be included in indl. 
decentralization project 
above. 
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In addit;i:on to recei:ving information from the university 

conducted studies, the Department eventually also became involved in 

the work of no fewer than twenty-three interdepartmental committees 

which had been established to co-ordinate administration at the 

national level. · These connnittees, on each of which the Department was 

represented, were concerned with matters relating to: 

(i) works, housing and construction; 

(ii) re-establishment; 

(iii) migration; 

(iv) relief supplies; 

(y) external territories; 

(vi) transport; 

(vii) education; 

(viii) population studies; and 

(ix) economic policy, 2 6 1 

The Department's role in providing administrative, research, 

and co-ordinative .support for the work of the special Commissions 

eventually followed an established pattern, details of which were 

made known to all Departmental staff in the first issue of 

the departmental circular in January 1945. 262 The following extract 

provides an interesting commentary on the context and character of the 

Department's work. 

261 

262 

Upon receipt of reports and recommendations from the Commissions 
and other advisory bodies a definite procedure is followed 
by the Department. As a first step other Commonwealth 
Departments concerned are consulted and the Minister advised 
of the views expressed by these Departments. Where appropriate 
the practice is followed of submitting to Cabinet agenda 
presented jointly by the Minister for Post-War Reconstruction 
and the Minister most directly concerned. This method has 
been used for e:ro:mple in the case of migration policy and of 
a number of intemational matters. The work of the Re
establishment Tmining Scheme afford excellent examples of the 

Department of Post-War Reconstruction: Statement of Functions and 
Policy of Dept. of Post War Reconstruction entitled "Work of the 
Ministry of Post War Reconstruction" "Post War Reconstruction -
Dept. of" 1944, Australian Archives accession CP982/1 Item No Number. 

Department of Post War Reconstruction. Reconstruction Division: 
Departmental Circulars "Departmental Circulars" 1945-1948. 
Australian Archives accession CP73/1 Item Bundle 1. 



Department's practice of coZZaborating with other 
authorities.. In otheri cases Cabinet directs that the 
State PY.emier>s be invited to consider the plans approved 
by it. In these cases [e.g., Zand settlement and housing} 
discussions ar>e held with State officials and at Confer>ences 
of PY.emiers. These conferences ar>e playing a role of 
increasing importance in post-war planning and must be 
regarded as the Ministry's major vehicle for secur>ing 
Commonwealth-State collaboration. 

The Department inherited from the former Reconstruction 
Division of the Department of Labour & National Ser>Vice a 
system of ·'Reconstruction Liaison Officer-s ', through whom 
communications which wer>e not of a r.poZicy' ·natu:re could 
be addressed dir>ectly to State Government Depa:ritments. In 
orde:ri to make this arrangement more effective through 
personal discussion of specific problems, a special 
conference of State Reconst:riuction Liaison Officers was 
held in Canbe:rira in March, 1944. Amongst the items discussed 
were land settlement, housing and regional planning, aU of 
which wer>e subsequently considered at PY.emie:ris' Conferences. 
Two pr>inciples have thus been estabZished during the year: 
prior discussion with State officers of matters likely to 
for>m the subject of Ministeriial conferences; and the assump
tion by this Department jointly with other Deparotments 
concerned of secretarial responsibility in relation to 
reconstruction matte:ris under discussion at these MinisteriaZ 
Conferences. 

Fi'IJG:U1f, trie Department has encJ-eavour>ed to kee_p in mind that 
it is a planning bod]j_ and not; an administrati_ve one. 
AccordinglJi, . its policY.__ is to hand ovei:> at the eartiest 
practicable date the administra~ion o.f it.q _plans to th_e 
Department mo~t directly concerned with the subject matter of 
the plans. It has already made arrangements to transfer the 
administration of the housing agreement to the Department 
of Labour & NationaZ Service. This concentration on planninq 
Pflther than amninistri9-tion is of prime i"!Portance to the ~ 
~ork of the Depart~f~t. 
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REGIONAL PLANNJNG AND-·DECENTRALIZATION 

An area of Departmental responsibility in which Commonwealth

State collaboration was pronounced was that of planning for regional 

development. Although attention had been paid by both Commonwealth 

and State Governments to the issues of regional planning before the 

Premiers'Conference, held in October 1944, 263 it was at that Conference 

that the first concerted decisions were taken which were to guide 

future developments. The Conference passed five resolutions: 

(a) That the States which have not already taken action 
will aim at defining regional subdivisions for purposes 
of development and decentralization, and will endeavour 
where possible to adjust progressively existing admin
istrative subdivisions to correspond with the regions 
thus defined. 

(b) That the Commonwealth be informed of the regional 
boundaries determined by the States, and that post
.war projects for the development and decentralization 
of industry and administration proposed by Commonwealth 
and States should be classified according to their 
regional distribution. 

(c) Toot the formation of representative regional advisory 
bodies be encour>aged, and use made, where practicable, 
of such -bodies as already exist. 

(d) That such bodies should be available to advise and 
assist Commonwealth and State authorities, through 
State Government coonnels, on regional aspects of 
policy and administration. 

(e) That, where required for Commonwealth purposes, 
comprehensive sur>veys of the resources of the regions 
will be ccwried out according to principles agreed 
upon by Commonwealth and States. 264 

Before the regional planning Conference, the State Govern

ments in N.S.W. and Queensland had already made some progress in 

developing regional planning machinery, 265 and within eighteen months 

263 

264 

265 

Department of Post-War Reconstruction: Statement of Functions 
and Policy, Australian Archives, op.cit., p.6. 

Ruddock, G., 'Housing and Regional Planning', Australian Housing, 
1946; Department of Post-War Reconstruction, Regional Planning in 
Australia, Canberra, 1948; cited in private research papers made 
available to the author by Dr Alan Martin, op . cit., p. 17. 

Statement of Functions and Policy of the Department, Australian 
Archives, op.cit., p.6. 
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after the Conference concluded, 

... most States had defined regional subdivisions and 
Regional Advisory Committees had been or were being 
set up in N. S. fv., Victoria and Tasmania. Works and 
employment programmes were classified by regions and 
resources surveys were undertaken by Commonwealth and 
State Authorities in a number of areas. 266 

For its part, the Commonwealth Government, through several 

authorities, also pursued the promotion of decentralization and 

development. Within the Department of Post-War Reconstruction, the 

Regional Planning Section was involved in the collection, classifica

tion and dissemination of data concerning the physical, economic and 

human resources which were available in Australia. On the basis of 

comparisons of such estimates of potential resources, proposals were 

made to promote further development. 267 

In due course, the Connnonwealth Government 

... created specific functional divisions, such as the 
Bureau of Mineral Resources in the Department of Supply 
and the Division of Industrial Development in Post War 
Reconstruction with the objectives of promoting develop
ment and decentralisation of particular resources and 
activities. OtheP divisions taking paPt in planning 
some form of regional development are the War Service 
wnd Settlement Division in Post-War Reconstruction 
and the Bureau of Airiculture Economics (in Commerce 
and Agriculture) . 6 8 

In early August 1945, 269 the Full Cabinet endorsed an analysis 

of the decentralization of secondary industry which had been prepared 

by the Secondary Industries Commission. This analysis included a 

rationale for promoting a program of decentralization. It concluded 

that 

266 

267 

268 

269 

Finding Aid III: 6, Australian Archives, op . cit., p. 14-15 

Dedman manuscript, op . cit., Section F, p.l 

Ibid. 

Correspondence from H.C. Coombs to Secretary of the ~rime Minister's 
Department, August 6 0 1945, Australian Archives, CRS A461, item 
P387/l/1, part 1. 
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'The main advantages of decentralisation of second.ary 
industry in Australia are:-

(a) It would promote better living conditions for a 
considerable number of people in rural areas by 
providing opportunities for more healthy housing, 
reduced travelling and better recreation, than 
are possible in industrial areas in the present 
large cities; 

(b) It could be used as a preparation for defence; 

(c) It li)Ould provide more varied e~loyment opportunities 
in extra-metropolitan areas. 2 0 

Successful decentralization of industry was considered to 

be crucial in providing a sound basis for the successful implementation 

of other aspects of a decentralization program. An interesting feature 

of the arguments presented in favour of decentralization was that 

although allusion was made to the implicit economic benefits which 

would flow from decentralization -

The economic advantages of decentralisation as distinct from 
social and defenee advantages aPe obscured by the apparent 
advantages of eoncentration of seeondary industry in the 
large centres of population - 271 

those advantages were never explicitly identified. 

A similar omission was evident in the discussion of the 

types of assistance which would be required to suppor t decentralization. 

While identifying the disabilities associated with decentralization 

of secondary industries: 

270 

271 

2 72 

(a) LabouP difficulties [due in some cases to 
Zack of comnunity services - housing, sehools, 
entePtainments, facilities for> teehnical training, 
etc.] 

(b) Higher> costs of power and water. 

(c) Higher landed cost s of raw mat erials. 

(d) Higher costs of distribution to consumer markets , 272 

Ibid. 

Ibid. 

Ibid. 

p. 2 of attached policy statement. 

pp. 3-4 
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the economic advantages were only vaguely alluded to: 

On the other ha.nd there are often immediate 
advantages in the decentralisation of an 
industrial undertaking, 273 

and were never properly identified in the policy paper. Similar 

weaknesses were later to become apparent in a much more substantial 

and significant policy initiative prepared by the Department, the 

White Paper on Full Employment, the preparation of which was in some 

respects, the centrepiece of the Department's activity. 274 

273 Ibid., p. 4. 

274 Butlin & Schedvin, op. cit., p. 713. 



98, 

THE.MA;Y 1945 LAB"OR POLICY ON FULL fil,WLOYMENT IN AUSTRALIA 

In May 1945, the Government published a policy paper, the 

White Paper on Full Employment, which was intended to become the 

definitive statement o.f the Labor Government's economic policy intentions 

for pos,t-war Australia. In the course of its preparation by the 

Department, this poli'cy statement was severely criticised. Many of 

thos·e criticisms were on the same grounds as had been levelled at the 

policy on decentralization, One critic referred to 

•.. its glari-ng weaknesses : its high level of generality., 
Zack of balance., .•• vague exhortation for improved 
efficiency., and lack of preci"sion on how the transition 
problem was to be OVe'.l'come • . 2 7 S 

The cha;,:a,cteristics of the document which elicited such 

critical rebuff ~esulted largely from contradictory expectations as to 

what purpose the document s.hould serve. Expectations of the economists 

who drafted it and the politicians who had to approve its use as a 

policy document which they could offer to the public differed and were in 

conflict. There was also the additional problem that preparation 

o:l; the White Pape:r was rather rushed. 

Drafting of a detailed economic plan for the achievement of 

full employment did not oegin until August 1944, 276 and the document 

was tabled in the Commonwealth Parliament on 30 May 1945. The work 

of detailed preparation was. the responsibility of two young officials 

in the Department, G.G. Firth and J.F. Ninnno, and they completed the 

first draft by December 1944. 277 It was Coombs, however, who cast the 

general outlines of the paper. According to his comments in 1944, the 

preparation of an economic policy paper" ..• has been in the process 

of production ever since the Ministry was first set up. In fact, the 

work goes back a long way further than that. u 2 7 8 As was noted in a 

2 7 5 

276 

277 

278 

Butlin and Schedvin, op.cit., p.679. 

Ibid. 

Ibid. 

p. 673, and p. 674. 

p. 674. 

Coombs, Address to a Conference of Departmental Officers, December, 
1944, op. cit. 
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previous section dealing with the influence of economists; (see p.59), 

Coombs' interest in devising a full employment strategy for Australia, 

according to his own admission, had become manifest in 1938. 

In his remarks in 1944, Coombs revealed that he was conscious 

of the need to ensure that planning was comprehensive, co-ordinated and 

realistic: 

One of the most critical questions is of course how much 
public works can we d,o? ••• obviously they cannot all be done 
together . ..• We hope by this attempt to state an employ
ment policy and to set out the quantities concerned, 
that we will be able to say with a broad degree of accuracy, 
'Well, in our present state of development and ow> present 
population, this year we can afford to do roughly so mu.ch'. 
Tha.t wiU be an enomous step forwa.rd because the same 
thing will not be true merely of works, but it will give 
us some way of assessing how fast we can go forward in the 
d.evelopment of Social Services. We wiU have some way of 
telling Dr Ross 

Wel l , over the next five years, we might be able to put so 
much into your community centres; there might be so mu.ch 
manpower and materials which can go there. 

Obviously to those who are concerned with social planning 
to 'have some conception ahead of the scale on which they 
can plan will transform the character of their work. It 
will bring it to earth in a way in which nothing else can. 

It is important that aU the infomation on specific plans 
that are being prepared should focus in a centre so that they 
can fit it into the g~neral plan for employment and advise 
the individual Divisions and Departments concerned of how 
far their plans are practicable . · 279 

The basis of the planning in the White Paper, in its original 

form, was statistical economic data from the post World War I period, 

projected as anticipated movements in economic variables in the post

World War II era. 280 

2 79 

28 0 

·Part of the reason for the extensive use of statistics was 
to build a solid ,aase for the continuation of contT'ols 
duT'ing the transition, especially those over prices, private 
investment and imports . ... Another reason was to provide 
quantitative guidelines for private investment d.eaisions. 

Ibid, 

Butlin & Schedvi n, op . cit., p. 674. 
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The argument was built around the need to use public 
investment expenditure to compensate for a:n~ deficiency 
in private consumption or investment ... 2 1 

In adopting a strategy of government intervention in the 

nation's economic activity, the Australian White Paper on Full 

Employment registered the Australian Government's recognition of the 

'Keynesian Revolution' in economic thought, and demonstrated its intention 

to apply Keynesian precepts in the restructuring of the Australian 

economy following the conclusion of the war. In so doing, it also 

reflected the influence which the British White Paper on Employment 

Policy had had on the views of Australian economists. 

281 Ibid 
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British Employment Policy 

In retrospect, the influence of British post-World War II 

economic policy has been acknowledged by Coombs: "U.K. influences on 

our thinking were considerable in preparing the White Paper". 282 

There have been many interpretations of the significance of the British 

White Paper, The following are particularly important: 

For the first time, aU parities concur _in the dominant 
importance of maintaining fuU employment and in abju:r>ing 
the free play of market forces and the price mechanism as 
a sufficient means of securing full employment ... 

The Paper disposes finally and officially of the econorrric 
fallacy whose pious acceptance by the British Treasuriy in 
the past has stood firmly in the way of action by the 
State to maintain employment. 283 

In the view of the majority of British economists of the time, 

the paper represented 

the formal and official acceptance of the Keynesian 
doctrine. Here was a technique for preventing mass unem
ployment that committed no one to any particular political, 
creed and was appZicable und.er different forms of social 
and economic organisation. Most economists werie conscious 
of courise, of the sketchiness of some of the d.etails of 
policy, of the evidence at some points, of compromise with 
the errors of the past, and, indeed, of the fundamental 
inconsistencies of some parits of the argument. But the 
important point seemed to be that the Goverinment hail. 
finaUy thrown off the view_, e:xpressed in the British 
TreaSUY'}j Paper of 1930 sic., that erplo.1tment couZd not 
be expanded by puf?lic poZic]i, "2111+ 

The British experience of preparing for post-war conditions 

reflected several influences which arose from war conditions. Under war 

conditions, ideal circumstances were provided in which the operation of 

282 

283 

Endorsement by Dr H.C. Coombs on the title page of Cornish, S., 
''The British White Paper on Employment Policy : A Preliminary Survey 
of the Documents', Unpublished seminar paper, given 5 August 1977, 
Department of Economic History, Faculty of Economics, A.N.U. 

Ibid, p. 1. 

Ibid, p. 2. 
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Keynesian principles of economics could be practised. Higher levels 

of government expenditure for the war effort converted a chronic unem

ployment situation into one of chronic shortages of labour. The 

pressures of war also encouraged political promises of a better post-war 

society free from the economic difficulties of the interwar years. 

Having made such promises, the need to achieve high levels of employment 

after the war became a matter of highest political priority and 

encouraged the search for solutions. Planning of solutions was aided 

by 

285 

.•. the large war-time influx into Whitehall of academic and 
other professional economists, most of whom had been engaged 
in the pre-wa.x> debate on employment policy, and among whom 
there were many who had been converted to Keynesian principles. 
It was of particular advantage that most of th,ese economists 
had no previous first hand experience of Whitehall thinking 
on the subject of employment, and thus were largely innocent 
of the Treasury view, to which many of the regular civil 
service continued to adhere. To guide these irregular civil 
servants there was Keynes himself at the Treasury, and while 
he did not play a central role in the preparation of the 
British White Paper, he often worked assiduously behind the 
scenes to smooth over some of the rougher passages in 
successive dPafts. He was ready, too~to advise and counsel 
moderation among those more adventurous spirits who sought 
irrunediate adoption of progressive ideas, and he was in a 
position also where he could goad pedestrian minds into 
accepting novel solutions to old problems. 285 

Ibid, p. 4 
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Problems of Securing Political Consensus on the Australian Full 
Employment Policy 

In Australia, the development of solutions to the problem of 

unemployment progressed through several drafts, with contributions from 

the Treasury and the Bureau of Statistics, consultations with manufac

turers,and trade unionists. As well, comments were sought from leading 

Government economists, departmental heads concerned with economic 

affairs and the Commonwealth Bank. From the fourth draft onwards, 

revision was continued by individual Ministers, a Ministerial 

Committee, and ultimately the Full Cabinet. 286 In the course of 

successive amendments and alterations, the paper" ••• had been trans

formed completely on two occasions", 287 and had been largely emasculated 

of its technical economic content. 288 

The machinery of government which had been intended to give 

effect to the achievement of a government policy of full employment 

had been detailed in the first draft. Emphasis was placed on the 

acquisition of accurate statistical data for use in the _EL,mning of 

employment and on the need to establish a Central Plannin~ Office to 

co-ordinate the _planning task. 

286 

287 

288 

·Examples of the type of informa,tion which the Government 
must obtain at frequent and regular inter>Vals are compre
hensive statements of both present and prospective employ
ment, statements of variations in both public and private 
investment and a knowledge of changes in the quantity of 
stocks of important commodities. 

Publication of accurate and up-to-date statistics on these 
lines will be an invaluable guide to private industry in 
planning or production and investment for the markets of 
the full employment economy . ... 

Before central Governments recognised their responsibilities 
to maintain full employment and to sustain general economic 
activity, the activities of Ministers and their Departments 
wePe -Peasonably self-contained and as a consequence the 
system of administration by separate clepartments was weZZ 
ada.pted to the work that Governments had to ca-P-PY out. 
Since the depression of the early 1930's and inc-Peasingly 
since the war, it has become the rule rathe-P than the 

Crisp, Chifley, op . cit., pp. 191-192 

Butlin & Schedvin, op . cit., p. 674. 

Ibid. 
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exception for major questions of policy to cut across 
depar-tmental boundal'ies so that no single department has 
an exclusive interest - while ... some matters - for example, 
employment policy - become the collective responsibility 
of Full Cabinet, Consequently, it has become an urgent 
matter of the Governmental organisation to make better 
provision, both for general inter-departmental collabora
tion in the development of policy affecting more than 
one department, and the examination of ma.jar questions of 
policy from the standpoint of Cabinet as a whole . .... . 

The Commonwealth Government intends to develop a Central 
Planning Office. This body wiZZ supplement, and in no 
way cut across the function of the existing Departments, 
with which it will work in close collaboration. Its 
function grows naturally out of the work of the Depar-tment 
of War Organisation of Industry and that now beinq carried 
out by the Ministry of Post-War Reconstruction. 89 

rt :was the intention of the planners in the Department of Post
War Reconstruction that in the context of planning for full employment 

extensive work should be carried out to develop a Manpower Policy based 

on the experience of planning for manpower needs for the war effort. 

289 

290 

~he Government has been irrrpl'essed by the value of the work 
performed during the war of the War- Commitments Committee 
which has examined the labour requirements of the various 
eommitments undertaken by the Government in connection with 
the war effort and for essential civilian supplies. 'l'his 
Committee ha,s been invaluable in assessing the total amount 
of labour required for War commitments and essential 
civilian purposes, and in advising the Government as to 
whether its Commitments are within the capacity of the 
economy to fulfil. 

The Government intends that a similar Committee sh.ould be 
permanently attached to the Planning Office as a check on 
the Plans being prepared by private and public auth.orities 
and in order to facilitate the work of the Commonwealth 
"Employment Service in assisting the movement of labour 
to areas and to Industries where it will have the fullest 
opportunity for satisfactory employment. There will not 
of course be any compulsory direction of labour. 2 9 0 

Prime Minister's Department, Records of the Economic Consultant 
to the Prime Minister, 'Reconstruction: Employment Policv 
Australia and Abrn-"l.d.' Australian Archives, CP6/ 1, item A 
File XlUl.iVlii), pp. 104-105, 

Ibid, pp. 105-106 
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In regard to labour allocation and in other respects, 

the technical prescriptions for management of the Australian economy 

envisaged in the White Paper did not make concessions to the sources 

from which the Labor government drew its traditional support, that is, 

to the trade union movement. One of the later drafts of the White 

Paper also proposed that wages policy should be determined by the 

economic performance of workers. It was intended that the 'basic' wage 

would be reviewed at three yearly intervals, with increases only being 

granted at a rate which kept pace 11 
••• with the trend in real output per 

head". 291 

The proposals developed by the planners did not, however, 

meet with the approval of Ministers. Trenchant criticism came from the 

Minister for Home Security (H.P. Lazzarini) who said: 

I undey,stand it is to be caUed a 'white paper·'. That is 
aU to the good., for it is certainly not a red one., and 
as far as I can see., it has no colour at all. The contents 
could have been culled with slight alteration from one of 
those dry as dust economic works we grappled with so 
heroicaUy in our youth ... it is fuU of generalities and 
pPovides no definite plan for post-war building that the 
man in the street could get his teeth into ..•. 

The Director of Public Relations for the Department (Ross) had a 

similar criticism to make. He complained that 

... there was little in the draft., and the Gove:r>nment's 
pPogramme in genePal to exci te the 'community'. He suggested 
a series of White Papers on industrial relations., community 
development., Pegional planning., education., cultu:r>al activities, 
and mining 'that would lift the whole of the present moPale in 
Australia; we would influence t he middle-class vot er and we 
would continue the initiative which the Government will have 
won among its own Panks following on the introduction of the 
Banking Bill'. 292 

The Banking Bill, introduced into Parliament in March 1945, 

had made specific provision to alter the Co111Illonwealth Bank's functions 

in such a way as to ensure the maintenance and support of full employment. 

The banking legislation was designed to ensure that, what had in the 

2 9 1 

29 2 

Ibid. 

Ibid. 

p. 677 

p. 676 
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past been seen as 'financial prejudice' and 'vested financial interests', 

could not in the future inhibit the achievement of full employment. 293 

One particular outcome of political criticism of the White 

Paper before its promulgation was the deletion of the detailed administra

tive arrangements entailed in the proposal to establish a Planning 

Office. The Planning Office was not acceptable because of the political 

criticism it was thought the proposal for its establishment would draw 

from the Opposition. Nothing was introduced to replace the rejected 

planning organization and in consequence the discussion of administrative 

machinery to carry out the Government's proposals amounted to little 

more than a series of platitudes. 294 Other significant changes were 

the rejection of the proposal to link wage-fixing procedures to the 

level of labour productivity, a deletion brought about in part because 

of anticipated worker hostility to having their wages decided so 

impersonally, and equally because Chifley, characteristically295 

refused to support the measure as it would, in his opinion, have involved 

argument 11
• • • with Cabinet for a bloody week". 2 9 6 Because of the 

piecemeal political and pragmatic changes, the final version failed to 

draw together the various threads of reconstruction proposals to 

present an integrated statement of objectives. 298 

The final version of the White Paper, setting out a plan for 

the transition of the Australian economy from war to peace and which 

was to provide the basis of providing full employment for 1,000,000 men 

293 

294 

295 

296 

297 

298 

Waters, W.J., 'Australian Labor's Full Employment Objective, 1942-1945', 
Australian Journal of Politics and History , Vol. XVI No. 1, April 
1970, p.60. 

Butlin & Schedvin, op . cit., p. 678 

Ibid. 

Ibid. 
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and women in the Services and War Production, was tabled by Dedman, 

(who had assumed the role of Minister for Post-War Reconstruction in 

February 1945)' in the House of Representatives on 30 May 1945. 

299 

'It stated that control of prices a:nd imports would be 
necessary during the transition period, but that the 
direction of labour would not be continued into the 
peace. The Government's policy would be: 

(1) To seek agreements with other Nations in order to 
expand the demand for internationally traded goods 
and participate in measures to increase World 
trade and mitigate fluctuations in prices of raw 
materials and foodstuffs; 

(2) To prepare for the Post-War development and diversi
fication of Australian export markets; 

(J) To stabilise the incomes of Australian export 
produoers in order to offset the effects of short
term fluctuations in the demand for exports; 

( 4) To stabi Use expenditure and employment in 
Australia against any ea:pected reduction in over
seas spending on Australian goods and services, 
and, so far as possible, stabilise farm incomes. 

The measures proposed were: A National housing programme 
to be carried out jointly by the Commonwealth and States; 
land settlement for ex-se:t>vicemen; a training scheme for 
ex-service personnel; advanced planning through the National 
Works Council Public Wo:t>ks to overtake arrears of public 
capital expenditure and promote long-tenrt development of 
National Resources; restor>ation or expansion of key · 
industries partieular>ly affected by the War; establishment 
of a nation-wide employment service; measures to ensure 
the use of scarce resources for the most urgent purposes 
and to check any tendency to inflationary price rises. 299 

Keesing's Contemporary Archives, September 29 - October 6 1945, 
Paragraph 7467(a), Australia 
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THE CHARACTER OF POST-WAR ECONOMIC POLICY 

FORMATION, AND MINISTERIAL-ADVISER INTERACTION 

Discussion of the changes wrought by political influences 

in the structure and composition of the White Paper has necessarily 

raised issues concerning the pattern and process of interaction between 

the advisers to the Government and the Ministers who were the recipients 

of their advice. There is little authoritative information from 

personal experience of what took place, with one exception. This is 

contained in an article published in December 1955, by the ACT Royal 

Institute of Public Administration's (ACT Regional Group) research and 

discussion group. 300 One of the members of that group was Professor 

L.F. Crisp, 301 who, since 1941, had worked on research, firstly in the 

Department of Labour and National Service, then in the Department of 

Post-War Reconstruction, and subsequently was appointed in 1949 as its 

permanent head to superintend the Department's closure. 302 The Study 

Group reported: 

3 0 0 

3 0 l 

302 

The methods of economic co-ordination which were evolved 
in those days were largely built on the particular 
interests and temperament of the man who linked 
[the] two portfolios [of Treasurer and Minister for Post 
War Reeonstruetion, and later Prime Minister]. 

There emerged a sort of 'official family'~ i.e., Ministers, 
senior officials, and even a few not so senior offieials, 
who came in time, quite infoPmally, to be marked out as 
part of the group one might expect to find meeting together 
at any of the Cabinet Committees, I nter-departmental 
Corronittees or at those more or less unofficial ad hoc 
quasi-committees where economic policy issues were analysed 
and thrashed out. 

This 'official family' as we have called it, came - Ministers 
apart - from three groups:-

Canberra RIPA Research Group, 'Commonwealth Policy Co-ordination', 
Public Administration (Sydney), Vol. XIV No. 4(New Series), 
December, 1955, pp. 193-204 

Information given to the author in a personal interview in 1977 

Martin, A., Unpublished Research Papers, op. cit,, p.1 
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(a) There were certain senior officials, usually Pe:rmanent 
Heads or their Deputies who came from the pre-war 
PubZic SeT'Vice hierarchy. 

(b) There were certain senior economists who, from the 
time of the Premiers' Plan had hovered on the peri
phery of government . .•. 

Cc) There were the I offsiders ·,. Some of these were the 
first-fruits of the graduate appointment scheme [i.e., 
those who entered the Economic Departments as graduate. 
appointees between 1935 and 1941 under the then new 
section 36A of the C.P.S. ActI. Certain others 
came in as waritime r>earuits from academic or banking 
economia work ... The habit of mutual discussion was 
fosteredby H.C. Coombs' formation of an economic 
discussion group fo:r the 'offsider'' types when he uJas 
at the Treasury between 1939 and 1941, by the 'free 
masonr>y' of the Golf Club and the old front bar of 
the Hotel Canberra, and by the fact that each of the 
'offsiders 1 was in some measure the protege of one 
or other of the senior economists of the embryo 
'official family' .... 303 

A major idea or problem at issue might., aacording to its 
or>igin or political impoPt., first be thr'own into the ring 
at the Ministerial or at the Permanent Head-senior economist 
or even at the 1·offsider1• level. But thereafter it was likely 
to be tossed up and down between the Cabinet table, the 
inter-departmental committee table and the ,:offsideri' table -
and it 2cJas sometimes as likely to get as much discussion, 
at least by the I offsiders ,:, over a bar counter as overi a 
table. 

It is necessary to say here that this 'official family' had 
been able to develop considePable influence and a degree of 
effective teamwork,not simply because of the priessure of 
war events, but also for another reason. The La.hour 
Government of the day had great need of its experience or 
technical skill. 30

~ · 

... the incontrovertible fact is that in the years 1941-45 
a special area and pattern of policy-co-ordination procedu:r>es 
grew up within this relatively intimate thr'ee-decker group 
which we have referred to as Chifley's 'official family'. 

With victory - indeed, we should say that as soon as the 
assurance of ultimate victory became certain - the single
mindedness of the wider Australian community began to dis
integrate fairly rapidly. This meant that, if Chifley's 
'offiaiaZ family' did not break up but aontinued to work 

RIPA Research Group, op. cit., p. 198 

Ibid. p. 199 
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together on the same basis it would do so in a context of 
greater corronunity disunity and controversy and hence of more 
and diverse and selfish pressures upon Government policy 
making. The successful development of co-ordinated policies 
would be likely to prove more difficult. 

In fact the Chifley 'official family' and its techniques 
persisted until the end of 1949, perhaps even more solidly 
linked and more clearly distinguishable than before. 305 

..• by 1945 the members of the 'official family' had got 
used to working together and the basis upon which they 
worked together had become tacitly accepted. They knew 
each other well enough to put most of their cards on the 
table and to be critical of each others' notions in a 
reasonably good and constructive spirit. In so far as 
there may not always have been corrrplete frankness or dis
interestedness on the part of every member of the group, 
each was kno1.,)rt well enough to the rest for them to make some 
allowances for such contingencies. There was enough of 
the spirit of give and take, of mutual und,erstanding and 
of zest for the game and of appreciation where final 
responsibility lay, to lubricate the ma.chinery. Above all, 
each knew Chifley well and could usually gauge the 
practical limits of policy pretty well and plan accordingly. 
We do not mean to suggest by that that they sirrrply worked 
back from the ministerial answer anticipated. Most members 
of the 'official family' were people with minds of their 
01.,)rt, prepared to state and argue for what they thought right. 
If, as a general rule, they had been unwilling to do this, 
the whole arrangement would have collapsed at an early 
stage. Actually, members of the group were not equally 
syrrrpathetic to Chifley's views. But he was the co-ordinator 
and the machinery played its part by presenting him with the 
data upon which decisions could be made with reasonable 
consistency. The fact that he had a faculty for prompt 
fir>m and generally consistent decision, enabled the sort of 
policy eo .. ordina-&ion machiner>y here outlined to operate a 
good d,eal more successfully than would otherwise have been 
the case. 

The Zack of what we regard as a fundamental element - a 
Cabinet Secretariat covering all Cabinet Committees as 
well as the Cabinet itself and possessed of a good economist 
or two within its establishment - was not as arippling as 
it would have been had Chifley not also been Treasurer and 
already well used to working with the Treasury team and his 
wider 'official family' before he inherited the Prime Minister's 
Department ... 

The matter ofaonsultation .ha,d bec9me an iry.grainedhahit: 
the partiaular statwJ of people to be consulted-had beaome, 
up to a point, of seeon<lary irportanee: and formality uJas 
usually kept to a minimum. 306 

Ibid, p. 200 

Ibid. pp. 202-203 
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Interviews with someof those who were involved in the 

process of post-war economic policy fonnation 307 confirm Crisp's 

recollection of the informal character of the way in which policy was 

shaped. As Coombs recalls, within the Department there was an inner 

group of people which were very tightly knit intellectually and which 

functioned quite informally, Ideas were the common property of this 

intellectual coterie. When the White Paper was being prepared there 

was no fonnally constituted committee in which its provisions could be 

examined. The Department of War Organization of Industry, the Treasury 

and others, contributed their views at various times. But it was 

Chifley who was the pivot about whom matters turned. 

In retrospect, to some such as Wheeler, Chifley was a 

determining influence who, through his own broad ideas of what he wished 

to achieve, set limits on the courses of action to follow. He was 

exceptionally adroit in handling political circumstances and administra

tive machinery to reach his objectives. To others such as Coombs, 

Chifley's approach to issues appeared a little odd. In Coombs' memory 

Chifley was initially always non-committal about proposals put to him. 

He tended to temporise in making decisions and left it to others to take 

the initiative in developing ideas, In the development of the 'full 

employment' policy, in his role as joint Minister for the Treasury and 

Post-War Reconstruction, he let those two departments argue out issues 

while he 'sat on the fence'. Chifley's role in policy formation, and 

his relationship with the head of his Department, as his principal 

adviser, is difficult to establish. One academic with some experience 

in researching Chifley's period of history remarked on the enigmatic 

quality which surrounds Chifley's role. 308 An expanded appreciation 

of the part Chifley played, which draws on other material not relevant 

to the scope of this section and which entails some speculative reinter

pretation of known historical sources, is offered in the concluding 

chapter (pp. 182 and pp. 193 refer). 
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With,DrH.C. Coombs on 1.4.79 
Sir John Crawford on 30.4.79 
Dr Lloyd Ross on 18.5.79 
Sir Frederick Wheeler on 7.5.79 
Professor L.F. Crisp, November 1977. 

Cornish, S., Interview, Department of Economic History, A.N.U. 
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When Dedman became Minister for Post-War Reconstruction in 

February 1945, little changed in the handling of policy because Dedman 

was a devoted supporter of Chifley and an adherent of his views. 309 

There is no evidence in Hansard, nor in Dedman's own papers, of his 

having had anything of substance to say concerning the economic planning 

aspects of the post-war reconstruction program. In Parliament, Dedman 

appears largely to have confined himself to providing written answers 

to questions about details of the Department's administrative organiza

tion.310 Dedman however, had been active before the establishment of 

the Ministry in the campaign to have a separate Minister appointed. In 

1942, Dedman had addressed " ... Labour groups in all States on the need 

for a post-war plan analogous with war-time economic planning but directed 

toward agreed peace-time objectives." 311 

There was no significant opposition from those federal 

administrative authorities who contributed to the formulation of a 

'·full employment' policy, to the development of such a policy in 

principle. There was general agreement, as to the appropriateness of a 

Keynesian framework for devising policy prescriptions intended to 

achieve full employment. There was, however, some debate and sc:epticism 

about certain aspects of Keynesian strategy. Questions at issue were 

concerned with specific quantitative matters, such as what level of 

unemployment would allow the economic system to function? And how exactly 

was the economy to be 'fine-tuned' through the application of a public 

works program? But as to the principle of government intervention in 

the economy, there was no significant dissent among the government's 

advisers. 

To implement successfullya strategy of intervention, however, 

the Government had to achieve acceptance of its proposals by the 

community. In order to remain in power, it had to try to persuade the 

electorate that its proposals should be adopted, and in order to have 

those proposals result in full employment, it had to secure the right 

international conditions. 
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From interviews, and see also Waters, W.J.'s Unpublished Thesis, 
op . cit. 

C.P.O. Volume 185, 1945, Index, p.xxxii. 

Walker, op.cit., p,348. 
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PUBLIC AND INTER-DEPARTMENTAL RELATIONS 

It was recognized by those who had charge of preparing post

war plans for Australia that how their proposals were received would 

be crucial in determining how successfully they could be put into 

effect. In the course of their addresses ·to an Australian Institute of 

Political Science Conference in January 1944, both Coombs and Evatt 

made a point which was central in determining the success of a post

war program, although they did not give it that emphasis at the time. 

This point was that the success of the war effort had been brought about 

by an acceptance by the community of a common objective. The success 

of post-war reconstruction equally would depend on 11 
••• a common 

d . . h' h b' . f t· II 312 eternu.nation to ac ieve t e o Jective o reconstruc ion •••• 

Understanding of the need for and the intention to pursue the 

objective of achieving a rapport with the community concerning post-war 

proposals was not enough in itself to secure the necessary conditions 

to successfully implement post-war policy, If the failure of the 1942 

Constitutional Convention, and the 1944 and 1946 referenda on post-war 

reconstruction powers to grant the Federal Government the powers it 

sought are taken as a guide, then the Labor Government must be judged 

as having failed to carry public opinion in favour of its post-war 

proposals. Responsibility for the failure to achieve the necessary 

publi c commitment to, and an understanding of proposed post-war 

programs can paTtly be laid at Chifley' s door. 

3.12 
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Never a man who enjoyed making speeches or leading crusades, 
Chifley in any case had tittle time to 'take Reconstruction 
t o the people' personally. [Instead] ... Chifley permitted 
and frequently encoux>aged his senior officers to meet and 
add:Pess groups and interests., and even bodies of troops, 
concerned about the Govey,n,ment's post-tJar plans . . • The 
many requests [fo:ro addx>esses., eta.] received by office·:r>s 
of the Department., the tJidespread demand for mate:roial, the 
spontaneous foy,,na,tion of discussion groups., all [were] 
evidence of the interest of the public... ·3H 

Rowse, op . cit., p. 131 

Crisp, 'Ben Chifley', op . cit., pp. 187-188 
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The public interest was responded to by the Public Relations 

Division of the Department. Responsibility for the operation of this 

Division was in the hands of Dr Lloyd Ross. The formation of informal 

groups to discuss post-war problems and policies was encouraged. 

Special courses were prepared to form the basis of discussions. They 

covered such issues as: 314 

3 14 

Social Security 

What it is 
Australia & New Zealand 
Britain & America 
Wartime Progress 

Housing : 

The Problem 
Technical Answers 
Administration 
The Social Answer 

The Land: 

Markets 
Conditions 
Amenities 
Ways & Means 

Choices: 

Hopes 
Hurdles 
Plans 
Action 

People: 

Problems 
Growth 
Future 
Policy 

Proj ected Courses: 

U.N.R.R.A. 
Community Facilities 

Department of Post War Reconstruction: Statement of Functions and 
Policy of Dept. of Post War Reconstruction entitled 'Work of the 
Ministry _of Post War Reconstruction "Post War Reconstruction -
Dept. of" 1944' Australian Archives Accession CP 982/1 Item, 
No Number. 
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Discussion group material was supplemented by a number of 

other publications: 315 

PAMPHLETS 

Reconstruction in Australia 
The Housewife Speaks 
Social Security and Reconstruction 
We can Do Better 
Guide to Reconstruction Training Scheme 
Signposts To Reconstruction Training 
Fighting Men Speak 
Planning for the Peace 
Post War Discussion Groups 
Community Needs ) 
P W H . Th S So Far) Projected ost ar ousing, e. tory 
What Do YOU Think? 

REPRINTS OF CURRENT AFFAIRS BULLETIN 

Post War Housing 
Social Security 
Social Security ..• 
Social Security •.• 
Post War Australia 
Post War Australia 
Post War Australia 
Post War Australia 

America 
New Zealand and Australia 
Great Britain 

Planning Now For Post War Jobs 
You and Your Family 
You and Your Home 
What Powers Should the Commonwealth Have? 

REGULAR PUBLICATION 

For Tomorrow (A Fortnightly News Sheet) 

Public dissemination of information about reconstruction 

issues was extensive and well organized. The Public Relations Division 

ran information booths on re-establishment arrangements in department 

stores and at events such as the Melbourne Show. The Division sponsored 

a 'Discussion Group Movement' and issued a Discussion Group Bulletin, 

as well as the other publications already noted. '316 At the peak of 

the discussion group movement, at least 10,000 groups were in 

existence and a circulation of 30,000 copies for publications had 

been found to be inadequate. Discussion group councils were established 
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316 

Department of Post War Reconstruction: Statement of Functions and 
Policy of Dept. of Post War Reconstruction entitled 'Work of the 
Ministry of Post War Reconstruction "Post War Reconstruction -
Dept. of" 1944' Australian Archives Accession CP 982/ 1 Item 
No. Number. 

Martin, op.cit., p.24. 
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in most States, 317 and in 1945, a conference of the Association of 

Reconstruction Discussion Groups was held. 318 Ross' recollection 319 

of public interest and participation in those years suggests that he, 

while understanding the need for providing and encouraging public 

involvement in the processes of creating a post-war Australia, never

theless tended to see the relationship between the planners and the 

public in paternalistic terms, with the latter's substantive contribu

tion to shaping post war policy tending to be minimal. This attitude 

apparently was also evident to many of those with whom the Department 

had contact. 

By the end of 1944, Coombs was seriously concerned about the 

poor quality of public and inter-departmental relations and he used 

forthright terms in which to express himself on the matter: 

317 
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320 

I think we have ... faUen very far short of .•• [ the} idea"l 
because I think for the vast ma,jority of peop"le we are just 
another Government Department ... we be"long to the breed of 
bureaucrats. · .In fact in some eyes we are the super
bu:r>eaucrats and it is not all just prejudice. There is a 
definite strain of the bureaucrat - using the word in its 
worst sense - in us all. It clerives from the feeling that 
we alone can do the job - in a sort of intellectual contempt 
for other peop"le; a fee"ling that if only we were a"l"lowed to 
do this thing, it would be better, more inte"lligently and 
more competently done . ... People have a right to make their 
own mistakes, and that is a very important thing t o a 
potential bureaucrat. If we are prepared to admit to people 
the right to make their own mistakes, it will be mu.eh easier 
for us to approach this prob"lem of our re"lations with people 
in genera"l in a more proper"ly humble spirit, and I do not 
say that cynically because I think that is the essential 
danger of the Pub"lic Servant, of the bureaucrat, a tendency 
to arrogance. 320 

Department of Post War Reconstruction: Statement of Functions and 
Policy of Dept. of Post War Reconstruction entitled 'Work of the 
Ministry of Post War Reconstruction "Post War Reconstruction -
Dept. of" 1944', Australian Archives Accession CP 982/1 Item: No 
Number 

Martin, op . cit., p. 24-25 

Interviewed on 18,5.79 

Coombs, 1944 Address to Conference of Departmental Officers, op . cit. 
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Coombs also warned members of his Department to maintain 

perspective on what they were doing. 

We have a practical job to do and we must not aZZow the 
fact that it is important to allow us to become unbalanced 
and get things out of proportion. We must be prepared to 
recognize that other people may not see these things quite so 
urgently as we do. We must be prepared to accept things 
we think are WPong . •.. We have to be prepared to Zook 
at the whole scene as we see it, not to judge it but to 
regard it as a set of facts which we have to handle. 3 ·

21 

Relations with other departments were apparently equally 

inadequate and ineffective. On this, Coombs found it necessary to say 

that 

... sometimes I feel that we are inclined to be a bit 
superior about other Government Departments, and that is 
a mistake ... we have to recognize that the whole principle 
upon which this Department was established was that it 
-would work with the Departments or organisations primarily 
concerned with the subject matter of the discussion at the 
time • .•• I feel, first of all, that we failed to consult 
with other Departments sufficiently; we tend to write off 
those Departments as ineffective and out of date and dead 
from the ears up just because they are not concentrating 
on the problems as we see them at the moment ... we are 

d d • l 322 regar e as ~nter opers. 

Coombs was concerned that poor relations with other elements 

of the Commonwealth administrative machine would result in failure of 

the work of his Department. 
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323 

We have only got to Zook back on the history of other 
Departments of Reconstruction in other countries. They 
had one in England during the last war; it did not 
survive the end of the war. They had one in this wr 
with the same result because other departments resented 
them and progressively other people went to work to do 
their own post-wr planning and the Departments of 
Post-War Reconstruction were by-passed ... they lost 
their vitality because they had no contact with the real 
problems. 323 

Ibid. 

Ibid. 

Ibid. 

• 
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To some extent, the problems which the Department e~erienced 

in its contacts with the public and other departments may have occurred 

because of the very peculiar role it was required to play. It was a 

role which cut across the traditional relationship between politician 

and public servant, where the former took political judgments about 

what courses of action to follow and the latter executed those decisions. 

In the case of planning for post-war reconstruction, the distinction 

between the two was not clear-cut and this resulted in constraints being 

imposed on their public contacts. It was a difficulty of which Coombs 

was aware: 

he said it was important ... that in our Puhlic Relations 
work we do not seem ... to usurp the function of those whose 
job it is to make ... political judgements. We can provide 
the material on which that judgement can be based. We can 
make certain that the judgement will at least be intelligently 
informed, but we must avoid even the appearance of seeking 
to make the final judgement, and that places in pmctice 
very serious limitations upon our capacity to tell people 
what we are doing. We have to plan considerably in advance 
of Government decisions; we have to make judgement ou:r,selves 
of what the Government is likely to do. We know the broad 
character of its social outlook and we attempt in ou:r, work 
to plan so that wha.t we put foruard will be bPoadly consistent 
with that soaial outlook, but there is always the possibility 
that that judgement may be wrong, and we oould only enwarrass 
the Government and put ourselves in an exceedingly diffiault 
position if we published details of the work which we 
necessarily do in advance of decisions if it were sub
sequently proved that some of that had to be rejected. 324 

On reflection, Coombs now, in 1979, thinks that post-war 

reconstruction proposals had something of a slightly pious quality 

about them. Ultimately the community became tired of hearing of them. 325 

Ironically, Chifley revealed similar implicit apprehensions about the 

need to avoid paternalistic piousness in a conversation he had had 

with Curtin's wife during the war. She apparently was pressing him 

with the need to improve the standards of behaviour of the young, to 

which he replied: 

324 
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Ibid. 

Coombs, interview, 1.4.79. 
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'I don't see why •.. young people shouldn't have a good time 
if they want to' ... When Mrs Curtin persisted, Chifley, 
mildly exasperated, closed the issue ••. with ... 'Well, 
Mrs Curtin, I don't want to be uplifted by other people, 
any more than I suppose the young people do!' 326 

Whatever the precise reasons, the rejection of the 1944 

referendum to invest the Commonwealth with powers to put into effect 

post-war proposals was at least partial evidence of the failure of 

Labor's public relations. They failed again to persuade the public 

in 1946, when a much limited set of proposals - "for the organized 

marketing of primary products ... and the regulation of 'industrial 

employment' .• ," was rejected at the same time as a general election 

returned Labor to office. 327 

As has been shown, despite intensive campaigns, or perhaps, 

in the light of Coombs' and Chifley's comments, because of them, public 

opinion at the electoral level failed to be persuaded to give unequiv

ocal support to Labor's post-war reconstruction proposals. As Coombs 

intimated, to a large degree this may have been because of a poor 

public image of his Department. Both in the course of dealing with 

the public and with other departments the attitudes of the planners 

preparing for the post war world were conditioned by the character of 

the Department and those who worked in it. 

·The Department ws not to be concerned with day to day 
administration, its task was poliay creation and co-ordination 
at the highest level and in an area which offered every 
prospect for economic and social engineering ... Un.restrained 
as they were by barriers to rapid promotion, the Department 
1.Xls a mecca for young highly trained social scientists, 
notably economists, who had a vision of the possibilities 
for a post-1.Xlr Australia ... 328 

In their relationships with other departments, members of the 

Depa_rtment were unable to draw on previous experience of administrative 

processes because few of them 11
• • • had been steeped in bureaucratic 

tradition". 329 Their relations with the public were affected by an 

intellectual climate which speculated about social experimentation. 

326 

3 2 7 

328 

32 9 

Crisp, thifley', op. cit., p. 192. 

Barrett, R.H., Promises and Performance in Australian Politics, 
institrit;~f Pacific Relation~. N.Y .• 1959, p.69. 

Butlin & Schedvin, op. cit., pp. 680-681 

Ibid. 
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Some of the intellectual opinion of the time seemed to indicate that 

the public wanted" ... a strong leader to lift them out of the banality 

of the democracy they knew." 330 The climate of speculation about the 

character of post-war society was reflected in a series of publications, 

eleven in all, under the title 'Realities of Reconstruction'. 331 The 

series of papers under this title tended to be directed towards an 

academic audience and dealt with many aspects of post-war conditions 

including the role of planning332 and aspects of managerial psychology. 

Commentary on the latter argued for a democratization of the work place. 33 S 

The intellectual climate of the period has been summarized in 

the following way. The predominant view was one which assumed 

... the end of the economic individual; the end of laissez
faire and the rise of the interventionist welfare state; 
[social) holism triumphing over self-interest as the basic 
principle of soeial theory and social ethics; .. , soeial 
morality replacing material self-interest. · 3 3 1f 

Not everyone, however, was in agreement with a more selfless 

society being the basis of post-war conditions in Australia. Both the 

business connnunity and the press offered opposition to what appeared 

to them to be the direction of post-war reconstruction. 

330 
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Rowse, op . cit., p. 165, citing Elkin, A.P., Our Opinions and 
National Effort, Angus & Robertson, Sydney, 1941" p.14. 

Realities of Reconstruction: Nos. 1-11. Melbourne University 
Press, 1943-44. 

Wood, G.L., Post-War Economic Policy , Melbourne University Press, 
1943. 

Cook, P.H., The Psychology of Management-Worker Relations, 
Melbourne University Press, 1943. 

Rowse, op. cit., p. 167. 
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THE BUSINESS COMMUNITY AND LABOR'S POST-WAR PLANS 

From the planners' point of view, there was an expectation 

that the business community would recognize the potential for profit 
335 which an economy operating at full employment would offer. According 

to the recollection of several of those involved in advising the 

Government, the business community did not protest loudly and was not 

concerned overly by post-war reconstruction proposals. Business 

interests did not hesitate to avail themselves of opportunities for 

government assistance. 336 This is consistent with the view of a former 

secretary of the Department of External Affairs and a strong supporter 

of the Labor Party, J. Burton, who wrote: 

During the war, business and financial interests gave a 
great measure of support to the Curtin Labor Government 
because it was only a Labor Government that could impose 
the necessary control on workers, including wage controls 
and a measure of direction of labour. 337 

On the other hand, as discussed in the context of considering 

the attempted acquisition of centralized post-war powers, 338 the 

business community was alarmed at some of the more extreme articulations 

of Government intentions. One commentator on this issue suggests that 

the business community was in fact able to reach an acconnnodation with 

the direction of Government policies and a rationalization of the 

business community's role within them. 

3 3 5 

336 

337 

The broad attitude of businessmen was that private enterprise 
was no longer the irresponsible capitalism of the past, 
whose great benefits had been marred by its social evils. 
The days of unregulated private ent erprise, t hey were now 
saying, had long since passed; no one, or very few, still 

Interviews with Melville, Coombs, and Crawford, op . cit. 

Ibid. 

Burton, J., The Alternat i ve, Morgans Publications, Sydney, 1954, 
p.96, cited in Rowley, K., 'The Political Economy of Australia 
Since the War', in Playford, J., & Kirsner, D., (eds.), Australian 
Capitalism, Towards a Socialist Critique, Penguin, 1972, p.304 

See pp 71-79. 
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believed in "laissez-faire. If business had been negUgent 
of its responsibiZities to society in the past, it now 
fuZZy recognized them. Business, too, beZieved in a 
better post-wa.r wortd. 

What it disagreed with, business said, were Labor's 
methods and priorities. Private enterprise, aUowed to 
expand under onZy indirect controis, wouZd best achieve 
that production that was the onty Zong-term answer to the 
probZems of empZoyment and sociat security. Labor's 
controis, despite their good intentions, ignored the Zessons 
history: the faiZure of state enterprises, the need for a 
profit incentive, the unchangeabiZity of human nature and 
the inherent tendency of reguZations to Zead to an aii 
pervasive bureaucracy. It would be tragic, businessmen 
concluded, if the ideals for which the war uXZS fought were 
subverted in peace time by a system of regimentation. They 
should aii remember Churchill's wartime words. 'We must 
be-wa,re of building a society in which no one counts for 
anything except an official or a politician - a society 
where enterprise gains no reward and thrift no privilege.' 

of 

3 3 9 

It is difficult to reach a definitive view on the matter of 

business attitudes because research sources are very scant. Further

more, the character of business opinion would have varied over the 

period during which Labor was in power and depended on the particular 

emphasis which spokesmen for the Government gave to the post-war 

program. Between 1942 and 1946 the tone of Government proposals had 

moderated markedly, probably as a result of successive referenda fail

ures. In particular, the expansion of manufacturing business opportun

ities through the disposition of Government factories to private 

interests following the conclusion of hostilities 340 would have pro

vided some reason for a progressively less hostile attitude. There 

was, of course, one spec ial class of business group, the press, which 

both articulated, and possibly influenced, the formation of attitudes 

towards government policies. 
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Tiver, op . cit., p. 63 
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POST-WAR RECONSTRUCTION AND THE PRESS 

A discussion of public relations would be incomplete without 

mention of the role played by the press. However, the number and 

variety of instances of press coverage of post-war reconstruction 

issues over the seven year period - 1943 to 1949 - during which the 

department functioned, would require a study in its own right to 

achieve an adequate appreciation. No more than a general indication 

of aggregate impressions can be provided here. At the time of the 

referendum in 1944 which sought extended Connnonwealth powers, the 

press on the whole came out against the Government's policies. 341 

In part, this impression of press hostility emerges because newspapers 

of the period carried reports of the political debate then in progress 

on the reconstruction issue. The following sample provides an 

illustration of the opinions aired in the press: 

3 42 

Du:t>ing the campaign, Sawer argues, 'non-Labor opposition was 
carried to extraordinary lengths of misrepresentation'. 66 

The Age agrees: they acted 'with utter abandon and irrespons
ibility to produce a score of fearsome-looking scarecrows 
and bogeys'. 6 7 Certainly, Fadden, for one, made some 
fantastic allegations. He claimed, for instance, that the 
influence of the Communist Party was the real reason for the 
referendum. The Communists, he alleged, were trying to 
'white-ant the Constitution and impose a dictatorship in 
Australia'. 68 If the referendum were carried, he claimed, 
freedom 'would vanish entirely'. 69 '[The] proposals mean 
that, in peace-time, you will uXJr k under Government compulsion; 
you will eat and wear what the bureaucrats ration out to you; 
you will live in mass-produced Government dwellings; and 
your children will work wherever the bureaucrats tell them 
to work'. 70 War-time restrictions, with a people strained 
by man-power shortage in the fifth year of war, provided an 
atmosphere which stimulated popular response to this kind 
of appeal. 

66 

67 

68 

69 

70 

op. cit., p. 172 
Editorial, 14/8/44, p.2 
Sydney Daily Telegraph, 16/8/44, p.8 
S.M.H., 7/8/44, p. 4 
ibid., 25/7 /44, p. 4. 3 4 2 

Discussed pp. 71-79 

Waters, W.J., "The Opposi tion and the 'Powers' Referendum, 1944", 
Politics, Vol. IV, No. 1, May 1969, p.52. 
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Labour and the Press 

An examination ofLabor's difficulties witb the press must 

also take into account the attitude of Labor, and in Particular the 

Labor Minister for Information (A.A. Calwell) towards the press. 

Calwell's involvement with the media coincided with the beginnings of 

organized post-war reconstruction activity under Labor. 

As a member with.out portfolio, in 1941, ... Calwell served 
on the Joint Corronittee on Broadcasting. From J September 
1942 to 7 July 1943 he was chaiY'man of the Standing 
Corrmittee on Broadcasting ... [and thereafter Minister 
for Information] ... Some thought that CalweU was appointed 
Minister for InfoY'TTlation 'tc destro~ the newspapers and 
be destroyed by the newspapers ... ' 3 3 

Calwell's attitude toward the press was highly antagonistic 

well before the press became involved in the post-war reconstruction 

campaign. 11He reserved for the Australian press his strongest 

invective: (in November 1941, he castigated it by referring to it as 

the allegedly so-called free and democratic press. What a press! It 

is owned for the most part by financial crooks and is edited for the 

most part by mental harlots .•• " 344 Calwell's antagonism to the press 

was shared by most Labor Party politicians, who explained their set

backs, such as electoral defeats, in terms of opposition from the 

media, in particular, from the 'capitalist press'. 345 

3 4 3 

345 

Kiernan, C., Calwell. A Personal and Political Biography, 
Nelson (Melb.), 1978, pp. 86-87. 

Ibid, p. 92 

Ibid, p.91 
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As has been pointed out by Crisp, the proprietors of the press 

were the political opponents of Labor governments, and their financial 

stakes in the business ventures represented by their newspapers could 

be seen as being threatened by the general tenor of Labor policies in 

the 1940s. It seemed that at times" •.. the whole daily press was 

more or less bitterly warring upon the Labor Government ... 11 3 4 6 If 

accurate, the impressions of a visiting expatriate Australian journalist, 

(unidentified), provide an explicit and vivid _indication of the 

character of reporting: 

·They carry on constant propaganda •.• designed to show that 
all politicians are knaves or fools, all Government enter
prises hopelessly inefficient, all civil servants bungling 
idiots tied up in their own red tape. Private enterprises 
are exempt from criticism: the implication is that all 
businessmen are pat riotic saints, all commercial ent er
prises models of efficiency. The campaign of vilification 
against every politician and public servant working for the 
nation is carried on continuously and unscrupulously, 
without the least regard for conmonsense, common fairness 
or consistency ... Anything tha,t serves to discredit all 
politicians, that makes the public disgusted with the whole 
lot of them, is shrewd propaganda against any extension 
of publie ownership. 34

·
7 

It seems that the Melbourne Age was an exception, and Chifley 

expressed in public and in private his regard for the standards of this 

particular newspaper. He was, however, uncompromisingly scathing of the 

Sydney press which, in association with allied radio stations, had, in 

his view, consiste~tly suppressed and misrepresented what he held to 

be the truth.348 

A peculiar fea ture of reporting in the Sydney Morning Herald,349 

was that in the later years, from 1945 onwards, such reporting as there 

was appears to have been devoted very largely to British and other 

overseas post-war developments with but little informed connnentary on 

Australia other than verbatim or direct reporting of information 

347 

348 

3 4 9 

Crisp, 'Chifley' - op . cit., pp. 264-265 

Ibid. p.264 

Ibid. p. 265 

Based on an examination of that newspaper's own index for the 
period 1943-1949. 
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emanating from government sources. What appeared to be lack of 

apparent interest on the part of the press in the latter years of the 

1940s may, however, have been a reflection of the progressive diminu

tion of emphasis by the Government on its post-war plans in that period, 

as is discussed in chapter 25, 'The Post War Phase~ Reconstruction 

Following the Cessation of Hostilities.' 
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LABOUR RELATIONS AND POST-WAR PLANS 

Chifley may or may not have been justified in complaining 

of scurrilous distortions perpetrated by the Sydney press when reporting 

matters connected with his government. There was, however, one matter, 

at least, to which wide publicity was not given either by the Government 

or the press, but which, on the evidence, clearly occupied the minds of 

government strategists. This was the issue of labour relations and 

their potential effect on a reconstituted post-war economy in Australia. 

The performance of labour after a return to a peace time economy 

certainly was a factor in Coombs' considerations. He expected that a 

return to peace would entail what he termed 

a strong element of instability in the psychological 
make-up of the people. 350 

• . . Under fuU employment an employee does not fear that 
if he loses his present job he will be unable to find 
another. Consequently the basic sanction of labour 
discipline has been removed. 351 

It was Coombs' concern that a lack of labour discipline might 

result in" some of the most acute social difficulties of the post-

war world". 352 His proposed solution was to try to make common cause 

with the labour movement in seeking to achieve the objectives of a full 

employment economy. 353 To this end he suggested that 

Greater authority, ... must be given to labour itself in 
the exercise ·of labour discipline, in the transfer of labour, 
in the planning of production and in factory administration 
itself if the discipline based upon the threat of unemploy
ment is to be replaced b¥ the self-discipline of co-operation 
in common objectives. 3 4 

Ross was equally taxed by the problem of stable labour relations. 

350 Rowse, oe, cit., p.130 
3 5 l Ibid., p .131 
352 Ibid. 
353 Ibid. , p.131-132. 
3 SI; Ibid. 
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In 1942, Ross 1-Jarned of the fragiZe natu.re of industrial 
tranq_uility: it was only the common fear of fascism, not a 
positive consensus., which made the workers less prone to 
strike at that time ... one could not assume that there 
existed any deep loyalty to the ALP. wbor politicians were 
not cultivating loyalty to the war effort and the ALP's 
leadership., but were taking it for granted. 'Trade unionism 
lacks an inspirational appeal on behalf of a definite 
objective. 1 The harsh industrial conditions imposed by the 
wa.r., and the inflation of prices., were building up a coiled 
spring of wrkers' resentment which would release itself as 
soon as peace came. But this outcome would be averted if 
the government improved working conditions now as rrruch as 
it could., land] ff it introduced 'a for>m of industrial 
d , 355 emocracy ..• 

Ross' prescription for achieving industrial harmony and a 

sustained contribution to the economy from the labour force drew on 

his experience of industrial management and relations in the U.S. and 

the U.K. which he had acquired in the course of a ten month study tour 

in 1943. 356 Coombs also proposed re-education as a basis for securing 

labour co-operation: 

However unimportant and menial a job ma.y be it is generally 
pa,r,t of a larger process and we must educate the people to 
view their> individual jobs as part of a greater and more 
irrrportant undertaking which is itself vita.Uy interesting. 357 

An interesting insight is provided into the underlying 

philosophy of the role of education in some notes prepared for the 

Minister - Dedman - by L.F. Crisp on 19 July 1945. In it he argued for 

the centrality of the role of an educated populace in determining the 

operation of a democracy. Crisp wrote: 

3 5 .. 5 

356 

357 

It is true that while populations and political units were 
small and political issues few and simple and came within 
everybody's exper>ience there was a much easier basis for 
democracy - a ver>y great many of today's problems in the 
wrking of a democracy are problems of large-saale 
operations., notably the problems of preserving the normal 
processes in an age of group action and group pressure. 

Ibid. p. 168 

Ibid. 

Ibid. p. 132 
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The only final safeguard against these new developments 
submerging the normal working of Democracy is the more 
extensive and more nearly universal education of the 
individual citizen in his or her personal responsibili
ties and in matters which will equip him or her for 
their better discharge. 

The rise of what some critics like to caU 'the administra
tive State' does not mark the emergence of a new ruling class 
or spell the end of democratic government. It merely makes 
necessary the development of new channels and devices of 
popular control., the inauguration of new methods of group 
consultation and planning - as., for instance., the industry 
panels associated with the Public Relations Division of 
PWR. But all this requires a higher standard of education., 
not only in the 'bureaucrats' who have to deal with the 
technical and administrative complexities., but in the 
Cabinet Ministers and Parliamentarians who must keep them 
in check and in the public who must check all three groups. 

You can be as 'progressive' as you like but so long as you 
stick to the democratic or., as some of us prefer., the social
democratic approach the argwnent continually comes back to 
instruction and education, to more and better education all 
round. It doesn't follow that highly educated people are 
always mature or patient or constructive. But if a man or 
woman is capable of maturity, patience and constructive 
social thought and action their education will bring out all 
those qualities at their best. To the extent that we fail 
to educate, to that extent we leave people as potential 
followers and victims of totalitarian autocrats and 
charlatans. 

Just a few days ago the Corrunonwealth Government announced its 
intention of setting up an Office of Education, associated 
with the Department of Post-War Reconstruction, to co-ordinate 
what the Corrononwealth is already doing in the various fields 
of education and to continue to extend its present aid and 
interest. The Government wants to strengthen democraey by 
affording more and better education to tomorrow's democrats. 358 

Education of the work-force to appreciate its role in the 

coming post war world appears not to have been seen as an end in itself, 

but rather as a means to an end. The prime objective was to improve 

labour productivity. Emphasis on the need to improve labour productivity 

was included in advice given to Dedman by an unknown author before 

the 1949 election. The following key issues were brought to his 

attention: 

358 Crisp, L.F., Notes for the Minister, 20th July, 1945, papers found 
in the Dedman Papers, Manuscript Section, National Library of 
Australia. Batch No. 987/7/3060. 
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Responsibility for the oversight of the economy is with a 
La.bar Government, and in a period of full employment the 
bargaining position of the uJorkers is very strong. In such 
circumstances, the traditional attitudes of trade unions 
are likely to conflict with Government policy and may even 
cause it to be frustrated ... 

... the Unions should develop a greater interest in the 
problems of increasing productivity where this is possible 
by irrproved techniques, equipment and so on without 
imposing greater burdens on individual uJorkers. The unions 
could study the problems of their own industry and Zook into 
the possibility of union-management co-operation in 
production committees and the Zike. 

Need f or Greater Production in Australia. 

Production in total is torlay considerably higher than prewar. 
But there are now many more workers errp loyed, and output per 
worker has not increased appreciably . On the other hand, the 
pressure for higher living stanrlards and better social 
services is increasing all the time. But redistribution of 
the national income is not enough; there must be a larger 
real total production of goods and services if these 
aspirations are to be achieved. The gap between the demand 
for, and the supply of, these goods and services must be 
bridged unless inflation is to develop more sharply. In the 
last analysis, increased output per man per hours worked is 
the only means of maintaining and improving living stanrlards. 

Inflation would mean distortion of production in the 
direction of the production of non-essential goods where high 
profits can be readily made. It would mean a greater 
inequality in the distribution of wealth. The gains made 
in the last few years by the uJorkers might, in part at least, 
be lost; their real incomes would decline, and there would 
be a shift to profits. This situation uJould tend to lead 
to greater industrial unrest, in a period of soaring prices; 
and at the end of the process, there might arise so generul 
a loss of confidence in economic stability that a slump would 
ensue .•. 

That as an alternative to greater production and hence greater 
real wages f or the workers, prof its should be redistributed. 

It is sometimes said that there is no need to increase 
production as a means of increasing real wages of workers. It 
is said that some of the 'irronense profits·' of industry 
should be redistributed to the masses in the form of higher 
wages. 

The figures show that this is a false picture; in fact, the 
incomes received by companies on the one ha.nd, and wage and 
salary earners on the other have increased more or less 
equally since before the war. If anything, t he share of 
wage and salary eaY'rl.ers is greater. 359 

Dedman Manuscript, National Library, MS 987/7/518. 
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The task which faced the Labor governments in the 1940s of 

having to convince the general public, the business community, and the 

labour movement to accept its policies did not exhaust the scope of its 

public relations activity. In terms of its objectives, two other very 

important groups remained to be persuaded of the appropriateness of 

government proposals to ensure the achievement of reconstruction 

objectives. These were: the Governments of the individual States, and 

the international community. 
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COMMONWEALTH-STATE RELATIONS AND 

POST-WAR RECONSTRUCTION 

When the August 1944 referendum failed to secure 

expanded post-war reconstruction powers for the Connnonwealth, the 

Labor Government was thrown back on to consultative processes in 

attempting to seek State co-operation with its intentions. Coombs was 

very conscious of the need to alter the methods used by the Department 

in order to foster good relations with the States: 

..• we have a very real function to perform in seeing that 
the Commonwealth and State relations grow along sensible 
lines. It is no good our resenting the fact that the 
Refez,endum was defeated. It was defeated. . . . That has 
not changed the problems we have to face, but it has 
changed the attitude which we take towards the solution 
of those problems . ... we do at times tend to forget 
that we did not win . •. we must be prepared perhaps to go 
more slowly, to ad.a.pt instead of to bludgeon, and so on.· 360 

Coombs was realistic in accepting the existence of a 

consultative federal system within which he had to work. He saw the 

arrangements as proceeding along the following lines: 

the Commonwealth would initiate action on some matter, 

pass the results of its work to the States, 

hold consultations with the State counterparts of 

those working in the Ministry, 

and try to come to some mutual agreement as to how 

things should proceed. 

I t is slow, it i s t edious and it is irritating, but if we 
want the problems solved, we must work along those lines, 
and when we are looking at problems here we must not do 
so in isolation. We must remember that those problems 
have to be solved in a Federal system with all its wastes 
of energy and time. 3s1 

The difficulty of securing State co-operation in Commonwealth 

proposals was compounded by a poor relationship between the two when 

the Ministry had been created. Thj:s was due in large part to action by 

360 

36 1 

Coombs, December 1944 Address to Departmental Officers, op. cit. 

Ibid. 
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the Conunonwealth since the beginning of the war. Poor Commonwealth

State relations need to be seen in perspective. 

Initially, i.e., from 1901, the Australian federal system 

was organized in such a way as to provide for what has been termed 

"co-ordinate' action on the part of several independent governments, 

the scope of activity of each being determined by its Constitution. 

The original" ••. federal compact had been clearly based on the notion 

that the Commonwealth and the States should .•• each be co-ordinate 

and independent in their own fields of responsibility ... n.
362 

For some years after federation, the States had enjoyed 

sufficient financial autonomy for them each to be able to pursue their 

own chosen priorities. Within ten years, however, there were complaints 

from some States that they were disadvantaged by federal fiscal arrange

ments. In consequence, from 1910 the Connnonwealth began making special 

grants to some states - the level and purpose of these being determined 

" .•• by political negotiation on an ad hoc or arbitrary basis •.. 11
•
363 

In 1933, a Commonwealth Grants Commission was established to permanently 

supervise the work of achieving" ... horizontal financial balance ... " 

between the States. The period between the two wars saw a substantial 

expansion of the operation of "co-operative federalism". 3611 

In addition to the G;i;-f!nts Commission, the inter-wa,r period 

also saw: 

362 

3 6 3 

3 6 t+ 

the establishment, in 1923, of the Australian Loan Council 
'to regulate all. long-term borrowing by the Commonwealth 
and the States '_; 

the establishment of joint consultative bodies, usually in 
the form of ministerial councils, for the purpose of co
ordinating policies or administrative arrangements in 
functional fields of e;::penditure of regulation. Among the 
first and most notable of these was the Australian 

Mathews, R., The Changing Pattern of Australian Federalism, 
Reprinted for Private Circulation from · Proceedings of the 
Nigerian Institute of International Affairs Conference on 
Federalism, May, 1976, p. 8. 

Ibid. pp. 11-12 

Ibid. 
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AgnouZturaZ CounoiZ, whioh was estohZished in 1934 and 
whioh pZayed a signifioant rote in the deveZopment of 
co-ordinated marketing policies for pnma:ry production; [and] 

Joint decisions by the seven governments -with respect to 
budget policies, borrowing arrangements and economic 
management dunng the Great Depression of the 1930s. The 
instruments of this concerted action were the Premiers' 
Conference and the Loan Council, which integrated decision 
making by the two levels of government to a much greater 
extent than prieviously [or since]. 365 

The degree to which Commonwealth and State co-operation 

evolved during the 1930s was a high point in such joint activity: 

Never again were the States to exercise such an important 
role in economic management as they had done, through the 
Loan Council and the Premiers' Plan, during [that penod). 36 6 

This did not mean, however, that everyone was content to operate 

on this basis. 

By the early 1930s, dissatisfaction with Federal economio 
policies had become so pronounced that seoession movements 
developed in each of the three less popuZous States. In 
Western Australia a secession referendum was actualZy passed 
[by a two thirds majority] in 1933 and submitted by the 
Western Australian Government to the Bntish Parliament 
[which decided, however, that it had no power to intervene].367 

The onset of the Second World War saw a further deterioration 

in Commonwealth-State relations as these moved towards what has been 

termed "coercive ·federalism". 368 "Coercive federalism" refers to the 

progressively increasing dominance by the Connnonwealth in fiscal matters 

during and after World War II. Four factors specifically brought this 

about: 

365 

366 

367 

368 

(a) the unifoPm income ta,x legislation imposed by the 
Commonwealth in 1942; 

(b) the Commonwealth's growing control over the Loan Council; 

Ibid., pp. 16,-17 

Ibid., p. 29 

Ibid. , p. 23 

Ibid., p. 30 
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(c) High Court decisione which on the one hand had the 
effect of preventing the States from imposing most 
fo;r,ms of indirect taxation and on the other valid
ated the Commonwealth's attempts to extend the riange 
of its expenditure activities; and 

(d) the growing use of specific purpose [or conditional] 
grants by the Commonwealth to enable its involvement 
in fields designated by the Constitution as areas of 
State responsibility.369 

The introduction of uniform taxation was resisted by the 

States in 1941-42 and was introduced by the Col!llllonwealth against their 

wishes in 1942. 370 Nor were the States willing to concede their 

Constitutional prerogatives in favour of the Commonwealth in respect 

of other matters associated with post-war reconstruction as referenda 

results in 1944 and 1946 showed. Evatt's uncompromising pursuit of 

1.llliversal centralized powers in 1942 showed no sign of Vilfredo 

Pareto's dictum: 

The art of government lies in finding ways to take advantage 
of .•• sentiments, not in wasting one's energies in futile 
attempts to destroy them - the sole effect of which, frequently, 
is to strengthen them. The man who can escape the blind domina
tion of his Olun sentiments is in a position to ma.ke use of the 
sentiments of other people for his own ends ••• 371 

The planners themselves paid little attention to the effect

iveness of Commonwealth-State relationships. 372 Much more attention 

was given to international opinion and arrangements. Indeed, an 

emphasis on the significance of international arrangements for shaping 

Australian post-war reconstruction policy was a recurring element 

throughout the entire period of Labor Government in the 1940s. 

369 Ibid., p. 31 
370 
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RECONSTRUCTION OF THE INTERNATIONAL ECONOMY 

In retrospect, Dr Coombs is of the opinion that in trying 

to influence international opinion towards the pursuit of a common 

policy of seeking to achieve full employment, Australia took an enormous 

initiative in the conduct of its international affairs. In his 

recollection: 

We realised the significance of Keynesian thought before 
Keynes and pushed it internationally a:nd in so doing 
influenced the course of international· events. 37 ·3 

In the chapter dealing with the influence of economic 

perspectives in shaping international economic policy, it was noted 

that the Australian 'full employment' initiative emerged in response to 

the need to formulate a position for international negotiations on 

Australian participation in arrangements which would flow from Article 

VII of the .American-British Mutual Aid Agreement. The purpose 

of taking 'full employment' as a required standard in those early 

negotiations in London in 1942, was to promote maximal demand for 

Australian exports, principally primary products; a pragmatic objective. 

It was, however, the International Labour Organization which, at a 

Conference in 1941, identified the need for 

3 7 3 

374 

irronediate pla:nning a:nd international collaboration 
on - inter alia: 

the changing over of industry to the needs of peace; 

the maintenance of errrployment; 

the raising of standards of Uving th.roughout the world. 

The resolution stressed that action in such matters must be 
'previously planned and arranged' and requires the 'fullest 
collaboration bet-ween all nations in the economic field.' 374 

Interviews, op . cit. 

Prime Minister's Department. Records of the Economic Consultant to 
the Prime Minister, Professor D.B. Copland (Reconstruction) 
' '.Reconstruction: Interdepartment Ctee. on External Relations, Agenda 
and Minutes'' - Australian Archives: Accession CP.6/1 item A, 
File xxxvi(ii) 



137 · 

The 110 proposed to set up a special international project to 

research the problems of post-war reconstruction and sought Australia's 

co-operation in so doing. The ILO proposal was put to Cabinet on 

3 June 1974, and it was agreed to contribute to the ILO study. At the 

same time, as discussions in Article VII international economic 

co-operation arrangements proceeded, a trend emerged which made it 

apparent that the responses to Article VII were becoming" ..• heavily 

weighted in favour of the interests of the North Atlantic economies, 

and unlikely to achieve improved living standards." 375 

In Australia, these developments were seen as a" ..• return 

to the 'liberal internationalism' of the nineteenth century ... ", 37s 

and as such, not leading to improved living standards or levels of 

employment. L.G. Melville was particularly concerned that the adoption 

of 'liberal' post-war international economic policies should not result 

in a loss of employment opportunities because of international under

takings to reduce tariff barriers. 

Whatever agreements are signed~ Australia will not abandon 
the industries established during the 1.uar until she can see 
some other way of making use of the resources set free. 
She may as well recognize that and have done with the Rretenae 
of the sterile issues of international conferences. a77 

Instead of withdrawing from participation, however, Australia 

took the initiative in trying to steer the international economy to a 

full employment objective. It did this at several venues. Early in 

1943, apparently "partly on Australia's initiative", discussions began 

between the United States and the United Kingdom, "about the co-ordination 

of full employment policies .•• " 378 Then in May of the same year at the 

United Nations Conference on Food and Agriculture at Hot Springs, 

Virginia, U.S.A., Evatt 

•.. took full advantage ... to outline the Australian position: 

375 Butlin & Schedvin, oe . cit., p. 633 
376 Ibid. 
377 Ibid. p. 634. 
378 Ibid. p. 637. 
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There is need .•• for international action, consisting 
primarily in the recognition by aU Governments of an. 
international responsibility to improve nutritional stan
dards and increase productive efficiency within their OuJn 

territories; the acceptance by each country of an 
obligation to report periodically to other nations on 
action being taken to achieve these purposes and on the 
progress which has been made; and the acceptance by each 
country of an obligation to assist ... those in need by 
preventing want and by improving living standards everywhere 
throughout the world. . .. 

A similar approach can be made to the crucial, probZem of 
fuU employment. A ba,sia requirement of an expanding world 
ecorzomy in the post-war period is the bui7.,ding up and 
maintaining of the highest ievei of employment in industrial 
countries. For this reason we believe that this conference 
should recommend to Governments the recognition of an 
international responsibility for maintaining a high level 
of employment. 379 

Evatt's statement of Australian policy pre-empted formal 

Cabinet approval by some seven months. The Australian position as 

articulated at Hot Springs was maintained and elaborated in the 

following year, 1944, on several other occasions: 

.•• at the Inte:rnational Labour Organisation Conference at 
Philadelphia [U.S.A.] at the Bretton Woods Monetary and 
Financial, Conferenae [in 1944], and in disaussions between 
Australian officials and officials of other countries, 
Australian Representatives have emphasised that national 
employment policies wiU observe a dominating influence on 
the course of world trade, and 11H-U determine the success 
or failure of s~ecifia plans for international economia 
aol,laboration. 3 0 

The first of these occasions took place in April 1944, and at 

that time the Australian delegate spoke in support of an expanded role 

for the ILO in the promotion and maintenance of high levels of employ

ment.381 The Australian Government also moved a resolution to call 

another conference specifically with the pur.pose of developing n ••• an 

international agreement on domestic policies of employment and unemploy

ment ••• "382 

3 79 
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In pursuing international recognition of its full employment 

policies, Australia had, in January 1944, allied itself with New Zealand. 

The two countries had discussed and agreed the following principles for 

concerted action: 

1. A high "level, of employment was accepted as fundamental, 
to better "living standard,s, and it was agreed to press 
strong"ly for an international, agreement by which 
(a) subscribing countries wi"l"l bind themse"lves to pursue 
domestic po"licies aimed at fu"ll errrployment, and 
(b) existing organisations such as the Inter>national 
LahoY' Organisation 1,)iU be used, or> a new or>ganisation 
established to facilitate the exchange of information 
and consultation with each other on employment policy 
and generally give effect to the errrployment agreement. 

2. During the immediate post-war period when unsettled 
conditions wiU prevail, the two countries agree to support 
forms of international economic collaboration which make 
it unnecessary for countries to become aggr>essively 
nationalistic economically. 

3. A maximum degree of coUaboration is desirable, but it 
is recognised that many countries are un'WiUing to enter 
into infiexible obligations. Therefore, the agreement 
should at least provide for regular aonsultation. 383 

However, the attention of the Department of Post-War Recon

struction was principally focused on the international aspects of 

reconstruction work by a meeting of national representatives at Bretton 

Woods, U.S.A., convened at the beginning of July 1944 to consider post

war monetary policy and economic development. 

The Bretton Wood,s Agreement ..• , a direct offspring of 
Article vii, provided for the establishment of two 
international monetary institutions, an International 
Monetary Fund, a stabilisation scheme to provide super
vision over international exchange rates and assistance 
from member nations in temporary balance of payment 
difficulties; and an International Bank for Reconstruction 
and Development to assist devastated or undeveloped 
member nations requiring long-term capital. 384 

At the Bretton Woods meeting, the Australian delegation 

moved to have a specific multi-lateral agreement on full employment 

formulated, but this was resisted by other delegates, and the Australian 

3 8 3 Butlin & Schedvin, op.cit., p. 655. 

Crisp, Chifley, op.cit., p. 101. 
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resolution for a full employment Agreement was lost. Australian 

reaction to the outcome of the Bretton Woods Conference provides yet 

another illustration of political prejudice influencing policy options. 

When the outcome of the Australian initiative at Bretton Woods 

to have an objective of achieving international full employment 

accepted became known in Australia, the Australian Delegation was 

authorized by the Government only 

... to initial, the Bretton Woods Agreement so1,e1,y as •.•• 
a Certificate of its Accuracy as a record of the 
proeeedings. 3 8 5 

Final ratification of the Bretton Woods Agreement by the 

Australian Parliament was not achieved until March 25, 1947, having 

engendered severe controversy 386 in the course of the years during which 

ratification was being sought. The controversy surrounded the role 

which organized international finance would have in undermining national 

autonomy, Christian ideals and democratic processes. 387 

The Australian 'full employment' initiative was continued into 

1945, and was then more successful. At the·San Francisco Conference on 

World Security in May 1945, which saw the establishment of the United 

Nations, Evatt put Australia's international 'full employment' advocacy 

into perspective. He compared expectations of what might be achieved 

in the post World War 2 period to what had in fact happened after World 

War I. 

385 

3 86 

387 

The significant and striking feature .•• is ... that [the 
AustraZio:n proposal] places t he main errrphasis on a:n aspect 
of internat ional planning which after the last war [i.e. 
Wor1-d War I] was wholly ignored. A dismal failure of post
Great War planning ao:n he traced to the undue errrphasis placed 
on tariff r>eduction a:nd exaha:nge stability as ends in themsel ves 
and to the absence of consideration of domestic policies of 
errrployment which, if pursued, would have brought about increased 
aonsurrrption in trade and stability in exchange rates. 

Cris·p, Chifley, op.ci_E., p. 204. 

Ibid., p. 211; pp. 204-211, passim. 

Ibid., p. 205, footnote 4. 
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The history of post Great War planning is, broadly, the story 
of a long succession of conferences, all resulting in 
resolutions to reduce trade barriers and all followed by 
increased restrictions on trade because of increased unem
ployment. . .. 

There should be and is a totally different outlook today. 
Few specialists in economics today would be so rash as to 
suggest that in conditions of unemployment an overall 
reduction of trade barriers would in itself do othePWise than 
create problems of local unemployment and reduce consumption, 
forcing Governments to take domestic action of a kind likely 
to leave the World in an even worse position. fcf. Australia's 
opposition to the early course of Article VII negotiations, 
p. 61)~ 

It will be consistent with this new theory of wartime inter
national finance [as instanced by Lend-Lease, and reciprocal 
Lend-Lease arrangements} to base post war planning on mutual 
aid through the development of internal policies which will 
create a demand throughout the whole world for the goods of 
all nations. 

It is for these reasons the Australian Delegation has submitted 
an amendment to the IJumbarton Oaks draft in the following 
terms: 

'All members of the United Nations pledge themselves 
to take action both national and international for 
the purposes of securing for all peoples, including 
their own, improved labour standard,s, economic advance
ment, social security and employment for all who seek 
it; and as part of that pledge they agree to take 
appropriate action through t he instrumentality of the 
General Assembly, the Economic and Social Council, the 
Intemational Labour Organisation and such other bodies 
as may be brought into relationship with the United 
Nations. 

All members of t he United Nations undertake to report 
annually to the General Assembly upon the action t hey 
have taken in fulfilment of the pled.ge set forth in 
t he paragraph above, and generally upon the action 
they have taken in relation to the recommendations 
of the economic and social council.' 388 

Largely as a result of Australian initiative, 'full employment' 

became incorporated in Articles 55 and 56 of the United Nations Charter 

which read 

388 Evatt, H.V., Australia in World Affairs, Angus and Robertson, 
Sydney 1946, pp. 35-37. 
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55. With a view to the creation of conditions of stabiZity 
and weZZ-being which are necessary for peacefuZ and friendly 
relations among nations based on respect for the principZe 
of equaZ right and self-determination of peopZes, the United 
Nations shaZZ promote: 

(a) Higher standards of living, full errrployment, and conditions 
of economic and sociaZ progress and development ... 

56. AZl members pledge themselves to joint and separate action 
in co~operation with the organization for the achievement of 
the purposes set forth in Article 55 ... 

The Economic and SociaZ Council was errrpowered, under the 
General Assenwly, to make recommendations for the co-ordination 
of existing specialized organizations in this field and to 
initiate negotiations for the creation of 'any new specialized 
agency' required for the accomplishment of the purposes set 
forth in Article 55. 389 

By contrast with the relative international prominence and 

ultimate nominal success of Australian full employment proposals, in the 

years which followed, 1946 to 1949, this issue, and that of post-war 

reconstruction and the central economic planning associated with it,· 

markedly declined in domestic significance. Since the principal 

intent of this thesis has been to explore and identify those aspects of 

the development of post-war reconstruction concerned with full employ

ment and economic planning, most of which is to be found in the origins 

and early years of the Ministry, the discussion which follows only 

briefly considers the reconstruction issue in the post-war years. 

389 Walker, op . cit., p. 378 
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THE POST WAR PHASE - RECONSTRUCTION 

FOLLOWING THE CESSATION OF HOSTILITIES 

The years from 1942 to 1945 were those in which most of the 

significant features of planning for post-war reconstruction emerged. 

By the time of the 1946 general elections,which took place in 

September, the central planning aspects of the reconstruction initiative 

were on the wane. In part this was due to the emphasis of government 

attention shifting from long-term planning to the immediate needs of 

coping in an orderly way with the transition from war to peace. At 

the same time, international economic reconstruction was demanding 

an increasing degree of attention, and Dr Coombs, in particular, 

became very absorbed in this aspect of the Ministry's work, spending 

long periods away from Australia. In his absence, the momentum of 

national reconstruction was lost. 39·o 

In conjunction with the 1946 elections, a ·further, and final 

attempt was made to have powers given to the Commonwealth by referendum 

which would allow for the organised marketing of primary products, 

regulation of 'industrial employment' and the provision of social 

services!9 ~.rhe 'Social Services' proposal succeeded, but the other two 

failed. From the cessation of hostilities onward, the re-establishment 

into civilian life of ex-servicemen and women became a most important 

concern of the Government. The Minister for Post-War Reconstruction, 

J.J. Dedman, detailed in 1948 the Government's achievement in that 
392 respect: 

3 9 0 

391 

3 9 2 

Close on one million men and women wore the uniform of one 
or other of the fighting services during the war. All but 
a handful have been or are being absorbed in useful employ
ment in an economy still demanding more workers than can be 
found to fill aU the jobs offering. 

Un<ier the provisions of our nineteen forty-five Re-establish
ment and Employment Act a quarter of a miZZion e:x:
servicemen and women have been reinstated in their pre-war 
jobs, incZuding over twelve thousand who revived apprenticeships. 

Interview, op . cit. 

Barrett, R.H., Pro-mise & Performance in Australian Politics, 1928-1959, 
N.Y. Institute of Pacific Relations, 1959, p.69 

Dedman Manuscripts·, op . cit., Ms. 987/7/3079-3081 
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Over a quarter of a million have been outfitted with tools 
of trade. More than twenty thousand have been assisted to 
re-establish themselves in business. Nearly a qua:t'ter of 
a million either have received or are receiving the benefits 
of training in hundreds, yes, hundreds of different trades, 
professions or callings, and the remainder have been assisted 
to find their own niche in the life of the community. 

Included among the twelve thousand who have been given 
training at Universities there are hundreds of doctors, 
dentists, engineers, lawyers and scientists. Each ex
service trainee in these professions may cost the 
Government, in fees and living allowances, as much as 
fifteen hundred pounds. 

Trade trainees from the scheme are swelling the ranks of 
skiUed tradesmen ovei-> the whole industrial field. What an 
asset we have gained for the corronunity in training these men 
and women! AU this is well worth the eighty million pounds 
the scheme will ultimately cost the Government. To date the 
cost is -twenty-six million pounds. 

Nor have we neglected ex-servicemen who aim to produce wealth 
from the land. Seven thousand five hundred have been granted 
rural tmining; over ten thousand have received an average 
loan of seven hundred pounds each to assist in their re
establishment in agricultural occupations and in addition a 
free gift averaging about one hundred and eighty pounds each 
by way of living allowances during the first year of 
occupation of their farms. About eight million acres of 
land sufficient for about four thousand.soldier settlers have 
been approved under the War Service Land Settlement Scheme 
and have been or will be allotted under terms ensuring them 
high standards of living comparable with those enjoyed by 
others in the comrrrunity. To date these schemes for re
establishment of ex-servicemen on t he land have cost the 
Government twelve and a half miUion pounds. 

A major problem for post war readjustment was what to do 

with the numerous factories which had been established by the 

Commonwealth for the production of material. Between 1939 and 1949, 

the number of Australian factories had increased from 27,000 to 37,000 393 

with employment in them rising from 650,000 in 1940-41 to 969,000 in 

1950-51. 394 The Division of Industrial Development in the Department 

was responsible for the disposal of the factories set up in wartime to 

private business interests. This was apparently achieved without 

difficulty 395 by their sale to 220 firms~ 9 6 

3 9 3 

39 5 

3 9 6 

Dedman Manuscripts, op . cit., Ms 987/7/13 - Notes on the Work of 
the Ministry of Post-War Reconstruction. 

Bernasek, op.cit., p.9. 

Dedman Manuscript, op. cit., Ms 987/7/3070. 

Ibid., 987/7/13. 
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At the same time as it dealt with the tangible aspects of 

adjustment entailed in the provision of employment and reallocation of 

productive resources from public to private ownership, the Government 

was also involved in the process of dismantling the numerous administra

tive controls which had been established during the war and the dis

establishment of the institutional machinery supporting them. This 

was done progressively to avoid dislocation of the economy. In 

particular, price control was retained to avoid 

... inflation and also to prevent an inequitable distribu
tion of scarce consumer goods, overcapitaUsation of 
investment goods, and deterioration in the competitive 
position of Australian exports. Most of all it was 
need.ed to prevent a sudden fall in the price level and 
employment at the end of the transition phase. 397 

Other controls over trade and the money supply were retained in 

support of price control, and to conserve essential supplies and main

tain balance in foreign exchange. 

Emphasis on economic planning had, however, faded into the 

background. In the four year period from the cessation of hostilities 

in August 1945, until Labor lost the election in 1949, there were only 

three major overt public events which were a reminder of the government's 

explicit intention to intervene directly in the operation of the 

national economy, an intention which reflected the basic philosophy 

behind reconstruction preparations undertaken in the mid-forties. The 

first of these was an announcement which followed a Commonwealth-State 

Premiers' Conference late in August 1945, that the Conference had 

adopted a priority program of development works as recollllllended 

by the National Works Council involving an expenditure of £A192,889,000. 398 

A similar announcement was made in 1948 concerning a works program 

involving an amount of £A569,000,000 which had been prepared to 

cushion against a possible depression. In that same year, 

"; •. Legislation was enacted for the Snowy Mountains Hydro-electric 

3 9 7 

3 9 8 

Butlin & Schedvin, op. cit., p.773 

Keesings Contemporary Archives, op. cit., Sept. 29-0ct. 6, 1945, 
p.7467 



146. 

Authority, which was planned to double Australia's electricity output 

and to provide water for irrigation. 11
·
39 9 The fourth instance of mani

festation of Labor Government intent to intervene in the functioning 

of the economy was different in character: it was the attempted 

nationalization of banking in 1947. 

The details surrounding bank nationalization are not relevant 

to an appreciation of post-war reconstruction policy and they are avail

able elsewhere. ~oo That the attempt was made, however, is significant. 

The circumstances of the bank nationalization issue reveal a little more 

of the mind of the man who had been the Minister of Post-War 

Reconstruction during the period when many of its initiatives were 

developed. Apparently, the move to pursue nationalization was an 

initiative on the part of Chifley, although he may have formally sought 

consensus among the Cabinet. 401 Chifley's interest in bank reform went 

back at least to 1935 when he was an opposition member on a Royal 

Commission established by Lyons to examine banking in Australia. Chifley's 

stance in 1947 reflected the views he had formulated in 1935. At that 

time 

3 9 9 

400 

401 

402 

... Chifley generally agreed with the Commission's report 
which criticised the performance of the Commonwealth Bank 
in the depression:, recommended ZegisZation for the eontrol 
of the profits of the private banks and recommended the 
continuance of the trading bank and savings bank activities 
of the Commonwealth Bank. 

It was onZy on the issue of bank nationalization that 
Chifley dissented in large degree from the rest of the 
Corronission. The Commission's report was in favour of 
an Australian banking system which included private 
banks, with a strong centraZ bank, publicly aumed, 
exercising the necessary eontroZ over the activities of 
the private banks. Chifley thought that such a system 
could never be satisfactoriy, believing that 'the possibility 
of weZZ-orideried progress ;r 'Was ineompatible with banks working 
for profit. He eonsideried that banking entePed too vitally 
into every phase of community life fop its aetivities to be 
left to the dictation of pPofits and therefore all banking 
should be publiely owned and aontriolled. 402 

Barrett, op. cit., p. 72. 

Crisp, 'Ghifley', op . cit., pp. 323-342, for example. 

Ibid, p. 327 

Hoyle, A., unpublished doctoral research, C.C.A.E., 1979 
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Chifley's attitude towards nationalization wa~.not 

idiosyncratic. Dedman, who followed him as Minister in the Reconstruction 

portfolio, was given advice which suggests the possibility of a 

resurgence in the late 1940s of the 'nationalization' perspective as a 

basis for Labor policy. References to nationalization were made in the 

context of discussing trade union attitudes towards post-war Labor 

policy and the need for greater productivity. 

A number of objections are currently being raised in Labour 
and Union circles to a production drive. These are ans~ered 
here. 

(a) That we should not seek to increase production under 
capitalisml but should aim at socialism. 

lon term ro ramme, an where necessary an as 
o ortunity of fers, i,n- "i<Vi, ual key in U.8trieS: wiU 
be nationali.se. But 1,,t 1,,s not pract1,,ca e to ma.e 
much progress in t his direction at t he moment, and 
ways ana means of carrying t hrough nationaZiootion 
will need to be progressively woX1ked out in the light 
of e±periende with various t ypes of nationalisation. 
For a long time to come, ho1.uever, we rrrust uJo:r>k within 
a dominantly private enterprise system subject to 
over-all financial and economic planning by Govem-
ments. By achieving substantial suodess with f ull 
employment policies., Labou:r> GoveT'riments wilZ be 
able to continue in office and so progressively 
introduce nationalisation measures as experience 
indicates or the oppoPtunity is available. If the 
workers do not co-operate in this., the prospects of 
achieving these aims will be put back many years. ~03 

Another document associates the pursuit of 'socialism' and 

'nationalization' with the 'full employment' objective, which is 

presented as a milestone in the achievement of the full potential of 

Labor political power. 

THE OBJECTIVES OP LABOR AND THE NEED FOR 
INCREASED PRODUCTION 

(1) The Labor Party philosophy includes three different 
ideas: . 

( a) Socia Z aims 
(b) Socialistic aims 
(c) A series of methods. 

Dedman Manuscripts, op . cit., Ms 987/7/513, authorship unknown. 

-
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(2) The aims of the Labor Party may be extracted as follows: 

more equitable distribution of national income to the 
workers; 

the equalisation of opportunities throughout the 
cormnunity; 

social security for all; 

the enlarging of liberty for the people; 

participation of the people in all decisions which 
affect their daily lives. 

The id.eats rrrust be stressed, because they provide a set 
of stanclards by which Labor can be judged. 

But there was more in the Labor objective than these 
particu Zar aims. 

(3) Socialization was the method by which in the long run 
these aims could not only be won, but maintained. Socialism 
implied both a criticism of society and a solution; but 
socialism implied another set of tests for Labor:-

nationalisation of particular industries; 

elimination of profit-making. 

(4) How was socialism to be reached? 

By nationalizing particular industries; by co-ordinating 
the particular industries thPough an overull plan of economic 
d.evelopment, linked with plans for working class control; in 
short by transferring power and ownership of ''key., industries 
from private to national ownership. 

There may be an improvement in conditions by liberal 
methods, but the socialist declares that only under socialisa
tion can the worker be guaranteed freedom and security. Social 
reforms are important, but Labor cannot be satisfied or 
secure unless steps to socialism in the form of nationalisation 
are taken. 

And this is not only because socialism alone can provide 
a continuous improvement of stanclards, but because only 
socialism eliminates the functionless profit-maker. 

(5) The reason for swnmarizing these views is not to repeat 
a lesson, already learned, but to indicate that these are 
the ideas accepted completely and unqualifiedly by the 
activists in the trade union movement. Here is the raison 
d'etre for the Labor> Movement; and hey,e are the theoy,1..es 
that 'have to be met in the claims foy, inc:r>eased production. 

(6) The first point to emphasise is that the winning of these 
aims irrpZies the continued victory of the Labor> Party. 

(7) The Labor Gove:r>nment is, the:r>efore, entitled to ask the 
co-opePation of the workers in increasing production. If 
p:r>oduction is not increased and wage demands a:r>e pushed 
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without limit, Iabor is in danger of losing the elections -
and that means disaster, for reasons to be diseussed later. 
Labor must be supported not because the alternative would 
be anti-Labor and 'Lcxbor is the lesser evil'. But because 
positively a Labor Party offers - and will offer for as long 
as prophecy is possible - the only organisation, and the 
only set of principles, capable of advancing a new social 
order. Labor may fail, but only Labor can do the job ... 404 

To summarize: -

A. (1) Increased production is necessary, if shortages are 
to be overcome and the irritations against Labor Governments 
removed. 

(2). The plans of Labor in such spheres as housing, 
unification of gauges, reconstruction training, national 
development, continuing social services, are being delayed by 
retarded recovery of production. 

( 3 J The pressure for irrrprovfog standards is reaching a 
stage where the success is endangering financial stabilization 
and threatening inflation. 

These are political and reformist arguments, but what 
must be recognized by Labor supporters is tJiat not only will 
a failure to consider these arguments lead to political 
defeat and the victory of reaction, will not only endanger 
all the gains that follow from full errrployment, but that 
the recognition of such factors is inherent in the choice 
made by La,bor of a democratic transition to socialism. 

B. (1) Because of Labor's socia.l service policies, 
increasing production is associated with greater social 
equality, evening distribution of the national income. 

(2) The winning of full employment and the pursuit 
of Labor policies for its continuation is a guarantee tJiat 
the unions have the power to control methods of increasing 
production so as to avoid speeding up; th.ey can enforce 
policies of social irrrprovement; they can increase their 
power and status so that the policy of increasing 
production in fact adds to their strength and their oppor
tunities. 

(3) Supplementing and also fulfilling the Labor prograrrone 
of reform is a deterimination to hold full errrployment in a 
pe:riiod of business riecession. It is not only that the delay 
in production is limiting the masses; it is not only that 
restrictive practices will end in disaster for unions 
practising them should Labor be defeated, but the worker 
must be given confidence that under Labor over-production 
will not lead to a threat to standards. 

Ibid. ms 987/7/489-90. 

-
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This is a policy a1,m1,ng, not at an alternative to 
socialisation, but at producing the position in which 
advocacy of socialisation will succeed. The price of 
democratic socialism is public judgment. The public as 
a voting majority is hostile to schemes of socialisation -
and while this hostility can be intensified by the anti
I.abor press, it can be removed by a policy of increasing 
production. 

Socialization will not be won in a fit of absence of 
mind, by stealth, or by accident. But only by conversion 
and by education - and at this stage not only is increasing 
education necessary, but the most important factor in 
conversion would be such behaviour by Labor supporters that 
indicate their social responsibility. 405 

But in December 1949, Labor lost the election, and the 

Government which Menzies formed in 1950 abolished the Ministry and the 

Department of Post-War Reconstruction. They legally ceased to exist 

on 1 March 1950. It is ironical that only several months later, the 

Liberal Government, which had fought the centralized planning pro

clivities of Labor, announced Australia's first £ive year development 
plan. 4 o 6 

Notwithstanding the ultimate abolition of the Ministry, its 

work left a mark on the character of public administration in several 

ways. One aspect of this legacy had been envisaged by Coombs soon 

after the formation of the Department. In 1943 he said 

· ..• it may be that the most important development ar1.,s1,ng 
from the work of the Ministry will be the establishment 
of institutions desi?!Jed to plan our future development 
more coherently ... 07 

The various divisions which were created in the Department 

and the Commissions which it supported were the concrete instances of 

the creation of such institutions. With closure of the Department, 

several other Departments absorbed Post-War Reconstruction Divisions 

thereby transferring personnel and expertise.I/OB In particular, the 

ti O 5 

I/ 0 6 

ti O 7 

408 

Ibid. ms 987/7/498-90. (My emphasis) 

Keesing's Contemporary Archives, March 25-April 1, 1950, p. 10614A 

Coombs, H.C., The Special Problems of Planning, Realities of 
Reconstruction, No. 2, Melbourne, 1943, p.19. 

Bureau of Agricultural Economics to Department of Primary Industry 
War Services Land Settlement to Department of Interior 
Education Office and Division of Economic Policy to Prime Minister's 
Department 
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Department's Economic Policy Division was transferred to the Prime 

Minister's Department in 1949. 409 

The Department of Post-War Reconstruction had been 

consciously used 410 as a means of recruiting many of the best young 

graduates to work on post-war reconstruction. When it ceased to 

function, many of these moved to take up other appointments in the 

federal public service. 411 The transfer of organizational units and 

personnel carried with it the transfer of those attitudes, values and 

techniques which had been accumulated in the course of their experience 

in planning for post-war reconstruction~ In that way, the Ministry may 

have left a legacy and made an impact on the character of Australian 

public administration in the years that have followed,the character of 

which has as yet been unexplored. 

4 0 8 

4 0 9 

410 

4 11 

(Cont.) 
Re-establishment to Repatriation Department 
Rehabilitation Branch to Department of Social Services 
Industrial Development and Regional Planning to Department of 
National Development (Martin, A., op. cit.) 

Bracken, W., 'The old problem about who runs the shop', 
The Canberra Times, 28 January 1978, p. 2 

Coombs, 'interview', op . cit. 

As an indication of the transfer of key personnel: 

Coombs was appointed Qovernor of Commonwealth Bank 

L.F. Crisp resigned as Director-General to take up the chair of 
Political Science at the Canberra University College 

H.P. Breen became Secretary of the Department of Supply and 
Development 
W.A. McLaren became Secretary of Department of Interior 
A.S. Brown became head of Prime Minister's Department 
C.N. McFadyen, Deputy-Director of the Division of Industrial 
Development, became head of Dept. of Fuel, Shipping and Transport 

J.G. Crawford became head of Dept. of Commerce and Agriculture 
A. Tange to Foreign Af fairs ( Martin, A. op. cit., p. 9) 
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ASSESSMENT AND INTERPRETATION OF THE POLICY FORMATION 

PROCESSES OF THE MINISTRY: 

THE ROLE OF 'VALUES' AND 'IDEOLOGY' IN 

RATIONAL POLICY FORMATION 

Institutions emerge from the mind and imagination of men 

H.C. Coombs 
Boyer Lectures, 1970, p.16 

The substantive effect of the events which led to the formation 

of the Ministry of Post-War Reconstruction, and of the work of the 

Ministry subsequent to its formation, was to bring about a change in 

government policy with respect to the manner and degree of intervention 

by government in the operation of the Australian economy.412 The 

change which resulted was that the pattern of action of Australian 

governments in relation to the management of the Australian economy 

altered from one which had, before preparations for war began, been 

characterized by a 

.•• policy of 'leaving business alone' •.. ,413 

to one where 

.•. governments ... accept the responsibility for 
stimulating spending on goods and services to the 
extent necessary to sustain full employment. 414 

The transition in policy was the result of attempts which were made to 

solve an anticipated recurrence of an historically defined problem: 

massive levels of unemployment. 

The definition of the problem, and proposals for its 

solution, were determined in accordance with the perceptions of 

particular individuals: in accordance with the minds and imaginations 

of those in the Labor Governments of the day who were principally 

412 

4 l 3 

414 

cf. Parker, R.S., 'Policy and Administration', in Spann & Curnow, 
op . cit., p. 144, who defines the policy process as one in which 
"a sequence of events ••• brings about a changing pattern of 
action by a government •.• over a period of time, in relation 
to some particular class of subject matter ••• " 

Maclaurin, op . cit., p.242 

White Paper on Full Employment, op . cit., p.l 
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influential in this matter, and of their economist advisers. Each was 

influenced, respectively, by their membership of, on the one hand a 

particular political party, and on the other a professional group. 

As has been noted by two connnentators on Australian politics, 

Davies and Encel, 

Close study of organizations often exposes the role of the 
individual ... whose personality and performance can affect 
the whole structure of the organization and pemeate its 
style of work ..• In countries with an egalitarian tradition, 
there is often a reluctance to acJrnit the creative role of 
the outstanding individual ... In Australia, accounts 
seeking to give the individua,l his proper weight in the 
organizational drama are still few ... . 415 

This thesis has explored the significance of the role played 

by a number of individuals in the creation of government policy. In 

order to understand the contribution which individuals make to the 

formation of policy, it is not necessary to focus on every facet of 

the personality of such individuals. To explain and interpret an 

individual's contribution in any particular instance, it is necessary 

to focus on those features of his participation which can be eviden

tially established to have influenced the particular matter at hand. 

In the context of defining the essential contribution which individuals 

may make to the formation of policy, an understanding of 'values' is 

crucial. 

As Keynes observed in the conclusion of his 'The General Theory 

of Employment. Interest and Money' • 

415 

41sa 

... the ideas of economists and political philosophers, both 
u'Jhen they are right and u'Jhen they are wrong, are more power
ful than is commonly underst ood. Indeed the world is ruled 
by little else. 415a 

Davies, A.F. & Encel, S., 'Politics', in Davies & Encel, (Eds.), 
Australian Society, A Sociological Introduction. Cheshire, 
Melbourne, 1965, p.99. 

Keynes> op.c i t.~ p.383. 
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Values 

In general terms, the relationship between a set of 

circumstances, and decisions taken in response to them, can be said 

to be conditioned by the particular values held by those who are 

influential in the taking of such decisions. The term 'values·, is 

used in a number of ways in the literature on policy formation, 416 

but the term is often left undefined. In the context of interpreting 

the results of this study, the term 'values' is employed as meaning: 

that comp'lex of personal, factors which uniquely intervene: 
between an individua,Z, his interpretation of his environ
ment, and his choices for action. 

'Values' are those factors which shape the character of the interplay 

between an individual and his circumstances, 417 and which will 

determine the choices made among alternative options. 418 

An individual I s ,,;values', (in the sense defined) can be 

inferred from various forms of behaviour. Evidence concerning 'values' 

can be obtained from attitudes which are displayed when things are said 

and done. 419 This includes evidence about a preferred set of outcomes 

416 

417 

4 1 8 

See, for example: 
Young, K., '"Values' in the Policy Process", Policy & Politics, 
5 (1977) pp. 1-22. 
Redmond, W.H., 'Values in Forecasting and Planning', Long Range 
Planning, Vol. II, June 1978, pp. 22-25. 
Fowles, J., 'The Problem of Values in Futures Research.' Futures, 
August, 1977, pp. 303-314. 
Dror, Y., Design for Policy Sciences, American Elsevier, New York, 1971, , 
Chapter 9 'Policy Analysis', p.55. 
Simmons, R.H., & Dvorin, E.P., Public Administration. Values, 
Policy and Change, Alfred, Washington, 1977, pp. 408-412. 
Kelly, E.F., & Wettenhall, R.L., 'Policy Analysis and the New Public 
Administration', in Spann, & Curnow, op . cit., pp. 470-477. 

Kaplan, A., 'On the Strategy of Social Planning', Policy Sciences, 
4 (1973), p.41. 

Redmond, op . cit., p. 22 : citing a definition of values from 
Robeach, M., 'The Nature of Hmnan Values and Value Systems.' 

Lasswell, H.D., 'The Relation of Ideological Intelligence to Public 
Policy', Ethics, Vol. LIII, October, 1942, No. 1., p. 30. 
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chosen from among possible alternatives, particularly when these are 

manifested in circumstances which indicate an intention to achieve 
them.420 

It is because 'values' entail choices between alternative 

courses of action, and alternative consequences, that 'values' become a 

central problem for policy analysis. The choice of one option always 

denies another and therefore uniquely determines the course of action, 

and the c.onsequences, which follow. 

'Values' moderate the policy process and are an integral 

part of it at every stage: in the perception of a problem, in the 

development of solutions, and in the interpretation of outcomes. 421 

An individual's 'values' define "... the broad limits of the individual 1 s 

behaviour •.. in terms of knowledge (or information), motives (or values) 

and attitudes (or opinions) ••.• " 422 Values condition an individual's 

behaviour by" ••• simplifying, organizing and generalizing his 

environment •.• ", which is then interpreted according to the 

" ... constructions and meanings ... " associated with the set of values 

in question. 423 

422 

Snyder, R.C., Bruck, H.W., and Sapin, B., 'Decision-Making as an 
approach to the Study of International Politics', in Snyder, Bruck, 
and Sapin (eds.) Foreign Policy Decision Making , the Free Press, 
Glencoe, 1972; p. 144. 
In the sense in which it is used in the present context, the term 
'values' is not intended to relate to the substance of an abstract 
psycho-social entity which may be sought to be established by 
psychological research in advance of subsequent action; attention 
to the problems of theoretical and methodological rigor in conceptual
izing 'values' are considered to be inappropriate at the l·ev.el of 
analysis applicable in this thesis. 

Simmons & Dvorin, op.cit., p. 410. 

Rush, M., & Althoff, P., An Introduction to Political Sociological, 
Nelson, Melbourne, p. 18. 

Young, op.cit., p. 8. 
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Under certain conditions, 'values' may become stable over 

time and acquire a high degree of explicitness and elaboration. When 

that occurs, 'values' comes to form a system of ideas which is called 

an 'ideology' . 424 

Ideology 

The significance of an ideology is that it can provide meaning, 

give significance to, and generate the motivation for action. 425 

Ideologies are not derived from pure speculation about a state-of

affairs, but are, rather, a rationalization of prior empirical experience, 

which then act as a guide to the interpretation and direction of 

subsequent further action. 426 An ideology serves the function of 

constructing symbolic models of the relationships between individuals 

and the environment within which they must live. 427 

According to a recent extensive study428 of the character of 

ideologies, a fully articulated ideology comprises the following facets: 

It 2 5 

ti 2 6 

ti 2 7 

42 8 

429 

D [descz>iption] 

A [analysis] 

Pm [moz>al p:r>escz>iptions] 

Pt [technical prescriptions] 

I [implements i.e. the ways and means of implementation] 

R [z>ejections] . 

The sequence of events in i<leoZogical formation is tha,t one 
first notices and <lescribes phenomena, then analyses them 
a:nd finaUy d.ecides according to moral norms and in view of 
the technical possibilities what to do about them and what 
not to do. 42 9 

Shils, E., 'The Concept and Function of Ideology', Kroeber, A.L., 
& Kluckholm, C., International Encyclopedia of Social Sciences, 
The Macmillan Coy., and The Free Press, 1968, p-. 66. 

Apter, D.E., Ideology and Discontent, The Free Press, NY, 
1964, p. 20, 'Balance, n1astery, and control are the desired results 
of ideological behaviour. Ideas help men to control and change their 
behaviour ' • 

Geetz, C., 'Ideology as a Cultural System', in Apter, D.E., op.cit. ,p. 63. 

Ibid. -

Selinger, M., Ideology and Politics, George Allen and Unwin Ltd., 
London, 1976. 

Ibid., p. 106 
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The individual facets of an ideology can be thought of as combining to 

form a composite whole, as illustrated in the following diagram: 

D 

~ 
A 

Pm 

I I Pt 4 3 0 

The Influence of Values and Ideology in Shaping Reconstruction 

Policy 

Australian policy on post-war reconstruction was an amalgam of 

political and economic influences, The Australian Labor Party was a 

political party in whose view the relationship between the government 

and the state was one in which 11 
••• the Government is in full control 

of the State ... ". 431 Yet at the same time, the absence of a defined 

ideology432 which could have given a strategic and tactical basis to 

this assumed relationship, meant that the Party had to seek advice from 

some other source, (in this case, the economists) on how to technically 

manage the intended transition from pre-war to post war conditions 

(as Crisp observed in his discussion of the character of policy 

formation; p. 109 refers). 

The necessary technical prescriptions to give practical 

effect to the political intent fortuitously was available in the 

formulation of the economic system provided by Keynes. 433 Keynes' 

thesis concerning the operation of the economic system of his day, in 

fact, encompassed all those other elements which jointly constitute an 

ideology, as that concept was defined on p. 156. In his work, Keynes 

described (D), and analyzed the economic phenomena of his time (A), 

431 

432 

433 

Ibid, p. 106. The formulation of a model of ideology in this form 
recognizes that 11 

••• in real life things are, of course, much more 
complex • • • indeed • • . too complex to be formally determined ... " 

Playford, J., 'Who Rules Australia?', in Playford, J., and Kirsner, D., 
(eds.) Australian Capitalism - Towards a Socialist Critique, Penguin, 
Aust. Ltd., 1972, p. 132. 

See pp. 17-20 

Discussed on pp. 26-27. 
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rejected the possibility of revolutionary change as a solution (R), 434 

set an objective of achieving full employment (Pm) and offered the 

technical economic means of achieving that goal through an altered 

role for government (Pt). 

The political and economic elements of Labor's reconstruction 

policy, with the inclusion of the administrative machinery which had 

sprung up as a consequence of the war effort of the 1940s, together 

constituted a composite ideology which formed the basis for the 

Government's planning and intended action in the post-war period. 

The constituent elements of the composite ideology of post-war 

reconstruction comprised a 'moral prescription' - the achievement of 

full employment - held in common by both politician and economist; 

Keynesian economics, as noted above, provided the remaining elements 

of a completely rationalized basis for action. The means for achieving 

the intended objective - the 'technical prescription' - was, however, 

bi-furcated into political and economic techniques for action, according 

to the preferences of those who were in a position to decide on the 

courses of action to be followed. This bi-furcation, as we shall later 

see, caused problems in co-ordination of action. 

The nexus between the role which economists played as 

government advisers, and their significance in the process of policy 

formation arose from the particular perspective; the particular 

constructions, significance, and meanings, which economists brought to 

bear in their consideration of issues. It is suggested that their 

interpretation of events involved a selective interpretation435 of data 

and the ascription of particular significance to it. 436 I n making their 

contribution to the development of an international economic policy for 

Australia in the 1940s, economists brought to their interpretation of 

circumstances previously established expectations of" ••. performance 

4 34 h 1 Keynes, M., General T eory of Emp oyment, Interest and Money , 
Macmillan, London, 1956, p. 378. 

435 Eden, C., 'Modelling the Influence of Decision Makers on the Future', 
in Futures, Vol. 9, August 1977, pp. 276-277. 

436 Goodwin, 'The Image of Australia', op.cit., p. XV. 
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norms for particular economic systems11
, i.e., the use of the achieve

ment of full employment as a basis for all policy action. 437 In 

considering the processes by which full employment was to be achieved, 

their expectations were those of the Keynesian economic model, and this 

influenced their formulation of domestic economic policy. The influence 

of Keynesian economic ideas had operated to socialize Australian 

economists, who adopted them as a principal element of their value 

system. In turn, these 'values' defined the character of the economic 

policy they proposed. 

Both the economic and political contributions to post-war 

planning, however, missed a key element of effective ideological 

machinery: the need to define the conditions under which objectives 

could be implemented. Implementation is an issue quite different from 

the technical arrangements to be employed in implementation, A contem

porary critic of the Labor Government's reconstruction policy identified 

the essential aspect: 

Like alZ movements of hwnan thought, the CUT'rent post-war 
proposals must be analysed in relation to social conditions ... 
[Reconstruction has] emphasised ends and goals; it pro
liferates freely the desirable things which could be done ••• 
[but there had been] a disinclination to examine the 
conditions necessary if any goal were to be reached ... 438 

Failure to give consideration to the implementation aspect in the 

process of planning was largely due to a preoccupation on the part of 

the planners with the technical measures associated with the drive to 

achieve post-war objectives. Such a preoccupation with technical 

features in planning is a common failing of ideologies in application. 

437 

438 

As discussed on pp. 61-62. See Goodwin, op. cit., p.XV 

Black, H.D., 'Second Thoughts on Reconstruction', Public Administration, 
(Sydney), Vol . I V, No.8, Decembe r 1943, p.347. 
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Ideology in Application: the predominance of technique 

In the course of the application of an ideology, the emphasis 

placed upon the facets tends to alter. A new configuration emerges in 

which the technical prescriptions take the central role. 439 When the 

technical prescriptions of an ideology begin to be applied 

there develops a line of argument whose purpose is to d.evise 
and justify the policies executed or recommended by a party, 
whether or not they deviate from the fundamentals. In the 
justification of policy in the operative dimensions, description 
and analysis exert greater influence through the enhanced 
consideration paid to the norms of expediency, prudence and 
efficiency, i.e., to technical prescriptions, which share in, 
or even replace, the centrality accorded to moral prescriptions 
in fundamental ideology. 440 

A tendency for a similar emphasis to be placed on satisfying the 

technical aspects of achieving the objectives of the work of the 

Ministry of Post-War Reconstruction revealed itself in.several ways. 

In the conditions prevailing during the war which initially 

at least, were implicitly asst.nned would prevail after cessation 

of hostilities, implementation of the Government's objectives was 

presumed to be achievable by administrative direction as had occurred 

in the prosecution of the war. Consequently, direct government control 

was assumed to be a necessary condition and was pursued politically, 

particularly by Evatt. Economists, too, were at pains to define and 

achieve the appropriate technical economic arrangements associated with 

the Government's policy of full employment. 

There was an emphasis on such technical economic issues in 

the original formulation of the full employment policy in 1941. Later, 

the early drafts of the White Paper on Full Employment showed a similar 

emphasis on technical economic issues which resulted in the White Paper 

being revised extensively to conform with political preferences. 

Another instance of particular emphasis being placed on technical economic 

prescriptions was the emergent, but unpublicised, concern in the latter 

forties with the efficiency and productivity of labour. The role 

439 Selinger, op. cit., p.110 

Ibid. p. 109 
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envisaged for labour under a 'full employment' policy cut across trade 

unions' aspirations for a greater share of economic resources, a conflict 

of interest implicitly recognized in the advice given to Dedman on 

these matters. 441 The character of the detailed work of the investi

gatory Commissions established under the Ministry, and the nature of 

international economic activity which resulted in the creation of new 

international financial institutions (the International Monetary Fund 

and the International Bank for Reconstruction and Development) also 

illustrate the same point. In both instances, the predominant concern 

was to identify practical economic problems and to devise pragmatic 

solutions. The primary concern was with technical institutional 

arrangements and not with their broader social consequences. This is 

confirmed by Crawford who recollects that while economists were aware 

of the social implications of their work, such issues were not dominant 

in their planning which was concerned primarily, if not wholly, with 

economic factors. 442 

Preoccupation by those who planned for post-war reconstruction 

with the specifically economic aspects of their plans, obscured the 

necessity to identify the conditions under which their policy proposals 

could successfully be implemented. 

As has been pointed out, conditions of implementation are 

not the same as the technical measures to be employed in implementation. 

Crucial to effective implementation within a given social context is 

the need" ... to analyse ... the structure of interests comprising a 

society ... ". 443 

Effectively, a concern with the structure of interests in a 

society is synonymous with the need to identify the character of the 

political culture in the context of which policy initiatives were being 

taken. Any political culture contains an historically established 

pattern of societal processes which might be expected to respond to 

policy initiatives which sought to affect the course of such established 

arrangements and interests as constitute that society. The concept of 

442 

443 

See pp. 127-131. The identity of the author of the policy paper for 
Dedman is unknown. 

Interviews, op.cit. 

Black, op.cit., p.347. 
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political culture in its Australian context is important for putting 

the work of the Ministry into perspective. It is, therefore, the next 

matter to receive consideration. 
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Political Culture 

The term 'culture' can broadly be understood to be concerned 

with the principal, prevailing or dominant characteristics operative 

within a social group which shape the general pattern of the aggregate 

perception of and response to the 'State' and to government action. 444 

Culture has been defined as: 

.•• consisting of patterns, explicit and implict, of 
and for behaviour ... the essential core of culture 
consists of traditional [i.e. historically <lerived and 
selected] ideas and especially their values; cult-ur>e 
systems may, on the one hand, be consi<iered as products 
of action, on the other as conditioning elements of 
further action. 445 

Australian political culture tends to have been identified 

wholly with an articulation of it which has gained uncritical 

acceptance by almost every other writer, and speaker, on the subject 

since it was first published in 1930, This classic statement says 

that: 

Australian <iemocracy has come to look upon the State as a 
vast- public utility, whose duty it is to provide the 
greatest happiness for the greatest nwnber. 446 

This interpretation of Australian political culture was 

allied with what was thought to be Australia's dominant social ethic: 

a pervasive notion of egalitarianism447 and a pursuit of equal justice. 448 

444 Emy, 'The Roots of Australian Politics', op.cit., p. 18. 

Erny notes that political culture has been articulated as being 
"the pattern of individual attitudes and orientations towards politics 
among members of· the political system', the pattern being seen as 
one 'internalised in the cognitions, feelings and evaluations of the 
population'. The purpose of seeking to try to identify the cultural 
context of a political system is 'ideally ..• to explain (and not 
just to describe) why a country's politics are conducted in a certain way."' 
Ibid, quoting G. Almond and G. Powell, Comparative Politics: A 
Developmental Approach, Boston, 1966, p. 52. 

Singer, M., 'The Concept of Culture', citing Kroeber, A.L., and 
Kluckholm, C., in the International Encyclopedia of Social Sciences, 
Macmillan and the Free Press, USA, 1968, p. 528. 

446 k 72 Hancoc, op.cit., p. . 
447 91 Rowse, op.cit., p. . 
448 

Ibid., p. 91, citing Hancock, W.K., Australia, Jacaranda, Brisbane, 
1961, pp. 45-46. 
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An .American analysis highlights the peculiar quality of this 

feature of Australian life by contrasting it with the same aspect as 

it is said to be found in the United States: 

Unlike the egalitarian tradition of the United States., 
which [formally., at least] emphasizes the equal opportunity 
of members of the society to realize fully their potential 
and ambitions., Australian egalitarianism stresses a high 
minimwn standard of well being for the whole of the society 
and an outward sh0w of equality that minimizes privileges 
because of formal rank. 4 4 9 

The enduring and prevailing features of Australian democracy 

have been reduced to two propositions: 

(1) Australians are motivated by a 'sentiment of justice, the 

claim of right, the conception of equality and the appeal 

to Government as the instrument of self-realization; 

(which in practice amounts to) 

(2) "a pursuit of material interest ..• further advanced than 

anywhere else." 4 5 0 

These distinctive elements of Australian political culture, 

if accurate, characterize relations between the.government and the 

populace in a way which emphasizes a passive, unilateral (as distinct 

from reciprocal) insistence on the part of the electorate that the 

State should serve their interests in advancing their ambitions, without 

erosion of any of the already prevailing advantages. 451 

449 Whitaker, D.P., et.al., Area Handbook for Australia, (1st ed.), 
1974, American University, Washington, DC, p. 96: 

Four factors have been important in the formation of the 
Australian egalitarian tr•adition: the relative , early develop
ment of a politically effective Labor movement., a chronic 
shortage of unskilled labor>, a strong undercu:t'rent of anti
English sentiment among Irish immigrants, and the spir>it of 
co-operation that developed among the settler>s in a harsh 
enviPonmen t. 

4 50 8 Kemp, op . cit. , p. • 
451 Cf. Emy, H. V., The Politics of Australian Democracy , 

op.cit., p. 340, who notes "that. .. to the Australian, 
the State means collective power at the service of individualistic 
rights'. 
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If it is true that in the Australian context the State came 

to be conceived of by the electorate as a whole as the popularly 

directed instrument of personal and societal achievement, it also 

follows that the State had little opportunity to develop and define 

long-term guiding values. Consequently, action on the part of the 

State tended to be confined to the pursuit of those ··things which were 

concerned with the resolution of competing claims of sectional interests. 452 

In the light of the predominantly self-interested character of 

Australian political culture, as it was then perceived, it is perhaps 

not surprising that some scepticism was expressed, in the course of 

debate on post-war reconstruction, as to whether Australians would 

respond to the demands made on them to act in the 'National interest' 

in the dispassionately rational way in which it was apparently hoped 

they would behave. Such expectations were characterized as being 

'romantic' , 

Romantic 'reconstructionism' comprises a pre-occupation 
with objectives, an under-emphasis on conditions of 
achievement; it is optimistic about economic limits, 
and presumptuous on the questions of social action and 
the injluence of intelligence; it is corrmitted to a 
naive doctrine o[ a new harmony of interests in the 
post-war world. 4 3 

.•. the romantic view .•. presumes that there will be, after 
the war, a new relationship between intelligence and 
social action ..• It is, I think, freely presumed that 
intelligence ••. will influence social action, in politics, 
in business life, and in social behaviour ..• 45

'+ 

452 Ibid., pp. 340-345, passim . 

•.. observers have commented on the literal', 'direct ', and 
'unsophis ticated ' qualities of the Australian mind; on the 
deteT'mination of Australian politicians to make every post a 
winner; on the emphasis on rules: 'a Zitigous people'; 'a high 
degree of rule consciousness'; on the importance of rules in 
social life to enforce conformity; and the curious reliance 
upon royal commissions [and other similar adjudicating, arbitral 
bodies]. Ibid., p. 343. 

4 53 Black, op.cit., p. 349 . 

4 5 4 Ibid. , p. 348. 



In the formulation of policy, it was expected that" ..• policy will 

be the result of more analysis and less impulse. Many reconstruction 

proposals envisage (that) institutions and controlling bodies .•. will 

bring to bear on policy making and administration the dry light of 

thought." 455 

References to the importance of carefully considered thought 

as the basis for post-war planning raise important issues concerning 

the character of rational policy formation. These need to be discussed 

in the context of examining 'rationality' as the basis of policy making. 

Ibid. 
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Rationality and Policy Making 

In an echo of Black's commentary in the forties, a recent 

assessment of the history of Labor Governments of that period refers to 

the history of post-war reconstruction as being the history of the 

' l' . f h 't 1· t 456 rationa ization o t e capi a is economy. While the term 

'rationality' is freely used, it needs definition and in defining it, 

its significance in the interpretation of policy formation becomes 

apparent. 

In the classical model of perfect rationality, the process 

of taking a decision concerning a future course of action is construed 

as involving the resolution of three questions: 457 

What is the problem or goal? What are the altePnatives? 
Which alternative is best? This model thus involves:· 
first, a full definition of the goal or goals; secondly, 
a full listing of all the means to achieve those goals; 
and thi:ridly a corrpr,ehensive analysis of aU those means 
and the selection of the optimum. The optimum aZternative 
is the one hlhich achieves the goal at least cost, or 
which maximizes goal achievement for a given input. 458 

In practice, however, other influences such as opportunity, 

pressure of time, perceived possibilities and so on, intervene to 

limit significantly this process. In the case of planning for post-

war reconstruction, the most important intervening factor was the role 

played by political and economic values. These both posited the problem 

to be solved and limited the process of searching for a solution. 

Values, in general, limit the search for solutions because they create 

what has been called an 'attention bias'. This often takes the form 

of an unconscious adherence to a 'party line' or 'cherished belief'. ,459 

In consequence, the range of options explored is limited to only those 

which are perceived as relevant by the policy-maker and as a result, 

analysis of a problem may be incomplete and inadequate. 

456 

457 

458 

459 

Playford, op.cit., p.127. 

Regan, D.E., 'Rationality in Policy Making: Two Concepts Not One', 
Long Range Planning, Volume II, October, 1978, p.75 

Ibid. 

Quade, E.S., 'Pitfalls and Limitations', in Quade, E.S. (ed.) 
Systems Analysis & Policy Planning, N.Y. American Elsevier, 1968, 
pp. 350-351. 
It will be recalled that a similar point had been made by Harold Laski 
in the 1930s, who simply put it down to a lack of common sense on the 
part of the expert. 
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In the case of post-war reconstruction, economic values 

predominated in shaping policy options. A broader perspective offered 

by a sociological interpretation of the problem of social change had 

been advertently, or inadvertently, rejected. 460 When Coombs claimed 

in 1944 that he had no preconceptions as to what should be done in 

relation to post-war planning, 461 and asserted that 11 
••• at this stage 

we can do no more than feel our way ••• ", 462 he failed to, acknowledge 

the formative influences which had already shaped his perceptions. 

From at least as early as 1938, he has already begun to give public 

evidence of his deliberate thought on the problems of achieving full 

employment in Australia. In subsequent years, the organization of the 

country on a war-footing generally, his administrative experience as 

Director of Rationing, and his participation in a study group of 

economists which explored the possibilities of Keynesian economics, 

were each influential on his later thinking, as he has acknowledged. 

(see pp. 67-69). 

Equally, but less clearly as to the sources of origin, Evatt's 

pursuit of centraliz.ed powers appears to have stemmed from perceptions 

of preferred options which do not show evidence of dispassionately 

comprehensive rational analysis of all options available to him. His 

initial rejection of co-operative planning with the States is a case 

in point. Similarly, the rejection of the original version of the 

White Paper on Full Employment, the delay in Australian ratification of 

the Bretton Woods agreement because of the political dissent it 

engendered, and the pursuit of bank nationalization apparently out of 

context of the tenor of other post-war aims, each appear to have been 

instances where personal or group political values intervened in the 

progress of rational, orderly, systematic policy development based on 

economic planning. 

In order to understand why differences of opinion occurred 

between politician and economist about policy content and implementation, 

it is necessary to examine the different ways in which 'values' can be 

put into practice. 

460 

4 6 l 

462 

See pp. 60. 

See p. 67. 

Coombs, H.C., The Specia l Problems of Planning, Realities of 
Reconstruction, No. 2, Melbourne, 1943, p.19 



Behavioural Patterns Associ.ated titb. D:UteJ;ent ty~luet 
Orientations 

The Ministry of Post-War Reconstruction involved not only 

interaction of different values but also an interaction of different 

patterns of behaviour. Those patterns became evident in the course 

of producing policy and involved conflict between politicians and 

those who advised them. The conflict between politician and adviser 

did not involve a conflict of values, per se, but rather a conflict 

between the attitudes which each had in relation to their values and 

the consequences which these attitudes had for the way in which social 

action would be undertaken. 

The value economists placed on achieving full employment was 

entirely consistent with the political value of full employment. The 

difficulty between them, and also the difficulty experienced in 

achieving connnunity acceptance of implementation of their policy, lay 

in the way in which each group saw the actions which necessarily 

followed from their values. Nor can it be said that the two groups 

were in conflict over the measures to be taken to pursue their 

intentions. The measures proposed by politician and economist involved 

different forms of action which of themselves did not preclude each 

other. The difficulty lay, rather, in the consequences which followed 

from the measures they sought to take and the implications such measures 

held for public acceptability of their proposals. 

The friction between political and economic attitudes about 

the measures to be taken arose from the incompatibility of two kinds· 

of social behaviour: behaviour which has theoretically been identified 

as "value rational" on the one hand, and "instrumentally rational11 on 

the other. 463 The particular character of each derives from the 

behavioural consequences which flow from the orientation which each 

brings to engaging in social action • 

. ,:;-Instrumentally rational'· action is characterised by a 

situation where 

463 Weber, M., Economy & Society , Translated by Roth, G. & Wittick, C. 
Bedmi nster Press, N.Y., 1968, pp. 24-25 
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... the end, the means, and the second.ary results [of 
such action] are all rationally taken into account and 
weighed. This involves r>ational consider>ation of 
alternative means to the end, of the relations of the 
end to the secondar>y consequences, and finally of the 
relative importance of different possible ends. 464 

II 

Where 'value-rational' behaviour takes place, however, 

the meaning of the action (is said) ••. (to) not lie in the 

achievement of a result ulterior to it, but in carrying out the 

specific type of action for its own sake." 465 

The more an action is motivated by 'value-rational' 

considerations the more 'irrational' the action is said to become, 

because 

It 6 5 

It 6 6 

••• the mor>e unconditionally the actor devotes himself to 
this value for its Qu)n sake, ... [and] the less is he in
fluenced bu considerations of the consequences of his 
action. 4 615 

Ibid., p. 26 Weber's typology of 'instrumental ~ationality' 
encompasses and goes beyond two other typologies of policy making 
which each define, in similar terms, one extreme of a continuum 
of policy making styles: the 'rational-comprehensive' (Linblom, 
'The Science of Muddling Through', Public Administration Review 
XIX {1959], pp. 79-88), and the 'hero.ic' (Hayward, J., 'National 
Aptitudes for Planning in Britain, France and Italy', cited in 
Richardson, J.J., op . cit., p. 350). Both these typologies rely on 
the explicit identification of objectives and the careful calculation 
of means for their achievement. Neither, however, accounts for the 
need for progressive incremental implementation which takes into 
account necessary successive compromises between all interested 
parties. Such progressive incremental policy implementation is 
subsumed into the antithesis of the rational models, which are 
respectively called: the 'successive limited comparisons' and 
'humdrum' models. Weber's typology of 'instrumental-rationality' 
encompasses both latter extremes by insisting on the need for a 
rational consideration of secondary consequences (i.e., the response 
of various interest groups) as an element of policy action. Instead 
of dichotomizing policy models, he integrates them. The degree to 
which policies could be effectively radical, would, in principle, 
be established by the careful consideration of secondary consequences. 
The characteristics of Weber's concept of 'instrumental r a tionality' 
are almost identical with the parameters and conditions of 'perfect 
rationality' given on 167; and both concepts entail essentially the 
same conditions for policy formation a s were called for by H.D. Black 
in 1942 (see p; 4 7) as a basis for post-war reconstruction policy. 

Ibid., p. 25 

Ibid., p. 26 
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No action is, of course, purely of one kind or another. 

The importance of making any distinction is that action tends to 

be oriented more towards one type than towards another. When the 

general distinction between types of social action is applied in 

the analysis of policy processes it is helpful in clarifying the 

character and problems of policy action in the context of social 

action generally. 

The way in which a juxtaposition of typologies of rationality 

clarifies social action is through the process suggested by Max Weber, 

from whom the typologies are drawn, stemming from Weber's conceptual 

construct of the ideal type. 11 Weber made use of bench~mark 

concepts, called ideal types, which deliberately simplify and exaggerate 

the evidence". 466a Having established an ideal type the type is 

then applied in the" ... analysi s of empirical questions", 466 b 

The way in which ideal types facilitate the analysis of 

empirical questions is by providing" .•. some standard against which 

the real world could be compared and, in some sense, measured". 466 c 

This process of comparison of empirical evidence against Weber's 

typologies occupies the balance of this chapter, 

In so doing, it is r ecognized that in the real world the 

diff iculty of pursuing rational action (as defined on p.167) is consider

able. The difficulty of maintaining an objective distinction between 

ends and means, is acknowledged. This, however, is a different argument 466 d 

and not chosen for elaboration in this analysis which confines itself 

to the Weberian approach. 

466a Bendix, R., 'Weber, Max', International Encyclopedia of 
the Social Sciences, op.cit., p.499. 

Giddens, A., Capitalism and Modern Social Theory, C.U.P., 
1971, p.142. 

Roche, M., Phenomenology , Language and the Social Sciences, 
Routledge and>.Kegan Paul Ltd., London, 1973, p.245. 

For more detailed, but concise treatment, see Regan, D.E. 
'Rationality in Policy Maki ng •.• ', op.cit., pp.85-86. 
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In planning for post-war reconstruction, the behaviour of 

both politicians and economists tended, with respect to their relation

ship one to another, and to the Australian connnunity, to be influenced 

by value rational considerations. Each group identified the expected 

'outputs' of policy proposals; for example, the desired consequences 

of raised living standards, high employment and so on. Yet each 

failed to identify the 'outcome' of their policy; where 'outcomes' 

are the consequences which flow as a result of a new policy. 467 

With respect to their relationship one to another, expert 

and politician were caught in an association which had in the past 

been characterized on the part of the Labor Party by ''a suspicion of 

intellectuals". 468 Such suspicion can be interpreted as having 

arisen out of differing value orientations. These differences arose 

because, whereas (in the context of post-war reconstruction) the 

Keynesian model of the economy had provided a basis for the economists 

to act in a way which was more instrumentally than value rational, 

political action tended to be dominated more by value-rational considera

tions. The evidence which suggests that this was the case, is as 

follows. 

Action on the part of the economists was, at least partially 

instrumentally-rational, because the Keynesian model of the economy 

explicitly included consideration of the likely response which 

government initiated expenditure would generate in other sectors 

of the economy, and it required detailed and deliberate planning for 

467 

468 

Anderson, J.F., Public Policy Making, N.Y., Praeger, 1975, 
p.135, cited in Lampton, D,M., 'Performance and the Chinese 
Political System: A Preliminary Assessment of Education and 
Health Policies', The China Quarterly, September, 1978, p.511 

Mayer, H., . 'Some Conceptions of the Australian Party System, 
1910-1959', Beever, M., and Smith, F.B. (eds), Historical 
Studies, Melbourne University Press, 1967, p.224 
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its implementation. Keynesian instrumental rationality was limited, 

however, becatise no account was taken of other existing social processes 

such as business interests, Commonwealth-State relationships, and 

other political power relationships such as trade union interests. The 

Keynesian model of the economy related solely to economic factors. No 

account was taken of party political factors involved in formulating 

government policy. 

Party political action, on. the other hand, was initiated very 

much more as an expression or consequence of either personal (e.g., 

Evatt's) values or party values (e.g., the pursuit of improved social 

conditions). 469 There appeared to have been little deliberate attempt 

to assess the probabl~ consequences of the political initiatives taken 

and no apparent attempt to incorporate such considerations into 

selecting policy options. As a consequence, political tactics antici

pated and pre-empted the options available for implementation of 

economic policy strategies before they had been framed. 

For example, political responses to the original strategy 

and detailed proposals for implementation of the White Paper on Full 

Employment, evidenced a conflict between those acting on a value

rational basis and those seeking to act on an instrumentally rational 

basis. (See pp.167-169) Yet another instance of conflict between 

politician and expert over domestic policy was the lack of success in 

securing government endorsement and implementation of agricultural 

policy which was framed after careful consideration (instrumental

rationality) of the economic circumstances of the agricultural sector, 

(See pp. 86-89.) 

In international relations, there was a similar conflict in 

the translation of values into action. As. far as the Government's 

469 Over the period during which much of the post-war planning was 
carried out, 1942-1946, the Government also took a number of other 
initiatives to improve social conditions: 

.•• widouJ's pensions (1942), maternitz; benefits for aboriginaZ 
mothers (1942), funePaZ benefits (1943), a second form of maternity 
benefits (1944), pharmaceutical benefits (1944), hospit al benefit s 
(1945), tuberculosis benefits (1945), and the Cornmomuealth 
Errrployment Service (1945). 
[Crisp, Chifley, op. cit., p . 190~ 
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economic advisers were concerned, Australia's primary interest 

internationally was to act in accordance with a rational calculation 

of its best advantage in the post-war world economy. Limited to this 

one dimension, it was easier for the government's policy advisers to 

behave in a manner in which the consequences of the Australian inter

national policy could be fully considered and taken into account in 

formulating a strategy for international action. Economists' attitudes 

to international policy were simply an exte.nsion of instrumentally

rational post war reconstruction policy extended to include its 

international consequences. 

This was not the case, however, where political response to 

the emerging new economic order was concerned. It will be recalled, 

for example, that there was political opposition to the Bretton Woods 

Agreement. Such opposition was based largely on A.L.P. political value 

preferences 470 and was not based directly on a rational assessment of 

the economic consequences of international reconstruction but based 

rather on emotive perceptions of the role of international finance. In 

addition, in international forums, Australian political representatives 

adopted a value rational orientation, taking every opportunity to 

press for inclusion of a full employment objective on a basis of 

renegotiating post-war international relationships. In pursuing that 

policy, there is little evidence of account having been taken of the 

international political consequences which might follow or of the 

impact which such policies would have on other government policies. 

The international announcement of Australia's full employment objective 

pre-empted formal Government endorsement. 471 There were also other 

examples of the tendency towards value-rationality as a basis for post

war planning. 

In their relationship with the Australian community, both 

politician and economist failed to take the socio-political consequences 

of their policies explicitly into account. In not doing so, they failed 

471 

See pp. 13"6~14:i. 

Discussed pp. 138. 
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to appreciate that, "Reconstruction proposals are seen to represent 

the political struggle in another guise, or language. The forces are 

the same; the symbols are different", 472 and they did not account for 

that reality in their planning. Although individuals, such as Coombs, 

appreciated that it was necessary to take into account the reactions 

which policy initiatives would generate in social and administrative 

processes which existed outside the confines of the Ministry, 473 that 

awareness was not incorporated into the policy process. 

The failure by those in the Ministry to fully consider the 

wider consequences of their policy proposals, and to work out detailed 

means of implementing them which took into account such anticipated 

consequences as might have been revealed by forethought, was partly 

the result of the official charter of the Department of Post-War 

Reconstruction which expressly precluded the Department becoming 

involved in the implementation of the policies which it had generated. 474 

As a consequence, there was a fundamental lack of co-ordination in the 

Ministry's work. Poor co-ordination475 of itself is indicative of 

value-rational action since co-ordination requires considered, deliberate 

thought which characterizes instrumentally-rational behaviour. 

The tendency towards value-rationality and only partial 

instrumental rationality in the Ministry's planning operations was 

exacerbated by the almost homogeneous composition of the advisory 

group. Almost without exception, its members were economists who held 

in common Keynesian economic values and perspectives as a guide to 

action. The one particularly significant exception to the group's 

homogeneity was Ross, who, apparently, ultimately found himself unable 

to communicate and co-operate with the others, and in later years 

tended to act independently of them. 476 

4 72 Black, OE. cit., p.347. 
473 See pp. 113-120. 
474 See pp. 92:..93_ 
4 7 5 See pp. 108-112. 
4 7 6 Interviews, o:e. cit. 
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Another contributory factor was a preoccupation with inter

national relationships rather than with intra-national ones. Coombs, 

in particular, progressively spent increasingly extended periods away 

f A 1 . h b d . . h D f h" 1 d h" 477 rom ustra ia t ere y epr1v1ng t e epartment o is ea ers ip. 

As a result, Coombs' personal awareness of the need to act in an 

instrumentally-rational manner, that is, to take account of the 

consequences of actions and of others' reactions to the activity 

initiated by the Department (see discussion on P.169 et seq.) probably 

was ineffectual. 

On the evidence outlined in this section of the thesis, when 

it is taken as a whole, one is led to the conclusion that post-war 

reconstruction policy must be assessed as having been only partially 

instrumentally rational in character. Planning for post-war reconstruction 

was characterized by the presence· of a strong, almost .dominant element, 

of value rational i.e., by definition, irrational behaviour. As a 

consequence of the differences between, and the unco-ordinated 

character of,' political and economic action, the intention of post-war 

reconstruction policy to secure full employment by radically altering 

the character of the Australian economy by bringing it under the close 

control and direction of the federal government, failed. 

The ultimate failure of Labor's post-war reconstruction 

policy was assured with the final rejection by the electorate of the 

Labor Government in the 1949 elections. This ultimate rejection had 

been previously presaged on a number of earlier occasions in 1942, 

1944 and 1946 when a national consensus, on the need for a post-war 

reconstruction policy of the type being proposed by the Labor government, 

was not achieved. 

This chapter has sought to identify the reasons for the 

ultimate rejection of post-war reconstruction policy, and the events 

which led up to it, by attempting to establish the fundamental 

importance of analyzing values, their complex composites - culture and 

ideology - and the alternative bases for social action which follow 

477 Interviews, op. cit. 
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from them, in the interpretation and understanding of public policy 

and the processes which shape it. 

It is now proposed to proceed to integrate the individual 

factors which were involved in the course of the Ministry's formulation 

of reconstruction policy in a way which identifies the respective 

contributions of each of those factors to the dynamic process which 

defined the character and content of that policy, to summarize the 

principal features of this analysis, and to draw final conclusions. 

-
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THE PROCESSES OF RECONSTRUCTION POLICY FORMATION: 

SUMMARY AND CONCLUSIONS 

The formation, development, attempted implementation, and 

consequences of the post-war economic policies of the Ministry of 

Post-War Reconstructions involved interaction by a plurality of factors. 

These factors together comprised a 'policy flow' system, 478 the character

istics of which shaped policy, gave a particular character to the way in 

which the Ministry carried out its policy functions, determined those 

who participated in its operations, defined the problem areas to be 

considered, and influenced the attitudes of those involved, toward each 

other, and toward the policy they jointly created. 479 

The pattern of the relationship of the individual elements of 

the system one to another, their progressive emergence and the dynamics 

of their interaction over time, becomes apparent if a diagram is 

constructed of the sequence of events which were involved. Such a 

diagra~mnatic synthesis of the events involved in post-war reconstruction 

policy follows on p. 178. 

It is apparent from the systemic policy flow representation 

of the events which were involved in the generation of a post-war 

policy of economic reconstruction that the essential features of that 

process involved the following key stages: the emergence of a problem 

to be solved - namely, high unemployment in the years of the Great 

Depression; the interpretation of that problem in economic and political 

terms - namely, a policy of governmental action designed to achieve 

full employment and which was seen as requiring substantial changes to 

pre-war political and economic systems; and the definition of means by 

which to secure the necessary changes. Economic tactics were defined 

by, firstly, the Special Connnissions investigating various areas of 

478 

479 

Simmons & Dvorin, op. cit., p.421: 'policy flow' refers to the total 
milieu of policy formation; this, and associated concepts, are 
discussed in detail on p.15. 

These systemic characteristics are suggested by: Baumgartner, T., 
Bums, T.R., and Danielle, P., 'The Oil Crisis' and -rhe Emerging 
World Order', Alternatives, III, August, 1977, p.79. 
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economic need in Australia, secondly, by the original version of the 

White Paper on Full Employment, and thirdly, by an international economic 

policy which set full employment as the criterion against which the 

success of international economics should be evaluated. Political 

tactics were intended to secure the acquisition of centralized powers 

which would then permit the implementation of government policy unim

peded by the competing interests of the States, and the business 

community. Had centralization of political and economic powers in the 

hands of the federal government been achieved, the details of government 

policy could have been carried out by the federal government administra

tive system which had become highly organized and professional in the 

course of the war. 

The complex processes, which were involved in creating a 

post-war reconstruction policy, can essentially be reduced to the 

proposition that the character and scope of that policy was decisively 

influenced by the circumstantial confluence480 of t:hree sets of values: 

those of Keynesian ~conomists, those of the Australian Labor Party as 

expressed through the principals of that Party who were involved in 

policy creation, and those administrative values which were derived from 

wartime experience of centralized and close government direction and 

control. 

When the Australian Labor Party took federal political power 

in October 1941, the three sets of values fused to form a composite 

ideology which provided the basis for intended social, political and 

economic action in the post war period. A composite ideology was able 

to be created because the individual contributory elements were not 

incompatible, being instead, mutually complementary. The individual 

elements of the composite ideology were held together by a commonly 

accepted objective: the achievement of full employment through State 

intervention, for which the war had provided the opportunity for an 

attempt at implementation. The composite ideology was, however, 

inherently unstable, and ultimately ineffectual. 

4 8 0 This phrase has its origins in a discussion with Arthur Hoyle, 
who at the beginning of my research in September 1977, suggested 
this might be one of the results. 



180. 

One destabilizing factor was the different attitudes which 

the politician and the expert economist held in regard to the policy. 

On the one hand, the Government's economic advisers in the Ministry saw 

the pursuit of a policy of full employment in terms of seeking to 

rationalize and remedy the defects of Australian and international 

economic systems through policies which reflected the underlying 

premise of Keynesian economics that inadequate levels of economic 

activity should be compensated for by direct government intervention 

using fiscal, monetary and administrative measures. The basis of such 

action required extensive and careful preplanning, collection of 

economic information and establishment of organizational arrangements 

capable of fulfilling these requirements. The original versions of the 

White Paper on Full Employment took account of such requirements. In 

the original concept of the White Paper, emphasis was to be placed on 

the acquisition of accurate statistical data for use in the planning 

of employment. It was intended to establish a Central Planning Office, 

and the intention had also been to develop a manpower policy based on 

the experience of planning for manpower needs for the war effort, 481 

In addition, the studies carried out into particular sectors of the 

Australian economy by the special Commissions set up for that purpose 

were seen as providing valuable data to assist future policy determina

tion. 

In contrast to the systematic planning basis for economic 

policy, the politicians' view was influenced by an emotional attachment 

to the idea of achieving political change which had its roots not only 

in the stated objective of pursuing full employment, but which also 

reflected political aspirations which went beyond the full employment 

issue, and for which the policy of full employment became a rational

ization, a vindication, and a means of achievement. The evidence for 

such a conclusion depends on an analysis of the political attitudes 

which were associated with the Labor governments of the period in 

question. 

481 For the full text and detail of these p-rop.osals see pp .. 98-107 
based on Records of the Economic Consultant to the Prime Minister, 
'Reconstruction: Employment Policy: Australia & Abroad' op. cit. 
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Work on post-war reconstruction was undertaken in the context 

of the provision of a wide range of other social security reforms from 

1942 to 1945. 482 Some Ministers of the Labor Government, however, were 

more radical, bordering, in the extreme, on the revolutionary. While 

Lazzarini, then Minister for Home Security, was one trenchent critic of 

comprehensive economic planning which, to him, appeared too theoretical, 483 

he was not the only Minister of the Government whose preferences were 

for a policy which was more politically concrete and radical. E. Ward, 

who had been Minister for Labour and National Service from 1941-1943, 

and then became Minister for Transport and External Territories in 1944, 

called for post-war planning along Soviet lines. 484 Calwell, who was 

Minister for Information from 1943-1949 and Minister for Immigration 

from 1945-1949, was, if anything, even more intemperate and radical. 

In the month following Labor's accession to power in October 1941, 

Calwell declared himself a socialist for whom "The Labor Party does not 

exist to mend the capitalist system, but to end it."485 The radical 

opinion of men such as Lazzarini, Ward, and Calwell - an opinion 

represented within the Cabinet by virtue of their ministerial status -

was in conflict with the perspectives brought to bear by their economic 

advisers: this conflict was reflected in the complete restructuring of 

the White Paper on Full Employment which in its ultimate form bore 

little resemblance to the original. 486 

Nor did the Government's economic advisers receive the 

unequivocal support of their own Minister in the course of developing 

policy. In the years in which post-war reconstruction policy was being 

formulated (1942-1945),Chifley at times failed to take the lead in 

defining issues and options, reserving his own position until contending 

482 

4 8 3 

484 

485 

4 8 6 

Crisp, 'Chifley', op. cit., p.190 

The full text of Lazzarini's diatribe is given on p.105. 

Sydney Morning Herald, 6/11/44, cited by Hoyle, op. cit. What Ward 
said was: 
Austrolia should begin to think along Soviet lines in post-war 
planning instead of what could be economically afforded ... 

Kiernan, op.cit., p.92. 

The difficulty in obtaining political agreement to the proposals 
put forward in the original white paper is discussed on pp. 103-107. 
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opinions had been resolved. 487 Chifley's ambivalence and indecisive

ness, on occasion, may in part have been a reflection of attitudes 

towards economic experts which he had made apparent in 1929. In that 

year, in the course of speaking, as a·member of the opposition, in 

parliamentary debate on a proposal to establish an Economic Research 

Bureau and appoint a Director of Economic Research, 488 Chifley gave 

his views about economists: 

..• Honourable Members of this side of the Chamber are 
beginning to Zook askance at the very word 'economic'. 
Unfortunately, it is coming to have a somewhat sinister 
import ..• Economic research is not an exact science. All 
too often these academic theorists bring into their find
ings their own pet ideas •.. I do not object to investi
gation and research [but] could such a man, [i.e., the 
Director of Economic Research] who wilt probably be 
filled with academic ideas gathered in the rarefied 
atmosphere of some university, offer advice of any value 
to those who today are confronted with the ~roblem of 
finding profitable markets for produce? 48 

Chifley's successor as Minister for Post-War Reconstruction, 

J. Dedman, may also have had socialist elements in his view of what 

reconstruction was trying to accomplish. The evidence is slight but, 

in the context of other Ministerial opinion of similar import, not 

insignificant. R. Ward, in his recently published Australian history, 

records that "J.J. Dedman (in 1945) .•• was provoked into saying that 

the Government was 'concerned to provide adequate and good housing for 

the workers ••• not ••. with making the workers into little capitalists'."490 

A reluctance to accept economic advice as a result of 

political views, was not confined to parliamentary representatives of 

the Australian Labor Party. Within the Department, Ross, who held the 

position of Director of Public Relations, held views which were no less 

487 

488 

4 8 9 

49 0 

As recollected by Coombs, interview, op. cit.; there is confirmation 
of Chifley's attitudes towards policy formulation in the role he 
played in bank nationalization. Discussed in detail on pp.Ill and 
146, respectively. 

See C.P.D., 1929 Session, p.1018, et. seq., for the Second Reading 
Speech. After the election of the Scullin Labor Government in 1929, 
the proposal for an Economic Research Bureau lapsed (C.P.D., 
12 March - 2 May 1930, p.983). 

Crisp, Chifley, op. cit., p.36 

Ward, R., A Nation for a Continent, Heinemann Educational, Australia, 
1977, p.275 
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radical than those of Calwell, Ward and Evatt. In public debate in 1944, 

Ross declared his strongly held preference for the development of a 

socialist state with planning and direction of affairs by a central 

government. 49
.
1 This attitude on his part was not a new development. 

In the course of a public forum on planning in the mid 1930s, Ross had 

expressed the view that: 

The onty planning tha,t means anything is socialist planning -
in Australia as anywhere else ... the co-ordination of 
economic activity must be greater, and interference with 
private property as unlimited, as it was in Russia, if adequate 
planning is to be carried out ... the general picture of a 
planned society is always the same - orders on production 
from the centre; an analysis of the resources avaitable; 
decisions on the distribution of these resources ... , 
control of prices and credit, and so on. · 492 

Ross' preference for a socialist state was not unique 

within Labor Party ranks. Labor Conferences in 1943 and 1945 carried 

resolutions calling on the Government to, in the first instance, 

"nationalise essential industries as an indispensable part of the 

mobilization of national resources for the defence of the Commonwealth", 

and on the latter occasion urging the Federal Government" ••• to give 

consideration, in co-operation with the State Governments, to the 

nationalisation of basic industries". 493 A similar long term movement 

towards socialization is evident from the advice given to Dedman on 

how to use the future promise of socialization as an encouragement to 

unions to co-operate in the Government's post-war program and increase 

d . . 494 pro uctivity. 

The.extreme views which were put by some of those associated 

with the Ministry, and within the Labor Party generally, were only one 

of the impediments that political interests placed in the way of the 

careful economic planning which had taken place. Other impediments 

came from the tendency by politicians to ignore economic recommendations, 

as was the case with several of the special Commissions, or even to 

491 

492 

493 

494 

Discussed in detail, pp. 70-79. 

Ross, op. cit., pp. 141-142. 

Crisp, L.F., The Australian Federal Labour Party, 1901-1951, 
Hale and Iremonger, Sydney, 1978, pp. 287-289. 

Discussed in detail, pp. 127-131. 



184. 

radically alter and emasculate the basis of long-term economic planning, 

as occurred with the full employment White Paper. There was also direct 

opposition to economic measures, as in the case of the Bretton ~oods 

Agreement. As a consequence, there was a severe hiatus in the political 

and economic aspects of the post-war reconstruction program which 

consequently gave the appearance of being unco-ordinated, as indeed it 

was. 

As has already been observed, the attempt which was made to 

deliberately harmonize, integrate and co-ordinate the actions necessary 

and intended to give effect to the post-war program, through the 

creation of a co-ordinating planning office, was politically blocked, 

Instead, it was deliberate policy on the part of the Government to let 

other authorities act independently on the Ministry in the implementa

tion of policy: according to its charter, the Department was a plann

ing body and not an administrative one. It's policy was to hand over 

"at the earliest practicable date the administration of its plans to 

the Department most directly concerned with the subject matter of the 

plans." i. 95 

Because political and economic measures were unintegrated, 

unco-ordinated, and in fact, in conflict, from the public's point of 

view the perceived positive features of the economic program proposed 

were off~et by the negative features of the political measures. The 

two aspects of the post-war reconstruction policy were a composite,with 

a common intention and common consequences. A reduction in political 

power and freedom of action necessarily constrained economic activity 

and opportunity. Equally, a reduction in economic opportunity 

necessarily implied a curtailment of personal freedom, influence, and 

power, which are political dimensions. As a whole, post-war reconstruc

tion policy circumscribed individual initiative and opportunity, for 

some, at least. The compensation was employment for all. 

The other destabilizing factor which ultimately led to the 

failure of the policy of economic reconstruction was common to both the 

495 Departmental Circulars, 1945-1948, op. cit.; see pp. 93-94 for 
full text and discussion. 
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political and economic spheres of activity. This second factor was that 

post-war planning was inadequate and incomplete because it did not give 

attention to the appropriate conditions under which reconstruction 

policy could be implemented, given the prevailing political, social 

and economic character of Australian society, at that time. There is 

no guarantee, of course, that a careful consideration of the social 

conditions within which the policy was to operate would have secured 

success. Coombs' comments in December 1944, in which he spoke of the 

serious consequences of failing to consult with other Departments, 496 

of the importance of having to be subordinate to the political process, 497 

and of his concern about the poor public image of his Department, 498 

make it apparent that he, at least, was aware that successful implementa

tion of post-war policy and achievement of its central objective 

depended on the reactions of other institutional bodies: the Labor 

Party and the Parliament itself, the other Departments of the Government, 

the unions, the press, and the business and social communities of the 

day.499 

In the event, however, the attempts to impose political 

measures: the pursuit of expanded Commonwealth powers in 1942, 1944 and 

1946, designed to achieve the government's objective of close control 

of the nation's economic, and by extension, social processes, were not 

guided by a considered evaluation of their impact and the reaction they 

would generate. They tended to become, instead, and end in themselves, 

with little, or no, explicit, deliberate account being taken of the 

responses generated in the wider community and of the need to modify the 

proposed method of the policy's implementation, or of the policy itself, 

to accommodate them. 

496 

497 

498 

499 

See p. 117 

See p. 118 

See p. 116 

In his awareness of the problems of having his Department's policy 
work accepted, Coombs reflected an appreciation of the problems of 
policy implementation which have come to the fore recently in the 
literature on policy studies: see in particular Smith, T.B., 
'The Policy Implementation Process', Policy Sciences 4 (1973), 
pp. 197-209, in which an empirically derived model of the problems 
of policy implementation is given. 
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Preoccupation on the part of the politicians with central

ization of power is perhaps understandable in view of the pervasiveness 

of centralized power which had spread because of the war. Under those 

conditions, "organization for war, and planning the directions for 

Australian society after the war, became increasingly intertwined ... 

ends and means of wartime government, so far as they applied, were to 

be extended into the peace." soo Furthermore, there was a real concern 

that the economic and social disasters, which had eventuated after the 

First World War through lack of preparation and planning, 501 should 

not be repeated; and there was also a real determination to avoid the 

unemployment of the Depression which was of vivid recent memory. 

The apparent centrally directed character of intended post

war policy bore a close resemblance to the character of planning as it 

had been discussed in the 1930s in Australia. 502 In the context of 

those discussions, planning had been seen as involving" .•• a procedure 

for positing a socio-economic goal, marshalling resources for its 

attainment, applying appropriate techniques, and releasing essential 

human energies". 503 A necessary condition for effective planning was 

considered to be" .•• that every single act of reorganization must be 

clearly related to an agreed socio-economic goal". 504 

The perspectives of planning as articulated in the thirties 

were almost precisely the same as the conditions which had emerged in 

the course of organizing the war effort. Also they were approxi

mated closely in the early drafts of the White Paper on Full Employment 

where they were intended to provide a blueprint for bureaucratic 

planning. The war had brought the national effort to bear on a common 

objective: that of prevailing in the conflict. Those who planned for 

post-war Australia explicitly and implicitly hoped for a similar 

500 

5 0 1 
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5 0 I+ 

Gollan, R., Revolutionaries and Reformists, A.N.U.P., Canberra, 
1975, p.109. 

Alluded to by Evatt 
see pp. 140/1 for full-text. 

Duncan, op. cit. 

Wilson, op. cit., p.70 

MacMaho.n BakL op .. ci"t;., p. 83. 
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consensus on post-war conditions and a commitment by the community to 

the achievement of their post-war objectives.sos The weakness of this 

assumption, which Black had characterised as naive, 506 was to think, 

as the Keynesians in Britain also did, that" ..• the conditions on 

which they based their plans would continue forever. In this they 

were wrong. 11 5 0 7 

Also implicit in the intention and actions of those who 

planned for post-war reconstruction was a conception of the role of 

government which assumed" •.. that public affairs should and could be 

managed by an elite of clever and disinterested public servants. 11508 

This was the same assumption as was implicit in the Keynesian economic 

framework and it necessarily involved a power relationship between 

the planners and society in which the former were intended to be 

dominant and the latter subordinate. Their assumption in this regard 

was in conflict with the ethos of Australian political society as it 

had been identified by Hancock - that the State was subordinate to the 

1 ·11 509 popu ar wi • Planning for post-war reconstruction and the terms in 

which its proponents publicised their intentions, clearly reversed this 

role. As a consequence, instead of inducing commitment and compliance, 

post-war planning engendered hostility and rejection. 

In the light of the concerns which Coombs had expressed late 

in 1944 about the reputation of an arrogant bureaucracy which his 

department had acquired, 510 the fault for turning the public against the 

post-war reconstruction program lay not only with the politicians but 

also with the administrators. Most of those in the Department of Post

War Reconstruction who were concerned with economic planning were below 

the age of thirty, 511 inexperienced in the bureaucracy, and connnitted to 
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Rowse, op. cit., pp. 130-131. 

Black, op.cit., p.347, 
discussed on p~ 159 

full text discussed on p.159. 

Skidelsky, op. cit., p.36. 

Ibid. 

Hancock's hypothesis concerning the political character of Australian 
society was discussed on p. 66 

Coombs warned that bureaucratic arrogance on the part of his 
Department was a problem in relations with others: full text discussed 
on p. 116 

'C.i>,.D . Volume 185, 1945, Index p.xxxii: Dedman gave the ages of 
those involved in economic planning in answer to a parliamentary 
question. 
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512 reform of the economic system. The basis of policy formulation 

within the Department and in interaction with their political masters 

was consensual, with the coterie involved cutting across hierarchical 

responsibilities. 513 Internal discipline to meet the constraints which 

Coombs saw as being necessary for effective co-operation with others 

outside the Department would have been difficult to impose. Coombs' 

own capacity to do so was limited, firstly because, as post-war 

reconstruction planning progressed, he became increasingly involved in 

international economic negotiations, 514 and secondly, because he 

himself may have been ambivalent about imposing strict administrative 

discipline on his department, even if he could have done so. On the 

same occasion when he exposed the deficiencies of the department in an 

address to his staff, he also acknowledged, and gave support and 

recognition to the radical elements within his organization, 515 when 

he said: 

... I would Zike to borrow a word from Dr Boss's own remarks 
in whiah he r>efer>red to himself as an 'agitator>'. I have 
always considered the term 'agitator>' something of a 
aompZiment, because I believe that agitation is an 
essential function of pr>ogress, and if we are to be a 
Department for the production of inteZZigent change, then 
we will want to be agitated too. 

The Ministry of Post-War Reconstruction not only contained 

radical elements within it, but it was itself a radically different 

organization from any other which had previously existed as an element 

of Australian federal administrative machinery. In the assessment of 

Professor L.F. Crisp, who presided over the disbandment of the Ministry, 

the particular phenomenon which the Ministry represented in Australian 

administrative history was unique to its period and could not be 

replicated in a single organization today. 516 
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51 3 
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Butlin & Schedvin, op. cit., pp.680-681: previously discussed p.66. 

Based on Crisp's and Coombs' recollections: discussed on pp. 108-112. 

Based on Coombs' recollections in interview, op. cit. 

Coombs, Address to Conference of Officers, December, 1944, op. cit. 

Crisp, interview, op. cit. 
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The activities of those who directed and influenced the 

affairs of the Ministry had effectively created a" ••. group of inter

related structures and processes which (attempted to) function (to) 
• 11 51.7 authoritatively ••• allocate values for society... . The organization 

which served them in this task, the Ministry and Department of Post-War 

Reconstruction, was, in essence, an institutional" ••• device to 

defend and advance their particular values."518 Predominantly, 

these values were twofold: those of the Keynesian economists who 

staffed the Department, and those of their political masters, the 

Ministers of the Labor Governments of the period. 

In the process of defining policy, both groups did not fully 

take into account all the consequences of their policy proposals. In 

part, this was due to the homogenous composition of the groups involved, 

particularly the economists. Both parties to the policy held an 

unquestioned objective in connnon: to achieve full employment. Since 

there was no debate among themselves as to what should be achieved, 

their primary concern became how to go about securing their objective. 

For the economists, the appropriate technique was implicit in the model 

of Keynesian economics which was reflected in the technical arrangements 

proposed in the White Paper on Full Employment. For the politicians, 

their concern was with the centralization of power and a reversal of 

federalism: both of which were historically derived characteristics of 

the Australian Labor Party. 519 

51 7 

518 

519 

Dye, T.R., Understanding Public Policy, Prentice-Hall, New Jersey, 
1972, p.18. It would be quite false to imagine that the system 
which generated the policy was simple, had well defined boundaries, 
or that the progression of policy development was orderly and clear
cut. On the contrary, there were at least four sub-systems operating: 
the economists themselves, the Ministers of the Executive of the 
Labor Govenunent, the Parliamentary Labor Party as a whole, and the 
organizational apparatus of Labor Party. Consequently, as Simmons 
and Dvorin (op. cit) put it: "Creation of public policy involves 
a large number of random contributing forces which are not easily 
identified (and which involve) struggle and bargaining ••• within 
the iliteraction processes of the policy milieu. This frequently 
involves struggle concerning status, rule changes and power and 
resource utilization which affect policy decisions. The specific 

.,p;atterns • • of the dynamics of such processes detail a policy trail 
which identifies the pathway through which a specific policy has 
travelled during its emergence." (PP• 421-425) 

Kemp, op.cit., p.10. 

Refer p.15. 
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Preoccupation with technique obscured any appreciation of the 

reversal which their policies posed for the trends which had developed 

in the Australian connnunity since Federation: in the years of the 

Depression particularly, joint Commonwealth-State co-operative activity 

had flourished.520 As an organization whose specific task was the 

formulation of policy, in current colloquial parlance, a 'think tank' 

the perspective adopted by the Ministry in planning for post-war 

reconstruction was too narrow and not far sighted enough. While it is 

true that to some extent the momentum of political ambitions for 

extensive centralized powers took some matters out of their hands, in 

retrospect, adequate terms of reference for the formulation of post-war 

economic policy should have explicitly provided for the analysis of 

political factors both at the party level and in the wider connnunity. 

There is no doubt that dealing with the party political, and 

political culture, dimensions of policy proposals would have considerably 

added to the complexity of the Keynesian policy model on which post-war 

reconstruction policy was based. In circumstances where the Keynesian 

perspective on the management of national economies was not only new, 

but also a radical departure from previous economic models, it is quite 

understandable that the principal concern was to put Keynesian pre

scriptions into effect. A comprehensive critique would be incomplete, 

however, if the inadequacies of the narrowness of the reconstruction 

approach based on economic factors alone were not recorded. These 

deficiencies and the problems of policy implementation were, after all, 

contemporaneously brought to public and Government notice in 1941, 1942, 

and 1943, by a visiting American sociologist, by H.D. Black of the 

Economics Department of the University of Sydney and by D.B. Copland, 

Economic Consultant to the Prime Minister. Each warned of the opposition 

post-war reconstruction policy would engender and of the need to take 

wider socio-political, as . well as economic considerations into account .5"21 ' 

Had they been heeded, perhaps a better and more effective policy might 

have been evolved. 

It is also relevant to point out that if those who devised 

Australia's post-war program of economic reconstruction had read the 
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Refer p, 134 

Seep. 46, p.60, and p.74 respectively. 
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Australian planning literature of the previous decade carefully, they 

might also have taken heed of the advice given by MacMahon Ball in 1934 

in which he advocated" that for governments to be effective they 

needed to be counselled by one who 'would be expert in estimating the 

psychological and political imponderabilia that enter into economic 

policies'." 522 It was precisely the failure to take a wider perspective 

which ensured the failure of the economic reconstruction programs and 

the political measures associated with them. 

If one takes into account the fact that the role of Australian 

governments had historically been such as to have traditionally 

inhibited the development and definition of long-term guiding values 

for those who were governed, 523 a situation reinforced by the positive 

discouragement by the academic connnunity of the study of value related 

issues, 524 then the efforts of the planners of the Ministry must be 

judged to have been an heroic attempt to change national and inter

national values. 

In the shortrun, if success is judged by the successive 

rebuttals of proposals to alter the Constitution in 1942, 1944 and 1946, 

and the ultimate rejection by electoral defeat in 1949, the Ministry of 

Post-War Reconstruction was unsuccessful in its initiative to introduce 
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Rowse, T., 'Political Culture: a 'Concept and its Ideologies', 
in Duncan, G., (ed.) Critical Essays in Australian Politics, 
Edward Arnold (Australia), 1978, p.10. 

It is of interest to note in passing that Rowse appears to contradict 
himself in his categorization of the post-war reconstruction move
ment. Whereas in his book 'Australian Liberalism and National 
Character,-, (1'978 op. cit.) he says that "Labor's policy was to 
rationalize and humanize Australian capitalism (pp.144-145); in 
the article just cited he categorizes post-war reconstruction as 
irrational. In my view his confusion results from an imprecise 
notion of rationality, and can be resolved by the type of analysis 
I offer on pp.169-176. Post-war reconstruction contained elements 
of both political irrationality (value rationality) and economic 
rationality (partial instrumental rationality). The combined 
mixture may well have appeared to an outsider as irrational. 

Erny, op.cit., pp.340-345, passim. 

Rowse, op. cit., pp. 98-99. 
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central economic planning as an element of economic management and to 

centralize political power to give effect to such an intention. To a 

large extent the Ministry's failure to secure its objective was due to 

the difficult, but essential, interdependencies which exist between 

governments and their advisers, the intimacy of which was acknowledged 

by an influential participant in the work of that Department (Sir John 

Crawford), who was later to write: 

•.. civil servants are not merely doers: they are part 
of the corrrplete process of government including the task 
of making policy decisions ... The relations between 
officials and Ministers in thinkinq through the problems 
were . . . close and continuous . .. · 5 5 

The pattern of the association between economist and politician 

reversed itself over the period during which the full employment 

objective evolved to become the focal point of post-war policy. When 

the full employment objective first received consideration as an 

element of Australian international economic policy in 1942, the 

initiative in proposing it and in identifying its use as the basis of 

a strategy for social change, was with the economists. 526 Over the 

years which followed, until 1945, the initiative in respect of the 

technical economic aspects of the policy remained with the economic 

advisers. The political aspects of the policy, the pursuit of central

ized powers, was dealt with separately and did not interfere directly 

with economic policy formulation. From 1945 onwards, however, as the 

war was drawing to a conclusion, the impact of political interests 

increased markedly, and radically altered the character and effectiveness 

of the proposals being put forward by the economists. 527 

525 

526 
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Crawford, (Sir) J., 'Civil Tasks and Policy Making', in Mayer (ed.) 
Australian Politics: A Second Reader, pp. 599-600, cited in 
Playford, op. cit., p.133. 

Papers in the Office of the Economic Consultant to the Prime 
Minister discussed pp. 50-54 testify to the latter point; on the 
first, see discussion of the development of the full employment 
objective on pp. 61-62. 

This point has already been discussed in relation to the effect of 
political influence on the preparation of the White Paper; pp .103-107, 
refer. 
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While history, as written by Chifley's biograpre¼ L.F. Crisp, 

gives the impression that the first Minister for Post-War Reconstruction 

made the task of post-war reconstruction his life's work, this was in 

the context of a connnitment to secure social, political and economic 

change. 528 Chifley's efficacy as a propagandist for the reconstruction 

cause has been questioned and may be legitimately doubted, 529 .It is 

one thing to be able to say that "Chifley continued to take the closest 

interest in the evolution of reconstruction policy ", 530 but quite 

another to suggest that he was the originator of such a policy. He quite 

clearly was not. His speeches in 1941 and 1943 reflected closely the 

advice given to him by his economic advisers. Furthermore, when it 

came to a conflict between following closely advice given to him, and 

pursuing the line of least political resistance, political pragmatism 

won out. Rather than argue the case with Cabinet concerning the content 

of the White Paper on Full Employment, as proposed by his economic 

advisers, Chifley capitulated to political pressure and agreed to its 

alteration and dilution. 531 

Both Chifley, and the Minister who succeeded him in the 

Reconstruction portfolio, Dedman, had an especially strong interest in 

the financial implications of general economic principles. Chifley's 
Ir appetite for these details, whether expressed in extended statistical 

form or otherwise, was insatiable." 532 An interest in financial detail, 

however, is quite different from a comprehension of the economic 

reasoning underlying them. The distinction may help to explain the 

52 8 

529 

530 

531 

532 

Crisp, 'Chifley', op . cit. , 

( p.192:)" ••• Chifley's life work, the mainspring of his 
political struggle to reconstruct Australian economic and social 
life." 

His biographer notes: 
Never a rrK:ln who enjoyed making speeches or ieading cPUsades~ Chifley 

in any case ha.d little time to 'take Reconstruction to the people' 
personaUy. Ibid., p.187. Chifley in fact had very 
little to say on reconstruction publicly. Incidentally, Crisp appears 
to be in error when he says Chifley's first major policy statement 
was in December 1943 ( Ibid., p .188); as I previously discussed on 
pp. 41:..42. Chifley made a statement on reconstruction policy in 
June 1941, although the forum may not have been counted as a major 
one, being in an academic environment and before Chifley became a Minister. 
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See discussion of politi.cal criticism of the White Paper on p. 106. 

Crisp, Chifely, op. cit., p . 193. The assertion concerning Dedman is based on 
an examination of Dedman's papers in the National Library of Australia, 
where it was found that the papers reflected a preponderance of 
statistical and financial data. 
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difficulties Coombs recalls 533 having had in obtaining Chifley's 

attention to, and decisions on policy proposals put to him. 

It may be perfectly true that at the beginning of the 

association between Coombs (as head of the Department and principal 

adviser) and Chifley (as Minister), the two worked closely and smoothly 

together. 534 However, as the policy of post-war economic reconstruction 

evolved, as its complexity and ramifications increased, the intensity 

and demands of the war lessened, and there was a return to political 

normalcy in Australia, the early harmony between the two may have become 

eroded, particularly as the unacceptable political implications of post

war economic plans, such as wage regulation and central planning, became 

evident. 

It should be remembered also that Coombs was not Chifley's 

sole formal adviser. Chifley, in the period he was Minister for Post

War Reconstruction, was also the Treasurer and "he carried through much 

of his planning from the Treasury" where his close adviser was 

F.H. Wheeler. 535 As Crisp was later to write: 

·Chijley enjoyed and got the most out of [his] easy relationship 
with the top echelons of the Treasury ... F.H. Wheeler worked 
in sueh a uXI.y as to provide a sort of quasi-secretariat for 
the co-ordination of economic policy making. 536 

Wheeler's influence wi th Chifley appears to have been substantial: 
11He very frequently sat beside Chifley at Cabinet Committees and the 

Treasurer ordinarily had written comments ( by Wheeler) on papers before 

him (both) at those meetings and at (meetings of.) full Cabinet." 5 3 7 

Wheeler's role in economic policy advice to Chifley may well have diluted 

the influence Coombs had with his Minister. 
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In the association between economist and politician, and in 

the attitude of each towards the policy of reconstruction they jointly 

sought to establish, both parties exhibited -(_with rare exception) the 

very failing which Laski had attributed to the expert: an inability to 

conceive of things beyond the boundaries of his own narrow perspective. 538 

To be quite explicit and to ensure that the character of Laski's 

criticism which has been elaborated in the interpretative analysis in 

this thesis is not misunderstood, the same point can be restated in 

another way. The point of Laski's comment, in my view, is not that 

expert opinion should be supplanted by political judgement but rather 

that expert opinion should be enhanced by widening its scope to include 

consideration of how to effectively achieve, in the context of political 

reality, the objectives which experts may recommend, while not losing 

the thrust of their intent. This is the essential implementation 

problem. 

The history of the Ministry illustrates the difficulty of 

harmonizing different value systems and modes of intellectual behaviour 

as between the political realm and the realm of the expert. This was a 

difficult task rendered even more difficult by the unpredictable changes 

wrought by total war. 

The work undertaken by the Ministry was an attempt to achieve 

radical change in the community's relations with the federal government 

at a time when the same community had already experienced a decade and 

a half of radical change through the experience of the Depression, and 

later again because of the war. To ask it to accept yet other major 

changes in the way attempted by post-war reconstruction was asking too 

much, as Coombs had suspected. Matters were not helped by the 

emergence of a characteristic with the Ministry, which Coombs, some 

twenty years later, was to generalize into the statement that 

5 3 8 
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While institutions are man-made~ in due aourse it is 
institutions whiah aan make men in their own image. ·539 

See pp. 27-29. 
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Those involved in the work of the Ministry brought with them 

to the situation certain implicit values which entailed conditions 

which flowed not only from the character of their dominant group values, 

(whether they were adherents to the Keynesian interpretation of the economic 

system or to Labor Party aspirations) but also reflected another 

important characteristic of the relationship between those who sought 

to govern and those who were to be governed: the latter were effectively 

to be subordinate to the former. 

In the event, the degree of interference by government this 

implied, proved unacceptable. In addition, when actual or threatened 

high levels of unemployment after the war (which had been the basis on 

which the planners had based their expectations), failed to materialize, 

the validity of the economic planning entailed in post-war reconstruction 

policy was undermined. 

Nevertheless, the Ministry of Post-War Reconstruction stands 

as a major landmark in the process of evolution of the character of 

Australian national public administration and political action. 

Acting both as a catalyst, and an ingredient, the Ministry of Post-War 

Reconstruction established a new role for Australian governments in 

economic affairs, both nationally and internationally. When the Ministry 

attempted to plan for post-war reconstruction, it was the first time 

that the Labor Party had addressed itself "to the wider social problems 

suggested by the arrival of the welfare State and the mixed economy". 540 

The role which economists played in the work of the Ministry, reinforced 

and propagated a decisive role for economists in the definition of 

government policy. Through the detailed character of the investigatory 

work of the special Commissions associated with it, and in the detailed 

economic planning rationale, and specification of administrative arrange

ments, of the White Paper on Full Employment, before it had been 

amended by political interests, the work carried out in the Ministry set 

a precedent for the feasibility of central economic planning of some 

form in Australia. 

540 Partridge, P.H., 'Depression and War, 1929-1950', 
(Ed,), Australia, a Social and Political History , 
Robertson, Sydney, 1977, p.411. 
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Any future instance of large scale economic planning by the 

Australian government would have to resolve the implementation problem. 

To do so would require that the technical competence of economic 

planners should be matched by the necessary political awareness and 

acumen, on the part of all concerned, to have economic planning accepted 

without destroying its integrity and intent. Whether any form of 

economic planning is desirable is another question altogether and is an 

issue subject to individual judgements according to the values one 

holds. Recognition of community values is, however, an important 

element of the policy process, which should take into account the 

potential consequences of redistributions of political and economic 

power which would occur as a result of comprehensive economic planning. 

The lessons learned from the case history of the Ministry of Post-War 

Reconstruction could provide a useful guide to appropriate measures 

to be taken and the problems to be avoided. 



LIST OF KEY INDIVIDUALS ASSOCIATED WITH 

POST-WAR RECONSTRUCTION 

Calwell, A.A. - born 28 August 1896 

Member, Victorian Central Executive of the ALP since 1926 

President Victorian ALP, 1931. 

M.H.R. for Melbourne, 1940 

Member, and later, Chairman Joint Party Committee on Broadcasting, 

1941-1943. 

Minister for Information 1943-1949 

Minister for Innnigration 1945-1949 

Chifley, J.B. - born 22 September 188S 

M.H.R. for Macquarie 1928-1931, and again from 1940, 

Member Federal Accounts Committee 1929-1930, 

Member Royal Commission on Monetary and Banking Reform, 1936 

Treasurer, October 1941, 

Treasurer and Minister for Post-War Reconstruction, December 1942-
Fehruary 1945 

Acting Prime Minister, April 1945-July 1945, 

Prime Minister, 13 July 1945-December 1949. 

Coombs, H~C., M.A., PhD (London) 

Assistant Economist to Commonwealth Bank, 1935, 

Economist to the Commonwealth Treasury, 1939, 

Director of Rationing, 1942, 

Director~General of Post-War Reconstruction, 1943-1949 

Copland, D.B., C.M.G., (1933), M.A., Dsc (N.Z.) Litt.D., (Melb., Qld., 
and Harvard) 

Lecturer in History and Economics, University of Tasmania, 1917 

Professor of Economics, University of Tasmania, 1920-1924 

Sidney Meyer Professor of Commerce, and Dean Faculty of Cormnerce 
Melbourne University, 1924-1944 

Chairman Committee of Economists and Under Treasurers, which 
reported to the Australian Loan Council in 1931, and which 
initiated the Premiers' Plan in the Great Depression. 

Economic Consultant to the Prime Minister, 1939-1945. 



2. 

Crawford, J.G., M.Ec (Syd.), born 4 April 1910 

Lecturer in Rural Economics, University of Sydney, 1934-1941. 

Adviser, Department of War Organisation of Industry, 1942-1943 

Director of Research, Commonwealth Ministry of Post-War 
Reconstruction, 1943-1946. 

Director Commonwealth Bureau of Agricultural Economics, 1945. 

Crisp, L.F., M.A. (Adel. & Ox.), born 19 January 1917 

Director-General, Department of Post-War Reconstruction, 1949. 

Commonwealth Public Servant 1941-1949. 

Curtin, J. - born 8 January 1885, died 5 July 1945 

M.H.R. for Freemantle, W.A., from 1934. 

Leader, Federal Opposition, 1928-1931 and 1934-1941. 

Prime Minister and Minister for Defence, October 1941-1945. 

Dedman, J.J. - born 2 June 1896 

M.H.R. for Corio, Vic., from March 1940. 

Minister of War Organization of Industry and Minister in charge, 
C.S.I.R., from October 1941. 

Minister for Post-War Reconstruction, February 1945-1949 

Minister for Defence, 1946-1949. 

Evatt, H.V., born 30 April 1894 

D.Litt (Syd), M.A., LLD 

Chairman Commonwealth Advisory Committee on Reconstruction, 
Feb_ruary 1941. 

Attorney-General and Minister for External Affairs, October 1941. 

Deputy Prime Minister, November 1946-

Melville, L.G., B.Ec (Syd,), FIA (London), born 26 March 1902 

Economic Adviser to the Commonwealth Bank, 1931, 

Member, Advisory Committee on Financial and Economic Policy, 
Treasury, from its establishment in 1938. 

Menzies, R.G., K.C., LL.M., born 20 December 1894 

M.H.R. for Kooyong, Vic., since 1934 

Prime Minister, 1939-1941 

Leader of the Federal Opposition, 1943-1949. 



3. 

Ross, L., L.M., D.Litt., M.A., LL.B., born 28 February 1901 

State Secretary, NSW Branch, Australian Railway Union, 1935-1943 

Australian Representative, British Ministry of Information, 1943 

Director, Public Relations, Department of Post-War Reconstruction, 
1943, 

Ward, E.J., -:born 1899 

M.H.R. for East Sydney, from February 1932, 

Minister for Labour and National Service, 1941-1943, 

Minister for Transport and External Territories, 1943-1949. 

Wheeler, F.H., born 9 January 1914 

B, Comm. Melb. 

Treasury Research Officer, 1939 

Treasury Economist, 1944 

Assistant Secretary, Commonwealth Treasury, 1946 

First Assistant Secretary, Commonwealth Treasury, 1949 

Wilson, R., C.B.E. (1941), born 7 April 1904 

B.Comm (Tas.), Dip. Econ. and Pol. Sci., D. Phil. (Ox.) PhD., Chicago 

Treasury, 1936-1940; and again from March 1946 to 1951, 

Secretary, Commonwealth Department of Labour and National Service, 
1941-1946 



MATTERS DEALT WITH AND ACTS ADMINISTERED 

BY THE DEPARTMENT OF POST-WAR RECONSTRUCTION* 

(i) Matters dealth with: 

Formulation of plans for the transition from a war to a 

peace economy and for long-term full employment and economic stability; 

Co-ordination of Services demobilization; general administration 

of the Commonwealth Reconstruction Training Scheme, the War Service 

Land Settlement and Rural Loans Schemes and other aspects of ex

service re-establishment; Provision of technical and other assistance 

to existing and new industries; provision of the secretariat and 

executive machinery for the Cabinet Standing Sub-committee on Secondary 

Industries and the Secondary Industries Commission; Administration 

through the Connnonwealth Office of Education of financial assistance 

to ex-service and civilian University students, of Comrnonwealth 

grants for social science research, and, in general, responsibility 

for advising on Commonwealth interests in education, responsibility 

for the Connnonwealth's interests.in regional planning and development -

provision of secretarial and investigational assistance in respect 

of large regional projects and of the work of the North Australian 

Development Committee. 

(ii) Acts administered. 

Connnonwealth Education; Defence (Transitional Provisions) 

1946 (except Sections 11, 12 .and 13 and except where the administration 

of particular provisions is otherwise expressly provided for); 

National University; Re- establishment and Employment 1945 (Parts 

I, II, Division 4; III; V; VI, Divisions 1, 3 and 4, VII; XI); 

War Service Land Settlement Agreements. 

* SOURCE: Commonwealth of Australia, Official Year Book, No. 
37: 1946-1947, pp.85-86. 



INTERDEPARTMENTAL COMMITTEES ON WHICH THE DEPARTMENT 

OF POST-WAR RECONSTRUCTION WAS REPRESENTED* 

Works, Housing and Construction 

Building Industry 
Housing Problems and Administration 
Post-War Works Reviewing Committee 
Replanning of Darwin 
Works Priorities Sub-Committee 

Re-Establishment 

Re-Employment and Re-Establishment 
Demobilisation 
Central Training 
Two Administrative Committees 

International 

Migration 
Relief Supplies 
External Territories (3 committees) 
Export Policy 

Rural Industries 

Agriculture (standing cornmittee) 
Production Goals 
Wool Research 

Transport 

Social 

Civil Aviation 
Shipbuilding and Shipping 

Education 
Population Inquiry 

Economic Policy 

War Commitments 
Civilian Requirements Board 
Wartime Controls 

In addition, the Department provided research and administrative 
support to: 

• the National Works Commission; 
the Secondary Industries Commission; 

• the Housing Commission; and 
. the Rural Reconstruction Commission 

* SOURCE: Department of Post-War Reconstruction, Statement of 
Functions and Policy, Australian Archives, CP982/l, 1944. 



INTERNATIONAL ACTIVITIES INVOLVING THE 

DEPARTMENT OF POST-WAR RECONSTRUCTION 

The Ministry was actively associated with work in the field 

of international economic reconstruction, and material had been 

prepared, in collaboration with other departments, on the following 

matters: 

1. Monetary Fund 

2. Reconstruction Investment Bank 

3. U.N.N.R.A. 

4. Commodity marketing 

5. Nutrition and Agriculture 

6. International Aviation 

7. Possible trade developments with U.S.S.R. 

8. Connnercial Policy 

The concept of an economic policy of full employment was promoted 

at several international conferences: 

1. in the London negotiations in 1942 on Article VII 

of the American-British Mutual Aid Agreement; 

2. at the U.N. Conference on Food and Agriculture at Hot 

Springs, Virginia, in May 1943; 

3. in a bi-lateral agreement with New Zealand in January 

1944; 

4. at the International Labour Organization Conference at 

Philadelphia, in April 1944; 

5. at the Bretton Woods Conference in July 1944; and 

6. at the San Francisco Conference on World Security 

in May 1945, which saw the establishment of the United 

Nations. 
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