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Summary

This thesis is a study of the evolution of Irish Defence Forces from the period 1956 until
1978. The Coxian approach was used to provide a conceptual framework. Coxian
historicism questions how the prevailing system developed by revealing the historical
structures characteristic of particular eras. It is grounded in both critical theory and
historicism, and acknowledges the importance of structures and institutions while

placing heavy emphasis on empirical analysis.

The modern Defence Forces can be considered as a highly regarded organisation. This
has been achieved despite years of underfunding, a paucity of policy, and strict
bureaucratic control. This thesis will advance that the period 1956 to 1978 had a
significant influence on the evolution of the Defence Forces. The seminal events and
dominant factors that existed during the period under review, namely civil-military
relations, the advent of United Nations Peacekeeping missions and a revived aid to the

civil power role due to the Northern crisis greatly influenced this change.

Irish civil-military relations throughout the twentieth century were defined by strict civil
control. Financial control was a key element in this process. The years prior to the period
under review were examined and a clear pattern of behaviour emerged that shaped the
civil- military relationship thereafter. This relationship was also observed in the study of
reports affecting the Defence Forces in the twentieth century, namely the Devlin and
Gleeson Reports, along with the Defence Review Board Reports. It is evident that after

independence, defence was rarely a priority of the Government, reflected in the lack of



defence policy and decreased spending on the defence budget. The catalysts for
challenging this ambivalence were the new roles that emerged for the Defence Forces in

the period under review.

The first of these new roles was brought about by the advent of the Defence Forces
involvement in United Nations armed peacekeeping missions. UN missions in the Congo
(ONUC), Cyprus (UNFICYP), and the Sinai (UNEF) were examined through the four stages
of a mission. While the Defence Forces were lacking in experience and ill-equipped for
this new role, it was instrumental in the evolution of the organisation. It exposed
inherent weaknesses in the Defence Forces, particularly in regard to training, clothing
and equipment, all of which had to be addressed. Both the United Nations Archive in
New York and the Unit Histories from the Military Archives in Dublin were of benefit to
research in this area. One of the major elements in influencing culture however was the
‘Siege at Jadotville’. Commandant (Comdt.) Patrick Quinlan changed the paradigm that
was then considered a dominant norm. While not immediately respected in military
circles, the concept of force protection, so evident in Jadotville, is now a major tenet in
the ethos of the Defence Forces. These missions were studied from an operational
perspective using comparative analysis of Unit Histories from the Military Archives and

UN archival material.

The Northern crisis in 1969 once again exposed inherent weaknesses in the defence
organisation. The initial response of the deployment of the Army to the Border was
considered a debacle. It is evident that there was a lack of both intelligence on the

ground and long-term planning with regard to Northern Ireland. While elements of the



Defence Forces had greatly improved due to overseas service, the revised role of aid to

the civil power within the State stimulated change for the force as a whole.

Following independence, the Defence Forces changed their culture from that of a
guerrilla force to that of a conventional army. This thesis will argue that in the period
under review the culture changed again from a pure conventional force to that of a
constabulary force. This appellation should not be confused with that of policing; rather

it refers to one that is in constant use and not held in reserve for times of war.
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Chapter 1

Introduction

On July 7 2009 the Secretary- General of the United Nations Ban Ki-moon remarked in a

speech in Dublin Castle

Ireland is famous throughout the world for its contributions to United Nations
peacekeeping. Every day for more than half a century, an Irish soldier has been
walking point for peace under the United Nations blue flag. Today, nearly 500 Irish
men and women are stationed in the Middle East and across Africa in support of
United Nations-mandated missions. Your contingent in Lebanon was justifiably

renowned for its contribution to stability in that country.*

It is difficult to place the content of this statement in the context of the post-Emergency
Defence Forces. By 1952 the Defence Forces was described as ‘really little more than a
framework on which the reserves and the F.C.A. could form into fighting formations for war
... The Army at present would be quite incapable of fighting anything but guerrilla warfare,
and could not defend Southern Ireland against any organised attack’.” The contrast between
the two statements is stark and can be considered as evidential to the evolution of the
Defence Forces over the past fifty years. The pace that this evolutionary process has taken is

remarkable taking into consideration that Ireland still continues its policy of neutrality and

1 Secretary-General, in Address on United Nations Peacekeeping, Hails Participation of Ireland, from
Afghanistan, to Chad, to Kosovo; available from
http://www.un.org/News/Press/docs/2009/sgsm12357.doc.htm; last accessed 08/08/13.

? Michael Kennedy & Victor Laing (Eds), The Irish Defence Forces 1940-1949: The Chief of Staff’s Reports
(Dublin, 2011), pp I-Ii.
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spending on defence remains low.> How then did the Defence Forces evolve under the

circumstances in which it was placed and what were the major factors in that evolution?

Military change has been examined and analysed as a form of revolution. Significant debate
has surrounded both Michael Roberts’s concept of the Military Revolution and, more
recently, the Revolution in Military Affairs (RMA). It is not within the scope of this thesis to
repeat this debate here, however a brief introduction of both will provided.* At its most
simplistic, the core of Roberts’s Military Revolution was tactics, strategy, army size, and

overall impact.”’ As Geoffrey Parker remarked

Roberts deployed his daunting knowledge of early modern European history (in
many languages) to select four critical changes in the art of war in the century
following 1560. He reviewed in turn the “revolution in tactics” (the replacement of
the lance and pike with firepower), the growth in army size, and the adoption of
more ambitious and complex strategies, ascribing most of these transformations to
the military innovations wrought by Maurice and William Louis of Nassau in the
Dutch Republicin the 1590s, and by Gustavus Adolophus of Sweden a generation
later. He then examined the impact of the new scale warfare upon Europe’s political

and social development.®

* The World Bank places Ireland’s military expenditure as a percentage of Gross Domestic Product (GDP) at
0.6% which is well below the average of the European Union at 1.7%.
* For further reading on the Military Revolution please see Clifford J Rogers (Ed), The Military Revolution
Debate: Readings on the Transformations of Early Modern Europe (Oxford, 1995). This includes Michael
Roberts original article The Military Revolution, 1560- 1660. See also McGregor Know & Williamson Murray
(Eds), The Dynamics of Military Revolution, 1300-2050 (Cambridge, 2001) and Colin S. Gray, Strategy for Chaos:
Revolutions in Military Affairs and the Evidence of History (London 2002).
. Geoffrey Parker, ‘The “Military Revolution”, 1560-1660 — A myth?’ in The Journal of Modern History, xlviii,
no.2 (June 1976), p.197.
5 Geoffrey Parker, ‘The “Military Revolution”, 1995-2005: From Belfast to Barcelona and the Hague’ in The
Journal of Military History, Ixix, no.1 (January 2005), pp 205-206.
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The most commonly held definition of the RMA is that of Andrew Marshall of the Office of
Net Assessment in the Pentagon.” Marshall states that RMA is ‘a major change in the nature
of warfare brought about by the innovative application of new technologies which
combined with dramatic changes in military doctrine and operational and organisational
concepts, fundamentally alters the character and conduct of military operations’.® While
both these definitions provide only a very brief introduction to the significant research on
both approaches, the major distinction between the two is that while RMAs are ‘chosen
happenings, pursued purposefully by states to produce new ways of destroying their
opponents’, Military Revolutions ‘brought systemic changes in politics and society. They
were uncontrollable, unpredictable, and unforeseeable. And their impact continues’.’ Both
of these concepts, for the most part, place a heavy emphasis on the changing character of
war as a result of new military technology and tactics. However, when examining the Irish

context, neither of these approaches appears compelling

John Lynn took a divergent approach than to those of the Military Revolution and the

Revolution in Military Affairs. Lynn argues that

First and most important, institutional characteristics — recruitment, social
composition, motivation, command, administration — take precedence over
technology and tactics, because for the broader questions of history, institutional

development is simply more important than technical innovation. When methods of

7 Andrew Marshall, described as the “American godfather” of RMA by Colin S. Gray, was appointed the
Director of the Office of Net Assessment by Richard Nixon in 1973 and has been reappointed by every
President of the United States since. Colin S. Gray, Recognizing and Understanding Revolutionary Change in
Warfare: The Sovereignty of Context (February 2006), p.5; available from
http://www.strategicstudiesinstitute.army.mil/pdffiles/PUB640.pdf; last accessed 20/08/12.

¥ Sean M. Maloney & Scot Robertson, ‘The Revolution in Military Affairs: Possible Implications for Canada’ in
International Journal, liv, No. 2 (Summer 1999), p.445.

4 Gray, Revolutionary Change in Warfare, p.5.




combat are examined here, it is not so much for their own sake as for their influence
on military institutions. Second, change in army style is presented as an evolutionary
process marked by transitions that include both survivals from the past and seeds of

the future.’®

Lynn describes his work on army evolution as not ‘simply one more appeal to incorporate
social history into the study of war but a hypothesis that provides a picture of what military
history looks like when institutional criteria are given primary emphasis. As such this work

does not dally about the margins, but goes to the heart of the subject with a new agenda’.**

Jeremy Black argued that

Much of the scholarly work on military history has adopted an explanatory model of
change that centres on the impact of new military technology... The principal
alternative approach to military history that is currently fashionable focuses on the
so-called “new military history”. The emphasis here is on social contexts, especially

the position, experience, and relationships of the rank and file.*

However Black believed that the new military history, while useful, was less helpful from the
perspective of providing a long-term explanatory model of military change. He considered
another approach, that of military organisation. He believed that the term military
organisation should be understood in two ways. The first should consider the organisation

of the military including their units and command structures. The second should consider

* John A. Lynn, ‘The Evolution of Army Style, 800-2000" in The International History Review, xviii, no.3 (August
1996), p.507.
* Lynn, Evolution of Army Style, p.535.
= Jeremy Black, ‘Military Organisations and Military Change in Historical Perspective’ in The Journal of Military
History, Ixii, no.4 (Oct 1998), p.871.
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organisation as an aspect of, and intersection and interaction with, wider social patterns

and practices.13

Black examined a number of aspects that could lead to a change in the military organisation
such as the origins of the modern military organisation, political systems, greater
independence on the part of the ordinary soldiers, morale, willingness to accept combatant
losses, the standard of the officer class, including Non Commissioned Officers (NCOs), the
continuum between the specialisation of military service and mass participation, and the

effect of alliance membership.**

Both raise some interesting questions. Why should the focus be placed on technology as an
instrument for military change? This was certainly not a decisive factor in the change in the
Irish Defence Forces. Therefore one has to examine other elements that contribute to
military change. Lynn focused on the institutional characteristics and the belief that changes
in army style were evolutionary. Black refers to morale, the effect of alliance membership,
the standard of the officer class and the professionalisation of the military. Black’s thesis of
the examination of the organisation to explain military change is relevant when examining

change in a military that is not continuously in the sphere of wartime operations.

Informed by the above, this thesis will concentrate on seminal historical events that have
shaped the modern Defence Forces that emerged from the post-Emergency stagnation,
caused by poor conditions and lack of equipment. These seminal events include: the
evolving civil-military relationship, a challenge in all democracies but of particular relevance

in nascent states; the advent of international peacekeeping under the auspices of the

13 .
Ibid.
i Black, Military Organisations and Change, pp 872- 890.
5



United Nations that gave the Defence Forces a role overseas; and aid to the civil power
operations that provided a meaningful operational role at home. Each of these had a
profound effect on the Defence Forces and greatly influenced the development of the
organisation in place today. It is for this reason that this particular period was chosen and a

brief introduction and explanation of each will be provided here.

Civil-Military Relations

All democracies require the careful management of civil-military relations. The civil side
provides the military with the checks and balances required in order to support and sustain
a democracy. Theorist Samuel Huntington commented that the professionalism that is now
characteristic of the modern officer has resulted in unique challenges in civil-military
relations.” Civil-military relations are rooted in and reproduced through social practice. It
follows that military culture and civil-military relations have a symbiotic relationship. It has
been argued that the Government’s treatment of the Army post-Civil War was intriguing
when the Army and its members secured independence for the State and were victorious in
the Civil War. One could reasonably have expected respect and deference for the Army to
be felt throughout the State.'® However, this was not the case and the consequence of the
Government’s actions during this period, including the demobilisation of a considerable
amount of personnel, led to the Mutiny in 1924. As the Irish Defence Forces Handbook
comments ‘its importance is not in what actually happened but that when it was resolved

the supremacy of civilian authority was finally established over the military for the first time

 samuel Huntington, The Soldier and the State: The Theory and Politics of Civil-Military Relations (London,
1985), p.10.

' Theo Farrell, ”The Model Army”: Military Imitation and the Enfeeblement of the Army in Post —
Revolutionary Ireland, 1922 -42’ in Irish Studies in International Affairs, VIl (1997), p.112.
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since 1913"." This, tied in with the passing of the Ministers and Secretaries Act 1924, left

the Army with little autonomy.

But who exactly is the “civil” in civil-military relations? The military is easy to define. In
Ireland the Defence Forces are divided up into two parts; the Permanent Defence Force
(PDF) and the Reserve Defence Force (RDF). The PDF is then further divided into three
services; the Army, the Air Corps and the Naval Service. The military are also visually
distinguishable through uniforms. They are bound and subject to a code of conduct that is
unique to their organisation, though in a democracy this is usually reflective of the society in
which the military operates. The civil side is not as easy to define. It is not a monolith. For

II’

the purpose of this thesis the “civil” in civil-military relations represents civil servants of
many departments, most notably the Department of Defence and the Department of

Finance. The “civil” is also represented through members of parliament, both in

Government and in Opposition.

Lieutenant General (Lt. Gen.) Peadar MacMahon served as Chief of Staff from 1924, after
the Mutiny, until 1927 when he was appointed Secretary of the Department of Defence. He
stayed in this position until March 1958. MacMahon therefore had a profound influence on
the defence organisaticn, both civil and military, and greatly shaped the civil-military
relationship. It is therefore necessary to examine the MacMahon era from the foundation of
the state until the period under review in order to gain an understanding of the complexities

of this relationship.

T O Origin and Development’ in The Irish Defence Forces Handbook (1987), p.91 (Military Archives Dublin
hereafter MA). This will be discussed in further detail in the chapter A Complex Relationship: Civil Military
Relations in Ireland.

7



Civil control of the military comes in many forms but one of the methods most commonly
used in a democracy is through the budgetary process. Finance has an overwhelming
influence on how professional military organisations are run in obvious areas such as
strength, equipment, installations, etc. The extent of the financial control of the Defence
Forces will be examined and its inevitable influence of civil-military relations. A theoretical
framework will initially be provided to understand the complexities of such a relationship.
The examination of the early period is necessarily detailed in order to analyse the military in

a newly democratic state.

The analysis of civil-military relations will seek to establish the position of the Defence
Forces within the milieu of Irish society. It will also consider developments in military

education as they have a direct relationship with the professional ethos of the organisation.

United Nations Peacekeeping Operations

The impact of United Nations Peacekeeping Operations on the evolution of the Defence
Forces is considerable. The entry of Ireland into the United Nations organisation was a
pivotal moment both for the status of the country in the international community and for
the Defence Forces, as it fundamentally altered the nature of its role. UN peacekeeping
operations were not originally envisaged in the Charter and are often considered the “brain-
child” of Dag Hammarskjold, the second Secretary General of the UN. Peacekeeping
operations had a marked influence on the evolution in the Defence Forces. Irish
involvement in UN Peacekeeping Operations from 1958 until 1978 will be examined from a
micro- military perspective, using example incidents that happened during these operations
and the “lessons learnt” from each, in order to enhance our understanding of the root

causes of the change that was happening in the Defence Forces.
8



In the twenty first century, the Defence Forces participates in missions with the
Organisation for Security and Cooperation in Europe (OSCE), the European Union (EU), the
North Atlantic Treaty Organisation (NATO) and the UN. At the time that research for this
thesis commenced, the Defence Forces had recently withdrawn from the United Nations
Interim Force in Lebanon (UNIFIL) in Lebanon, were commanding the EU mission in Chad
(EUFOR), were commanding a pivotal sector of the NATO mission in Kosovo (KFOR), and
were playing a major role in the Nordic Battle Group (NBG 2008). This was occurring
simultaneously, a feat that much larger forces would consider difficult to undertake. This
thesis will provide the historical backdrop that promoted the necessary shift in the
organisation to enable this to occur. While it does not claim to alter the historiography
surrounding Irish involvement in peacekeeping, it provides additional insight from a number
of perspectives including UN archival material, and increases the understanding of the

significant impact of peacekeeping on the evolution of the Defence Forces.

Aid to the Civil Power in Response to the Crisis in Northern Ireland

The outbreak of violence in Northern Ireland in 1969 provided the Defence Forces with a
revised role with regard to internal security, including frontier or border security. It also was
the catalyst for the withdrawal of Irish contingents from peacekeeping missions. Overseas
operations were successful in having influenced change in certain aspects of the defence
organisation but not all. The catalyst for the organisation as a whole to change was the aid
to the civil power role during the Northern Crisis. Overseas units were prepared every six
months and the resources of the Defence Forces, the Army in particular, were devoted to
the training and preparation of this element of the organisation. The advent of the much

increased aid to the civil power role meant that the entire organisation had to be putin a
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state of readiness. This involved a new approach and conventional training, albeit a
necessary foundation, was not sufficient on its own. Soldiers were now on operations on a
twenty four hour basis, not the norm for a peacetime Army. The very distinction between
peace and war, which was previously fudged by the term Emergency, was again challenged.
Morris Janowitz used the term “constabulary” to describe military forces that are
‘continuously prepared to act, committed to the minimum use of force, and seeks viable
international relations, rather than victory, because it has incorporated a protective military

posture’.18

This term was very apt for the Defence Forces that emerged in the late 1960s
and 1970s and became a “dominant norm”. In 1968 John Jackson argued ‘the small army of
the Irish Republic demonstrates very cleariy the deveiopment of the constabulary

concept'.19

It is argued here that the Defence Forces could not have been fully established
as a constabulary force until the advent of the aid to the civil power role throughout the
Northern crisis. Aid to the civil power challenged the very understanding of the use of

military force and the effect of its adoption as a routine role of the organisation will be

examined.

Having identified the three themes; it is now necessary to discuss the methodology

employed to analyse them.

Methodology
The methodology used in this thesis intends to aid the examination of the central research
question, that is, how did the Defence Forces evolve from the post-Emergency stagnation to

the organisation it is today? As stated previously, the period under review was chosen due

¥ Morris Janowitz, The Professional Soldier: A Social and Political Portrait (New York, 1971), p.418.
' John Jackson, ‘The Irish Army and the Development of the Constabulary Concept’ in Jacques Van Doorn (Ed)
Armed Forces and Society: Sociological Essays (The Hague, 1968), p.109.
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to a belief that events that occurred throughout this era contributed significantly to the
evolution of the Defence Forces. It was necessary to have 1978 as an endpoint due to the
National Archives Act commonly known as the “Thirty Year Rule”. While some later source
materials, such as the Gleeson Report 1990, were available, the author believed that there
would not be enough significant material available to adequately research United Nations

operations or the crisis in the North after 1978.

By nature historical studies often rely heavily on the excavation and critical analysis of
primary source material. Once the major themes had been identified, through preliminary
secondary material research, archival research began. As the thesis is formatted
thematically, it is considered necessary to describe the research design and use of sources
for each chapter individually. The first theme researched was civil-military relations. A brief
introduction to theory, examining the work of major contributors, was considered necessary
in o'der ascertain what areas were worthy of discussion. The author decided to keep the
theoretical introduction brief, to serve as an overview of debate rather than an in-depth
anaysis and critique surrounding the various theoretical arguments, the scope of which
wotld not be of relevance to this thesis. From the examination of the literature surrounding
civilmilitary relations, specific areas of research were established in which to study the civil-

mili:ary relationship in the Irish context.

Theauthor considered it pertinent that the period under review should not be examined in
isoletion. Therefore it was decided to provide analysis of the historical experience to
illusrate how the relationship developed to the period under review to examine the military
in anascent democratic state. One of the key areas of examination was to investigate how

the :ivil side began to exert control over the military. Both Eunan O’Halpin and Theo Farrell
11



have pointed to the use of financial control.?® Transparency and accountability are
considered to be essential factors in achieving good governance in a democratic state.
Therefore the author considered sources that would illuminate this further. The reports of
the Committee of Public Accounts were crucial in this regard as they provided a clear
representation of the working relationship throughout the earlier years of the State through
the examination of the auditing process. These were considered alongside Dail Eireann
debates on Defence in an effort to provide further evidence of public statements made by
the civil side with regard to the Defence Forces. While analysis of the Emergency, with
regard to its success or failure as a military operation, was not within the scope of this
thesis, the Chief of Staff reports throughout the period provided contemporaneous
accounts of how the Defence Forces were affected by the civil-military relationship. This was

considered alongside the wealth of scholarly literature available.

Through both research into theory and secondary material, key research areas emerged.
Two official publications, The Public Services Organisation Review Group 1969 (Devlin
Report) and Report on the Commission on Remuneration and Conditions of Service in the
Defence Forces 1990 (Gleeson Report), provided confirmation of the dysfunctional civil-
military relations and the legacy of this. From analysis of these, the Defence Forces archives
were then mined. The author considered that the analysis should focus on the evolution of
the Defence Forces through the prism of their own experience. This was considered because
research pointed to the 1960s as being a period of self reflection and assessment within the

Defence Forces as witnessed through the Defence Review Board Report 1965 and Defence

?° please see Eunan O’Halpin, Defending Ireland: The Irish State and its Enemies since 1922 (Oxford, 2000) and
Theo Farrell, “ ‘The Model Army’: Military Imitation and the Enfeeblement of the Army in Post-Revolutionary
Ireland, 1922-42 in Irish Studies in International Affairs, viii (1997).
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Policy Memorandum 1967. By examining it through the archives of the Defence Forces,
there would be a greater contribution to knowledge rather than repeating previous
arguments. The Military Archives provided evidence of not only the civil-military

relationship as a whole but also with regard to factors affecting civil control over the military
such as education and the ceremonial role. These were used in conjunction with Oireachtas

debates, official publications and secondary literature to provide context.

The second theme was participation in United Nations peacekeeping operations. The effects
of membership are considerable in terms of foreign policy but also concerning the role of
the Defence Forces. The three missions that the Irish Defence Forces participated in the
period under review were to be examined, but what was the appropriate method and what
was to be learned from such examination? The purpose of analysing the missions
individually was to ascertain what if any were the differences with regard to the experiences
from one mission to another. The United Nations Peacekeeping Operations Principles and
Guidelines 2008 suggest that missions are planned in four stages and therefore the author
believed that the clearest method in attempting to decipher changes in missions was to use
this template. These stages were pre-deployment, deployment, execution and withdrawal.?!
Acquiring relevant primary source material was then considered. If the primary purpose of

this study is to chart the evolution of the Defence Forces through their own experience then

once more the Defence Forces military archive was to be targeted.

" ‘Deployment and Start-up of United Nations Peacekeeping Operations’ in United Nations Peacekeeping
Operations Principles and Guidelines 2008; avaiiable from
http://pbpu.unlb.org/pbps/library/capstone_doctrine_eNg.pdf; last accessed 20/09/13.
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The Unit Histories offer contemporaneous accounts of missions and eye witness accounts
from those serving in the missions. The Unit Histories present some challenges with regard

to how accurately events were recorded and for whom they were recorded for.

Alistair Thomson remarked that life stories, which include diaries, letters, memoirs and oral
histories, ‘offer rich and beguiling historical evidence, which historians have perceived and
used in very different ways. At one extreme personal testimony is criticised as a flawed and
unreliable source because of bias, self- justification or forgetfulness’. With regard to military
history, Thomson refers to historian Richard Holmes remarking that ‘if you look at what
veterans were writing just ten years after the end of the war, it’s quite different from what
they were writing at the time’.?”> However Thomson asserts that at the other extreme
‘enthusiasts and popular historians respond that personal narratives illuminate the lived
experience and meanings of historical events...”. To provide contrast to Holmes’ argument,
Thomson quotes Samuel Hynes as saying ‘if we would understand what it is like, and how it
feels we must... seek the reality in the personal witness of the men who were there’.”
Samuel Hynes is a solid example of the potential usefulness of “life stories”. Hynes’ The
Soldier’s Tale: Bearing Witness to Modern War describes the modern wars as told by the
men who participated in such wars. Hynes used journals, memoirs, and letters of men who

fought in wars, specifically looking at both World Wars and the Vietnam War. As reviewer

Robert Wohl remarked

22 Alistair Thomson, ‘Life Stories and Historical Analysis’ in Simon Gunn & Lucy Faire (Eds), Research Methods
for History (Edinburgh 2012), p.101. For further analysis on the use of witness testimony by Richard Holmes
please see The Guardian, 10 Nov 2007
(http://www.guardian.co.uk/books/2007/nov/10/featuresreviews.guardianreviews5).

% |bid. Please see Samuel Hynes, The Soldiers’ Tale: Bearing Witness to Modern War (London, 1998).
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Histories give us the big picture of war: they tell us why wars began and why they
were won and lost. War memoirs are not concerned with the “why” of war but with
the details of one individual’s experience. They are true to that experience but not

trustworthy as history.

If these testimonies are not historically truthful, what do we learn from them and
why do we read them? One answer, of course, would be that, though appalled by
war, we are also—like the authors of these works—nostalgic for “its old
excitements”. Hynes believes that our interest in war memoirs goes beyond this. The
stories soldiers tell are an antidote to the myths of war we carry in our heads: they
tell us what men do in war and what war does to men, the internal changes it brings

about in the individuals who do the fighting...**

While Wohl, like many historians, questions the validity of the approach, that is relying
solely on testimony on those who served and wrote both during the time of service and
after, he does not dismiss it in its entirety seeing some value in the testimonies. Hynes
remarks that ‘we must believe that human beings can learn from the testimonials of others
(or what are libraries for?). Because wars exist in history, personal narratives of war must

add to our historical knowledge’.”

While Hynes’ argument is somewhat convincing, the importance of source criticism and
contextualisation must come under consideration. Thomson discussed the two extremes

and there must be the possibility of being able to straddle the two schools of thought. The

** Robert Wohl, ‘Review: Samuel Hynes, The Soldiers’ Tale: Bearing Witness to Modern War’ in The Journal of
Modern History, Ixxi, no.1 (March, 1999), p.171.
- Hynes, The Soldiers’ Tale, p.285.
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Unit Histories were to provide a contemporaneous account of the mission written by those
who served. It is traditionally written at the conclusion of the Unit’s time with the mission,
typically using the Unit Logs that were completed daily. One could argue that the Unit
Histories would look favourably on the Unit writing them, recording the history they wanted
recorded, omitting information which would cast them in an unfavourable light, rather than
an accurate depiction. However, one must consider the potential value in a source such as
Unit Histories. They provide the account that the Unit placed on record in line with their
experience. To refer back to Wohl ‘they are true to that experience’. With regard to the
examination of the evolution of the Defence Forces, one that in part was built on the
experience of participation in United Nations missions, these histories can provide insight
into this evolution. However, the author did not dismiss the issues raised above regarding
bias etc; and therefore it was necessary to provide context through the use of United

Nations archival material alongside memoirs, diaries and other secondary source material.

The bulk of the United Nations archival material regarding the Irish contingents
concentrated on the Congo. This was due in large part to the difficulty in excavating relevant
material in the archive in New York. The author recognises the potential wealth of
information this archive holds and considers this to be worthy of further study. However the
deficiency in United Nations material was somewhat diminished by the United Nations
Bibliographic Information System (UNBISnet). The UNBISnet is an online catalogue of UN
documents and publications held by the UN Dag Hammarskjold Library and the Library of
the UN Office at Geneva. The coverage of UNBISnet is from 1979 onward, however, older
documents are being added to the catalogue on a regular basis. These included reports and

collections of letters with regard to both the missions in Cyprus and the Sinai.
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Memoirs and diaries included Indar Jit Rikhye, military advisor to UN Secretary-Generals Dag
Hammarskjold and U Thant, Michael Harbottle, Francis Henn and the diaries of Captain
Robert Eagar, an intelligence officer from the Emergency until the early 1960s. The Eagar
diaries, in private hands, provided insight into the sentiment and reaction of the Defence

Forces in Ireland with regard to the Niemba ambush.

The third and final theme researched was the impact of the Northern crisis on the Defence
Forces. Analysis of the Northern crisis generally falls into various themes. However the role
of the Defence Forces is generally never considered a major one, the exception being the
role of one of its members in the Arms Crisis of 19570. While some source material remains
unavailable or in a redacted form due to its sensitive nature, there is a wealth of material
available on the Defence Forces during this period in the Military Archives. The first task
after the initial research was how to divide this material and select sub-areas to be further
researched. As the analysis of the Northern crisis is so vast, the objective for this chapter
was to remain entirely focused on the thesis question — how did the Defence Forces evolve
from the post-Emergency stagnation to the organisation it is today? It was through this
prism that the Northern crisis was examined. Historical background was considered
necessary not only to give context to the conflict itself, but also to provide insight on the
historical cooperation between the British and Irish Defence Forces during the Second
World War. From there the next logical step was to discuss the political and military
reactions to the outbreak of violence in August 1969. The analysis of the political reaction to
the outbreak of violence is brief and its purpose is to provide context for the discussion of
the military reaction. It is also in part due to the large wealth of secondary literature

available. Sources used to describe the political reaction included the T.K. Whitaker papers,
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as Whitaker was acting as policy advisor to Taoiseach Jack Lynch on matters concerning
Northern Ireland, speeches made throughout this period both in Ireland and in Stormont,

Cabinet memoranda, various political memoirs, and secondary literature.

The source material for analysis of the military response came primarily from the Military
Archives. These included Situation Reports, Interim Reports of the Planning Board on
Northern Ireland Operations and Plans and Operations Files. These documents provided
evidence of both Defence Forces capability and planning during this period. However the
author considered that they must be examined with the previous decade of experience in
overseas missions in mind. The author also considered it necessary that in light of the
examination of the military response, an analysis of how the Defence Forces perceived itself
in 1969 would be required. This again relied heavily on material from the Military Archives,
some examples being the Working Paper on Defence Policy 1970, Memorandum to the

Government 1970 and Military Responses toc Memorandum to the Government.

Other issues that emerged with regard to the Defence Forces and the Northern crisis
included the impact of aid to the civil power, the issue of refugees, the relationship with the
British Armed Forces and the Arms Trial. The source material for the above was varied. In
addition to Military Archives, the Garret FitzGerald papers provided the political aspect with
regard to aid to the civil power operations, alongside other political memoirs. The
examination of the relationship between the British and Irish Defence Forces included
correspondence between the British Ambassador in Dublin to both the Foreign and
Commonwealth Office and the Defence Committee of the Cabinet. A wealth of both
scholarly and popular analysis exists with regard to the Arms Trial. However, the author

considered it a necessary addendum to any discussion of the Defence Forces during the
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Northern Crisis. This material was used in conjunction with Captain Kelly’s own memoirs,
Military Archive material and the Committee of Public Accounts Final Report — Northern

Ireland Relief Expenditure 1972.

The methodology described above reflects that of an historical study. All source material
was considered with regard to its usefulness and was critically examined. A wide range was
researched. However, as discussed previously, the primary focus of this thesis is to examine
the evolution through the organisations experience. Secondary material was used to
provide further insight and context. It is now necessary to discuss the conceptual approach

in which this evidence will be analysed.

Conceptual Framework

This section will set out the conceptual framework in which this thesis is grounded. The
necessity of such a framework is advanced as it has been argued that historians have a
tendency to place a heavy focus on narrative rather than on an analytical approach. This
debate can be traced to the early twentieth century. R.F. Hoxie argued in 1906 that
historical narrative ‘masquerading as historical method, has become a fad’.?® He considered
the phrase ‘the present can be understood with reference to the past’ and argued that if
this were indeed true, it would have marked a significant scientific advance in the study of
history. He believed this was not the case and, as remarked previously, that there was still
huge emphasis on the use of narrative.?” His objection to the use of narrative derives from

his assertion that

®R.F Hoxie, ‘Historical Method vs. Historical Narrative’ in Journal of Political Economy, xiv, no.9 (Nov 1906),
p.568.
7 Ibid.

19



The main trouble with those who indulge in historical narrative is that they seem to
think that academic reconstruction of the past can contribute to the ends of the
practical interest of the present. In this they are for the most part mistaken. From
the standpoint of the practical interest involved the academic reconstruction is a

hopeless tangle of relevancy and irrelevancy, altogether without definite teaching.?®

This debate has continued throughout the twentieth century. Simon Gunn and Lucy Faire
remarked that ‘research methods have all but disappeared as a component of
historiography and a subject of debate among historians’.?® Gunn and Faire enlist the work
of Richard Biernacki, Paula Fass and Peter Mandler respectively to illustrate criticism of the
lack of attention to methodology.30 They concluded by remarking that ‘we should bother
with methodology... because it is intimately linked to epistemology, the grounds of
knowledge. If historical research and historiography have no specialised, effective claim to

knowledge, then it is unclear on what basis “history” can claim to be a discipline at all’ 3!

While the above statement may be considered provocative, the necessity for a clear
methodology, founded in a conceptual framework, for historical writing is worthy of

discussion. Why should history be exempt from the rigours of theoretical methodology?

2 Hoxie, Historical Method vs. Historical Narrative, p.572.
% Simon Gunn & Lucy Faire, ‘Introduction: Why Bother with Method?’ in Simon Gunn & Lucy Faire (Eds),
Research Methods for History (Edinburgh 2012), p.1.
*® Gunn & Faire remark that Biernacki ‘argued that the cultural turn created an over-dependence on linguistic
models of culture based on semiotics or sign systems; instead, research should be organised around the
comparative analysis of cultural practices and how they can be seen to work...”. Paula Fass was quoted as
arguing that the recent lack of methodology in current historical writing results in ‘inquiries that are literally ali
over the place... [and] a profusion of styles and methods that seem to obey no rules but the unique bypaths of
the individual historian’s mind’. Mandler ‘argued that an increasing theoretical sophistication in new forms of
historical writing has obscured a lack of methodological precision’. Ibid, p.2. See also Richard Biernacki,
‘Method and Metaphor after the New Cultural History’ in Victoria E. Bonnell & Lynn Hunt (Eds), After the
Cultural Turn (Berkeley, 1999), pp 62-92, Paula Fass, ‘Cultural History/Social History: some reflections on a
continuing dialogue’, in Journal of Social History, xxxvii, no. 1 (Fall, 2003), p.41 and Peter Mandler, ‘The
Problem with Cultural History’, in Social and Cultural History, i, no.1 (2004), p.116.
* Gunn & Faire, ‘Why Bother? in Gunn & Faire (Eds) Research Methods, pp 4-5.
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However some difficulty can occur when attempting to select a conceptual approach. Often
one approach may not fit into the selected area of research, particularly when there are a
number of sub elements that occur over a period of time. By contrast, combining
approaches can lead to a somewhat incoherent framework thus diluting the rigours of the

process.

This thesis argues that there was a considerable evolution of the Irish Defence Forces from
1956 to 1978. In order to examine how this evolution occurred, it was crucial to analyse how
the structures in the organisation changed over a period of time. Therefore it was necessary
to adopt a conceptual approach that concentrated on structure. Approaches such as
constructivism and historical institutionalism were considered. However, Coxian historicism
was considered to be the most appropriate choice. A brief outline of Cox’s method will be

provided now.

Coxian Historicism

Coxian historicism is very comprehensive and far less limiting than others. It is necessary
therefore to provide a brief outline of the approach.>? Cox remarked that ‘theory is always
for someone and for some purpose’.*® Timothy Sinclair remarked that Robert Cox’s ‘unique
method for understanding the structures of world order has not been matched eisewhere in
the emerging critical tradition for its flexibility and adaptability to research problems’.>* He
commented that ‘Cox’s work reflects a willingness to sample from discordant intellectual

traditions to create a method. For example, he sees no contradiction in using the Weberian

*2 This approach was first read by the author in Andy Mullan’s, ‘The British Left’s “Great Debate” on Europe:
The Political Economy of the British Left and European Integration, 1945-2004’ (PhD Thesis, University of
Bradford), p.38.
* Robert W. Cox, Approaches to World Order (Cambridge, 1996), p.87.
) Timothy J. Sinclair, ‘Beyond International Relations Theory: Robert W. Cox and Approaches to World Order’
in Robert W. Cox, Approaches to World Order (Cambridge, 1996), p.8.
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notion of the elite and the Marxist idea of class in the same analysis, based on the
specification of an elite as the political and moral leadership of a class’.®®

Cox has argued that there are two broad purposes for theory; problem-solving and critical
theory. The first, problem- solving theory, considers that ‘it takes the world as it finds it,
with the prevailing social and power relationships and the institutions into which they are
organized, as a given framework’. The aim of problem-solving is to make these relationships
and institutions work easily by attending to the problems that may obstruct them.*® The
second, critical theory, questions how the prevailing structural system developed. Critical

theory

unlike problem-solving theory, does not take institutions and social power relations
for granted but calls them into question by concerning itself with their origins and
how and whether they might be in the process of changing... the critical approach
leads toward the construction of a larger picture of the whole of which the initially
contemplated part is just one component, and seeks to understand the processes of

change in which both parts and whole are involved.®’

The Coxian explanation of critical theory is applicable to the answering of the central
research question posed here, which is how did the Irish Defence Forces evolve from a

stagnant post-Emergency force to the organisation it is today?

Coxian Historicism proposes to ‘reveal the historical structures characteristic of particular

eras within which such regularities prevail’ as theories which put forward ‘general valid laws

* Sinclair, ‘Beyond International Relations Theory’ in Cox, Approaches, p.9.
* Cox, Approaches, p.88.
* Ibid, p.89.
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or human regularities are not sustainable, except where the temporal boundaries of these

laws are acknowledged’.*® Cox’s method of historical structures

is one of representing what can be called limited totalities. The historical structure
does not represent the whole world but rather a particular sphere of human activity
in its historically located totality. The ceteris paribus problem, which falsifies
problem-solving theory by leading to an assumption of total stasis, is avoided by

juxtaposing and connecting historical structures in related spheres of action.

Cox identifies three categories of forces that interact in a structure; material capabilities,
ideas, and institutions. Material capabilities refer to technological and organisational
capabilities. Ideas, he postulates, are broadly of two kinds. One kind is made up of inter-
subjective meanings, which are ‘those shared notions of the nature of social relations which
tend to perpetuate habits and expectations of behaviour’.*® The second ‘kind’ of ideas are
the collective images of social order that are held by different groups of people which may
be opposed to one another. This ‘clash of rival collective images provides evidence of the
potential for alternative paths of development and raises questions as to the possible
material and institutional basis for the emergence of an alternative structure’.*! Institutions

provide a means to stabilise and perpetuate a particular order. Cox remarks that

Institutions reflect the power relations prevailing at their point of origin and tend, at
least initially, to encourage collective images consistent with these power relations.

Eventually, institutions take on their own life; they can become a battleground of

* Sinclair, ‘Beyond International Relations Theory’ in Cox, Approaches, pp 7-8.
39
Cox, Approaches, p.100.
o Cox, Approaches, p.98.
“ Cox, Approaches, p.99.
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opposing tendencies, or rival institutions may reflect different tendencies.
Institutions are particular amalgams of ideas and material power which in turn

influence the development of ideas and material capabilities.*?

However Cox noted that these factors should be considered a ‘heuristic device’, in that
historical structures are ‘contrast models; like ideals they provide, in a logically coherent
form, a simplified representation of a complex reality and an expression of tendencies,
limited in their applicability in time and space, rather than fully realised developments’.*?

Cox applies the method of historical structures to three levels; social forces, forms of state

and world orders. He remarked that

considered separately, social forces, forms of state, and world orders can be
represented in a preliminary approximation as particular configurations of material
capabilities, ideas and institutions. Considered in relation to each other, and thus
moving toward a fuller representation of historical process, each will be seen as

containing, as well as bearing the impact of the others.*

The central research question posed in this thesis is how the Defence Forces was able to
evolve in the way that it did during the period under review. It is considered here that the
Coxian historicism provides the best framework in which to examine this. It is a highly
flexible and integrated approach. Its foundation in critical theory, that of questioning how
the prevailing system developed, is directly related to the central research question.

Historical analysis is therefore required and themes and events must be selected as being

2 Cox, Approaches, p.99.
* Cox, Approaches, p.100.
*“ Cox, Approaches, p.101.
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major contributors to the development of the prevailing system. The central research
question can be examined through Cox’s three forces that interact in a structure: material
capabilities, ideas, and institutions and then placed in the context of the three levels; social
forces, forms of state and world orders. Civil-military relations can be considered under
both the material capabilities and institutional framework. It will facilitate the thesis in
addressing not only the crucial issue of power and control but also defence policy, or lack
thereof. Again both institutions and material capabilities can be considered in the context of
United Nations membership and the advent of peacekeeping. The outbreak of violence in
Northern Ireland can be examined through the prism of all three forces. Cox’s method is
grounded in empirical research and with a heavy focus on the historical perspective. While
Cox is primarily considered an international relations scholar, his method can be seen as
interdisciplinary and a useful approach for historical research. By being grounded in both
critical theory and historicism and acknowledging the importance of structures with its
analysis based in material capabilities, ideas, and institutions, the Coxian approach provides
a coherent conceptual framework for this thesis. However a caveat should made here that
this is theory-testing rather than building. As this is a thesis based on historical research, the

evidence must take precedence rather than be an exact fit.

Summary

Using the methodology outlined above, and based on the extensive research undertaken for
this study these three factors continuously emerged and therefore became the dominant
themes. A literature review will be carried out first to examine current trends in this area
and discover gaps in current knowledge. The seminal themes will then be discussed in

further detail in the following chapters. Civil-military relations will be addressed first as its
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roots are found in the foundation of the State and also influence all other activities. The
period under discussion coincides with the first Irish participation in a United Nations
mission and the influence of peacekeeping operations will be addressed next. The Defence
Forces were participating in its second armed peacekeeping mission when the crisis in
Northern Ireland erupted. Its impact on the Defence Forces will be discussed in chapter

four.

While this is an examination of the evolutionary change of the Defence Forces, it is of
necessity Army centric and focuses on the experience of the officer class. The Army was at
the forefront throughout the 1960s and 1970s in the defence organisation and dominated
the issues under discussion. This is not to dismiss what amounts to a revolution in Irish naval
affairs as a consequence of European Economic Community (EEC) membership after 1973,
when the role and capacity of the naval service was transformed. Nor does it dismiss the
evolution of the Air Corps or Irish innovation in weaponry and armoured vehicles. However,
the focus of this examination of the military will remain, primarily, on the Army and the
officer class. This thesis should be considered a contribution to the ongoing examination of

the Irish military rather than a definitive text.
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Evolution of the Irish Defence Forces: A Literature Review

This literature review aims to place this thesis of the evolution of the Defence Forces within
the framework of other authors in this field. While the focus of research undertaken for this
thesis is historical in nature, other scholarly work in this area comes from varying
disciplinary backgrounds including historians, international relations scholars, sociologists,
and former Defence Forces personnel. The current trends in this area primarily focus on
analysing the development from a guerrilla force to that of a conventional army
immediately post-independence. However, some of the gaps in the existing literature
include little analysis of the evolution of the post-Emergency Defence Forces as a whole
rather than examination of the individual elements. In addition to doing so in the literature
review, this author will also reference these and other scholars at appropriate junctures

throughout this thesis.

Theo Farrell, Professor of War Studies at King’s College London, introduces the post-
revolutionary Irish Army as “feeble” both politically, due to the low level of government
support, and strategically, as they sought to defend the State in a manner that even its own
planners disagreed with.* Farrell remarked that ‘critics might also point out that the Irish
Army was under-resourced because the state could barely afford it. There is some truth in
this. The massive expansion of the Army during the Civil War (1921-2) placed a huge burden
on public finances. Yet cuts in Army expenditure, falling from £11 million in 1924 to just over
£1 million in 1932 were excessive’.*® Farrell argued that in order to understand how the

enfeeblement occurred, two propositions must be advanced. The first is that political and

* Theo Farrell, * “The Model Army”: Military Imitation and the Enfeeblement of the Army in Post Revolutionary
Ireland, 1922-42’ in irish Studies in International Affairs, viii (1997), p.111.
“® Farrell, The Model Army, p.112.
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strategic enfeeblement was the ‘unintentional product of choices made by the Army
leadership’. These choices, he believed, stemmed from an inability of the leadership to
stand up for themselves more effectively to the unreasonable demands made by civilian
policymakers. The second proposition ‘is that this self-defeating behaviour was caused by
the organisational culture of the Irish Army, which led it to imitate the British Army. In
copying the British, the Irish Army developed an inappropriate military structure and

strategy, and placed itself at the mercy of civilian policymakers’.*’

Farrell linked the fate of the Army with both the rise of the Department of Finance and the
military Mutiny in 1924. The former began with the passing of the Ministers and Secretaries
Act ‘which institutionalised the procedure whereby all public expenditure required prior
approval from the Department of Finance’.*® After the military Mutiny in March 1924, which
will be discussed in more depth in chapter three, the Army council was forced to resign
resulting in a significant loss of leadership. Another result of the Mutiny was the
establishment of new procedures giving the civil servants in the Department of Defence

control over all Army policy.49 Farrell summarised

Thus, by 1924, civilian control of the military had been firmly established by
weakening the position of the military officers in favour of civilian officials in the
Department of Defence, by getting rid of the existing Army leadership in the wake of
the mutiny crisis, and by strengthening the Department of Finance’s control over
Army finances. There was little the Army could do; nor could Army leaders block

legislation before the D4il that was going to dilute their power. However they could
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have stood up for themselves by refusing to resign when ordered to by the Executive
Council. This, in turn, would have enabled the Army to have been more vigorous in

defending its own power within the Department of Defence.>®

Farrell argued that the reason why the Army chose to act in the way it did was due in large
part to the desire to become a professional army. He remarked that ‘in creating a
professional army, army leaders looked to foreign armies for ideas... By imitating others,
particularly the British, Irish Army leaders formed beliefs about how they should organise
themselves and fight. These beliefs became embedded in the organisation in its formative
years, thereby forming the culture of the organisation'.51 Farrell qualifies this by referring to
a General Staff memo on the development of the Defence Forces which stated that while
other armies had their traditions ‘we have not the advantage of experience and even yet are
only in the process of building up our traditions’. Farrell remarked that ‘experience in the
IRA and Ireland’s guerrilla warfare tradition were considered practically useless’ as they had

never served in a regular army.>?

Eunan O’Halpin discussed the establishment of the Army in his chapter ‘The army in

independent Ireland’ in A Military History of Ireland. He remarked

the history and fate of the army in independent Ireland present a number of
apparent paradoxes. How is it that a state which won independence by force of
arms, whose constitution still lays claim to the six counties of Northern Ireland,

whose politics have been suffused with a concern for the symbols of sovereignty and

i Farrell, The Model Army, p.116.
*! Farrell, The Model Army, p.125.
*2 Farrell, The Model Army, p.126.
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whose defence policy is centred on the principle of military neutrality, has
consistently maintained only an emaciated and grievously underequipped defence

establishment.>

He posits that the reasons for the Irish Army remaining as such range from the violent
circumstances of the army’s creation, the strength of the democratic system, Ireland’s

defence relationship with the United Kingdom, and ‘more prosaic factors such as finance’.”*

Eunan O’Halpin’s Defending Ireland: The Irish State and its Enemies since 1922 is a
significant study regarding the changing nature of defence of the State and its security
apparatuses. Fundamentally it differs from Theo Farrell’s work as O’Halpin places his
discussion of the Defence Forces in a historical narrative rather than in an attempt to theory
build or test. O’Halpin remarks that Ireland’s ‘history of unbroken democracy, and the
dearth of external enemies, sets Ireland apart from other European States which emerged
after the First World War. It is all the more striking given the unresolved question of

partition’.>®

O’Halpin rejects Farrell’s claim that Army leaders could have refused to resign.
He posits that this would have been implausible in the circumstances of 1924. O’Halpin
remarks that when Chief of Staff Sean MacMahon asked the Government for the grounds
for demanding his dismissal, ‘he was peremptorily dismissed’. He comments that when
Cosgrave expressed concern that he had not been consulted about the decision to demand

the resignations, Kevin O’Higgins, whom O’Halpin refers to as the high priest of civil

supremacy, replied that it was such an urgent matter that there was no time for

** Eunan O’Halpin, ‘The army to the independent Ireland’ in Thomas Bartlett & Keith Jeffery (Eds) A Military
History of Ireland (Cambridge, 1996), p.407.
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consultation.*® By accepting this ‘arbitrary and patently unjust treatment’ the officers who
resigned vindicated the principle of civilian control of the military.>” O’Halpin concurs
however with Farrell’s assertion regarding military professionalism. He remarks that to aid
the restoration of order the Army were used as a ‘surrogate police force’ after the Civil War.
O’Halpin suggests that this was contradictory to the wishes of Minister for Defence Richard
Mulcahy whose professed aim was to turn the ‘army into a compact, apolitical, and highly
trained defence force, one “that would be absolutely responsible to even a de Valera

Government””.>®

Farrell advances his argument regarding the evolution from guerrilla to conventional
warfare in ‘Transnational Norms and Military Development’. Farrell’s core argument

considers that

the Irish Army acted according to dominant norms- i.e intersubjective beliefs about
identity and behaviour — encoded in organisational culture at the time of its birth... |
draw on sociology’s new institutionalism which argues that many forms of social
organisation and state activity are shaped by transnational norms that define
professional identity, standards, and conduct... My account of Irish Military
development concentrates on two such transnational norms of military

professionalism — norms of conventional warfare and norms of civilian supremacy.*

Farrell debated the constructivist versus cultural approaches. He concurred with Jeffery

Legro that there was a need for ‘synthetic cross-level ideational models to show how

e O’Halpin, Defending Ireland, p.51.
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systemic and unit-level norms interact to shape military behaviour’.®° Farrell posited that
the purpose of this article was to close the constructivist — culturalist gap by offering such a

.°* Farrell proposed to achieve this by embarking on a study of how transnational

mode
norms of military professionalism are embedded in the cultures of specific organisations, in

this case the Irish Army. The focus is on the empowerment of transnational norms in new

national and organisational contexts, as he termed it, norm transplantation.

Farrell centres his argument on the transnational norms of military professionalism. He
considers military professionalism as ‘the core beliefs that underlie transnational military
practice about the fundamental possibilities of professional organisation and action” and
divides these core beliefs into norms of conventional warfare and norms of civilian
supremacy.®’ So how did these transnational norms of military professionalism appear in
post-Independence Ireland? Farrell posits that ‘the Irish Civil War provided the necessary
external shock for radical norm transplantation to take place’.®® Farrell concluded that
‘radical norm transplantation took place in post-revolutionary Ireland because external

shock, personal change and effective entrepreneurship operated in synergy to effect rapid

and profound cultural change in the Irish Army’.*

In World Culture and Military Power Farrell examined ‘two key processes whereby states
generate military power: military organisation and the conduct of military operations and...
» 65

shows how these processes are profoundly shaped by world culture’.”™ Farrell once more

dismisses rationalist approaches in favour of a constructivist approach with an emphasis on

= Farrell, Transnational Norms, p.65.
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32



the impact of norms. Farrell remarks that ‘the conceptualisation of these norms presented
in this article draws on a particular constructivist approach, called sociological
institutionalism, which examines how norms evolve within transnational organisational
fields, are diffused through transnational professional networks and take worldwide
effect’.®® To explore the casual impact of world culture on military organisation and
operations Farrell used two case studies. The norms of humanitarian law were examined
through NATO air operations in the Kosovo War and, more relevant here, the norms of
conventional warfare were examined through the Irish military organisation in the early
twentieth century. In each case study Farrell asserts that they confound neorealism.®’
Farrell sought to ‘move beyond competitive theory testing, to incorporate insights from
neorealism and pluralism into a more sophisticated constructivist theory of the generation

of military power’.®® Farrell advances cultural adaptation theory which develops

a “three-step” account of how world culture shapes the generation of military
power, one that combines insights from neorealism, pluralism, and sociological
institutionalism: world culture provides the social structure of military activity,
international anarchy provides material incentives for strategic activity within this
social structure, and bureaucratic and alliance politics provide processes whereby

social structure and strategic action are reconciled.®

b Farrell, World Culture, pp 449-50.
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Farrell’s cultural adaptation theory expects that in light of increasing level of threat there
will be some norm modification. However this will occur within the norm parameters. As

Farrell remarks

Legitimacy remains the primary motive. In practising norms, actors affirm and
reproduce their identities and worldviews... Rising threats- be they military or
political in nature- may challenge these norms, especially for rational norm
followers, and especially if the practices prescribed by the norms in question do not
provide an effective response to the rising threat. In such cases, we can expect
actors to modify their military practices in response to the rising threat, but to do so
in ways that avoid norm violation... if the norms are well established, actors will

bolster them, whereas poorly established norms are more likely to be stretched.”

The case study relevant to the Irish context is that of the norm of conventional warfare. As
to the definition of the norm of conventional warfare, Farrell remarks that ‘norms of
conventional warfare prescribe military organisations that are standing, standardised,
technologically structured, and state based. In addition to these core norms are subsidiary
norms regarding the precise make-up of conventional militaries: for example, the tri-service
structure, the basic unit of organisation, functional specialisation, and the fashionable

military technologies of the day’.”

Farrell remarks that Ireland ‘provides an instructive example of norm-driven military

organisation by a small state’.”? He reiterates his previous argument surrounding the

= Farrell, World Culture, p.461.
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nascent years of the Army and its attachment to the British model of military organisation in
preference of a possibly more successful guerrilla warfare model. Farrell posits that
neorealism cannot explain Ireland’s force posture in the lead up to the Second World War.
He also dismisses bureaucratic politics, as while ‘a large conventional force promised to
increase army resources and autonomy... Irish Army leaders had no reason to believe that
they would get the troops, tanks, and planes they desired. This should have been obvious
against a backdrop of more than a decade of defence cuts... In short, the Army was never

going to get the funds it needed for a fully equipped conventional force structure’.”

Farrell argues that ‘sociological institutionaiism explains that which rationalism cannot.
Norms of conventional warfare were deeply entrenched in army culture, as shown by the
Army’s hopelessly ambitious modernisation program’. Farrell continued that the urgency of
the civil war had led to the emulation of the British Army which provided the primary
mechanism through which professional norms were encoded into the culture of the Irish
Army. These were reinforced through the training of Irish officers in both American and
British military training academies in the late 1920s.”* Farrell asserts that ‘norm stretching
was not really in the cards given how well established were the norms of conventional
warfare’. Therefore additional resources were used to bolster norm conformity in the Irish
Army.75 This arose from the belief of an increasing threat from the United Kingdom at the
beginning of the Second World War. Taoiseach Eamon De Valera’s intervention insured that

the Army received a far more substantial defence budget.’”® Farrell provided the rationale

b Farrell, World Culture, p.469.
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behind using guerrilla warfare. However it was the norm of conventional warfare that

prevented this from happening.”’

Farrell concluded that the ‘norms of conventional warfare are central to the professional
identity of militaries worldwide and are promoted through profession-based literature and
education’.”® He remarked that it was this norm that prevented the Irish Army from
reorganising its conventional approach to that of guerrilla warfare, despite there being
compelling strategic reasons for doing so.”® Farrell asserts that this case study demonstrates
‘the explanatory value of cultural adaptation theory’ and remarks that ‘in the Irish case, the
growing threat from the United Kingdom triggered intervention by the Irish Prime Minister
in a long-standing bureaucratic war between the Army and Finance Department officials.
This resulted in a massive increase in Army resources, albeit to support a conventional force
posture and thereby bolster norm conformity’.80 However Farrell issues a caution with
regard to policy implications remarking that one must be careful in generalising about the
impact of world culture on military behaviour.?! He believed that they were case-specific
and depended on the degree of norm bolstering versus norm stretching by actors. His final
conclusion remarked that ‘further study of cases across space and time is necessary in order

to get a clearer picture of the conditions and extent of strategic action in the shadow of

world culture’.®?

Eunan O’Halpin has also examined the prelude to the Emergency period. As the

international situation continued to escalate the Army requested a budget increase.
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& Farrell, World Culture, p.485.
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However, as O’Halpin remarks, ‘between 1937 and 1940 the Department of Finance fought
vigorously, if not consistently, against increased spending on the army, either for equipping
existing units or for creating new ones... Finance’s arguments veered from insouciance to
fatalism’.®® He remarked that War of Independence pensions placed a heavy burden on
defence spending, especially after 1934 when the anti-Treaty forces were entitled to it. He
considers that ‘while provided under a separate vote, this spending probably increased the

determination of the Department of Finance to hold down defence costs’.®

Farrell also defends his argument regarding Ireland’s conventional force posture in the lead
up to the Emergency in Professionalization and Suicidal Defence Planning by the Irish Army.
He states that Irish War plans during the Second World War revealed ‘a military organisation
preparing to commit suicide’.®® Farrell remarks that in ‘this case, the Army leadership acted
according to their beliefs of how a professional army should organise itself and behave. Irish
Army leaders formed beliefs about military professionalism by imitating the British Army,
and this led them to believe that guerrilla warfare was not the business of professional

armies’.®

In this article Farrell examines the 1934 War Plan and analyses its credibility in
comparison with the 1940 General Defence Plan 2 (GDP 2).%” The 1934 plan concentrated on

a British invasion which ‘painted a pretty grim picture. The plan recognised that the Army

lacked the resources to develop a force structure capable of repelling an invading British

& O’Halpin, ‘army in independent Ireland’ in Bartlett & Jeffery (Eds) A Military History of Ireland, pp 416-7.
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force through sustained conventional operations’.®® The plan estimated that Britain could
immediately put 71,000 troops against an estimated Irish force of 25,000 —36,000. The plan
remarked that ‘British units would all be highly trained, completely armed and equipped,
and properly organised. The bulk of our troops would be half-trained, badly armed, and
imperfectly organised’.® Intelligence officers noted that ‘the bulk of our present Army
officers, and many of our public men, have practical experience of [guerrilla warfare]. Hence
there is a constant feeling that having fought the British on this basis before, with a certain
measure of success, that it forms the obvious basis upon which we should fight them

again”.”®

Farrell commented that the 1934 plan was an inventive combination of organised resistance
and guerrilla campaign. However it ‘was quite at odds with the prevailing view within the
Army General Staff’.>* GDP 2, designed a mere six years later, was designed to meet the
British invasion of the entire country under a conventional force posture.’” This was
considered by Farrell to be quite at odds with the 1934 plan ‘which strongly warned of the
risks of deploying along static lines’. While he concedes that this may have been due to a
differing objective he remarks that ‘it is difficult not to conclude that the 1934 plan offered a
far better defence for Ireland during the early war years than GDP 2. Farrell states that
the Army’s choice of conventional force structure and strategy was ‘truly puzzling’ in

strategic terms and suggests plausible explanations for this behaviour such as other military

* Farrell, Professionalization and Suicidal Defence Planning, pp 68-9.
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threats to the State such as an IRA uprising, civilian intervention and organisational self-

interest.

However Farrell dismissed these explanations in favour of his core thesis, which is the norm
of military professionalism. Farrell reiterated much of his argument from his article The
Model Army. He remarked that this argument was ‘confirmed by the syllabus of the Irish
Command and Staff Course in the mid- 1930s, which allocated only three hours to guerrilla
warfare from a total of 361 hours training; in contrast eighteen hours was spent on chemical
warfare’.*® Farrell concluded that if the 1934 plan had been followed that the Army would
have developed an ‘unusually organised force capable of conducting both mobile
conventional and guerrilla operations simultaneously. Such a force would have presented a
formidable deterrent to British invasion. Unfortunately, it was inconceivable given the Irish

Army’s culture’.”®

However, Farrell’s thesis of the Irish Defence Forces choosing the norms of conventional
warfare and military professionalism over the more strategically sound tradition of guerrilla
warfare in defence planning in the led up to the Emergency do not take into consideration
the outcome of the Civil War. O’Halpin remarks that ‘it is important to stress that in broad
terms the army swiftly achieved its primary military goal: within twe months of the outbreak
of fighting, serious republican resistance was limited to parts of the south and south-west,
and the republican military effort had declined into a series of uncoordinated guerrilla

) 96

actions’.”™ While considering that ‘the kindest thing that could be said for the government’s

military performance was that it was less bad than the opposition’s the nascent Army did
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defeat the anti-treaty forces as a conventional force.”’ Therefore, having successfully
defeated a guerrilla force with conventional force posture, it would be nonsensical to adapt

such an approach in pre-Emergency defence planning.

Significant attention is given to the pre- and inter-Second World War period in Eunan

O’Halpin’s Defending Ireland. He remarks that

in April 1923 the government was utterly dependent on the military; by 1932 the
army was cowed, emaciated, and resigned to further decline. This transformation in
military fortunes was wrought by a government which, in common with most of its
successors, steadfastly refused either to articulate or to make a provision for a

coherent national defence policy.”

O’Halpin describes the mobilisation fiasco in 1939 and the subsequent, somewhat

successful, reorganisation in the early years of the Emergency, despite the lack of weapons
and equipment necessary to provide a robust defence of the State. However, he also gives
considerable thought to the security dilemma’s facing the State since 1945. It is this period

that will be discussed here as it is most relevant to the research question.

O’Halpin observed that in the post-Emergency period the Army advanced proposals ‘for a
properly equipped and trained standing army which would act as a kernel for much larger
first- and second-line reserves who could be called for full-time service as conditions
dictated’.”® What made this different from previous proposals was what he termed ‘the

authority and vigour’ in which they were advanced by Chief of Staff Lt. General Dan
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McKenna. This was considered to be a consequence of the experience of unpreparedness by

1% 5’Halpin asserts that the Government did

the Defence Forces in the lead up to the war.
not agree with McKenna and remarks ‘it was as though neither the Emergency nor the

Second World War had happened...”.**

O’Halpin also discussed the implications of the consideration of NATO membership on the
civil-military relationship. He remarks ‘the choice which the army was trying to get the
government to make was... a rational one between two kinds of military credibility, that
which came from being a member of a powerful alliance, and that which depended on
independent national defensive strength as a meaningful deterrent against aggression’.
However it is evident that no Irish government had any intention of building an army

h.'%% In reality, O’Halpin posits that ‘the post-war years... saw a wholesale

capable of suc
reversion to defence policy and practice as seen since 1925... In external defence, the
defence forces’ role would continue to be largely symbolic, at most sacrificial lambs should
the state be attacked’.'®® He also asserts that the post-war era saw a resurgence of the
supremacy of the Department of Defence. He comments ‘as the defence forces shrank, so
the paper and procedures needed to administer them expanded as Defence reasserted its
administrative supremacy over the warriors’.*® Other subjects that were discussed in his
analysis of the initial post-war period included a brief examination of UN operations,

intelligence cooperation, Irish communist activity, refugees and immigration, Anglo-Irish

relations, and Republican subversion.
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O’Halpin begins his analysis of the Northern crisis in 1969 remarking that neither the
Government nor the political system was prepared. He remarks that the ‘government’s
political response to the unfolding events in Northern Ireland was confused’.'® While he
gives consideration to the Arms crisis, there is considerable analysis given to the evolution

106

of Republican subversion since 1969 and their links with foreign groups.”™ O’Halpin also

considers the complexities of interstate security cooperation remarking that despite the

7
10 He

Arms Crisis, G2 (military intelligence) retained good links with British security agencies.
remarks that ‘exchanges of intelligence and joint assessments of terrorist capabilities and
intentions appear to have become that stock-in-trade of cross-border cooperation, together
with the provision of cover from the Irish side for British security forces investigating

incidents near the border’.’®

In regard to the development of the Defence Forces, O’Halpin argues that ‘since the late
1980s there has been a sustained effort to reappraise the purpose, structure, and
operations of the defence forces’.’® These were seen largely in the shadow of the Northern
crisis with an increased role due to aid to the civil power operations.110 The Army’s
involvement in UN missions brought significant change in the early 1990s. The UN training

school was established in the Military College, legislation was passed that allowed the Army

to participate in peace enforcement missions and a military advisor was appointed to the
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Irish mission in UN headquarters.”~ O’Halpin also discussed the implications of European

Union membership on defence policy.'*?

O’Halpin concluded that ‘the state’s apprehension about the role of the military has had
unhappy consequences for the defence forces. These have been denied a clear long-term
role beyond the vaguest and most implausible of injunctions to secure the independent

defence of the national territory’.

O’Halpin also considered the post-Emergency period in his chapter “‘The army in
independent Ireland’. He remarked that ‘from a military perspective, the lessons of the
1939-45 period were clear. Defence was a long- term business not one to be dealt with
through a series of hasty and inadequate improvisations’.*** However O’Halpin considers
that the Government did not share the military’s conclusions and ‘all the old pre-war
problems of numbers, equipment, policy and purpose re-emerged in the post-war era’.15
This chapter also examined the new roles the Irish army were given in this period — United
Nations peacekeeping missions and aid to the civil power operations because of the
Northern crisis. He concludes that ‘the army today finds itself in a familiar plight. Defence
policy continues to consist mainly in maintaining the form, not the substance, of an army

organised to defend the State unaided from external aggression’.**®

John Jackson, a British sociologist was also concerned with the post-Emergency era in The

Irish Army and the Development of the Constabulary Concept and argued that the Irish Army
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very clearly demonstrated the development of the constabulary concept which, Morris
Janowitz argued, is increasing the characteristic posture of the armies of smaller nations in
Western Europe.'"” Jackson posits that Irish civil-military relations closely resemble ‘the
ideal formulation of the democratic model’ where the Irish military see themselves subject

.8 Jackson considers the Irish Army as a prototype of certain

to unwavering civil contro
aspects of the constabulary role. He sought to analyse the specific pattern of civil-military
relations that developed, the institutional characteristics of the Army in its internal and
external relations and attempted to assess what indigenous professional elements

characterise the Army’s institutional identity as opposed to traditional and situational

factors which have led to the acceptance of the constabulary role.™

Like Farrell and O’Halpin, Jackson considered that the Irish Army in its present form must
always be considered in the context of the War of Independence and the establishment of
the State as there was uncertainty about the function and purpose of the Army during this
period. He remarked that in the nascent years of the Army ‘there appeared to be a general
reluctance on the part of the political leaders of the country to commit themselves beyond
recognition that the army existed as a mark of sovereignty in the State’.*?° O’Halpin also
questioned the necessity for an army in the newly independent state. He, like Jackson,
considered that the Army was a symbol of ‘virile independence’ and sovereignty. He

remarked that the Army was needed to lay claim to the Irish Volunteers, lest the

Republicans take it as their own and to provide a defence to Republican subversion. He

7 john Jackson, ‘The Irish Army and the Development of the Constabulary Concept’ in Jacques Van Doorn (Ed)
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concluded that the Army was also required for the purposes of external defence.** Jackson
posited that the State’s policy of neutrality throughout the Second World War was the
State’s way of asserting its independence status and also emphasised the defensive and

internal role of the Army.**?

Jackson stated that after the end of the Second World War ‘Ireland’s interests were
developed in association with international activities particularly after her admission to the
United Nations in 1956. This international involvement has since become highly significant

as Irish foreign policy has been increasingly indentified with United Nations affairs’.***

He considers that the United Nations Operation in the Congo (ONUC) established the
precedence for the external application of the constabulary concept and symbolised a new

I”.22* Other activities such as the

role for both the Army and the State as an “effective neutra
Cadets forming part of the Guard of Honour at President Kennedy’s funeral also signified a

new, more international role, for the Army.125

Jackson also queried the relationship between Ireland and Britain and the impact this had
on the competition between nationalist values and professional military codes. He points to
the continued dominion status and the British-occupied Treaty Ports until 1938 as ties that
bound Britain and Ireland. The consequence of this was that ‘the ideological features of
national policy have never entirely permitted the growth of a totally negative image of the

British as a means to assert their own institutions’.’*® O’Halpin considers the issue of the
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Treaty Ports further when remarking that ‘for Ireland, the impact was more profound,
because it meant that the government could postpone indefinitely further consideration of

problems of external defence’.'”’

With regard to civil-military relations, Jackson remarks that a ‘structural problem may arise
from the degree to which the Irish Army would appear to be “domesticated”’. He posits that
this relates not only to civil control of the military but also to the structure of the military
organisation. He illustrates this with an example regarding recruitment which took place
within the three areas of command. He remarks that there was little interchange of
personnel between the three areas. Another consequence of this is that recruitment then
generally tends to mainly attract people from garrison towns, therefore not fully

representative of the State.*?®

Jackson concluded that he did not consider the five major hypotheses that Morris Janowitz
used to examine the modern American military profession as being appropriate in the Irish
context. Janowitz’s hypotheses were; modification takes place in the basis of authority and
discipline toward a more ‘managerial’ concept involving persuasion and group consensus, a
narrowing of skill differential between military and civilian elites due to changes in
technology, a widening in the base of officer recruitment, the career structure is modified to
make access to elite positions dependent on competent performance, and the military has
developed a more explicit political ethos.*® Jackson suggests that there are features of the

Irish situation which are clearly deviant from the pattern suggested by the armies of older

e O’Halpin, Defending Ireland, p.95.

Jackson, ‘Development of Constabulary Concept’ in Van Doorn (Ed) Armed Forces, p.119.
' Jackson, ‘Development of Constabulary Concept’ in Van Doorn (Ed) Armed Forces, pp 123-25.
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Western states.**°

Such features include describing the Irish Army as having a more
‘conscious’ discipline rather than ‘blind” which may have grown out of a cultural tradition in
which the obligations of soldiers were clearly defined. There were also no real differences in
social origins between officers and men and this meant that discipline was viewed as a
military tool rather than one used to consolidate class distinctions.”*! He remarked that
technological advancement did not have a significant impact on the advancement of the
Army. With regard to widening the base of officer recruitment, the Cadet School’s
educational requirement of having a Leaving Certificate qualification limited entry.**?
Jackson described the promotion system of the Army as depending on the results of
examinations as a basis for entry to staff courses and the Command and Staff School. The
military has no explicit political ethos. However, in the external sphere, Jackson remarks
that ‘there is a sense in which the Army has acted in an innovating capacity in seeking wide
experience with discussion and interchange with other armies. This has no doubt
contributed toward the development of new definitions of the military posture and
adaptation of professional training’.”>* Jackson concludes that he does not believe that the
constabulary concept is adequate to describe the participation in United Nations
peacekeeping missions. He uses the term Fire Brigade concept, a term coined by Gen.
MackEoin, which would have the ability to ‘act speedily, anywhere, at the minimum notice

and in a neutral capacity’.”**

0 Jackson, ‘Development of Constabulary Concept’ in Van Doorn (Ed) Armed Forces, p.122.

Jackson, ‘Development of Constabulary Concept’ in Van Doorn (Ed) Armed Forces, pp 123-24.
2 Jackson, ‘Development of Constabulary Concept’ in Van Doorn (Ed) Armed Forces, p.124.
33 Jackson, ‘Development of Constabulary Concept’ in Van Doorn (Ed) Armed Forces, p.125.
4 Jackson, ‘Development of Constabulary Concept’ in Van Doorn (Ed) Armed Forces, p.126.
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Trevor C. Salmon’s The Changing Nature of Irish Defence Policy remarks that ‘in the post-
1945 period there has been little genuine debate on issues relating to Irish defence policy.
Only problems associated with Northern Ireland, such as the non-use of force and possible
overflow of violence into the Republic, can be said to have been discussed seriously’.135 He
believed that this was due to a lack of research on defence at the time his article was
published in 1979 and that research that had been carried out was too backward thinking in
nature, focussing on the origins of neutrality and its impact on the Emergency period. He
remarked that ‘the emphasis on Northern Ireland and neutrality has precluded discussion

and analysis of other critical issues in Irish defence policy’.**®

Salmon points to the little attention paid to the role of the Permanent Defence Force (PDF),
the relationship between the role or roles of the PDF and its structure, and the level and
type of capabilities required to fulfil those roles. He remarks that ‘although these topics
have occasionally been discussed in the Irish Dail, there has been no concerted examination

of them and once they have gone out of fashion they may be forgotten again’."*’

Salmon posits that another area which is deficient in analysis was UN peacekeeping and

when considering the roles of the PDF remarked

has enough account been taken of the UN peacekeeping role? It is strange,
particularly given the relative continuity of such service — since 1960 in respect of

peacekeeping and in 1958 in respect of observing some 17,000 soldiers have been

5 Trevor C. Salmon, ‘The Changing Nature of Irish Defence Policy’ in World Today, xxxv, no.11 (November

1979), p.462.
¢ salmon, Changing Nature of Irish Defence Policy, p.463.
7 bid.
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supplied- that no separate unit of the PDF has been established for such purposes or

trained for the special, and abnormal, requirements of the peacekeeping role.**®

He also believed that the arguments against alliances with Britain and NATO were outdated

remarking that

the first question to ask is whether Ireland is capable of effectively defending itself.
All the European “neutrals” — Austria, Finland, Sweden, and Switzerland —seem to
make a bigger defence effort than Ireland, a tendancy which is especially
pronounced given their lack of an “internal security” problem. The figures for

defence spending suggest that Ireland is implicitly relying on Britain and NATO.™*

After an analysis of the implications of a possible EU defence policy he remarked that there

was a need for a thorough re-examination of the roles and structures of the PDF which have

continually been reiterated rather than examined.**® He considered that the ‘structure and

equipment of an army ought presumably to be related to the nature of the actual threats it
» 141

faces’.”™" However he points to the political consensus that the Army was incapable of

meeting the internal security needs of the State. He concluded that

recent developments put the onus on them [Irish policymakers] to develop a new
orientation in order to meet the changed nature of the problems. Ireland is already

cooperating with its neighbours and will be cooperating increasingly, albeit in a non-

8 salmon, Changing Nature of Irish Defence Policy, p.468.

Salmon, Changing Nature of Irish Defence Policy, p.467.
Salmon, Changing Nature of Irish Defence Policy, p.468.
Salmon, Changing Nature of Irish Defence Policy, p.469.
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legalistic and non-formalistic manner, in areas of security and in ways which 30 years

ago would have been impossible to contemplate.™*

Other notable works on the Defence Forces include JP Duggan’s A History of the Irish

e Duggan has provided a comprehensive history of the Irish Army from the founding

Army.
of the Volunteers until the 1990s. A considerable amount of text deals with the period from
the War of Independence until the end of the Emergency. Regarding the period of this
thesis, Duggan provides an account of the dismantling of the Emergency forces and the
organisational issues that arose because of this. Duggan also tackles the beginning of UN

operations and briefly discussed border operations in the North. While this book is the first

of its kind, it is descriptive and uncritical rather than analytical in nature.***

It is evident from the above discussion that Theo Farrell has made a significant contribution
to the understanding of the evolution of the Defence Forces, specifically looking at the
transformation from a guerrilla force to a conventional force posture. He examined the
decision to adopt a British military model post-independence, the importance of being
considered a professional army and its impact on the dominant norm of conventional
warfare. Farrell focused his analysis from the post- independence period until the Second
World War. Therefore a study concentrating on the evolution of the Defence Forces from
the post-Emergency period onwards can be considered worthy as considerable growth and

change has occurred throughout this period. The intention here is not to further theory test

2 salmon, Changing Nature of Irish Defence Policy, p.470.

John P. Duggan, A History of the Irish Army (Dublin, 1991).
4 The author concurs with the review of Donal O’Carroll. Please see Donal O’Carroll, ‘Oglaigh na hEireann.
Review: A History of the Irish Army’ in Fortnight, no.296 (June 1991), p.25.
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or build on the approaches outlined by Farrell; rather, it seeks to provide an historical

narrative with a theoretical and conceptual framework appropriate for this study.

Eunan O’Halpin provides an extensive chronological account of both defence and security
issues affecting the State. O’Halpin’s work is not primarily concentrated on the history and
changing nature of the Defence Forces, although they play a significant role in his research.
This thesis attempts to build on the knowledge he provided on the Defence Forces. It is
evident from the analysis of Defending Ireland that the approach and central research
question of this thesis differs to O’Halpin’s work although each of the themes identified by
the author is addressed. This thesis will expand on each theme by using different source
materials and will provide a more specific thematic analysis of events referred to in

Defending Ireland by primarily examining them through a military lens.

John Jackson provides another framework on which this thesis was based. This thesis will
argue that Janowitz’s constabulary concept could not be considered to be fully developed
until the ongoing aid to the civil power operations as a result of the Northern crisis. Without
this enduring role, the Defence Forces could not be properly regarded as a constabulary

force.

It is evident that Trevor C. Salmon’s article The Changing Nature of Irish Defence Policy is
outdated considering the wealth of analysis provided by scholars in this literature review.
However, while this thesis is not primarily concerned with policy, what it hopes to achieve is
to consider Salmon’s argument regarding new developments for the Irish Defence Forces

and their implications for the organisation.

o



This thesis will add to the work undertaken by John P. Duggan in A History of the Irish Army
by providing an analytical account of the history of the Defence Forces, elaborating,
expanding and shedding further light with additional source material to what has already

been discussed here. Duggan provides a framework from which to base further research.

This literature review has sought to do is examine scholarly work on the history and
evolution of the Defence Forces and from this consider what gaps exist and what this thesis
will contribute to the knowledge. From this, it is evident that there is a lack of significant
work on the evolution of the post-Emergency Defence Forces and the objective of this thesis

is to fill this gap.
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Chapter 2

A Complex Relationship: Civil-Military Relations in Ireland
“Nations which develop a properly balanced pattern of civil — military relations have a great
advantage in the search for security. They increase their likelihood of reaching right answers
to the operating issues of military policy. Nations which fail to develop a balanced pattern of

civil-military relations squander their resources and run uncalculated risks”

- Samuel Huntington (1957)*%

Introduction

Civil-military relations have been described as ‘subjects of research during times of
peace’.’*® Periods of war offer their own considerations and challenges with regard to civil-
military relations but the Irish Defence organisation, because of the State’s policy of military
neutrality since the Second World War, has yet to face these wartime challenges.
Notwithstanding this, civil-military relations have had a remarkable influence on the
evolution of the Defence Forces. This is not a uniquely Irish phenomenon. The relationship
between the civil and the military elements of a state’s apparatus has long been of interest
to historians, political scientists and sociologists. Civil-military relations have become a
multi-disciplinary research theme due to its ever changing and evolving nature. As Peter

Feaver remarked ‘The civil-military problematique is so vexing because it involves balancing

two vital and potentially conflicting societal desiderata. On the one hand, the military must

5 Samuel Huntington, The Soldier and the State: The Theory and Politics of Civil — Military Relations (London,
1957), p.2.
14GJacques Van Doorn, ‘Continuity and Discontinuity in Civil-Military Relations’ in Michel Louis Martin and Ellen
Stern McCrate (eds), The Military, Militarism and the Polity: Essays in Honor of Morris Janowitz (London,1984),
p.35.
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be strong enough to prevail in war... On the other, the military must conduct its own affairs
so as not to destroy or prey upon the society it is intended to protect’.'*’ Feaver has
attempted to demonstrate the precarious nature of civil- military relations and the unique
balancing act required to achieve a harmonious co-existence. Major theoretical debates in
civil-military relations include institutional theory, convergence theory, agency theory,
concordance theory, and institutional/occupational theory. The scholarly work of the major
theorists associated with the above will be briefly discussed.**® Examination of their core

arguments is necessary as it will provide a theoretical foundation in which the Irish context

can be examined.

Theoretical Debates

Samuel Huntington’s primary objective in The Soldier and the State was to develop ‘a way of
looking at and thinking about civil-military relations, in short, a theoretical framework’
because of his belief that the study of civil-military relations had suffered from too little
theorising.149 Huntington posited institutional theory.

He believed that the development of the officer corps into a professional body, (that is
professionalism in the form of a vocation to service as a career officer with expertise,
responsibility and corporateness), distinguished the modern military officer from that of
warriors of previous eras and gave a ‘unique cast to the modern problem of civil-military

relations’.*° Huntington believed that in order to preserve liberal democracy, objective

7 peter D. Feaver, Armed Servants: Agency, Oversight and Civil-military Relations (London, 2003), p.4.

8 This is not to dismiss the work of other theorists in this field such as James Burk, Eliot Cohen, Sam C.
Sarkesian and David Segal. The civil-military relations debate is vast and it is not within the scope of this thesis
to provide an in-depth examination. What is presented here is a brief discussion of the theoretical debates in
order to provide a framework for the evidence to be placed.
i Huntington, Soldier and State, p.vii.
=0 Huntington, Soldier and State, p.7.
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civilian control was required rather than subjective. Objective civilian control was defined as
the maximising of military professionalism and directly opposed to subjective civilian
control. He observed that ‘subjective civilian control achieves its end by civilianizing the
military, making them the mirror of the state. Objective civilian control achieves its end by
militarizing the military, making them a tool of the state’.’>* He remarked that by
professionalising the military, it renders them politically sterile and neutral.’®* Huntington
defined two levels and five patterns of civil-military relations. The two levels were identified

IH

as the “power level” and the “ideological level”. On the power level, Huntington believed
that the key issue was the power of the officer corps in relation to civilian groups within
society. On the ideological level, the key issue was the compatibility of the professional

133 Of the five patterns of civil-

military ethic with the political ideologies prevailing in society.
military relations identified by Huntington, the third may be applied to the Irish context:
anti- military ideology, low military political power, and high military professionalism. A
society which suffers few threats to its security is likely to have this type of civil-military
relations. This is challenging for a military force because the existence of an inherent anti-

>* While Huntington

military ideology leads to an isolated existence from general society.
created a workable civil-military theoretical framework that was applicable to most military

forces, his thesis was not to go unchallenged.

Morris Janowitz’s opening statement in The Professional Soldier succinctly addresses civilian

attitude to the military:

iy Huntington, Soldier and State, pp 83-4.

*? |bid
. Huntington, Soldier and State, pp 85-6.
e Huntington, Soldier and State, pp 96-7.
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The civilian image of the professional soldier remains firmly rooted in the past. His
style of life, his day to day tasks, and his aspirations change as the technology of war
is transformed. Yet, outdated and obscure conceptions of the military persist
because civilian society, including the alert political public, prefer to remain
uninformed. Military officers, especially those who occupy posts at the highest
echelons, are only dimly perceived as persons, decision-makers, and political

creatu res.lSS

Janowitz’s theory analysed the evolution of the military profession between the two World
Wars commenting that it was based on existing trends in invention, organisation and
firepower. The outcome of this was a merger of the military and the civilian departments. As
the resources of the state were increasingly required by the military, ‘it became appropriate
to speak of the “civilianization” of the military profession and of the parallel extension of

military forms into civilian social structure’.”® However, Janowitz posited that the

self conceptions and professional ideology of the military officer have served as a
powerful counterforce to civilianisation. The activities subsumed under the term
military —the management of the instrument of violence — are immense and, in fact,
they are mainly logistical and administrative. Nevertheless, the notion of combat —

preparation for battle and actual battle- has remained a central military value.™’

Janowitz’s solution of protecting the liberal democracy differed from Huntington’s

I"

“objective control” in that Janowitz believed that the military would benefit from outside

> Morris Janowitz, The Professional Soldier: A Social and Political Portrait (London, 1960), p.3.

Janowitz, Professional Soldier, pp viii-ix.
7 Janowitz, Professional Soldier, p.xi.
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civilian intervention. He introduced a theory of convergence, arguing that the military,
despite the extremely slow pace of change, was in fact changing even without external
pressure.158 Convergence theory postulated either a civilianisation of the military or a
militarization of society. However, despite this convergence, Janowitz insisted that the
military world would retain certain essential differences from the civilian and that it would
remain recognisably military in nature.™® Janowitz agreed with Huntington that because of
the fundamental differences between the civilian and military worlds, clashes would
develop which would diminish the goal of civilian control of the military. His answer was to
ensure that convergence occurred, thus guaranteeing that the military world would be
permeated with the norms and expectations of the society that created it. Janowitz
encouraged the use of conscription, which would bring a wide variety of individuals into the
military. He also encouraged more use of the Reserve Officer Training Corps (ROTC) to
ensure that military academies did not have a monopoly on the type of officer in the
military services.’®® He specifically encouraged the development of ROTC programs in the
more elite universities so that the broader influences of society would be represented by
the officer corps. The more societal influences present within the military culture, the

smaller the attitudinal differences between the two elements and the greater chance of

civilians maintaining control over the military.*®

Samuel Finer’s seminal work The Man on Horseback has been described as representing

e Janowitz, Professional Soldier, p.viii.

159 . p 5

Janowitz, Professional Soldier, p.xv.
0 ROTC is a scheme in the US where potential officers are recruited in universities. Their fees are paid in
exchange for a service commitment. ROTC is regarded as a counterbalance to the influence of the West Point
Military Academy. Janowitz, Professional Soldier, p.xxix.
161 . . . . 2

Janowitz, Professional Soldier, pp xiv — li.
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a pioneering effort to comprehensively look at the global phenomenon of
intervention efforts by armed forces into civil affairs. This provides a different
perspective and it is an examination of the subject not undertaken by others. Finer
reviews motives, causes, methods, consequences, and other factors that may

stimulate or preclude such intervention.'®?

Finer disregarded the historically accepted theory, what he described as ‘an unreflecting
belief’, that it was natural for the military to obey the civil authority. He questions that
‘instead of asking why the military engage in politics, we ought surely ask why they ever do
otherwise’.'® Finer identified three political advantages over civilian organisations; a
marked superiority in organisation, a highly emotionalised symbolic status, and a monopoly
of arms. *** Finer challenged Huntington’s core thesis regarding the necessity of
professionalising the military in order to preserve democracy. He pointed to the German
and Japanese, which he described as “notorious” examples of the highly professional officer
corps intervening in politics.’® He asserted that it was of no use to retort that in such cases
these armies cannot be described as “fully” professional. He believed that this reveals the
weakness in Huntington’s thesis stating that ‘all is made to hang upon a very special
definition of professionalism, and by pure deduction from this, of a so-called “military-
mind”. The argument then becomes “essentialist”. If soldiers are observed to act in ways
inconsistent with these concepts of “professionalism” and the “military mind”, so much

" 166 J

worse for the soldiers; they are not completely “professional”, not purely “military ay

'®2 samuel E. Finer, The Man on Horseback: The Role of the Military in Politics (New Jersey, 2006), p.xiv.

Finer, Man on Horseback, p.5.

*** Finer, Man on Horseback, pp 5-6.
B Finer, Man on Horseback, p.25.
% Ibid.
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Stanley remarked that ‘Finer has developed a theoretical paradigmatic design that can be
interpreted as the core of his thesis. Recognising that societies are not static, the model
results in the formation of continua for the development of the two dimensions of military
intervention and political culture, with each reflecting four levels’.*®” These four levels are
minimal, low, developed and mature political cultures. Intersecting the levels of political

cultural development is a continuum of four levels of military intervention; constitutional,

increased pressure, displacement and supplantment.168

Peter Feaver believed that the question of civil- military relations had become increasingly
important in a post- 5/11 era ‘simultaneously raising the stakes and underscoring the
importance of civilian control to the day-to-day workings of the government’.*®® Feaver
believed that the theoretical literature had not progressed much since Samuel Huntington
published The Soldier and the State. He commented that Morris Janowitz provided an
essential counterargument to Huntington but considered that on the key question of how
civil institutions control military institutions daily, Janowitz’s model did not represent a
‘significant alternative’.’® Feaver believed that Huntington’s theory survived the test of
time due to his theory being grounded in a ‘deductive logic derived from democratic theory
v 171

while his critics have not’.”"” Feaver’s attempt to alter the paradigm is to put forward agency

theory. He posits

agency theory shares an institutional point of departure with Huntington, exploring

how civilian and military actors relate on political decision in a democracy. Agency

167 o .
Finer, Man on Horseback, p.xvi.

Ibid.
Feaver, Armed Servants, p.2.
Ibid.
Feaver, Armed Servants, p.9.

168
169
170
171

59



theory uses the tools of the rationalist method, and is able to subsume Huntington’s
best empirical insights without being dependent on the rest of the Huntington

model, which is not supported by the empirical record."”?

He believed that agency theory, while Huntingtonian in nature, offers the possibility of
linking Huntington’s institutional analysis to some of Janowitz’s sociological approach. He
commented that agency theory was broad enough to address a range of civil-military issues
and that it was ‘specific enough to be useful in illuminating the political give and take
involved in any single one. It has, in short, at least the necessary ambition if not the
necessary prominence to be considered a rival paradigm of civil-military relations’.'”® His
agency theory predicted that the result of a regime of intrusive monitoring by the civilian
leadership, combined with shirking on the part of the military, would result in the highest

levels of civil-military conflict.

Rebecca L. Schiff posited the theory of concordance in her article Civil-Military Relations
Reconsidered: A Theory of Concordance. Schiff remarked that the central questions in this
study were ‘why will a military intervene in its own nation’s system of government?’ and

‘what conditions promote or inhibit domestic military intervention?’.*”* She remarked

a major conclusion of current civil-military theory is that militaries should remain
physically and ideologically separated from political institutions. By contrast, the
alternative theory proposed in this article argues that three partners- the military,

the political elites, and the citizenry — should aim for a cooperative relationship that

te Feaver, Armed Servants, pp 9-10.

Feaver, Armed Servants, p.10.
Rebecca L. Schiff, ‘Civil-Military Relations Reconsidered: A Theory of Concordance’ in Armed Forces and
Society, xxii, no.1 (Fall 1995), p.7.
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may or may not involve separation but does not require it. This concordance theory
sees a high level of integration between the military and other parts of society as

one of several types of military relationship.'”

Schiff comments that the type of civil-military relationship is less important than the ability
of the partners to agree on four indicators. These indicators are the social composition of
the officer corps, the political decision-making process, recruitment method, and military

178 Schiff believes that concordance theory achieves two goals- ‘first it explains the

style.
institutional and cultural conditions that affect relations among the military, the political
elites, and society; second it predicts that if the three partners agree on the four indicators,

" — " " . . 7.
domestic military intervention is less likely to occur’.!

Schiff indentified two problems with current theory on civil-military relations that
concordance theory resolves. Firstly, current theory is derived largely from the American
experience. To combat this concordance theory ‘considers the unique historical and cultural
experiences of nations and the various other possibilities for civil-military relations’.’’”®

Secondly, current theory calls for the separation of civil and military institutions.

Concordance theory resolves this as it

moves beyond institutional analysis by addressing issues relevant to a nation’s
culture. Current international events demonstrate that ethnic orientations and
issues of multicultural diversity are in fact causes of the domestic unrest now found

throughout the world. Concordance theory operationalizes the specific institutional

Y5 Schiff, Theory of Concordance, p.7.

Schiff, Theory of Concordance, pp 7-8.
177 "
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and cultural indicators mentioned above and explains the empirical conditions under
which the military, the government, and the society may agree on separate,
integrated or other forms of civil-military relations in order to prevent domestic

. . 17
intervention. 2

Schiff provided two case studies to illustrate the usefulness of concordance theory, Israel

180

and India.™" She concluded that ‘policymakers should consider the indigenous conditions

and complexities of nations before assuming that a particular civil-military scenario prevents

domestic military intervention in all cases’.*®!

Charles C Moskos posited two models — Institution versus Occupation - to describe
alternative concepts of military social organisation. His hypothesis is ‘that the American

military is moving from an institutional format to one more and more resembling an

occupation’.*®?

Moskos defined an institution in terms of values and norms, ‘a purpose transcending

individual self interest in favour of a presumed higher good’.*®* Military service can be

considered to have many institutional features such as extended periods abroad and being
subject to military discipline. Moskos comments that ‘the military variant of professionalism
historically has been consistent with the institutional model’.*®* Moskos considers that an

occupation ‘is legitimated in terms of the marketplace, i.e., prevailing monetary rewards for

equivalent competencies’. He remarks the military has typically avoided the organisational

2 |bid
0 gchiff, Theory of Concordance, p.9.
Schiff, Theory of Concordance, p.22.
Charles C Moskos, ‘From Institution to Occupation: Trends in Military Organisation’ in Armed Forces and
Society, iv, no.1 (November 1977), p.42.
183 v
Ibid.
84 Moskos, Institution to Occupation, p.43.
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outcomes of this model despite ‘repeated recommendations of governmental commissions
that the armed services adopt a salary system which would incorporate all basic pay,

allowances, and tax benefits into one cash payment’.**®

He considers that the cessation of conscription and the rise in military pay are two of the
most visible changes in the modern military system. However he points to other indicators
that could result in a more occupational model; proposals to reduce or eliminate some
military benefits; the increasing class and racial unrepresentativeness of the grand combat
arm; the separation of work and residence locales; the resistance of military wives to attend
customary social functions; the high ievel of attrition and desertion post-Vietnam; and the

increasing tendency of active duty personnel to bring grievances into Ii'cigation.186

A shift to an occupational model is not without organisational consequences and Moskos
points to two certain outcomes of this shift, trade unionism and the increasing reliance on
contract civilians to perform military tasks.®” He concludes ‘to describe observable trends in
military organisation is not to mean they are inevitable. But developmental analysis reveals

the impetus and probable outcomes of present trends in the emergent military’.188

The above examination of civil- military relations provides a theoretical insight to the Irish
experience. Huntington promoted objective rather than subjective control; Janowitz
encouraged convergence where military forces would be imbued by the norms of civil
society; Finer debated whether it was natural for the military to be subject to civilian

direction; Feaver endorsed agency theory and that intrusive monitoring, coupled with

i Moskos, Institution to Occupation, p.43.

Moskos, Institution to Occupation, p.45.
Ibid.
Moskos, Institution to Occupation, p.49.
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shirking, resulted in the highest levels of conflict; Schiff advanced concordance theory which
posits that the type of civil-military relationship was not important as long as the three
partners agreed to the four indicators; and Moskos examined the institutional/occupational
model and its consequences. These theoretical debates provide a foundation from which

the civil-military relationship will be examined.

However, while these debates provide a foundation, the underlying conceptual framework
remains Coxian historicism. Cox’s method is highly flexible and integrated and much of the
work of these theorists can be viewed through Cox’s prism. For example, many of these of
theorists have a strong institutional focus, examining the ‘opposing tendencies’ of rival
institutions, the civil side and the military. All seek to examine the prevailing system and do

not take social power relations for granted.

It is necessary to examine this relationship in the period predating that which is under
review, the historical experience, in order to fully comprehend both its intricacies and the
legacy for later years. The examples which follow are illustrative of each decade and will
provide a unique insight into the complexity of civil- military relations in the twentieth
century, especially that of a nascent democratic state. The Government had the task of the
reorganisation of the post-Civil War Army and its role in the State. Kurt Lang remarked that
‘coercive intervention by the military in politics of nations only just freed from colonial

domination had been commonplace, with the low level of political culture characteristic of

64



many new nations being regarded as conducive to such intervention’.’® Referring to the

Irish experience Maryann Valiulis remarked

in a country just emerging from a struggle for independence and a devastating civil
war, the army was one of the most vital and central institutions; and the relationship
between the military and the elected civilian government was crucial. In fact, at the
end of the civil war, a strong possibility existed that, unless the government acted
quickly to establish its control, the army could remain the dominant force in Irish

politics for years to come.*®

Historical Experience: 1920s - 1950s

Anthony Giddens posited that a question all democracies must address is how they intend
to control violence."® Laura Cleary and Teri McConville remarked that ‘there is a growing
recognition that democracy will falter unless the principles of good governance are applied
equally and impartially across all sectors of government, including, and especially, the
defence and security services’.’®® They continued that ‘for many new democracies, whether
they are transitioning away from communist, authoritarian or military regime, the armed
forces will have been a critical support to the regime. The challenge, therefore, is to develop
) 193

a new, more balanced relationship between the civil society and the military’.”" This can be

considered in the Irish context, with the Army playing a critical role in securing

¥ Kurt Lang, ‘The Military Putsch in a Developed Political Culture’ in Jacques Van Doorn (Ed) Armed Forces and

Society: Sociological Essays (The Hague, 1968), p.202.
%% Maryann Valiulis, ‘The “Army Mutiny” of 1924 and the Assertion of Civilian Authority in Independent
Ireland’ in Irish Historical Studies, xxiii, n0.92 (Nov 1983), p.354.
o’ quoted in Laura R. Cleary & Teri McConville, ‘Commonalities and Constraints in Defence Governance and
Management’ in Laura R. Cleary & Teri McConville (Eds), Managing Defence in a Democracy (Oxon, 2006), p.4.
- Cleary & McConville, ‘Commonalities and Constraints’ in Cleary and McConville (Eds), Managing Defence,
p.3.
— Cleary & McConville, ‘Commonalities and Constraints’ in Cleary and McConville (Eds), Managing Defence,
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independence and winning the Civil War. However, the Government then had the
responsibility of good governance of a democratic state and had to apply civil control of the
military. As Valiulis remarked, ‘the department of defence began early in 1923 the process
of demobilisation and attempted to restructure the army. It planned to transform the
nature of the military from a politically- involved and independent guerrilla force into a

highly professional and disciplined army subject to unquestioning civil control’.***

The demobilisation of thousands of soldiers and the reorganisation of the Army resulted in
the Mutiny in 1924. The mutineers ‘were a group of officers who had fought in the Anglo-
Irish war and who believed they were not being treated in a manner commensurate with
the sacrifices they had made for the independence movement’.’® The Mutiny began on 6
March 1924, after unsuccessful meetings between the mutineers and members of
Government, when an ultimatum was delivered to the Government demanding ‘the
removal of the army council and the suspension of demobilization and reorganization’
among other things.196 President Cosgrave ‘characterised the Mutiny as a “challenge to the
democratic foundations of the state, to the very basis of parliamentary representation and
of responsible government””.*®” On 18 March there was a raid of a mutineers’ meeting in
Devlin’s public house on Parnell Street and eleven officers were arrested. This led the

cabinet to demand the resignation of the Army Council.*® Valiulis commented that ‘by

peacefully resigning, the Army Council affirmed its belief in the liberal democratic ideals of

e Valiulis, Army Mutiny, p.358.

%5 valiulis, Army Mutiny, p.358.
'*® Eunan O’Halpin, Defending Ireland: The Irish State and its Enemies Since 1922 (Dublin, 1999), p.48.
7 Valiulis, Army Mutiny, p.360.
o O’Halpin, Defending Ireland, pp 50-53 and Valiulis, Army Mutiny, p.362.
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the State’.’® As JP Duggan concluded, ‘the quashing of the mutiny in 1924 set the seal on

the transition from a revolutionary military organisation which had successfully conducted a
guerrilla campaign and survived a bitter Civil War, to a disciplined Regular National Army,
subject to constitutional rule and subordinate to the government’.?®® The outcome of the

Mutiny cemented the nascent State’s attachment to democratic ideals. The next step would

be how to apply enduring civil governance.

One of the most influential ways of securing civilian control is the “power of the purse”. As
Cleary remarked, ‘through control of the budget and oversight of policy formulation and
implementation, they seek to prevent the abuse of the military as an institutions and as
individuals, and to ensure that the military is in service to the people, not a ruling faction’.?**
This was certainly the strategy of successive Irish governments. The passing of the Ministers
and Secretaries Act 1924, gave the Department of Finance ‘the supervision and control of all
purchases made for or on behalf of, and all supplies of commodities and goods held by, any
f/.202

Department of State and the disposal thereo As Eunan O’Halpin remarked, ‘civilian

hegemony was attained primarily through financial controls’.”®

The majority of the analysis of the historical experience will be examined through the use of
the Committee of Public Accounts’ reports. The structure and function of the Committee of

Public Accounts dates back to the reforms initiated by the British Chancellor of the

9 valiulis, Army Mutiny, p.364.

John P Duggan, A History of the Irish Army (Dublin, 1991), p.138.

Laura R. Cleary, ‘Transparency and Accountability’ in Laura R. Cleary & Teri McConville (Eds) Managing
Defence in a Democracy (Oxon,2006), p.60.

o Report of the Public Services Organisation Review Group (hereafter Devlin Report) (Dublin, 1969), p.211
O’Halpin, Defending Ireland, p.88.
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Exchequer, William Gladstone, on public expenditure.’®* The Irish Free State began to
conduct Committee of Public Accounts meetings in 1922. The work of the Committee of
Public Accounts is based on the annual report of the Comptroller and Auditor General and
the Appropriation Accounts. The work of the Comptroller and Auditor General provides

d.?% The use of these

independent assurance that public expenditure is properly administere
reports for analysis of the burgeoning civil-military relationship is related to the assertion
that both transparency and accountability are ‘focal points in the promotion of good

governance and security sector reform’.?°® Cleary remarked

One of the principal means of ensuring accountability, and one of the least
appreciated, is by audit. There is a tendency to view auditors with suspicion and
hostility, and those subject to audit believe the auditors are only there to find fault.
If, however, the purpose of accountability is to develop more efficient and effective
organisations, then an audit, depending on how it is conducted, can make a

significant contribution to that end.*”’

This thesis will examine the historical experience of the civil-military relationship by
examining the auditing process as a method of civil governance of the military in a nascent
democratic state. It will of necessity be quite detailed as this is crucial in demonstrating a
clear pattern of behaviour. It should be also noted that the military were not unique in this

process as all government departments are subject to similar procedures. From the research

% History of the National Audit Office; available from http://www.nao.org.uk/about-us/role-2/what-we-
do/history-of-the-nao/; last accessed 10/10/13.
% Role of the Public Accounts Committee; available from
http://www.oireachtas.ie/parliament/agenda/committees list/public-accounts/role/; last accessed 10/10/13.
28 Cleary, ‘Transparency and Accountability’ in Cleary & McConville (Eds) Managing Defence, p.59.
Cleary, ‘Transparency and Accountability’ in Cleary & McConville (Eds) Managing Defence, p.65.
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undertaken, civil-military relations were not shaped by a single event; rather it was the

application of consistent and recurring financial controls that fashioned the relationship.

1927-1929
By the end of the 1920s it became evident from the discussions recorded in the 1929
Committee of Public Accounts’ report, that procedural changes were being put in place to
exercise civil governance. Examples of this were apparent from the beginning of a meeting
which took place in June 1929. The first issue that was addressed regarded pay upon
resignation. Mr. J Maher, who represented the Exchequer and Audit Department, brought
forward an incident where an officer
whose resignation was accepted as from 22 May 1923 received pay up to the 17
September 1923. The acceptance of his resignation was communicated to his
commanding office, but it would appear that on relinquishing duty at his station he
went to another station, and payment was made on a ruling that there was no
evidence that the acceptance of his resignation has been notified to him before

September 1923.%%®

In 1923 pay and allowances were made by an officer of the Quartermaster Generals Branch.
By 1929 however, officers were paid directly by cheque from the Army Finance Department.
Procedural changes such as this can be regarded as progress in a fledgling democracy and

can be considered as evidence of the emerging civil governance over the military.

208 Report of the Committee of Public Accounts — together with the proceedings of the Committee, minutes of

evidence and Appendices Appropriation Accounts 1927 -1928 (hereafter PAC 1929) 5 June 1929, p.106 (Official
Publications, Trinity College Dublin).
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The second issue that was discussed at the June 1929 meeting concerned flying pay, i.e. pay
awarded to members of the Air Corps as a retention bonus and danger money, and its
correlation to insurance. Officers were not insured by the State but at their own expense.
Lieutenant General (Lt. Gen.) Peadar MacMahon gave evidence at this meeting. He had
been appointed Chief of Staff in March 1924 following the 1924 Mutiny and served in that
capacity until 31 March 1927 when he was appointed Secretary of the Department of
Defence. He served in that capacity until 30 March 1958. In his thirty one years as Secretary
of the Department of Defence, he served with eight Chiefs of Staff.?*® Eunan O’Halpin
decribed MacMahon as an ‘extreme example of a poacher turned gamekeeper. As secretary
he was the main conduit of advice to the various ministers whom he served, and as an ex-
chief of staff he could second-guess the army even on purely military matters’.”*® In his
evidence, Lt. Gen. McMahon stated that the extra pay was regarded partly as technical pay
and partly as risk pay as the cost of the insurance premium for Air Corps officers are much
higher than that of infantry or artillery officers.”** In response to a question as to ‘when
fixing the flying pay the question of the insurance policy was taken into account?’
MacMahon stated ‘No. If Army officers were going to do that it would be better for the
Army to pay the insurance and as you know the State, except in a few cases, does not

insure’.?'?

The question of insurance, present in the early days of the organisation, is an important
issue within any military force as they are employed in a high risk profession. With regard to

this particular case, W. Doolin, representing the Department of Finance, stated that

209 ’ . ’
Author’s private collection.

O’Halpin, Defending Ireland, p.88.
21 pAC 1929, 5 June 1929, p.108.
2 pAC 1929, 5 June 1929, p.108.
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two things were taken into consideration, one was skill, and the other was risk. The
question of insurance did not enter into it at that stage. That was a private matter
between the officer and his family. Obviously the premium would be higher in the
case of men engaged in dangerous occupations, but the matter is entirely a personal
arrangement. It is a skilled occupation and the broad basis upon which flying pay was

fixed was (1) risk and (2) skill.*?

It should be noted that there was significant interest from infantry officers in becoming

pilots in the 1920s due to the attractive pay conditions. Lieutenant Colonel (Lt. Col) Michael
O’Maliey remarked that ‘the flying pay of a pupil pilot represented a 50 per cent increase in
pay, while a successful pupil would be rewarded a pay increase of almost 90 per cent’.?**

The query regarding risk pay suggests that even in the early years of the state there was a

desire for transparency in public spending.

The above examples are taken from the Committee of Public Accounts reports. Debates in

Dail Eireann were also concerned with Army expenditure. In 1929 the Minister of Defence

Desmond FitzGerald remarked ‘this is the first year we got the cost of the Army down to

what has been estimated as the normal cost; that is to say, the whole cost of the Army this
7 215

year is met out of revenue and nothing is treated as exceptional expenditure’.”” Not all

members agreed with the Minister. Frank Kerlin, a Fianna Fail politican, countered

If this Estimate is referred back for reconsideration, and if the Minister for Defence

gets down to serious work on it, with his colleague the Minister for Finance, | am

* pAC 1929, 5 June 1929, p.109.

2 Michael 0’Malley, Military Aviation in Ireland 1921-45 (Dublin, 2010), pp 113-114.
> D4il Debates, 29 (1157) 01 May 1929; available from
http://debates.oireachtas.ie/Dail/1929/05/01/00026.asp; last accessed 01/07/12.
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sure the difficulty of obtaining at least the £100,000 required for that purpose would
be not insurmountable. If the Minister for Finance arms himself with the economy
axe, and if the Minister for Defence uses the pruning knife, | am sure that between
the two they will be able to clip the wings of the Army Estimate a little more

closely.?*®

Kerlin also alluded to previous debates in which the ‘utter uselessness of the present type of
Army organisation” was discussed. He believed that the Government was only toying with
the question of national defence and that there was too much emphasis placed on following

the British Army model despite the differences in financial resources.””’

The Irish Military Mission to the United States of America was also under discussion at this
time. The Mission, consisting of six officers, was sent to the United States in 1926 to study
organisation and training methods, on courses of instruction with the United States Army.
On its return in 1927, a Temporary Plans Division was set up to formulate military theory
and policy for the Defence Forces. The Division made a detailed study of defence
requirements and submitted its report in five extensive memoranda in June 1928.%*® The
choice of America as the location for the mission was interesting. Eunan O’Halpin quotes a

memo in 1925 by the executive council, remarking that

the Army must be an independent national force capable of assuming responsibility
for the defence of territory of Saorstat Eireann against invasion, or internal

disruptive agencies; but it must also be organised, trained and equipped as to render

1% D4il Debates, 29 (1161) 01 May 1929; available from

http://debates.oireachtas.ie/D4il/1929/05/01/00026.asp; last accessed 01/07/12.
27 D4il Debates, 29 (1163-1164) 01 May 1929; available from
http://debates.oireachtas.ie/Dail/1929/05/01/00026.asp; last accessed 01/07/12.
% The Irish Defence Forces Handbook, p.92 (MA).
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it capable of full and complete coordination with the forces of the British

Government in the defence of Ireland.?*®

Despite this statement of policy, no evidence was found of steps taken to develop links with
the British forces although there were incidental contacts regarding specialist training and

related matters.

The Committee of Public Accounts discussed the cost of the Mission and not only
encompassed the question of travelling expenses but also brought under question the cost
of a journey to Canada taken by the officers which was not included in the original
sanction.”?® The report continued that the officers were abroad for seventeen months and
were obliged to go on leave when their school was on leave, as there was no other option
available to them. Because of this they also would have been entitled to a leave voucher. It
also came to light that a wife of one of the officers went to the United States. Maher did not
think it was ‘customary in the public service to pay expenses to the relative of an officer
going for a short time on transfer from one place to another. That is to say, where it is not
on permanent transfer...Then there is a second point that during the resi<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>