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ABSTRACT

Johin . Stevens 1in Tuagsia, 1917-1922 is a seminar rpaper

written as parvial fulfillment of requirements for a master's
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consin State Unilversity at La Crosse between the
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fall semester of 1967 and the summer session of 1G68.
Jonn Stevens was one of America's most capable yet little
knoun construction engineers during the period from 1880 to

1623, During this time he worked 1in the development of the

o]
3
&
o
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Northern fRallway and solved many of the engineering
prodlems in the construction of the Panama Canal. Stevens
also worked to operate the :railroads of eastern Russia from
1917 to L922, '

In nis work on the Russian rallways, Stevens was a com-
bination ulplomat-general manager-engineer, AT times the

entire responslbllity for railroad management was on his

m‘

noulders. TFor months at a time he also gserved as the only
aciive representativerof the Unlited States intervention into
the Russian Clvil War,

Stevens' work in Rugsia had three phases. In 1917 he
headed an Advisory Commigsion to_inspect facilities and make
grestions. He stayed on to head the Russian Railway Ser-~
vice Corps, Stevens Tlnally served as fAmerica's leading volce
on various inter-allled committees dealing with the rallway

Cuestion, He accomplished all this though he was in his late



PREFACE

When the United Ststes entered World War I it began
to share all the concerns of those nations fighting the Cen-
tral Powers. In April, 1917 one of the greatest of these
concerns was the domestic situation in Russia. That country
had suffered gréat losses at the hands of the German army
and was in the initial stage of revolution. The Allies
viewed this situation as grounds for intervention into the
internal activities of their faltering associate.

The Russian railway system was the domestic facility of
-utmost concern to the Allies. It was of prime importance
that Russia's-;inea continue to operate in support of the
war effort. The United States responded to this necessity
by offering to assist in underwriting, inspecting, super-
vising and operating soﬁe of the Russian railroads. The
State Department placed John F. Stevens in charge of this task.

Stevens was an American engineer who had assisted in
constructing the Fanama Canal and the Greét Northern Rail-
road. He traveled to Russia in the service of his country
and stayed almost six years even though he was in his upper
sixties. His work in Russia continued past World War I,
through much of the Russian Civil War, and on to 1922. To
the best of the writer's knowledge there is no documented
coverage of all of the five years that Stevens sSpent in

Russia. The object of this paper is to supply such coverage.
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CHAPTER I
THE UNITED STATES RAILWAY ADVISORY COMHMISSION TO rRUSSIA

The idea of allied intervention into the operation of
the Russian railways increesed as the possibility of the
United Stateg' entry into World War I became greater. This
idea crystalized immediately after the United States declared
war. David Francis, the American ambassador, notified the
State Department that the Provisional Government of Russia
would welcome assistance in operating some of the Russian
railways.l As a result of this request, the regime expected
to be able to facilitate the supply of its troops t6 the
European front as well as to increase its stock of railroad

equipment.

The president of the United States and the State Depart-
ment responded to the Russian request. A plan for assist-
ance in inspection, operation and supply of Russian rail-
roads was designed, centering around the idea of sending a
technical mission to that country.? Mid-April of 1917 saw
an impressive group of American railway experts assembled

by the 5tate Department.

The delegation included men of great competence in «ll
facets of railway building and operation. Henry Miller,

Vice President of the Wabash Railway;

1Stevens, "Memorandum". part l,'paragraph L

)
foreign Relations of the United States. (Washington:

.Government and Printing Office. Chapter 4, 1917) p. 28.
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The Advisory Commission, with its secretaries and staffl,
arrived at Vladivostok on May 31, 1917. Representatives of
the Provisional Government of Russia were on hand to meet the
Commission. These officiares had planned to conduct the group
to Petrograd immediately upon their landing but Stevens insisted

on clearing up the Vladivostok railway yards first.

The situation at the eastern end of the Trans-Siberian
Railway in&éed demanded immediate attention. Seven hundred,
thousand tons of vitally needed war supplies were piled in the
Vladivostok yarﬁa. Stevens and his group set to work and in a

few days supplies were at least running westward where none

 had been going before.5 In order to insure that the shipments

would continue, American and Russian authorities agreed that
Stevens would have the Vladivostok terminal under his direct

controls

After beginning work on the Vladivostok problem, the
Advisory Commission began a thirteen day trip to Petrograd.
The Provisional Government representatives arranged the trip
to be as comfortable as possible., The delegation traveled only
during the day and made frequent stops. At these stops the
Americans were met with pleasant receptions, which they often

overlooked in order to gather data on the operation of the

railway.6

5Stevens, "Memorandum". part 1, paragraph 3.

6Ibidf, paragraph 4.
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When the Advisory Commission reached Fetrograd all the

memb2rs in the group agreed as to what they had seen. They
had observed that the Trans-Siberian Railway had been well
built and was repairable. They had also observed that the
main problem in operating the line lay with the railway
personnel. The workers appeared to be discontented, idle,
and insUbordinate.7 Stevens later found that these attitudes

pervaded even the highest level of railroad management in Russia.

The overall direction of Russian railroads had long
been in the hands of a Technical Board. This Technical Board
consisted entirely of learned scholars who had no practical
experience in railroading. Stevens met with this group in
Petrograd and found that its members had no incentive or
interest in their jobs. His sessions with the Russians re-

sulted in weak promises for railway improvement.

The meetings proved to have an adverse effect upon Steven's
health. Soon after the meetings he feli sick. The illness
did not prové to be serious but it was an indication that the
work of improving the Russian railways could Ee very much of

a strain for a sixty-four year old man.8

7Ibid., paragraph 5.

8Ibid., paragraph 6.



Stevens was healthy and back on the job by late June of
1917. He continued to inspect railway facilities, met with
dignitaries, and forwarded requests for equipment to Washington.
Stevens naturally considered these activities to be part of his
job but there were those in Washington who viewed them to be

out of line,

Elements in the United States State Department had con-
cluded that many of the diplomatic activities that Stevens

| was carrying on could be best done by a separate mission which

could devote full time to dealing with the Provisional

Government in coordinating the war effort.’ By May 10, 1917

Washington appointed a strictly diplomatic mission with Elihu

Koot as 1ts Chedrman, 0

Roqt was immediately concernéd with the position of his
mission in relation to that led by John Stevens. Root sug-
gested that the Railway Advisory Commission be placed under
the authority of the diplomatic mission.ll President Wilson
at first saw no reason why Stevens should be answerable to
Root. However, Root did not fully accept the President's
opihion and continued to point out the possible problems of

his relationship to Stevens.

9Foreign Relations, Chapter 4, 1917. p. 29.

Orbid., p. 337
llForeigp Relations of the United States. (Washington:

Government and Printing Office. 1919) Lansing
Papers, Vols; 1T, ps %51



Stevens continued in his work unaware of the fact that '
he was being watched by Root. The engineer accelerated his efforts
to solve the proplems of the Russian railways. He divided his
group and sent the members off in different directions in
order to inspect more track. Stevens also decided to by-pass
the Russian Technical Board and go right to the people who

had the proper authority.

Stevens first consulted General Brusilov, the Commander-in-
Chief of the Russian Army. The meeting proved to be no more
successful than those with the Technical Board. Brusilov's
staff'members even revealed that they had absolutely no
knowledge of the railway situation. They only knew that they

were having great difficulties getting supplies.12

When Stevens met with no success in talking with Brusilov
and his staff members, he arranged an audience with Kerensky
himself. At the meeting with the head of the Provisional
Government of Russia Stevens negotiated for the implemen-
tation of suggestions made by his delegation. Kerensky was
cooperative and issued orders following the American's sugg-
estions. These orders were the first great step in improving
Russian Rail Service but the way in which they were obtained

led to altercations between the American missions in Russia.

)

1z
~"3tevens, "Memorandum"., part 1, paragraph 7.

[tii., paragraph 8.
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Mr. Root took special notice of 3teven's activities and

endeavbred to keep the State Department informed of them.

A message which Stevens released to the Russian people on

July 4, 1917 was of most importance to Root. Parts of the

statement clearly indicated that the engineer had taken

powers that were very

technical advisor.l4

much beyond the authority of a

President Wilson was informed of Steven's

message and was forced to make the clearest statement that

had yet been given regarding the position, aims and objec-

Russia.

“tives of the United States Railway Advisory Commission to

On August 15, 1917 Wilson's office sent the following

telegram:

Dear Mr. Stevens:

In view of the fact that when (sic)

when the Commission under Mr. Root arrives in Russia
there will be counting the American Embagsy, three
bodies in that country conferring with the Russian
Government on behalf of the United States, it seems

advissable (sic)

to clearly define the functions of

the two commissions, in order that there may be no

confusion in the

minds of the Russian Government.

I would be pleased therefore, if, in your confer-
ences with members of the Russian Government and other
persons in Russia with whom it may be necessary to
discuss the objects of your mission, you would have
your mission restrict themselves to the topic of
transportation, the supply of materials for the
construction of railways, and the furnishing of men
to manage and operate the lines. As Mr. Root has the
rank of Ambassador and as his commission will deal
with general policies, you are instructed to confer

with him and his

commission upon their arrival, and

thereafter negotiate with the Russian Government
in accordance with his suggestions.l5

14

see Appendix A.

15Lansing Papers, Vol. II, p. 330., Draft B.



President Wilson's telegram did.place the position
of the Railway Advisory Commission in the proper pros-
pective, but it arrived too late to serve as a reprimand.
Stevens had already accomplished his objective. The results
of the tours of inspection were in, promises from the head of
government had been obtained and the Russian people had been
presented with the Commissions version of what it thought its
duties and powers were. Stevens began to complete the work

of the United States Railway Advisory Commission to Russia.

Several decisions and recommendations made up the Stevens
report. It asserted that the only Russian railway line worth
rehabilitating was the Trans-Siberian, Chinese-Eastern system.16
Stevens estimated that this achievement would require a
credit of #3%75,000,000. This sum would be necessary to
enable the Russian Government to buy locomotives, cars, and
equipment.l7 Stevens also recommended that certain equip-
ment still at the Panama Canal construction site should be

shipped to Russia.l8

He suggested that all supplies be sent
to Vladivostok and that complete assembly shops be set up
there. The final recommendation was that a force of Americans

should accompany the supplies to supervise their use.19

16Stevens, "Memorandum". part 1, paragraph 9

17New York Times, July 15, 1917

18Foreign Relations, Chapter 4, 1917. p. 28

191bi4.
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When the Advisory Commission assembled its report there
seemed to be no more real need for the Commission itself.
Griener, Gibbs and Darling all asked permission to leave
for the United Stétes. There was no reason to held these
men, so Stevens granted their desire. The men returned to
America via Shanghai. The departure of three men reduced
the Commission to Stevens, Miller and a few clerks. This

reduced group decided to make one last tour of inspection.go

The last trip that the United States Railway Advisory
Commission to Russia made concentrated on the availability
of coal along the Trans-Siberian Railway. The members
traveled east from Petrograd at a very slow rate in order
to become fully informed of the fuel supply along the right
of way. The trip took fifty days and uncovered many fueling

problems all along the line.el

By the time Stevens and Miller reached Vladivostok many
of the recommendations that they had made were already
improving service. Miller then left for the United States
and Stevens was the sole member of the Commission in Russia.
The Commission actually ceased to exist when Miller left,
but Stevens had been asked to stay on to receive American

men and supplies.22

-
“Ostevens, "Memorandum". part 1, paragraph 10.

“Lyohn A. White, The Siberian Intervention (Princeton

University Press, Princeton: 1950), p. 147.

b
““Poreign Relations, Chapter 4, 1917. p. 310.




CHAPTER 1II

THE RUSSIAN RAILWAY SERVICE CORPS

By the end of July, 1917 the Provisional Government of
Russia had to cope with a serious shortage of railroad techni-
cians. The regime could not spare men from the war front
to accomplish the work recommended by the Advisory Commission.
Kerensky turned to the American Embassy for assistance and
requested that railroad technicians from the United States
be sent to Russia. BStevens verified the need for the technicians
and made suggestions as to the numbers and types of experts

25

that were appropriate.

The request for the unit of railroad technicians must
have been dealt with in the same way that all matters regard-
ing the various missions to Russia were handled. The President,
the State Department, and the Army took advantage of wartime
emergency powers to institute, direct and finance the missions.
In the less than two years of the American experience in
World War I, thé Congress beéame involved with the missions
to Russia only in a vague way; According to the Congressional
Record, House of Representatives Joint Resolution 110, passed
by the House in 1917, is the only Congressional mention Qf

missiong to allied countries made during the war.

Cn August 13, 1917 the inited States State Department

wired Stevens that a group of railroad tecinicians would
24

bé sent to Russid. The Department worked guickly in firding
“)Foreign Relations of the United States. (wWashington:
Government and Printing Office. Chapter 4, 1917), p. 24

VAL .
- Ibid.
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the number and type of men that could meet the needs of
the Russian railways. By August 16, 1917 the personnel were
available and the structure of their organization was fairly

well established.

Cfficials designated one unit as the Russian Railway Ser-
vice Corps. It was attached to the Army as a special element
~and the members of the Corps were considered army personnel.‘g5
They drew special officer’'s pay. The only difference between
the Russian Railway Service'corps and a regular army corps

was that the railroad technicians were placed under John

Steven's direct authority.

The Russian Railway Service Corps was originally com-
posed of 250 men divided into squads of fourteen. Each
member of a sguad had a special skill and theoretically each
squad was capable of operating one rail station and a section
of track. Just prior to the Corp's leaving for Russia, it
was augmented with thirty employees of the Baldwin Locomotive
Company who were badly needed to assemble engines at Vladi—
vostok. Twenty interpreters were also added to the group
bringing, the total number of men to 300. George Emerson,
the general manager of the Great Northérn Railway, with
the rank of Colonel, became the field commander of the Ser-
vice Corps with orders to deliver the unit to Stevens at

. 26
Vladivostok.

oL
~“Stevens, "Memorandum". part 2, paragraph 2.

1144 .
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The Service Corps departed San Francisco for Vliadivostok
on November 19, 1917 aboard the transport ship Thomas.27
The scene in Russia during this time was one of growing chaos.
The Bolsheviks had overthrown the Provisional Government on
the seventh of November and by the middle of the month they
were soiidifying their control over Western Russia. Siberia
remained under the control of pre-Czarist factions but Stevens

began to be very much concerned as the Thomas approached land.28

Stevens was faced with a considerable problem. He
wished to encourage the bperation of the Russian railways
for the war effort, but the Bolsheviks had already advocated
withdrawal from the war. The State Department thought that
the Bolshevik attitude might change and therefore suggested
that Stevens present the credentials of the Service Corps
to the new government.29 The Department later changed its
mind on tnis point when the anti-Bolshevik Russians, who

had been aiding the Allies, heard of the plan.

The diplomatic confusion over whom the Service Corps
should report to ended Qhen the anti-Bolshevik faction led
by Admiral Kolchak let it be known that the Service Corps
was not welcome in Russia. The interpreters that were

accompanying the unit aroused particular suspicion.BO

~r

ngoreign Relations, Chapter 4, 1917. p. 31l.

")‘L
C3Ibid.

29

Ibid., p. 32.

Wi d
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The Kolchak suspicions moved Stevens to obtain State Depart-
ment authority over the Thomas. He then ordered the ship
not to dock in Vladivostok but to lay out to sea to await
51

further developments.

The Thomas waited at sea until December 17, 1917 while
Stevens studied the political situation in Russia. He
observed that the effects of the revolution were creeping
eastward. Indications of this were that prisoners of war
freed by the Bolsheviks roamed the countryside under arms.52

-Under these circumstances Stevens was forced to board the

Thomas and together with the Service Corps, make for Japan.

Stevens went to Japan because it was thought that an
agreement might still be worked out whereby the Service Corps
could land in Russia. In such an event he wanted the
Corps nearby. The Thomas docked at Nagasaki but the men
were not allowed to land. The Japanese‘officials were
concerned with the billing for quartering the Service Corps.
Two weeks of discussion were necessary before the Japanese
agreed to accept the remaining credit of thé Russian
Provisional Government. Stevens was advised that he could
use his own judgement in determining when the Service Corps

e, 09

could proceed to Vladivosto

l1bid., p. 33.

321pid.,

531pid.




™

14
Lvents in Russia during the latter part of 1917
demanded that the Allies take more forceful action. Millions

of dollars worth of Allied equipment lay stockpiled in

Bolshevik-held territory. In addition, many thousand troops

who had been fighting for the Allied cause were now stranded
A4

all alohg the western Russian frontier. As a result of
this situation, Britain, France and the United States dis-
patched small numbers of troops. The Allied forces began
to land in Murmansk and Archangel in March of 1918. 1In

sending these troops, the Allies had no thought of facing

Bolshevik forces in armed conflict but merely sought to

protect their interests.35

When the Allies revealed their plans to land troops in
Russia Stevens decided to return to that country 1nd afrange
for the landing of the Service Corps. He assumed that the
Service Corps would be protected by the Allied troops. He
quickly arranged for 110 Corps members to travel to Harbin,
about 400 miles inland from  Vladivostok on the Chin-se-

%6

Eastern Railway. Steven's task was to spread these men
out along Trans-oiberian and Chinese-Eastern track so that

they could operate sizable lengths of the railway. This

34

S

Stevens, "Memorandum". part 2, paragraphs 11 and (7.

%5Sidney Harcave, Russia (Lippincott Company, Chicago:
1956), p. 480.

7)6898 Appendix B.




15
proved to be very difficult because the Corps members were
harassed by former prisoners of war who were now armed and
on the loose. It was also very difficult to get cooperation

57

from the Russian railway workers.

One group of Allied soldiers on the western Russian
frontier consisted of 35,000 Czechoslovakians. They were
caught along the line designated as the armistice line in
the Treaty of Brest-Litovsk. They had no provisions and
absolutely no way of joining Allied forces to the west.38
The Allies decided that an attempt should be made to evacu-

ate the Czechs eastward over the Trans-Siberian Railway.

Stevens dispatched Colonel George Emerson to Volgoda
to attempt to arrange for cooperation in evacuating Allied
soldiers that had become stranded along the armistice line.
The State Department delayed Emerson's trip by carefully
instructing him that he was not to give the Soviets the
impression that the United States was'prepared to recognize
them.59 As a result of the delay the Czech forces became
desperate and activated their own plan before Emerson left

Vladivostok on May 21, 1918.

The Czechs attempted a most unlikely maneuver. They
began to travel east along the tracks of the Trans-Siberian

Railway with the ultimate aim of reaching Vladivostok.

JJ " 4
"Stevens, "Memorandum". part 2, paragraph 2.

- 3
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In the course of this journey, the Czechs commandeered
rolling stock and confiscated supplies. Leon Trotsky, the
Bolshevik War Commissar, demanded that the Czech forces be
detalned and disarmed and sent Soviet forces to do it. To the
surprise of all, the Soviet forces failed to disarm the Czechs

and the latter peachsd Vladivestol on July 10, 1918.7°

The adventure of these forces had two effects. By
evacuating themselves the Czechs eliminated the greatcst part ,
of the Allied need for rail service in western Russia.41
This was confirmed by Colonel Emerson who finished his western
trip by suggesting that the Service Corps should confine its
activities to the easteranrans-Siberian and Chinese-Eastern
Railways. The dzech adventure also demonstrated to the Allies
that they had nothing to fear in the way of armed confronta-
tion with Soviet troops. This resulted in an increase in
the number of troops that the Allies were sending to Russia.
Within a year 7,000 American troops, 72,000 Japanese troops
and various smaller detachments of French, British and Italian

forces were landed at Vladivostok.42

By mid-July of 1918, Stevens was faced with the largest
task that he had yet met in Russia. Many elements were

assuming that the Russian railroads would be available for

oS
40 .
Harcave, loc. cit.

|4 - . . ’ — g
Fureign Relations, 1918. p. 35.
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such toings as military transport and ~upply and the distri-
bution of the mouwntaln of famine relief goods that were
piling up at Vliadivostok. These assumptions were being made
aven though Stevens had but 110 men plus the feeble help of
the Russian rallway workers to operate several thousand miles
of railway that had long been unaccustomed to efficient

45

operation.

Stevens get to work quickly to accomplish his task.
His first move was the transference to Vladivostok of that
part of the derviée Corps still in Nagasaki.. This was
accomplished by August thirteenth. Stevens dispatched his
men aiong the various sections of track locabed in areas
that had the least revolutionary turmoil.44 At first such
areas were foundionly along the Chinese~Eastern track for
‘ about 1,100 miiés inland to Manchuli. As-allied forces
bégan to arrive to provide protection for the Corps members,

the length of track placed under Service Corps operation was

extended to Omsk, 2,400 miles further inland,45

Ihe greatest hardship that the Railway Servicé Corps
faced in avtempting to accomplish its work nhad to do with the
Hussian people. The Russian railwéy wofkers were confused over the
political sitagticn and as a result.were reluctant to adopt differ-

wnt ways of doing things.

45For@igﬁ_ﬂelations, 1918. p. 35,

44 Thid,

45

Stevens, "Memorandum”. part 2, paragraph .
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Inspite of opposition the Service Corps began work to operate
the railways in an improved manner. In this work many Corps
members learned the Russian language and became Jjunior

diplomats.46

The improvements in the operation of the rallroads were

swift and many. The first came in train scheduling. The

‘Russians were'using the o0ld Staff System whereby trains moved

slowly to avoid collision and were often delayed in side~
tracking to let other trains by. Tthe 3ervice Corps sub-
stituted the Dispatch System which allowed for the timing

of trains so that crews could have confidence that tney were
a given distance ‘ahead of or behind another train at a

given speed. Thls allowed for the acceleration of train

movement as well as the accurate knowledge as to where

. . L . 4
moving trains were at any given time. 7

Other ilwmprovements came in railroad communications and
bookkeeping. Stevens ordered %200,000 wortn of electric
communications equipment-from the_Unitad'States° He had
this equipment installed over the entire 3,500 miles of the
line that he was operating. The repair shops were also
inspected and improved. In addition the Zorps began to keep

train sheets which carefully recorded the activities of each

Lo
Oibld., paragraph 3.

Q/Ibide, paragraph 6.



piece ol roiling stock. In tiis way tne Corps was able

nearly to double the regular per car tonnage. The worn of
the service Corps was amazing shen it is considered that it
was able to bring about fairly efficient railroad operation

in junst eight months with only %00 men.

The Russian Railway service Corps was able to nelp the
Kussian railroads until January of 1919. At tust time the
counker-revoluticnary forces of Admiral Kolchak began their
attack westward., 1In the attack, RKolechak found it necessary
to either make great demands on tiie Railway Service Corps

or to take over the operation of large stretches of the
48

railway himself. In addition, an anti-Bolshevik force led

by Ataman Semenov refused to [nllow holchak and began to
take cver parts of the railway for itis owa use.

=y

the Jdervice Dorps appealed fer probection by Allied
Forees. I’he Japanese were the most logical ones to pro-
vide Liis help because of tueir large numbers. They 1id
not 1o 50 because, it soon became apparent, they were in
league with osemenov. Stevens haid no cnoice but to cousider
tne withJdrawal of the American tecunicians, even though

: . Hie
the State Jepsvtment urged otherwise. °

I..- _Jﬁ,l . ;_J_:i'-': '“;l_.[" ,‘!\-‘"l




b i oSt o P

T T
R

20

Once the Kolchak forces took to the field further pro-
gress in railroad development became impossible. When %his
happenéd Colonel Emerson asked Stefens for permission to
return to the United States. ©Stevens granted this wish and
promoted Emerson's associate, B.0O. Johnson, from the Northern
Pacific Railway as replacement for the field commander of

50

the Service Corps.

The Railway Service Corps managed to remain intact
even in the midst of the Russian Civil War. This was due
largely to the efforts of the new field commander, Colonel
B.O. Johnson. During the Russian Civil War the work of
the Service Corps was largely reduced to'prdviding trans-
port for allied troops and war refugees and distributing
famine relief supplies. The “orps continued this work
until October of 1919 when Kolchak began to suffer his most

serious reversals.

When it was seen that the Soviet troops were defeating
the Kolchak forces, railroad activity became ‘dangerous for
the Service Corps. Deserters from Kolchak's army and ele-
ments from Semenov's group began openly to harass the Corps
members. With this threat to the Corps safety, the State
Department granted Stevens the power to withdraw the American

51

personnel according to his own judgement. Stevens with-
drew most of the American technicians and placed them under

the protection of General Graves and the American forces.

5OStevens, "Memorandum". part 2, paragraph 9.

2lporeign Relations, 1919. p. 432.




Stevens himself hoped that the Service Corps could
stay on in Russia and either continue its work or be forced
out by the Communists, but the safety of the men demanded

52

that they remain with General Graves. REesiding with the
American expeditionary forces proved to be the final act
of the Service Corps. Many of the men returned to the

United ntates as soon as transport became available.

The demise of the Service Corps took place on April 1, 1920
when General Graves and the American forces embarked for
the United States. Under no circumstances would Secretary
of State Lansing allow Corps members to remain after Graves'
departure.53 Once again Stevens was left as the lone

54

American influence on the Russian railroads.

=y
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‘oreign Relations, Vol. 1, 1920. p. 14.

ng, "Memorandum". [art s Garagraph 10.




CHAPTER III
THE INTER-ALLIED AGREEMENTS

On November 11, 1918 the fighting of World War I came
to an end. The collapse of the Central Powers had reper-
cussions in Russia. The Allies had lost their main justi-
fication for remaining active in Russian affairs. In spite
of the ending of the war the Allies, motivated by anti-
Bolshevik sentiment, demanded that aims and objectives be

25

redefined to allow further intervention in Russia.

The two Allies with the most influence and interest in

the matter were the United States and Japan. These countries

did not quickly restate their purposes after the armistice,
but their aims and objectives soon became clear. Both

reverted to policies existing even before the war.56

The United States still clung to the principles of
Jolm Hay's Open Door Policy. That policy was originally
designed to apply only to China, but the geographic layout
of the railroads showed that the advance of the Bolsheviks
was a definite threat to the Open Door philosophy. For
this reason the United BStates saw the need to stay con

2

in Russia in support of anti-Bolshevik factions.
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Japan was interested in supporting the anti-Bolshevik
cause for entirely different reasons than those of the
United States. It had long entertained plans of bfinging
Manchuria under its doﬁinance. The rise of the Bolsheviks
was a definite threat to these plans. The Japanese felt
that the key to mastery in northeastern China was the
Chinese-Eastern Railway. For this reason they began
maneuvers to resist Communism and to gaim comtrol of the
railway. These moves were of course onntramy;to the
procedures of the United States.se ' o,

Stevens was quick to realize that thﬁrrailroads could
be the focus of a power struggle. For this reason he
traveled to Japan to attempt to work out an Allied agree-

59 Ambassador Morris met him

ment for railway operation.
there. The two men got along well together and soon agreed

on a plan which they hoped to submit to Japanese Foreign

"Minister Uchida. These activities were very much beyond the

authority which President Wilson had granted to Stevens.in
1917, but no reprimand came from Washington. The Root
Mission had béen back in the United States for several
months and there was nobody, other than Stevens, available

to negotiate the business at hand.

Although he had no formal authorization to do so,

Stevens actually had long been acting in a diplomatic

E
)BStevens, "Memorandum". part 2, paragraph 16.
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’7Ibid., paragraph 17.



capacity. His chairmanship of the American Railway Advisory
Commission and his command of the Russian Railway Service
Corps had placed him in many positions where he had to deal
with representatives of other countries. Stevens usually
did an adequate job in these negotiations. His major
guidelines in negotiations were the aim to improve rail
service and to operate the railroads in an economical
manner. He recognized the implied American policy of

seldom applying force or threats and accomplished most of

his work by using businesslike logic.6o

By January of 1919 an agreement emerged whereby the
allied countries could continue to remain active in Russia.
The accord itself represented the turning of affairs over
to a committee system. The subject of railway control
and management was used as a catalyst to 5ind the agreement
and to form a core around which the various committees could

be formed.61

The initial plan anticipated a series of committees
with an ofder of power descending from an Inter-Allied
Railway committee. Changes occurred when the scheme
began to operate. The powers created several specialized

agencies under the main body.

bOStevens, "Memorandum". part 3, paragraph 1.

Jlsee Appendix C.
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The most important of these was the Inter-Allied Technical

Board, followed by a Military Transportation Agency.

The Inter-Allied Agreement had been possible at all only
because of the concessions that the various sides had been
willing to make. These concessions concerned the chairman-
ships %nd positions of major influence in the committees.6?

There were eight powers to be considered, and each had to

have a degree of authority granted to it.

The eight powers consisted not only of countries but
of special interest factions as well. The powers were the
United States, Japan, Britain, France, Italy, China, the
Kolchak faction of the anti-Bolshevik forces, and the large
number of displaced Czech troops. The bargaining ended with
a division of authority that was temporarily satisfying to
all. The Chairmanship of the Inter-Allied Committee was
permanently given to the Russian faction. The Chairman-
ships of the Technical Board and the Military Transportation
Agency went to the United States and Japan respectively.
In all cases the memberships on the various boards were

divided as equally as possible.63

The matter of financial arrangements quickly separated
the truly interested powers from those that were merely

curious.

B . 1 : e " ;
John A. White, The Siberian Intervention (Irinceton
University Press, Princebton: 1950), p. 148.
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Initially the United States contributed #5,000,000, Japan
4,500,000 and China #500,000. The funds were all put up

in gold.

The position of the United 5tates turned out to be a
bit stronger than that of any of the other parties bto the
Inter-Allied Agreement. The lUnited States had access to
still unused credits that had been granted to the Pro-
visional Government, and 3tevens had been a key man through-
out the negotiations. The strength of the United States
became apparent when it was able to pursue its objectives
even though its expeditionary forces were among the smallest
in number compared to the troops stationed in Russia by

other allied cotmtries.e’z‘L

Steven's prowess as an experienced representative of
American industry was noticeable throughout the agreement
proceedings. OUne of the points that was particulary
stressed by the 3tate Department was that Stevens be in-
stalled as the chairman of the Technicél Board. He and the

Department both foresaw that that agency would eventually

be the real ruling body in determining allied activity in Russia.

stevens obtained the valued chairmanship and ruled

with a fiscal iron hand. The chairman kept accurate financial
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records. He kept a running accoint of money paid by the
various powers and he billed them according to their use
of the roads. Stevens never assumed that the railroads
were for free allied use. By adopting this procedure the
chairman was able to use the documented deficits as barg-
aining points when meeting with various allied represen-
tatives. ©Stevens' fiscal tactics went so far as to
criticize the American Red Cross for its failure to pay

for the costs of evacuating wounded soldiers.65

Because of Stevens' businesslike approach to bis deb.,
he earned the confidence of the President and the State
Department. This trust went to the extent that American
payments into the Inter-Allied railway program were made
to accounts set up in Stevens' name at the National City

86 mpis

Bank and the Riggs National Bank of Washington.
unusual procedure worked well, for, in spite of the great
difficulties that Stevens had in operating the Russian
railways under actual wartime conditions, he returned

$#917,000 to BSecretary of State Hughes in 1922.617

By March of 1919 the Inter-Allied Agreement was ready
to become effective. Stevens was the first to call a meeting
and in so doing was able to gain more authority than was
originally intended. He assumed the power of assigning

various allied troops to different sections of track for

65Foreign Relations, 1919. p. 501,

%61y14., p. 267,

©7John A. White, The Siberian Intervention (Princeton
University Press, Princeton: 5




28
guard duty. In doing this he was able to increase or
decrease the influence of any one country in any section
of territory along the whole Chinese~Eastern ailway and
for about 35,500 miles along the Trans-Siberian. Although
the Japanese made a strong bid, Stevens assigned the guard-
ing of the mainline of the Chinese-Eastern track to the
Chinese. The Japanese unhappily settled for assignments

along wvarious branch lines.68

The successful days of the Inter-Allied Agreement
coincided with the period when the Russian Railway Service
Corps was doing its best work and Admiral Kolchak was enjoy-
ing his highest popularity. This was to change when he
headed west to drive out the Bolsheviks. Though the Admiral
had every reasonrto believe that the allies were a source
of great support, it soon became apparent that his victories

69

in the field would have to be his own.

Cnly the Czechs gave battlefield assistance. Their
contribution was feeble because they seldom followed orders.
In consequence, the Czechs became trapped in interior

Russia for the second time in three years.

Ihe Japanese fought the Bolsheviks but not by facing

them on the battlefield. They supported Semenov and his
Cossack bands. semenov, though an anti-Bolshevik, spent more
68 ttevens L P L ey . e )
otevens, "llemorandum". part 2, paragraph 2Y.
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energy looting than fighting the enemy.

The nature of the support that Kolchak received contri-
buted greatly to his lack of success. By the end of April,
1919 he had penetrated as far as he could into western Russia
but he was still many miles from Moscow. The Communists
stopped Kolchak's advance and by June were on the counter-
offensive. Kolchak's uncertain support coupled with the
fact that much of his army consisted of untrained peasants

caused his retreat to the east to become a rout.71

-

."buring the summer of 1919, in the midst of Kolchak's
retreat, Stevens realized the futility in attempting to
operate the railroads efficiently. The counter-revolutionary
forces panicked and did great damage to the railroads by
allowing scme 120 trains to fall into Bolshevik hands.72

The Japanese viewed these reversals as an opportunity to
pursue their own objectives, and they immediately confiscated

8,000 railroad cars from the areas under their control.

The Bolsheviks definitely had the advantage by the
winter of 1919-1920. Kolchak promoted General Deniken and
then abandoned his command. He was later turned over to

2

the Communists and shot.

791114,
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"5idney Harcave, Russia (Lippincott Company, Chicago:
1956), p. 479,
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When the defeat of Kolchak was all but complete the

Czech forces demanded that they be taken home. Their
number had swelled to 75,000 because they were being joined
constantly by displaced Poles, Rumainians and Letts. The
British responded to the Czech demand by agreeing to furnish
ship transportation as far as the Mediterranean. This placed
considerable pressure on Stevens, who was expected to
provide transportation for 75,000 people with nothing but

a very crippled railway at his disposal.74

Stevens performed his difficult task in a businesslike
fashion. He searched the Chinese-Eastern Railway and found
twenty-five heavy locomotives and 500 freight cars. The
chairman also sent Colonel B.O. Johnson west with $400,000
to employ railway workers and coal miners. Finally, he
arranged for the preparation and shipment of sixty car-

loads of bread.75

Jtevens distributed 75,000 displaced persons among
a series of trains but the way east was blocked by the
Japanese. Their strategy was to keep the Czechs in Russia
as a buffer force between the Communists and themselves.
sStevens notified the Czech officer in charge that his
people would undoubtedly starve unless they were to fight

their way immediately through the Japanese lines. Although

74

Stevens, "Memorandum". part 2, paragraph 32.

75Ibid., paragraph %3.



this ultimatum went far beyond any authorization that he hau,
it was most effective. ‘when the Czechs began to form up
into battle lines the Japanese backed down and let fthe

76

trains pass.

The evacuation of the Qzecns was a great victory for
Stévens and for American policy, but credit should be given
to the'very small number of Americans who workeu with Stevens.
B.0. Johnson remained with the chairman after the .ervice
Corps left and traveled thousands of miles, often unguarded,
carrying out difficult assiguments. Charles Smith, the
American member of the Inter-Allied Railway Committee,
was largely responsible for keeping peace amongh the Allies.
E.C. Stevens, Secretary and Treasurer of the Technical Board,
also faithfully assisted nis father. These few men were
probably the most active Americans involved in the Russian
Civil War. This was especially true after April of 1920
when General Graves and the American force: sailed for the

United 3tates.

Kolchak's collapse caused many of the Allies, including
the United States, to prepare to leave Russia. As these
moves got underway another struggle came to a head. This
was a three-way contest among China, Japan and the Inter-
Allied Committee over control of the Chinese-Eastern Rail-
way. The Japanese had taken over the operation of large

sections of the line by shipping in hundreis of Japanese

76Ibid., paragraph 3%4.
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railroad workers. They went so far as to rewcite road signs

il

and schedules in Japanese.

Removing the Japanese control over the Chinese-Eastern
Railway became the last great task of the Inter-Allied
Committees. The first phase of this task involved the
clarifying of the fact that, by agreement, the Inter-
Allied Railway Committee was in charge of the operation of
the Chinese-Eastern and no single country could assume

that control.

Both the Chinese and the Japanese contested the 1919
agreement, a possibility that both the United States State
Department and Stevens had anticipated. When it eccurred,
the State Department quickly got approval of a set of
amendments to the accord. The non-Asiatic parties to the
original arrangement approved the changes. The amendments
abolished the Allied Committee and left the Chairman of

the Technical Board with almost dictatorial power.78

The Japanese, stalled by this turn of events, were by
no means willing to give up their control of the Chinese-
Fastern Railway. When this became apparent they tried to
play one contestant off against the other. By at least

considering Chinese demands, the Technical Board made

77 3onn A. White, The Siberian Intervention (Princeton
University Press, Princeton: 1950). p. 159.

78see Appendix D.
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Japan feel that a greater force opposed them than actually
existed. This ruse was suprisingly effective, since the
Chinese Government was very weak.79 England and the United
States insisted that China had to be dealt with to the point
that Japan came to the conference table for the signing of

the Shantung treaty in January of 1922.80

The work that was to prove most successful in curbing
Japanese control over the Chinese-Eastern Railway was that
done in connection with the Washington Conference. The
results of that negotiation insured the Policy of the Upen

Door which meant that unilateral control could not exist.sl

While the Allies worked out their differences the power

of the Bolsheviks was growing. Stevens himself envisioned
that they would eventually gain control of the Chinese-Eastern.

His personal sentiments were for Russian control of the 1ine.82

The final clause of the original Inter-Allied Agree-
ment stated that it would lapse with the withdrawal of

the last Allied forces from Siberia.83 In accordance with the

Q
7’Foreign Relations, 1922, pp. 907, 908.

boForeign Relations, 1920. p. 679

q1Fmﬂeiazn Relatilong, 1Y22. pe« 917.
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APPENDIX A

Paragraph Four of

MESSAGE TO THE PEOPLE OF RUSSIA FROM THE UNITED STATES RAIL-
WAY ADVISORY COMMISSION......Petrograd, 4 July, 1917

The great imperative immediate necessity which confronts
the railways of Russia to enable them not only to maintain
its armies at the front, but also to support in comfort its
civil population, who equally with its s0ldiers are fighting
the great battle for freedom, is great increase in the number
of locomotives and freight cars. On this point the Commis-
sion are entirely in accord with the railway qrrioinls and
with the Russian people. To the end that this absolutely
necessary want shall be supplied as quickly as can be done,
this Commission has cabled the Administration at Washington
advising the immediate construction of 2500 locomotives and
140,000 freight cars to be added to the equipment of the Rus-
sian railways. This means, of course, an extension of cre-
dit by the United States to Russia of some 750,000,000 of
roubles [aiq]. This matter has no commercial aspect for the
Commission has pledged what to it is dearer than family or

87
life itself, the good faith and honor of itas country.

87
Foreign Relations, 1917. p. 34l.
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MAP OF THE TRANS-SIBERIAN AND CHINESE-EASTERN RATLROADS
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APPENDIX C

THE INTER-ALLIED RA ILROAD AGREEMENT OF 1919

1. The general supervision of the railways in the zone
in which the Allled forces are now operating shall be exer-
cised by a special Inter-Allied Committee which shall consist
of representatives from each Allied power, having military
forces in Siberia, inclucing Russia, and the chairman of
which shall be a Russian.

The following boards shall be created, to be placed
under the control of the Inter-Allied Cimmittee;

(a) A Technical Board consisting of railway experts
of the nations having military forces in Siberia, for the
purpose of adminiateringltha technical and economic manage-
neh; of all railways in the said zone.

(b) An Allied Transportation Board for the purpose of
coordinating military transportation under instructions of
the proper military authorities.

2. The protecti on of the railways shall be placed under
the Allied military forces. At the head of each railway shall
remain a Russian manager or director with the powers conferred

.biﬁthe existing Russian law.

| 3. The Technical Board shall elect a president, to whom
shall be entrusted the technical operation of railways. In
matters of such technical operation the president may issue
instructions to the Russian officials mention in the preceding

clause.



y2

He may appoint assistants and inspectors in the service of
the board, chosen from among the nationals of powers having
military forces in Siberia, to be attached to the central
office of the board, and define their duties. He may assign,
if necessary, corps of railway experts to more important
stations. In his assigning railway experts to any of the sta-
tions, interests of the respective Allied powers in charge of
such stations shall be taken into due consideration. He shall
distribute work among the clerical staff of the board, whom
he may appoint at his discretion.

. The clerical staff of the Inter-Allied Committee
shall be appointed by the Chairman of the Committee, who
shall have the right of distributing work among such employ-
ees as well as of dismissing them.

5. The present arrangement shall cease to be operative
upon the withdrawal of foreign military forces from Siberia,
and all the foreign raiway experts appointed under the arrange-

88
ment shall then be recalled forthwith.

88
William Sidney Graves, America's Siberian Adventure
1918-1920 (Smith Press, New York: 1941), PP. L1(l, 178.
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APPENDIX D

JANURARY 1921 AMENDMENTS TO THE INTER-ALLIED RAILROAD
AGREEMENT OF JANUARY 1919

The general supervision of the Chinese Eastern Rail-
way shall be under the joint control of the United States,
England, France, Japan and China, such supervision to be
vested exclusively in a Board which shall be known as the
Technical Board and which shall consist of representatives
of the United States, England, France, Japan, Ruasia and
China. It is understood that the Board shall consist of
railway experts of the nations above mentioned and that
the technical and economic administration of the affairs
of the railway shall be under the sole control of the Board.

(a) Such powers as the present Technical Board possesses
shall be preserved and continued under the new arrangement
and the Board hereby created shall in addition have full
control over the receipts and disbursements of the company's
revenues.,

(b) The Board shall also fix all tariffs and control all
question relating to personnel both of officers and employ-
ees, Including the power of engaging or dismissing them,

The Board may also, in its discretion, employ a Russian as
General Manager, but with the understanding that he shall be
under the authority of the Technical Board.

(¢) The President of the Technical Board shall be it res-
ponsible head and shall be entrusted with the administration
of the duties of the Board as above set forth, and in the
exercise of such duties he shall not be subject to control

by a majority vote or otherwise by the meWbers of the Board



APPENDIX E i

A BREAKDOWN OF THE WASHINGTON CONFERENCE AGREEMENT

(1) A treaty between the United States, the British Empire,
France, Italy, and Japan with respect to the limitation of
naval armament., This so-called five-power Naval Treaty
established a 5-5-3 ratio for the capital ships of the Uni-
ted States, Great Britain, and Japan, and maintained the sta-
tus quo in respect to American, British; and Japanese fort-
ifications in 4he Pacific.

(2) A treaty between the same powers in relatlion to the
use of submarines and poisonous gages in warfare.

(3) A treaty between the United States, the British Empire,
France, and Japan relating to their insular possessions and
dominions in the Pacific Ocean. This is known as the Four
Power Treaty and was bound up with the naval pact. It also
maintianed the atatus qu¢ in respect to insular possessions
in the Pacific.

(L) A treaty between the United States, Belgium, the Bri-
tish Empire, China, France, Italy, Japan, the Netherlands,
and Portugal relating to policies in matters concerning China.
It guaranteed Chinese independence and maintained the "open
door" policy.

(5) A treaty between the same powers relating to the Chi-
nese customs tariff.

In addition, twelve resolutions were adopted relating to
such matters as proposals for the amendment of the laws of
war; extraterritoriality in China; reduction of Chinese mil-
itary forces; the Chinese Eastern Railway; and radio stations

and foreign postal agencies in China.
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except in matters on which he may seek their advice. As

far as may be poasible full responsibility shall be vesated

in the Preaident of the Board who shall actively adminiater
its affairs., His tenure of office shall be subject to the
decision of a ma jority of the Technical Board with the
approval of the Governments who are parties to this agreement.

(d) The Technical Board shall have authority to abrogate
or to modity in any way inwhich it may deem advisable the so-
called "Russian Laws" governing the technical details of the
operation and maintenance ¢f the railway.

(e) No political activity whatever shall be countenanced
in the administration of the affairs of the railway by the
Board. Its duties and obligations shall be confined strictly
to the administration, operation and financial control of the

89
railway.

89
Foreign Relations, 1921. p. 565,




