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Chairman Duncan, Ranking Member Sires, and Members of the Subcommittee:
It is an honor to be asked to address the subcommittee on the negative influence of external
actors in the crisis in Venezuela. I am providing this testimony in my private capacity as an expert on
Venezuela, its politics and its foreign policy. I have conducted research and published peer-reviewed
reports, articles and books on Venezuela, particularly on its civil-military relations, throughout my
academic career.
The main conclusions I present in this testimony are:










External actors such as Cuba, Russia, China, and Iran have a negative influence on Venezuela by
enabling the Maduro administration to pursue failed policies longer than would otherwise be
possible.
Venezuela’s crisis is not solely a result of lack of expertise in the Maduro administration or the
negative influence of external actors, but rather government policies selected for the benefit
President Maduro and his allies rather than Venezuelans as a whole.
Because of the involvement of some members of the Maduro administration in corruption, drug
trafficking and human rights abuses, they cannot afford the risk that a return to democratic rule
in Venezuela would expose them to being held accountable.
External actors negatively influencing the Venezuelan crisis today are primarily motivated by the
pursuit of economic gains.
Not all external actors discussed here play an equally negative role in the Venezuelan crisis, and
some may be open to making a more positive contribution under the right circumstances.
The negative role of some outside actors notwithstanding, the external environment is now
more favorable to international collaboration to contribute to a solution to the Venezuelan crisis
than at any time since President Maduro took office in 2013.
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The Growing Humanitarian and Political Crisis in Venezuela
The subcommittee is well aware of the deep humanitarian and political crisis in Venezuela.
Venezuela’s GDP per capita has dropped by 40% since President Maduro took office in 2013.1
Venezuela’s economy may be entering a hyperinflationary period: food and medicines are often scarce
and, even when available, frequently unaffordable.2 This has led to an increasing problem of
malnutrition among Venezuelans living in poverty, who in 2016 constituted 81 percent of the
population, up from approximately 32 percent in 2013.3 Venezuela also experiences some of the highest
rates of criminal violence in the world, in part because the government relies on criminal gangs known
as colectivos as part of its informal support base.4
Venezuela imports most of its food and consumer products, and imports have fallen from $66
billion in 2012 to $18 billion in 2016. We should expect this figure to fall further for 2017.5 Venezuela
has $4.365 billion in international debt payments scheduled between September and December 2017,
and less than $10 billion in foreign reserves, much of it in gold, which is a less liquid type of asset.6
The country is now ruled by an authoritarian regime under President Nicolás Maduro that has
moved increasingly swiftly to dismantle all the checks and balances on executive power contained in the
1999 constitution. Venezuela’s opposition movement won a majority in the National Assembly, the
country’s legislature, in December 2015 elections but this institution has been sidelined and its powers
ignored.7
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An opposition-led civil disobedience campaign earlier this year, which involved hundreds of
thousands of Venezuelans, has fallen short of achieving political change. This year, over 100 protesters
have died at the hands of state security forces and thousands more have been arrested.8 An
illegitimately convened pro-government National Constituent Assembly, elected on July 30, 2017 in
voting marred by massive fraud, rules by decree with no limits on its power and no end date yet set for
its functions.9
How Venezuela Affects the Region and How External Actors Are Influencing the Crisis in Venezuela
The crisis in Venezuela is important not just to Venezuelans, but to the United States and to
other countries in the Western Hemisphere. Venezuela is a major crude oil producer and traditionally
has been an important supplier to the United States, but it has also become a major consumer of U.S.
refined petroleum products in recent years. The crisis also has an effect on the regional economy,
particularly on small island states that depend on Venezuela for oil products. As a new and growing
source of tens of thousands of migrants and refugees from its humanitarian crisis, Venezuela is now
having an impact on its neighbors, particularly Brazil, Colombia, and even nearby islands such as
Curacao, Aruba, and Trinidad and Tobago.10 The United States itself has become a major destination for
Venezuelans seeking asylum from harsh political conditions.11 There is also a security dimension to the
crisis: under the administrations of former President Hugo Chávez and President Maduro, Venezuela
became an important transit country for illicit drugs being shipped by organized crime groups to United
States and Europe. Finally, the breakdown of democracy in Venezuela also places at risk the region’s
consensus on democracy, a shared norm that both Republican and Democratic administrations have
valued in recent decades.
The negative influence of some external actors is an important part of any explanation of how
Venezuela has fallen into such a deep crisis. Countries such as Cuba, Russia and China are important
enablers of the Maduro regime. However, we should remember above all that the present crisis in
Venezuela is the direct result of poor policy choices by President Maduro and his ruling party, not those
made by external actors. These external actors were invited into Venezuela by former President Hugo
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Chávez as part of his foreign policy strategy. Now mired in crisis and shunned by foreign investors and
international lenders, Venezuela is certainly more vulnerable to the negative influence of some external
actors, but this is precisely because of unwise decisions by the Chávez and Maduro administrations.
On the other hand, the external environment is now more favorable to international
collaboration to contribute to a solution to the crisis than at any time since President Maduro took
office in 2013. Regional and global politics in reaction to the crisis in Venezuela are evolving rapidly.
Major Latin American countries, once silent on Venezuela’s slide into dictatorship, are now openly
critical of President Maduro, and they are increasingly joined by partners and allies of the United States
in Europe.
There are no easy exits from this crisis. There may in fact be no solution in the short and
medium term. In the rest of this testimony, I will outline and explain the negative role played by some
external actors under former Venezuelan President Hugo Chávez and current President Nicolás Maduro.
But I will also examine how the recent positive turn in regional and global politics offers an opportunity
for the United States and its partners to make incremental contributions to help Venezuelans address
their political crisis, to reduce the risk of a major regional humanitarian crisis, and to contribute to
safeguarding regional stability in the Americas.
The Logic of Venezuelan Foreign Policy: Using Petrodiplomacy to Cement New Partnerships
Former Venezuelan President Hugo Chávez built Venezuela’s foreign policy around fostering
strong ties with an array of countries and international institutions that were designed to protect his socalled Bolivarian Revolution. To evade U.S. influence in the Organization of American States and increase
his own influence in Latin America, Chávez promoted the creation of the Union of South American
Nations (UNASUR) and the Community of Latin American and Caribbean States (CELAC). At the height of
the commodity boom of the 2000s, Hugo Chávez used Venezuela’s oil wealth to build a regional network
of allies through Petrocaribe, an arrangement that provided subsidized financing for the purchase of
Venezuelan oil, mainly by small island states in the Caribbean and Central America.12
Chávez also created an alliance with ideologically like-minded leaders such as President Evo
Morales of Bolivia and then President Rafael Correa of Ecuador called the Bolivarian Alliance of the
Peoples of Our America (ALBA). He built strong ties to center-left leaders in Argentina, Brazil, El
Salvador, and Uruguay. Hugo Chávez even subsidized the campaigns of like-minded politicians in
countries such as Argentina and Spain.13
Deep relationships with Cuba, China and Russia developed during this period because these
states enabled Hugo Chávez to pursue his preferred foreign and domestic policies. These countries
variously contributed loans to purchase consumer goods, to finance the construction of infrastructure
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projects, and to facilitate the acquisition of weapons for the armed forces. They also provided the
trainers, advisors and laborers to make it all work.
These new institutional arrangements and alliances shielded Venezuela from critics in the
United States, Europe and Latin America. In particular, political leaders in Latin America had to be
mindful of criticism of Venezuela for fear of complicating diplomatic relations with pro-Chávez neighbors
or their own domestic politics vis a vis pro-Chávez political parties. This diplomatic legacy still benefits
President Maduro today even though the oil wealth on which Hugo Chávez built this network of
alliances and international institutions has faded with the fall in world oil prices and decline in
Venezuelan oil production. It is most visible in the deadlock in the Organization of American States over
addressing the crisis in Venezuela.
The Role of Key External Actors in Venezuela Today: Cuba, China, Russia and Iran
President Maduro’s hard left turn towards authoritarianism has been enabled in part by the
support provided by Cuba, China and Russia. Although it was once relevant, Iran has less reason to be
cooperative today than in the past, has fewer resources to support Venezuela, and it is thus less
important to Maduro’s immediate political survival. Also present in Venezuela are illicit non-state actors
that make a decidedly negative contribution to the dynamics of the present situation and help explain
the Maduro regime’s desire to hold onto power at all costs.
Cuba: A close relationship with Venezuela is a vital national interest
Cuba has a long and deep association with the current Venezuelan regime, beginning early in
the presidency of Hugo Chávez. It has been a highly asymmetrical relationship, with Venezuela providing
oil and cash while Cuba provides capabilities to the Venezuelan government: doctors and nurses,
agricultural technicians, urban planners, military trainers and intelligence advisors. Reportedly as many
as 40,000 Cubans participated in this exchange at the peak of this relationship in 2012, approximately
75% of them medical personnel. Cuba’s trade with Venezuela was equivalent to 20.8% of Cuba’s GDP
and constituted 44% of all Cuba’s trade in goods in the same year. The equivalent for Venezuela was
much lower (5% in 2012.)14
The Cuba-Venezuela economic relationship has diminished as the world price of oil has dropped.
Venezuela is now less able to continue subsidizing Cuba’s imports due to its declining oil production. At
one point in 2016 and 2017, there was an eight month moratorium on Venezuelan oil shipments to
Cuba, although they have now resumed at a diminished level.15
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President Raul Castro is reportedly more skeptical of the relationship with Venezuela than his
deceased brother Fidel was, although President Maduro has worked hard to maintain the close ties that
Chávez had achieved, and Cuban hardliners are reportedly favorable to continuing the existing
partnership. Some allege that Cuba influenced President Maduro’s plan to call a National Constituent
Assembly in 2017, although it is important to remember that Hugo Chávez did much the same in 1999,
convening a similar assembly to sweep away Venezuela’s pre-1998 democratic institutions and write a
new constitution. Maduro may very well simply be copying the playbook of his predecessor and mentor,
although it is true that Cuba has been openly supportive of this new constituent assembly.16
There are no updated accounts of the number of Cuban personnel still present in Venezuela, but
some of them may have been withdrawn given the reduced level of trade between the two countries.
The Cuban economy would find it difficult to accommodate a return of these professionals in its present
strained circumstances, so those that have been pulled out of Venezuela have likely been redeployed in
Africa, the Middle East, or elsewhere in Latin America. The payments by foreign governments for the
services of these professionals are an important source of income for the Cuban government. The
remaining personnel in Venezuela still provide the Cuban government with an option for influence.
China: Declining financial support for and growing skepticism of the Maduro regime
Venezuela has been one of the largest recipients of Chinese policy bank loans, up to $60 billion
since 2007 in exchange for guaranteed deliveries of approximately 500,000 barrels of crude oil per day
(totals vary year to year). China has also had a major role in infrastructure projects in Venezuela,
following a pattern similar to Ecuador elsewhere in South America and to many countries in Africa.
Venezuela also used Chinese loans to finance a massive consumer spending boom on Chinese products
to ensure the re-election of Hugo Chávez in 2012.
However, China now finds itself in the frustrating position of being unable, despite its
investments and loans, to achieve its preferred outcome: increased Venezuelan oil production.
Venezuelan oil production has instead declined every year under Maduro, and it is declining ever more
rapidly in 2017 due to poor maintenance, under-investment, incompetent leadership at Venezuela’s
national oil company PDVSA, and corruption. In my discussions in the fall of 2015 with Chinese officials
and scholars knowledgeable about Latin America, they already evidenced bewilderment at why the
Venezuelans were so incapable of investing Chinese money productively. Many Chinese infrastructure
projects in Venezuela have fallen short of expectations, even of completion, and some of these projects
are now shuttered.17
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Venezuela’s declining oil production, economic crisis and difficulty in meeting its international
financial obligations have forced the Chinese to live with what is effectively a partial default, including
an agreed-upon moratorium on debt repayment until January 2018 to allow the Venezuelans to market
oil initially allocated for delivery to China to clients who can pay full price, such as the United States.18
The Chinese government still hesitates to criticize the Venezuelan regime openly, citing ‘SouthSouth solidarity’ and a policy of non-intervention. Moreover, Chinese analysts have told me that China
does not want to turn on the Maduro regime for fear that this will signal other economic partners in the
developing world that China is unreliable. Nevertheless, Chinese banks have been much less
forthcoming with new money for the Maduro regime in recent years, and Chinese officials in Caracas
have been engaged in quiet talks with the opposition to establish the basis for good relations no matter
what the outcome of Venezuela’s current crisis. 19
Russia: Opportunistically acquiring Venezuelan oil assets
Beginning in 2005, the Russian role in Venezuela under Hugo Chávez has been based mainly on
the provision of weapons systems for the Venezuelan armed forces, up to $11 billion in orders in total,
partially financed with Russian loans.20 Rosneft, a major Russian oil company, has also attempted to play
a part in developing Venezuela’s ultra-heavy crude deposits in cooperation with PDVSA, but without
much success because it lacks the technology and experience to deal with these challenging types of oil
fields.
In 2017, the desperate need of the Maduro regime for foreign currency to pay international
debts has led it to conduct a fire sale of state-owned oil assets, initially using CITGO (a U.S.-based oil
company owned by the Venezuelan government) to guarantee a $1.5 billion loan from Rosneft.21 When
it appeared that the U.S. government might challenge this deal, Rosneft also sought to guarantee its
loans via assets located inside Venezuela, principally shares in existing joint venture companies. It is also
considering shares in new joint ventures the Venezuelan government proposes to create.22
Rosneft is thus providing a critical lifeline to the Maduro administration during 2017, with
outstanding loans of $6 billion, much of which are officially considered pre-payment for future oil
18
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deliveries.23 However, we should keep in mind that Russia has nowhere near the level of financial
resources available to China to bail out Venezuela. The Russian interest in Venezuela at this time
appears to be largely transactional: purchasing oil assets on the cheap and ensuring that loans are
repaid.24 The geopolitical effect of propping up an anti-American regime in Venezuela is a welcome, but
decidedly secondary, benefit.
Iran: increasingly an economic competitor seeking a larger share of global oil markets
Iran is not as relevant to the Maduro regime’s ability to manage the present crisis as are Cuba,
China and Russia. The Venezuela-Iran relationship was stronger five to ten years ago when Presidents
Chávez and Ahmadinejad built a personal relationship and agreed to a number of joint economic
projects. The nature and extent of security cooperation during the administrations of these two
presidents and how threatening it was to the region and to the United States has also been a subject of
debate.25
But since Chávez died and Ahmadinejad has left office, the basis for close Iran-Venezuela
relations has declined, and there has been little visible progress on joint projects. In addition, with Iran’s
2016 return to global oil markets after sanctions were lifted under JCPOA, Venezuela is once again an
economic competitor with Iran. This is especially true in India, a traditional market for Iranian crude that
now receives up to 300,000 bpd of Venezuelan oil. The current Iranian government has resisted
President Maduro’s frequent entreaties that OPEC (of which both countries are members) should lower
oil production to raise global oil prices by limiting supply. Iran has instead focused on reclaiming market
share.26 With both countries facing financial constraints, extreme ones in the case of Venezuela, there is
little prospect for enhanced cooperation at this time, let alone for Iran to help bail out Venezuela. And a
bailout is front of mind among Venezuelan government leaders today.
Illicit Transnational Actors: Explaining the Maduro regime’s fear of being held of accountable
Venezuela has porous borders, particularly with Colombia. Price controls and foreign exchange
controls in Venezuela make a wide range of goods (when available) cheaper than in neighboring
Colombia. This has encouraged the development of substantial smuggling networks transporting
everything from gasoline to food across this border. Added to this has been the operation of the (nowdemobilized) FARC and the (still active) ELN and ELP, Colombian Marxist insurgents that have sometimes
used Venezuela for rest and resupply and who also benefit from illicit trafficking. On the border with
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Brazil, illicit gold mining is a significant source of social dislocation among indigenous populations and of
environmental degradation.
Not only do illicit actors benefit from porous borders, the Venezuelan armed forces are
complicit. They have been tasked by President Maduro with supervising the distribution of subsidized
consumer goods, particularly food, and therefore face strong incentives to divert at least part of the
products under their control across the border into Colombia where they can be sold at full price. To
make matters worse, most of the illicit drugs exported from Colombia by air are sent through Venezuela,
some of them reputedly transported with the connivance of senior Venezuelan military officers, the socalled ‘Cartel of the Suns’, a reference to the rank symbol (a sun) that these admirals and generals use
on the shoulder boards of their uniforms. The payments in specie (drugs) to gangs inside Venezuela to
help secure and move these products contribute to drug use, violence, crime, and even to the creation
of gray zones where illicit actors are the predominant source of local authority.27
This toxic brew of illicit actors operating in Venezuela’s border zones is of concern to regional
actors such as Brazil and Colombia, to Venezuelans living in border territories and criminal-controlled
gray zones, and of course to the United States, which is the most important destination for illicit drugs in
the world. But we should not lose sight of what this implies for the present crisis in Venezuela. The
degree of collusion and even participation by Venezuelan government and military officials in the illicit
economy and in transactions with criminal actors creates a very strong incentive for those associated
with the Maduro regime to avoid even the remotest possibility of accountability, the likelihood of which
would increase with a transition back to democracy.
The Relationship between External Actors and Negative Outcomes in Venezuela
1. Outside actors act as enablers of the Maduro regime: Outside actors contribute to President
Maduro being able to maintain his ruling coalition on the basis of little more than 15-20% of
popular support. In return for access to economic rents, China, Cuba and Russia provide
capabilities to the Venezuelan regime that allow it to lower the cost of pursuing bad policies and
enable it to pursue these policies longer than would otherwise be sustainable. They provide
access to technology, training, mechanisms for social control, consumer goods, medical support,
and much more. Moreover, they do so in a way that allows the Maduro regime to avoid
interacting with potentially troublesome local constituencies. Why put up with the onceinfluential Venezuelan Medical Federation when you can employ Cuban doctors? Why debate
industrial policies with local manufacturers when you can import goods from China?
2. Poor policy choices in Venezuela are primarily designed to benefit Maduro and his allies:
Observers should not assume that the Maduro administration’s catastrophic policy choices are a
result of ignorance or outside actors. They are very much designed to transfer Venezuela’s
public resources into the private hands of those supporting Maduro in myriad ways, whether it
is corruption in defense contracts, arbitrage opportunities around the official exchange rate and
27
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the currency black market, tolerating or participating in drug trafficking, or theft and
misappropriation of subsidized products.
3. The Maduro regime cannot risk being held accountable: Because of high levels of corruption,
collusion or participation in illicit trafficking networks and, increasingly, torture and other
human rights violations,28 those that keep the Maduro regime in power cannot tolerate the
prospect of losing power. A substantial number of (although not all) high-ranking regime
members cannot imagine a future in which they are not in power, but they are still doing well
and their interests are protected. This means that dialogue and confidence-building measures,
so often favored by international mediators, are unlikely to work.29
4. Not all external actors are having an equally negative effect: On the face of it, much of the
Chinese relationship with Venezuela does not have to have negative consequences. China has
the capacity to build infrastructure and the wherewithal to finance it, and Venezuela needs
more infrastructure. The decision of two sovereign states to engage in such a transaction may
raise geopolitical hackles in Washington, but it is not necessarily bad for Venezuelans. However,
the decision by Chávez and Maduro to waste most of the resources borrowed from China on
white elephant construction projects, corruption, and vote buying is entirely their own, the
negative consequences of which the Chinese have come to realize, belatedly, with chagrin.
Other actors, such as the Iranians, may once have been of greater concern but now have less
resources and less reason to cooperate with the Maduro regime.
5. We should avoid over-connecting the dots: The confluence of all of these actors with antiAmerican agendas in one country may appear geopolitically alarming to the casual U.S. or
external observer. But each of these actors is involved in Venezuela for their own particular
transactional reasons. No conspiracy theory is required to explain their motives. The dominant
motivation is economic - how to secure the biggest possible return from interacting with the
Venezuelan regime. In a sense, because the ‘pie’ of resources available to Venezuela is
shrinking, there is a competitive dynamic among external actors that makes it difficult for the
‘dots’ to work together successfully at this time.
Positive Developments in Regional and Global Politics and Opportunities to Address Venezuela’s Crisis
Most Venezuelans would like to see a return to democracy, with government conducted under the rule
of law and the 1999 constitution.30 The governments of countries representing over 90 percent of the
28
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hemisphere’s population and GDP, including the United States, would like to see the same. Institutions
that once shielded Venezuela from criticism such as UNASUR, ALBA, and CELAC, are now deadlocked
and cannot rally support for Maduro. Even countries that were once allies, such as Ecuador, are now
voicing limited criticism. Others that were loath to comment because of a diplomatic tradition of nonintervention, such as Brazil and Mexico, are now calling for a return to democracy. Reportedly, Mexico is
even considering stepping in to guarantee oil supplies to Petrocaribe members if Venezuela’s supplies
fail, which might help loosen the current deadlock in the OAS.31 Mexico’s Foreign Minister and
Colombia’s President have both visited Havana recently for talks on the Venezuelan situation. The
European Union and major European powers are now considering sanctions on Venezuela, much as the
United States has already implemented.32 Forty countries around the world have declared the recently
convened Venezuelan National Constituent Assembly illegitimate,33 recognizing the power of the
opposition-led legislature elected in 2015 instead.
These are all positive developments that should be capitalized on to help Venezuelans return to living in
a democracy. The recent positive turn in regional and world opinion represents an opportunity to build
international support for better outcomes in Venezuela. Even the external actors that have thus far
enabled the Maduro regime may have been caught off guard by the rapidity of Venezuela’s economic
collapse and by Maduro’s hard left turn in response, as compared to Chávez’s more subtle stewardship.
But a solution for Venezuela’s crisis may not materialize in the medium term, and the United States
should plan accordingly. To prepare for what may lie ahead, I make the following recommendations:
1. Begin contingency planning to address a full scale humanitarian crisis: This includes
collaborating with efforts already underway in Colombia and Brazil, and shoring up the capacity
of small island states in the Caribbean, already affected by recent hurricanes, to meet the needs
of Venezuelan refugees. The United States should increase monetary assistance to credible civil
society organizations and nongovernmental organizations able to deliver food and medicines to
Venezuelans. In the context of contingency planning, the United States should also make an
effort to regularly meet with countries that have thus far had a negative influence, especially
those that have significant numbers of their citizens in Venezuela, such as China and Cuba. This
will help the United States clarify whether these countries intend to continue enabling the
Maduro regime at all costs, or whether there are opportunities to shift their policies in a more
constructive direction.
2. Deepen and accelerate strategic engagement programs in the Caribbean: This subcommittee
has been diligently pressing the previous and current administration in this direction for some
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time, and the U.S.-Caribbean Strategic Engagement Act of 2016 has been a good step forward.
But in the wake of recent hurricanes, the United States not only has the opportunity to help the
peoples of the Caribbean, but also deepen strategic collaboration with their governments even
further. This will also build goodwill in the Caribbean and weaken Venezuela’s diplomatic
position in the OAS. This effort should include encouraging Mexico to pursue its thus far
tentative planning to replace Venezuela as a source of reliable and affordable energy for the
small island states of the Caribbean, potentially even for Cuba.
3. Build on a growing international consensus in favor of a return to democracy in Venezuela: The
effectiveness of any U.S. strategy will be improved if it is backed by a regional consensus. The
United States should pursue this development through systematic diplomacy to find common
ground among regional leaders. It should also back leaders in the region as they pursue their
own initiatives, such as the recent visits by President Santos of Colombia and Mexican Foreign
Minister Videgaray to Cuba to discuss the situation in Venezuela.
4. Consider targeted sanctions against individuals and businesses enabling the Maduro regime: In
addition, as part of a diplomatic strategy to encourage a return to democracy, the United States
should develop a list of targeted sanctions, in coordination with other countries whenever
possible, against individuals or businesses that act as enablers of the worst policies pursued by
the Maduro regime. Major financial institutions are likely to stop working with sanctioned
individuals and companies to limit their legal and reputational exposure. External actors exerting
a negative influence would thus have an incentive to modify their behavior. This may cause
blowback in diplomatic relations with the states of origin of these individuals and businesses,
which is why any sanctions should be calibrated against the effect they may have on other U.S.
diplomatic objectives.
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