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In 2015, Venezuela’s economic and political crisis reached a point of state collapse. Political 

repression and currency devaluation led hundreds of thousands of Venezuelans to flood the 

nearby states such as Columbia, Peru and Brazil. Some states like Brazil have responded to 

immigration with a military response. Yet, Brazil’s militarization policy has only escalated the 

chaos of immigration. Why does Brazil continue a policy of militarization in response to 

immigration despite its failure? Building upon Graham Allison’s bureaucratic politics model, I 

demonstrate the role of bureaucratic conflict in perpetuating Brazil’s immigration policy.
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Introduction

Revered for its ‘open door’ border policy, Brazil leads the 21st century in a new 

wave of immigration reform. International humanitarian law (IHL) first codified in the 

1951 Geneva Convention, later modified to meet the needs of a transitive interconnected 

world, i.e. the ever-growing population of the displaced population, serves as a means to 

global supremacy for Brazil.1 Adopting a supportive model of IHL, Brazil addresses 

societal concerns that are reflective of its diplomatic ties to world organizations. The state 

promotes IHL initiatives that target the ‘last million’, a program devised by the United 

Nations High Commissioner for Refugees (UNHCR), the people forcefully displaced 

from their homelands for reasons of sex, race, religion, or other cases of group 

membership.2 As a global leader in the human rights revolution, Brazil uses its human 

rights platform as a way to provide more economic opportunity for itself than the people 

that its ‘open door’ border policy allegedly aids. Refugees across the world are welcomed 

into Brazil, sometimes issued temporary stay visas through a Brazilian consulate in their 

home state, and then frisked and antagonized by military officers at the border.3

In spite of crossing the border, the migrants remain in a state of economic 

insecurity. The military officers grant entry yet do not provide proper documentation or 

other necessary assistance in order to allow access to life-sustaining medicines, supplies, 

shelter or income.4 In response to the Venezuelan migrant crisis, the latest migrant influx 

at the Brazilian border, the government of Brazil devised a modified immigration policy

1

1 UNHCR Refugee Agency, “Convention and Protocol Relating to the Status of Refugees,” Text of the 
1951 Convention Relating to the Status of Refugees, https://www.unhcr.org/en-us/3b66c2aal0
2 Ibid
3 Human Rights Watch, “Brazil: Events of 2018: Migrants, Refugees, and Asylum Seekers,” 
https://www.hrw.org/world-report/2019/country-chapters/brazil
4 Ibid

https://www.unhcr.org/en-us/3b66c2aal0
https://www.hrw.org/world-report/2019/country-chapters/brazil


to remain politically committed to its IHL commitments and regulate incoming flow. The 

solution? A never-ending state of emergency to obvert legal commitments and rules in 

order to implement the border policy as the leaders of the state sees fit to the immediate 

crisis at hand. The issue is that, Brazil continues to enact a state of emergency crisis after 

crisis, and the policies that Brazil deems worthy of global domination are unwritten of 

bureaucratic concern.

Purpose of Study

Border patrol programmes are meant to provide security, monitor the 

influx of migrants, and educate the community about ways to achieve economic 

prosperity. Beneficial to residents and migrants alike, immigration can be and has been in 

the past an asset to a nation’s economy, such as for labor shortages, land protection, and 

increased sovereignty in general. I argue that Brazil’s failings in border security are due 

to a lack of process-oriented, role-specific, or effective bureaucratic governance in the 

makings of the foreign policy. Furthermore, I will utilize the bureaucratic politics 

approach to survey how and gain insight into the differences between a successful border 

security policy and Brazil’s current militarization approach. That is, an integrative IHL 

model that guides those in need of a home to a point of economic self-sufficiency, i.e. 

government service programmes that address the needs of the particular refugee 

community and are respective of the host state’s role to global migration. Whereas, 

Brazil’s current militarization approach is far too insufficient than to provide more to 

these incoming migrants than a refugee camp to settle in temporarily. Its food and 

medicine shelves are becoming more barren, its government leaders more frigid and
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hostile towards them, and the residents, illustrating the state’s further lack of 

understanding, attack their only provisions: the refugee camps.5

Brazil’s border security policy, I will argue, requires a three-pronged revisionist 

approach. Firstly, the asylum and temporary visa application process needs to be updated 

and modernized in order to manage appropriately. The department of visa application 

was last revised in 1977, and still is unable to process or track applications digitally.6 The 

paperwork is all done manually, which leads to an increased time delay in application 

processing times.7 The longer the wait, the more likely an applicant will be forced to flee 

illegally or be in more dire need when they are eventually allowed to cross the border. In 

addition, the immigrant law of Brazil recently was altered to allow travelers to reside in 

the country as they await the finalization of that process.8 All these cases result in a 

traveling migrant that is barred from the access of any supplies, medicines, shelter, or 

income provided through government services or other legally affordable option.

Thereby, the migrants are left to their own devices and powerlessness that caused them to 

retreat their homeland initially.

Secondly, Brazil needs an improved system to track and monitor the movements 

of incoming migrants at the border and during the stay in the country. In the past, Brazil’s 

government has attempted to refine applicants down to those more likely to be 

economically prosperous, educationally or technically skilled, and abide by the law and

3

5 Geyer ARC, Sousa VD, Silveira D, “Quality of medicines: Deficiencies found by Brazilian Health
Regulatory Agency (ANVISA) on good manufacturing practices international inspections,” (2018), PLoS 
ONE 13(8): e0202084. https://doi.org/10.1371/journal.pone.0202084 
5 Brazil Tourist e-visa application system
7 Ibid
8 Ibid

https://doi.org/10.1371/journal.pone.0202084


customs.9 Currently, there is no passport or identification checks enforced at the border 

and thus, the government does not know who is traveling to or within the country.10 In 

the case that a person is missing, a murderer is, or other issues of criminal or security 

nature the state is in a dilemma. In addition, the lack of a digital system for application 

process leads to a lot of mistakes, such as contact information is incorrect, or is left out, 

case is accidentally dropped, and other administrative issues. If there was a data 

management system put into place, the application cases for asylum or other visas cannot 

be efficiently compiled, tracked and managed. Furthermore, other departments or 

international organizations could implement routine reviews to ensure that the proper 

case management is being conducted, that is that a reasonable number of applicants are 

being accepted per year and no discrimination is being applied in case-by-case 

consideration.

Most importantly, the failures of Brazil’s immigration policy are a result of 

ineffective bureaucratic governance. The effects of bureaucratic conflict in this case led 

to conflicting goals, and methods pursued to achieve these goals. However, the presence 

of bureaucratic conflict is not the cause for concern but the faulty understanding that the 

President is to blame for these flaws in foreign policy. Decades of political reform in 

Brazil that previously targeted the President have all been unsuccessful in enacting 

political change, and thus further reason why I argue there needs to be a revision to how 

we understand the foreign policy making process. The process of foreign making is not 

the actions of a single influential actor, but the result of a compromise between many

9 Bresser- Pereira and Luiz Carlos, The Political Construction o f Brazil: Society, Economy, and State 
Since Independence, (2014), Lynne Rienner Publishers Inc.
10 Human Rights Watch, “Brazil: Events of 2018: Migrants, Refugees, and Asylum Seekers,” 
https://www.hrw.org/world-report/2019/country-chapters/brazil
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influential actors, and sometimes in which the President is sidelined in the decision

making process. I hope to identify the role of bureaucratic conflict in the foreign making 

process and show how its effects can be instrumental to the decision-making. We cannot 

realistically force all bureaucratic actors to agree, nor should we be aiming to limit the 

potential powers of bureaucratic conflict by increasing the power of one over the other. 

Thus, I argue we need to reintroduce the analytic framework of bureaucratic politics 

model to the studies of foreign policy to devise a way to effectively change the system of 

decision-making not just the leaders that partake in the process.

Why Brazil?

I choose Brazil’s immigration policy as my case study because its role itself to 

immigrants is contradictory, providing the best fit for a bureaucratic politics analysis. In 

addition, the literature review of bureaucratic politics is overly limited to cases of military 

defense in the United States, or in European countries. In all of these cases, the 

application is to one of a strong democratic government, and all of military defense 

which limits the analytic power of the framework. Critics suggest that that model is only 

applicable in some cases, hence not helpful at all to understanding if its usefulness 

requires case-based conclusions to be made beforehand for its applicability. Furthermore, 

in using Brazil as my case study I will present an argument against the tendency to view 

semi-authoritarianism regimes as politically incapable of a working bureaucracy or the 

influence of other actors besides the President. Also, the case of Brazil’s immigration 

policy involves a multivariate approach, beyond other works that just focus on military 

defensive action. Brazil’s immigration policy involves decisions to militarize the border 

as well as open its border to the flood of immigrants, i.e. a well-defended open border.
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Why Venezuela?

In focusing on the years of the Venezuelan migrant crisis, from 2015 to today, I 

will capture a time that draws sufficient attention to all aspects of Brazilian government 

as well as demanding enough to call for a long-term effort. In this thesis, I will explain 

what the Venezuelan migrant crisis is and its importance to Brazil and their political 

actors: National Congress, President, and Ministry of Public Defense. In addition, I will 

detail how I concluded these political actors to be most influential in this case. The matter 

also evokes various policy preferences, or political interests in the sectors of Brazilian 

government that form a political goal that is the same but leads to contradictory methods.

I argue that conflicts within Brazil’s bureaucracy led to conflicting efforts to address 

Venezuela’s migrant crisis, and thus resulted in an ineffective strategy. A modernized 

approach of bureaucratic politics model would allow me to estimate and measure the 

effects of bureaucratic roles and responsibilities of the various actors and process how the 

ineffective strategy did result, and thus how an effective change can be made to improve 

Brazil’s immigration policy.

Venezuela’s migrant crisis led to an influx of thousands of migrants to the border 

every month, either for one day trips of supplies or temporary stays at nearby bordering 

refugee camps.11 Brazil’s people felt threatened by the sudden influx of migrants, 

drawing away the attention of the Brazilian government to the plight of the Venezuelan 

people at a time many observed widespread poverty and corruption in their own state.12

II Marina Lopes and Nick Miroff, “Hungry Venezuelans flood Brazilian towns, as threat of mass migration 
looms,” The Washington Post: The Americas, (January 1, 2017),
https://www.washingtonpost.com/world/the_americas/hungry-venezuelans-flood-brazilian-towns-as-threat- 
of-mass-migration-looms/2017/01/01/39f85822-c6d 1-11 e6-acda-59924caa2450_story.html
12 Nacho Doce, “Venezuelan refugees inflame Brazil’s already simmering migrant crisis,” The 
Conversation, (March 7,2018), https://theconversation.com/venezuelan-refugees-inflame-brazils-already- 
simmering-migrant-crisis-89008

https://www.washingtonpost.com/world/the_americas/hungry-venezuelans-flood-brazilian-towns-as-threat-
https://theconversation.com/venezuelan-refugees-inflame-brazils-already-


Its impact to Brazil allows for a detailed analysis on Brazil’s immigration policy as its 

actions are most publicized and outlined during this period, and in response to this 

particular crisis. In addition, Brazil’s own proclaimed role as a center for global 

migration makes the case study of policies to Venezuela’s migrant crisis an ideal 

example. During his run for reelection, former President Luiz Inacio Lula da Silva, 

affectionally known as Lula, campaigned on the belief that he could lead Brazil to global 

supremacy. In order to do so, he argued that Brazil needed to form connections with the 

most powerful nations, become members on international committees of utmost prestige, 

and which often required as a precondition of global networking: a leader in humanitarian 

rights and refugee protections. Thereby, the case of Venezuela’s migrant crisis becomes 

increasingly more important to Brazilian’s immigration policy, a concern both relevant to 

national objectives and critical security at the border, resource management, and public 

harmony.

Methodology

I will analyze Brazil’s bureaucratic conflict through its border security policies 

from the years of 2015 to 2018. Focusing on efforts to address Venezuela’s migrant crisis 

that began in 2015,1 will examine the laws, provisions and speeches of the relevant 

political actors that shaped this policy over the years. In this case, the ‘actors in position’ 

are President Michel Temer, President Dilma Rousseff, Ministry of Public Security and 

Defense, and the National Congress. The past presidents of Brazil have focused on the 

agenda of regional solidarity, that is in an effort to advance Brazil’s national status to a 

position to global supremacy. And I believe that Brazil has succeeded, to become one of 

the great nations in the past few years. Perhaps that is thanks to the policies of the Brazil 

presidents, but in fact Temer and Rousseff stirred more controversy and division of the
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public than any other president in their history. The question is if not on the backs of the 

beloved President, then how?

A question most often asked in our modem society, that is predominantly under 

the assumption that the Presidents, i.e. most powerful elected leaders of a society, 

determine the future of a nation. On the contrary, bureaucratic politics theory sees the 

influence of all relevant actors to a foreign policy outcome and seems to reign true in this 

case. I will analyze the inner workings of Brazilian government by looking into the 

legislative and judicial branches, as well as an in-depth analysis of how the executive 

branch collaborate together. The role of the Ministry of Public Security and Defense is to 

ensure that Brazil’s national security efforts are being carried out most effectively and 

efficiently yet remains indebted to the powers of the President as a provisional institution. 

National Congress is separated into the House, or Chamber of Duties and the Senate that 

both execute the National Constitution and write new charters or revise the Constitution, 

last revised for the eighth time in 1988. The 1988 Constitution is a letter of law that 

stands for a democratic revival from that of a previously military regime of Brazil from 

1960s onwards to 1988.13

The Brazil Declaration and Plan of Action or otherwise abbreviated BPA, 

codified in 2004 and then again in 2014 is the written legal document of Brazil’s foreign 

policy to the Venezuelan migrant crisis. The innerworkings of how the Brazilian 

government balances their regional, domestic and global objectives to create a seemingly 

effective plan of action. The document also addresses the conferences, both regional and 

global, the country had in order to address the immediate side effects of the crisis. Also, I

8

13 Brazil Constitute Project, Brazil’s Federal Constitutions from 1822 to 1988 archives.



will analyze Brazil’s policies through the speeches of former President Michel Temer, 

former President Lula de Silva, UNHCR refugee commitments and other global 

organizations’ motions to end statelessness. The regional objectives were to set as an 

exemplary model of humanitarian leadership, especially in the context of Latin America 

and its neighboring nations that are hardly recognized for their success. The global 

objectives of Brazil seek to promote humanitarian rights and protections for all of society, 

regardless of nationality or cause for statelessness. The political tensions result between 

the drive of Brazil to remain committed to its Latin American people, but also to the 

world leaders they seek reverence from. Domestically, the concerns arise when the 

people of Brazil worry about the shift in attention towards a foreign policy crisis from 

internal issues, such as the widespread economic inequality rampant in Brazil’s 

countryside.

I will sift through the battle between the conflicting objectives of Brazil’s 

bureaucratic actors, and how each bureaucratic actor responds to one of the three 

objectives over the other. Further, how the objectives carry out from their intentions to 

make action as a matter of positional and resource advantages or disadvantages that 

weigh in on the bargaining process. Intention does not always precede action, and thus is 

weak evidence to demonstrate the implications of bureaucratic politics. I will provide 

both legislative and rhetorical evidence to show their conflicting methods, as well as cite 

the failure to address the source of instability, lack of economic opportunities. In doing 

so, I will be able to explain why Brazil’s government continues to ignore the reality of 

Venezuela's migrant crisis, rather simply as a threat that can be contained.

9



Roadmap

Throughout my thesis, I will detail Brazil's immigration policy in response to 

Venezuela’s migrant crisis. Most importantly, my topic of discussion will be focused 

on the role of bureaucratic conflict in foreign policy decision-making and how to use 

the factor as a tool for good governance. Opposed to other generations of decision

making analysis of state-dependent and cognitive psychology theories, bureaucratic 

politics model is a multivariate approach to studying decision-making. The process 

is studied within the entire bureaucracy itself, narrowing down case-by-case which 

actors are most influential or not. Furthermore, the actors' decisions are evaluated 

through the actions not intentions of an actor. The power of an individual will be 

considered via relative positional advantages, and disadvantages that an individual 

in each office will take under advisement to assess their own opinion on a crisis 

matter, and which foreign policy objective that best fits their objectives. In this case, 

there are three main foreign objectives; regional, global or local and each actor will 

balance their individual assessments to bureaucratic concerns, and through 

bureaucratic 'action channels' of bargaining and negotiation a decision is made.

After discussing the intricacies of the bureaucratic politics literature, and past 

models, I will examine the historical background of Brazil's immigration policy and 

economic downfall that led to Venezuela's migrant crisis. In the last chapter, I will 

analyze the specifics of bureaucratic 'action-channels', influential actors’ decision

making process, actors' policy preferences and attitudes that all contribute to the 

formulation of Brazil's militarized defense policy at the border.

10



Chapter 1: A Literature Review 

“Where you stand depends on where you sit”14

Foreign policy analysis, or FPA is the study of the foreign policy as a process,

attempting to understand what factors, either domestic or foreign, led to a particular 

foreign policy decision.15 The makings of foreign policy are then evaluated as a series of 

decisions, either focusing on the state unit as a whole, relationships between bureaucratic 

actors, or the tensions between political leaders and their office.16 In other words, the 

foreign policy analysis field could be subdivided by unit of analysis: unitary, group or 

dyadic. Most commonly referred to as the generations of decision-making analysis: state- 

dependent or the first wave, bureaucratic politics (BP) or second wave, and cognitive 

psychology or third wave in chronological order. These subdivisions, and fundamental 

decisions I state on FPA study as a whole and its generations of decision-making analyses 

are how I understand the field to be organized as, and find that this organization best fits 

my model of study and examination, however its methodological interpretations are not 

definitive and by no means agreed upon by the political science community as a whole.

In addition, the terms by which I refer to these generations are exceedingly numerous but 

for the sake of clarity I will use the same as I do aforementioned: state-dependent, 

bureaucratic politics and cognitive psychology respectively.

In this thesis, I will argue that the ineffective and seemingly ‘irrational’ 

militarization approach of Brazil’s government towards the Venezuelan migrant crisis is 

a consequence of bureaucratic conflict, not the President as is often concluded, i.e. a third

14 Graham Allison and Morton Halperin, “Bureaucratic Politics: A Paradigm and Some Policy 
Implications,” World Politics 24, (1972), 40 -79
15 Tim Dunne, Amelia Hadfield, and Steve Smith, Foreign Policy: Theories, Actors, Cases 3rd section 
(Oxford University Press, 2016), Chapter 1: The History and Evolution of Foreign Policy Analysis, 3-27
16 Ibid
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wave decision-making theory.17 In later chapters, I will discuss how and why this 

assumption came to be and provide evidence through examples of popular uprisings, 

revolts, political strife, and infamous corruption cases to defend my assessment. Further, I 

contend that this misdirected animosity towards the Brazilian President is cause for 

decades of failed political reform. The importance of this particular case study is to 

demonstrate the need for bureaucratic reform, and prove why replacing those in power, a 

popular reform tactic, is not sufficient enough to address a political crisis. The purpose of 

this literature review is to detail the generations of decision-making framework, and thus 

support how the reform proposals of a third-wave nature, specifically the Presidential 

Dominance theory in this case are unproductive, and how the bureaucratic politics model 

or second-wave model can be applied to create more lasting and effective solutions to 

address the political crisis within Brazil and to semi-authoritarian regimes in general.

Utilizing the theories of bureaucratic politics model, I will demonstrate the impact 

of bureaucratic conflict on Brazil’s immigration policy throughout the last five years 

during the worst refugee crisis of modem history in Latin America.18 I will focus on the 

inner workings of the bureaucratic machine, i.e. the relationships between the most 

influential bureaucratic actors in the foreign policy making process, and explain how and 

why Brazil’s immigration policy at the Venezuelan border is ineffective. Their response 

to the Venezuelan migrant crisis will be detailed in a later chapter: case study research. In 

this chapter, I will discuss the policy preferences and actions of each bureaucratic actor 

influential to this case. Also, I will explain how I determine which “actors” are most

17 Conor Keane, “The Impact of Bureaucratic Conflict on US Countemarcotics Efforts in Afghanistan,” 
Foreign Policy Analysis 12 (2016), 295 - 314
18Frank O. Mora, “Stabilizing Venezuela: Scenarios and Options,” Council on Foreign Relations, June 14, 
2019, https://www.cfr.org/report/stabilizing-venezuela
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politically relevant to the decision-making process in this case, expanding on 

contributions to the Graham Allison’s bureaucratic politics model discussed later in this 

chapter. 19

An ‘open-door’ border policy, Brazil’s government welcomed all those in need of 

help, either supplemental or to rehome. Yet, its government needed to develop a method 

to regulate all those that sought to enter its nation and prevent chaos at the border as 

hundreds of Venezuelans approached the Brazilian border each day during the peak of 

the crisis.20 The solution? A strong military presence, which is seemingly understandable 

response to immigration control, yet its methods resulted in much more violence and 

political strife than security. I attempt to explain how a militarization policy at the 

Venezuelan border resulted in lower security and increase in violence at the border 

throughout this violence, citing the political tensions of both the Venezuelans and 

Brazilian governments that led to the worsening of this humanitarian crisis. Why has 

Brazil’s militarization policy failed to provide security at the Brazil-Venezuelan border?

Generations of Decision-Making Analysis 

As I have above aforementioned, there are three generations of decision-making 

analysis for the purpose of this case study work. The first generation is a state-dependent 

model that is first introduced in 1954 under the Snyder-Bruck-Sapin model.21 The model 

proposes the idea that the foreign policy making process can be evaluated in an analytic 

framework, yet the theorists admit its structuring accounts for too many variables without

13

19 Graham Allison and Morton Halperin, “Bureaucratic Politics: A Paradigm and Some Policy 
Implications,” World Politics 24, (1972), 40 -79
20 BBC News, “Venezuela Crisis: How the political situation escalated,” https://www.bbc.com/news/world- 
latin-america-36319877
21 Dan Caldwell, “Bureaucratic Foreign Policy Making,” American Behavioral Scientist 21, No. 1 
(Sept/Oct 1977), 87

https://www.bbc.com/news/world-


a method to eliminate, prioritize or determine a degree of importance of “actors’ ” and 

other factorial influences that leaves much room for improvement. The Snyder-Bruck- 

Sapin model simply states that “state action is the action taken by those acting in the 

name of the state. Hence, the state is its decision-makers.”22 But in order to 

operationalize a useful analytic model, theorists need to propose a framework that is able 

to rank the degree of influence between actors and other external influences.

Considering that, the second-wave generational model bases its inferences upon 

rationale, utility maximization, organizational politics and governmental relations.23 That 

is, the second-wave generation develops a framework that identifies the degree to which 

“actors” are interrelated, the effects of that relationship to each other and the decision

making process as a whole by applying well-known concepts of rationality.24 Rationale is 

derivative from rational actor theory in which “actors” make preferences based on 

ranking, cost-benefit analysis and conditional knowledge of a particular case, possible 

consequences and/or benefits. As a result, the model itself is much more improved than 

its ancestors’ work of state-dependent thinking.25 The second-wave generational model 

recognizes that the state does not function as a unit, and its leaders do not ultimately 

make decisions on their own. Hence, its internal components and external influences need 

to be taken into account as a part of the foreign policy making process in order to 

formulate a complete picture of how “actors” make decisions or inaction. Knowing that,

14

22 Richard Snyder, Henry Bruck, and Burton Sapin, Foreign Policy Decision Making: An Approach to the 
Study o f  International Politics, (New York: The Free Press, 1962), 60 -74
23Graham Allison, “Conceptual Models and the Cuban Missile Crisis,” The American Political Science 
Review 63, No. 3, (Sept 1969), 689 - 718
24 Ibid
25 Ibid



we can learn how to organize a system that better fits our objectives as a state and ensures 

that the outcome is most compatible with our intentions.

However, this model itself lends itself to some critical feedback as well, due to the 

subjective nature of preference ranking, limited nature of decision-making reasoning, and 

case-based conditionality. Preference ranking is dependent on what an individual decides 

and is able to gather about which choice serves them best, arguably becomes overly 

subjective and impossible to infer. The theory, in Robert Art’s opinion, views an actors’ 

influence as a change in perception not perspective as it should. Changes in perception 

cause change in how one feels about a situation, or towards a case, rather changes in 

perspective cause a change in behavior and can be evaluated through an observational 

lens. Implying that, Allison’s models are in fact too idealistic and simply just have 

exceedingly high expectations to what can and cannot be measured in an empirical lens.26 

Individuals, especially those in the political world, tend not to explicitly state reasons for 

their decisions, or the role they may play in the decision-making process. Furthermore, 

the “actor” themselves may not consciously understand why they choose a certain action 

over the other, be conscious of their decision-making or provide a misleading explanation 

for their actions. In addition, the issue of case-dependent aspect to the bureaucratic 

political lens, that is, that every case is strikingly different and may emphasize other 

actors over others, across nations, foreign policy fields, etc. and cause concern for the 

implications of what the bureaucratic politics approach means to FPA. In that, if 

bureaucratic conflict produces outcomes that are not intended by any “actor” that 

partakes in the foreign policy making process, does then administrative feasibility

15

26 Robert Art, “Bureaucratic Politics and American Foreign Policy: A Critique,” Policy Sciences 4, (1967) 
467 -490



become the central concern for reform? What does that imply about the functioning of 

American democracy?

Cognitive psychology in political study is the third-generation of decision-making 

analysis. This subdivision of decision-making analysis characterizes the individual as the 

primary unit of analysis, whereas the BP approach applies a three-level analysis to policy 

implementation and formulation of society, government and polity. Similar to the first 

wave of decision-making model, behavioral thinking narrows down its analysis to a 

singular aspect to policy making. In doing so, the models gain a more predictive aspect to 

policy analysis in estimating how the unit under study will act or behave in response to a 

situation. On the other hand, the models suffer from a lack of comprehensive analysis in 

that there will be missing aspects to policy formulation or implementation that the models 

must disregard in favor of more in depth analysis of a single factor.

The most primary approach that derives from the third-generation framework is 

that of Presidential Dominance theory. Presidential Dominance theory asserts that the 

President of a nation is the most powerful politician, and ultimately makes all important 

decisions including that of foreign policy.27 He or she dictates what the objectives are for 

the state, and what course the state will take in order to reach those objectives. The other 

bureaucratic actors are simply meant to aid the President in their goals and are all 

vulnerable to his or her ultimate Presidential power: the veto.28 However, the office does 

not control how the President executes their power or else all Presidents would be the 

same, cognitive theorists argue, and the individual elected as President would have zero

16

27 Kenneth Waltz, “The President’s Dominance in Foreign Policy Making,” Political Science Quarterly 2, 
No.2 (1994), 215-234
28 Ibid



impact on the state.29 Yet, on the other hand, the theory implies that only a morally 

virtuous leader has the power and potential to create a working system and world, 

presenting a nondemocratic view of the ability of our democratic system and to rest the 

power in itself not the individual. If we can discuss and establish the proper roles of the 

political actors within a bureaucracy, we could develop a foreign policy that is 

advantageous to both parties, i.e. Brazil and Venezuela and why I will believe a 

discussion of the basics of the Allison’s model and then how it can be improved are 

imperative.

Graham Allison’s BP model

First introduced by Graham Allison in his book, Essence o f Decision: Explaining 

the Cuban Missile Crisis, bureaucratic politics is a theory that explains the seemingly 

‘irrationality’ of foreign policy making as a result of situational based complexities.30 The 

key to understanding this ‘irrationality’ is to recognize that not only will bureaucratic 

actors within a foreign policy making process have different end of goal objectives, but 

also contradictory methods to the same goal at times. Each agency has its own resources, 

advantages and disadvantages, and thus its own ideological perceptions on what matters 

in a case and to what degree. In the earlier days of the Venezuelan migrant crisis, the 

issue could be relatively ignored as a matter of public relations.31 However, as time 

passed and the situation escalated; affecting the nearby populations with an increase in 

population beyond resource capability, shortages of food and medicine across Brazil and 

the consequences of shifted political attention to another country’s crisis besides their

29 Ibid
30Graham Allison, Essence o f  Decision: Explaining the Cuban Missile Crisis, (1971)
31 Patrick Kiger, “How Venezuela Fell from the Richest Country in South America into Crisis, ” (History,
2019), https://www.history.com/news/venezuela-chavez-maduro-crisis
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own, the bureaucratic ‘conflict-consensus’ grew as “actors” were forced to act on how to 

respond to the urgency of the situation.32 Differences in how the “actors” perceive the 

conflict, i.e. a matter of national security, soft power, public relations, etc. directly 

translate to a particular type of border security policy. The intricacies of this decision

making process can be studied through the power relationships among relevant political 

actors via bureaucratic ‘action-channels’ and forces of ‘political pulling and bargaining’ 

power.

“Where you stand depends on where you sit,” is the basics of what the Graham 

Allison’s argument of the BP model is to policy analysis.33 Building on state-dependent 

decision-making framework, Allison’s goal is simply to inspire further research into how 

“actors” work together to produce a foreign policy, delving deeper into the various 

“actors” and influences that can play as a part of this process. His primary contribution to 

political science research is to showcase how a multitude of factors can all impact the 

outcome of a foreign policy, including those that were previously overlooked due to their 

less prestigious role or externality to the case.34 In addition, he asserts that the three 

theoretical models he proposed; Model I ‘Rational Actor model’, Model II 

‘Organizational model’ and Model III ‘Governmental (or bureaucratic) politics’ 

paradigm, are not contradictory.35 This statement is significant because he introduces the 

idea that alternative framework that produce alternative interpretations are not indicative 

of error, that is because there is more than a single truth in a situation, and all can be

32 Roger Hilsman, “The foreign-policy consensus: an interim research report,” The Journal o f Conflict 
Resolution, 3, No.4 (Dec 1959), 361-382
33 Graham Allison and Morton Halperin, “Bureaucratic Politics: A Paradigm and Some Policy 
Implications”, World Politics 24, (1972), 40-79
34 Ibid
35 Ibid
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illuminating in different ways. In other words, the existence of a particular model does 

not necessarily negate the existence of other as critics Desmond Ball, Dan Caldwell and 

Robert Art argue to be true.36 He urges us to utilize all three theoretical models and 

consider how each model adds to the story of the foreign policy making process, and 

what are the unique insights each model contributes to the analysis.37 However, I will 

note that the other two approaches in later works or advancements on the BP model have 

combined the theories of all three into one and removed some parts of each that did not 

fit within a bureaucratic politics approach.

Allison’s theoretical framework of the bureaucratic politics model categorizes the 

role of the state in foreign policy as rational, organizational, and bureaucratic. Rationality 

is how an “actor” acts as a factor of his or her objectives relative to their situational 

context, summarized in a value maximization principle.38 Organizational theory tracks 

foreign policy making via regulatory sensors and defines “actors’” perceptions of a crisis 

or a problem in that lens.39 Bureaucratic politics is the political aspect of managerial 

conflict, or consensus in foreign policy decision making and implementation. In his work, 

his framework labels these roles as model I, model II, and model III correspondingly to 

show how each foreign policy case is affected differently by bureaucratic politics, not all 

suffer from bureaucratic conflict or administrative issues. Expanding on this notion of 

alternative frameworks, David Welch proposes a theoretical interpretation of Allison’s 

models as analytical lenses rather than models or paradigms to dissuade some of the
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analytical tensions that arises from accepting more than a single interpretation of a case.40 

He argues that the contributions of Allison’s works should instead be refocused on how 

Allison is able to capture the various ways or methods bureaucratic politics can impact 

the political process.41

There are three main ideas that derive from Allison’s framework: position- 

perception paradigm, bargaining resources, and political ‘pulling and hauling’, all of 

which correspond to each other and to the models themselves.42 Rationality is a factor 

that plays upon the individuated process of bureaucratic policy making, i.e. position- 

perception paradigm in which where one stands depends on where one sit for the most 

part43 Organizational process is what differs political actors from each other in terms of 

resources or bargaining advantages, disadvantages, and ultimately contributes to position- 

perception paradigm. Political ‘pulling and hauling’ also known as ‘action-channels’ are 

the webs that connects political actors to each other in foreign policy decision making, 

and the space in which political actors argue, deliberate, and compromise to formulate a 

foreign policy.44 All these theoretical models of Allison’s initial work are interconnected 

and the works of David Welch, Morton Halperin and later works of Graham Allison only 

further illuminate that argument.45 The implications of these theoretical frameworks 

support each other in what we now refer to as bureaucratic politics approach, and as all
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other political science models, its use or significance in a particular case can depend on 

the situational circumstances, but that fact does not disregard the influence of these 

factors. What is next is to determine when does bureaucratic politics matter and when 

not? In what field, in what type of government?

A 21st century approach of the BP model 

The most important aspect to that question is to define what an “actor” means in 

terms of bureaucratic politics theory. To explain, I will reiterate why this conceptual 

definition matters to theory advancement. In political science analysis, we are highly 

susceptible to the conceptual modifications, such as how we define a democracy to make 

it incorrectly seem later than we have less number of democracies now than thirty years 

earlier just because we may be more rigid in what we conceive a “democracy” to be 

now.46 In this case of political science research, what is ambiguous is what an “actor”, 

both influential or not, is in bureaucratic politics. In the works of David Welch, “The 

Organizational Process and Bureaucratic Politics Paradigms: Retrospect and Prospect,” 

he recognizes how the differences in the scope of what an influential “actor” is to foreign 

policy making can alter what conceptual framework is constructed as a result47 Is an 

“actor” characterized by its bureaucratic agency or individuated within its specific role in 

that agency, i.e. a position of hierarchy matters more than an administrative assistant, for 

instance? Is an “actor” only those that are directly in part of a governmental bureaucracy 

or also those in lobbying organizations or positions of economic power? Welch argues 

that Allison’s analytical framework categorizes an “actor” by agency but also as a
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reflection of their specific role, recognizing both the effects of bureaucratic conflict on 

intragovemmental and intergovernmental levels.48

Determining who the influential actors are in terms of bureaucratic agency is a 

more logical process; those who act in the name of the state, the relevant bureaucratic 

departments will be evidently affected by the outcome of a foreign policy case. However, 

those who are determined to be more influential than others within a bureaucratic agency 

is a more complex matter. At times, the President of a nation might not be considered 

influential to others within his or her own executive branch of powers, depending on 

reputation or prestigious advantages. The situational complexities thus affect how 

influential an “actor” can be, which are “not meant to indicate that “actors” will always 

act in a certain way due to a mere presence of bureaucracy or its roles and 

responsibilities, but that it will influence their decision making process greatly,” explains 

Graham Allison and Morton Halperin in their work “Bureaucratic Politics: A Policy and 

Some Policy Implications.”49

However, Stephen Krasner expresses his contempt for its lack of predictive ability 

and need for situational case-by-case explanation.50 He argues that this limitation 

prevents the model from being useful at all. If it does not apply in all cases of foreign 

policy decision making, how can it be significant? In addition, if its determination of its 

degree of application is subjective, at least to Krasner’s point of view, how rigorous is 

this frame of political analysis? But he does note, in his article “Are Bureaucracies
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Important? (Or Allison Wonderland),” that Allison’s bureaucratic politics model apply to 

high ranking “actors” and in the case of highly differentiated authority in a bureaucracy. 

In my point of view, these findings of Krasner actually strengthen Allison’s bureaucratic 

politics model by outlining the parameters in which the causal mechanisms affect policy 

making and implementation. If we determine that “actors” matter in high ranks, in widely 

differentiated authority bureaucracies, and differ by intra and intergovernmental relations, 

how can we measure the effects of that bureaucratic influence? I.e. how can we measure 

the effects of those factors I had previously mentioned, i.e. political ‘pulling and hauling’, 

relationships of power or resource advantages, and other situational complexities?

Measuring Bureaucratic Conflict 

A way of measuring discord within a bureaucracy is to identify and evaluate the 

power effects of relationships between influential “actors” on a case-by-case basis.

Nelson Michaud, in his article, “Bureaucratic Politics and the Shaping of Policies: Can 

We Measure Pulling and Hauling Games?, utilizes Vincent Lemieux’s structuration of 

power to measure the power effects of ‘actors in position’ in a foreign policy case.51 

Michaud views policy making process in a continuum that outlines important events 

within a foreign policy process and how the dominance of power changes within that 

time. Vincent Lemieux’s structuration of power involve a statistical computational 

analysis that analyzes repercussions of bureaucratic conflict, actual or potential.52 By 

doing so, Lemieux argues that his interpretation of the effects of power on relationships is 

more applicable to the political process. Bureaucratic conflict is more than what in

51 Nelson Michaud, “Bureaucratic Politics and the Shaping of Policies: Can We Measure Pulling and 
Hauling Games?”, Canadian Journal o f Political Science 35 No.2 (2002), 269 - 300
52 Vincent Lemieux, “Laws and the Distribution of Power in Society,” Comparing Government Activity, 
Sainte-Foy: Les Presses de I’Universite Laval
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actuality changes the actions of a political actor because the motives are just as important 

to the capabilities in the political process. Considering this, Lemieux expands the 

traditional definition of power as influence in Robert Dahl’s concept of domination as 

‘influence is a relation among “actors” in which one “actor” induces other “actors” to act 

in some way they would otherwise not act.53 As opposed to Vincent Lemieux, whom 

views power as the ‘capacity of an “actor”, actual or potential, to control the decisions 

which concern his or her own resources or those of other “actors.”’ The differences in 

these understandings of power is important to the computational analysis because 

Lemieux’s analysis implies that bureaucratic conflict does not always produce negative 

outcomes and could be beneficial to the bargaining process. Whereas, Dahl’s definition 

implies that the only effects of bureaucratic politics are those of negative consequences 

and hinders the insight of bureaucratic politics theory. He identifies three types of power 

effects on a relationship: unilateral, mutual or null that can change throughout periods of 

policy and must be evaluated from the beginning to the end of the foreign policy making 

process.

Who Matters in Foreign Policy Decision-Making?

In spite of the revolutionary analysis of Michaud’s work, the question of how 

realistic and thus useful is a model that requires extensive and arithmetic calculations to 

determine its effects? The answer to that limitation is Juliet Kaarbo, a theorist who has 

written many influential articles on bureaucratic politics theory, groupthink politics, and 

so on. In the article, “Power politics in foreign policy: The influence of bureaucratic 

minorities,” she characterizes the role of power in influence, both in horizontal and
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vertical systems of government action and policy making.54 Horizontal is that activity 

between departments, and vertical within a particular department of either collaboration, 

compromise, or other form of political bargaining. The strategies that influence effects of 

bureaucracy, as an extension of power advantages or disadvantages, can be used as a tool 

to narrow down what relationships between bureaucratic “actors” matter and to be 

computed through Lemieux’s statistical method. Thereby, the number of bureaucratic 

relationships to be tested would be a few rather than twenty. Power is differentiated 

between political actors as an extension of informational knowledge, relative positional 

influence or prestige, rewards and costs, and procedural ease. Most importantly, Kaarbo’s 

analysis counters Krasner’s critique of the bureaucratic politics model, in terms of 

narrowing down the aspects in which bureaucratic conflict takes its toll or shapes foreign 

policy outcomes in general. He argues that if not every “actor” matter within a foreign 

policy decision making, how can we say that the model is useful at all or if all “actors” 

matter, how can the model be realistically put to use. But, why should every “actor” 

matter? We need to address this weakness of Allison’s BP model and devise a 

methodology to determine which “actors” influence the outcome of a ‘game’ prior to its 

ultimate outcome, as opposed to prior work that has focused on understanding a case in 

its aftermath.

Jerel Rosati, Erin Stem, Daniel Drezener and many other theorists attempt to sift 

through the contextual complexities of bureaucratic politics model and construct a 

theoretical framework that is both flexible and rigid enough to produce a balanced 

normative assessment of its factors, influences, and degree of relative positional power.

54 Juliet Kaarbo, “Power Politics in Foreign Policy: The Influence of Bureaucratic Minorities,” European 
Journal of International Relations 4, N o.l (1998), 67 - 97
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To the hope that we may one day be able to change the outcome of foreign policy as it is 

occurring, and to understand the process and implications of foreign policy of the past. 

Jerel Rosati in his work, “Developing a Systematic Decision-Making Framework: 

Bureaucratic Politics in Perspective,” attempts to draw a connection between the decision 

context, i.e. the type of foreign policy and the outcome of the process.55 Rosati traces the 

process of foreign policy decision making and discovers how the degree of participants’ 

involvement, differences in issue context as either routine or crisis, structure of 

participants as in a hierarchical level of decision making, and goal of the process as either 

formulation or implementation.56 Almost as a checklist form of analysis, Rosati’s system 

allows one to formulate a prediction or understanding based on a series of objective type 

classifications.

Likewise, Erin Stem’s work in “Contextualizing and Critiquing the Poliheuristic 

Theory,” includes both situational context analysis and its associated cognitive processes 

as an essential matter of a foreign policy analysis.57 Stem argues that there are cognizant 

patterns that are condition-specific to foreign policy decision making as a state and its 

bureaucracy as a whole. Her decision units framework focuses on specifying conditions 

under which alternative decision unit configurations are likely to be involved in 

committing the resources of the relevant governmental body. The foreign policy process 

is targeted to solve a problem and thus an analysis of its outcome should focus on the 

context of that decision, and the representation of that problem to the decision-making
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body. Another factor that is often overlooked about the decision-making process is not 

just how different “actors” interact, perceive a foreign policy issue, and how capable they 

are in accessing the correct information. Beyond decision and problem context of foreign 

policy analysis, Daniel Drezener seeks to address the type of organizations that are more 

susceptible to bureaucratic conflict in his article, “Ideas, Bureaucratic Politics, and the 

Crafting of Foreign Policy.”58 He argues that cases of bureaucratic conflict are not always 

the result of the politics of the nation, or the context of the issue but further demonstrates 

how Allison’s insight into how the “actors’” characteristics affect the outcome of the 

‘game’.

Reflections

In this literature review, I hope to demonstrate how decision-making has 

progressed, specifically in the field of bureaucratic politics thinking. The earlier works of 

Allison studied the intrinsic workings of a bureaucracy, opposing those that viewed the 

state as a single actor. Regardless of bureaucratic conflict or disagreements, the state as a 

whole produced a single policy, why should the events that led up to this formulation be 

introducing the idea that bureaucracy often produced policy outcomes that were not 

desired by any single actor. In other words, policy is the product of many ideas, 

objectives, and in itself, always a political compromise. Noting that, Allison thus argued 

that the ways that workings of the political bureaucracy need to be understood to study 

and change the political process. Yet, the level of attention fails to correspond to the 

significance of this framework of political study in favor of the behavioral theorists that 

now overwhelm the realm of decision-making analysis. I argue that if we can improve the

58 Daniel Drezener, “Ideas, Bureaucratic Politics, and the Crafting o f Foreign Policy”, American Journal o f  
Political Science 44, No.4 (2000), 733 - 749
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functionality and empirical nature of Allison’s bureaucratic politics model, then its 

political framework would be far superior to all others in decision-making analysis. The 

model would be able to consider the role of individuals and bureaucracy as one, as 

opposed to the first wave and third-wave generations that are either far too broad or 

narrow in their units of analysis.

In regard to third wave models of decision-making, the concepts of cognitive 

psychology attempt to provide a simplistic form of analysis to resolve the issues of 

operationalization and empirical validity present in the earlier models of decision

making. The state-dependent theories of the first-wave are overly broad, and mistakenly 

assume that the state as a whole can represent the intentions of an entire bureaucracy. The 

conclusion thus results that the path to political change is to retrain the decision-makers 

of the state to make good decisions. The earlier works in bureaucratic politics analysis 

were overly idealistic and failed to provide a system to organize the various influences on 

the political process. Despite Allison’s call to further research, the scholars instead 

transitioned towards decision-making frameworks that they concluded could provide 

more clarification and were more definitive, quite understandably. The third-wave 

scholars then reintroduce the thinking of earlier first-wave scholars and deem those that 

claim to act on the behalf of the state as the decision-makers. But in this case, the 

decision-makers are those within the state, i.e. any individual, powerful or not, that 

proclaims responsibility or accountability for a policy outcome. The issue is that political 

actors tend not to accept claim for policies that are seen as unfavorable to a state’s 

objectives. On the other hand, political actors may claim responsibility for outcomes that 

they are not responsible for, in the name of reputational purposes. In addition, the models
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often presuppose the actors that are most influential and prescribe their assumptions to all 

possible cases or pervade these predeterminations based on type of political government.

For this reason, I believe that the case of Brazil’s immigration policy is most 

important. Brazil and other less democratic governments are often seen as decision

making processes that function on the powers of a single individual, i.e. the all-powerful 

dictator or authoritative-like President. Implying that, the path to political reform in these 

types of political governments is to simply replace the highest elected official. Examples 

of such delusions is evident in the numerous operations, mostly by the United States 

government but also by populist movements in these nations, to overthrow the President, 

believing that the action will lead to good governance. The studies of decision-making 

rather need to assess who and what matters in the political process, to what extent, and 

the implications of such obstacles. If we cannot answer these questions, I argue that the 

value of decision-making analysis is left to an explanatory function and cannot provide 

guidelines to creating an effective government.

The process of decision to action in any field of study is overly estimated, 

difficult to determine and operationalize, yet its insights are crucial to understanding the 

political process. Politics in essence is a game of ‘pulling and hauling’ regardless of the 

type of government. Yet, I contend that generations of decision-making analysis fail to 

consider that reality and instead develop analytic frameworks that irrespective of this 

shared quality. The proposed models have become overly case dependent, relying on 

constructive analysis and influences to evaluate how a policy is made. As a result, the 

field of political analysis has become of a world of ‘it depends’ and ‘why not both?’. The 

models seem not to provide any real answers and rather present vague and interpretative
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conclusions to the point that study of individuals becomes the logical alternative to true 

political analysis. In response, I argue that a modem version of the bureaucratic politics 

approach can provide us a political assessment of the role of individuals through 

bureaucratic ‘action-channels’ and the system as a whole via the study of these power 

relationships. Furthermore, I use the contributions of later scholars in BP decision

making analysis to operationalize the effects of these bureaucratic influences, to 

determine who and what matters, and the implications of such research. To study both 

individuals and bureaucracy together, my model of the BP approach resolves the ever

present argument of agency or structure. That is, I argue that the question to be answered 

is not who or what matters more, or who should matter more, but in fact how we can 

develop a ‘conflict-consensus’ decision-making system that is effective in tackling the 

various problems a policy seeks to address. In doing so, I rebut earlier critiques of the 

bureaucratic politics approach that view the bureaucracy as antithetical to a working 

government, in which the task thereby seems impossible and pointless.

Throughout the rest of this thesis, I hope to develop a version of the bureaucratic 

politics model that is useful in tackling the problematic aspects of Venezuela’s migrant 

crisis and immigration policy in general. I aim to provide a framework of decision

making analysis that will both be useful to study a wide range of cases and provide 

insight into how the political process may lead to more effective policy decisions. 

Furthermore, I will specify how in this case, the Brazilian government has failed to 

provide security at the border and why their current militarization response to the influx 

of migrants is ineffective. In order to reflect on the case as a whole, I will detail the 

history of Brazil’s immigration policy since the 180s, the role of Brazil in Venezuela’s
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migrant crisis and the events that led up to the Venezuelan migrant crisis in the next 

chapter.



Chapter 2: The Story of Venezuela and Brazil 

Economic Migrants or Refugees?

Introduction

The Venezuela’s migrant crisis refers to the high influx of Venezuelans leaving 

their native country, fleeing the extreme lack of economic opportunity and stability.59 

According to migration statistics, over four million Venezuelans have fled the country 

since 2015, causing an immediate strain on neighboring countries.60 Its level of severity 

is only supported by the fact that the exodus of Venezuelans is now itself a crisis, 

drawing further attention to the problems of the Venezuelan state. Most of the 

Venezuelan migrants fled to Brazil, Columbia and Peru, and on some days, hundreds 

flooded their borders in a day.61 While Columbia and Peru enacted restrictive security 

provisions, Brazil maintains its ‘open border’ policy.62 The countries of Columbia and 

Peru stated that their resources are far too limited to provide and sustain the needs of the 

influx of Venezuelan migrants, defending the need to control the number of refugees that 

are permitted to enter the nation.63 A system of border patrol methods is devised in order 

to decide who is denied and who is permitted, via strict passport checks that consider 

criminal history, educational background, language literacy as potential barriers to
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entry.64 In doing so, the governments of Columbia and Peru are trying to only permit 

those that are more likely to be self-sustaining in a shorter time.

In spite of its relative success, the strategy of Columbia and Peru is not possible 

for Brazil. Its reputation as a leader for humanitarian rights and center for global 

migration prevents such a restrictive immigration policy.65 As such, the case study of 

Brazilian immigration policy towards the Venezuelan migrant crisis provides the best 

situational context to study the effects of bureaucratic conflict on foreign policy outcomes 

as I evaluate those policy preferences and influences between actors that lend towards 

foreign policy or national security concerns decisively.

Chapter Outline

In this background chapter, I will analyze the history of Brazil’s immigration 

policy and overview the events that led up to the defensive response in this case. There 

are several primary immigration policies I will survey: pre-1830s territorial defense 

policy, post-1860s labor sponsored immigration, 1960s reactionary nationalist policy, and 

2000s means to an end’ global membership directive policy. In this discussion, I will 

compare the differences and how or why the bureaucracy at the time contributed to an 

ineffective or effective foreign policy outcome. I will decide if a foreign policy is 

successful or not by evaluating whether the policy resolved the immediate concerns of 

the border security crisis at the time. I will evaluate which actors are the most influential 

by way of Nelson Michaud’s power hierarchy as well as utilizing Juliet Kaarbo’s 

groupthink methodology in order to assess the degree of influence during the policy

64 Enrique Gomez Ramirez, European Parliament Briefing, “The Venezuelan migrant crisis: A growing 
emergency for the region,” (December 2018)
65 Regional Refugee and Migrant Response Plan (RMRP) for Refugees and Migrants from Venezuela: 
January -  December 2019
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making process. In a later chapter, I will guide the immigration policy discussion towards 

the current one of Brazil’s militarization approach to the Venezuelan migrant crisis. First, 

I will outline what the militarization approach means, the effects of bureaucratic conflict 

in the process of its policy making, and comparative to past immigration policies. 

Evaluating the weaknesses and failings of the Brazilian immigration policy, I seek to 

provide answers to why the policy has been ineffectual and suggest provisions to address 

these concerns.

Most importantly, the background chapter will serve as an understanding for what 

the Venezuelan migrant crisis is, its underlying concerns, and the role of Brazil’s 

immigration policy in the future of Venezuela’s migrant crisis. A country that stood as 

the hope for the economic future of Latin America in the 1960s is now as equally 

representative of its region as the exemplary case of state failure.66 Many blame the 

socialist policies of the former President Hugo Chaves and current President Nicholas 

Maduro for the nation’s economic crisis. The nation’s currency is no longer viable, and 

the poor and rich alike must travel in order to afford basic amenities such as medical 

services, food, or shelter.67 The inflation of the economy is up to 1000 percent, 

unsustainable by any measure and the Venezuelan government has failed to address this 

reality.68 The government is only choosing to go further and further into debt, borrowing 

to sustain their own level of debt.69 The position of President itself has been overtaken
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and is currently a controversy in itself between the leadership of President Nicholas 

Maduro or contender Juan Guaido.

Detailing the history of Venezuela and Brazil’s immigration policy, I seek 

to explain why the actions of Brazil’s government affect the outcome of “Venezuela’s 

migrant crisis” and is worthy of theoretical discussion in this case. Arguing that the case 

of Brazil’s immigration policy in this case is a more than an issue of not doing what is 

‘morally right’ and demands consideration from a Brazilian perspective and a global 

level, more than as a national security concern.

Rise and Fall of Venezuela’s economy 

The story of Venezuela is one of political corruption, economic suffering and 

societal oppression, whose own path to destruction suddenly arrived at the ‘doorsteps’ of 

the world in 2015.70 A summation of events known as Venezuela’s migrant crisis, the 

influx of Venezuelans flooding the borders of nearby countries caused much political 

tensions and strife in these nations. The response to which these nations acted upon is 

dependent on its longstanding foreign policy objectives, national defense policy attitudes 

and preferences that result in a cumulative action via a series of ‘political pulling and 

hauling’ games.71 The most affected nations in this case are that of Columbia, Peru and 

Brazil. However, I intend to focus solely on the Brazilian response to the Venezuelan 

migrant crisis and suggest a more effective foreign policy as an alternative, and outline 

reasons why the less favorable action was taken in this case. In order to study the effects 

and innerworkings of the Brazilian immigration policy, I must first uncover the events in

70 UNHCR The UN Refugee Agency: The Venezuela situation, https://www.unhcr.org/en-us/venezuela- 
emergency.html
71 Graham Allison, “Conceptual Models and the Cuban Missile Crisis,” The American Political Science 
Review 63, No. 3 (Sept 1969), 689 - 718
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Venezuela that led up to its political demise, thereby explain the aftermath that is the 

migrant crisis.

Venezuela is a nation in the eyes of modem society, infamously known as the 

state that failed socialism and as a result, paved the way for total autocracy and 

oppression.72 The Soviet Union, Cuba, and Venezuela; the nation is simply another 

example to add to the reasons why socialism is a flawed political system.73 In each of 

these attempts, the leader championed the socialist revolution yet simultaneously 

established a political system of government that could be morally justified in the totality 

of its actions, transferring the true political power from the people to its government.74 

“We act in the name of the state of Venezuela,” states Hugo Chavez, “we will empower 

ourselves apart from the evils of the United States and the Western world. As we rise, 

they will fall, and as we rise, their eyes will meet us with envy and criticism that we must 

ignore”, explains Chavez.75 The political leaders of the socialist revolutions in Cuba and 

Soviet Union expressed similar views and ideologies as Chavez did, that is the 

government would act in the name of the people and its rise to power in the political state 

is merely a means to state empowerment.76 The logic is that these developing states have 

failed to enact political change and development in the past because the foreign powers,

72 Frank O. Mora, “Stabilizing Venezuela: Scenarios and Options,” Council on Foreign Relations, June 14, 
2019, https://www.cfr.org/report/stabilizing-venezuela
73 The arguments o f which political system is best is a lengthy one; democracy, socialism or communism, 
etc. I shall not discuss the merits of each case here and neither is the debate of a worthy addition to my 
thesis argument. I shall only refer to the idea of a Venezuela as model of the failures of socialism to 
introduce the reputational aspects of Venezuela and its implications to domestic concerns, looking from the 
‘outside’ in.
74 Thomas O’Brien, “Shifting patterns of governance in authoritarian regimes,” Centre for International 
Security and Resilience, Australian Journal o f Political Science, 52 No.2, (2017), 303-316
75 Patrick J. Kiger, “How Venezuela Fell from the Richest Country of South America,” History, (May 9, 
2019), https://www.history.com/news/venezuela-chavez-maduro-crisis
76 Thomas O’Brien, “Shifting patterns of governance in authoritarian regimes,” Centre for International 
Security and Resilience, Australian Journal o f Political Science, 52 No.2, (2017), 303-316
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often its former colonies, fail to allow such progression. Assuming that, the foreign 

powers in question purposefully seek to limit these nations’ development to maintain 

their own superiority. The foreign powers acting as imperialists reap the political profits 

from the suffering of the defenseless nations. The socialist solution is to strengthen the 

powers of the state in order to prevent foreign influences or barriers to its rise to 

supremacy. The problem is that the enemy that the socialist solution target becomes an 

internal battle, all or any that challenge the state are a direct threat to their power, and 

thus must be silenced. As a result, the socialist state shifts to a strategy of extreme state 

oppressive measures and becomes a police state. The dictatorship is bom.

Origins of the Venezuelan Petrostate 

The socialist revolution, or what is known as the Bolivarian revolution in 

Venezuela only defines an aspect to the government’s strategy in light of the economic 

crisis, from the mid 1980s to today. Central to the socialist ideology in the Bolivarian 

revolution is the blind hope behind the ‘black gold’ of the 20th century: oil and an ever

growing demand for economic growth.77 Oil was first discovered in Maracaibo Basin in 

the Western Venezuelan region in 1922.78 The automobile had just been created, and 

other models of transportation were becoming more prevalent which thus increased the 

entire world’s dependency on oil to build the new interconnected global community of 

the 21st century.79 Venezuela’s oil discovery expeditions indicated that its reserves were 

of higher value, thus higher cost and technical skill to convert into a useful commodity
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but also its lands contained more oil than that of the Middle Eastern countries, and second 

only to the United States that is later discerned in ensuing decades.80

The nation struck rich, quite literally so in the 1920s and the focus of the 

Venezuelan economy altogether shifted towards the energy industry, specifically in oil. 

The government of Venezuela took steps to develop its own transportation industry, i.e. 

paving roads for automobiles, constructing parking areas for those affluent enough to 

afford such a luxury, and train routes throughout the country.81 The aim of the 

Venezuelan government was to create a dependence on oil, not only within the nation but 

also in a global context. Its energy industry leaders welcomed foreign investors and 

innovators to devise more efficient methods of oil refining, extraction and methods of 

processing the hard crude found in Venezuela’s lands to a kind that could be used in the 

automobiles and transport vehicles of the future. Gross Domestic Product, which assesses 

the economic worth of a state’s economy via the amount of valuable commodities that is 

produced within a country in a year, concludes that the Venezuela’s GDP tripled in this 

short span of time, that is from the 1930s to the 1970s.82 Oil production in Venezuela rose 

to about 3.5 million barrels per day, second only to the production levels of the United 

States at the time.83 Venezuela further solidified its standing in the oil industry by 

nationalizing its oil industry in the 1970s and joining the most powerful oil industry 

network, Organization of the Petroleum Exporting Countries (OPEC) in the 1960s.84
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Downfall of Venezuela’s Oil Industry

Oil is still a valuable resource, and the lands of Venezuela remain relatively 

untapped, even to the point that there are several oil-filled vessels on the docks of the 

former oil refineries in Western Venezuela awaiting shipment for months now, yet the 

resource-rich nation has become poor.85 How is that a nation has an abundance of a 

valuable and extremely desired commodity, and yet is subjugated to economic downturn 

only after twenty years of economic success?

There are many reasons that caused the fall of the Venezuelan’s oil-driven 

economic prosperity. All are derivative of the events that led up to the socialist 

revolution, or Bolivarian revolution as more affectionally known to the Venezuelan 

people. In the 1980s, the global economy suffered from a widespread recession, a natural 

cycle of the capitalist system some economists may argue, and the oil industry suffered 

tremendously as a result.86 The oil prices worldwide decreased, and the process of oil 

extraction and manufacturing became that much more costly to the oil procedures, its 

methods to some became unsustainable.87 In the case of Venezuela, the state could not by 

itself afford to maintain an industry with such high costs of production involved, and the 

nation’s economy would logically and consequentially transition to an alternative 

industry.

85 Keith Johnson, “How Venezuela Struck It Poor: The Tragic -  and totally unavoidable -  self destruction 
of one of the world’s richest oil economies,” Foreign Policy, (July 16, 2018), 
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Yet Venezuela at this point was a petrostate and at the mercy of what has been 

called the ‘Dutch disease’ or the ‘oil curse’.88 Both functions to stress the vulnerabilities 

of resource-dependent state economies, explaining that the unreliable nature of raw 

resource supply or its required processing methods can cause large fluctuations in overall 

supply. Drawing from the basic economic principles of supply-demand curve, the 

decrease in supply will overinflate product demand and prices, thereby led to a gross 

overvaluation of national currency and a collapse of other export sectors.89 So that, in the 

event of the oil industry was no longer profitable, Venezuela’s economy that is fixated 

and dependent on its survival is left without any other viable option. The export sectors 

and other fields of Venezuelan’s economy were deserted twenty years ago at the rise of 

the Venezuelan petrostate; no other sectors of the Venezuelan economy were developed, 

and still it is far too unlikely that the economic sectors, if advanced at that time would 

have been able to compete with the domineering power of the oil industry. As a case in 

point, oil exports accounted for ninety to ninety five percent of total exports during this 

twenty-year period and fifty percent of the GDP is owed to the profiteering of oil.90

The downfall of Venezuela’s economy is owed to the global decline of oil 

prices which is further exacerbated, and subsequent effects are prolonged due to the 

consequences of becoming a petrostate, as Venezuela has done in this case. Furthermore, 

the socialist revolution, as I have previously mentioned, led to an increase in state control 

for reasons of protection from foreign powers, oppression, and overall government 

tyranny. In response, the Western world reacted by enacting economic sanctions targeted

88 Brian J. Lau, “Venezuela: The Latest Victim of the Dutch Disease, “Council on Hemispheric Affairs, 
(October 17, 2016)
89 Ibid
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to the corrupt officials in power, and the oil industry that backed them. According to 

Chavez, the sanctions were evidence of how the Western world saw Venezuela and its 

fellow comrades as a threat to their authority.91 Arguably that, if the Western nations 

enacted these provisions, devoting time and resources to doing so, they must fear the 

rising power of the Latin American nations to some extent.

The economic sanctions imposed on Venezuela, by the United States, England, 

France, have led to millions in lost profits of the oil industry, to the point where the state 

is unable to market its oil assets at a profit, mostly left to sell at a loss to fellow Latin 

American states via a regional alliance known as Petrocaribe or India, or other parts of 

Asia that present the shipment issue of sending crude oil exports a far distance that is 

sometimes impossible or not worthwhile.92 Furthermore, the sanctions target the 

representative political leaders of Venezuela, either in the defense or energy departments 

or the President himself to limit the possible actions and economic deals these individuals 

may enact in order to provoke political overthrow of their respective leaderships.93 Also, 

the imposed sanctions prohibit the sale, use, possession or border entry to Venezuela of 

any oil processing or refining chemicals that are especially needed to alter the physical 

texture of the crude oil present in Venezuela into a form that is economically profitable, 

i.e. able to be used in the engines of automobiles.94
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Chaves’ Debt-Run Economy

The rise and fall of Venezuela’s economy is a tumultuous story in itself; a nation 

that once stood as the economic hope for Latin America’s future is now a country 

ravaged by political unrest, violence, and total chaos. The story of Venezuela’s fall began 

in the mid 1980s when the global oil prices declined rapidly, provoking a series of 

negative impacts to the economy. Political leaders of Venezuela decided to tackle the 

economic crisis by borrowing large sums of capital in foreign currency as a means to 

sustain the economy. The accruement of debt was justifiable, according to Venezuelan 

government because its foreign borrowing was only temporary.95 The money would be 

repaid through profits obtained via strategic reinvestment policy and the return of 

Venezuela’s oil industry.

In order to counteract the decline of oil prices, the solution was to decrease the 

costs of oil production and manufacturing in a sustainable manner. The political riots for 

workers’ rights were effectively and forcefully silenced using military force. Globally, 

workers were protesting inhumane wages, working conditions, and provisional benefits 

via creation of workers’ political parties, protests and labor unions to defend themselves 

in the face of these powerful corporations.96 But Venezuela’s government supported the 

collapse of its oil industry despite the rise of the workers’ rights party. Above all, the 

government of Venezuela saw the nation as a whole under foreign powers threat and as 

such, focused on strengthening the powers of the state’s government against foreign

97powers.
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The primary source of Venezuela’s borrowed capital funds was through a United 

States sponsored development programs called the ‘Brady Plan.’98 In 1989, the current 

President of Venezuela, Carlos Andres Perez entered negotiations with the World Bank 

and the International Monetary Fund. Both are global institutions designed to stabilize 

global currency, world economy, and protect economic interests of the powerful nations. 

IMF loaned Venezuela $4.64 billion in exchange for a fiscal austerity program and the 

World Bank loaned them $755 million under financial advisement." IMF loans also had 

a three year limit on the agreement, whereas the World Bank loans were more flexible, 

thus arguably more useful so that Venezuela could use its investments as it saw fit.100 The 

total debt of Venezuela was $33 billion, and $22 billion being owed to private banks 

which was the focus of IMF’s mission for the 20th century.101 The high interest, and other 

stringent terms of private bank borrowing caused much more strain than that of other debt 

services on the nation. If IMF could eliminate or significantly lessen private bank debt, 

the state in debt would theoretically be able to service its economy, people and agency 

objectives better in a hierarchically state-directive method. However, IMF’s fiscal 

austerity program implemented by President Perez led to bouts of political upheaval, and 

violent street protests that seriously threatened the viability of IMF’s program.102

The borrowed funds from the IMF and the World Bank, that were not already 

allocated to a specific directive in the loan terms, would be strategically reinvested into 

the Venezuelan community. If the well-being of its people was improved, i.e. healthier,

98 Michael Frenkel, ‘The International Debt Problem: An Analysis of the Brady Plan,” Intereconomics, 
(May/June 1989)
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more access to economic opportunities, and thus more economically productive, 

theoretically the country as a whole would benefit in return. In the future, Venezuela 

would be able to repay back the loans using future dividends from spending on public 

services. More of the population would be involved in the economy, both contributing to 

overall production and consumption of products. Also, increased spending on public 

services would theoretically benefit the economy as a whole, supporting infrastructure 

needed for a successful economy.

Venezuela’s Migrant Crisis 

The reality is that none of these strategies to fix the crisis of Venezuela’s 

economy post 1980s decline was effective. The events that led up to the exodus of the 

Venezuelan people are best outlined as the story of the rise and fall of the petrostate. The 

increase in oil dependency, and thus vulnerability of the economy is why the economy 

failed. If Venezuela’s economy were more diversified or stronger, then the outside factors 

of oil prices plummeting. Not only did the Venezuelan economy struggle to survive, 

Brazil and other recipient countries’ struggle to sustain the increase in demand and strain 

on resources in this tumultuous period of migration. The bordering state of Roraima’s 

entire industry landscape has changed since the start of the migrant crisis about three 

years ago. The hair salons, or clothing stores that were ever present in these little town 

communities were replaced with food supply and medicine stores to account for the 

needs of the incoming Venezuelan migrants.103 As a result, the tensions rose between 

Brazil and Venezuela nations and people. How could Brazil be expected to subsume the 

problems of the other if its state failed to provide for its own? The political protests that

103 Jonathan Watts, “Venezuela’s crisis brings economic boom but social tensions to Brazil border town,” 
The Guardian, (November 2016)
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ensued during the time of the Venezuelan migrant crisis is only evident of that fact. For 

instance, the infamous ‘vinegar riots’ were violent street protests that occurred in 2016 to 

protest the rise of public bus tariffs that resident argued were unable to afford on an often 

daily basis, if not more due to the lack of automobile infrastructure in some smaller 

communities or overall high level of poverty of the current community.104 What was once 

an ‘invisible border’, i.e. an open-space border without walls or watchtowers or the alike 

transformed to a warzone, where the ‘welcome’ sign is accompanied by Brazilian 

military officers with army rifles equipped to their side greeting them is now a zone of 

militarization. The hostility of the military forces is only representative of how the 

incoming migrants are treated across the border; limited to resources, attacked by 

Brazilian citizens, and imprisoned by the Brazilian government, persecuted for simply 

being in need.

Periods of Brazil’s Immigration Policy

Since the 1800s, Brazil’s immigration policy has been ‘whirlwind’ of 

administrative chaos, mismanagement and miscommunication between political actors. 

How is that the country has failed so miserably but still viewed as the center for refugees 

and migrants? But last year, Brazil only received 26 immigrants and a few years before, 

sixty percent of transitory migrants in that year fled the turmoil of the great Brazil.105 Its 

reputation, however, overestimates Brazil’s efforts and consistently the nation 

undermines these expectations. How long can this last? How does this contradictory 

reality surmount? In addition, we need to figure out how we can change the outcome of
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Brazil’s immigration policy to improve the lives of the migrants traveling through the 

country and for the betterment of the country itself. Immigrants in the past of Brazil led 

to economic advancement and innovation, and overall increased productivity of goods, 

economy and its people. If this group is able to rise to its potential, all theoretically will 

benefit from it.

Pre-1830s territorial defense policy 

To resolve the mistakes of the present, we need to delve into the successes and 

failures of Brazil’s immigration policy in its recent history and how its immigration 

policy either did or did not fulfill the needs of the current society. Hence, we are able to 

apply those lessons to form an immigration policy that is respectful of Brazil’s 

developmental goals. At the start, Brazil’s lands were vastly deserted and its nation, as a 

newly independent state as of 1822, gravely was in need to protect its lands and its 

mission.106 Argentina, Portugal, and Spain were the primary contenders for the land.107 If 

Brazil did not seem to be able to use its lands productively, why should the nation be 

allowed to rule? A ‘white man’s burden’ to these countries in the colonial sense of 

thinking, that is, the empires were simply extending a hand to a developing country in 

need.108

Post- 1860’s labor-sponsored migration

On that basis, the first immigration policy in Brazil’s history was written into law.
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The state needed people to occupy and develop its industries and lands as a newly 

independent state in the early 1800s, and created a labor sponsored migrant plan that 

lasted until the 1860s. The program offered free maritime transport from Europe to the 

very country they would be settled in, about seventy-five hectares of land (though that 

number decreased in later years) for each family, livestock and cash support to last a 

year.109 If not for these supplemental incentives, the European travelers would much 

rather choose a community whose lands were cultivated, and had other necessary 

economic infrastructure, typically in the United States. European settlers were the 

investors to which the Brazilian state developed, and quickly produced one of the most 

productive agrarian societies in Latin America.110

Despite a decrease in immigration in later years, the country reaped the benefits of 

its migrant recruitment program in those communities to this day. The statistics indicate 

that the communities that experienced a high influx of European immigrants in the early 

1830s are most economically successful and advanced today.111 The data collected 

observed less dependency on the La Bolsa Familia program of the 2000s, higher literacy 

rates, higher education rates, higher life expectancy rates, and other measured standards 

of living, except GDP due to its outwardly biased and less comprehensive nature 

compared to other economic variables.112 Theorists hypothesize that the economic 

incentives, dividends and stipends to the European immigrants translated to the economy

109 Shari Wejsa and Jeffrey Lesser, “Migration in Brazil: The Making of a Multicultural Society,”
Migration Policy Institute, (March 29, 2018)
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that assess the true stories of Brazil and Venezuela.
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itself. Government-supported economy fared better than those left financially vulnerable 

to natural disasters, labor and production shortages, and other obstacles to economic 

development in a newly independent state, as was Brazil in the 19th century. Especially 

in the aftermath of the Aberdeen Act of 1845, the law that outlawed ‘slave traffic’ from 

Africa, led to a larger labor shortage than ever before.113 The Brazilian economy could no 

longer support the agriculture economy of its past, in spite of the limited Europeans that 

increased its lifeline slightly, and thus the economy transitioned to a more mechanical, 

less ‘back-breaking’ work reminiscent of slave labor: the automotive industry.114 The 

automotive industry demanded parts, not people and a state that could no longer support a 

slave trade or migrant sponsorship programmes, shifted to one that turned inwards into 

developing its own people and communities. The next battle would be in the process of 

state-building, “spreading its laws and the enforcement of those laws throughout the 

whole territory.”115

The next century of the 1900s dramatically changed the face of Brazil’s economy, 

advancing to one beyond those of its Latin American counterparts and expectations of its 

past Spanish rulers.116 Brazil, the ‘underdog’ of the developing world, quickly became 

one of the contenders for a developed nation. In most communities, population tripled 

from the early 1800s in the last century and economic indicators of prosperity rose across 

the country.117 The average wage of workers rose significantly, in spite of the minimum
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wage remaining the same, which would present as a problem in the century to come.118 

Trouble in merging its techno political bureaucracy with the social mores of its 

community, and other problems of administrative meritocracy, quite familiar in Brazil’s 

past. And the solution to deal with these issues? The nation sought out a revision of its 

laws and thought if it imposed strict rule on the people, the good could become of the 

nation. A truly democratic Constitution for the first time in Brazil’s history, its 1930s 

adaptation set expectations for what Brazil could hope to become, and how the nation fit 

in the scope of the world’s politics, i.e. what impact it could make on the world.

Brazil revised its national Constitution eight times since its independence in 1822, 

each one marking a significant period of its economy, society, and transition to becoming 

one of the great economic superpowers of the world.119 The 1934 Constitution marked a 

period of state intervention, where the Brazilian government understood the importance 

of borders for economic reasons and believed that investment into its own products 

would allow for the nation to be economically independent and advantageous. The nation 

was divided among manufacturing communities; those that produced primary 

commodities and those that transformed raw commodities to those of market value. The 

borders remained open to immigrants, but for economic purposes restricted to immigrants 

that could add to Brazil’s economy by innovative mind, work, and of overall economic 

power.120 The law-breakers, and mischievous non-family men were the ones that were

49

118 Jeffrey Lesser, Immigration, Ethnicity, and National Identity in Brazil, 1808 to the Present (New 
Approaches to the Americas), Cambridge University Press, (January 21, 2013)
119 Emilio Meyer, “Judges and Courts Destabilizing Constitutionalism: The Brazilian Judicial Branch’s 
Political and Authoritarian Character,” Cambridge University, (March 6,2019)
120 Gian Sahota, “An Economic Analysis of Internal Migration in Brazil,” Journal o f  Political Economy, 76 
No. 2, (March/April 1968), 218-245



most often denied entry to Brazil for relative lack of economic potential or value.121 

Following that, the families of migrants could only be also permitted in if the migrant in 

question was a hard-working laborer family man. The role of family is seen as important 

to keeping these worker men psychologically stable and more likely to be disciplined to 

follow the laws of the land and their selective employment positions. But in other cases, 

the role of family is simply an easy way of increasing migration without added economic 

benefit to Brazil. The family resettlement decree and the govt-subsidized economy 

defined the era of the 1934 Constitution, the start of the democratization of Brazil.122 The 

economy was improving, its immigrants only advancing the economy further, then the 

nation suddenly transitioned to a period of military regime. Why would the start of 

democratic awakening in the 1930s lead up to the worst military dictator periods in 

Brazilian history? In doing so, the transition reversed generations of democratic progress 

and revolutionary effort.

1960s reactionary nationalist policy

The period of its 1967 Constitution marked a return to the military regime and 

authoritarian rule of its past, pre-independence Brazil. Military leaders were the only ones 

that could be in high positions of power in government and held its own judicial courts to 

check its own power. The entire governmental system was reorganized; military courts 

preferred over civil courts, Ministry of Justice held a majority of military judges, and 

other extensions of the executive branch served to expand its authoritative power and 

protect itself over the people. The 1969 Constitution is often not viewed as a
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constitutional amendment, not a brand-new draft, since in actuality its constitutional 

principles only reinforce the executive power of the military leaders.123 What changed?

The rise of the people and protests among the divisive leaders in power created 

strife that could not be overcome with military enforcement. The nation was crumbling in 

front of their very eyes: its economy stagnating, production levels decreasing rapidly, 

inputs rising over outputs, and the people, rich and poor alike, political and civil, became 

enraged beyond imagination.124 The Workers Party was created as a means for people to 

outrage against the government and its military regime, the first powerful group to call 

attention to the danger of the social division happening in Brazil at the time. And when 

the eyes of the world took notice, the government leaders took notice.125 A nation cannot 

be successful if its people cannot see themselves a part of a community, or a national 

project of development. The idea that Brazil could thrive or even survive on its own 

appeared further and further away.

2000s global directive policy 

Hence, Brazil joined the efforts of the United Nations and other associated 

organizations to gain prestige and wealth that comes from advocating for global 

improvement and supporting regional advancement of the developing Latin America. The 

International Refugee Organization was most instrumental to this change in governmental 

policy; a vow to become more democratic for all. Later known as the United Nations 

High Commissioner for Refugees, its mission is to house those without a home, whom 

could no longer safely return to their countries of birth. The ‘last million’ as they were so
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fondly referred to as, are the people that decide not to return to their home countries even 

after the wars have ended for any particular reason.126 The International Refugee 

Organization called upon all countries to house those in need and end the despair and find 

refuge for all of the ‘last million.’127 “We now have the resources to feed all the world, to 

house all its people, and for all to prosper in this great century of ours. Why do we still 

have poverty? Death from hunger? Or homelessness, begs former President Dilma 

Rousseff of Brazil in her provocative speech at a public protest.128 And this is the mission 

of the IRO, United Nations, and other global humanitarian projects that instilled a need to 

commit to humanitarian causes. If not in morality, at least by way of some financial 

support, or as an advocate role is required of all great nations today. Due to the changes 

in international humanitarian law (IHL) in 1992, the international law then redefined 

what is meant by human rights; citizens are not only entitled to rights given by 

government but protections from the government.129 I will discuss the details of the role 

of international law later in the thesis, but for now, I mean to signify how the role of IHL 

changed the global objectives for Brazil and thus, how the prior commitments of Brazil to 

Venezuela and the world. Brazil’s government saw its own deficiency and transitioned its 

emphasis of advancement from an internal to a global focus. The nation proclaimed itself 

as a ‘center for global migration, a leader to end all human suffering’, a champion of the 

IRO’s mission.130 Yet, a constitutional agreement to IRO’s mission was drafted but never
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signed due to administrative inaction once again, thereupon Brazil evaded its regional, 

local and global commitments to protect the community.

The 1988 Constitution was a historically defining moment in modem society: a 

democratic book of laws that not only instituted human rights but also committed itself to 

enforcing these humanitarian protections.131 A formal transition from the military horrors 

of the 1960s to late 1980s, the National Constitution signified that the people that had 

protested on the streets for decades were finally victorious.132 Brazil’s open borders, free 

trade, and humanitarian leadership granted the state into the exclusive membership of the 

Western world; influential power networks such as the United Nations, the European 

Union, and many more. Recent Brazilian Presidents formed alliances with the UN,

Russia, Cuba, conquering both the Western and Eastern power fields.133 Most successful 

was President Lula whom gained entrance to the UN Security Council meetings, UNHCR 

motions, and G-20 forces of the mighty superpowers.134 The recent global ascendancy of 

Brazil gave hope for what the future could hold for the nation, symbolic of making the 

democratic visions in the 1930s Constitution a reality. The obstacle to come: Venezuelan 

migrant crisis was one of the most unexpected challenges, and turned its governmental 

systems sideways, showcasing its deficiency to the world as it improperly and badly dealt 

with the crisis. But to understand the fails of what Brazil is, now that we see the hope of a 

state to come, rather than from a traditional Western lens of yet another failing of a 

developing country, we need to learn more about the own ills of Venezuela and how the
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crisis came to be, to understand what options Brazil really had and to see where the 

nation went wrong. So, we will examine these issues in the next chapter and elaborate 

upon them in the rest of the thesis.
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Chapter 3: Case Study Analysis 

“It’s not the mission of our dreams in the armed forces, but if it is necessary, it will
continue.”135

In 2014, Brazil and its regional partners inherited control of a country that already 

had a broken economy. During the 1980s, when the oil prices declined, the economy of 

Venezuela lost a significant source of its capital.136 The country transferred control of the 

oil industry from foreign investors to the state in order to capture all profits possible and 

thus in efforts to try to save the Venezuelan economy.137 This tactic, when combined with 

the lack of diversification in the economy, crippled Venezuela’s economic 

infrastructure.138 A lucrative and quick capital infusion, debt financing became a popular 

alternative to restructuring the economy, i.e. developing new industry.139 Venezuela’s 

vulnerable economy also made it easy for government powers to warp the political 

system for selfish purposes and for corrupt leaders to guarantee themselves a permanent 

presence in the country.

During the 1990s, Venezuela reached a level of inflation no longer sustainable, 

until the IMF issued a loan assistance program.140 IMF declared that Venezuela must 

abide by the liberal economic reform policies of the IMF to receive such a loan package, 

such as implementing a ‘free market’ economy and consolidating the national debt.141
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This proved to be a terrible solution. Billions of dollars were allotted to pay off 

Venezuela’s debt, yet the country is still experiencing inflation above any recorded levels 

before, and a currency so worthless that a ‘black market exchange rate’ of other country’s 

currency is used in its place.142 The reasons to why such an influx of funds was 

unsuccessful is a complicated answer. First, the economy of Venezuela was not 

structured to sustain other industries besides oil. Second, the country’s economic reform 

and targeted policies were all of a temporary nature, as if the oil industry would repair 

itself. The crude oil of Venezuela’s lands was not further developed, tools not advanced, 

research not dedicated, and funds redirected to the pockets of these corrupt leaders that 

stagnated economic development.143 Third, Venezuela’s government refused to accept 

any form of humanitarian aid, from the United States, Brazil, Peru, and all others that 

offered assistance.144 Instead, the spillover from the worsening economic crisis flooded 

the borders of Latin America in 2014 and onwards.

A plan of action

In 2014, Brazil and its regional partners devised the Brazil Declaration and Plan 

of Action (BPA) in response.145 The plan addressed the two primary consequences of the 

Venezuelan migrant crisis: health safety and national security. To ensure health safety,
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the countries vowed to place healthcare directives at the refugee camps.146 The healthcare 

centers would be staffed with skilled healthcare professionals, vaccination supplies, and 

treatment protocols to address the incoming migrants from Venezuela that were facing 

years of insufficient healthcare. Healthcare was far too expensive for the average 

Venezuelan and as a result of population ‘brain-drain’, there was not enough healthcare 

professionals to treat those in need.147 Alarmingly as a result, more and more 

Venezuelans were not vaccinated and lived years without much needed care.148 At the 

time of entry, many migrants were suffering from secondary infections of their initial 

issue.149 In addition, measles and malaria resurged in the region.150 The priority was then 

to vaccinate all incoming migrants, review and process healthcare records, and treat any 

urgent life-threatening concerns immediately at bordering refugee camps. Nations like 

Peru and Columbia instituted a list of vaccination requirements as a part of entry.

The countries of Latin America met together in Sao Paulo, Brazil on September 8, 

2018 to develop ways to effectively regulate the influx of incoming Venezuelan refugees 

at the borders of Latin America.151 Concerns of national security involve threats to the 

border, citizens, economy and institutions. The border must be protected from illegal 

entry and have an efficient means to process entry requests and/or set a proper quota in
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order to do so. The nations agreed that additional security reinforcements were needed to 

defend every area of the borders, including border entry protocols to streamline the visa 

application process.152 If migrants would be incentivized to entry legally, the nations 

would benefit from being able to track their motions, ensure proper treatment, lessen 

chance of criminal activity or violence, and allocate proper division of resources to 

migrants and citizens in order to sustain the economy. Some nations like Peru and 

Columbia proposed a series of entry requirements to exclude criminals, or less likely 

economically productive migrants as a way to ration their provisional supplies. The 

countries in effect are able to concentrate resources on migrants more likely to thrive and 

contribute to their economies sooner independently or move back to their homelands 

safely. Lastly, the most important institution under threat is the state itself. Border 

security policies that are too restrictive or mismanaged can revert back negatively to the 

state’s reputation, in which the state appears too powerless to govern its own borders. If 

its borders are effectively defenseless, is the state deserving of the sovereign title? The 

reputation, or what is known as the ‘soft power’ capabilities of the state impacts what aid 

they can receive, alliances they can form, and their overall legitimacy as an independent 

state.

There are important global, regional and local factors that influence how Brazil 

has developed their own security response to the Venezuelan migrant crisis. To what 

degree of society, that is should the Brazilian government consider itself responsible to? 

And it is these conflicting objectives that translate to the plan of action, wholly evident of
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its political disagreements and competing goals. I argue that the role of bureaucratic 

conflict can be transformative and change the outcomes of the resultant foreign policy in 

this case to reap the benefits of bureaucratic conflict, or otherwise referred to as the 

process of political ‘pulling and hauling’.

In this chapter, I aim to prove how Brazil’s foreign policy can become more 

effective by analyzing the ‘nitty-gritty’ of Brazil’s bureaucracy. I will first evaluate the 

policy attitudes and interests of those that I determine to be the most influential to the 

making of this foreign policy, using Nelson Michaud’s extrapolation of Vincent 

Lemieux’s ‘structuration of power’ tool.1531 conclude that, in this case the most 

influential actors of Brazil’s bureaucracy are the National Congress and the Supreme 

Court Justices, Brazil former President Michel Temer and current President Jair 

Bolsonaro, and the Ministry of Defense. Afterwards, I will summarize three policy 

options for Brazilian’s foreign policy division; military defense, restrictive immigration 

or ‘open border’ as well as the weaknesses or strengths in pursuing either of the policy 

options. Ultimately, the Brazilian government adopted a militarization border security 

policy and I will explain the reasons for doing so, and how to remedy the situational 

influences to create a better immigration policy for both Brazil and Venezuela.

I argue that the crisis of Venezuela is only a burden to Brazil because its 

defensive immigration policy does not resolve the underlying issue: economic instability. 

The collapse of the Venezuelan state was sparked by an economic crash in the 1980’s, 

and a group of factors created what is today the Venezuelan migrant crisis. Decades of an
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overlooked economic crisis is the reason why the problems of Venezuela reached the 

borders of Latin America in 2014. The lack of Venezuela’s inability so far to resolve its 

dilemma does not prevent the bordering nations from changing its course. At one point in 

time, the developing world lead society in technological advancements and wealth. The 

labels of ‘developing’ and ‘developed’ are not permanent and I suggest that there are 

many realistic methods to change the story of Venezuela and Brazil. I believe that this 

should be further be addressed in later research, instead the thesis is purported to present 

an alternative framework to analyze the situation at the border and provide groundwork 

to build upon to create effective foreign policy. Proposals such as fixing the asylum 

process, providing truly realistic options for migrants to become economically 

independent, etc. are derived from this framework. A developing nation is not a fixed 

label. The story of Brazil and Venezuela can change its course, and I argue a truly 

integrative approach to immigration is crucial to political reform for both.

Brazil’s current immigration policy has two main problems, its short-term focus 

and defensive nature. Border security is managed by the military forces that set up 

provisional camps, treatment centers and documentation. Implying that Venezuela’s 

migrant crisis is of a fleeting nature, as the migrants continue to live under the bridges, on 

railways, and tents nearby the border as both the Venezuelans and the state of Brazil wait 

for the Venezuelan economy to restart itself. Migrants themselves do not want to leave 

Roraima, Brazil’s bordering state with Venezuela, despite lack of resources and poor 

living conditions. They believe that the situation will fix itself soon and do not want to 

relocate or dedicate efforts further away from their homeland, so the migrants continue to 

live on a day-to-day mentality as the Brazilian state.
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Second, the defensive nature of Brazil’s immigration policy is a weaker solution 

because its primarily reactive and not strategic. The policy responds to the immediate 

crisis, a flood of migrants at the border and thus adds regulatory reinforcements to the 

border. Yet hundreds of Venezuelans continue to travel to the Brazilian border every day 

and is not the first migrant crisis to plague the Brazilian community, most recently in 

2010 after the Haitian earthquake. Rather, migrants are only the personification of the 

economic crisis and their presence at the Brazilian’s borders also is a sign that the 

economy of Brazil is also under threat to the same problems that Venezuela was 

vulnerable to. The natural resource dependency, lack of diversification and economic 

innovation combined with the other positional disadvantages of being a Latin America 

country are further signs to Brazil’s imminent economic collapse if the state fails to 

address the key issue of the incoming Venezuelan migrants. That is, Brazil’s immigration 

policy needs to develop a multidimensional approach to tackling this crisis. A proper 

solution would be to provide ways for migrants to become economically secure and thus 

contribute Brazilian economy via productive and innovative value.

The implications of Venezuela’s economic downfall and state collapse itself is a 

threat to the rise to global supremacy for Brazil, regardless of whether the migrants flood 

its borders. Arguably that, if Brazil does not support its neighboring state in need, its own 

walls will collapse as well and thus why a revision to the outlook of how foreign policy is 

made, beyond the powers of the ‘powerful’ leader, dictator or not.

Who matters?

In the realm of foreign policy, there is a tendency to view semi

authoritarian regimes as a unitary and purposive actor in the hands of its all-powerful 

leader. By identifying something as a national security imperative, Brazil’s president can



generate international support and seemingly unrestricted power. Yet the actors of a 

bureaucracy are more powerful than known, and an in-depth analysis of the bureaucratic 

innerworkings will demonstrate how the powers of a president can get sidelined, even in 

a semi-authoritarian regime. To understand foreign policy, one must understand the 

“various gears and levers” and the tensions between them. Foreign policy, therefore, can 

be less a reflection of deliberate choices of the president than conflict between large 

bureaucratic agencies with remarkably different conceptions about how policy should be 

framed and pursued. Each Brazilian agency has its own unique culture, which lays the 

foundations for its core goals, methods and strategy.154

In the aftermath of the Venezuelan crisis, military personnel, politicians, 

bureaucrats and the Brazil residents were united in their rage and dismay and rallied 

behind their military leader in chief in his decision to send troops to the border in order to 

“guarantee law and order.”155 However, a common unity of bureaucratic purpose or 

outrage in this case, does not translate to shared policy prescriptions. The unique agency 

cultures change how bureaucratic actors interpret situations and decide what aspects of a 

case are most critical. They prioritize their own interests in balance of the other actors’ 

interests, respective to the country as a whole. The purpose of the study is not to 

determine which bureaucratic actor is considered most responsible for the border security 

policy. What is of highest importance is to create a foreign policy that is effective, 

realistic and ultimately reflective of its own political hierarchy. Each department is 

assigned a different priority, each individual is its own role, and as such the derivative
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foreign policy should be reflective of that process. A ‘conflict-consensus’ model in 

Robert Hilsman’s words is one that emphasizes the benefits of political bargaining and 

negotiation, instrumental for the public good (or majority in a democratic system) and 

thus arguing that a foreign policy making process where not a single bureaucratic actor is 

most powerful is best for the public good.156 An outcome that theoretically emanates 

from a process of logic, reasoning, and in where an actor has to convince each other in 

order to pursue its own policy. The remainder of this article is dedicated to Brazil’s 

border security efforts at the Brazil-Venezuelan border, a convoluted foreign policy 

involving an array of actors.

Role of Brazil’s Bureaucratic Actors 

A number of Brazil bureaucratic actors were involved in border security, albeit to 

various extents. The President and Brazil’s National Congress operated as unpredictable 

power centers. Within the bureaucracy, the civilian realm was comprised of the State 

Department, the Justice Department and the Brazil’s chapter of the International Office 

on Migration (IOM). Two agencies within State and Justice, the Ministry of Justice and 

Brazil’s National Committee for Refugees (CONARE) functioned relatively 

independently. From the military realm, there was the Ministry of Defense and Brazil’s 

armed forces.

The President and National Congress 

Venezuela’s economic crisis was initially met with socialist panics. The 

governments of the Latin American nations worried that the socialist politics of 

Venezuela would spark a socialist movement throughout the region. The response of
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Maduro’s government further exacerbated these concerns. In his statements to the public, 

he urged his followers to continue to have faith in the socialist ideology and blamed the 

ills of Venezuela on corruption, foreign interference and civil enemies of the state that 

were separate from the policies of socialism.157 Believing that, the rebels of the state and 

its socialist ideology caused it to malfunction and resulted in the crisis Venezuela is 

suffering today. And the strategy worked for a few years. Nearby countries attacked 

imminent threat of socialism, neglecting the true causes for concern: human rights 

violence, rampant government corruption and economic instability in Venezuela.158 

Rather, what Maduro succeeded by implementing a fear tactic, where socialism was the 

‘scapegoat’ that masked the suffering of the Venezuelan people.

Then in 2016, news of the attacks on Venezuelan migrants along the border drew 

international concern and sparked the attention of the Brazilian government.159 Hundreds 

of Venezuelans were forcibly driven out by enraged Brazilian residents and overall living 

conditions were made inhospitable and unsafe for those remaining.160 While tensions 

worsened, the Brazilian President Dilma Rousseff continued to focus on the narrow goal 

of eliminating political dissenters one by one.161 By 2017, the United Nations and 

Brazil’s International Office on Migration agency had exposed the unprecedented scale 

of human rights abuses and inhumane treatments of Venezuelan migrants in their
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homelands and the receiving nations.162 This triggered alarm bells in the media and in 

Congress, which provoked President Michel Temer, appointed after the imprisonment of 

Dilma Rousseff, to acknowledge the severity of the Venezuela situation. A range of 

strategies were presented by the National Immigration Council, a bureaucratic 

interagency that coordinates between Ministries of the State, global humanitarian and 

refugee organizations, and the executive branch, that is granted judicial powers as an 

extension of the National Congress. An immigration policy was proposed in response to 

the legislative and public scrutiny of the attacks on Venezuelan migrants, yet never 

effectively implemented.

The National Immigration Council thereby presented the New Migrant Law of 

2017 in place of current 1980 Statue of Foreigner Law, arguing that these attacks of 

violence stemmed from a lack of formalized ‘welcoming’ immigration policy. The 1980 

State of Foreigner Law still referred to refugees or migrants as ‘aliens’ and included only 

short-term provisions for migrant care.163 The new law stated that immigrants had rights 

to protest, to seek freedom, to find refugee, and thus deserved to be treated with respect 

and in concern of their welfare.164 Caring for migrants was no longer deemed an option or 

a decision based on state capabilities. Regardless of reason for forced displacement, all 

migrants were to be treated equally. In addition, the new law allowed migrants to reside 

within the country during the asylum process and granted applicants with access to 

healthcare, education and other government services once they apply.165 The opportunity
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for economic security decreases the likelihood that migrants will be forced to resort to 

illegal forms of income, which reduces crime, and shortens the time that migrants will 

need to depend on government services, which reduces the strain of state resources. 

Lastly, the new Migrant Law declared xenophobia and discriminatory acts illegal.

Yet, several of these protocols failed to materialize and are stuck in a political 

stalemate between bureaucratic actors. The executive and judicial branches could not 

agree upon what provisions of the 2017 migrant law to keep or rule unnecessary, a 

political disagreement based on balancing the priorities of the state, region and/or global 

society. To what extent is Brazil’s government responsible for the well-being of others? 

President Michel Temer of Brazil vetoed several provisions of the new law, citing that its 

policies cared more about the Venezuelan migrants than the state of Brazil.166 But the 

National Congress’ responsibility was to the National Constitution, not the state. Law 

matters above all, and thus the National Congress must ensure that the policies of the 

state align with the letter of the constitutional law, not effectiveness and may result in 

many outdated policies. The 2017 migrant law itself is a late rendition of revised refugee 

law, the 1997 Cartagena Declaration that expanded on prior conceptions of what a 

refugee is and introduced a list of rights that a refugee has.167 Brazil signed the 1997 

Cartagena Declaration years ago but never introduced into law until the 2017 migrant law 

attempt, a reality that is common to the process of law making.168 Law making is a 

complicated and painstakingly procedural process that involves a lengthy process of 

policy agreement and then devising each and every line of fine print necessary to ensure
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the law operates in the way intended to and is not misused. The 2017 migrant law was 

passed initially and yet is forced to return to the draft writing process, as the executive 

and judicial branch failed to find a common approach.169

On the contrary, the Presidents of Brazil’s responsibility is to the state, and in the 

case of immigration policy are concerned with territorial sovereignty and its reputation as 

a global center for migration. The branches of governmental powers each are obligated to 

different aspects of state policy, one to advance the state and one to protect the law. In the 

case such as this one where the interests of the law and the state do not align, the policy 

making process becomes more difficult to operationalize. Neither the 1980s Statue of 

Foreigner Law nor the 2017 ‘work in process’ migrant law fits the current needs of the 

Brazilian state and is perhaps further explanation to the delay in processing and enforcing 

the 2017 migrant law.170 What is needed is immigration policy that is both inclusive of 

the obligations to the state and the law. Bureaucratic conflict is a vital tool to policy 

formulation that can be an advantage not a barrier to policy implementation. The migrant 

law needs to be revised to be more realistic of what Brazil can accomplish and should 

strive for. The immigration reform will protect its borders and the incoming migrants in 

order to provide a safe path to economic security, whether or not the solution occurs 

within the borders of Brazil, Venezuela or other country. The immigration policy should 

support migrants to a level of stability to travel back to their homeland when conditions 

improve, or in a location that is more permanent. The plan must also address the
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contingences of the immigration process, rather than act as if migrants will forever be in a 

transitory phase.

When President Michel Temer deployed military troops to the border to act as the 

‘gatekeeper’, his decree was met with international criticism and delayed inaction.171 The 

decree violated the policies of the 2017 migrant crisis and reverted back to the practices 

of the 1980 Statue of Foreigner Law. By sending military forces to the border, President 

Temer in effect treated the migrants as threats to national security. His defensive strategy 

decided that the influx could be controlled by setting an unofficial quota to those 

permitted entry and those forced to find shelter nearby the border to Brazil, anticipating 

another chance to be let in.172 President Temer’s decree not only sent military troops to 

the border but gave the armed forces to assume total control and operate under minimal 

supervision. Additional decrees implemented by President Temer allowed military 

personnel to prosecute themselves, even when the victim in question is a civilian and 

placed at positions of power in the Ministries of State, which further grants them the 

power to maintain a level of dominance within the bureaucracy.173 Human rights 

violations and discriminatory practices of these ‘gatekeepers’ thus transpire without 

retribution. In either case, arguably the proposals of the executive and judicial branches 

only exacerbate the crisis of Venezuela. The 1980 Statue of Foreigner Law, 2017 migrant 

law and the militarization policy add to the confusion about what the proper approach is 

or what the dangers of the Venezuela’s crisis to Brazil entail. To the 1980 law and
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militarization policy, the crisis is a physical security threat and from the 2017 migrant 

law perspective, the crisis’ main concerns related to healthcare safety and economic 

stability. In place of an exclusively humanitarian approach, a patchwork of ideas was 

employed by Brazil’s bureaucracy that combined humanitarian with militarization and 

relocation.

The State Agencies

Brazil’s government is divided into three branches of power; executive, judicial 

and legislative. In earlier subsections, I analyzed the policy attitudes and role of the 

executive, or President and the role of the judicial, or National Congress in Brazil’s 

border security response to Venezuela’s migrant crisis. In this next subsection, I will 

discuss the roles of the legislative branch, a group of twenty-six Ministries of State and 

partner agencies instrumental in the process of immigration policy making. Bureaucratic 

organizations I will focus on are the Ministry of Justice and Brazil’s National Committee 

of Refugees (CONARE). Whereas the Ministry of Justice imposed restrictive provisions 

to the state’s immigration policy, CONARE is involved in advancing Brazil’s 

humanitarian role.174

The Ministry of Justice’s role is to enforce civilian and constitutional law via 

fines, jail time and arms of the Federal Police. Under the new migrant law of 2017, the 

Ministry of Justice implemented the first penalties of immigration policy. Past 

immigration policy of Brazil instead sponsored migration on a case by case basis and thus 

did not need enforcement provisions added to the law. Now as the current law involved 

restrictive immigration policy, enforcement protocols were needed to safeguard migrants’
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care and just treatment. The Ministry of Justice would jail those that crossed the border 

illegally for up to sixty days until the deportation was put into effect. In addition, those 

that harbor illegal immigrants or employ them were fined severely.175 The penalty 

provisions were put into place to disincentivize migrants from subverting identification 

requirements. Border entry requirements under the current immigration policy required 

migrants to have some sort of identification, either a passport or identification card, and 

be in ‘good health’, good behavior, practice a profession or have enough possession to 

guarantee his and his family’s maintenance, must be able to read and write the 

Portuguese language, and not indicated or convicted in Brazil or abroad for a felony.176

The difficulty for most migrants was in obtaining identification since Venezuela’s 

economic crisis also diminished the working ability of its state institutions. The two state 

institutions that processed identification cards were stripped of administrative staff and 

funds as a result of the economic crisis, and thus Venezuelans were forced to wait years 

for proper documentation or subjugated to overly burdensome in order to fast track their 

paperwork. In a country where its own currency is devalued and minimum wage on a 

monthly salary can barely afford a loaf of bread, Venezuelans could not afford to stay in 

the country or leave it legally. And as such, the border entry provisions and subsequent 

penalties of Brazil’s new immigration policy were demobilizing and caused more harm 

than good. Venezuelans that fled to Brazil were mostly those whom could not afford to 

travel longer distances and for that reason were forced to resort to illegal forms of
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income, such as prostitution or drug trafficking since mandates restricted them from 

accessing government services without proper, impossible to obtain documentation.177

Whereas the CONARE group focused on humanitarian aspects to migrant care, 

the Ministry of Justice proposed restrictive provisions to arguably protect those that enter 

and those in refugee communities from criminals or overcrowding issues. CONARE 

organization is engaged in agenda setting and implementation of migrant policies, 

abiding international humanitarian law or regional pacts of community alliance such as 

the 2009 MERCOSUR residence agreement. CONARE’s lawyer states that “at a time 

when many countries are becoming more protectionist in their immigration policies, 

Brazil is signaling that it is opening its doors to professional skilled migrants and taking a 

humanitarian approach to refugees,” and CONARE is key in this achievement.178 There 

are two parts of CONARE’s work; tracking and monitoring migrant safety and care, and 

administrative changes to streamline the visa application process. The sooner that 

migrants can apply for asylum or achieve residency status, the better the conditions are 

for migrants. The status allows them to gain access to public services and potential for 

economic opportunity. The several improvements simplified paperwork to reduce 

application timelines, and most importantly can be done within the country. Tracking and 

monitoring migrants’ path involve a group of research organization and coordination 

efforts dedicated to protecting them. Research studies observe the conditions of migrants 

at refugee camps, their demographics and changes in their well-being after their arrival. 

One example of a research study tracks total salary output of the ratio of foreigners to

177 DEMIG Policy, “Determinants of International Migration in Brazil,” International Migration Institute, 
University of Oxford, (June 2015)
178 Berry Appleman & Leiden Law (B.A.L legal group), “Brazil Immigration Trends Global White Paper,” 
(November 21, 2017)
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Brazilians, and per company for equal pay protections of migrants. The purpose is to 

ensure that the incoming migrants are treated fairly and equally to Brazilian residents. 

Typically, the influx of migrants means lower pay for all workers since vulnerability of 

migrants forces them to accept any level of compensation and thus leads to a devaluation 

of labor output overall.

The objectives of CONARE and the Ministry of Justice was the same, to protect 

the safety of migrants and receiving communities, but the bureaucratic actors differed in 

their approach in doing so, resulting in divergent programs that counteracted the efforts 

of the other. The CONARE worked to streamline the asylum process and ensure the 

safety of them during the transition process and advocated for research to set guidelines 

and provide innovative methods to improve border security and migrant’s well-being. 

Furthermore, the CONARE organization was responsible for delegating policy 

enforcement and implementation to state agencies, such as the Ministry of Justice. The 

interagency coordination between the two sides of immigration policy however resulted 

in a counterproductive program. One side focused on research advancement and policy 

innovation while the other side worked on policy implementation and enforcement, yet 

lack of coordination and productive communication failed to translate the directives of 

one to the other. An immigration policy thus that was overly idealistic and led to further 

inaction as a result of impossible standards for success. There needs to be a compromise 

among the bureaucratic actors and tools of political bargaining to lead to productive and 

positive bureaucratic conflict.

The Military’s Response

The Department of Federal Police is responsible for securing the borders, 

sheltering the communities and coordinating national defense policy. The government of
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Brazil has earmarked roughly fifty million specifically to the Defense Ministry, overall 

about two thirds of funds devoted to the efforts to tackle the migrant crisis. Yet the 

Brazilian armed forces did not react to the arrival of immigrants at the border 

immediately after the collapse of Venezuela’s economy, at a time where

“there is a change of paradigm, of spirit, in which the immigrant is no longer seen 
under the police optics of mistrust, of criminalization. Subjected to the law, like any good 
Brazilian citizen, he will be welcomed here in his authentic desire to integrate with our 
people, working and building a new life”.179
Military leaders agreed that the priority was not to the immigrant influx but the rise of 

socialist and other radical politics in the country. The danger to Brazil was to fall to the 

same path that Venezuela did, and military forces were there to prevent that from 

occurring by quelling dissenters.180 Even when the Venezuelan crisis worsened, the 

Armed Forces and the Defense Department were reluctant to become involved with 

immigration, as they believed it would be a distraction from its state repressive role.

Moreover, the Brazilian armed forces assumed that a forceful immigration policy 

would prolong the crisis, by diverting resources to manage a growing refugee population. 

If the resources were not allotted to crisis management, then the migrants would retreat 

from Brazil, solving the crisis without wasting any resources. The Ministry of Defense 

also claimed that if it engaged in an active immigration policy the safety of its soldiers 

would be compromised. As the violence escalated at the border toward the end of 

Rousseff s term, actors within Brazil’s bureaucracy called for immediate comprehensive 

prevention measures.181 By 2017 immigration had become an important issue for both

179 Senator Tasso Jerissati, Berry Appleman & Leiden Law (B.A.L legal group), “Brazil Immigration 
Trends Global White Paper,” (November 21, 2017)
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Congress and the media. This prompted the Government Secretary General Carlos 

Alberto dos Santos Cruz, the fifth military cabinet member, to deliver on a law-and-order 

platform and coordinate federal and state police forces to better fight crime and lessen 

societal tensions.182 Refugee camps only worsen the plight of immigrants and safety of 

those communities and as such defensive policy focused on reducing the number of 

Venezuelans in shelters to 6,000 and the number living on the streets down to 600.183 

“Let us together integrate these citizens and value all Brazilians,” stated the General.184 

The Brazilian Armed Forces and the Ministry of Defense continued to approach 

Venezuela’s migrant crisis as somebody else’s problem, and, depending on the particular 

initiative, they were either overly regressive or unwilling to facilitate a whole-of- 

govemment approach.
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Conclusion

In the case of Brazil’s militarization policy, actors act in both rational and through the 

constraints and influences from organizational and bureaucratic politics theories.

Rational, organizational, and bureaucratic politics are the three governmental politics 

model of Graham Allison’s work. Critics argue that his models should be disregarded 

because the existence of one model negates the other, but throughout this thesis I have 

shown how Brazil’s bureaucracy exemplifies the combination of all three. Rational is the 

way the actors form their decision-making process, organizational is the way the actors 

interact with each other and bureaucratic politics describe the way that actors are affected 

by the game of ‘politics,’ or constraints they face to achieve their desired outcomes. 

Assuming that Graham Allison’s models can negate the other, presents a world of 

governmental politics that is oversimplified and fails to provide any useful input into 

explaining the process of foreign policy making. The ‘theory gaps’ have led to the 3rd 

model, or what I have labeled as the third generation of decision-making analysis: 

cognitive psychology. A model that focuses on the individual as the primary mode of 

decision-making analysis, and arguably has led to misleading prescriptions for how to 

improve on foreign policy. In the case of Brazil, as a semi-authoritarian regime, cognitive 

psychology theories have formed the idea that the leader in power is key to political 

reform.

The reality is that Brazil’s militarization policy towards Venezuela’s migrant crisis is 

ineffective and only exacerbates the problems of both the Venezuelan people and Brazil’s 

communities. The return to military regime and rule for Brazil fails because its actions do 

not address the underlying cause of the Venezuelan migrant crisis: economic insecurity.
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The migrants flee because they can no longer sustain themselves at home and if they are 

forced to suffer the same circumstances in Brazil, then they will resort to illegal sources 

of income, low pay, and trigger the same path of economic devastation that occurred in 

Venezuela. The problem in essence is shifted from Venezuela to Brazil. My main 

contribution to the research of Brazil’s immigration policy however is boosting the 

empirical validity of Graham Allison’s conceptual frameworks, as well as illustrating the 

applicability of bureaucratic politics study.

By analyzing the innerworkings of Brazil’s bureaucracy, the divisions that led to 

an ineffective border security policy with Venezuela are made clearer. Its differentiation 

in constitutional powers and roles led to conflicting actions to address the Venezuela 

migrant crisis rather than a more integrated and focused approach. Policies of crime 

prevention, resettlement and local integration and resource allocation do not have to be 

contradictory programs, yet in this case it is evident that they are. The reason being that 

these bureaucratic actors differ in whether the influx of Venezuelan migrants should be 

limited, banned or allowed.

What justified restrictive security protocols at the border? Do high levels of 

violence, feelings of xenophobia, shortages of food and medicine in Brazil justify closing 

the border or should Brazil maintain its position of regional solidarity? In addition, 

whether or not regional solidarity justifies excluding Venezuela is left to debate.

I illustrate these examples of bureaucratic conflict in the decision-making process 

of border security exemplify the conflicting actions that are indicative of constitutional 

differentiations. In the past, Brazil’s turbulent history between democratic and 

authoritarian rule led to an inefficient system of ‘checks and balances.’ What was created
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out of fear of draconian political law led to a highly interpretative and manipulative legal 

system that gave favor to the legislative branch at the expense of public interest. Brazil’s 

National Congress must approve both presidential decrees and judicial rulings, as well 

acts within their own power single-handedly. The penal codes’ provisions added to the 

1988 Constitution were enacted through the powers of the National Congress, individuals 

that are elected by proportional representation of votes to eight-year and four-year long 

terms. Especially, in the case of semi-authoritarian regimes, the President is often given 

too much credit in the foreign policy making process.

This analysis contributes to the study of governmental politics by expanding the 

range of case studies to non-US-centric regimes. I argue that semi-authoritarian regimes 

are also at risk of the effects of power politics. In addition, I illustrate how the 

Constitution can impact foreign policy, citing it as an origin of bureaucratic conflict, 

which expands on Drezner’s analysis of bureaucratic politics model. Although, I 

recognize the limitations of this study as a security crisis time, which is often examined in 

the case of governmental politics. I suggest that further research of Brazil’s bureaucracy 

would benefit from cases of normalcy, such as the electoral process. Reverberating 

Temer’s speech, the crisis of Brazil resulting from Venezuela’s migrant crisis is not 

related to the complexity of the issue but rather the lack of common understanding and 

action between states of Latin America and within Brazil’s bureaucracy itself. The 

numerous OAS and the UNHCR provisions and special committees need follow-through, 

which require a revision of their Constitutions as well as within their roles as regional 

leaders in the OAS and UNHCR BPA committee. The effects of power politics resulting 

from divisions with Constitutional roles and responsibilities led to an ineffective foreign
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policy of border security and one that addressed the need of the Venezuelan migrants, 

economic security.
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