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Executive Summary

The period under review began with developments that gave rise to optimism
in Portugal. First, the country entered 2022 as one of the most vaccinated
nations in the world against COVID-19, with 83.5% of its population fully
vaccinated by January 14, 2022. Second, Portugal began receiving funds from
the EU’s Recovery and Resilience Facility. This facility, amounting to €22.2
billion for Portugal, provided a unique opportunity to bolster public
investment following a decade of the lowest public investment rate since
democratization, starting with the country’s bailout in 2011. Third, Portugal
seemed poised for a period of political stability conducive to implementing
reforms, as the Socialist Party, led by incumbent Prime Minister Antonio
Costa, won a single-party parliamentary majority in the January 30, 2022,
legislative elections.

However, as this report highlights, the period from 2022 to 2024 fell short of
expectations. The country continues to face significant hurdles regarding
governance capacity, particularly in government analytical competence in
areas such as impact assessment and policy evaluation. There is also a
considerable gap in policy implementation, with lofty policy pronouncements
not being fully reflected in actual policy delivery. This is evident in the lower-
than-budgeted levels of public investment, which were 25% below the
government’s forecast in 2023. The health and education sectors were
particularly affected, executing only 43% and 28% of the expected investment,
respectively (Leitdo, 2024).

Moreover, there was a deterioration in the provision of key public services,
notably in education, health, and access to housing. In some cases, this decline
is the culmination of long-identified factors, such as an aging teacher
population, which have remained unaddressed.

Youth unemployment remains high. This, coupled with low wages, has
continued to foster emigration, worsening Portugal’s demographic crisis.

The anticipated period of political stability was disrupted by several political
scandals, culminating in the resignation of Prime Minister Anténio Costa in
November 2023. In such cases, Portugal’s political system empowers the
directly elected president to decide whether to appoint a new government with
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the current legislature or to hold fresh elections. The president chose the latter,
scheduling legislative elections for March 10, 2024 — the third election in less
than four and a half years.

Despite these challenges, there are some important bright spots. The country
has maintained fiscal sustainability, with an estimated record budget surplus of
1.1% of GDP in 2023. Public debt has been significantly reduced to 98.7% in
2023, a substantial decrease from the debt exceeding 130% during the bailout
period. Unemployment is low, and the country has performed comparatively
well in terms of economic growth. Additionally, Portugal is welcoming to
immigrants and remains strongly committed to addressing climate change,
with a highly decarbonized energy system on track to achieve carbon
neutrality by 2050. Portugal also demonstrates a strong foundation in civil and
political rights and effective legislative committees. It upholds a broad
spectrum of civil and political rights and freedoms for its citizens, as enshrined
in the 1976 Portuguese constitution. Freedom of the press not only enjoys
constitutional protection in Portugal but is also internationally recognized for
its strong adherence to press freedom principles.

In other words, the country’s assessment is by no means negative. Yet, a
conclusion that emerges is that this period was arguably a lost opportunity to
address long-standing and well-identified problems that Portugal faces.

In policy terms, these include not only education, health, and housing but also
the taxation system, which is overly reliant on regressive indirect taxation and
is complex. At the environmental level, there is an implementation gap,
reflected in high landfilling rates and one of Europe’s lowest municipal
recycling rates.

At the governance level, the weak participation of civil society organizations
(CSOs) in the co-creation of relevant policies is due in no small part to the
weakness of civil society. This limited engagement of CSOs in policy
formulation and decision-making processes hinders policy development.

Regarding democratic performance and protections, gaps remain in the
country’s anti-corruption measures, with minimal progress in combating
corruption, as indicated by the 2022 reports from Transparency International
and the European Commission. Moreover, despite media pluralism, practical
challenges persist, especially due to a shortage of resources allocated to
investigative journalism.

Overall, Portugal has benefited fromsome clear successes, though enduring
problems remain unaddressed.
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Key Challenges

Portugal faces six key challenges:

The first challenge is the capacity to govern with foresight. Portugal scored
poorly in several areas related to strategic foresight and anticipatory
innovation, societal consultation, impact assessment, and ex post policy
evaluation. While efforts are underway to address these weaknesses, they
continue to affect the quality of policymaking and the ability to address future
problems. Enhancing capacity-building and accountability within public
administration, promoting stakeholder engagement for diverse perspectives,
and establishing transparent monitoring and reporting mechanisms are
essential. Fostering a culture of learning and adaptation within government
institutions will be key to improving policymaking effectiveness and
sustainability.

The second challenge is the gap between government measures and actual
policy delivery. Although Portugal produces ambitious programs and plans,
these frequently fall short in terms of implementation. This recurring issue has
persisted across successive governments.

The third challenge is the significant decline in the sustainability of key public
services, particularly in education and health. This issue is partly a
consequence of the first two challenges. The aging workforce in these fields
was identified long ago. However, weaknesses in governance with foresight,
along with the gap between planning and implementation, have resulted in
these issues not being adequately addressed in a timely manner. Consequently,
there has been a considerable decline in the quality of these public services.

The fourth challenge is Portugal’s aging population. In 2023, Portugal had the
second-highest median age in the EU-27 at 47 years, surpassed only by Italy
(Eurostat, 2024). Moreover, its old-age dependency ratio (population 65 or
over to population 15 to 64) is the highest in the EU-27 at 38% (Eurostat,
2024). The country has done little to address both the causes and consequences
of this demographic crisis.

The fifth challenge involves Portugal’s economic model, characterized by low
wages and high youth unemployment, which fosters continued high levels of
emigration. The profile of emigration is also changing to include those with
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higher qualifications, in addition to those with lower qualifications who have
traditionally been the main source of emigration.

The sixth challenge concerns the lack of progressivity in taxation. Research on
the distributional effects of indirect taxes in Portugal highlights fiscal policies
that could markedly enhance tax progressivity. For instance, Araujo (2019)
provides valuable insights into these policies. Additionally, the Organisation
for Economic Co-operation and Development recommends two approaches to
enhance fiscal justice in Portugal: the implementation of a combination of
inheritance and gift taxes along with progressive capital income taxes, and the
establishment of a comprehensive global wealth tax (OECD, 2018).
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Democratic Government

|. Vertical Accountability

Elections

By law, presidential candidates in Portugal must disclose specific information,
such as criminal records and declarations of income and assets. In contrast,
candidates for legislative and local elections are only required to provide basic
information, including party or group identification, age, address, and party
affiliation. Rejected candidates and parties have the right to appeal to the
Constitutional Court within two days after the publication of the list (Lei n.°
14/79, art. 30).

Financial transparency is mandated, requiring parties to conduct internal audits
of their activities and campaign accounts. The Constitutional Court, along with
the independent body Entidade das Contas e Financiamentos Politicos (ECFP),
monitors party funding and audits political parties’ accounts and electoral
campaigns (Lei n.° 19/2003, art. 24). Although there were significant delays in
previous years in providing account reports, recent reports up to 2022 are now
available on the ECFP website. These delays were primarily due to the
ECFP’s ongoing lack of essential and adequate human resources (ECFP,
2023).

Regarding media access, all candidates and parties theoretically enjoy equal
rights and opportunities. Electoral propaganda is distributed through public
and private radio and television stations, including Radio and Television of
Portugal (RTP) (Lei n.° 14/79, art. 62). However, the growing use of new
media, particularly among Portuguese youth, raises concerns about
disinformation and fake news campaigns (MediaLAB Iscte, 2019). Despite
high trust in traditional media and a low risk of external disinformation
campaigns among the Portuguese population (MediaLAB Iscte, 2019), the
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potential impact of distorted public opinion perceptions on political
competition is a real concern. The misuse of Al models and the creation of
fake content are alarming examples (Pereira, 2023).

Obstacles to the representativeness of all parties still exist within the electoral
system. The combination of low-magnitude districts and the D’Hondt system
creates a majoritarian bonus, hindering new parties and strengthening the two
largest ones (PS and PSD). While there is no legal electoral threshold, smaller
parties polling below 5% can only aspire to win seats in the largest electoral
circles: Lisbon and Porto (Serra-Silva & Santos 2023: 131).

The right to participate and vote in national elections in Portugal is extended to
all adult citizens over the age of 18. Early voting options are available for
hospitalized, imprisoned, or overseas citizens. Foreign residents in Portugal,
hailing from EU member states or specific countries, can register for local
elections under certain conditions (CNE, n.da). Brazilian citizens in Portugal
with equal political rights can vote in legislative elections (CNE, n.db). Those
denied the right to vote can file complaints with the National Elections
Commission (CNE) - the independent body overseeing elections in Portugal.

There is typically a good balance between polling stations and population
density, with stations in each administrative parish. Free transportation is
provided for those with limited mobility if required. Polling stations operate
from 8 a.m. to 7 p.m., usually on Sundays (CNE, n.dc). The ballot design is
accessible, and Braille voting matrices can be provided upon request.
However, concerns have been raised by the Association of the Blind and
Partially Sighted of Portugal (ACAPO) about irregularities with the Braille
matrix (DN/Lusa, 2022).

While the electoral process is generally transparent and non-discriminatory,
occasional irregularities occur. Irregularities in the early voting process for
emigrant Portuguese communities have been observed, with thousands
reportedly not receiving their ballot papers in the 2022 legislative elections
(Observador, 2022a). Additionally, irregularities in the European electoral
circle led to the unprecedented annulment of 80% of votes by the
Constitutional Court, necessitating a repeat of the voting process (Observador,
2022b).

The National Electoral Commission (CNE) and the Constitutional Court are
responsible for addressing such irregularities, but the engagement of
government ministries and the implementation of legislative changes remain
crucial.
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Quality of Parties and Candidates

The expression of broader societal interests through political parties is
somewhat hindered by certain features of the Portuguese electoral system, as
previously discussed. In legislative elections, 226 seats are distributed
proportionally to the number of voters in the 20 electoral districts of Portugal:
18 mainland districts and two districts for each Autonomous Region. In
addition, there are two districts for Portuguese citizens residing abroad, one for
those in Europe and another for those outside Europe, with two seats each.
This generates a total of 230 seats in parliament.

It should be noted that this diaspora is substantial, with around 1.5 million
registered electors in 2022 (Setenta e Quatro, 2022); however, the proportion
of these who actually vote is very small. Turnout was only 11% in these two
districts in the 2022 elections.

Previous elections reveal challenges in representing districts with much lower
population density, primarily due to the limited number of seats they elect,
which favors major political parties. For instance, in Portalegre, a district that
elects only two members for parliament, the 2022 legislative elections showed
that more than half of the valid votes cast in this district (51.82%) did not
result in the election of any representatives (Expresso, 2022).

Despite these challenges, the traditionally stable Portuguese party system has
recently undergone significant changes, moving away from the long-standing
dominance of the same five parties that have controlled representation since
1999. However, it remains to be seen whether this shift has made the system
more representative of broader social and political interests.

The January 2022 legislative elections saw 22 different lists competing, one
more than in 2019, marking the highest total since democratization and
reflecting increased inter-party differentiation and diverse societal
representations (Serra-Silva & Santos, 2023). The upcoming snap election
scheduled for March 2024 is likely to maintain this level of partisan diversity,
potentially encompassing more societal interests. Furthermore, the two
mainstream parties — PS and PSD - which historically shared substantial
programmatic agreement, have experienced increased ideological divergence
in recent years (Serra-Silva & Santos, 2023).

Portugal’s main political parties have a formally decentralized structure at
local and regional levels. However, these structures are predominantly
mobilized for elections rather than articulating local interests and fostering
grassroots engagement.
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The Portuguese constitution guarantees political and civic liberties, as well as
democratic values, through political parties that promote widely agreed-upon
fundamental liberties, rights, and the development of democratic institutions.

Despite the stability of the Portuguese party system since democratization —
mainly characterized by the alternating rule between the two major parties,
PSD and PS, and the dominance of the same five parties in parliament from
1999 to 2015 (Jalali, 2019) — Portuguese politics has recently undergone
substantial transformations.

First, the unexpected government solution known as Geringonca
(“contraption”) in 2015, which saw cross-party cooperation between the PS
and left-wing parties for the first time, marked a significant shift in cross-party
collaboration in Portuguese politics (Fernandes et al., 2018).

Second, the 2019 general elections witnessed the emergence of three new
parties: Iniciativa Liberal (Liberal Initiative), focused on economic and social
liberalization; the left-wing LIVRE (FREE); and Chega (Enough), the first
Portuguese populist radical right party to win parliamentary representation.

Third, the 2022 general elections saw a significant increase in Chega’s and
IL’s vote share in a short period, contributing to higher party polarization
(Serra-Silva & Santos, 2023: 136).

The rise of these new parties has heightened conflicts in parliament, impacting
cross-party cooperation and consensus-building on legislative approvals, as
observed in recent research (e.g., Serra-Silva & Santos, 2023: 145). Scholars
have concluded that there are clear signs of increased polarization, especially
between 2015 and 2022 (Serra-Silva & Santos, 2023). While Portugal didn’t
have prominent anti-democratic forces until recently, the emergence of Chega
has sparked discussions about whether this political force deviates from the
values of liberal democracy. The legal existence of Chega has been questioned
by several parties, and there have been formal requests, such as the one made
by Ana Gomes, a former diplomat and Eurodeputy, to outlaw the Chega party,
though without effect (Radio Renascenga, 2021).

Access to Official Information

Article 48 of the Portuguese constitution, along with comprehensive legal
regulations such as Law 26/2016, safeguards the right to participate in public
life and access official information. If access is required, the process is



SGI 2024 | 10

Portugal Report

outlined in this law, necessitating a written request to the relevant entity or
body. Restrictions on official information access are outlined in Article 6 of
Law 26/2016. These restrictions take the form of exemptions and are justified.

Citizens can appeal to the Commission on Access to Administrative
Documents (Comissdo de Acesso aos Documentos Administrativos, CADA) if
they have any complaints. This entity oversees access to administrative
documents and information.

Official information is readily available online, even in public spaces such as
municipal libraries. However, barriers like disorganized information
presentation may hinder citizens’ access. The government’s Simplex system —
particularly its 2023 edition — has demonstrated positive outcomes by
modernizing public administration through digitalization, thus offering citizens
better and simpler access to information.

II. Diagonal Accountability

Media Freedom and Pluralism

Freedom of the press is constitutionally guaranteed in Portugal (CRP, Article
38°, part 1). Both private and public media in Portugal operate independently
of the government, with strong constitutional protections for media freedom.
The Entidade Reguladora da Comunica¢do Social (ERC) serves as the
independent body regulating social communication activities and ensuring the
autonomy of media entities (Lei n.° 2/99).

However, the election process for the ERC’s Regulatory Body has faced
criticism, particularly regarding the selection of its fifth member. The two
predominant parties in parliament appear to retain significant influence in this
process, even though the member should ideally be chosen jointly by the four
ERC members appointed through a parliamentary majority (Publico, 2017).
Additionally, the ERC struggles with a funding model that compromises its
financial independence and limits its ability to effectively intervene in various
media issues (ECO, 2023).

The government, whether directly or indirectly, lacks the authority to censor
any type of media. The 2021 Charter on Human Rights in the Digital Age aims
to strengthen citizens’ free speech online, enhance internet access rights, and
combat disinformation. Although Article 6 of the charter sparked controversy
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for potentially enabling censorship, its content was largely revoked following
a Constitutional Court inspection in 2022 (Lusa, 2022). Unlawful censorship
hindering freedom of the press can result in a prison sentence of 3 months to 2
years or a fine of 25 to 100 days. For public officials involved, the sentence is
aggravated, ranging from 3 months to 3 years of imprisonment or 30 to 150
days in fines (Lei n.° 2/99, art.33). Journalistic investigations and public
scrutiny play a crucial role in holding offenders accountable by bringing
visibility to such cases.

Portugal is globally recognized for its press freedom, as acknowledged by
Freedom House, which assigns the highest score to Portugal for free and
independent media (4 points). Despite this achievement, challenges persist,
including occasional instances of journalists facing physical intimidation
during their reporting and precarious labor conditions for many in the
profession. Generalized low-income and financial instability may lead to a
shift in priorities, prompting some to resort to self-censorship (Expresso,
2018). This scenario poses risks to the collective strength of journalists’
voices. Additionally, there is a prevailing notion that journalists face increased
violence and harassment, albeit sporadically. Since 2018, assaults on
journalists carrying out their duties are considered a public crime, following an
amendment to Article 132 of the penal code.

Portugal’s media landscape demonstrates some degree of diversity. Media
pluralism is a key aspect of the ERC’s mandate, emphasizing “the range of
expressions from various schools of thought,” as stated in Article 7, Point A of
its regulations.

This diversity is evident across various media platforms, including broadcast
television networks, radio stations, and newspapers. In terms of television
stations, there are four free-to-air channels: two public channels (RTP, with
four channels, and ARTYV, the official Portuguese Assembly’s channel) and
two private channels (SIC and TVI), owned by Impresa and Media Capital,
respectively. In the realm of radio stations, a high degree of plurality is
observed at the national, regional, and local levels, with public radio (affiliated
with RTP), RFM, Radio Comercial, and Radio Renascenga enjoying extensive
coverage.

Portugal’s media landscape is marked by a diverse array of large media
groups, including the Global Media Group (which owns Jornal de Noticias and
Diéario de Noticias), the Impresa group (owner of Expresso), the Sonae group
(controlling Publico), and Cofina Media (holding Correio da Manhd), among
several others. A notable trend is the emergence of independent and alternative
journalism platforms like Fumaca, Shifter, and Setenta e Quatro, which offer
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distinctive perspectives and are funded differently from traditional media’s
reliance on advertising (Média Alternativos, n.d.).

However, challenges remain in the realm of media pluralism. Evidence
suggests a continued limitation in the representation of smaller political parties
and those without parliamentary representation, both in terms of visibility and
access to media space (Silva et al., 2020).

Portuguese media universally enjoy the right to freedom of the press, allowing
them to freely express societal discontent regarding the government and to
frequently report, investigate, and critically denounce any irregularities and
potential abuses of power. Yet, two significant issues impact the media’s
capacity to scrutinize effectively.

First, there is a notable lack of resources dedicated to investigative journalism,
a concern raised by Portuguese journalists themselves (Setenta e Quatro,
2021). Second, the profession is marred by precarious working conditions and
instability. A recent study by the Observatory for Living and Working
Conditions at Universidade Nova de Lisboa, which surveyed 866 journalists in
April and May 2022, highlighted toxic work environments and identified a
profession burdened by labor overload, ethical conflicts, declining work
quality, challenges in balancing professional and personal life, low wages, and
job insecurity (Antunes et al.).

Civil Society

Portugal provides a wide range of civil and political rights and freedoms for its
citizens, as outlined in the Portuguese constitution of 1976. This is exemplified
by Article 45, which specifically addresses freedom of assembly, and Article
46, which centers on freedom of association.

Every citizen or legal entity can establish and operate an association without
any government intervention or discrimination, both de jure and in practice.
According to the World Justice Project Rule of Law Index in 2023, Portugal
maintained a score above the global and regional averages (0.85/1) in
effectively guaranteeing freedom of assembly and association (WJP, 2023).

The Portuguese legal framework strictly prohibits any form of intimidation,
harassment, or threats against individuals exercising their right to assemble or
associate. The process for establishing an association is transparent and
accessible, with clear, non-discriminatory criteria for obtaining permits. This
process merely requires citizens to present identification or a residence permit.
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However, the constitution imposes certain restrictions, notably forbidding the
formation of armed, military, or paramilitary groups, as well as racist or fascist
organizations.

To further facilitate the formation of associations, Portugal has introduced
“Associacdo na Hora” branches in all district capitals and other regions.
Established under Law No. 40/2007, these branches expedite the creation of
associations. Additionally, in recent years, incentives have been introduced
specifically to foster youth associations.

Freedom of association is respected, and national and international NGOs,
including human rights groups, operate freely without unwarranted state
intrusion or interference.

The capacity of CSOs to actively participate in shaping relevant policies in
Portugal depends on a combination of legal, organizational, governmental, and
societal factors.

Legally, prominent CSOs in social welfare and labor engage in the
policymaking process through the Economic and Social Council (CES),
particularly within the Permanent Commission for Social Concertation
(CPCS). This constitutional body serves as a platform for negotiation and
dialogue among sovereign bodies, economic entities, and social agents,
contributing to policy formulation and decision-making.

In Portugal, civil society is primarily dominated by organizations advocating
for specific group interests, such as those representing labor and capital,
including trade unions, professional associations, pensioners’ groups, as well
as business and financial organizations. In practice, these organizations often
react to government measures rather than taking a proactive role in shaping
policy debates.

While labor CSOs have recently garnered media attention for advocating the
interests of both teaching and non-teaching staff, as well as healthcare
professionals, through prominent protests and strikes in 2022 and 2023, the
number of citizens reporting membership in organizations like trade unions
has steadily decreased over time. This decline has been substantial,
plummeting from 15% in 2002 to the lowest level documented in the post-
election study conducted in 2022 (Serra-Silva & Oliveira, 2023). As a result,
the overall influence and impact of major CSOs continue to be constrained and
insufficient in Portugal.
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Membership fees in CSOs, such as union dues, are tax-deductible. Similarly,
citizens can choose to allocate 0.5% of their income tax to civil society
organizations.

CSOs dedicated to social welfare hold limited sway over Portuguese society.
Some of these organizations find representation within the Economic and
Social Council (CES), particularly through participation in the Permanent
Commission for Social Concertation (CPCS).

Prominent CSOs in this field include Social Economy Entities, such as Private
Social Solidarity Institutions (IPSS), as well as various foundations and non-
governmental organizations with a social focus, such as the Portuguese Red
Cross, the Portuguese Association for Victim Support (APAV) and Caritas
(the official social charity organization of the Church). These organizations
can access and rely on government financial support, albeit often encountering
insufficiencies. Nevertheless, they manage to maintain their independence and
autonomy.

Only a select few associations have the capability to formulate policy
proposals, and even among those, resources are severely constrained. An
exception to this pattern is the Portuguese League Against Cancer, which
stands out as a civil society institution closely collaborating with the health
ministry on cancer screening initiatives.

Portugal has a specific legislative framework in place to support CSOs with an
environmental ~ focus, specifically non-governmental  environmental
organizations (ONGAs), under Lei n.° 35/98. This law defines their status,
including governmental financial and technical assistance, rights to partake in
the development of relevant policies and environmental legislation, and
opportunities for radio and television broadcasting.

Major environmental CSOs, including ZERO, Quercus, and the Portuguese
Association for Environmental Education (ASPEA), have not significantly
impacted policy formulation. Recently, protest-based and youth-led
movements, such as Climéximo and the School Strike for Climate (Greve
Climética Estudantil), have emerged and engaged in frontline activism against
climate change. While they generate media attention through their protests,
they do not participate in policy formulation.

Despite the growing prominence of climate change and environmental
protection in contemporary society, Portuguese citizens exhibit a noticeable
lack of participation in organizations and associations dedicated to these
issues. However, a recent 2023 study reveals a paradox: While these
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environmental associations are deemed trustworthy by the population, with
about 40% of respondents rating them as the most reliable — the only category
to surpass the average, compared to trade unions and others (Lisi & Oliveira,
2023) — active involvement remains surprisingly low (Serra-Silva & Oliveira,
2023).

lll. Horizontal Accountability

Independent Supervisory Bodies

The primary national audit institution in Portugal is the Tribunal de Contas,
which operates as a Supreme Audit Institution following the court model.
According to the Portuguese constitution and the law, the Court of Auditors is
a sovereign body and a Supreme Court with unique jurisdiction. Its primary
mission is to externally and independently control public financial activities
and enforce financial responsibilities, serving as a cornerstone of the country’s
financial governance.

This audit office operates independently from the government while remaining
an integral part of the judicial system, as mandated by Lei n.° 98/97. The head
of the audit office is appointed by the president of the republic, upon a
proposal from the government, ensuring the preservation of its independence.

Additionally, the Tribunal de Contas possesses jurisdiction and financial
control powers that enable it to make independent and autonomous decisions
regarding the audit processes it undertakes. This court conducts its audits
effectively despite encountering persistent challenges, notably the issue of
workforce rejuvenation, characterized by a low percentage of employees under
the age of 40.

The Organizational and Procedural Law specifies that the Court of Auditors is
responsible for evaluating the legality and the economy, effectiveness, and
efficiency, based on technical criteria, of the financial management of public
entities, including the organization, functioning, and reliability of internal
control systems. Article 11(2) also states that the court cooperates with other
sovereign bodies — primarily through its support services — to disseminate
necessary information for preventing and combating waste, illegality, fraud,
and corruption concerning public funds and values at both the national and
community levels.
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The National Data Protection Commission (Comissdo Nacional de Protecdo de
Dados — CNPD) serves as the primary authority responsible for overseeing and
ensuring compliance with the General Data Protection Regulation
(Regulamento Geral sobre a Protecdo de Dados — GDPR). The GDPR aims to
safeguard the protection and lawful processing of individuals’ personal data
while facilitating its free movement.

Moreover, CNPD operates independently, diligently pursuing its
responsibilities and competencies while enjoying administrative and financial
autonomy. This autonomy is also reflected in the status of CNPD members
and their respective roles within the organization.

The latest activity report from CNPD, published in 2022, reveals a substantial
increase in their workload. The Commission investigated and initiated more
inquiries (1,785) and tripled the number of prosecution cases (251) compared
to the previous year (CNPD, 2022). The total fines imposed also significantly
increased, surpassing €4.8 million, primarily due to a €4.3 million fine
imposed on the National Institute of Statistics (INE) concerning the 2021
Census, which is currently under appeal (Publico, 2023).

However, CNPD faces a concerning structural shortage of human resources.
At the end of 2022, CNPD had only 28 employees, a modest increase from 25
workers in 2021. This number remains far from sufficient to meet all demands,
as stated in their own assessment (CNPD, 2022). This shortage, coupled with a
high number of requests for information and participation (8,310) and
increased procedural activities, continues to pose significant obstacles to
CNPD’s effectiveness.

Rule of Law

The national judiciary can be regarded as an independent system, accountable
solely to the law and bolstered by a heightened level of independence
perceived by the general public (European Commission, 2023). Portugal’s
judiciary stands as a vital and sovereign entity actively ensuring that both the
government and society adhere to the rule of law.

Within the realm of civil jurisdiction, the justice system encompasses the
Judicial Courts. These include the Supreme Court — the apex body of the
Portuguese judicial system — and the ordinary courts of first and second
instance, which comprise courts of appeal, district courts, and specialized
courts. The Supreme Court exercises jurisdiction in both civil and criminal
matters and consists of 60 justices known as Conselheiros.
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On the administrative jurisdiction front, the system includes the Supreme
Administrative Court and the corresponding administrative and tax courts of
first and second instance. Additionally, there is the Constitutional Court,
which is primarily tasked with assessing the constitutionality or legality of
legal norms, as well as the previously mentioned Court of Auditors.

All these legal institutions and judges operate independently and enjoy tenure.
For example, when appointing judges to the Constitutional Court, 10 out of the
total 13 are appointed by a qualified majority of two-thirds of the members of
parliament, while the remaining three are co-opted by the elected judges.
These factors potentially contribute to the selection of politically impartial
judges (Tribunal Constitucional, n.d).

The judicial autonomy in Portugal has been prominently highlighted since
Prime Minister Anténio Costa began his third term in 2022. This period
witnessed a surge in legal challenges against government actions, leading to
significant resignations, including those of high-ranking officials such as the
secretary of state and the minister of infrastructure, the secretary of state for
agriculture, and the assistant secretary of state to the prime minister. The most
notable political development was Costa’s resignation in November 2023.

Costa’s resignation was precipitated by allegations of his involvement in
facilitating procedures related to the lithium and hydrogen industries (JN,
2023). The gravity of the situation was underscored when the attorney general
confirmed that Costa was under a corruption investigation. This investigation
was the first to lead to the resignation of a sitting prime minister. Although the
investigation has yet to produce substantial results, it underscores its capacity
to maintain independence from political influence.

In addition to the 1976 ratification of the International Covenant on Civil and
Political Rights, the Portuguese constitution delineates broad categories of
fundamental rights and guarantees for the population, primarily found in
Avrticles 12 to 27. These rights are generally upheld in practice. However,
persistent challenges remain in achieving equal access to these rights and
liberties for all citizens in Portugal. As a result, there is a growing trend of
discriminatory situations disproportionately affecting marginalized groups,
including those with lower socioeconomic status and ethnic minorities such as
the Roma community, Afro-descendant, and migrant worker communities.
Furthermore, discrimination persists and contributes to sexual and gender-
based violence against women, as highlighted in the Amnesty International
Report 2022/23 (2023: 302).
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According to a 2019 report on racism, xenophobia, and ethnic-racial
discrimination, constraints and inequalities persist in areas such as access to
fair and decent housing, particularly affecting communities of African descent
and Roma. Additionally, there are continuing issues related to school dropout
rates among Roma girls due to early and forced marriages and a notably low
rate of higher education enrollment within these communities. Gender-based
violence remains a grave concern in Portuguese society, resulting in the tragic
murders of 25 women since the beginning of 2023, with an estimated 15 of
these cases classified as femicide (Agéncia Lusa, 2023).

In response to these challenges, the government has been implementing
measures outlined in the National Strategy for Equality and Non-
Discrimination, which was initially introduced in 2018. The most recent step
in this effort is the approval of the 2023 — 2026 Action Plans, aimed at
consolidating progress and implementing policies related to gender equality,
preventing and combating violence against women, and addressing
discrimination based on sexual orientation and gender identity (CIG, 2023).

Amnesty International has reported ongoing excessive use of force and
mistreatment by police officers. Between May and June 2022, the Council of
Europe (CoE) Committee for the Prevention of Torture (CPT) visited various
prisons and detention facilities in Portugal to assess the treatment and
conditions of detainees. These visits revealed that instances of ill-treatment
persist, with some individuals alleging mistreatment by officers from the
Public Security Police (PSP) and the National Republican Guard (GNR)
during apprehension and after they had been brought under control.
Additionally, the committee found some prisoners living in degrading
conditions, including dirty and deteriorated cells, broken windows,
unpartitioned toilets in shared cells, and malfunctioning electrical installations.
In response to these findings, the Portuguese government has initiated some
procedures to address the committee’s recommendations. However, further
investigation is needed to assess the extent of their implementation.

From a legal standpoint, the Portuguese Penal Code directly addresses the
criminalization of power abuse and corruption in Articles 372° to 374°-B.
Moreover, the implementation of public accounting standards, as per Annex Il
of the Accounting Standardization System for Public Administrations (SNC-
AP), outlined in Decree-Law No. 192/2015, Article 6, aims to ensure financial
oversight of public expenditure. This framework theoretically facilitates
corruption detection. Additionally, the Law on the Financing of Political
Parties and Electoral Campaigns, outlined in Law No. 19/2003, sets limits on
private income for political parties while also providing public funds for
election expenses and annual subsidies. Public officeholders convicted of
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power abuse face penalties, including imprisonment for up to three years or
fines, as stated in Decree-Law No. 48/95, Article 382. The enforcement of
these regulations — encompassing reporting, oversight, and sanctions — is the
responsibility of the Political Accounts and Financing Entity (ECFP), which,
however, encounters significant operational challenges.

Despite these legal frameworks, three crucial issues arise. First, regarding
party financing regulation, scholars note that political financing in Portugal
was largely unregulated until a 2003 law (Law No. 19/2003, of June 20). This
law, amended eight times, most recently in 2018, attempted to address these
issues. Despite a 2000 ban on corporate donations, challenges remain due to
companies disguising illegal contributions. The current framework lacks
stringent penalties for those circumventing the law by indirectly covering
campaign costs. While the law provides a functional regulatory structure, the
primary issue lies in its implementation and adoption by parties and
candidates.

The ECFP, tasked with monitoring financial information, faces legal and
practical challenges. The 2018 amendment expanded its responsibilities
without increasing resources, as highlighted by the ECFP’s chairperson. The
ECFP tends to focus more on formal account reporting than on substantive
oversight. Additionally, the National Anti-Corruption Strategy 2020 — 2024
(ENAC) has emphasized the need for the publication of political parties’
accounts to be more efficient, uniform, and accessible. However, these
proposed measures lack specific details, such as deadlines, methodologies, or
clear guidelines on their implementation.

Second, concerning gifts and hospitality, the codes of conduct for parliament
and the executive suffer from low compliance, unclear hospitality limits, and a
lack of oversight and sanctions. Access to gift and hospitality registers is
problematic, with the parliamentary register difficult to access online and the
ministerial register available only onsite.

Portugal’s 2019 Transparency package reforms have introduced some
improvements. For example, the regime governing the functions of political
office holders and high public officials mandates that all such individuals,
including judges, prosecutors, and senior public officials, must submit
declarations of their interests and assets (Law No. 52/2019 of 31 July).
However, these improvements are limited by inadequate enforcement
mechanisms, oversight gaps, and insufficient regulation of post-office
employment and gift acceptance.
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Despite advancements, the system primarily serves as an initial vetting
procedure and lacks mechanisms for ongoing supervision or enforcement.
Verification of declarations, overseen by the Constitutional Court and the
Transparency Entity (ET), faces issues like legal uncertainties, limited
resources, and superficial examination processes. No effective internal body
within the parliament is responsible for verifying MPs’ declarations or
addressing potential conflicts of interest.

Third, regarding the transparency of public procurement procedures, Portugal
has seen significant progress, particularly with the development of the Portal
BASE, a public procurement platform. This platform is designed to provide
details on all contracts formed under the Public Procurement Code (CCP) and
is further supported by the Observatory of Public Works, which offers
statistical analysis of public procurement activities. Despite these
advancements, the transparency level in Portugal’s public procurement
processes still does not meet expectations.

The Portal BASE, although aimed at increasing transparency, encounters
several challenges. The platform is not particularly user-friendly for various
stakeholders and falls short in ensuring the complete publication of all
procedures and their associated information. In addition, many public bodies
have not fully or properly adhered to their obligation to disclose information.
Moreover, the enforcement of regulations and the application of sanctions
related to public procurement transparency remains notably weak.

Corruption remains a significant issue in Portugal, affecting both the private
and public sectors. The 2022 Transparency International Corruption
Perception Index report indicates minimal progress in combating corruption,
with 41% of surveyed individuals believing corruption had increased in the
previous 12 months. The report criticizes the Portuguese government’s
National Anti-Corruption Strategy (ENAC) 2020 — 2024 for ineffective
implementation and lack of progress. The European Commission’s rule of law
report also highlights issues such as insufficient resources for preventing,
investigating, and prosecuting corruption cases in Portugal, along with a lack
of effective implementation and monitoring of integrity mechanisms and
regulations (EC, 2023).

Portugal’s lack of investment in these areas is also evident in the 2022
GRECO Report from the Group of States Against Corruption. This report
assesses the implementation of recommendations from the Fourth Evaluation
Round and found that the majority of the recommendations (twelve out of
fifteen) remain only partially implemented. Only three of the fifteen
recommendations were satisfactorily implemented, labeling the overall
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compliance as “globally unsatisfactory.” For example, regarding members of
parliament, the report highlights the absence of rules or mechanisms to assess
interactions between deputies and third parties, establish appropriate sanctions
for improper actions, and evaluate the effectiveness of the conflict of interest
prevention system (GRECO, 2022).

Finally, it is essential to acknowledge that Portugal experiences significant
delays in the prosecution of corruption cases. These delays are particularly
pronounced in the legal proceedings against prominent public figures and
business leaders. Notably, the legal cases against former Prime Minister José
Sécrates (2005 — 2011) and Ricardo Salgado, ex-head of Banco Espirito Santo
(BES), are in danger of exceeding the statute of limitations for various crimes
within the forthcoming two years (Expresso, 2023; Observador, 2022). These
postponements not only impede the legal process but also amplify the
challenges in combating corruption effectively.

Moreover, recent developments regarding the investment in human resources
dedicated to fighting corruption within the Judiciary Police (Policia Judiciéria,
PJ) are noteworthy. The national director has emphasized that “The PJ now
possesses unprecedented resources. These personnel are expected to serve for
many years,” signaling a substantial step forward in Portugal’s commitment to
addressing this widespread issue (DN/Lusa, 2023).

Legislature

According to the Law on the Organization and Functioning of the Services of
the Assembly of the Republic (LOFAR), Law No. 77/88, of July 1, members
of parliament and their respective groups have the authority to establish offices
staffed by individuals of their choosing. These offices are responsible for
managing allocated funds, a duty that falls on each parliamentary group.
Additionally, support is provided for parliamentary committees, and
committee chairs can propose the requisition of technicians or other support
staff to assist with advisory tasks.

Despite the ample funding available, with total subsidies amounting to €8.4
million in 2022 — a figure that has remained relatively stable in recent years —
there continues to be a significant shortage of expert support staff, according
to the latest report (Assembleia da Republica, 2022). This indicates that the
parliament’s ability to oversee government activities largely depends on the
expertise of its legislators.
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Furthermore, the number of staff assigned to the support offices of
parliamentary groups has been steadily decreasing, with only 216 workers in
2022 compared to 244 in 2021 (Assembleia da Republica, 2022).

Moreover, the parliament’s website consistently publishes only a limited
number of reports on government activities and statistical reviews of
parliamentary activities.

In assessing whether legislative committees effectively oversee government
activities, the situation presents a mixed picture. According to the Assembleia
da Republica (2023), parliamentary committees and members of parliament
have the right to request information from the government, which is legally
required to respond within 30 days. Although there is no specific dataset
tracking the government’s responsiveness to committee inquiries, individual
parliament members frequently report experiencing delays or receiving
incomplete information. This issue is highlighted in the most recent SGI
report.

Nonetheless, there is evidence of progress in government responsiveness. Data
from the first session of the 15th legislature (March 25, 2022 — July 20, 2023)
reveals that 86% of inquiries made by parliament members were answered.
This figure represents an improvement over previous periods and is detailed in
the latest Assessment of Parliamentary Activity report by the Portuguese
parliament (Assembleia da Republica, 2023).

Moreover, the rules mandate that government members must appear before
committees at least four times each legislative session. Committees and
parliamentary groups also have the authority to request additional hearings,
although for committees, this requires agreement across different political
parties. This mechanism is designed to facilitate greater oversight of
government activities by the legislative branch.

Opposition parties can effectively initiate investigative processes by forming
ad hoc parliamentary committees of inquiry. These committees are unique
because they lack a predetermined role. According to procedural rules, the
primary task of each new ad hoc committee is to define its purpose and
competencies. This is a crucial aspect, as it requires political parties to
negotiate to determine the committee’s objectives. The outcome of these
negotiations can significantly influence the committee’s effectiveness and the
results it achieves.

Over the past decade, ad hoc committees have become increasingly prominent
and impactful in the legislative sphere (Fernandes 2016). Research suggests
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that these committees are indispensable for oversight by Portuguese political
parties, as they are typically established with the express goal of ensuring
compliance with constitutional mandates and conducting thorough
examinations of various aspects of government and administrative actions
(Fernandes and Riera 2019). This underscores the critical role of ad hoc
committees in fostering accountability and transparency within the legislative
process.

During the evaluated period, the Parliamentary Committee of Inquiry into the
Political Control of TAP (Portuguese Airlines) Management exemplified such
an initiative. This committee’s primary focus was examining the government’s
oversight of TAP’s management. However, the final report produced by this
committee was met with controversy. It garnered approval solely through the
absolute majority vote of the PS (Socialist Party), prompting criticism from
opposition parties. The opposition condemned the report as an insufficient and
incomplete evaluation of the situation, alleging it to be an attempt to shield the
government from accountability regarding TAP’s management practices.

The committee system is pivotal to decision-making processes within the
Portuguese Assembleia da Repulblica. These committees, essential in
legislative lawmaking, have the authority to amend bills after their initial
approval in the Plenum. Although changes made at the committee stage
require a final floor vote, political parties often reach consensus on bill
versions within the committees (Fernandes & Riera, 2019).

In the Portuguese legislative system, there are two distinct categories of
committees: permanent (comissGes permanentes) and ad hoc (comissdes
eventuais). These committees are designed to parallel the executive portfolios.
Currently, the Assembleia da Republica includes 14 permanent specialized
committees, each focusing on a unique policy area. Although there are 17
executive portfolios, the existing committee structure ensures comprehensive
coverage of every policy domain.

These committees are supplemented by subcommittees and working groups,
with the former requiring authorization from the Assembly’s president. These
groups focus on particular legislative aspects or monitor specific issues,
including occasional committees of inquiry for government oversight.

Political parties play a crucial role in determining committee assignments. The
allocation of committee positions follows a rule of proportionality, ensuring
representation aligns with each party’s size on the legislative floor. However,
safeguards exist for smaller parties; regardless of their size, they are
guaranteed at least one seat on every committee (Fernandes & Riera, 2019). In
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the most recent legislative term, the PSD (Social Democratic Party), as the
largest opposition party, chaired five major committees, while the PS
(Socialist Party) maintained a substantial presence across these committees.

The regular meeting schedule, typically occurring several times a month,
facilitates consistent oversight of executive activities. Regular sessions are
scheduled for Tuesday and Wednesday mornings, with additional meetings as
needed, indicating a system flexible enough to address emerging concerns
(Assembly’s Rules of Procedure, Article 57, Paragraph 7).
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Governing with Foresight

|. Coordination

Quality of Horizontal Coordination

Effective coordination within a government necessitates a degree of organic
stability. Since its inauguration in March 2022, the XXIII Constitutional
Government of Portugal, with an absolute majority from the Socialist Party,
has experienced this firsthand. Its organizational framework was established in
May 2022, as per Decreto Lei 32/2022. Despite some minor crises leading to
changes in ministerial and secretarial positions in September 2022 (Decreto
Lei 65/2022), January 2023 (Decreto Lei 7/2023), February 2023 (Decreto Lei
17/2023), and November 2023 (Decreto Lei 108-A/2023), the core
government structure has remained relatively stable. This core includes the
prime minister, the Prime Minister’s Office, and the prime minister’s
secretaries of state for digitalization and administrative modernization and for
European affairs, as well as the minister of the presidency of the Council of
Ministers along with their secretaries of state for planning and for public
administration. Notably, the secretaries of state under the prime minister and
the minister of the presidency are most effective at ensuring cross-
governmental coordination, particularly in areas like digitalization and public
administration reform.

Formally, two collegiate bodies facilitate government coordination: the
Council of Ministers and the regular meetings of the secretaries of state from
various ministries. These weekly meetings, attended by a representative from
each ministry, are crucial for aligning policies before they are submitted to the
Council of Ministers.

Line ministers typically forward their legislative proposals to the minister of
the presidency, followed by bilateral discussions to refine the proposals. These
are then forwarded for approval in the Council of Ministers and, if necessary,
to parliament.
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Unlike regular briefings from line ministries, the Prime Minister’s Office
(PMO) consistently receives updates on new developments that could
influence the preparation of policy proposals.

In accordance with Decree-Law 21/2021, the establishment of the Public
Administration’s Planning, Policy, and Foresight Competence Centre
(PlanAPP) is integral for high-quality public action. PlanAPP’s mission is to
align sectoral strategic planning with national plans through a cooperative
network that shares knowledge, thereby enhancing policy coherence.

The prominence of the Ministry of Finance in the government structure is a
testament to its pivotal role in addressing key issues such as economic growth,
inflation, and fiscal sustainability.

There are numerous interministerial commissions (ICs) addressing a wide
array of subjects, ranging from the utilization of European Funds (Portugal
2030) to water management, cooperation, education, and professional training,
among others (see references for details). Typically, these ICs involve civil
servants from various ministries, each relevant to the specific topic, and
occasionally members of the cabinets of line ministers. They also have the
option to seek guidance from experts. This implies a significant level of
coordination among bureaucratic units from different sectoral ministries.

In practice, these working groups exhibit a fluctuating composition, as the
civil servants designated by ministers can vary. Their organizational structure
is also unstable, and they often lack a designated meeting location.
Unfortunately, very little information is disseminated about their proceedings.

Consider, for instance, the Interministerial Committee for Coordinating
Education and Professional Training within the scope of the National
Qualifications System (ICCEPF, as per Presidéncia do Conselho de Ministros
et al. 2021). This committee involves six ministers, and its coordination
changes every six months. The responsibility alternates between various
government sectors: labor and training, education (primary and secondary),
science and higher education, and the economy. The committee is supposed to
convene once every six months, with technical and logistical support provided
by the government office responsible for coordination. Unfortunately, the
constant organizational changes and personnel turnover do not bode well for
the effectiveness of these working groups.

With few exceptions, such as institutions related to managing the Resilient and
Recovery Funds, there are no digital platforms to support these working
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groups. These meetings, despite their challenges, prove highly effective in
fostering policy coordination across the government. Moreover, the
assessment of diverse proposals within each ministry extends beyond the
attending secretaries of state to include ministerial advisers and, to some
extent, senior officials of the public administration.

Informal coordination mechanisms play a pivotal role in the functioning and
coordination of the Portuguese government. At the highest levels of
government, two primary informal coordination mechanisms are employed:

Regular Coordination Meetings: These meetings take place weekly, typically
on Mondays, and involve the prime minister’s inner circle. The composition
may vary with changes in government but usually includes the minister of the
presidency, the minister of finance, the minister of parliamentary affairs, and
two additional ministers chosen by the prime minister for political insights.
Additionally, the president of the prime minister’s political party and the
leader of the parliamentary group, who sometimes are the same individual,
also participate.

Occasional Coordination Meetings: These meetings occur on an as-needed
basis, bringing together a sectoral minister with the Office of the Prime
Minister or the minister of the presidency. If the policy under consideration
has financial implications, the minister of finance is also invited. These
bilateral or trilateral discussions do not follow a fixed schedule but take place
whenever a line ministry proposes a significant legislative initiative. These
informal horizontal connections between ministries serve to compensate for
the absence or rigidity of formal horizontal links.

When examining the relationship between top government officials and
political parties, the absolute majority government of the Socialist Party
(January 2022 - April 2024) has enabled the passage of legislation
independently of other political parties. This implies that coordination
primarily occurs within the Socialist Party, reducing the significance of
informal coordination with other political parties. Nevertheless, even with an
absolute majority government, dialogue with minor parties may still be
pursued on special and crucial occasions, such as budget discussions and
approval in parliament, to broaden support for the budget.
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Quality of Vertical Coordination

When competencies are centralized within the central government, national
standards are largely applied uniformly due to the control and provision of
most public services under central government guidance. Conversely,
competencies decentralized to subnational governments (regional governments
or local municipalities) allow for more diverse application.

According to the theory of fiscal federalism, if there are minimum standards
that should be adhered to nationally, these competencies are generally
centralized (e.g., national curriculum in education). Conversely, if there is a
desire to adapt to local preferences, competencies should be decentralized
(e.g., extracurricular activities).

Despite differences between municipalities in certain services, Decree-Law
36/2023 was approved under the “Closer Government” initiative, converting
the Regional Coordination and Development Commissions (CCDR) into
public institutes. This change at the regional level allows for the creation of a
body to coordinate regional reforms, fostering alignment between national
public policies and their regional implementation based on a program contract
signed by the prime minister and the presidents of each CCDR. This reform
aims to provide higher-quality public services and promote territorial cohesion
through decentralization. It is still too early to evaluate whether this objective
will be achieved.

Portugal, recognized as one of the more centralized nations within the
European Union, is undergoing a transformation in its approach to regional
governance. Prime Minister Antonio Costa has emphasized the importance of
state reform regarding decentralization, a key element in improving the quality
of public services.

This commitment to restructuring state services is evident in the
transformation of the CCDRs (ComissGes de Coordenacdo e Desenvolvimento
Regional) into public institutes, a move that constitutes a substantial reform in
regional administration. These commissions now have a president elected by
the mayors of the region rather than being chosen by the government. Only a
single vice president, still appointed by the executive, remains, but this will no
longer occur after the next municipal elections in 2025.

This reform is seen as a foundational step toward meeting the constitutional
mandate of regionalization and creating favorable political conditions for
enhanced local governance.
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In 2023, this commitment was underscored by a 6.3% increase in financial
transfers from the central administration to municipal budgets, marking a clear
step toward greater fiscal empowerment of local authorities. However, the
process of transferring powers from the central administration to local
authorities has been long and complex, with advances and setbacks. According
to the judges of the Court of Auditors (TdC), this process has also been
characterized by a lack of clarity and transparency, as well as by the scarcity
of funds accompanying the new responsibilities of local authorities (Publico,
2024).

According to the “Self-Rule Index for Local Authorities in the EU, Council of
Europe, and OECD” report, Portugal has seen one of the most notable rises in
the Local Autonomy Index (LAI) scores, positioning its municipalities at a
medium-high autonomy level. Despite this progress, Portuguese subnational
government entities — municipalities, parishes (freguesias), and intermunicipal
cooperative units — still possess fewer spending and revenue powers compared
to their counterparts in other EU countries. This disparity is reflected in the
Portuguese multilevel governance system, which appears considerably
centralized when juxtaposed with other European and OECD countries
(OECD, 2020).

To address these challenges and improve cooperation, Portugal has established
23 Intermunicipal Councils (CIMs in Portuguese, corresponding to the NUTS
3 level) and created metropolitan areas for Lisbon and Porto. These measures
aim to manage tasks beneficial across municipal boundaries and to enhance
sustainable mobility, housing, and the licensing process in collaboration with
local authorities. However, the role of both metropolitan and non-metropolitan
intermunicipal cooperation remains limited, with only a small portion of local
spending currently allocated to the CIMs and MAs.

Prime Minister Antonio Costa advocates for executing public policies in areas
such as the licensing process, housing, and sustainable mobility in partnership
with local authorities. This collaborative approach promises to streamline
processes and elevate the standard of public services offered to citizens. The
ongoing efforts to decentralize and enhance autonomy reflect a promising shift
toward a more equitable distribution of power and responsibilities between the
central government and local entities in Portugal. The impact of these
initiatives on the centralized system remains to be seen.
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II. Consensus-Building

Recourse to Scientific Knowledge

The government’s use of the best scientific knowledge in policy formulation
varies by sector. Due to Portugal’s past financial crises, institutions like the
independent Public Finances Fiscal Council (Conselho de Financas Publicas)
and UTAO, a parliamentary body that publicly discloses budgetary reports,
have been established to prevent recurrence. However, in areas such as
agriculture and water management, there are no comparable institutions to
ensure policies are guided by scientific knowledge. This gap is present in
several other governmental domains as well.

To address these shortcomings, the central government has created three state
“competence centers”: PlanAPP (planning), JurisAPP (legal), and TicAPP
(digital). These centers aim to provide a comprehensive and integrated
approach to anticipate future needs.

PlanAPP is tasked with conducting analyses and prospective studies on
economic, environmental, and social issues, as well as evaluating and
monitoring relevant policies. This entity includes UTAIL (Technical Unit for
Legislative Impact Assessment) from the Legal Center of the Presidency of the
Council of Ministers, established in 2017. UTAIL offers training and technical
support to ministries and other public administration bodies and reviews
assessment reports. Through this collaboration, PlanAPP integrates scientific
knowledge into the public policy cycle, working with various entities to
facilitate technical and scientific cooperation.

Involvement of Civil Society in Policy Development

The government facilitates the engagement of trade unions and business
organizations through the Economic and Social Council (CES), a
constitutional body for consultation and social concertation, allowing their
participation in decision-making. For instance, during the Social Dialogue
meeting in September 2023, employers’ confederations presented their written
opinions regarding considerations for the 2024 State Budget, specifically
advocating for tax reductions for companies and workers.
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However, critics argue that the involvement of business organizations and
trade unions in public policymaking in Portugal is not substantial and tends to
occur after the formulation of public policy proposals.

Leading CSOs in social welfare participate in the policymaking process
through the Economic and Social Council (CES), particularly within the
Permanent Commission for Social Concertation (CPCS). This constitutional
body serves as a platform for negotiation and dialogue among sovereign
bodies, economic entities, and social agents, contributing to the formulation
and decision-making of policies. Article 92 of the Constitution of the
Portuguese Republic outlines the dual competencies of the Economic and
Social Council: advisory and social concertation.

In accordance with Law No. 108/91, the CPCS incorporates representatives
from diverse civil society organizations specializing in social welfare (Article
3), thereby strengthening the engagement of these organizations in the
policymaking process. It is noteworthy that employer and trade union
confederations, recognized as social partners, hold significant responsibilities
in discussing major options in economic, labor, and social policy, albeit in a
consultative capacity (Almeida et al. 2016).

However, both the CPCS and CES have faced criticism for excessive
government influence on their agendas and a perceived lack of
representativeness (Almeida et al., 2016). Concerns have been raised about the
unclear selection process for representatives from both employers and
employees, with some viewing this structure as a form of “selective
corporatism” (Sa, 1999).

Furthermore, implementing public policies often involves the collaboration of
other social agents, including specialized bodies, universities, and research
centers. Despite this, there is considerable potential for broader engagement in
this domain, allowing for the inclusion of a more diverse array of
representatives from society in the development of executive measures.

Environmental civil society organizations, along with those focused on social
welfare, are represented in the Economic and Social Council. However, in this
constitutional entity, only a single representative from national environmental
associations is present among its 56 members. This structure offers a forum for
dialogue and enables environmental groups to engage in the political decision-
making process, yet their representation is notably limited, which presents a
significant challenge.
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In the domain of environmental matters, numerous investment projects
undergo public evaluation and discussion for a set period. For instance,
consider the agroforestry venture in the municipality of Alcacer do Sal, in the
Alentejo region of southern Portugal. This initiative aims to establish avocado
orchards and involves creating 34 wells for water extraction. The public
consultation phase for this venture concluded at the end of January 2024, with
the Participa portal recording 341 submissions. Data indicate that the Alentejo
and Algarve regions in southern Portugal are experiencing water scarcity.

A coalition of environmental organizations is voicing concerns about the
project’s ecological ramifications. ZERO, a prominent environmental CSO,
warns that the project may jeopardize local water resources. The
transformation of conservation areas — such as through agricultural
intensification — is at odds with objectives to protect nature. The potential
effects on water quality and availability in an already water-scarce region are
alarming. Consequently, ZERO opposes the agroforestry project due to the
risks it poses to the environment.

Openness of Government

The provision of government data is pivotal for empowering citizens to hold
their government accountable. Such data must encompass inputs, outputs, and
outcomes; it should be disseminated regularly and promptly. To be effectively
accessible, it needs to be user-friendly for both humans and machines, ideally
in an open-source format.

When assessed by the OECD in 2020 with data from 2019, Portugal ranked
below the OECD average on the “Open, Useful, and Re-usable Data Index:
2019” (OECD, 2020). This period falls before our current analysis. However,
there have been strides forward in the interim. Portugal’s accession to the
Open Government Partnership (OGP) is one such step, designating the Agency
for Administrative Modernization (AMA, Agéncia para a Modernizacéo
Administrativa) as the lead agency to execute OGP’s directives. As part of this
commitment, the AMA has developed the Il Action Plan for Open
Administration (2021). Additionally, the government has launched a portal for
the distribution of public data (“Open platform for Portuguese public data”),
though its user-friendliness leaves room for improvement.

In a sector-specific context, certain data sets, such as the Ministry of Finance’s
monthly budget execution reports, are regularly updated and readily
accessible. Furthermore, there is a comprehensive portal that facilitates access
to most public contracts in the public sector, enabling targeted searches for
particular contracting entities.
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Nevertheless, the situation is not universally satisfactory. In several sectors,
the data is neither exhaustive nor updated with the necessary regularity.
Finding specific information can be cumbersome due to its dispersion across a
myriad of entities, including various agencies, ministries, QUANGOs, and
other public bodies.

The Portuguese government has provided IT infrastructure that theoretically
allows citizens to access data, but the practical utility of this data for enabling
governmental accountability is, in some instances, debatable.

lIl. Sensemaking

Preparedness

Exercising strategic foresight remains an underdeveloped practice within most
of Portugal’s public administration. There is no central government unit with
the robust capability to conduct strategic foresight. Evidence from the past few
years — specifically from 2022 to 2024 — indicates a lack of comprehensive
foresight analysis in Portugal. The most thorough recent analysis was a study
conducted by Ribeiro in 2021 under the aegis of the Calouste Gulbenkian
Foundation, a private entity.

Within the central government, PlanAPP is currently building capacity in
strategic foresight, but its capabilities are not yet fully developed. Currently,
its activities are limited to organizing workshops on the subject (PlanAPP
2022).

Regarding policy implementation, particularly in innovation labs, LabX — the
Centre for Innovation in the Public Sector, within the Administrative
Modernization Agency (AMA, I.P.), plays a significant role. LabX’s mission
is to foster an innovation ecosystem within public administration, aiming to
rejuvenate public services to better align with the actual needs of citizens and
businesses.

A noteworthy initiative by AMA/LabX, conducted in collaboration with the
OECD’s Observatory of Public Sector Innovation, is the Anticipatory
Innovation Starter Kit (AISK). Launched in early 2022, the AISK comprises
guides, tools, and detailed instructions designed to equip users within the
Portuguese public administration to adopt anticipatory and foresight practices.
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By implementing the AISK, the central government aims to cultivate a culture
oriented toward strategic planning and future preparedness, thereby integrating
anticipatory innovation within public organizations.

LabX also aimed to establish a network of experimentation labs in public
sector institutions. However, a recent review in January 2024 reveals that, after
an initial project with Coimbra Municipality in 2019, there has been no
significant progression.

In summary, despite some methodological analyses and capacity-building
efforts during 2017 — 2020, the central government has seldom been able to
effectively champion strategic foresight and innovation from 2022 to 2024.

Analytical Competence

According to the OECD’s Regulatory Policy and Governance 2022 indicators,
stakeholder involvement in regulation in Portugal is lower than the OECD
average in 2021. For example, there is no obligation to include business
organizations and trade unions in the negotiation phase of the legislative
process, and the government does not facilitate their involvement in the
European Commission’s consultation process.

The Portuguese government approved a resolution (Resolution No. 44/2017 of
the Council of Ministers on March 24, 2017) concerning a “Model for
Legislative Impact Assessment.” In 2018, they invited an OECD team to
produce a report titled “Reviewing and Supporting Regulatory Impact in
Portugal.” A government institution was created to implement ex ante impact
assessments of legislation: the Legislative Impact Assessment Technical Unit
(UTAIL) within JurisAPP — Centro de Competéncias Juridicas do Estado.
However, the last report it produced, which referred to the 2018 year, was in
2019. This indicates that the initial impetus for impact assessment of
legislation (2017 — 2018) seems to have vanished.

The Sustainable Development Report indicates that Portugal has achieved an
SDG (Sustainable Development Goals) Index Score of 80%, showing a
positive trajectory in goals pertaining to gender equality, access to clean water
and sanitation, and the eradication of poverty. Portugal has shown a 61%
progression toward the development goals set by the United Nations.

However, sustainability assessments are not systematically incorporated into
environmental impact studies. Their inclusion is left to the discretion of the
assessing entity, resulting in an inconsistent approach. Consequently, while
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some evaluations may consider sustainability, others might overlook it. This
inconsistency is also evident in the use of sustainability-centric indicators and
the consideration of long-term effects in the analyses.

While there is no systematic institutionalization of ex post evaluations in
Portugal, there have been improvements. In March 2021, the Legislative
Impact Assessment Technical Unit (UTAIL), located within JurisAPP —
Centro de Competéncias Juridicas do Estado and tasked with oversight of ex
post evaluations, was merged into PlanAPP. Since then, PlanAPP has become
the body responsible for ex ante and ex post impact policy evaluation (Decree-
Law 21/2021). During the period under analysis, PlanAPP has produced
several evaluations.

The most recent OECD Indicators of Regulatory Policy and Governance 2022
scores Portugal close to the OECD average regarding ex post evaluation of
subordinate regulations. However, the country remains below the OECD
average in terms of primary laws. The report also recommends that Portugal
adopt systematic ex post evaluation, which is not a current requirement.
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Sustainable Policymaking

|. Economic Sustainability

Circular Economy

Portugal has made significant progress in its legislative and planning
framework, particularly following the introduction of Circular Economy
Action Plans (CEAPs) since 2017. The country has effectively implemented
national policies promoting the circular economy, ensuring alignment with
European Commission guidelines and overarching climate policies (Geerken
et al., 2022). These national policies are underpinned by green taxation,
voluntary agreements, and frameworks such as the Portugal 2020
environmental network. They extend their influence to regional and sectoral
levels. Support mechanisms include the Environmental Fund, the Fund for
Technological Innovation and Circular Economy, and the Portugal 2020
framework.

This policy direction is encapsulated in a comprehensive strategy devised for
the 2017 — 2020 period (not yet updated as of 2024) known as the Action Plan
for Circular Economy (APCE). As outlined by the Ministry of Environment in
2017, the APCE strategy sets forth clear goals, indicators, and targets for the
years 2030 and 2050. It is further detailed in sector-specific plans such as the
strategic plan for urban waste management for 2030 (see Presidéncia do
Conselho de Ministros, 2030).

A critical shortcoming is the monitoring of the strategy and the lack of
effective interministerial coordination. Although the circular economy strategy
falls within the purview of the Ministry of Environment, specifically under the
Portuguese Environment Agency (Agéncia Portuguesa do Ambiente), it
inherently requires collaboration across various government departments. To
bolster interministerial coordination, governance of the APCE was envisaged
to be overseen by an Interministerial Committee for Air and Climate Change
(CIAAC, now known as the Climate Action Commission) and an APCE
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coordination group that includes representatives from 12 ministries and local
authorities. Despite this structure, these coordinating bodies have not been
effective in monitoring the progress of the APCE.

Furthermore, an examination of recent data uncovers some concerning trends
in the domain of the circular economy. A comprehensive study on
environmental performance by the OECD in 2023 indicates that Portugal is
trailing in terms of circular economy implementation (OECD, 2023). This
shortfall is partly due to the fact that municipal waste generation increased at a
faster pace than GDP until 2019 — stabilizing in 2020 — resulting in Portugal
having one of the highest landfilling rates. Additionally, data from the
European Environment Agency positions Portugal among the European
countries with the lowest municipal recycling rates.

Viable Critical Infrastructure

The principal strategic document governing the update and protection of
critical infrastructure in Portugal is the National Investment Plan 2030 (PNI
2030). Responsibility for critical infrastructure spans various entities within
the corporate public sector, which may outsource investments to private firms
or engage in public-private partnerships. Notably, Infraestruturas de Portugal
(IP) plays a crucial role in overseeing infrastructure quality — including roads,
railways, and telecommunications — and has a direct management role,
especially in road maintenance. IP oversees the operations of IP Telecom —
Servicos de Comunicacbes SA, a public corporation handling
telecommunications infrastructure. Concerning railways, the strategic direction
is outlined in the National Railway Plan (Plano Ferrovidrio Nacional), as
stated by the XXII Constitutional Government of the Portuguese Republic
(2022). CP — Comboios de Portugal, the public railway company, is primarily
responsible for managing rail services and infrastructure. All these public
corporations are subject to the joint oversight of the Minister of Finance and
the Minister of Infrastructure.

The PNI 2030 emphasizes the need to strengthen territorial cohesion, enhance
national infrastructure, and promote sustainable climate action through
adaptation to climate change and increased infrastructure resilience. The
Recovery and Resilience Plan (PRR) investments in this sector are directed
predominantly toward railway and road improvements, as well as
advancements in the digital and telecommunications sectors. However, the
implementation of the PNI 2030 has fallen well short of what was planned,
particularly with regard to rail infrastructure, reflecting prior delays (Cipriano
2023).
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In this framework, developing robust telecommunications infrastructure is
vital to ensuring secure internet access and enabling daily online activities.
According to the Global Cybersecurity Index 2020 (GCI), Portugal has
instituted various cybersecurity measures across legal, technical, and
collaborative domains. However, there is potential for advancement in
organizational strategies and capacity-building. Globally, Portugal ranks 14th
on the GCI and holds the eighth position among European nations.

Decarbonized Energy System

Portugal’s energy system is recognized as one of the most decarbonized within
the European Union. By 2022, the country had successfully phased out coal
from its energy mix and embarked on an ambitious path to secure 80% of its
electricity from renewable sources by 2026. This would outpace its initial
target by four years.

The strategic direction of Portugal in this area is guided by three pivotal
documents: the Roadmap for Carbon Neutrality 2050, the National Plan for
Energy and Climate 2021 — 2030, and the Climate Law (Lei 98/2021). These
frameworks outline Portugal’s overarching strategy, which is further
delineated into sector-specific objectives. The primary focus areas are energy,
transportation, and industry, with explicit emission reduction targets set for
2030 and 2050.

Portugal’s energy portfolio features a renewable energy composition of 32%,
significantly above the European Union average of 19%. To promote the shift
toward renewable energy, the country has implemented various policies,
including tax exemptions, subsidies, and quotas, with specialized incentives
for the agricultural sector. While the adoption of renewable energy
technologies is higher than average, the extent of tax exemptions is
comparatively modest.

Within this framework, Portuguese energy policy establishes a clear
foundation for achieving a fully decarbonized system by 2050.

Adaptive Labor Markets

Portugal has achieved a consistently low unemployment rate in recent years,
remaining below 10% even during the pandemic, with a rate of 6.1% in 2022
(PORDATA, 2023). Policies such as the simplified layoff scheme have
contributed to this stability by helping companies manage short-term
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economic impacts. Furthermore, recent initiatives have been introduced to
address contemporary needs and modernize the economic landscape.

Notably, the 2023 launch of the Green Skills & Jobs program aims to foster
job creation in the context of accelerating the transition to energy efficiency.
Additionally, the “Check-Training + Digital” measure supports workers’
development in digital skills through a €750 grant (IEFP, 2023). These
programs are designed to promote employment retention, career advancement,
skill enhancement, and preparedness for the digital transition across various
sectors.

However, there is growing concern about structural unemployment in the near
future. A misalignment is evident between company offerings and job market
demands, particularly in light of rapid technological advances, including
artificial intelligence. The disparity between current educational curricula and
the evolving requirements of the workforce is apparent, with the level of
workforce training deemed insufficient (Fundacdo José Neves 2023). From a
business perspective, 48% of companies exhibit low digitalization, with less
qualified workers and women underrepresented in digitally focused
professions.

Recognizing that digitalization can enhance workers’ wages and boost
company and national productivity, a funding initiative was launched in 2023
to support the digitalization of manufacturing and extractive industries. This
initiative is backed by €60 million from the Recovery and Resilience Plan
(RRP) (ECO, 2023). Additionally, the “Digital Commerce Accelerators”
project was introduced to facilitate the digital transition of micro, small, and
medium-sized commercial enterprises, accompanied by financial incentives
for digitalizing business models. These efforts aim to adapt the Portuguese
economy to the digital age, enhancing competitiveness and employment
prospects.

Overall, Portugal’s labor market institutions are making strides in adapting to a
changing economy; however, they face challenges in aligning workforce skills
with evolving market demands and technological advancements.

The IEFP (Instituto do Emprego e Formacéo Profissional), Portugal’s national
public employment agency, offers various employment support programs for
citizens and businesses. Its mission is to improve job creation and quality
while reducing unemployment through active employment policies and
professional training. These programs cater to diverse groups, including young
individuals, those seeking to enhance their professional skills, and those at
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higher risk of labor market exclusion. To maintain eligibility for certain social
benefits, beneficiaries must actively seek employment or engage in training
sessions in collaboration with the IEFP.

A key objective of Portugal’s employment policy is to facilitate the entry of
young people into the workforce, particularly those with adequate education
and professional qualifications. To this end, specific programs like
“ATIVAR.PT Internships” and “Active Youth Employment” have been
developed, offering distinct approaches to youth employment (IEFP, 2023).

The actual results of these measures are mixed. Portugal has a comparatively
low proportion of young people who are not in employment, education, or
training (NEET), below the EU average and the EU target of 10% to be
achieved by 2030 (Eurostat, 2023). Yet, youth unemployment remains very
high — 19% in 2022 — and well above the EU average , unlike general
unemployment. Moreover, this high youth unemployment would be even
higher if not for elevated levels of emigration. A recent study found Portugal
to have one of the highest emigration rates in Europe, particularly among the
young, with over a quarter of people born in Portugal and aged between 15 —
39 residing abroad.

Also on a less positive note, Portugal ranks ninth out of 29 OECD countries in
terms of financial disincentives for the unemployed to return to work at the
national minimum wage. In some cases, accepting a job at the minimum wage
could result in a loss of income exceeding 80% due to increased taxes or
reduced benefits (OECD, 2023). Additionally, the OECD’s Going for Growth
report from 2023 points out that resources allocated to active labor market
policies and public employment services in Portugal are relatively low,
suggesting a need for enhanced support in these areas.

Finally, in light of the changing work environment, especially post-pandemic,
Portugal has updated regulations and rights for workers in hybrid work
arrangements — a mix of in-person and remote work. This effort is part of the
Decent Work Agenda, which aims to enhance working conditions and balance
personal, family, and professional life for workers (Law 13/2023, DR
66/2023).

In Portugal, a mandatory social insurance scheme automatically covers all
eligible workers. Those not required to join can opt into the voluntary social
insurance scheme, which is designed for national citizens of legal age who are
fit for work. This scheme is particularly important for social volunteers,
scholarship recipients, high-performance athletes, professional interns, and
informal caregivers, as it offers them access to social security benefits. The
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system provides a range of benefits to mitigate various labor market risks,
including unemployment, retirement, sickness, and disability.

Moreover, recent legislation has sought to expand the coverage of the
Portuguese social security system, such as by criminalizing employers who did
not report domestic service personnel, a development that took place in 2023.

For individuals who do not meet specific criteria for certain benefits, such as
the minimum number of working years, the solidarity subsystem of social
security offers means-tested social benefits. This subsystem is accessible to all
national citizens and aims to ensure essential social rights, prevent and
eradicate poverty and social exclusion, and provide assistance in situations of
personal or family need. It also addresses social or economic imbalances
resulting from deficiencies in the contributory social security system.

Additionally, workers and employers have collective representation structures,
such as trade unions, to safeguard and promote their interests and rights. In
Portugal, the current legal framework permits multiple worker representation
structures, operating under principles of autonomy and independence. All
workers, regardless of age or role, have the right to establish trade unions at
any level to defend and enhance their socio-professional interests.

Sustainable Taxation

In 2022, most OECD countries experienced a decline in the tax-to-GDP ratio
(OECD, 2023). However, Portugal stood out as an exception, maintaining high
levels of taxation on income and consumption, specifically at 36.5%. The
government forecasts a further increase in the tax burden to 37.2% of GDP for
2023 (Ministry of Finance, 2023). If realized, this forecast would represent a
rise compared to 2022 and establish a new historical peak. The government
justifies this upward trend by citing inflation, increased job market dynamism
(with more people employed), and the budgetary consolidation goals pursued
by recent administrations. Nevertheless, Portugal’s tax-to-GDP ratio remains
below the EU-27 average (Eurostat, 2023).

The high tax burden in Portugal discourages companies from investing and
families from allocating their income toward savings or consumption.
Consistent recommendations urge Portugal to reduce contextual business costs
and establish a taxation framework that offers greater predictability for
investment.
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Despite recent progress, the Portuguese tax authority still faces significant
challenges in addressing offshore wealth accumulation and sophisticated tax
evasion schemes. Although Portugal has a Strategic Plan to Combat Fraud and
Tax Evasion, more than half of the plan’s measures remain unimplemented.
Notably, about 22% of Portugal’s GDP was held offshore in 2022 (EU Tax
Observatory, 2023).

To combat tax evasion and money laundering, more proactive and effective
on-the-ground supervision is needed. However, the Portuguese tax authority is
currently stretched thin in terms of human resources. The Tax Workers’ Union
has called for the immediate recruitment of an additional 2,000 employees and
a reorganization of the entity’s operations to enhance efficiency (Dinheiro
Vivo, 2023). This situation underscores the need for strengthened capacity and
resources to effectively manage and enforce tax regulations.

Portugal has a progressive tax system for taxing income from work, meaning
higher incomes are taxed at a higher average rate. However, the overall system
penalizes workers and lower-income groups. This is because indirect taxes,
such as VAT, are particularly high and have a greater impact on the income of
the poorest.

To achieve budget consolidation, recent administrations have relied on indirect
taxation by either maintaining high levels on certain indirect taxes, such as
VAT, or raising rates on others. Although Portugal’s overall tax-to-GDP ratio
in 2022 was below the EU-27 average, the country’s VAT-to-GDP ratio stood
at 9.4%, surpassing the EU average of 7.5%. Notably, VAT and other indirect
taxes are the primary sources of revenue for the Portuguese tax system,
deviating from the norm observed in the EU. This substantial reliance on more
regressive indirect taxation measures raises equity concerns. These taxes
impose a higher effective tax rate on the poorest individuals, as they constitute
a larger share of their income. Increasing indirect taxes while decreasing direct
taxes, as has happened in recent years, has led to a reduction in the overall
progressivity of the tax system.

A recent study suggests that Portugal’s tax system places a relatively low
burden on wealth, in contrast to higher taxation on labor and consumption.
This system positions Portugal as the third OECD country with the most
significant disparity between the taxation of wages and dividends,
underscoring its lack of effective measures to address the nation’s pronounced
wealth inequality (Mergulhdo, 2023). Despite the high progressivity of the
Personal Income Tax (PIT) system, its impact is substantially diminished due
to various “non-inclusion” options (“ndo englobamento”) and the multitude of
available tax benefits.
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Portugal’s taxation system is often criticized for its complexity, partly due to
the existence of over 500 tax benefits (Oliveira et al., 2019). The income tax
system’s numerous “non-inclusive” options and diverse tax benefits contribute
to this complexity and lack of transparency, favoring tax planning and
consultancy firms and benefiting those who can afford their services. Key
issues include the high number of tax benefits, the scattered nature of different
regulations, overlapping objectives, and the difficulty in measuring impacts in
terms of tax expenditure and the number of beneficiaries.

The profusion of tax benefits and the intricate rules surrounding them lead to
increased costs in both compliance and administration of the tax system. These
complexities burden tax authorities, who expend more resources explaining
rules to taxpayers, and escalate compliance costs for taxpayers themselves.
Additionally, there’s a higher likelihood of these benefits being exploited by
unintended recipients, resulting in abuses and necessitating further
administrative resources to address them.

In 2023, there was a noticeable increase in the perception of the Portuguese tax
system as complex and ineffective, with the proportion of respondents holding
this view rising from 68% to 72% (Deloitte, 2023). This growing negativity
highlights the need for reform. Issues such as court efficiency, municipal
licensing, authorizations, and general bureaucracy are identified as significant
barriers to investment in Portugal. The implementation of electronic tax
compliance systems, equipped with automatic error detection, is seen as a
crucial step toward improving interactions between taxpayers and the tax
authority, streamlining processes, and reducing complexities.

To enhance the competitiveness of the national economy, it is imperative to
streamline the tax system by reducing complexity and ensuring greater
stability. Ambiguity and frequent legislative changes are among the most
commonly cited factors contributing to the complexity of the Portuguese tax
system (Alves 2021).

Portugal’s tax policy internalizes positive externalities primarily through
subsidies and tax benefits. One noteworthy initiative in terms of tax
expenditure is the SIFIDE, the Tax Incentive System for Business R&D. This
program aims to enhance the competitiveness of companies by supporting
their research and development (R&D) efforts through the deduction of
corresponding expenses from corporate taxes.

Since 2015, companies have reported increased R&D investment within the
framework of SIFIDE (ANI, 2023). This tool facilitates greater
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internationalization of national projects and businesses and simultaneously
enhances Portugal’s efficiency and attractiveness to international investors.
The more a company invests in R&D, the higher the percentage of the
incremental rate.

Taxes with environmental relevance accounted for 5.3% of total revenues
from taxes and social contributions in 2022, reflecting efforts to internalize
negative externalities (INE, 2023). This was higher than the EU-27 average of
5% (Eurostat, 2023). However, the 2022 ratio decreased from 2021, when it
was 6.6%, marking the lowest percentage since 1995. Consequently,
Portugal’s gap with the EU-27 average narrowed from one percentage point in
2021 to 0.3 percentage points in 2022. Additionally, most of this tax revenue
comes from taxes on oil, with minimal contributions from taxes on pollution
and resources.

Portugal has recently increased its environmental subsidies to enhance its
environmental footprint. The latest state budget introduces three new green
taxation measures: a levy on ultralight plastic bags, incentives for scrapping
end-of-life vehicles, and an increase in the Single Circulation Tax for older
vehicles. These initiatives complement existing subsidies, such as tax
incentives for energy rehabilitation works in buildings and the purchase of
electric cars.

However, despite these proactive steps, the OECD has noted that Portugal’s
green tax policies still lack consistent incentives to effectively reduce energy
and water consumption and divert waste from landfills (OECD, 2023). This
observation suggests that while progress has been made, more comprehensive
and impactful measures are still needed to achieve significant environmental
improvements.

Sustainable Budgeting

Since the 2011 - 2014 bailout period, Portugal’s budgetary policy has
prioritized fiscal sustainability. This focus has resulted in a cumulative
improvement of 5.4 percentage points of GDP in the budget balance over the
past two years. The 2023 government forecast predicts a budget surplus of
0.8%, which could potentially mark the highest surplus in 50 years (Ministry
of Finance, 2023).

The impact of the pandemic on public debt appears to have been mitigated,
with a projected reduction to 98.9% of GDP in 2023, breaking the 100%
barrier and distancing Portugal from the most indebted euro area countries.
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This positive trend has bolstered Portugal’s international credibility, leading to
credit rating upgrades by Moody’s and Fitch to “A” levels (IGCP, 2023).
Additionally, it helps to safeguard future investment opportunities.

Notably, these achievements involve consistently low levels of government
investment, below the EU average, and the implementation of “cativacdes”
(blockings) within the budget, referring to allocated funds that cannot be spent
(Eurostat, 2023; UTAO, 2023). While contributing to fiscal discipline, these
measures inevitably impact the quality of public services.

Regarding the transparency of its budget process, Portugal scored 60 out of
100 in the latest edition of the Open Budget Survey. This survey assesses
factors such as the online availability, timeliness, and comprehensiveness of
eight key budget documents (IBP, 2022), indicating Portugal’s moderate
performance in budget transparency.

Significantly, the most recent State Budget Report from the Ministry of
Finance (2023) includes, for the first time, a dedicated chapter on the
Sustainable Development Goals (SDGs). This chapter aims to pinpoint
specific actions contributing to the implementation of various SDGs, detailing
the expenditures allocated to each goal. Various entities involved in
coordinating the budget programs are responsible for providing this
information. The adopted methodology involves allocating the budget of
central administration entities across one or more SDGs based on their field of
activity. This initiative reflects an effort to integrate sustainable development
more thoroughly into the budgeting process and enhance transparency in how
public funds are allocated toward achieving these global goals.

Sustainability-oriented Research and Innovation

The National Innovation Agency (ANI) plays a pivotal role in advancing
innovation in Portugal, aiming to transform the economy through science. It
focuses on three key national objectives: energy transition, digital transition,
and cohesion. ANI’s responsibilities include promoting knowledge transfer to
generate value for the national economy, setting priorities, and defining
indicators to support the adoption of knowledge and technology by businesses
and society. It also measures the performance of the National Innovation
System and the impact of technology valorization and innovation policy
promotion.

Furthermore, ANI oversees the National Research and Innovation Strategy for
Smart Specialization (ENEI 2030), a strategic initiative aimed at fostering
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national innovation. It ensures the effective coordination and monitoring of
this strategy’s implementation, maximizing complementarity and synergies
across different territorial levels. The ENEI 2030, which is transversal in
nature, focuses on six priority domains corresponding to the thematic priorities
for the current decade: Digital Transition, Green Transition, Materials,
Systems and Production Technologies, Society, Creativity and Heritage,
Health, Biotechnology and Food, and Great Natural Assets (ANI, 2023).

The country achieved a record high in total R&D spending in 2022, reaching
1.7% of GDP, with the private sector as the major contributor, accounting for
62% of national R&D expenditure (PORDATA, 2023). However, this remains
below the EU-27 average of 2.2%. Similarly, Portugal’s government sector
expenditure on R&D accounts for only 4% of total R&D expenditure,
compared to an average of 11% in the EU (Eurostat, 2023).

Although the government emphasizes research and innovation, particularly in
technology, public support has not significantly increased. Portugal’s R&D
investment is not only below the OECD average of 2.7% but also falls short of
the Council of Ministers’ 2030 target of 3%.

In the 2023 European Union Innovation Scoreboard, Portugal is categorized as
a “moderate innovator,” the second-lowest of four categories. Its performance
is below the average for its category, with an increasing gap compared to the
EU. Strengths include foreign doctoral students, government support for
business R&D, public-private co-publications, broadband penetration, and
international scientific co-publications. However, weaknesses are evident in
areas like air emissions, innovation expenditure per employee, venture capital
investments, environmental technologies, and resource productivity.

Despite these challenges, Portugal offers a somewhat favorable environment
for startup development, including investments in “unicorn hubs” that support
innovation communities in fields like Al, gaming, blue tech, fintech,
sustainability, foodtech, and XR. This initiative began in 2023 with the launch
of the Soft Launch and Scaling Up programs (ECO, 2023). Additionally,
Lisbon has hosted the Web Summit — Europe’s largest technology conference
—since 2016.

Stable Global Financial System

Portugal, as a peripheral country, faces limitations in contributing to the
effective regulation and supervision of the international financial architecture.
Portuguese policymakers primarily focus on the global financial system’s
impact on Portugal rather than its broader implications.
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Despite its peripheral status, the country’s high public debt risk has driven
successive governments to prioritize fiscal sustainability and financial
stability, particularly during the 2011 — 2014 bailout period. Nobel laureate
Paul Krugman recently described Portugal as an “economic miracle,” noting
its capacity to withstand the risk of high interest rates on debt due to robust
economic growth (Jornal de Negdcios, 2023).

Portugal actively supports policies that promote transparency in international
financial markets. In the 2022 Financial Secrecy Index, which measures the
extent to which countries aid individuals in hiding finances from legal
oversight, Portugal ranked 57th out of 141 countries (Tax Justice Network,
2023). This ranking indicates that Portugal contributes only 0.59% to global
financial secrecy, demonstrating its commitment to financial transparency.

Notably, Portugal played a key role during its Presidency of the Council of the
European Union in advocating for the public disclosure of Country by Country
Reporting, a directive that was subsequently approved in the European
Parliament. This directive mandates that multinational companies in the EU
with consolidated revenues exceeding €750 million disclose information about
profits and income tax in each member state and in third countries listed by the
EU as non-cooperative jurisdictions for tax purposes. The directive’s objective
is to combat tax havens by holding multinational companies accountable for
their contributions to transparency and corporate social responsibility in
taxation.

More recently, Portugal agreed to a new directive that establishes a minimum
corporate tax rate of 15% worldwide for multinationals, applicable to groups
with annual consolidated revenues of €750 million or more. Portugal is set to
transpose these rules within the current year, further reinforcing its position in
favor of greater corporate tax fairness and transparency on the international
stage.

II. Social Sustainability

Sustainable Education System

The latest results from the PISA assessment reveal that over 60% of
Portuguese students are enrolled in schools experiencing a teacher shortage
(OECD, 2023b). This reflects the aging of the teacher population, an issue
identified several years ago but largely unaddressed. Portugal now boasts one
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of the oldest teaching populations in the OECD. Data for 2022 shows there
were 1,397.5 teachers aged 50 or above for every 100 teachers aged under 35
at the post-primary level and 997 at the primary level (Pordata, 2023). This
compares to 63.7 and 82.7 in 2002 and 186.7 and 150.2 in 2012 (Pordata,
2023). The aging demographic of the teaching workforce has resulted in a
gradual rise in retirements, a trend not matched by an influx of younger
teachers.

School directors have reported that the scarcity of educators adversely affects
teaching capacity, which could partly account for the recent PISA findings.
Frequent policy changes in the sector also contribute to this issue. The 2022
PISA assessment indicates a decline in education quality in terms of student
performance, with the drop exceeding the average observed across OECD
countries. This downturn marks a setback for Portugal, placing it below the
levels achieved in 2009, despite consistent progress in preceding years.

Additionally, 27% of students attend schools where the quality of teaching is
compromised by the presence of inadequate or underqualified teachers.
Teachers’ unions have been vocal in asserting that enhancing the attractiveness
of the teaching profession and improving working conditions are crucial.
However, to date, there has been no concrete action from the government to
address these issues. This lack of response highlights the need for focused
efforts to resolve the challenges facing the teaching profession in Portugal.

In terms of educational attainment, despite improvements since the turn of the
millennium, Portugal continues to exhibit low levels. It ranks at the bottom of
the OECD for the proportion of the population with upper secondary
education, with only 28.9% of individuals aged 25 to 64 achieving this level in
2022 — a modest 1.7 percentage point improvement from 2020 (OECD,
2023a). While Portugal performs relatively better in tertiary education (31.5%
in 2022), it still lags about 10 percentage points below the OECD average.

Portugal offers equitable free education to students regardless of their
socioeconomic backgrounds. Textbooks are free for students in public schools
throughout the 12 years of compulsory education. Monthly scholarships aim to
curb dropout rates, enhance qualifications, and offset increased costs tied to
mandatory attendance. Higher education features relatively affordable fees,
accompanied by means-tested support for low-income students.

However, this contrasts with disparities in the quality of education between
public and private schools. The average school scores in the 2022 national
exams ranged from 15.11 (out of 20) in the highest-rated public school to 7.83
in the lowest-rated public school (Publico, 2023a). Disparities are more
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pronounced in private schools, where the top-performing school averaged
16.36 — over twice the average of the lowest-rated school, which was 7.09.

Additionally, the ongoing wave of teacher strikes is disproportionately
impacting students in public schools. As of January, several public schools,
particularly in the Lisbon and Algarve regions, are struggling to find teachers
to fill remaining vacancies in their timetables. High rental prices in these areas
are a significant deterrent for many teachers considering job postings. In
response, the government has introduced an extraordinary income support
measure: during 2024, teachers assigned to the Algarve and Lisbon regions
who live more than 70 kilometers from their workplace will be eligible for a
maximum monthly support of up to €200. This initiative aims to alleviate the
financial burden for teachers and address the staffing challenges in these
regions, although its actual effectiveness is constrained by the very high rent in
these regions.

Regarding early childhood, the government has recently intensified efforts to
ensure universal access to affordable and accessible childcare through the
“Creche Feliz” program (DRE, 2022). However, stakeholders in the field have
deemed these efforts insufficient (Publico, 2023b).

Sustainable Institutions Supporting Basic Human Needs

Portugal offers a range of non-cash benefits to ensure equitable access to
essential services for lower-income individuals. Families experiencing poverty
can obtain food and meals from the Food Bank, a private institution of social
solidarity. Additionally, the government provides social tariffs for water, gas,
internet, electricity, and a social transport pass, all of which offer monthly
discounts or exemptions to those in socioeconomic need. Social housing is
also available, with rents tailored to the income levels of lower-income
families. Furthermore, some municipalities offer occasional cash benefits for
those facing economic hardship and social risk.

However, the rising number of homeless people — detailed under “’Policies
Targeting Quality of Essential Services and Basic Income Support” — indicates
that the supply of these services is not sufficient to meet demand.

One of the most significant benefits available to all citizens is the social
integration income, a cash benefit designed to provide individuals and their
families with the resources needed for basic necessities. This benefit also aims
to support gradual social and professional integration. It is one of Portugal’s
key measures to ensure access to essential services and basic income support,
benefiting more than 181,000 individuals.
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To address the rising cost of living in 2022, the “Families First” program
provided extraordinary support of €125 per adult and €50 per child and young
person to low-income families and social benefit recipients. In 2023, the
government introduced additional support for the most vulnerable families,
offering €30 per month per household, paid three times throughout the year.
Moreover, families with children and young people up to the fourth income
bracket of the child benefit received an extra €15 per month for each child,
also distributed quarterly. All these extraordinary support payments were made
automatically, without the need for families to apply.

Despite the array of benefits for those in need, most institutions, including
social security, adopt a reactive rather than proactive approach (without
considering the above-mentioned extraordinary supports), failing to
proactively reach out to eligible families and individuals. This results in high
non-take-up rates, attributed to factors such as a lack of awareness of available
benefits, stigma, reluctance to disclose personal information, feeling
diminished by social security workers, difficulties in comprehending program
requirements, or lack of time due to the complexity and time burden of
participating in welfare programs (Barreiros, 2017).

While Portugal’s government social policies aim to reduce socioeconomic
disparities and social exclusion, and benefits are available to those in need,
these measures have been only partially effective in preventing poverty. As of
2022, the poverty risk rate after social transfers remained at 17% — an increase
from both the previous year and 2019, the year before the pandemic
(PORDATA, 2023). This statistic translates to about 1.78 million people living
on less than €591 per month. Notably, children under 18 are the most
vulnerable to poverty, whereas the working-age population faces the lowest
risk. Additionally, women are disproportionately affected by poverty
compared to men.

It is important to note that the social transfers considered in this statistic may
not include all the cash transfers previously mentioned. The poverty rate
before social transfers in the same year was more than double, with 41.8% of
the population in Portugal at risk of poverty based solely on income from
work, capital, and private transfers, without government support. While
Portugal has made progress in addressing social exclusion and supporting
basic human needs — as evidenced by the decrease in the population
experiencing severe material deprivation to 5% over the last five years —
significant challenges remain.
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In Portugal, a range of essential public services, including water, energy,
sanitation, transport, and digital services, is legally established at the national
level. To ensure access to basic needs like water, gas, internet, electricity, and
public transport, the government has implemented various social tariffs.

A “social tariff” system is in place for water and wastewater collection and
treatment, aimed at assisting low-income households. However, this system is
not uniformly enforced across all Portuguese municipalities. The adoption of
the social tariff is left to the discretion of each municipality, allowing them to
choose whether to implement this measure voluntarily. The government’s
program for the 2019 — 2023 legislative period includes a strategic review of
the water social tariff’s implementation. The objective of this review is “so
that more people may, automatically, enjoy this benefit,” reflecting a
commitment to expanding access to this essential service.

For energy, Portugal relies on reduced tariffs as the sole support mechanism
for low-income households since no direct cash benefits are available for
energy costs. There is also a gas social tariff, but it applies only to clients of
piped natural gas, excluding clients of bottled gas (except those living in social
housing). The government’s program for the legislative period 2019 — 2023
includes a plan to extend the gas social tariff to city gas and liquefied
petroleum gas (bottled and piped).

In the realm of public transport, students under 23 benefit from discounted
rates, which are further reduced for those participating in the school social
action program. Additionally, recipients of social insertion income (Ml
scheme) and those receiving means-tested social solidarity payments for the
elderly are eligible for a 50% reduction in transport fees, while other low-
income individuals receive a 25% discount (Batista and Marlier, 2020).

In contrast, housing remains a critical and unmet need, particularly in
Portugal’s large cities. The housing crisis, marked by a lack of available real
estate and rising costs, poses a significant challenge. A substantial part of
many families’ incomes is now consumed by housing expenses, with more
than 50% of households struggling to afford monthly housing costs. The
situation has led to a 78% increase in homelessness since 2018 (Expresso,
2023) — underscoring the pressing need for more effective and comprehensive
housing solutions.
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Sustainable Health System

While the country effectively addressed the Covid-19 pandemic, the post-
pandemic period has aggravated existing deficiencies in Portugal’s national
health system, resulting in severe strain. Efforts to curb public expenditure
over the past few decades have financially pressured the healthcare sector.
This, combined with the failure to execute promised investments over the last
decade, has led to significant reductions in some services, longer wait times
for consultations and surgeries, and resignations by medical directors in
protest. Consequently, hospitals across the country have faced significant
constraints, with some services even occasionally closing (RTP, 2023).

The government is trying to increase the recruitment of doctors and nurses into
the health system, seeking to implement a speedier, simpler, and less
bureaucratic process. In December 2023, it opened nearly 1,000 new job
openings for newly graduated specialist doctors. In April of the same year, it
had already conducted a similar recruitment process (Publico, 2023).
However, past experience with recruiting programs like these shows that if
working conditions and wages do not improve, many job opportunities will
remain unfilled.

To address existing deficiencies and enhance the resilience of the health
system, the Portuguese government is undertaking a significant reform in the
use of technology within the national health service (NHS). This involves an
investment of over €300 million from the Recovery and Resilience Plan for the
digital transformation of health. This substantial investment aims to expedite
the enhancement of infrastructures and data networks, develop new tools for
citizens, value the work of healthcare professionals, and create more efficient
systems for data storage and usage. A notable portion of this investment, €117
million, is allocated for acquiring advanced medical equipment. The goal is to
modernize the technology available to healthcare providers and patients, with
the anticipated benefit of increasing the production of diagnostic tests and
reducing waiting times (Observador, 2023).

The utilization of Recovery and Resilience Plan (RRP) funds primarily focuses
on overcoming challenges that hinder the digital transition in the NHS. These
challenges include the scarcity of adequate hardware and software for health
professionals, the need to standardize information systems, and the imperative
to enhance user experience and data accessibility. The implementation plan
encompasses several measures, including the integration of functionalities for
telehealth and telemonitoring. If these initiatives are implemented, they may
significantly contribute to modernizing the NHS, making healthcare more
accessible and efficient for both healthcare providers and patients in Portugal.
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However, to achieve this, the plan must avoid the large gap between what is
idealized and what is actually delivered that plagues public policy across many
areas.

Portugal has achieved notable success in several health policy areas despite
facing various challenges. This includes commendable life expectancy and
infant mortality rates given the country’s level of public expenditure (OECD,
2023). Additionally, Portugal’s response to the COVID-19 pandemic,
particularly its wvaccination efforts, was remarkable. The country also
established the National Integrated Continuing Care Network, which, although
currently at full capacity and in need of expansion, provides essential ongoing
and integrated support for individuals who are dependent and require
continuous healthcare and social support due to acute illnesses or chronic
disease management.

Portugal is shifting toward a more proactive, preventive approach in
healthcare. A significant example is the breast cancer screening program,
where 80% of women participated, a figure well above the OECD average of
55% (OECD, 2023). However, considerable progress is still needed in
preventive healthcare. The number of healthy life years at age 65 in Portugal is
below the OECD average, despite a higher overall life expectancy. With an
aging population, the need for better diagnostic and preventive measures is
increasingly critical. Yet, Portugal ranks as the fourth lowest in per capita
spending on health prevention programs in the OECD and lags in the
proportion of health spending dedicated to prevention. The Directorate-
General for Health has prioritized programs focusing on the prevention and
promotion of healthy lifestyles, but these initiatives have not received
sufficient medium-term funding.

Enhancing the timely delivery of quality healthcare services necessitates
addressing the shortage of family doctors. Currently, more than 1.7 million
Portuguese people — 16% of those enrolled in primary healthcare — lack a
family doctor, a figure that has been increasing in recent months (CNN, 2023).
This shortage underscores the need for concerted efforts to improve the
capacity and efficiency of primary healthcare services in Portugal.

The Constitution of the Portuguese Republic explicitly guarantees the right to
health protection through a universal and comprehensive national health
service accessible to everyone across the country (CRP, Article 64). While
there are more private hospitals, the majority of health services are still
provided by hospitals in the national health service or through public-private
partnerships (INE, 2023). Access to public hospitals generally involves low
fees, with exemptions for certain groups such as lower-income households



SGI 2024 | 54

Portugal Report

from paying “user fees” (“taxas moderadoras™). The Ministry of Health has
also introduced programs to ensure universal access to certain medications,
including a recent initiative to provide new-generation insulin pumps through
the NHS until 2026 (SNS, 2023).

Despite these provisions, there are challenges with access to primary
healthcare. Approximately 1.7 million Portuguese lack a regular family doctor,
a proportion that has risen by 29% in just one year, mainly due to the
retirement of doctors that were not replaced (Diério de Noticias, 2023). This
shortage has led to long queues for appointments at health centers and
compromises timely medical care for some, especially those without access to
private healthcare. Consequently, an increasing number of Portuguese are
opting for health insurance and turning to the private sector. The challenge is
further compounded by regional disparities, particularly in low-density areas
like Alentejo, where there is a smaller network of public and private health
facilities.

However, these challenges do not completely hinder access to healthcare. The
OECD’s most recent health profile for Portugal, from 2021, indicates that only
a small percentage of people reported unmet medical needs due to factors such
as cost, distance, or waiting time (OECD, 2021). Existing evidence suggests a
deterioration of this pattern since that report was published.

Gender Equality

The Portuguese government’s commitment to ensuring gender equality is
evidenced by the launch of the “Portugal + Igual (ENIND)” National Strategy
for Equality and Non-Discrimination 2018 — 2030. Initiated in 2018, this
strategy signifies a dedicated effort to address sex-based discrimination,
prevent domestic violence, and foster equality between women and men in
both policies and actions. It comprises three detailed action plans outlining
specific objectives to be achieved by 2030 and the measures required to attain
these goals. The implementation of these objectives is structured through
defined indicators and the involvement of responsible entities, reflecting a
systematic and committed approach to achieving gender equality in all
respects.

In 2022, the Commission for Citizenship and Gender Equality (CIG), tasked
with implementing gender equality policies, released a report on the first four
years (2018 — 2021) of the strategy’s implementation. The report revealed that
85% of the measures in the action plan for equality between women and men
and 79% of the measures in the action plan for preventing and combating
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violence against women and domestic violence were executed (CIG, 2022).
Currently, there is no available data for the years 2022 and 2023.

Following this evaluation, new action plans for the 2023 — 2026 cycle were
developed based on public consultations and independent assessments. These
plans aim to enhance reporting mechanisms, restructure governance, and
strengthen the monitoring Technical Commissions for improved efficiency and
operational effectiveness (DRE, 2023). The State Secretariat for Equality and
Migrations oversees political coordination, while the CIG is responsible for
technical coordination, supported by a Technical Committee to streamline the
action plan monitoring process.

However, ongoing concerns persist. First, the tangible impact of these
measures on societal attitudes and behaviors may take time to manifest.
Second, despite a high rate of female workforce participation, Portugal
continues to struggle with a widening gender pay gap, which increased to
11.4% in 2021 (PORDATA, 2023). This indicates persistent challenges in
achieving full gender equality in the workplace.

Strong Families

In Portugal, the social security system provides various benefits related to
parental leave aimed at ensuring job protection and adequate wages. These
benefits include parental allowances, extended parental allowances, and
parental social allowances to compensate parents with insufficient
remuneration records. The family support system also offers paid leave for
parents caring for sick children and elderly family members requiring
assistance.

In 2023, as part of the “Decent Work Agenda” initiative, additional measures
were implemented to harmonize the personal, family, and professional aspects
of workers’ lives, primarily through modifications to parental leave (Law
53/2023, DR 129/2023). The approved changes now permit parents to stay
home with children up to 12 months old, receiving allowances ranging from
90% to 40% of gross salary, with the option to combine parental leave with
part-time work.

The government is intensifying efforts to achieve universal access to
affordable and accessible childcare for preschool-aged children through the
“Creche Feliz” program (DRE, 2022). Since 2022, children born after
September 2021 have had access to free daycare. Initially applicable to public
and social sector daycares, the program was later extended to the private
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sector. However, challenges persist, as the program has yet to fully address
existing needs, with a shortage of available daycare places — meeting only half
of the demand (Expresso, 2023).

Furthermore, the government has expanded coverage and financial support for
families intending to have children, promoting economic stability. This is
achieved through child benefits, tax credits for taxpayers with dependent
children (especially those with multiple children), and a recent addition for
lower-income families known as the “Child Guarantee” (Social Security
Institute, 2023).

However, as the country’s aging demographics reflects, a considerable gap
remains in ensuring that policies provide sufficient economic and financial
stability for families and individuals to have children. This issue is
compounded by wage inequality between men and women, as a recent study
indicates (Faria, 2023).

Sustainable Pension System

To address poverty among senior citizens, recent pension reforms in Portugal
have introduced measures to ensure a basic level of financial security for new
retirees. Eligible pensioners who have contributed to the mandatory social
insurance scheme are guaranteed a minimum pension correlated with their
career duration. This serves as a crucial safety net. Additionally, the
Portuguese pension system aims to provide adequate income in old age for
individuals with non-standard or interrupted employment histories through
means-tested benefits. These benefits are a key component of the social
security system’s solidarity subsystem. They represent the non-contributory
segment designed to combat poverty and social exclusion, including among
pensioners. These benefits cater to situations of verified need and aim to offset
insufficiencies in contributions or other social security benefits.

Key examples of provisions for old-age income in Portugal include the old-age
social pension and the solidarity supplement for the elderly. The old-age social
pension is a non-contributory, means-tested pension designated for lower-
income elderly individuals. It is available to those who reach the legal age for
the old-age pension, are not eligible for the main benefit, and are in a state of
economic need. However, the actual amount provided is small: €245.79 per
month (Seguranga Social, 2024). The solidarity supplement for the elderly is
another non-contributory, means-tested benefit aimed at assisting pensioners
with low incomes who have attained the legal retirement age. The value is
€21.39 for pensioners aged below 70 and €42.78 for pensioners aged 70 or
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above (Seguranga Social, 2024). Recipients of this supplement may also
qualify for additional health benefits and extraordinary social support for
energy consumers, such as subsidized electricity and natural gas tariffs. These
measures collectively demonstrate Portugal’s commitment to supporting its
elderly population, particularly those who are most vulnerable.

The social security pension system also aims to help all citizens meet their
basic needs through the social integration income — a cash benefit ensuring
individuals and their family members have adequate resources for basic needs,
facilitating their gradual social and professional integration, if applicable.

While pension benefits have increased in recent years, particularly for lower-
income pensioners, they still fall short in effectively preventing a high rate of
poverty among senior citizens. The poverty rate among individuals aged over
65 was 17% in 2022 (PORDATA, 2023).

Portugal’s pension policy aims to balance intergenerational equity, encourage
continued employment, and maintain financial sustainability. However, it
faces significant challenges regarding the long-term viability of the pension
system. These challenges potentially compromise its goals and leave it
vulnerable to future demographic and economic shifts.

In Portugal, workers who continue their professional activities at or beyond the
legal retirement age are rewarded with a pension bonus, the value of which is
contingent on their years of contributions. This creates a clear incentive for
prolonged workforce participation. Conversely, early retirement is possible
before reaching the legal age, but it usually comes with a penalty, resulting in
a reduced pension.

Since 2016, the legal retirement age has been dynamically linked to changes in
life expectancy at 65. This system, known as the sustainability factor,
automatically adjusts the value of pensions based on demographic trends. It
factors in the positive trajectory of average life expectancy, recalculating
pension benefits downward to account for an extended retirement period.
However, this penalty for increased life expectancy is designed to affect only
those who do not proportionally delay their retirement. In 2023, the official
retirement age was set at 66 years and four months, and this remains
unchanged in 2024.

Despite implementing the sustainability factor, Portugal’s pension system
faces medium- and long-term financial challenges, impacting its
intergenerational equity. Between 1995 and 2021, pension expenditures as a
percentage of GDP rose from 9.2% to 14.3% - one of the most significant
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increases in the European Union. The Mercer Global Pension Index Report
(2022) reflects this complexity, assigning Portugal an index value of 62.8 out
of 100. This value indicates a system with commendable features but also
considerable risks that threaten its long-term effectiveness and sustainability.

Looking ahead, the Bank of Portugal’s Economic Bulletin (2023) suggests that
pension expenditures might start to decline post-2035, despite an aging
population. This anticipated decrease is attributed to a reduction in both the
average pension amount and the pension replacement rate. Currently,
Portugal’s replacement rate, one of the highest in the Euro Zone, is projected
to drop significantly by 2070, potentially aligning with the EU average.
However, projections from the Portuguese Government’s 2024 State Budget
Proposal indicate these adjustments may not be enough to prevent an
imminent financial imbalance in the social security system, where expenses
are expected to exceed revenues in the coming decade. This scenario
underscores the need for continual reassessment and adaptation of the pension
system to ensure its long-term viability and fairness across generations
(Ministry of Finance, 2023).

Sustainable Inclusion of Migrants

Since 2015, Portugal has seen a significant and accelerating increase in its
resident foreign population. According to PORDATA (2023), there was a 12%
growth from 2021 to 2022, bringing the total number of foreigners living in
Portugal to over 781,000 — nearly 400,000 more than in 2015. This increase is
largely due to Portugal’s inclusive policy framework for employed migrants, a
result of concerted efforts by the state and civil society to ensure immigrants’
human dignity and complete integration. This is achieved through principles of
equity, respect for diversity, and equal opportunities. Crucial to this effort are
the National Immigrant Support Centers, local centers, telephone support
services offering simultaneous translation, and essential information resources.

In the 2023 Migrant Integration Policy Index (MIPEX), Portugal achieved an
impressive third-place ranking with a score of 81 out of 100, distinguishing
itself among nations with the most favorable policies for migrant integration.
The country’s integration strategy is notably comprehensive, focusing on
ensuring equal rights, opportunities, and security for immigrants. The MIPEX
report specifically points out that “Portugal has consistently improved since
the first MIPEX edition. (...) Portugal also started to address its slight areas of
weakness on migrant health and education: the healthcare system is improving
access to healthcare and health information, while the education system is
better supporting cultural diversity at school” (MIPEX, 2023). Additionally,
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Portugal’s policies on citizenship are acclaimed as among the best globally.
This acclaim is further supported by the most recent European Social Survey,
which observes that “Portugal is one of the countries in which respondents
report greater openness to immigrants, and which... has seen this trend
increase since the year 2000” (European Commission, 2023).

In Portugal, legal immigrants enjoy the same rights, opportunities, and security
as citizens. They have the right to work, and their children have access to the
education system regardless of their legal status. Moreover, if immigrants
believe they have faced discrimination, they can file complaints with the
Commission for Equality Against Racial Discrimination (“Comissdo para a
Igualdade e Contra a Discriminacdo Racial”) — the institution responsible for
enforcing anti-discrimination legislation. However, such complaints rarely
lead to significant consequences. The most recent data indicates that in 2022,
this Commission received 491 complaints, resulting in only five
condemnations, with only four involving a fine. The largest of these fines,
imposed on a bank, was a mere €857.80 (Expresso, 2023).

Coupled with the most recent amendments to the Nationality Law in 2018 and
2020 (Republic Diary, 2018 and 2020), which facilitated naturalization, there
has been a notable increase in the number of naturalizations. Requests for
Portuguese nationality surged by approximately 37% in 2022, reaching a new
high of 74,506 requests (Immigration and Border Services, 2023).

Effective Capacity-Building for Global Poverty Reduction

Approved in November 2022, the Portuguese Development Cooperation
Strategy 2030 serves as the primary framework for guiding the country’s
public policy on international development cooperation. This comprehensive
strategy, crucial in shaping Portugal’s cooperation policy, addresses
conceptual, political, and operational aspects. It is structured into three
sections: an overview of the challenges to be addressed, a policy framework
outlining principles and priorities, and a strategic action framework detailing
specific action plans.

However, there has been no significant shift in the government’s commitment
to a global social policy focused on poverty reduction and social protection in
low- and middle-income countries. Foreign aid remains a relatively minor
aspect of Portugal’s foreign policy, which primarily emphasizes economic
diplomacy to stimulate the national economy and exports. Portugal is among
the OECD countries contributing the least proportion of its income to
development cooperation, falling well short of the international target for



SGI 2024 | 60

Portugal Report

Public Development Assistance by 2030 (Plataforma Portuguesa das ONGD,
2022).

Nonetheless, Portugal is not entirely disengaged from efforts to build capacity
for poverty reduction in developing countries. The country continues to
provide foreign aid, especially to Portuguese-speaking countries in Africa and
East Timor. The 2030 Strategy maintains a focus on these nations, capitalizing
on Portugal’s unique relationship with them. In 2022, Portugal’s official
development assistance (ODA) amounted to USD 504.7 million, constituting
0.23% of its gross national income (GNI), marking a 17.5% real-term increase
and a rise from 0.18% of GNI in 2021 (OECD, 2022a). However, Portugal’s
ODA volume remains modest compared to past performance and other OECD
Development Assistance Committee members (OECD, 2022b).

Despite the increase in ODA, Portugal’s involvement in shaping international
policies and assuming leadership roles remains limited. The country typically
follows rather than leads in international initiatives, and its resources are
relatively modest compared to its European Union counterparts. Thus, while
Portugal’s intentions are commendable, its aid plays a marginal role in the
overall design and implementation of foreign assistance.

Beyond financial and economic contributions, Portugal also participates in
security tasks. Its involvement in UN, NATO, and EU security and
humanitarian missions, though relatively modest, includes notable support,
such as recent aid to Ukraine. In specific situations, like in Guinea-Bissau,
Portugal actively contributes to stabilizing national governments, promoting
security, and fostering development.

lll. Environmental Sustainability

Effective Climate Action

The Climate Change Performance Index 2023 (CCPI), an independent
monitoring tool that evaluates countries’ efforts in climate protection across
categories such as greenhouse gas (GHG) emissions, renewable energy,
energy utilization, and climate policy, serves as a vital instrument for assessing
the implementation of the Paris Agreement, which aims to limit global
warming to 1.5°C. Portugal holds a notably favorable position in the CCPI,
securing the 14th spot out of 63 countries with a score of 61.55, surpassing the
EU27 average.
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Moreover, Portugal anticipates that its current policies will result in emissions
falling below the set limits by 2030, primarily due to a significant reduction in
emissions within the energy supply sector since 2005. This positions the
country on track to achieve carbon neutrality by 2050.

Effective Environmental Health Protection

Between 2005 and 2022, Portugal actively aligned its policy instruments with
European climate resilience standards. In recent years, the country has
developed a comprehensive national and sectoral adaptation strategy (NAS
and NAP), utilizing various reports (RAPS) for effective implementation.

The incorporation of Climate Risk Assessments into overarching adaptation
governance frameworks is grounded in sectoral impact analyses outlined in
monitoring reports. Like Greece, Portugal is committed to producing a
comprehensive economic estimate of climate change damage and costs,
enhancing sectoral evaluations of climate change impacts.

Furthermore, in line with several EU member states, Portugal aims to enact
climate laws, demonstrating a political dedication to environmental protection
and, consequently, public health. This commitment enhances the significance
of adaptation policies, promoting a more coherent and coordinated
implementation approach.

Effective Ecosystem and Biodiversity Preservation

In response to the complex challenge of preserving and protecting ecosystems
and biodiversity, the Portuguese government initiated and funded a
comprehensive biodiversity study titled “Biodiversity 2030: A New Agenda
for Conservation in the Context of Climate Change.” Conducted between 2020
and 2022, this study represents a pivotal step in understanding the country’s
biodiversity landscape. It revealed significant weaknesses that impede
Portugal’s ability to achieve the goals outlined in the National Strategy for
Nature Conservation and Biodiversity 2030, especially in the context of the
European Biodiversity Strategy 2030.

The study identified several challenges, including a lack of effective
intersectorial and interministerial coordination, difficulties in accessing
relevant data, chronic underfunding of public conservation policies, and
limited involvement of the private sector in biodiversity financing (Aradjo et



SGI 2024 | 62

Portugal Report

al., 2022). These issues underscore the need for concerted efforts to address
systemic shortcomings and enhance the overall effectiveness of environmental
policies in safeguarding ecosystems and biodiversity.

While several biogeographical areas in Portugal, other EU member states, and
the Alps region showcase commendable conservation efforts, challenges
persist in certain regions. Some areas in Portugal face unfavorable conditions,
indicating a lack of progress in the specific field under analysis.

Effective Contributions to Global Environmental Protection

The Portuguese government is committed to formulating policies that
contribute to global environmental sustainability, a fundamental challenge
outlined in the 2030 Agenda. To promote sustainable development, the
government has established a new interinstitutional mechanism and a control
structure to monitor the agenda’s implementation. Internally, the Presidency of
the Council of Ministers oversees and monitors the 2030 Agenda, while
external coordination is managed by the Ministry of Foreign Affairs. This
control structure integrates these two government areas, bringing together
various governmental and social organizations (Jornal de Negdcios, 2023).

The translation of these efforts into concrete action remains to be seen. As
highlighted in the National Voluntary Report, public policy planning has
gradually incorporated the 2030 Agenda and the SDGs since 2017. However,
most public policy instruments do not explicitly reference these frameworks.

Portugal has made significant commitments to addressing climate change in
the international community, particularly through active participation in
various United Nations conferences. Additionally, its role as the “Champion
Country” of the Global Compact for Safe, Orderly, and Regular Migration and
its political dedication to the Second United Nations Conference on the
Oceans exemplify Portugal’s active engagement on the global stage.
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