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Territorial Strategy and Model 

The National Spatial Planning Policy Program (PNPOT) is the leading instrument of the territorial management 
system. It defines objectives and strategic options for territorial development and establishes the organization 
model of the national territory. The PNPOT is the reference framework for other territorial programmes and plans 
and a guiding instrument for strategies with territorial impact.

The PNPOT was created by the Basic Law on Spatial and Urban Planning Policy of 1998, with the objective of 
providing the Country with a competent instrument for defining a prospective, complete and integrated vision of 
the organization and development of the territory and for promoting the coordination and articulation of public 
policies on a territorial basis.

The first PNPOT was approved by the Assembly of the Republic through Law No. 58/2007 of 4 September, at the 
end of a broad debate on the key issues of territorial organization and development of the Country and constituted 
a landmark in spatial planning policy, for its content, for the innovation introduced in territorial approaches and for 
the dynamics generated in the preparation of Regional Spatial Planning Plans. The final phase of its preparation 
accompanied the discussion and adoption of the territory as the third pillar of cohesion policy, in conjunction with 
the economic and social pillars, and influenced the strategic and operational programming work of the cycle of 
community funds for 2007-2013.

In 2014, the PNPOT 2007 was subject to an evaluation exercise undertaken by the Directorate General of the 
Territory, with the collaboration of the network of focal points that accompanied the preparation of the Programme, 
as well as consultations and interviews with about 70 public entities from various sectors and administrative levels, 
identified as responsible for implementing policies and instruments of strategy, planning, programming and 
management relevant to the implementation of the guidelines and directives of the PNPOT and the implementation 
of the measures of the action programme.

In 2016, the Council of Ministers Resolution No. 44/2016 of 23 August, approved the amendment of the PNPOT 2007, 
taking into account in particular: the results of the evaluation of the implementation of the Programme in force; the 
guidelines of the Sustainable Cities and Towns 2020 Strategy; the growing importance of the territorial dimension 
of public policies; the need to provide a territorial framework for the strategic and operational programming of 
the post-2020 community funds cycle; the Government’s objectives in the field of territorial enhancement and 
the promotion of territorial cohesion including the consideration of territorial diversities and the focus on inland 
development; as well as the sustainable development objectives, the commitments of the Paris agreement on 
climate change and the aims of the National Reform Programme.

The objectives of the amendment to the PNPOT were the  preparation of the new action programme for the 2030 
horizon, in the context of a longer term territorial organization and development strategy supported by a vision for 
the future of the Country, which accompanies the ultimate goal of leveraging internal cohesion and the external 
competitiveness of our Country, as well as  the establishment of a system of operationalization, monitoring and 
evaluation capable of boosting the implementation of guidelines, directives and policy measures and to promote 
the PNPOT as a strategic reference for the territorialisation of public policies and the programming of territorial 
investments financed by national and community programs.

The work to amend the PNPOT took place over 20 months accompanied by a system of Focal Points and a 
Consultative Committee, and the proposal was submitted for public discussion. During this period, the participation 
and involvement of all relevant actors, from the political and administrative spheres, academia, organizations 
representing interests and civil society, was encouraged, in a broad reflection on the constraints, opportunities and 
challenges facing the national territory and on the planning and development objectives that the Country wants to 
pursue, based on an informed territorial vision.
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As a result of the public discussion, 107 participations were considered - 36 contributions from individuals and 
71 from various entities (associations of municipalities, central government entities, universities, professional, 
sectoral and environmental associations and organizations and one company). In order to broaden the debate and 
participation, 9 public sessions were held in 5 cities of the mainland and in the two autonomous regions, with over 
950 participants.

The PNPOT is structured in three documents. The Diagnosis, the Strategy and the Territorial Model and the Agenda 
for the Territory (Action Programme).

Report

1. The Diagnosis

In chapter 1 Portugal is contextualized in the World considering the dimension and universality of the Portuguese 
language and diaspora, its position in the Atlantic and the European framework.

In chapter 2 we proceed with a characterization of the Organization, Trends and Performance of the Territory, 
organized in 9 subchapters:
Biodiversity, the ecosystems that support it, the soil and the water resources, are seen as strategic assets essential 
to the objectives of territorial cohesion, at national and regional level. In a framework of climate change and 
environmental sustainability, the expected impacts on resources, as well as the risks associated with the coastal 
zone and the occurrence of floods, are also to be highlighted. Rural areas have assets with enormous potential for 
the sustainable development of the Country, where agriculture, forests, energy production, geological resources, 
tourism and other ecosystem services are envisaged in a logic of specialized production or contributing to 
multifunctionality. Human capital and demographic dynamics, resulting from natural and migratory movements, 
are a structural resource for development. The construction of a more competitive, inclusive and sustainable 
economy highlights the importance of building intelligent geographies based on more innovative and collaborative 
processes that can capitalize on the assets of each territory. Infrastructures are an important asset in terms of 
cohesion and strengthening competitiveness and external integration, needing to respond to the new challenges 
of decarbonization and energy efficiency. Equipment and services are fundamental resources in guaranteeing the 
equity of opportunities and citizens’ rights in housing, health, education, social support, justice, culture, sport and 
leisure. In the last decade, social changes (in the family, age structure, residential mobility) have had a strong 
territorial expression, exhibiting socio-spatial vulnerabilities. The State and families have invested in housing which 
has led to an increase in the value of property assets, but problems of access and housing shortages persist. The 
urban system is one of the most structural elements in the territory’s organization. It reflects the dynamics of 
urbanization, identifies functional centralities, builds interurban communities and functional regions and projects 
the urban centres in terms of regional, national or international networks. At the same time, it reflects the quality of 
life, trying to systematize the constraints that must be opposed in terms of public policies. Land use and cover reflect 
the appropriation of territory by human communities in the development of their activities over time, according to 
socio-economic, institutional and cultural contexts.

In chapter 3 the analysis of Territorial Mosaics complements and deepens the national diagnosis, highlighting 
diversity and regional specificities.

In chapter 4 the Territorial Management System is discussed, reflecting on the planning system in Portugal and 
identifying the challenges faced by territorial management.

In chapter 5 the Spatial Planning Problems are contemplated, presenting the results of the application of a survey 
of the Problems of the PNPOT in force (2007), followed by the identification and description of the current problems.
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2. The Strategy and the Territorial Model

Reflecting the Critical Changes in the long term (2050), emerging trends in climate, socio-demographic, technological 
and socio-economic changes are developing. Critical factors of change, their impacts and territorial trends are 
identified in a scenario of inaction.

Starting from the identification of the Guiding Principles of Territorial Cohesion, the Territorial Challenges that 
represent the main strategic guidelines of the PNPOT are developed. These guidelines are subdivided into 15 
territorially based policies that will inform the Territorial Model.

The Territorial Model establishes the spatial organization model, which is comprised of 5 Systems: the Natural System, 
the Social System, the Economic System, the Connectivities System and the Urban System. Critical Vulnerabilities are 
also systematized, with an emphasis on the greatest territorial fragilities.

At the end, the Territorial Model is presented and the Territories that will be most under pressure from the
Critical Changes are mapped.

3. The Agenda for the Territory

The Agenda for the Territory organizes the Action Programme detailing the Policy Measures structured by areas 
of intervention. Within this scope, the detail of policies is reinforced, the need to intervene is justified, the main 
entities in the operationalization and some of their partners are identified, and the expected effects and the system 
of monitoring indicators are presented.

The territorialization of the Action Programme is explained when in the final part of the Agenda for the Territory 
the Action Programme of each System is organized. The Natural System, the Social System, the Economic System, 
the Connectivities System and the Urban System, as well as the territorialisation of the Critical Vulnerabilities, are 
discussed once again. The expected effects and key indicators for monitoring the Territorial Agenda are subsequently 
discussed.

In conclusion, the PNPOT seeks to incorporate a forward-looking reflection in territorial terms, identifying the 
Critical Changes in the long term (2050) and answers three questions in particular:
- What should be the territorial policies guiding future interventions and how should they be specifically targeted? 
This will in turn determine the Territorial Challenges and the Systems for the Territorial Model.
- How should development challenges be addressed and new opportunities created in the main fields of 
sustainable, economic and social development? This will in turn determine the Policy Measures structured by Areas 
of Intervention.
- What approaches should be applied to increase the efficiency of policy interventions, in terms of asset valorisation, 
construction of critical mass and maximization of synergies? This will in turn determine the organisation of Policy 
Measures by Systems of the Territorial Model.

In the future, the territorial dimension of policies can be strengthened by incentives for cooperation, by interventions 
directed at functional areas or cross-border areas or regions, strengthening territorial cooperation. New governance 
solutions involving public and private authorities should be developed in order to jointly address spatial planning 
challenges. It is thus crucial to strengthen the capacities of national, local and regional actors to participate in 
territorial cooperation activities.
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The following document explains the Spatial Planning Strategy 2030, organized in three chapters: 

 1.   Critical Changes and Territorial Trends

 2.  Territorial Principles and Challenges

 3.  Territorial Model

The exploration of Critical Changes in the long term (2050) aims to discuss the most relevant and predictable 
emerging trends, and to highlight their potential environmental, social, economic, technological and political 
impacts. The purpose is to identify the main territorial trends in a scenario of inaction of public action.

The definition of the Territorial Principles and Challenges results from both the problems and strategic territorial 
resources identified in the Diagnosis and from the Critical Changes and Territorial Trends presented in the first 
chapter of this report.

At the end, the Territorial Model establishes the desired spatial organization model, based on territorial systems, 
namely the Natural System, the Urban System, the Social System, the Economic System and the Connectivity System. 
Critical Vulnerabilities, which arise from current territorial fragilities, with the potential to be aggravated by Critical 
Changes, and as such, require an adaptation effort driven by public policies, are also considered.

In conclusion, the Spatial Planning Strategy presented herein is designed for 2030, against the backdrop of the 
forward-looking visions for 2050.

Territorial Strategy and Model 
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The identification and exploitation of Critical Changes aims to foresee the most relevant and predictable emerging 
trends in four major areas: environmental and climate; socio-demographic; technological; and economic and social. 
This strategic exercise aims to anticipate some of the territorial issues that may arise in the future and which, 
therefore, will have to be considered when designing the Territorial Challenges and the Territorial Model. In this 
reflection, the critical geopolitical factors and the evolution of global markets were not considered, despite the 
impact they may have on the Country, given the high level of unpredictability of their evolution.

In each Critical Change, three emerging critical factors are envisaged, the most significant institutional, social and 
economic impacts are identified and territorial trends that may occur in a scenario of inaction of public action are 
systematized. In spite of the partitioning shown below, the various critical factors often interact with each other, 
which may reinforce some trends.
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Environmental and Climate Change

• Increase in temperature
• Change in rainfall patterns
• Rise in mean sea level

• Degradation and loss of environmental 
resources

• Risks and vulnerabilities
• Economic and social changes

• Europe
• Portugal

Socio-demographic Changes

• Natural growth in decline
• Ageing population structure
• Intensification of migration movements

• Changing equipment and service needs
• Ageing and loss of assets in the labour market
• Increased pressure on social systems

• Europe
• Portugal

Technological Changes

• Scanning, cyberspace, automation and robotics
• Change in the energy paradigm
• Genetics, predictive medicine, prevention and 

personalised therapies

• Digital qualifications, changes in the health 
sector and new mobility solutions

• Globalisation, artificial intelligence and changes 
in employment offers

• More equity in services of general interest and 
more collaboration and innovation

• Europe
• Portugal

Economic and Social Changes

• Change in globalisation
• Greater ecological awareness and new 

perceptions of well-being
• A more multipolar and participatory society

• Increase in inequalities and alternative 
economic models emerge

• A healthier and more sustainable society
• A more collaborative and resilient society

• Europa
• Portugal

Factors Impacts Territorial 
Trends
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and Climate 
Change



Climate change of anthropogenic origin is a scientific evidence. Between 2005 and 2014 global 
greenhouse gas emissions followed the path of the most pessimistic scenario defined by the 
Intergovernmental Panel on Climate Change (IPCC). The Global Risks Report 2017 (WEF 2017) identifies 
extreme weather events, water shortages, major natural disasters and shortcomings in climate 
change mitigation and adaptation among the main global risks in terms of impact on human life 
and activity.

In mitigation policies, Portugal has committed itself to ensuring the neutrality of its emissions by the end 
of the first half of the 21st century (2050), on a long-term path of greenhouse gas reduction in line with 
European objectives. It is now recognised that mitigation is not enough to deal with climate change. It is 
therefore essential to strengthen the adoption of adaptation measures.

The trend shows that rising temperatures, together with changing rainfall patterns and rising sea levels, 
are the main manifestations of climate change in Portugal. The effects of climate change, exacerbated by 
the increase in extreme weather events, will have very different territorial expressions.

Introduction



All scenarios and projections predict a significant increase in 
the average temperature in all regions of Portugal by the end of 
the century. By 2040, in mainland Portugal, maximum summer 
temperature increases are projected between 0.5ºC in the coastal 
zone and 2ºC in the interior, values that can reach 3ºC and 7ºC, 
respectively, in 2100. This variation is accompanied by an increase in 
the frequency and intensity of heat waves. In the Autonomous Regions, 
the temperature increases should be more moderate by the end of the 
century, and may vary between 2ºC and 3ºC in Madeira, while for 
the Azores the estimated increases are between 2.5ºC and 3.2ºC.

I. Increase in 
temperature

II. Change in 
rainfall patterns

III. Rise in mean 
sea level

As far as precipitation is concerned, climate uncertainty is significantly 
greater. However, almost all scenarios project the reduction of rainfall 
in mainland Portugal during spring, summer and autumn, which 
could reach 20% to 40% of the current annual rainfall by the end 
of the century (due to a reduction in the duration of the rainy season), 
with the greatest losses occurring in the southern regions. Periods 
of drought may be more recurrent and intense. In Madeira, an 
important reduction in annual rainfall of up to 30% is also estimated, as 
well as significant changes in its inter-annual and seasonal variability, 
circumstances aggravated by limited water retention capacity. In the 
Azores, projections do not indicate a clear trend, but there may be a 
slight upward trend in winter, up to 10%, and a decrease in summer.

In global terms the average sea level has been rising faster in recent 
years than in previous decades. In Portugal, based on the Cascais 
tide gauge, there were increases in mean sea level (MSW) of 2.1 
mm/year between 1992 and 2004 and 4.0 mm/year between 2005 and 
2016, in line with the global trend.
In the Azores, the rise could reach one meter by the end of the 
century. Portugal has a coastline subject to high urban pressure and 
a significant extension of low sandy and rocky coastline in critical 
erosion conditions. This factor is enhanced by the future prospect of 
more frequent strong storms.
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The environment, habitats, ecosystems and landscapes will be 
under increasing pressure. Changing rainfall patterns and rising 
temperatures may highlight trends in changing geographical 
distribution and development conditions for plant and animal 
species. There may be changes in water availability and quality and 
pressures from agriculture, industry, urban areas and tourism areas will 
need to be addressed. The process of soil desertification will tend to 
intensify. In 2030, the management of water and food (agricultural 
and fisheries) scarcity will be a major challenge. Food supplies may 
be at risk.

I. Degradation 
and loss of 
environmental 
resources

III. Economic and 
social changes

II. Risks and
vulnerabilities

Foreseeable climate change on a local scale will mean increased 
energy consumption for air conditioning or watering. Economic 
activities are called on to adhere to new economic models based 
on efficiency, reuse and circularity and on the low carbon economy. 
There will be increased financial efforts in preventing and recovering 
from emergencies arising from extreme weather events. There will 
be greater pressure on water availability. Society will have to invest 
to respond to the impact of climate change on the adaptation of 
infrastructures and health and social services which will have 
to respond to the impact of heat waves to combat the potential 
increase in morbidity and mortality associated with them.

Climate change drives changes in the intensity and territorial 
incidence of risks associated with river floods and inundations, 
coastal drifts, heat waves and fires, with a strong impact on 
forest use territories, generally aggravating their frequency and 
intensity. Urban areas will be in a more vulnerable situation. Other 
environmental risks, such as the occurrence of mass movements on 
slopes, may be aggravated in severity or frequency. Climate change 
is also a factor of social injustice, with consequences for intra- and 
intergenerational inequalities.
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The availability of water in the territory, in a context of increasing scarcity, 
raises infrastructure challenges at all geographical scales, implying a greater 
need for storage, levels of greater efficiency in its use and greater control 
of pressures that may threaten its quantity and quality.

Contrasts between wet and dry regions will increase, as will the frequency and 
intensity of extreme weather events. There will be differentiated impacts, with 
diverse consequences on biodiversity and its management.

Agricultural productivity will tend to change for many crops, especially the 
most demanding ones in terms of water availability, requiring capacity to 
manage change. They tend to increase territorial imbalances in access to 
goods dependent on natural resources and food. Local production and 
consumption may consolidate as a trend and the value of soil may be subject 
to new approaches integrating variables other than its constructive capacity.

Energy will be a critical factor for climate change mitigation and adaptation, 
since the need for air conditioning in cities will imply increased consumption. 
The option for renewable energy sources and local forms of consumption 
must be strengthened, with environmental, social and economic benefits.

The planning and construction of urban space will now incorporate the 
approaches of mitigation and adaptation, such as changing modes and 
ways of using transport, reducing the urban heat island effect, managing the 
water cycle and the efficiency of energy use in all activities, buildings and 
infrastructures therein.

The increase in risks requires a closer look at the vulnerabilities of territories 
and populations. Migration for reasons associated with resource scarcity and 
environmental risks, which are already a reality today, will be intensified by 
climate change scenarios and may contribute to increasing the exodus from 
low-density regions of the Country.

From a European point of 
view, Portugal is part of the 
Mediterranean region, where the 
Iberian Peninsula is classified as a 
climate change hotspot.
Consequences for the European 
economy and society are expected, 
although territorial impacts vary 
widely.

Territorial 
trends
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Over a time horizon of little more than two decades, the combined effect of the increase in average annual 
temperature and the decrease in average annual precipitation represents a significant change in climatic conditions, 
making its weighting in the options for the cover and management of the territory imperative, both in the uses 
of rural space and urban space. Regional impacts are also clearly differentiated. The urban space, in coastal areas, 
given the estimated rise in the average sea level, should prompt greater concern.

Source: Climate Portal, 2017 Source: Climate Portal, 2017
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Source: IPMA (2018)Source: Forzieri et. Al., 2016

Projected increase in exposure to multiple climate-
related hazards, 2030

Number of hazards with moderate increase Heat wave hazard map

Change in temperature Change in precipitation patterns

Territorial Strategy and Model 
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- Increase in 
maximum, average 
and minimum 
temperatures

- Increase in the 
number and 
duration of heat 
waves and 
decrease in cold 
waves

- Increased urban 
heat island effect

- Increased 
frequency of 
tropical nights

- Decrease in 
average annual 
precipitation

- Increased 
intensity of 
drought periods

- Increased 
frequency and 
intensity of 
periods of heavy 
rainfall

- Flooding by 
drifting in coastal 
areas

- Increased 
likelihood of 
flooding of urban 
areas due to 
reduced runoff 
conditions in 
areas under the 
influence of tides

- Increase in 
coastal 
erosion(cliffs and 
sandy coasts)

- Changes in 
habitats and 
biodiversity

- Increased pressure 
on water resources

- Increase in 
desertification and 
land degradation

- Changes in 
productivity in 
agricultural areas 
and
traditional fishing 
grounds

- Change in 
geographical 
distribution for 
better conditions 
and adaptability

- Increased risk in 
coastal areas
- Increase in areas
exposed to quick
flooding

- Increase of 
territory exposed to 
drought

- Increase of areas 
threatened by 
saltwater intrusion

- Increased risk of 
widespread fire with 
strong impact on 
forest use territories

- Increased social 
inequalities and 
vulnerabilities due 
to climate
flash Floods

- Low carbon 
efficiency and
economy change 
economic
models

- Increase in
financial effort
due to emergency
situations

- New response 
needs of the 
health and social 
services

- Cost of adapting 
infrastructure and 
equipment

- Rising energy 
costs

- Portugal will have 
a more 
environmentally 
vulnerable territory 
with particular 
emphasis on water, 
soil and biodiversity

- The Country 
homogeneously 
warmer to the 
south, will tend to 
have lower rainfall 
and increased 
water, energy and 
soil conservation 
needs

-The occurrence of 
extreme events will 
tend to highlight 
the loss of 
biodiversity

Factors Impacts Territorial Trends

Economic and 
social changes

Risks and
vulnerabilities

Degradation and loss 
of environmental 

resources

Rising average sea 
level

Increase in 
temperature

Change in rainfall 
patterns

In PortugalIn Europe

- The Mediterranean 
region, where 
Portugal is located, is 
designated as a 
climate change 
hotspot

- Consequences for 
the water, agriculture, 
forestry, and 
biodiversity sectors. A 
reduction in 
agricultural 
production is 
expected

- Increased pressure 
on ecosystems and 
protected areas.

Environmental and Climate Change



The factors of change associated with climate change show that Portugal will have a more vulnerable territory 
in 2030. The Tagus Valley may mark a division between the Country homogeneously warmer to the south and the 
Country of a more moderate temperature to the north. There will be rainfall reduction throughout the Country, 
with significant losses to the south, except in the Azores where a slight and widespread increase in precipitation is 
expected. Water availability in the territory will pose infrastructure challenges at all geographical scales, implying a 
greater need for enhancement and efficiency of infrastructure and management to cope with periods of drought, 
which will tend to be more frequent. Widespread access to natural resources will tend to be more costly and the 
search for proximity and circularity solutions associated with new, more sustainable business models may influence 
the organisation of the territory.

Portugal should be halfway towards ensuring the neutrality of its emissions (by the end of the first half of the 
21st century - 2050) and should therefore organise its territories so that they contribute to this objective according 
to their capacities (mobility solutions, energy efficiency and reduction of emissions associated with urban areas; 
CO2 capture in rural areas).

It will be a Country that needs to be better prepared for extreme events, where risks may be greater and costly 
both in urban areas (heat waves, floods, coastal erosion) and rural areas (forest fires, loss of biodiversity, reduction 
in agricultural productivity), and where it is essential to ensure territorial organisation solutions aimed at increasing 
the resilience of natural, agricultural, forestry and community systems, safeguarding in particular the sustainability 
and connectivity of the landscape, and food sovereignty.

Conclusion
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Socio-
demographic 

Changes



Demographic change is one of the current and future key challenges. In recent years, Portuguese 
society has been feeling the repercussions of demographic change, both in social, economic and 
political terms and in territorial terms. Demographic dynamics are one of the main shapers of society, 
assuming an important role in the configuration of territories and should, therefore, be at the centre 
of public policy reflection.

In the European context, Portugal exhibits a worrying situation due to the trend of population loss 
as a result of natural and migratory balances. In all scenarios, the forecasts point to a continuous 
loss of population, which will have implications for various sectors of society and the economy. In view 
of these scenarios, the Country will have to prepare, adapt and react.

The implications of population developments in the coming decades have to be understood from a 
global perspective, in order to identify all inherent trends and respond to the different critical factors 
that will arise, notably in territorial terms.

The trends show that natural growth will continue to decline, demographic and family structures will 
be changing, living standards and professional dynamics will change and migration flows will possibly 
intensify. These factors will have implications for equipment and service needs, housing supply and 
demand, the labour market, pressure on social systems and land use models due mainly to negative 
population growth, ageing and the decrease in assets.

Introduction



There is a significant fall in fertility and birth rates, which puts the 
ability of generations to renew themselves at risk. Fewer births 
represent a smaller number of people reaching fertile age. The 
organization of families has been changing, tending to be small 
and with new configurations (conjugal nuclei, single-parent nuclei, 
recomposed nuclei or of informal composition). The challenge is to 
create conditions that favour an increase in fertility and also to 
prepare the Country to live with fewer young people and attract new 
residents.

I. Negative 
natural growth

II. Ageing 
population 
structure

III. Intensification 
of migration 
movements

Life expectancy at birth will continue to increase, as life cycles 
become longer and longer. The population will grow older and 
dependency rates will increase. Future scenarios foresee a decrease 
of around 600,000 young people and an increase of 1.4 million older 
people between 2011 and 2040. A reversal of the age pyramid and 
a continuation of a marked ageing of the population across the 
Country are expected. A longer life with quality is the big challenge.

The strong emigration flow of young adults in recent years has 
intensified the trend towards demographic decline. The departure 
of qualified young people in Portugal may weaken the future 
development of the Country. Attracting new immigrants should 
be perceived as a factor for the development of the Country, by 
assuming an important role in mitigating ageing and in combating the 
inability of the Portuguese population to renew its population. New 
immigrants may be of various types: those attracted by the quality of 
life and business dynamics, immigrants from countries in conflict or 
foreigners of retirement age seduced by climate and security. Internal 
mobility will continue to favour both metropolitan regions and major 
cities.

22
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The reduction in the number of assets in the labour market, due 
to falling birth rates and emigration, reduces the availability of human 
resources. Between 2011 and 2040, it is estimated that Portugal could 
lose about 1.7 million assets. The loss of staff and the inability to 
compensate for the exit of the active population tend to represent 
a lower availability and a greater ageing of human resources for 
the economy. This highlights the need to design new strategies for 
the economic model, less intensive in human resources but more 
demanding in their qualifications, implying greater investment in 
human capital through formal education, but also through vocational 
training.

II. Ageing and loss 
of assets in the 
labour market

III. Increased 
pressure on social 
systems

I. Changing 
equipment and 
service needs

The decline of the population, especially of the active population, 
and its ageing are likely to affect the operating structure and the 
financial balance of important social systems (health, education, 
social protection). The increase in the number of retired people and 
pensioners will continue and, consequently, the pressure on social 
security systems will increase. In the future, more than half of the 
Portuguese population (young and old) may be dependent on 
people of working age, requiring strategies aimed at adapting 
social systems and wealth taxation and redistribution models.

The population will be better educated and have greater access 
to information and knowledge, health and well-being. They will 
thus be able to age with a better quality of life and live longer with 
intellectual and physical health. In terms of challenges, the existence 
of equipment and the provision of services presuppose new 
strategies and intervention models adjusted to the new socio-
demographic reality in order to respond adequately to the needs 
of the population in the future (health, social services, education and 
training, culture and leisure).

23
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Territorial imbalances in Europe are expected to widen. 
Metropolitan areas will continue to concentrate more population and 
peripheral rural regions will face major demographic challenges.

In Portugal, as in Europe, many rural regions will continue to lose 
population and birth rates will be unable to dampen the impacts of 
ageing and mortality, proving a very difficult trend to reverse. Internal 
and external migration could contribute to increasing territorial 
disparities as there is a strong trend towards population settlement 
in urban areas. The two metropolises will continue to concentrate 
population and wealth since they polarise the main entrepreneurial and 
innovation dynamics as well as the more qualified and differentiated 
population. However, while some urban areas will continue to 
grow, others may not have sufficient demographic dynamism 
and will also shrink in population, notably human resources of 
working age.

The mild climate, security levels and hospitality of the Portuguese 
may make Portugal a residential alternative for Europeans from 
central and northern Europe, as well as from North Africa. Public 
policies aimed at immigration and housing must take these trends into 
account, promoting some territorial rebalancing.

In the European context, it is likely that attracting highly qualified 
people from other parts of the world will become increasingly 
difficult. In this respect, the best qualified Europeans may choose to 
work and live in large urban centres located outside Europe. Portugal 
will be no exception to this trend, especially if it does not have a 
sufficiently attractive socio-economic basis to create opportunities 
and different possibilities for people.

At European level, two main 
trends can be expected 
(ESPON, 2017):

- A flow towards the most 
attractive areas in terms of 
climate and living conditions, 
notably along the Mediterranean 
coast.

- A flow towards metropolitan 
areas, preferably with good 
economic prospects, which may 
accentuate a polycentric pattern 
around major urban nodes.

Territorial 
trends
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Source: The LUISA Territorial Modelling Platform (2017)
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- Increased life 
expectancy

- Changes in 
habits and 
lifestyles

- Ageing of the 
population

- Increase in 
dependency 
ratio

- Decline in the 
youth and fertile 
population

- Decrease in 
birth rate and 
fertility

- Recomposition
of family 
structures

- Strong 
emigration in 
recent years has 
intensified the 
demographic 
downturn

- Growing trend 
of emigration of 
young skilled 
adults ("brain 
drain")

- Attracting new 
immigrants is 
important for 
demographic 
renewal

- The provision of 
equipment and 
services will have 
to readjust to the 
new socio-
demographic 
reality:

(i) fewer young 
people and more 
elderly people;

ii) active ageing;

(iii) a more diverse 
population from a 

social and cultural 
viewpoint and 
with higher 
educational levels

- Less human 
resources 
available

- Ageing of the 
working 
population

- Inability to 
compensate for 
the departure of 
workers, 
especially the 
most qualified

- Emergence of 
new economic 
models that are 
less human 
resource-
intensive

- Very high 
dependency 
ratio

- Greater pressure 
on active 
taxpayers

- Changes in the 
financial balance, 
in the strategies 
for social cohesion 
and in the 
sustainability of 
social security 

- Rural-urban 
disparities will 
widen, with the 
reinforcement of 
the metropolises

- Many rural 
regions will 
continually lose 
population and 
they will have 
insufficient birth 
rates to cope with 
high ageing

- It is expected 
that attracting 
highly qualified 
people will become 
increasingly difficult 
and that Europeans 
countries will 
compete among 
themselves

Factors Impacts Territorial trends
Ageing and 

asset loss in the 
labour market

Changing the need 
for equipment 
and services

Intensification of 
migration 

movements

Ageing 
population 

structure

Negative 
natural 
growth

In Europe In Portugal

- Metropolises will 
continue to 
concentrate more 
population and 
the more rural and 
peripheral regions 
will face 
demographic 
losses

- Migration will 
play a central role 
in the 
demographic 
balance, but it is 
impossible to 
predict 

- Territorial 
imbalances are 
expected to 
increase taking 
into account age 
structures

Increased 
pressure on 

social systems

Socio-demographic Changes



The factors of sociodemographic change show that in 2030 Portugal will have a smaller population and an older 
demographic structure, with a smaller presence of young and active people, which will have repercussions on 
family, social and economic structures, as well as on territorial ones.

Natural growth will be negative, reflecting low fertility rates and population ageing levels. Internal migration 
will continue to favour the two metropolises and the main cities. Immigration could contribute to a more 
balanced demographic structure. Attracting new residents will have implications for social habits and behaviour, 
and consequently for lifestyles, as well as for the functioning of the labour and real estate markets. Emigration 
of the most skilled workers will continue if the Portuguese economic structure is unable to offer adequate 
opportunities to the aspirations of the working age population.

Territorial disparities are expected to increase, with metropolitan areas and major cities continuing to bring 
together the largest numbers of people and the most peripheral rural areas to record losses. However, there will 
be thriving rural areas that are unlikely to lose population in significant terms, and there will be cities that will 
experience regressive dynamics. It is therefore crucial to find strategies and instruments to counteract territorial 
imbalances and disparities. Immigration may play a central role in the demographic balance, but it is not 
likely to contribute to greater territorial balance. It is essential to find strategies and instruments to counter 
territorial imbalances and disparities.

Conclusion
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M3 
Technological 

Changes



The next few decades will be largely conditioned by technological change. Global flows are linking 
markets, banks, businesses, schools, communities and individuals. The world will be more innovative, 
interconnected and interdependent.

In the future, technological change will impact all sectors of society. It is therefore important to 
focus on enhancing its potential for development and improving the quality of life for all. One of the 
greatest challenges facing regions and cities, and their systems of governance, is to find new answers 
and solutions to the challenges and opportunities that lie ahead.

Education is a fundamental precondition. In Portugal, around one third of the working age population 
has a degree in higher education, but territorial differences are significant. Regions exhibit differences 
in innovation performance, reflecting imbalances in education, training, skills and knowledge 
production capacity.

Metropolitan regions and major cities, where firms, investors, entrepreneurs and other entities in 
the research and innovation system are concentrated, show a better potential for knowledge and 
innovation and access to new technologies. However, with the technological revolution, more and 
more people in more places have more opportunities to connect and collaborate more easily, 
which creates new opportunities, especially in rural areas (in the most prosperous or even the 
most peripheral). However, technologies are also enhancing and intensifying social inequalities with 
territorial expressions.

Introduction



The change in the energy paradigm necessary for sustainable global 
growth implies greater diversity in the primary energies that can be 
mobilized for the functioning of societies, and new ways of using 
hydrocarbons through energy transformations that do not involve 
burning them. It also implies technological advances in the use of 
renewable energies, such as wind and solar, in order to increase their 
density, reduce the impact of their intermittence and move towards 
solutions for storing the electricity produced.

II. Changing the 
energy paradigm

I. Digitalisation, 
cyberspace, 
automation and 
robotics

III. Genetics, 
predictive 
medicine, 
prevention and 
personalized 
therapies

Digitalisation, cyberspace, automation and robotics will change 
the way the economy and society operates. The new phase is 
marked by the creation of cyberspace and its articulation with 
mobile telecommunications, allowing individual access to a global 
communication and transactional space that is being organized by 
digital platforms managed by global operators; and, on the other 
hand, by advances in automation and robotics that, through artificial 
intelligence, extend to services and activities that are personal-
relationship-intensive.

Developed societies will face a higher incidence of cancers, chronic 
diseases and neurodegenerative diseases leading to total or partial 
loss of autonomy.  Given this pattern of morbidity, advances in 
genetics and genomics will make it possible to identify early risks 
of disease contraction, encourage and enhance prevention and move 
towards more personalized therapies.
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The pace of technological change is accelerating, but most 
people may not be able to assimilate this evolution. Talent, skills and 
technological training of human resources are valued advantages in 
an increasingly networked economy. It is crucial to focus on digital 
qualifications at all levels of education and vocational training 
of assets. The possible mismatch between the pace of learning 
dynamics and the technological skills required can weaken social 
structures, contributing to a more unequal society, between those 
who will be more qualified and those who will be less technologically 
qualified. Health, in societies with accelerated ageing processes and 
new morbidity patterns, will face potential changes in the way health 
services are financed and delivered to ensure improvements in the 
quality of life, enabling citizens to be more clearly responsible for their 
own health. A closer link between energy transformation and new 
mobility solutions (vehicles, propulsion systems and integrated long-
distance and urban space management) is crucial. 

I. Digital 
qualifications, 
changes in the 
health sector and 
new mobility 
solutions

II. Globalisation, 
artificial 
intelligence 
and changes in 
employment 
offers

III. More equity in 
services of general 
interest and more 
collaboration and 
innovation

Advances in the combination of 3D and robotic printing technologies 
can accelerate a shift towards more decentralised forms of goods 
production, reversing the dynamics of globalisation based on the 
international fragmentation of production. This evolution can translate 
into a significant reduction in trade in tradable goods and a decrease 
in the geographical extension of current supply chains. Digitization 
in turn tends to generate exponential growth in data flows and the 
transaction of services. At the same time, the free movement of capital, 
global financial markets and global savings management will remain. 
Robotic and automated processes, in terms of employment, will 
replace the most disqualified and human-resource-intensive activities. 
Employment will be destroyed, and new forms of work will be created. 
The readjustments in production systems and activities resulting from 
the technological revolution are strengthening entrepreneurship 
and creating new employment opportunities, but also diminishing 
or making other jobs disappear. The current forms of regulation 
of activities and work are not always able to respond effectively to 
workers’ rights.

Increasingly, actors are challenged and encouraged to get 
involved and to use technology in their connections. Public 
institutions can cooperate and foster the development of digital access 
services of general interest in order to strengthen territorial equity. 
Digital networks will also be instrumental in creating environments 
conducive to the empowerment of human capital, innovation and 
technological infrastructure, fostering the development of intelligent 
territories. Digital platforms will mobilise multiple collective capacities 
and competences, strengthen shared leadership and involve more 
institutional actors and civil society in decision-making processes.
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Digitization, cyberspace, automation and robotics can increase territorial 
disparities, as the leaders of these processes tend to capture many of the 
competitive advantages (markets, people, products). It is therefore important 
that cities design and implement smart growth strategies capable of 
attracting talent, creativity and innovation.

Cities will polarise social and economic development. The technological 
revolution and digitisation make us rethink the models of urban management 
and governance. New technological solutions are being driven by the 
“smart” development of cities, contributing to a more efficient management 
and use of resources and improving the quality of life of citizens. Responding 
to new environmental demands, housing and mobility in cities are set to 
undergo profound changes supported by new technologies. Development 
depends not only on innovation based on new technologies, but also on the 
quality and multifunctionality of urban spaces.

The development and use of cleaner technologies, together with the 
increased production and use of renewable energy and more sustainable 
industrial production, will contribute to decarbonisation. Territories need 
active communities. The involvement of citizens in the decision-making 
processes and implementation of strategic options will increasingly be a trend 
supported by new technologies (which allow sharing information, collecting 
opinions and fostering discussion on major urban issues). Participatory and 
collaborative urbanism will contribute to the design of more transparent 
and efficient governments, to the encouragement of citizenship and to 
greater urban resilience. Digital access services will contribute to greater 
territorial equity.

At the same time, financial markets can strengthen their power over territories. 
International financial investors have become creditors of territories and 
have come to assess and condition their market value. International capital 
movements have become decisive in setting the price of national assets, both 
real estate and securities (shares, bonds, government bonds), in terms of 
interest rates and in the remuneration of national savings.

On the other hand, there will be more links between the global economic sphere 
and the local scale. Production processes may be more deconcentrated, 
since transport costs will fall (notably autonomous vehicles and drones) and 
robotics, 3D printing and logistics technology are reducing manufacturing 
costs, enabling small-scale production to be profitable. Economic structures 
may be smaller and closer to end markets and may help to counteract 
abandonment from certain territories.

Technology opens up more opportunities for people to choose where 
to live given their preferences for the places and lifestyles they want. This 
dimension can be an opportunity for smaller territories. However, adequate 
and stable communication services will have to be ensured.

At European level, Portugal 
appears in an intermediate 
position, presenting itself 
as a moderate innovator, 
beginning to chart a path of 
specialisation in some key 
technologies (nanotechnology, 
biotechnology, technology and 
advanced materials). The Country 
also stands out for its SMEs’ 
participation in the introduction 
of innovations. By contrast, the 
national green economy is still 
very uncompetitive.

Territorial 
trends
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Source: European Commission (2017), “ A Minha Região, A Minha Europa, 0 Nosso Futuro: Sétimo relatório sabre a coesão 
económica, social e territorial”
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- Greater diversity in 
primary energies that 
can be mobilised for 
the operation of 
societies, and new 
forms of hydrocarbon 
use

- Technological 
advances in the use of 
renewable energy

- New storage 
solutions for the 
electricity produced

- Developed societies 
will face a higher 
incidence of cancers, 
chronic and 
neurodegenerative 
diseases

- Advances in genetics 
and genomics

- Increasing early 
identification of risks 
of disease contraction, 
valuing prevention 
and
personalised therapies

- Digitisation, 
cyberspace, 
automation and 
robotics will change 
the way the 
economy and 
society operate

- Robotics, automation 
and artificial 
intelligence will be 
increasingly present

- A shift towards more 
decentralised forms of 
goods production

- Readjustments in 
production systems 
and activities are
boosting 
entrepreneurship and 
creating new job 
opportunities

- Increased leadership 
and greater 
involvement of 
institutional actors and 
civil society in 
decision-making 
processes

- Fostering the 
development of smart 
territories (telehealth 
and
e-learning)

- Smart Territories will 
increasingly be a 
reality

- Talent, skills and 
technological 
training of human 
resources are assets 
valued in an 
increasingly 
networked economy

- Health will face 
potential changes in 
the method of 
financing and 
delivery of health 
services

- There will be a 
closer link between 
energy 
transformation and 
new mobility 
solutions

- European regions 
exploring Key Enabling 
Technologies are at 
the forefront of 
economic 
development

- Technologies favour 
regional polarisation

- Cities innovate and 
compete for the best 
talent

- Technology opens up 
more opportunities for 
people to choose 
where to live

- The most attractive 
and smartest territories 
will rely on new 
technologies

- There will be greater 
territorial concentration 
of more qualified 
workers

- Territories need active 
communities driven by 
new technologies

- Potential for 
deconcentration of 
production and service 
delivery processes with 
positive impacts on 
rural areas

Factors Impacts Territorial Trends
Changing 
the energy 
paradigm

Genetics, 
predictive 
medicine, 

prevention and 
personalized 

therapies

Digitisation, 
cyberspace, 
automation 
and robotics

Globalization, 
artificial 

intelligence and 
changes in 

employment offers

More equity in 
services of general 
interest and more 
collaboration and 

innovation

Digital 
qualifications, 
changes in the 
health sector

and new mobility 
solutions

In Europe In Portugal

Technological Changes



The major technological changes will contribute to the revolution of all sectors of society and the economy. 
However, they will tend to foster geographical, economic and social polarization.

The integration of more intelligent, efficient and sustainable work processes will be part of the economic system 
and will create new challenges for organizations and workers. Given the prospects for future development, the 
Country must foster capacity building for knowledge, innovation and technology in order to position itself on a 
trajectory of development and international projection. In this context, it is important to counteract processes of 
info- and techno- exclusion.

For a successful digital transformation, an approach that includes not only technology, but also models of 
governance and organization of services, citizens and business processes, is fundamental to define adequate 
strategies that allow connecting everything - people, data, processes, devices and machines.

New technological developments will be fundamental for the intelligent development of territories, contributing 
to a more efficient management and use of resources and improving the quality of life of citizens. In this context, 
housing, services and mobility will undergo profound changes supported by new technologies (in particular clean 
technologies), contributing to territorial decarbonisation.

Conclusion
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M4 
Economic and 
Social Change



With the financial and economic crisis that began in 2008, the apparent progress made towards greater 
territorial cohesion in Europe has been questioned. Economic disparities have increased and the 
processes of stabilisation and regional convergence have decreased.

With the processes of globalisation and financialisaton of economies, inequalities have increased. In 
recent years, the model of economic growth has been called into question by many academics 
and policy makers. This debate is related to several factors, including the growing scarcity of finite 
natural resources (since the growth of economic wealth has been based on the systematic increase in 
consumption) and a greater awareness that economic growth does not necessarily generate either 
more employment or a fairer distribution of wealth. On the other hand, in a context of uncertainty in 
financial markets, the outlook is for slow economic growth in the long run.

There are also arguments for looking towards a more local future, since globalization is built locally. Areas 
(urban and non-urban) with higher levels of entrepreneurship, competitiveness and open economies 
and a diverse and qualified population may have advantages in a context of value creation through the 
mobilisation of local assets. Thus, in the future, each individual and organization should have at its 
disposal tools that allow greater intervention from a social and economic point of view.

Introduction



Global warming and awareness of the importance of protecting the 
environment and biodiversity are creating a new ecological awareness. 
Thus, current socio-economic models are being questioned, new 
well-being standards are being sought, social injustice is being 
discussed, and insufficient environmental and economic resilience 
is being challenged.

II. Greater 
ecological 
awareness and 
new perceptions 
of well-being

III. A more 
multipolar and 
participatory 
society

I. Changes in 
globalisation

The world is increasingly globalised, polycentric and interconnected, 
and a multitude of new actors with decision-making and acting 
power in the current socio-economic context are emerging. 
Populist discourses, arising from the social and financial crisis and 
citizens’ distrust of institutions, put governments under pressure. On 
the other hand, more and more citizens are informed and willing to be 
involved in the design of strategies, decision-making processes or the 
design and development of public actions.

Advances in the combination of 3D printing technologies and 
robotics can accelerate a shift towards more decentralised forms 
of goods production, reversing the dynamics of globalisation 
based on international fragmentation of production. This could 
result in a significant reduction in trade in tradable goods and in 
the geographically very extensive supply chains on which it is based 
today. Digitization in turn tends to generate exponential growth 
in data flows and the transaction of services. The crucial role of 
free movement of capital, global financial markets and global savings 
management remains.
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The socio-ecological challenges will involve changes in citizens’ 
lifestyles at different levels, notably in housing, food, mobility, 
consumption and leisure habits, and health. In this sense, housing 
will have to be more energy efficient, eating habits will be healthier, 
mobility will have to be smoother, consumption and leisure 
practices will evolve towards more sustainable and online practices 
(e-commerce), teleworking will expand and health is likely to become 
more preventive.

II. A healthier and 
more sustainable 
society

I. Inequalities 
increase and 
alternative 
economic models 
emerge

III. A more 
collaborative and 

resilient society

The gains from globalisation and the financialization of national 
economies may not be distributed evenly. As a result, inequalities 
will not only not disappear, but are in danger of increasing as 
globalisation continues. The relative loss of income forces the 
search for alternative forms of wealth creation. On the scale of the 
real experience of local communities, the alternatives that emerge are 
based on differentiated economic models, favouring greater proximity 
between production and consumption systems, recirculation of goods, 
and the exchange and sharing of products and services - peer-to-peer 
production, circular economy, and exchange and sharing economies, 
among others.

The future trend suggests greater involvement of organizations 
and civil society in decision-making processes. In this context, 
the public sector and governance processes will take on important 
facilitating roles. The processes of change will require responsiveness 
and transparent, strong and legitimate institutions. Citizens will be 
called upon to intervene and engage in decision-making in support of 
a more resilient and responsive society.
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Urban centres and metropolises will be able to respond with 
a more extensive offer of human resources, skills, economic 
attractiveness and competitiveness. Rural and peripheral areas will 
find it more difficult to respond because of the greater population 
decline and the lower capacity of the supporting infrastructure.

There will be new ways of generating value, such as the circular 
economy and the bio-economy, with cities becoming important 
hotspots of change. The rural-urban or urban-urban relationship will 
be based on the enhancement of short production and consumption 
circuits, shared logistics, smooth, active and shared mobility, and 
deposits of materials and eco-centres, which is essential for better 
planning of the food system.

The persistence of asymmetries challenges cohesion and weakens 
a more balanced development of the Country. It is thus important 
to use ICTET to identify and combat these asymmetries and to foster 
cooperation between the different regions in order to strengthen the 
integration of society and the economy. The possibility of increasing 
disparities is highlighted, as is the need to boost territorial diversity 
using local and regional resources. A new alternative and collaborative 
economy, tending towards grow, will strengthen the interurban and 
rural-urban relationship.

The resources and services associated with architecture and landscape 
will be called upon to contribute to the promotion of sustainable 
tourism and construction, the creation of jobs and the stimulation of 
competitiveness and internationalisation of the national economy
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The trend of global territorial 
development up to 2030 shows a 
Europe with pronounced economic 
and social differences that will 
tend to increase existing spatial 
disparities. It is therefore expected 
that in the future the European 
territory will be characterised by 
strong socio-economic inequalities 
and differentiated levels of cohesion.
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Drivers of 
urban and 
territorial 
dynamics 

Population 
and human 
resources

Capital and 
investment

Local 
resources

Infrastructure and 
telecommunications

Economic
activities

Technology, 
information and 

innovation
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- Advances in the 
combination of 3D 
printing 
technologies and 
robotics can 
accelerate more 
decentralised forms 
of goods 
production 

- Exponential 
growth of data 
flows and service 
transactions

- Greater freedom 
of movement of 
capital and global 
financial markets

- Centre of economic 
gravity is likely to 
shift to the emerging 
world

- The territorial 
disparity between the 
decision-making 
centres and the
production territories 
widens

- Europe with low 
levels of territorial 
cohesion and major 
macroeconomic 
disparities

- Metropolises with 
offer of human 
resources, 
qualifications and 
economic 
attractiveness

Factors Impacts Territorial trends
A more 

collaborative 
and resilient 

society

Inequalities 
increase and 
alternative 

economic models 
emerge

A healthier and 
more 

sustainable 
society

A more 
multipolar and 
participatory 

society

Change in 
globalisation

Greater ecological 
awareness and 

new perceptions 
of welfare

- Global warming 
and awareness of 
the importance of 
protecting the 
environment and 
biodiversity fuel a 
renewed ecological 
awareness

- New well-being 
standards will 
emerge in the 
future, based on 
strengthening 
capacity building 
and social justice, 
and on 
environmental and 
economic 
resilience

- Democracy under 
pressure

- Emergence of 
new actors with 
decision-making 
power and capacity 
to act

- Strengthening 
the participation of 
civil society and 
social networks in 
the construction of
responses to 
current and future 
societal challenges

- More emphasis on 
socio-ecological 
needs

- More energy-
efficient housing, 
healthier eating 
habits, smoother 
mobility, more 
sustainable 
consumption and 
leisure practices and 
more preventive 
health care practices

- Moment of 
economic and 
financial 
restructuring

- New strategies and 
alternative economic 
models emerge

- Closer links 
between production 
and consumption 
systems

- New ways to 
generate value such 
as the circular 
economy and the 
shared economy

- Strengthening 
cooperation 
between different 
actors, bringing 
together synergies 
at different scales

- Greater 
involvement of 
organizations and 
civil society in 
decision-making 
procedures

- Society will have 
greater capacity to 
respond to future 
challenges

- Inequalities 
challenging social, 
economic and 
territorial cohesion 
are expected to 
increase

- Urban centres 
have the potential 
to provide more 
human resources, 
skills and
economic 
attractiveness

- Territories in 
decline and loss, 
with the 
dematerialization of 
the economy may 
attract new 
business, visitors 
and residents

In Europe In Portugal
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The shift from a hegemonic to a multipolar world of economic and political power brings visible implications for 
Europe. With the emergence of new economic models, the importance of strengthening relational and collaborative 
networks and broadening the participation of citizens and different actors in the processes of decision making and 
response to economic and social challenges is reinforced.

The limits to growth and the economic and financial problems suggest an economic transition. In the future 
there will probably be less employment (at least along current lines), but greater capacity to create value 
and wealth. Given the global context, new economic and social models will need to be more distributive and more 
inclusive, and necessarily more sustainable.

Territorially, differentiated dynamics between regions will persist which will challenge social, economic 
and territorial cohesion and may also undermine sustainable development. This reinforces the importance of 
finding responses in public policy and in citizens that are appropriate to the different local and regional realities.

Conclusion
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2 
Territorial 

principles and 
challenges



Over the last thirty years, the development and sustainability policies of the European Union and its Member 
States have adopted cohesion as their key strategic pillar. While strengthening economic and social cohesion was 
initially the most pressing issue, territorial cohesion gained importance at the turn of the millennium, with the 
progressive increase in the number of Member States and the need to reduce territorial imbalances within the 
European Community area.

The “Green Paper on Territorial Cohesion” (CEC, 2008), the Lisbon Treaty (EU, 2009), the “Territorial Agenda of 
the European Union 2020” (EC, 2011) and the consecutive strategic reports on “Economic, Social and Territorial 
Cohesion” gave recognition and institutional dimension to the concept of Territorial Cohesion, which is now directly 
linked to a more harmonious development, enhancing the diversities and complementarities between (and within) 
Member States, through a greater enhancement of local and regional resources. In this way, European cohesion 
policy gains a spatial justice component.

Following closely the directives of the European cohesion policies in force, as well as the analyses and recommendations 
included in the “7th Report on Economic, Social and Territorial Cohesion” (2017), the PNPOT adopts and develops 
the principle of Territorial Cohesion in its strategy, in line with guidelines already present in national documents, 
in particular the National Programme for Territorial Cohesion (Resolution of the Council of Ministers No. 72/2016).

The Country will have to grow in overall productivity and increase inclusion. Policies should not be conducted to 
reduce differences between regions, but rather to broaden the territorial basis of competitiveness, which means 
stimulating innovation and fomenting the development of all regions. Territorial contexts are varied, economic 
attractiveness factors are different, social conditions are diverse, so policies should be differentiated territorially. In 
this way external competitiveness and internal inclusion are strengthened.
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Based on the concept of territorial cohesion, the PNPOT adopts the following territorial principles:

• Emphasize the importance of Territorial Governance as a driver for institutional articulation and 
reinforcement of subsidiarity, through vertical cooperation between different levels of government, horizontal 
cooperation between different actors, and greater coherence between sectoral policies and territorially 
based policies, promoting greater efficiency and effectiveness as well as transparency and accountability; 

• Promote preferential dynamics of Territorial Organization, identifying territorial 
resources capable of creating synergies and generating critical masses that favour 
functional, flexible and integrated geographies, capable of supporting sustainability 
gains and bridging differences in size, density and access to services and amenities; 

• Value Territorial Diversity and Specificity, considering local and regional 
assets and potential as elements of development and differentiation for increasing 
cohesion and sustainability, namely in rural or less developed territories; 

• Strengthen Territorial Solidarity and Equity as a way of promoting positive discrimination 
of territories and reducing geographical and social disparities through policy mechanisms 
that guarantee equal rights to all citizens, regardless of whether they live in central or 
peripheral areas or with different degrees of development or exposed to different risks; 

• Promote the Sustainability of the Use of Resources in the different Territories, assuming the pressure 
of the scarcity and waste of resources and the depletion of the natural, landscape and cultural heritage, as well 
as the importance of promoting a greener and more circular economy, cleaner and more efficient energy, 
decarbonisation of society and containment and reversal of losses of natural, landscape and cultural heritage;  

• Encourage Integrated Territorial Approaches as instruments to leverage local and regional assets and 
to enhance institutional capacity building at different territorial levels, developing strategies, policies and 
coordination and cooperation interventions for cohesion.

Onde o país encontra o futuro
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Following the principles of territorial cohesion, considering the Strategic Diagnosis (in particular the 18 Spatial 
Planning Problems) and the need to manage foreseeable territorial trends identified in the previous chapter, 5 
major Territorial Challenges (subdivided into 15 territorially based strategic options) have been identified to 
which spatial planning policy should respond in the coming decades:

D1  Managing natural resources in a sustainable manner
1.1. Valuing natural capital
1.2. Promoting the efficiency of regional and urban metabolism
1.3. Increasing socio-ecological resilience

D2  Promoting a polycentric urban system 
2.1. Affirming metropolises and major cities as drivers of internationalisation and of
external competitiveness 
2.2. Strengthening inter-urban and rural-urban cooperation as a factor of internal cohesion
2.3. Promoting urban quality

D3  Promoting inclusion and valuing territorial diversity
3.1. Increasing population attractiveness, social inclusion, and enhancing access to services of 
general interest
3.2. Boosting local and regional potential and rural development in the face of globalisation
3.3. Promoting cross-border development

D4  Strengthening internal and external connectivity
4.1. Optimising environmental infrastructure and ecological connectivity
4.2. Strengthening and integrating accessibility and mobility networks
4.3. Boosting digital networks

D5  Promoting territorial governance
5.1. Strengthening the decentralisation of competencies and intersectoral and multilevel 
cooperation
5.2. Promoting territorially based collaborative networks
5.3. Increasing Territorial Culture
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2.2. Territorial Challenges
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The Territorial Challenges of the PNPOT intersect in a broad way with the 17 Sustainable Development Goals (SDGs) 
of the UN Agenda 2030, which corresponds to a good strategic match. The Territorial Challenges visibly cover the 
priority SDGs for Portugal (4. Quality education, 5. Gender equality, 9. Industry, innovation and infrastructure, 10. 
Reduced inequalities, 13. Climate Action, 14. Life bellow water. There PNPOT fully covers the challenges directed at 
territorial governance, cross-cutting all the SDGs.
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The Territorial Challenges of the PNPOT respond to the
18 Spatial Planning Problems
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TERRITORIAL CHALLENGES
1.1 1.2 1.3 2.1 2.2 2.3 3.1 3.2 3.3 4.1 4.2 4.3 5.1 5.2 5.3

PROBLEMAS DO  
ORDENAMENTODO TERRITÓRIO

Valuing natural 
capital

Promoting the 
efficiency of 
regional and 

urban metabolism

Increasing socio-
ecological 
resilience

Affirming 
metropolises and 

major cities as 
drivers of 

internationalisati
on and external 
competitiveness 

Strengthening 
interurban and 

rural-urban 
cooperation as a 
factor of internal 

cohesion  

Promoting urban 
quality

Increasing 
population 

attractiveness, 
social inclusion, 
and enhancing 

access to 
services of 

general interest 

Boosting local 
and regional 
potential and 

rural 
development in 

the face of 
globalisation

Promoting cross-
border 

development

Optimising the 
environmental 
infrastructure 
and ecological 

connectivity

Strengthening 
and integrating 
accessibility and 
mobility networks

Boosting digital 
networks

Strengthening 
the 

decentralisation 
of competencies 
and inter-sectoral 

and multilevel 
cooperation 

Promoting 
territorially 

based 
collaborative 

networks 

Increasing 
territorial 

culture

1 Risks and Climate Change

2 Degradation and loss of natural 
resources

3 Inefficient use of resources and 
products

4
Energy inefficiency and carbon 
intensity in the economy and in 

mobility

5 Ageing and abandonment of 
territories

6 Shortcomings in access to 
housing

7
Insufficient planning and 

permanence of disqualif ied 
urban areas

8 Waste of urbanised and 
infrastructural land

9 Mismatches between supply 
and demand for public services

10 Poverty, segregation and social 
exclusion

11 Malfunctions in the 
transport system

12 Territorial asymmetries in access 
and use of new technologies

13
Interregional asymmetries of 

the economic fabric with 
productivity and innovation 

shortcomings

14 Territories of low socio-
economic attractiveness

15 Territorial rationality deficit in 
public investment

16
Production deficits and 

constraints on geographical 
information provision

17 Insufficient culture of cooperation 
and networking

18 Territorial culture deficit 
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The Territorial Challenges of the PNPOT contribute to the 17 Sustainable 
Development Goals (SDGs) of the UN Agenda 2030 
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SUSTAINABLE DEVELOPMENT GOALS

TERRITORIAL CHALLENGES

1.1 Valuing natural capital

1.2
Promoting the efficiency of regional 
and urban metabolism

1.3 Increasing socio-ecological resilience

2.1
Affirming metropolises and major cities 
as drivers for internationalisation and 
external competitiveness

2.2
Strengthening inter-urban and 
rural-urban cooperation as a factor 
of internal cohesion

2.3 Promoting urban quality

3.1
Increasing the attractiveness of the 
population, social inclusion, and 
enhancing access to services of general 
interest

3.2
Boosting local and regional potential and 
rural development in the face of 
globalisation

3.3
Promoting cross-border 
development

4.1
Optimising environmental infrastructure 
and ecological connectivity

4.2
Strengthening and integrating 
accessibility and mobility 
networks

4.3 Boosting digital networks

5.1
Strengthening the 
decentralisation of 
competencies and cross-sector 
and multi-level cooperation

5.2
Promoting territorially based 
collaborative networks

5.3 Increasing territorial culture



D1 

Managing natural 
resources in a 

sustainable 
manner



The development of natural resources (in their various territorial expressions and landscapes) is a key 
condition for the promotion of more sustainable, inclusive and wealth-generating development models 
within a framework of territorial balance and cohesion. It must be recognised that there are critical 
thresholds that have already been crossed and that there are situations of conflict that spatial planning 
has not been able to resolve and that must now be viewed from an adaptive and recovery perspective 
of environmental liabilities.

From a global and systemic perspective, social well-being and economic growth depend on natural 
capital in its various forms, which include abiotic resources, species and habitats, ecosystems and 
landscapes, as well as the services these provide, through support, procurement, regulatory and cultural 
functions. The maintenance and restoration of ecosystem functionality depends in turn on the sustainable 
and efficient use of resources by society and the economy. Natural capital must be assumed and 
pursued as a differentiating and enhancing factor of territories and, consequently, as a balancing 
factor of the distribution of wealth in Portugal, becoming a value appropriated by society.

It is therefore important to adopt a circular and integrated perspective to address the challenge of 
managing natural resources in a sustainable manner, taking into account the territories where the 
resources are produced, transformed and consumed, and the flows of materials, energy, people and 
wealth established between the territories of origin of the provision of these resources and the territories 
of processing and consumption of said resources.

Knowing the flows, the recirculation of resources and services and the energy matrices within and 
between regions or urban areas will allow to create new dynamics and economic and social opportunities. 
Promoting the sustainable use of land, in its various forms, land use and cover and the energy transition 
to decarbonisation, as well as reducing the risks related to the disruption of the provision of materials 
and services and the waste of resources implies considering the urban and regional metabolism, as 
a means of ensuring a greater adherence of territorial organisation and land use and cover to 
the needs of promoting equity and efficiency in the use of resources and decarbonisation and 
dematerialisation of the economy.

Bearing in mind the baseline situation regarding hazards, vulnerabilities and risks, and considering the 
current framework of uncertainty and climate change, it is urgent to anticipate that some territories, 
due to their nature, are subject to greater pressures and impacts, i.e., that they are more vulnerable and 
will experience more or less pronounced changes. It is essential to know and predict in order to act 
in advance, developing a spatial planning capable of responding to new realities. Increasing the 
socio-ecological resilience of territories and their capacity to respond in adverse situations is the most 
appropriate way to face change.

Thus, it is assumed that valuing natural capital, improving the efficiency of urban and regional 
metabolism and increasing the socio-ecological resilience of territories are the three major 
challenges within the framework of sustainable management of natural resources.

Framework
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1.1. Valuing natural capital

D1 Managing
natural resources
in a sustainable 
manner
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Source: SNIAMB/APA (2017)

Source: EPIC/ISA (2013)

Source: ICNF; COS/DGT; EPIC/ISA; DGT (2018)

Source: LNEG (2018)

Natural capital – WaterNatural capital – Biodiversity

Natural capital - High value pedological and 
ecological soil

Natural capital - Potential areas of
mineral resources
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Valuing natural capital means recognizing that natural values and resources are the source of raw materials 
and essential goods and that natural ecosystems provide fundamental services for people’s quality of life, for the 
generation of wealth and therefore for economic and social development. This recognition involves considering the 
importance of three fundamental and strategic resources for promoting the quality of life and wealth generation: 
water, soil and biodiversity, which determine the territory’s ability to produce goods and services and condition land 
use and cover models. Spatial planning will need to ensure the integrity of these resources and their sustainable 
management, taking into account their environmental, social and economic value.

The availability and quality of water, whether surface or groundwater, require planning and management 
of water resources focused on good maintenance of the water cycle in coherent geographical areas and 
not segmented by administrative boundaries. River basin management implies assuming the importance of this 
resource and considering current and future consumption, taking into account scenarios of climate, demographic 
and economic changes. Spatial planning should take into account situations of scarcity and storage capacities, 
safeguard the most important areas for recharging aquifers, ensuring their permeability and infiltration capacity, 
and promote sustainable solutions for water abstraction, retention and use. It should also support the connectivity 
of the river network and the maintenance and recovery of the dynamic processes essential to the structural and 
functional integrity of the river and transitional interfaces (lagoon and estuarine systems).

Soil is a basic component of natural ecosystems, whose functions include supporting biodiversity and the 
production of primary goods, the organisation of settlements and the landscape, and the management 
and control of natural resources. Recognising the value of soil means reversing the logic of increasing artificial 
consumption and preserving its integrity by improving biotic conditions and containing situations of loss, 
degradation and artificialisation. The transformation of natural soil into artificial soil, resulting from urbanisation, 
building and other artificial occupations, as well as uses related to excessive exploitation intensity or poor tillage 
practices, must be contained, managed and compensated, particularly in situations of biophysical fragility and 
increased hazard exacerbated by climate change. Spatial planning will have to halt the loss and degradation of 
the most valuable soils and provide sustainable and economically valuable uses for the most fragile and least 
productive soils, in the context of activities related to agriculture, forestry, nature conservation, livestock, tourism 
and leisure, reversing the trend of abandonment of rural areas and loss of biodiversity, promoting knowledge of 
ownership, land consolidation and joint management, halting their fragmentation, dispersed built-up occupations 
and fragmented urbanization, driving effective planning and management of rural land use and cover.

Biodiversity must be considered as a heritage component and an asset in danger of irreversible losses, 
which must be defended and protected. The Portuguese bio-geographic variety offers conditions for the 
Country to position itself at the forefront of social and economic valorisation of biodiversity. Aiming at greater 
recognition of the social and economic value of ecosystems and the services they provide, it is important to deepen 
technical and scientific knowledge in this field and to improve communication with citizens, underpinning a greater 
collective awareness of the importance of these services and of the role of spatial planning in promoting and 
reconciling occupations and uses that enhance their functions. It is important to implement green infrastructures 
as structural elements of land organisation, to promote economic activities and job creation around the protection 
and sustainable use of biodiversity resources, and to promote the integration of ecosystem services into economic 
value chains, as well as to improve the levels of redistribution of wealth in favour of territories that provide services 
within a framework of improving general socio-economic development.

In addition to these three resources, it is also worth considering the relevance of solar radiation as a decisive 
element in the behaviour and evolution of ecosystems and in the development of human activities, and of the 
occurrence of geological resources as one of the components to be deepened and considered in the spatial options 
for development and transformation of land use.

Thus, by recognizing that different territories have specific skills for the production of fundamental services, 
the necessary conditions are created to allocate appropriate uses to available resources, enhancing natural 
capital, benefiting the territories where it is present and the populations that promote it, and increasing 
the overall value of each territory. Assuming these values implies differentiating territories according to their 
capacities of production and consumption of natural resources and balancing the dynamics generated between 
them.

Onde o país encontra o futuro
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Source: COS (1995 and 2015)

Source: DRAFT REPORT ‘Land resource efficiency: Integrated accounting of land
cover change and soil functions’ - Joint EEA-JRC report

(not published - April 2017 version)

1.2. Promoting the efficiency of regional 
and urban metabolism
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Review of land use change in Europe (2000 - 2012)

Artificialized territories (1995) Artificialized territories (2015)
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The efficient use of resources is central to the concept of sustainability and is one of the prerequisites for 
territorial cohesion. Increasing the possibilities for economic growth and social progress is a crucial issue, within a 
framework of objective limitations to maintaining the current rates of consumption of natural resources, food and 
land for artificial uses. It is therefore essential to launch policies for the conservation and conditioning of resource 
extraction and for maximizing the infrastructure investments already made and the cycles of resource use already 
mobilized for productive processes, reducing disposable consumption and final waste, improving the efficiency of 
the metabolism of urban and rural territories and fostering a circular and shared economy.

The challenge of the efficiency of urban and regional metabolism is based on the objective of improving 
the efficiency and sustainability of the use of natural resources, responding to existing or imminent scarcity 
by reducing waste, enriching the life cycle of products, reducing the production of waste and transforming what 
is left into resources. It also builds on the objective of reducing the ecological footprint and further reducing 
carbon emissions, noise emissions and air pollutants affecting health, regarding which transport accounts for a very 
significant share. From this perspective, increasing synergies and symbioses of territorialized production and the 
creation of local markets are a key aspect.

In pursuing this objective, spatial planning must play an active role at various scales of intervention, contributing to 
knowledge of the flows of materials, goods and products, to the promotion of economies of agglomeration and 
industrial symbioses, and to the promotion of strategies, territorial organizations that boost local production and 
consumption, particularly by making food production viable in alternative modes, fostering food basins and local 
markets, bringing together the functions of residence, work, logistics and trade, boosting decentralised production 
and consumption of renewable energy, greater efficiency in the collection, storage and consumption of water 
and the reuse of effluents, and promoting the reduction of food waste through preventive action and charitable 
distribution, as well as the reuse of products and materials and the recovery of waste through the promotion of 
take-back and collection spaces.

Territorial planning will have to identify flows on a territorial basis and increase levels of self-sufficiency and 
provisioning. Cities, being large consumers of natural resources and energy intensity and key emitting sources of 
pollutants and waste production, are also places where the economy of agglomeration fosters innovative solutions 
for sharing, re-using and repairing materials and goods. They are, therefore, essential places of application, fostering 
and facilitating the circular economy and priority spaces in decarbonisation processes, for which it is essential to 
understand the urban and peri-urban metabolism.

It is also essential to promote the articulation of large cities with their surrounding regions in order to 
reduce the pressure on the import of resources, to distinguish natural and cultural resources and to activate the 
endogenous productive potential and local markets. Within the framework of spatial planning, it is important to 
preserve the soil resource by curbing the artificialisation associated with the expansion of urbanisation and building 
and by promoting compaction and filling according to the existing infrastructure and according to density solutions 
appropriate to each territory. A more efficient and sustainable use of the soil implies the promotion of value chains 
that make the most of it, preserving its qualities as a natural resource and promoting the reuse and regeneration 
of the already artificialized soil. Increased importance must be given to the recovery of areas of environmental 
liabilities, areas of obsolete and abandoned occupation, and territories compromised and affected by incomplete 
and unused urbanization and building actions.

Improving urban and regional metabolism requires a combination of the objectives of rationalizing the 
consumption of resources and their more efficient use, decarbonizing the economy and society of healthier 
cities and socio-economic development based on local resources. It implies the facilitation and promotion 
of more sustainable and efficient practices and the stimulation of the circular economy, bio-economy and eco-
innovation and presupposes more dynamic and adaptive planning and urban management models, as well as 
the sustainable intensification of agriculture in the context of resource efficiency. In addition to close relations, 
in a context of European and global space in which the Country is inserted, ensuring the main function of food 
production, with the growing challenge of an expanding world population and in a framework of limited resources, 
implies an intensification of activity based on principles of sustainability, in which precision agriculture will make a 
strong contribution.
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Source: FCUL (2017)Source: FCUL (2017)Source: CIRAC project (2017)

1.3. Increasing socio-ecological resilience
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Areas of susceptibility to natural and man-made 
hazards in mainland Portugal

Increase or decrease in physical 
susceptibility to river floods (slow and 

rapid) in a climate change scenario 
(CPR 8.5)

Potential rural fire hazard 
(weighting of % of days above “high 
risk” – in a climate change scenario 

(RCP 8.5))

Vulnerability to coastal flooding
(climate change scenario 2050)

Negative impacts of climate change on
 a 2°C warming scenario

Number of sectors

Source: European Environment Agency, adapted from the 
IMPACT2C project, 2015
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Portugal, where there is a significant number of areas susceptible to natural and man-made hazards, is on 
the European continent, one of the countries most exposed to the impacts of climate change, revealing, in 
an expected scenario of climate change with effects on the increase in average temperature, in the variability of 
precipitation throughout the year and the rise in average sea level, added vulnerabilities that enhance some of 
the risks that already exist. This situation is aggravated by demographic changes that are expected to lead to a 
reduction and ageing of the population, particularly in the interior of the Country, which make the populations that 
live there more vulnerable.

It is therefore essential to anticipate the changes and their impacts and to foresee and mitigate their 
foreseeable effects, considering that each territory has distinct capacities and limits to absorb these changes 
while maintaining its identity at the level of essential structures and functions. Therefore, in a context of 
changes, namely climate and demographic changes, it is relevant to consider the socio-ecological resilience of 
each territory, i.e. its capacity to suffer, resist and adapt to changes without exceeding the critical thresholds for 
its normal operation.

It is important that spatial planning contributes to reducing the present risks and to increasing the capacity 
to adapt to these changes, rather than aggravating their negative effects: this is the case of urbanisation processes 
that put pressure on urban occupation along the coast and in flood-bed areas, of economic dynamics that favour 
the use of land in a monoculture regime and those dynamics that, on the contrary, devalue territorial assets and 
lead to the abandonment and isolation of populations, as well as of the dynamics of intensive use of water resources 
and of conflicts in natural areas relevant for nature conservation and biodiversity.

Spatial planning will have to promote the enhancement of the suitability of the territory and its functions 
considering the various occupations and uses, the management of ecosystem services for the benefit of society 
and the economy, risk management and the awareness of citizens of the hazards to which they are exposed. It 
will have to maintain focus on the principles of prevention, precaution and adaptation and ensure greater 
rationality in the processes of urbanization and building, in order to contain fragmented urbanization and 
dispersed building, as well as in the processes of forestry and agricultural planning, in order to find mixed and 
resilient models of occupation that promote more sustainable forestry and agricultural exploitation.

The importance of promoting and implementing green and blue infrastructure that contributes to the 
adoption of natural-based solutions, enhancing synergies between objectives of restoration and increasing the 
resilience of ecosystems, of adaptation of the territory to the impacts of climate change and of minimization, 
vulnerabilities and risks, and of essential productive functionalities for the sustainable use of the soil is highlighted.

It is necessary to order the territory taking into account its capacity to ensure the operation of ecological, social 
and economic systems with a view to improving the conditions of the various types of spaces and the quality of 
life of its inhabitants, as well as to enhance the attractiveness of urban, urban-rural and rural territories.

Drought, floods, coastal erosion, cold waves, heat waves, forest fires, desertification and depopulation will become 
more evident, so it is essential to increase the resilience and adaptive capacity of populations and activities, 
in a logic of prevention, protection and accommodation, of reduction of existing vulnerabilities and risks 
and of recovery from extreme events.

In order to meet this requirement it is indispensable to guarantee greater socio-ecological resilience of 
territories at the various levels of planning and management, considering the various critical thresholds, the 
costs of inaction and the choice between natural-based solutions or heavier interventions. The multifunctional 
role of green infrastructure needs to be strengthened at different scales, particularly in reducing habitat 
fragmentation, facilitating territorial and landscape connectivity, and promoting the integration of sectoral 
policies. The understanding of territories, identifying their support thresholds and productive capacity, developed 
with a strong involvement and awareness of society regarding risks and greater capacity to act, both preventively 
and in emergency situations, requires a major public and social effort.
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Promoting a polycentric urban system favours a more balanced territorial organization, structured 
by a set of cities that provide a diversity of functions and interurban and rural-urban relations and 
create life and well-being opportunities for the population. The challenge is to value and qualify the 
whole urban system, in terms of different scales, actors and forms, in its diversity and complexity, as a 
framework for living and as an inescapable support for contemporary lifestyles of the population and for 
a modern and competitive economy.

This challenge is central to spatial planning in Europe (and, in particular, in Portugal) in a context 
where, in a scenario of inaction of public action, socio-demographic, technological and economic 
changes favour the concentration of populations, economic activities and functions in metropolises 
and major cities. Committing to a more balanced urban system helps to counteract polarising trends 
and promotes greater territorial equity in access to services and trade and to economic and social 
innovation processes. Meeting the challenge of polycentric urban development on a European scale 
means increasing the number of Portuguese cities with a capacity for innovation and supranational 
polarisation. These cities, together with their surrounding regions, will therefore have to strengthen 
their international positioning. The importance of urban development is expressed at a global level 
by the attention that major international organizations devote to the subject: the 2030 Sustainable 
Development Agenda (UN), 2015), Habitat III (UN - National Report, 2016), the Amsterdam Pact, Urban 
Agenda for the European Union (2016), and the New Urban Agenda III (UN, 2016).

It is necessary to value and qualify the whole urban system, in terms of different scales, actors and 
forms, in its diversity and complexity, as a framework for living and as an inescapable support for 
contemporary lifestyles of the population and of a modern society. At the national level, polycentric 
urban development involves the strengthening of regional urban nodes and the stimulation of urban and 
rural-urban interactions. Polycentric organization tends to avoid excessive concentration in metropolises 
and to boost the revitalisation of small and medium-sized centralities. It presupposes cooperation 
and connectivity on different scales, between different densities and forms of settlement, with 
a view to strengthening urban resources and exploiting complementarities that foster the creation of 
critical masses. Polycentric urban development is thus a factor of cohesion at the national level. The 
promotion and updating of PROTs and PIMOTs, as instruments of territorial management, can make 
important contributions to the promotion and valorisation of polycentric urban systems.

To build a more balanced system of cities, with complementary functional relations between them, 
it is essential to improve urban qualification. Urban spaces should constitute opportunities for the 
development and consolidation of lifestyles in line with the needs and expectations of Portuguese society, 
ensuring a better quality of life and well-being for people and communities and taking into account the 
main social needs and inequalities, the economic development and competitiveness of businesses, the 
enhancement of ecosystems and the safeguarding of security.

Thus, affirming metropolises and major cities as drivers of internationalization and external 
competitiveness, reinforcing interurban and rural-urban cooperation as a factor of internal 
cohesion and promoting urban qualification as a conditioning element of social welfare and 
quality of life constitute the three objectives within the framework of the polycentric structuring of the 
territory.

Framework
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Data source: INE, Estimates of International Trade 
of Goods (2015)

Source: ESPON (2014), “Making Europe Open and Polycentric: 
Vision and Scenarios for the European Territory towards 2050”.

Source: ESPON (2014), “Making Europe Open and 
Polycentric: Vision and Scenarios for the European Territory 

towards 2050”.
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European Scenario 2050, Growth
favours networks of cities

European Scenario 2050, growth
favours the big metropolises

Exports of goods, by municipality (2015)
Size of the institutional knowledge and innovation 

base, by municipality (2017)

Data source: ANI; FCT and DGEEC (2017)
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Globalisation finds at metropolitan and city scales the main nodes for mooring and articulating their networks, 
underlining the interdependencies between various territorial subsystems on an international scale and creating a 
global geography of networks between cities. The growing process of digitisation and dematerialisation accentuates global 
flows and networks, which represents an opportunity for cities to attract international companies, develop niches of global 
expertise and complementarities, and play an important role in the globalisation process. In this process of shaping a new 
geography of centralities, cities must reinforce their role as main articulation nodes of two types of dynamics. On the one hand, 
the relations with the regional system, with cities functioning as centres of regional spillover and, at the same time, benefiting 
from the increased density of the multiple layers of differentiating regional complementarities. On the other hand, within a 
framework of high external competitiveness, the reinforcement of the dynamics of relations with the international system, 
extending multidimensional exchanges, widening the geographical scales of penetration of its networks and positioning itself in 
the face of growing global competition between cities.

By focusing on relations with the international system, cities should position themselves, in economic terms, within global 
value chains, global supply chains, global trade networks, global innovation systems, global networks of investors, talent, labour 
markets or professional associations. But the social dimension is also necessary, so they must also position themselves within 
the global networks of intergovernmental and non-governmental organizations, art, culture, heritage, tourism, environment, 
and human rights, among others. At the same time, they must identify the distinctive complementarities that will enable them 
to emerge in the face of this global multidimensional competition of cities. To this end, they should maintain and generate 
connectivity with global circuits, provide attractive business environments and quality of life on an international scale, facilitate 
social connectivity and reinforce positive externalities (material and human resources) that lead to the strengthening of their 
image and reputation, increasing their centrality and articulation capacity in the global network of cities.

The organization of the European space is structured around a number of large cities and metropolitan regions which 
have a central position in the global urban system. Portuguese cities are, however, relatively small compared to the world’s 
major metropolises. In strategic terms, it is important to increase the number of Portuguese cities of European dimension, with 
capacity for innovation and polarisation of economic, social and cultural development. Cities highly connected and incorporated 
in supranational networks are the gateways to the global world.

In Portugal, both metropolitan areas and major cities need to develop strategies in solidarity with their surrounding 
regions in order to strengthen their competitiveness and international positioning. It is a question of consolidating a set 
of cities that both structure the national territory and project it externally. To improve the relevance of these urban contexts 
it is necessary to stimulate innovation processes, promote cooperation networks and foster growth dynamics from the 
presence in supranational markets and decision-making spaces, making Portuguese cities labels of internationalisation, 
competitiveness and cohesion of the whole territorial base of the Country.

The metropolises and the main Portuguese cities also concentrate the most qualified institutional, infrastructural and human 
resources, they can also define themselves as strategic urban nodes and as an integral part of collaborative networks on 
a transnational scale (namely on a cross-border scale), developing economic functions of international value, attracting 
investment, locating reference equipment and offering a differentiating and attractive living environment. Research and 
development activities, experimentation, advanced training, entrepreneurship, and the development of new businesses, as well 
as the internationalisation and global projection of companies, equipment and services, universities and research centres and of 
the cities themselves, play a central role here. In cross-border cities, a teaching model can be created that allows the sharing of 
cultures and teaching methods between students and teachers.

On the other hand, urban diplomacy, i.e. the development of systematic channels and practices of cooperation and 
exchange between cities in different countries, can trigger learning processes based on external experiences and strengthen 
the urban capacities needed to foster networks around strategic themes for the regions where they are located and for the 
Country.
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2.2. Strengthening inter-urban and rural-urban
cooperation as a factor of internal cohesion
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Data source: INE, Population Census
(2011)

Data source: INE, Population Census
(2011)
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The growing interdependence between urban, rural and diffuse settlement areas creates functional territories where 
mutually beneficial forms of cooperation, integration and synergy can be strengthened, exploring new opportunities, 
increasing critical mass (population, economic, social and cultural) and contributing to greater cohesion of the 
national territory. Thus, in the future, the opportunities for action require more balanced and integrating models 
of intervention. Stimulating polycentrism at the national level presupposes increasing interurban and rural-
urban partnerships and stimulating new formats of territorial governance, aiming above all at strengthening 
environmental, economic and social complementarities, which bring benefits to all areas.

In a scenario of demographic loss and population ageing, interurban and rural-urban cooperation can promote 
the economically weakest regions, strengthen their resilience and foster more sustainable patterns of 
production and consumption, strengthening the necessary economies of scale. Thus, cities need to increase, at the 
regional and supra-municipal level, their articulations around strategic economic functions and reference projects 
of an environmental or social nature, and the economic role of rural territories needs to be strengthened, enhancing 
their productive capacity and the added value associated with the services they can provide to communities (carbon 
sinks, energy production, food production, and exploitation of mineral resources, among others). Thus, policies 
focused on interurban or rural-urban cooperation need to integrate local specificities and promote institutional 
and territorial complementarities, boosting socio-economic development and environmental sustainability. Cities 
and small urban centres are the anchors of support for low-density and diffuse areas, due to the provision of trade, 
equipment and services they guarantee, the social and economic networks they develop and the opportunities for 
sociability they trigger.

In terms of interurban cooperation, it is essential to structure territorial subsystems by leveraging the 
provision of equipment and public transport, thus promoting greater territorial equity and social welfare. As 
regards rural-urban cooperation, it is crucial to promote a greater articulation of value chains, boost complementary 
assets and offers and develop ecosystem services with ties to relevant urban functions (namely within the food 
system, the labour market, flows of people and goods, information and investment networks, water, energy and 
waste networks, and services in the areas of tourism, leisure and well-being).

Exchange processes can be based on inter-urban and rural-urban cooperation and experimentation 
strategies. At a local and regional level, it is necessary to strengthen the implementation of projects that stimulate 
relationships between different geographical areas, that combat the isolation of more remote areas, and that foster 
more integrated and sustainable spatial planning dynamics. It is important to strengthen the implementation of 
collaborative projects between high- and low-density areas, between city centres and more peripheral urban areas, 
between cities and the surrounding rural areas. In this context, cross-border areas and the outermost territories 
should also be the subject of specific strategies to strengthen interurban and urban-rural relationships.
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2.3. Promoting urban quality

Source: Eurostat regional yearbook (2017) Data source: INE, Population Census (2011)

Data source: National Survey of Housing Relocation Needs
(Feb. 2018)

Data source: APA (2017)

64
Onde o país encontra o futuro

Degree of urbanisation in Europe by level 2 
administrative units (2016)

Population density (2011)

Number of households to be relocated, by municipality 
(2018)

CO2 emissions from road transport, by 
municipality (2015)

Territorial Strategy and Model 

D2 Promoting a 
polycentric urban 
system



The processes of qualification and urban regeneration are increasingly complex and involve multiple dynamics and actors. 
Qualifying cities involves promoting environmental and functional quality, citizens’ quality of life, the right to the city, 
and the mixed uses of territories, counteracting segregation and spatial exclusion trends and valuing natural, socio-
cultural and economic resources.

Urban areas must promote urban models that are more compatible with the physical specificities of the territory 
(climate, relief, and water resources, among others), demonstrating greater sensitivity to environmental problems and 
opportunities. Concerns about the renaturation of cities, urban regeneration, the reduction of energy and water consumption, 
sustainable urban mobility and the use of alternative energy sources encourage green growth and more sustainable urban 
development, with repercussions for the health and quality of life of citizens. Land use and cover models should also be positive 
factors in promoting cities. Coherence and compliance with policies and measures on emissions and air quality is crucial.

Monitoring and qualifying the urbanisation process in Portugal is fundamental for the improvement of urban quality. In this 
context, it is also necessary to ensure greater articulation between the different scales of management and planning (local, 
regional and national). Spatial planning, urban planning and urbanism, in concert, should contribute to the valorisation of urban 
spaces with a view to: solving the structural deficiencies of discontinuous, fragmented and dispersed urban territories; structuring 
and strengthening the connectivity of urban fabrics; developing and strengthening urban centralities, structuring polycentric 
systems; integrating urban fabrics and rural open spaces functionally and environmentally; promoting urban quality in terms of 
safety, risks, energy and water efficiency and mobility for all; promoting and encouraging the development of integrated urban 
planning projects and urbanisation plans.

The implementation of intelligent urban mobility, energy, water and waste systems that contribute to the decarbonisation of 
society and to a more efficient use of resources is a priority. New technologies facilitate the qualification of cities, can favour 
the socio-ecological awareness of citizens, contribute to changing social behaviours and support the development of 
new governance configurations that make cities better places to live and work. In addition, reducing distances and travel 
needs, a more sustainable modal split and better mobility management are equally important concerns for the enhancement of 
the environment and people’s quality of life.

Urban environments and institutional and citizens’ interventions can also promote social cohesion and balance by 
reducing inequalities and levels of exclusion. Thus, the regeneration of disadvantaged urban territories needs to enhance 
community-based actions and co-creative processes, as well as public spaces and the urban image, since they are the reference 
places for community life, providing citizens with a greater sense of belonging and identity. It is essential to overcome housing 
shortages by resorting to the rehabilitation of vacant dwellings in the consolidated urban network, thus countering the trends of 
territorial and social segregation and valuing the resources already invested in the built environment.

In a context of growing urban competition for attracting residents and visitors, the intrinsic urban characteristics 
(architecture, urban design, housing, cultural and leisure offer, among others) may constitute differentiating advantages. 
Cities should thus pursue policies that improve the conditions and quality of life of their residents and that aim to transform 
visitors into future residents, thus attracting people, investment and external income. Indeed, investing in the attractiveness of 
our territories is crucial to face a shrinking demographic scenario.

The regeneration of urban areas, both central and peripheral, including rehabilitation of buildings, commercial revitalization and 
the development of new services and well-structured and located service and industry areas, will continue to be strategic and 
should actively contribute to avoid the exposure of the population to noise and pollution levels that affect their health. Small 
businesses and creative professionals, benefiting from new technologies, can relate with the urban structure, interacting with 
culture, heritage, art and places of employment and residence. Economic areas are also important, so it is important to plan 
the provision of service, commerce and industry areas, with good location, adequate infrastructure and attractive amenities. 
In this context and with regard to commerce and some services in particular, their location should aim not to give rise to new 
centralities, but to favour the densification of already existing commercial areas, optimising the installed commercial and service 
structure, countering commuting and promoting economies of agglomeration.
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In a context of deep territorial, economic and social inequalities, it is essential to develop integrated 
approaches to the territory in order to enhance the use and exploitation of territorial resources, 
while also seeking to promote inclusive and integrative processes of a multiscale nature. This 
challenge is central to national territorial policy, as there is an urgent need to address socio-spatial 
inequalities with reference to the principles of territorial cohesion and spatial justice.

Responding to this challenge involves reducing levels of poverty and social exclusion, increasing 
equity of opportunities and equal rights for citizens (housing, health, food, education and 
employment), regardless of their socio-economic and geographical condition, nationality, age, gender, 
ethnicity or disability. Accessibility (physical and digital) to services of general interest and accessibility to 
local commerce, within a framework of qualification of the quality of life and well-being of populations, 
are crucial factors for inclusive and integrated growth.

In turn, boosting the different local and regional potentials and rural development is fundamental 
to strengthen identities, generate value and create jobs. It is essential to invest in the capacity building 
of local organizations and companies and in the qualification of human resources in order to stimulate 
disruptive developments that generate a new and broader competitive capacity on the part of the 
productive fabric. In this context, the need to develop traditional arts and crafts is also important.

Finally, the development of cross-border territories is fundamental, through the pursuit of cooperation 
policies, both in their more traditional components and in new areas capable of meeting the challenges 
of societal innovation and internationalization. 

It is therefore assumed that increasing social inclusion and access to services of general interest, 
as well as boosting local and regional potentials and rural development, and promoting cross-
border development are the three objectives within the framework of inclusion and boosting territorial 
diversity.

Framework
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inclusion and 

valuing territorial 

diversity 3.1. Increasing population attractiveness, social inclusion,
and enhancing access to services of general interest
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Data source: Infrastructures of Portugal (2017); MTSSS (2017);
MSaúde (2017); MJustiça (2017); MEducação (2017)

Onde o país encontra o futuro

Summary of accessibility to
services of general interest (2017)

Data source: INE (2011, 2017); IEFP (2017); INSA (2017); MTSSS
(2015); MHealth (2017); MJustice (2017); MEducation (2017)

Profiles of social vulnerability and
demographic loss (2017)

Territorial Strategy and Model 



Portugal is in demographic loss and ageing, as a consequence of the negative evolution of natural growth and 
negative migration balances, combined with the increase in life expectancy in recent years. This demographic 
trend can only be reversed if we manage to increase population attractiveness, especially of young immigrants, in 
order to balance our demographic structure and the need for renewal of the generations. Ageing is an advantage 
for individuals, families and society, but when combined with certain social or economic problems, it becomes 
one of the factors most favourable to vulnerability and social exclusion. It is therefore necessary to implement 
measures that intensify immigration and/or counteract emigration, strengthen intergenerational relations and 
promote social inclusion. The ageing process of the Portuguese population represents a social challenge for public 
policies. It is therefore necessary to implement measures that strengthen the quality of life of older people, promote 
intergenerational relations and social inclusion and intensify immigration and/or counteract emigration.

Currently, there are forms of spatial injustice in the national territory that incorporate processes of social exclusion, 
combined with imbalances in quality and access to services and infrastructures. In the last decade, especially during 
the post-2008 crisis, a landscape of lesser value, segregation and territorial fragmentation has emerged. 
The application of the concept of harmonious development, based on the mission of cohesion policy, considers it 
essential to give all Europeans, wherever they live, the opportunity to be included and to be able to make choices 
freely. In Portugal, social segmentation manifests itself territorially with different intensities and spatial 
profiles. It is mainly the metropolitan and urban contexts that mostly concentrate excluded or poor populations. 
But the processes of exclusion present different territorial profiles, in some areas unemployment or job insecurity 
and low income from work dominate, in others ageing processes and health and income fragilities dominate, while 
in others the most vulnerable groups, namely immigrant communities, dominate. These socio-territorial profiles 
highlight the dimension of social inequalities and identify spatial injustices according to the different factors that 
could be considered in the territorialisation of social policies.

In terms of social inclusion, it is essential to ensure widespread access to decent housing and services of 
general interest according to different population patterns, developing social capital and improving the 
welfare conditions of the population. In Portugal, it is particularly relevant that policies ensuring territorial equity 
in access to services are implemented in sparsely populated and less developed regions, taking into account the 
complementarities fostered by the urban system. The different solutions of accessibility (physical and digital) and 
mobility (movement of people to services or services to people) should seek to guarantee effective access to urban 
functions for the different population groups. Making maximum use of resources and affirming sub-regional assets 
and specializations contribute to the quality of life and well-being of populations and to the sustainability of the 
social system, particularly in rural or low-density areas.

Promoting increased levels of inclusion will also imply more social innovation, which will be particularly 
decisive for the development of new, more collaborative and shared models of service provision, access and use, as 
well as the enjoyment of public and collective goods, which are becoming increasingly important in promoting the 
quality of life of citizens and the resilience and creativity of local communities.

Public services and services of general interest are an important pillar of the European Social Model, 
supporting social, economic and territorial cohesion. Access to services of general interest is essential to improve 
social capital and opportunities for economic development, as well as essential welfare conditions for all citizens.

Despite recent investments in this area, various shortcomings and/or inadequacies in networks or in the quality 
of services persist. There are also shortcomings in intersectoral links and the need to move towards new models 
of services that are more flexible and adaptable to ongoing changes and that ignore a sustained effort at social, 
cultural and symbolic innovation.
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3.2. Boosting local and regional potentials and 
rural development in the face of globalisation

Data source: INE, Integrated Business 
Account System (2017)
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Data source: INE, Regional Economic 
Accounts (2017)

GDP per capita in PPP vis-à-vis the EU28 
and GVA, by NUTS III (2015)
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Small open economies, such as the Portuguese one, compete and get rich, if they are able to:
- Enhance their provision of goods, services, contents and concepts abroad, tuning it to the markets and sector segments with 
the highest growth in international trade and if they are able to meet the conditions for this provision abroad to represent a 
greater component of national added value;
- From their territory, generate physical assets that become attractive for the application of savings from abroad thanks to 
the combination of natural valences, offers that ensure quality of life and a heritage that supports symbolic capital that many 
citizens from abroad wish to share.

A small open economy like ours, to avoid disarticulation in the face of a constantly changing global geographical mosaic, needs to 
define multi-scale strategies.  These strategies must take into account both the differentiating elements of the national geographic 
mosaic (human, institutional, territorial, and symbolic capital) and a strategic selection of the mooring territories to be favoured in 
the global archipelago.

Communities, cities and regions must devise development strategies based on territorial characteristics and the enhancement 
of their resources in order to promote more balanced and polycentric economic dynamics, valuing complementarities and viewing 
territorial diversity as an asset. The economic clusters and poles of competitiveness and technology (health, textiles, clothing, 
footwear, sea, agro-industrial, habitat, automotive, furniture, among others), local arts and crafts (unique to each territory), agro-
food (vineyards, olive groves, milk and dairy products, fruit, vegetables and legumes) and agro-forestry (pine forests) systems, 
energy production (photovoltaic, wind, water, biomass, petrochemicals), mineral resources (with due regard for environmental 
issues) and tourism, shaped and supported by a differentiated natural, cultural and symbolic heritage, build economic mosaics 
with diversified functionalities that need to be enhanced. Cooperation between the different clusters, activities and actors must 
be developed in order to deepen intelligent specialization strategies. The intensification of relations within functional regions, 
with permeable borders, strengthens the dynamics of innovation in consolidated clusters and contributes to the germination of 
protocultures.

In order to promote rural development and boost local and regional potentials and to achieve the desired structural 
transformation of the national economy, it will be decisive to affirm territories as places of opportunity and quality of life. 
In this context, the action of governments and local and regional leaders will be decisive in creating regional innovation ecosystems 
based on inter-institutional (public-private) and multi-level (public-public) collaborations, which, based on the creativity and 
knowledge (tacit and explicit) accumulated in specific places and regions, are capable of bringing together unique combinations 
of resources and assets around future projects. Integrated territorial approaches need to be actively promoted as operational 
instruments of development strategies and alignment with national and regional priorities.

Portugal needs to strengthen regional innovation processes by intensifying specialization around key, knowledge intensive 
technologies and territorial assets such as environmental innovations, green technologies and infrastructures and the blue economy. 
At the same time, new territorial organization models can be activated to facilitate the development of industry 4.0 and the circular 
economy and to deepen smart specialisation strategies in the intrinsic articulation with the target territories of Community Based 
Local Development (CBLD). The digitalization of the economy, namely through the generation and use of open data and processes 
based on big data and cloud services, needs to be at the service of innovation and dynamics more adjusted to the needs of citizens. 
Thus, each of the territorial innovation ecosystems must progress in its life cycle, through impulses that accelerate integration in 
the industrial revolution 4.0 and the valorisation of the environmental and social responsibility spheres, as levers of innovation and 
of the intensification of the processes of entrepreneurship.

In less developed regions, business and technological interfaces and infrastructures linked to agriculture, forestry, tourism, 
renewable energies, natural, architectural, cultural, artistic (including traditional arts and crafts) and landscape resources 
need to be connected to the main centres of decision and innovation in order to boost more diversified economic development 
through comparative advantages. Agriculture and forestry must be promoted as activities with important economic functions, in 
connection with related industries, and innovation and differentiation must be ensured, generating products with higher added 
value.  In this context, it is essential to enhance their contribution to the development of rural territories and to the external 
projection of the Country, also taking into account other values and vectors such as landscape, culture and tourism. Residential and 
consumer economies (arising from domestic and foreign tourism, emigrants on holiday or immigrant residents) are also essential to 
increase the provision of tradable goods and services. On the other hand, there is a need for increased attention to education and 
skills, which means interventions focused on creating more efficient education, employment and training systems, ensuring that 
human capital interventions are differentiated and adjusted according to the needs and development challenges of each region.
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3.3. Promover o desenvolvimento transfronteiriço

Source: European Commission (2017), “A Minha 
Região, Aminha Europa, O Nosso Futuro: Sétimo 

relatório sobre a coesão económica, social e territorial”

Source: European Commission (2017), “A Minha 
Região, Aminha Europa, O Nosso Futuro: Sétimo 

relatório sobre a coesão económica, social e territorial” 

Data source: INE Portugal and INE Spain,
Population Census (2011) Source: GEMCAT; Eurostat (2017)
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The impacts resulting from the combined action of the emerging critical factors of change, which will be identified 
in due course, will be felt in the cross-border area. This area is facing, regardless of the side of the border, 
significant changes in its environmental, demographic, technological, economic and social reference 
framework. Changes whose consequences, in a scenario of no action, will inevitably worsen in these cross-border 
territories.

The blurring of the border effect and the strengthening of cross-border relations, which have historically been the 
main strategic objectives of European cross-border cooperation even if not fully achieved, have visibly mitigated the 
adverse consequences of this effect.

In the future, the challenge facing border regions will be more demanding and justifies greater ambition, focusing 
in particular on promoting the joint development of these territories. The promotion of the development of 
border areas needs to be pursued at the appropriate scale for each of the themes or areas of joint intervention 
- European macro-regions, bilateral NUTS II regions, inter-municipal cooperation between NUTS III and interurban 
axes (Eurocities). A twofold qualitative leap in cross-border cooperation policies is therefore needed.

Trade and services are seen as a strategic component in boosting the economic activities of urban centres, in their 
various dimensions, while being a very relevant asset for the quality of life of residents and for attracting tourists 
and non-residents. In this context, the complementarity between the interurban axes is decisive in the creation of 
a fundamental scale for business dynamism and the affirmation of a distinctive image of cross-border territories.

On the one hand, cross-border development cooperation will be given priority, visibility and political prominence, 
which should be translated into truly cross-border strategies, actions and initiatives in which joint and concerted 
action between the two sides of the border produces positive results and effects that would otherwise not be 
achievable, in matters vital to the sustainability, integration and competitiveness of these areas.

On the other hand, the scope of cross-border cooperation will be broadened to include new areas such as joint 
smart specialization strategies, links between scientific research, higher education and business, new technologies, 
internationalization, the preservation and enhancement of common resources, urban management and regeneration, 
neighbourhood services, and transport and education, among others.
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It is essential to optimize the environmental and energy infrastructures networks. Water and 
sanitation networks are essential infrastructures for the quality of life of the populations. With the 
emergence of widespread infrastructure in the last few decades, it is now important to optimise it, 
ensuring greater efficiency and economic rationality in a context of climate change and greater pressure 
on water resources. Similarly, it is essential to deepen the cross-border mechanisms for managing river 
basins and protected natural territories as natural infrastructure par excellence, ensuring adequate levels 
of water availability and quality that maintain the integrity of river and riparian ecosystems and the 
water supply and support needs of primary activity. In terms of waste, it is necessary to stimulate the 
prevention and reduction of its production and hazardousness, as well as the reuse/use of already existing 
materials, such as, for example, from construction, building and demolition, giving them a dimension of 
reuse throughout the national territory. Also important is the optimisation and qualification of transport, 
collection and treatment systems. Energy networks must become the interface between production 
and consumers, making it possible to accommodate local energy production and develop interregional 
interconnection capacities and with neighbouring countries.

Within a framework of national and transnational valorisation, it is important to consolidate a new 
perspective of connectivity which has an impact on the territory - Ecological Connectivity - which 
will be structured between the various ecological systems including the hydrographic network, with 
connectivity nodes at the level of estuaries and sections of international rivers (the so-called blue 
network), the main summits and headwaters, coastal systems and natural areas, protected and relevant 
for nature conservation, in particular the Natura 2000 Network.

At the same time, the national, Iberian, European, Atlantic and global connectivities are also materialised 
by the airport, port, river, road and rail systems with different levels of development. The airport 
system is under pressure from rising tourism demand. The port system is assuming an increasingly 
important role as a set of multimodal logistics platforms crucial for Portugal’s maritime connectivity with 
Europe and the rest of the world. The rail traffic congestion highlights the importance of the railway axis 
between the two metropolitan arcs. In passenger transport there is an excessive dependence of citizens 
on individual car transport.

Digital networks could be important tools for territorial cohesion. In terms of digital connectivity, 
although Portugal performs above the EU average, there are still large territorial differences in terms of 
fast broadband coverage, with rural areas requiring significant investment. An inadequate technological 
response will generate digital segregation, which can translate into increased levels of social exclusion 
and differentiated opportunities for individuals, institutions and territories. It is essential that in the 
future the Country strengthens its commitment to infrastructure and the development of digital 
platforms and tools, driving the development of new operating models and innovative systems, new 
productive and logistical processes, greater empowerment of the population (smart communities) and 
new models of governance (smart government).

It is assumed that optimising environmental and ecological connectivity infrastructures, 
strengthening and integrating accessibility and mobility networks and boosting digital networks 
are the objectives with a view to connecting the Country internally and externally.

Framework
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Although Portugal has a remarkable degree of coverage, there are still some challenges in terms of 
environmental infrastructure (water and sanitation) related to the economic and financial balance of the systems, 
reducing losses in the networks, decreasing the intensity of pressure on resources (water abstraction) and promoting 
the reuse of water before it is returned to the natural environment.

On the other hand, the transition to circularity involves preventing the production of waste, so that the 
dissemination of networks dedicated to the repair and reuse of equipment/products, networks of industrial 
symbioses in which relations are established between companies from different sectors in a collective approach 
to the acquisition of competitive advantages, involving the transaction of materials, energy, water and/or waste 
(achieved namely through the development of industrial eco-parks) will be relevant. An opportunity is associated 
with the amount of materials currently in stock in the economy, in buildings, infrastructure and durable goods, 
which can be seen as a future source of materials and not waste.

It is also important to make progress in the optimisation of collection, transport and recovery networks 
for the various specific waste flows, creating possible synergies and effects of scale between entities managing 
specific waste flows as well as other emerging ones, providing them with a dimension of reuse and remanufacturing, 
which should ensure coverage of the whole national territory, taking into account criteria of population density and 
accessibility.

The collection and treatment systems must promote the qualification of their infrastructures and the 
optimisation of their management, through the adoption of better treatment processes and technologies, 
aiming at the sustainable use of natural resources and framed in the strategic options outlined in the territorial 
management instruments in force.

The connectivity networks that are established through the hydrographic network, national and international rivers, 
the main headwaters of the water lines, the coastal system and the fundamental network of protected areas, chart 
on the territory the ecological corridors that are fundamental for the maintenance, enhancement and safeguarding 
of the processes inherent to the healthy functioning of the territories and the conservation of biodiversity, being 
indispensable for the well-being of society and national competitiveness. Connecting the Country, at national, Iberian, 
European and, in some cases, global level, the network of national ecological connectivity reveals its expression in 
the national territory and signals the importance of understanding, valuing and assuming interdependence between 
the natural, terrestrial and maritime borders of the national territory.

The energy transition will allow the decentralization of production and the centralization of energy flows, since 
electricity networks will be the interface between production and consumers, making it possible to integrate new 
energy sources and improve energy efficiency. This requires the adaptation and development of electricity 
grids. On the one hand, to accommodate new means of local electricity production and, on the other, to develop 
interconnection capacities with neighbouring regions and countries. This will create the conditions for extending 
the geography of energy production and consumption, connecting different regions and allowing territorial 
inequalities to be diluted. The development of interconnection capacities widens the geographical scope for 
the diffusion of renewable energies between European countries and makes it possible to mitigate intermittent 
production. This represents an opening up of markets and creates new opportunities for the development of the 
various territories.
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4.2. Strengthening and integrating accessibility
and mobility networks

Data source: Infrastructures of Portugal (2017)
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The different transport systems of internal and external articulation of the Portuguese mainland present different 
states of development, depending on whether they are positioned to respond to the connectivities in the national, 
Iberian, European, Atlantic and global area. In the national area it is necessary to improve the transport systems 
in terms of metropolitan and urban mobility, but also in low density territories. Cross-border relations are also a 
priority.

The airport system is under pressure from increased tourism demand, so there is an urgent need to strengthen 
existing infrastructure as part of a medium/long-term strategy, particularly considering the Porto-Lisbon-
Faro coastline. The situation at Lisbon airport, whose saturation level makes it urgent to build a new airport 
infrastructure in the region to relieve the pressure on the current Humberto Delgado Airport, stands out in this 
respect. The trivialisation of air transport has brought new and easier options for international travel, but it 
accentuates territorial inequalities in the face of asymmetries in accessibility to the main airports.

The port system must deepen vocations and complementarities between national ports and strengthen their 
role as gateways to Europe and future anchors for the development of motorways of the sea. The movement in ports 
has been growing and there are constraints due to the evolution in the volume of cargo and ship characteristics. 
Only an integrated road-rail and rail-port vision will make it possible to establish a strategy that will result in 
an effective reduction in EU road transport. The objective is to position Portugal as a reference in international 
logistics chains. The rail system must expand its infrastructure, inducing growth in passenger and goods traffic 
in conjunction with port infrastructure, thus stagnating the growth in road demand, namely in goods transport in 
the Iberian Peninsula.

Having completed an extensive cycle of road infrastructure construction, namely that of high performance, 
priorities can now be set for the maintenance and conservation of the extensive networks of different 
hierarchical levels (with a reduction in road accident levels). It will also be necessary to articulate local links that 
are still lacking, both those aimed at boosting economic activity and those that guarantee equal opportunities in 
access to employment, services and equipment. The decarbonisation of transport (electric vehicles), the sharing 
economy, autonomous vehicles and new forms of service provision will change the mobility of people and goods. 
These ongoing changes in mobility may bring efficiency gains to the road mode, but they will not eliminate the 
externalities of individual transport, in particular congestion and consumption of urban space. In this context, the 
charging network for electric vehicles needs to be strengthened and expanded and will continue to pursue policies 
that promote efficiency improvements in all modes, but that lower the car usage rate.

In passenger transport, there is an imbalance in the modal split, with excessive dependence of citizens 
on individual car transport, which hampers significant progress in the evolution of the mobility pattern, with 
environmental and energy costs and implications for public health and road accidents. In the Lisbon and Oporto 
metropolitan arcs there is room for progress in the development of infrastructures and passenger services in dedicated 
public transport, promoting polycentrism and the role of cities in the national urban network. In the metropolitan 
areas, the existing metro and tram systems may also be increased, densifying the offer in the central points of greater 
compactness. Intermodality and multimodality are very important in metropolitan areas for passenger and goods 
transport. Cities need to invest in the organization of the offer of regular and flexible (more personalized) public 
road transport. Urban space is excessively motorised, preventing multimodality and perpetuating congestion, even 
if it is reduced by technological impacts. It is strategic to improve the environmental performance of transport 
and to accelerate short-distance urban and inter-urban programmes with relevance to the articulation 
between soft modes, public road passenger transport (including flexible transport) and shared services (collective 
taxi, van, car and bike-sharing). In this context, it is crucial that the main urban centres reinforce their commitment 
to the pedestrianisation of central urban areas.
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4.3. Boosting digital networks

Data source: TeleGeography (2017)

Source: European Commission (2017), “A Minha 
Região, A minha Europa, O Nosso Futuro: Sétimo 

relatório sobre a coesão económica, social e 
territorial”

Data source: ANACOM (2017)
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Global network of fibre optic submarine cables (2017)

Fixed broadband coverage, by NUTS III (2016) Digital accessibility, by municipality (2016)
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Digital networks could be important tools for territorial cohesion. Currently, digital accessibility is not yet a factor 
of territorial equity in Portugal. Accessibility levels are stronger in metropolitan and urban contexts and there 
is a vast territory that is insufficiently infrastructured. In the future, there will be more projects that integrate 
physical space and digital technology, fostering connectivity between people, institutions and businesses. 
The digital revolution is already transforming nodes and flows with expression in the territory and developing a new 
organization of society and economy. In this sense, the integration of the physical and virtual worlds will intensify.

Portugal is at the centre of fibre optic submarine cables, which connect the mainland to the island territories 
and the Country to the whole world and enable the control of data transmission and networks between countries. 
Portugal can gain competitiveness from its geostrategic position in the global fibre optic motorways of the sea 
network, adding value to the large amount of information data coming from other countries and continents. 
Portugal needs to generate new opportunities for international affirmation, for the development of new projects 
and for the attraction of foreign investment, if it can take advantage of existing infrastructure, technological capacity 
and human capital.

Internally, the Country follows the positive trend of the EU28 in terms of communications, with the best coverage of 
new generation networks (namely in fibre optics and 4G). In the future, for the technological revolution and digital 
transformation to become a reality, it is essential that the Country continues to strengthen its commitment to 
infrastructure and the development of digital platforms and tools.

The way we relate, work and perform routine tasks will be increasingly based on information technology networks 
and greater interaction between people and technological devices. As a result, there should be greater investment 
in the digital training of human capital and society in general (smart communities), in order to accompany the 
accelerated technological development and the emergence of new digital tools and products.

The business sector is increasingly recognizing the importance of the digital world. The increase in digital 
density will contribute to streamlining production and logistics processes and to boosting new processes of 
innovation and territorial cooperation. The digital network revolution in the economic sector will represent a 4th 
Industrial Revolution based on production models with a strong connectivity between machines (by means of 
sensors, devices and internet). The digital network and connectivity revolution (big data, internet of things, 
cloud services) will make the main economic actors more effective and efficient, contributing to the emergence 
of new business, consumer and innovation models. In this context, the impacts on sectors whose business models 
depend on their spatial dimension, such as trade and some services, are particularly relevant.

Technological and digital networks at the service of the community and the various sectors may also boost 
higher levels and new shared formats of participation.
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The quality of governance systems and institutions has a decisive influence on the development 
capacity of territories. Since the 2013 reform, the Cohesion Policy has established integrated approaches 
to locally-based development capable of promoting innovation and public scrutiny, ownership of 
strategies by the different relevant actors, organizational change and institutional capacity building. The 
need for more effective, efficient, transparent and accountable governance models results from 
the growing importance of the following aspects:

• - The complexity of problems and their solutions (multi-partner, multi-level and multi-scale);
• - The need for cooperation between the State, the private sector, civil society and the third sector;
• - The need for coordination between policies and their instruments, especially when territorialized;
• - A requirement arising from a new generation of territorially based financial programming 
instruments that do not functionally fit into existing administrative constituencies;
• - Coordination with a changing legislative framework for the administration of the
• territory: decentralisation, and tasks of the Intermunicipal Communities (CIM), among others.
• - The need to increase leadership and meet the demands of a more informed, mobilised and active 
civil society.

Planning and spatial planning policy must be stable and influence multi-annual financial frameworks, 
namely European Union funding, in view of the challenges of the post-2020 period and national 
commitments and priorities within the framework of the United Nations Sustainable Development 
Agenda (2030).

On the one hand, territories should be organized on the basis of an efficient, flexible political and 
administrative structure with the capacity to collaborate institutionally and to involve citizens in 
decision-making processes. This implies processes of deconcentration and, above all, decentralisation, 
which develop competences and resources at municipal, intermunicipal and regional level, as well as open 
and transparent public institutions capable of operationalising more adjusted, coherent and sustainable 
policies. It is essential to foster national and international cooperation (including cross-border relations).

On the other hand, it is essential to adopt iterative and widely participatory processes and 
methodologies, established on the basis of local, sub-regional and regional, multi-scale and intersectoral 
dynamics and networks, based on trust between agents and supported by collaborative platforms that 
promote cooperation and innovation in the co-creation, design, testing and experimentation of new 
public policy approaches and their territorialization.

Finally, it is necessary to increase territorial culture. The “culture of territory” corresponds to the 
civic culture of the members of a community vis-à-vis the territory and its planning, which reflects its 
political, ideological and socio-cultural orientations. In turn, the “culture of spatial planning” corresponds 
to the knowledge acquired and shared by the members of the technical-professional community in this 
area of intervention. Increasing territorial culture presupposes an education, a system and a planning 
practice that is in accordance with collective expectations and the needs of sustainable valorisation of 
the territory. Territorial planning is a goal for the development of the Country.

It is thus assumed that strengthening intersectoral and multi-level cooperation, promoting 
territorially based collaborative networks and increasing territorial culture are three essential 
objectives for promoting more effective, efficient, transparent and accountable territorial governance.

Framework
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5.1. Strengthening the decentralisation of competencies
and cross-sectoral and multilevel cooperation

Source: European Commission (2017), “A Minha Região, A minha Europa, 
O Nosso Futuro: Sétimo relatório sobre a coesão económica, social e 

territorial”
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Public sector meritocracy (2013)

Data source: DGAEP (2017)

Public employment, by parish (2015)
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The need for administrative reform aimed at decentralising the functions of the State and strengthening the 
powers of local authorities, with the strengthening and democratic legitimisation of the regional and supra-
national levels of governance, is increasingly evident. This will be reflected at the level of intergovernmental 
and inter-sectoral articulation, as well as coordination between the various levels of territorial governance: national, 
regional, metropolitan and intermunicipal and municipal. Alongside administrative decentralisation, there is a need 
for more de-bureaucratisation, more and better ex-post monitoring and more and better dissemination of public 
action and the results that are being achieved.

The Cohesion Policy highlights, with reference to Territorial Governance, the need for shared management systems 
based on partnerships and territorial instruments which do not necessarily have to be associated with a given 
institutional framework. Such shared management systems can define new configurations, extend beyond 
administrative boundaries and involve more flexible institutional approaches.

Territorial governance depends on institutional and governmental contexts whose cultures do not change 
rapidly, as changes are long and complex processes, requiring administrative capacity and medium and long-
term commitments. It is therefore necessary to stimulate processes of collaboration between actors and of 
coordination between policies and their instruments. In systematic terms, it is crucial to promote:

• - A new culture in public administration services, which is more proactive and focused on achieving results 
and solving problems;
• - Bottom-up governance processes that start from the identification of local and regional needs and the role 
that the various actors should play, with a view to deepening or complementing national or European policies;
• - The diversity of solutions, depending on the problems to be addressed, the characteristics of the stakeholders 
and the development contexts;
• - The empowerment of a larger number of individuals or institutional human resources capable of stimulating 
and leading territorial governance processes, taking initiatives and triggering innovative processes, leveraging 
the respective networks of contacts and acquired knowledge and skills;
• - The administrative, technical and financial capacity to manage decision-making processes.

To this end, it will be essential to foster new collaborative platforms capable of sustaining and facilitating 
new development processes involving a greater diversity of actors. We highlight, among others, the creation of 
shared territorial strategies, collaborative governance processes, communication oriented towards the involvement 
of different audiences, adoption of continuous institutional learning processes, higher levels of institutional 
accountability and alternative service delivery models (multifunctional and public-private, among others).

New technologies can also contribute to increase participation by fostering more transparent and efficient 
governance models (smart government) by reducing bureaucracy and creating new opportunities for consultation 
and collaboration between actors from different spheres. The use of digital technologies will thus facilitate 
participation and enable remote collaboration, contributing to the development of new forms of value and wealth 
creation.
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5.2. Promoting territorially based collaborative networks

Source: European Commission (2017), “A Minha Região, A minha Europa, 
O Nosso Futuro: Sétimo relatório sobre a coesão económica, social e 

territorial”
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European government quality index (2017)
Size of the institutional base and territorially based 

associations (2018)

Data source: CEGOT.UP
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In terms of territorial governance, a better strategic balance is sought in the various areas of the Country between 
the effects of the various policies and sustainable development supported by more systemic solutions, paying 
greater attention to the territorial dimension. This objective is based on a greater decentralisation of public 
decisions and implies the need to develop locally and regionally based solutions to address the challenges 
of cohesion, sustainability, competitiveness and development.

New functional, proactive alliances with flexible geographies of governance, between public actors and civil society, 
such as river basins, classified areas, so-called green and blue infrastructure, collective efficiency strategies or 
functional urban regions are increasingly important. These are geographies of variable geometry according to 
geographical scales and the actors and institutions to be involved.

The new models of regional and sub-regional governance need to bring together formal and informal, from 
the public and private sectors, organized and committed actors that interact - in concert or in conflict - to achieve 
an objective, a set of objectives or a strategy. It is important to create conditions that allow relevant actors from 
the various regional and sub-regional spaces to act on a set of topics and areas as diverse as those that cross-cut 
competitiveness, sustainability and inclusion.

Specifically, it is necessary, on the one hand, to strengthen and enhance the role of Local Action Groups as agents 
of change that boost the development of territories in their multiple configurations and natures (rural, coastal 
and urban). At the same time, it is necessary to ensure a model of governance of the funding policy instruments 
adequate to the pursuit of the objectives and goals to be achieved, defined by the local communities in their 
Local Development Strategies. On the other hand, it is essential to continue supporting the affirmation of the 
Intermunicipal Communities (CIM), corresponding to NUTS III, as spaces of strategic rationality, cooperation and 
intermunicipal intervention, with an adequate scale for a wide range of public policy areas. 

In order to achieve these goals, it is essential to adopt specific policy measures aimed at training and mobilizing 
the institutional fabric, with a view to qualifying their action to support spatial planning, translated into the 
allocation of resources and skills, the provision of cooperation platforms and the legitimisation of dialogue with the 
different levels of government and administration.

The consolidation of partnerships, networks and regional and sub-regional alliances, at the institutional, community 
and business levels, should be encouraged in order to support the construction, consensus building and ownership 
of strategies and their implementation, as well as the monitoring and evaluation of results. At the same time, the 
contribution of business to the life of communities is irrefutable. Regardless of the size or nature of companies, 
management strategies that foster the involvement and participation of all, promote non-discrimination, respect 
for equality and diversity, and incorporate values and assets of society, can maximise the positive impact on the 
communities in which they operate. Thus, the incorporation of environmental, social and cultural objectives into 
economic objectives becomes an indispensable part of the development model of a sustainable society. A territorially 
based approach is a strong incentive to create synergies, translated into gains in sustainability.

The systematic search for innovative solutions to problems, obstacles and constraints felt in the various 
territories requires the adoption of more experimental methodologies, based on “learning by doing” processes, 
new tools and methodologies (design thinking, prototyping, scenario planning, and service design, among others), 
and the creation of spaces and opportunities for dialogue and the co-creation of new approaches. In this context, 
the creation of Public Policy Laboratories focused on co-creating, designing, testing and experimenting with 
new policy approaches and promoting platforms for dialogue and innovation in territorial governance processes 
deserves to be highlighted.
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5.3. Increasing Territorial Culture

Portugal: Atlantic and Mediterranean Portugal: North and South

Data source: ICNF, SIPA (2017)

Portugal: Macrocephalus Portugal: Bimotor Portugal: Coastline and Interior

Portugal: Interurban Portugal: Intra and Inter-Regional           Portugal: Urban and Rural
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Data source: INE, General agricultural 
census (2009)

Data source: DGAEP (2017)

Data source: DGEEC (2016)

Data source: ICNF (2017) 

Portugal: Natural and Cultural

Data source: INE, International Trade 
of Goods Statistics (2017)

Data source: Deliberation
No. 55/2015 (2015)

Data source: CAOP (2016) Data source: INE, Population 
Census (2011); COS (2015)
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In Portugal, Spatial Planning is a relatively recent policy, whose social appropriation is still very much marked by the 
values of a rural society that has witnessed a strong urbanisation process. The dominant spatial planning culture 
is mainly administrative and regulatory, mainly related to land use, cover and transformation. However, spatial 
planning has to contribute to the resolution of complex spatial problems, given the uncertainties that influence 
development prospects. Indeed, current transformation dynamics coexist and/or conflict with the resilience 
of the prevailing territory and spatial planning system and cultures.

In other words, the planning system and practice must adapt quickly and flexibly to the collective needs for 
change. Spatial planning must seek to integrate a participatory and co-creative component, the fruit of articulation 
between the State, the private sector, civil society and the third sector, into a collaborative process, and contribute 
to the systematic fulfilment of territorial management instruments. In terms of territorial management, it is also 
necessary to strengthen supervision since it also contributes to the culture of spatial planning. Thus, the future 
depends on the capacity of society to articulate itself and leverage its resources for better spatial planning.

Public policies must strengthen society’s capacities and help to build environments that encourage adaptive 
processes of change. Reflecting and planning require a thorough knowledge of the spatial diversity of our 
Country. More than territorial dichotomies, there are complementarities that foster interurban, urban-rural, inter- or 
intraregional and international relationships, which are intended to benefit the various territories involved. Polysemic 
Portugal - north and south, coastline and inland, Atlantic and Mediterranean, natural and cultural, urban and rural, 
macrocephalus and bipolar, high- and low-density territories - underlines territorial diversity and generates above 
all challenges and opportunities.

Mobilising a society around a territorial commitment requires time to assimilate new information and 
knowledge and to stimulate a process of change. This commitment is not limited to the period of the PNPOT 
but needs to be continued. Thus, strengthening territorial culture requires a set of processes that contribute 
to adapting the beliefs, values and guidelines underlying territorial ownership and planning so that it can 
be an effective response to local and regional development challenges. Therefore, increasing territorial culture 
and spatial planning culture requires interventions at various levels:

1.  New territorial culture, focuses on the role of education (information, knowledge, values, behaviours), the importance 
of awareness raising campaigns and the role of the media;

2.  New spatial planning culture, which involves the strengthening of technical and relational skills, greater institutional 
capacity building, greater investment in collaborative governance, in territorial governance, and in planning, monitoring 
and evaluation practices themselves.
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The Territorial Model establishes a commitment to territorial organization by recognizing the value of resources and 
territorial diversity and anticipating the need to adapt to emerging critical changes. It must therefore translate the 
stated territorial challenges, helping to increase the resilience capacity of the different territories within a framework 
of territorial cohesion.

The Territorial Model will also contribute to greater coherence between sectoral policies and territorially based 
policies.

The Territorial Model is based on five key territorial systems - the Natural System, the Urban System, the Social 
System, the Economic System and the Connectivity System - and identifies, in a forward-looking framework, 
territories that are particularly vulnerable to critical changes, which must be countered. For each system, a territorial 
scheme (cartogram) is presented that seeks to summarise the respective fundamental strategic elements.

Based on this multidimensional and prospective approach, the Territorial Model is then defined at the end.

Introduction

Territorial Strategy and Model 
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S1  Natural System
A Country that knows and understands its natural resources values the services provided by 
ecosystems for social well-being and seeks to affirm its territorial diversity and build differentiated 
strategies of attractiveness and competitiveness, taking advantage of the specificity of its resources, 
its culture and socio-territorial identities.

S2  Social System
A Country that values people, equal opportunities and equal rights for citizens in housing, health, 
education, social support, justice, culture, sport and leisure, regardless of their socio-economic and 
geographical situation, nationality, age, gender, ethnicity or disability, raises the quality of life and 
social well-being.

S3  Economic System
A Country that values diversity and territorial specificities as elements of development and 
competitiveness is based on a territorial system that seeks to take advantage of this variety, 
supporting the potential for articulation between different types of territories, strategies structured 
in clusters and based on the logic of smart specialization, as well as the importance of the assets of 
urban and rural territories.

S4  System of Connectivity 
A Country well connected in green, blue and grey infrastructure, which takes advantage of its 
geographical position and the ease of its relationship with other peoples, recognizes and values 
territorial links and interconnections within the national space and beyond, assuming the relevance 
of the management of ecosystems and natural, road and digital networks.

S5  Urban System 
A Country that recognizes the importance of territorial cohesion and equity affirms its strategy of 
territorial organization in a more polycentric urban system, promoting urban centres as anchors of 
regional development and external competitiveness, and boosting territorial subsystems capable of 
generating critical masses that favour gains in sustainability and accessibility in relation to services 
of general interest.

VC  Critical Vulnerabilities
A resilient Country with adaptive capacity can achieve greater territorial sustainability through 
rigorous knowledge of the problems, prevention and mitigation of existing vulnerabilities and 
the planning exercise, thus becoming more efficient in the implementation and use of public 
investments.

The Territorial Model represents the spatial translation of the Country’s development strategy, to which a set of 
systems that will inform spatial planning contribute.

Territorial Strategy and Model 
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Territorial Based Challenges
Territorial Model Systems 

Natural 
System

Social 
System

Economic 
System

Connectivity 
System

Urban 
System

D1. Managing natural resources in a sustainable manner 

1.1. Valuing natural capital ** **
1.2. Promoting the efficiency of regional and urban 
metabolism ** * ** **
1.3. Increase socio-ecological resilience ** * *
D2. Promoting a polycentric urban system

2.1. Affirming metropolises and major cities as drivers of 
internationalisation and external competitiveness * ** * **
2.2. Strengthening inter-urban and rural-urban 
cooperation as a factor of internal cohesion       * ** ** * **
2.3. Promoting urban quality * ** ** * **
D3. Promoting inclusion and valuing territorial diversity

3.1. Increasing the attractiveness of the population, 
social inclusion, and strengthening access to services of 
general interest 

** ** ** **
3.2. Boosting local and regional potential and rural 
development in the face of the dynamics of globalisation ** * ** ** **
3.3. Promoting cross-border development * * ** ** **
D4. Strengthening internal and external connectivity

4.1. Optimising environmental infrastructure and 
ecological connectivity * * * ** *
4.2. Strengthening and integrating accessibility and 
mobility networks * * ** *
4.3. Boosting digital networks * * ** *
D5. Promoting territorial governance

5.1. Strengthening the decentralization of competencies 
and cross-sector and multilevel co-operation ** ** ** ** **
5.2. Promoting territorially based collaborative networks ** ** ** ** **
5.3. Enhancing Territorial Culture ** ** ** ** **

Strong articulation **
Average articulation *

The Territorial Model Systems respond to the Territorial Based Challenges in a coherent and articulated way:
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The territorialization of natural capital is one of the pillars of the PNPOT Territorial Model. It aims at identifying 
and spatializing, on a national scale, the main occurrences of natural resources - water, soil and biodiversity - as 
fundamental natural resources for the proper functioning of ecosystems, for the quality of their services and for 
sustainability and intergenerational solidarity. With the spatial representation of natural capital, the PNPOT aims to 
give territorial expression to the macro distribution of natural resources in the Country, identifying the areas where 
their presence is most expressive or potential and where there are greater needs for integrated management and 
compatibility of uses.

Water is one of the most strategic resources for the presence of human activities in the territory. The areas of 
concentration of this vital and predictably scarcer resource in the future include: the upper level hydrographic 
network, which guarantees the terrestrial presence of the water cycle and provides essential basic ecological 
and economic services; the main surface water reserves, ensured by public water reservoirs; the main and most 
productive aquifer systems, which constitute the large underground water reserves.

The soil resource, sometimes understood as a mere support for artificial human occupation and not always 
adequately valued as an essential, scarce and potentially finite natural resource, is assumed in the PNPOT as being 
of the greatest relevance in its pedological and primary production potential and ecological valences and as a 
support for biodiversity and biogeochemical cycles, such as those of water, carbon, nitrogen and organic matter, 
through the spatial representation of soils of high and very high value in these valences.

The areas richest in biodiversity, associated with soil and water resources and linked to land uses, are strategic 
assets for the sustainability, attractiveness and competitiveness of territories. Thus, integrated in natural capital are 
protected areas and Natura Network areas, by definition fundamental areas for the presence of biodiversity, the 
coastal system where unique natural values occur and which are indispensable for the balance of the coastal area, 
the agroforestry system of cork oak and holm oak, given its characteristics of adaptation and multifunctionality, 
and other arboreal vegetation of interest for nature conservation, which includes pure or mixed forests such as 
those of stone pine, chestnut and oak, and mountain areas, due to their potential association with ecosystems and 
species of high ecological value.

Intensively forested areas, referred to here as forest areas to be valorised, are also integrated in natural capital, as 
they correspond to territories that deserve the attention of public policies to reinforce their ecological value in the 
context of the valorisation of the interior and the minimisation of the hazard of fire, recognising that the forest is a 
fundamental natural asset when properly ordered, managed and conducted.

The mapping of the occurrence of soils of high and very high pedological and ecological value includes the main 
areas safeguarded as National Agricultural Reserve and may be reviewed when consolidating new information 
supported by a standardized cartography in scale and classification methodology for the whole national territory. 
The water system and the coastal system integrate the large areas associated with the water cycle, safeguarded 
by the National Ecological Reserve. In either case, the generic identification of resources on a national scale does 
not undermine or devalue the need for recognition of many other areas of interest, defined at the scale of the 
delimitation of these restrictions of public utility.

Natural System

S1
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 Natural System of the Territorial Model
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The Social System of the Territorial Model for 2030 must primarily reflect the socio-demographic dynamics that the 
Country will experience. In this regard, the severe demographic reduction of the population living in Portugal deserves 
special mention. Secondly, mapping social vulnerabilities justifies a territorially based social inclusion policy following 
the different configurations and geographies of increasingly complex social problems. Thirdly, access to services of 
general interest is substantial to improve the social capital and well-being conditions essential for all citizens.

Looking ahead to 2030, the expected evolution of the population living in Portugal should lead to a demographic reduction. 
This decline will be accompanied by a continuation of the marked ageing process. In regional terms, only the regions of Lisbon 
and the Algarve will be able to continue to grow - but very timidly - and to age. The northern and central coastal regions, 
given the scenario of decline and ageing, will experience a significant decline in assets. The regions with low density of rural 
territories will continue to lose out, associated with ageing and isolation. Demographic imbalances in the Country will remain or 
may even worsen. Proactive approaches to migration and depopulation can be adopted by encouraging return migration or by 
adopting diaspora measures to facilitate community investment in local development, or by improving connectivity to cultural/
social/educational services to attract new families. Interventions that address population ageing can focus on improving the 
provision of infrastructure, social services and health care, activating business and employment opportunities in these sectors. 
In this regard, immigrants or floating populations (including refugees) may play a decisive role, helping to compensate for 
demographic losses and to foster proactive strategies for social, economic and cultural innovation.

Social vulnerabilities are predicted to be complex by 2030, not only because of their content and themes, but above all because of 
their multiple, contradictory, and even unpredictable outlines. We are thus in a web of intertwined geographies that goes beyond 
the traditional North-South, coastal-interior or metropolitan-low density territories dichotomies. It is the two metropolitan areas 
that condense in absolute terms the most social problems and vulnerable groups, but at the same time it is within these same 
areas that we find the greatest accessibility to resources and social inclusion services. On the other hand, in rural territories, 
and in contrast, there is a mono-vulnerability associated with the marked ageing of the population which has and will have 
intense repercussions in terms of depopulation, isolation, unprotected ageing, and lack of medical and social support, among 
others. Some areas of low density are very much in the spotlight due to socially vulnerable individuals, such as the south coast 
of Alentejo.

In the Metropolitan Arc of Porto (and also in some areas of Lisbon) there is a strong vulnerability associated mainly with 
situations of unemployment and low income and social precariousness - much a result of the impacts of the post-2008 economic 
and financial crisis. Other social problems associated with unemployment are recurring: dependence on social support for the 
subsistence of households, low levels of qualification of the population and precarious work and, consequently, lower income 
and low purchasing power.

Having confirmed the complexity of the geographies of social vulnerabilities, it is pertinent to show the less socially vulnerable 
areas, on the coast and in medium-sized cities. However, paradoxically, situations of greater family fragility are being discovered 
in these territories - especially in medium-sized cities, namely significant levels of unemployment - or precarious employment, 
especially among the population with higher education, due to the occurrence of family insolvencies and family composition 
(mothers living alone with children). In conclusion, territorially based policies should give priority to the diversity and complexity 
of geographies of social problems, their contexts, actors, consequences and impacts.

The provision of public and general interest services should contribute to ensuring equal opportunities and equal rights for 
citizens (in health, education, social support, justice, culture, and sport, among others), regardless of their socio-economic and 
geographical situation, nationality, age, gender, ethnicity or situation of disability and/or disadvantage. Thus, accessibility to 
these services is a factor of inclusion and integration, and of promoting the quality of life and well-being of populations.

In Portugal, the equipment networks have experienced a remarkable development in the last few decades, as a result of increased 
social concerns, investments made by the central and local administrations, and the significant financial support made available 
by the most recent Community Support Frameworks. Despite this, there are still some shortcomings, gaps in the networks or 
in the quality of services, given the demographic, social and economic dynamics and the occupation of the territory. There are 
also shortcomings in intersectoral links and the need to move towards new models of services. Policy actions aimed at providing 
services of general interest should be integrated as part of local and regional development policies. For transport and other 
services of general interest, market players often do not spontaneously offer a satisfactory level of service provision in some 
territories. Public intervention is therefore important, but expenditure needs to be carefully weighed against potential gains in 
quality of life or residential attractiveness. In the future, adopting and implementing a digital strategy in service delivery will 
be essential. Mapping and prioritizing services that should be digitized at the local level. Some services are or will be provided 
at the regional or national level, based on different jurisdictions, capacities and demands. Other services can be delivered and 
organized in collaboration with neighbouring municipalities.

Territorial Strategy and Model 
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Reflecting the Economic System for the Territorial Model means keeping in mind that in the context of globalisation Portugal is 
a small open economy. As pioneers of the first phase of globalisation, we hold an international network of cultural (material and 
immaterial), relational and affective heritage that can be valued and converted into differentiating economic capital, alongside 
the Country’s endogenous resources, such as territorial capital, human capital, institutional and organizational capital, cultural 
capital, environmental capital or even emotional capital and other amenities.

The territorial model cannot ignore the fact that the Country’s development has been asymmetrical, showing territorial 
disparities in the levels of economic progress. In the future, the less developed areas must have more chances to 
recover both socially and economically. At the same time, the more developed regions and cities at national level will 
compete with their external counterparts. The Country will thus have to grow in overall productivity and increase from an 
inclusion viewpoint. Development needs to be rethought with a view to higher overall productivity. Policies should thus not 
be conducted to reduce differences between regions, but to broaden the territorial base of competitiveness, which means 
stimulating innovation with the challenge of increasing productivity in all regions. Interventions should focus on strengthening 
the competitive advantages of territorial subsystems by supporting integrated investments based on partnerships that reinforce 
local capacities, interurban and urban-rural relationships. Partnerships between public administration, profit-making or socially 
oriented companies, non-governmental organizations and civil society must be reinforced. Territorial contexts are diverse, 
economic attractiveness factors are distinct, and policies should therefore be differentiated.

In terms of economic policy, the tendency is to bolster smart specialisation in sub-national spaces based on installed productive 
resources, existing or emerging clusters and networks of interaction between different activities, organizations and territories, 
i.e. by strengthening territorial innovation ecosystems. Investing in smart specialization means investing in local assets, 
through strategies based on a framework that is adaptable to the contexts and specificities of each region (namely 
transnational innovation systems in cross-border regions). But we also need to understand that the territory is a tradable asset, 
its cities, landscapes, natural and cultural resources, gastronomy, climate and urban and rural amenities. The territory has an 
economic value, which needs to be enhanced, it is the territorial assets of individuals, businesses and the State that attract 
visitors and new residents and foreign investment.

In territorial terms, the economic system is organized around a mosaic of activities, ordered in territorial ecosystems of 
innovation, a set of infrastructures and services, and a human capital still with insufficient levels of qualification in the 
face of the challenges of increasing productivity and innovation. In terms of the structure of activities, the territorial profiles 
are very diversified, in particular:
- The metropolitan regions assume a high centrality as the structuring nodes of the national economic system, playing a central 
role in global inclusion, and boosting economic, financial, institutional, organizational and human capital, in a strengthening 
of their international centripetal capacity. Urban centralities stand out from the surrounding territories by the concentration 
of activities and organizations, mainly tertiary and, in some cases, industrial. These centralities organize territorial specificities, 
enhancing complementarities and linking existing assets. They also function as local and regional centres for the spillover of 
knowledge and innovation, and as nodes for the polarisation of regional economic networks, for articulation with national 
networks and, in some cases, enabling inclusion on international scales for competitiveness.
- Rural areas, characterized fundamentally by primary sector activities, still have a weaker, less diversified and less employing 
economic base. It is important to promote a new paradigm directed at agriculture and forestry as generators of tradable goods 
and to create added value by encouraging innovation and transformation (recognizing that agro-industry and forest-based 
industries are already key sectors in several regions), as well as to generate value from their environmental capital in the context 
of the paradigms of green and circular economies. The capitalization of mineral resources, the exploitation of energy resources 
and the reduction of the environmental impact resulting from agricultural activity also fall within these territories. Rural areas 
should manage physical assets by combining natural capital, landscape, service provision and symbolic capital in order to 
produce goods, services and tradable content and attract external populations (tourists and new residents). In this context, 
rural-urban complementarities at local, regional and global scales are enhanced. The 4th Industrial Revolution by reducing the 
positive externalities of the effect of scale (advantages that occur in large cities) can favour these territories and it is important 
to promote the ‘smartness’ of these territories.

With regard to infrastructure, two types of territorial challenge arise: it is essential to reinforce the importance of 
communications and knowledge infrastructures, and of support for entrepreneurship and innovation learning (higher education, 
laboratories and research units, incubators and technology centres), as they will play a key role in boosting local and regional 
resources and in integrating this mosaic of economic activities into the challenges of the 4th Industrial Revolution. The growing 
role of cyberspace as a space for information, inter-institutional collaboration, transactions and entertainment makes it crucial 
to provide access to communications and the Internet as a factor in the development and competitiveness of territories. The 
growing intensity of knowledge underlying the emerging production processes reinforces the importance of educational 
organizations and the need to guard against the risks posed by territorial asymmetries in the levels of qualification of human 
capital. In this way, it is important to anticipate qualification/skill needs, involving companies and favouring an efficient 
articulation between the entities intervening in these matters. Thus, the training of assets, professional retraining and inclusion 
in the digital economy should be supported, which will result in more qualified employment and greater social inclusion. The 
role of transport and logistics infrastructures will remain fundamental. In addition to the internal connectivity links, their strategic 
position is indisputable, enabling exports to an increasingly globally integrated market. However, in the future the importance of 
state-of-the-art communication infrastructure for integration into global networks of knowledge, innovation, trade and digital 
services will increase.
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In terms of territorial model, connectivity networks are crucial for spatial planning, promoting the interconnection 
of ecosystems, people and activities, contributing to the valorisation of resources and a more sustainable territorial 
organization model. The territorial system thus integrates connectivity of different kinds: green and blue infrastructure 
and networks, mobility infrastructure and networks and digital networks.

In the context of the management of ecological connectivity networks, it is important to refer to the Iberian scale, both 
in the sharing of large rivers and in the continuity of nature conservation areas. In either case, the spatial planning and 
management and sectoral policy actions in the areas of water and nature conservation in each Country have impacts that 
go beyond their borders. The territorial model also underlines the indispensable sea-land connection (estuaries) and the 
importance of integrated planning and management of coastal zones as key interfaces from an ecological, social and 
economic viewpoint. In addition, it highlights the ecological connectivity ensured by the main hydrographic network, the 
headwaters system of the main river basins, the coastal system and the classified nature conservation areas, including 
areas and corridors connecting them.

The national ecological connectivity scheme is the macro basis of a green infrastructure. This connectivity network must 
be developed and detailed in the most appropriate planning and sectoral policy instruments, allowing for articulation with 
Regional Environmental Protection and Enhancement Structures at the regional level and Municipal Ecological Structures 
at the municipal level. This network of connectivity must also respect the objectives of the National Ecological Reserve, as a 
biophysical structure, and the national network of classified areas, in its objectives of nature conservation and biodiversity.

It should be noted that, at the appropriate scales, the ecological connectivity network is an important link between urban 
and rural environments and can support food production functions and the provision of recreational and leisure areas. 
The role of connectivity networks in mitigating territorial vulnerabilities to potential hazards and in adapting territories to 
their impacts, as well as their contribution to the development and quality of life of populations, is also important.

The territorial model also incorporates the key infrastructure network, with a view to a more balanced territorial 
development, competing for more integrated territorial systems at metropolitan, regional and national scales. A system 
of connectivity structured in transversal and longitudinal corridors present throughout the national territory will reinforce 
spatial equity. The consolidation of these corridors (road and/or rail link networks) and important connectivity nodes 
(logistics infrastructure, airports and ports) will contribute to the reduction of regional disparities and to territorial 
cohesion. By providing greater equity of opportunities for access to facilities and services and to places of employment, 
it will contribute to the competitiveness and cohesion of territories.

In addition, the consolidation of the connectivity system could provide added value in combating the isolation of the 
most marginal and isolated regions, especially those located in less dense and cross-border territories. Critical areas in 
terms of mobility are mainly metropolitan areas and the densely populated corridor between Setúbal, Lisbon and Braga, 
revealing the need to qualify the rail corridor. Reducing dependence on individual transport and intensifying soft mobility 
are priorities. At international level, port and air links will have to play a crucial role in Portugal’s participation in the 
main European and international networks, especially given the economic and tourist attractiveness dynamics. The role 
of transport and logistics infrastructures will remain crucial in establishing the links for material circulation in national 
and international networks. In addition to the importance of internal connections, strategic location in terms of external 
connections is indisputable in the face of an increasingly global and integrated market such as the energy transport 
network (gas, electricity). Interoperability between networks is strategic at national and international level.

Through digital networks, territorial connectivity has grown exponentially throughout the Country, making an important 
contribution to strengthening cohesion and territorial integration. In the near future, digital networks integrated into 
production processes, service delivery and most day-to-day tasks will facilitate the establishment of links between 
territories, people, services and organizations, triggering new models of governance.
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The urban system to be developed is based on a strategy to strengthen polycentrism as a territorial model. The construction 
of this polycentric urban system must strengthen urban development and integration between territories (interurban and 
rural-urban relations) in order to attenuate inter- and intra-regional socio-economic disparities. The horizontal and vertical 
reinforcement of interactions within the urban system depends on a distribution of equipment and services that takes into 
account the specificities and levels of specialisation of each urban space.

The national urban system is organized around the following elements:
- Urban centres, which structure the organization of the territory and guarantee a diversified range of urban functions;
- Territorial subsystems that articulate close relationships and support territorial equity in the provision of services of 
general interest;
- Corridors of polarities, which provide the development of axes favourable to cooperation and integration between 
different territories.

The first of these elements, the urban centres, includes three complementary situations: the two metropolitan areas, a set of 
regional urban centres and a diverse range of other urban centres. The Metropolitan Area of Lisbon and the Metropolitan Area 
of Porto are the main poles of the Country, anchors of the national urban structure and essential labels of the internationalisation 
processes. The regional urban centres stand out for the concentration of the resident population, the importance of their 
economic base and the attractiveness of their urban functions. The construction of a compromise between the objectives of 
competitiveness and regional cohesion will have to be anchored in metropolitan areas and regional urban centres. At the same 
time, a number of other urban centres, with municipal or supra-municipal functions, constitute a basic support network for 
the organization of the territory. In addition to providing a minimum range of urban services, the so-called services of general 
interest, medium-sized urban centres (and not only large metropolitan regions) must also offer, in line with their strategy of 
specialization and internationalization, differentiation services such as investment and business support services, research and 
development, cultural services, support for the organisation of events, leisure, health and well-being and education, because 
these services add value to territories.

The consolidation of a national polycentric urban system is also based on the existence of several subsystems, sustained by 
territorially based mobility, interactions and partnerships involving the three types of urban centres mentioned above. They 
position themselves as spaces of citizenship, of valorisation of resources, of frameworks of life and territorial integration, namely 
in the interurban and rural-urban dimensions, and must guarantee a distribution of services and an offer of equipment that 
promotes versatility and functional complementarity as well as territorial equity, which justifies the distinction between the 
subsystems to be valorised, consolidated and structured. The provision of services is fundamental for the quality of life of residents 
and for attracting/settling new residents, contributing to the sustainability of territories, namely those with low demographic, 
economic and institutional density. The subsystems currently have different configurations and levels of consolidation and 
territorial coverage, which justifies the distinction between structured urban systems and urban systems to be structured. In 
these spatial contexts it is possible to organize the provision of services according to the nature of the mobility to be increased 
(the user goes to the service or the services go to the users) and the infrastructures to be mobilised (through physical or digital 
mobility). The different Ministries, through the organization of the provision of public and general interest services, should 
contribute to the consolidation of the Urban System.

The structuring of the urban system is also based on a number of corridors to be strengthened, capable of forming a network 
promoting territorial development. The structuring of these relationship axes requires the intensification of the intermediation 
and connectivity links between the main regional urban centres, emphasizing the importance of the transversal and longitudinal 
axes in the territorial integration of the Country. Thus, these corridors can be instruments used to leverage regional assets and 
strengthen cooperation for territorial cohesion.

Urban System
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The mapping of current hazards and the scenario planning of their future expression in the context of climate change 
is one of the objectives of the PNPOT, aiming, based on this macro approach, to foster hazard mapping detail and 
deepen its knowledge, within the scope of territorial plans and special or sectoral programmes of various scales. In this 
sense, the hazards of coastal erosion, flooding, slope mass movements, rural fire, water shortage, heat waves, soil 
desertification and earthquakes are highlighted.

Considering that it is the function of spatial planning to consider the relationship between natural hazards and land 
use, this mapping, based on information from the COS (2015), overlaps with land cover which, by its nature, can induce 
management concerns and the need to initiate prevention and adaptation actions that reduce vulnerabilities. To this 
end, a mapping is presented that highlights the relationship between territories susceptible to certain hazards and the 
intensities and forms of land cover that occur in them.

The following are noteworthy:
- Territories with high and very high rural fire hazards, where continuous and dense forest stands occupy a 
percentage of at least 60% of the municipal area, for which new forest management policies are needed that 
reduce existing vulnerabilities and are prospective in the face of extreme events of drought, heat and wind.
- The territories occupied with agriculture in more than 40% of the municipality area, in areas susceptible to 
drought and soil desertification, deserve reinforced actions for efficient water management and soil protection and 
enrichment. - Densely urbanized and built-up areas susceptible to very high intensity earthquakes call for measures 
to protect he building environment, including the adoption of special structural solutions and other measures to 
increase the resilience of the elements exposed in the event of a disaster.
- Urbanised and built-up areas subject to the hazards of flooding and coastal sprawl and areas of potential loss of 
territory due to the breaking of dune cords and the retreat of cliffs are situations of extreme vulnerability where 
the principles of precaution and prevention must be maximised and where solutions are required to adapt and 
increase the resilience of the elements exposed and solutions in the field of coastal defence and enhancement.
- The territories traditionally occupied by fragmented urbanization and dispersed buildings, where there are 
extensive and imbricated borders between settlements, buildings and forests that are highly vulnerable to the 
hazard of rural fire, where the management of interfaces and the adoption of adaptation measures are fundamental.

With the macro mapping of natural hazards, the PNPOT aims to give special emphasis to situations where hazards conflict 
with land use and cover, without underestimating the importance of further detailing these and other natural hazards, as 
well as the technological hazards diagnosed. 

The highlighted hazards and vulnerabilities require the consideration of climate change scenarios, which, by altering the 
reference situations of temperature and precipitation and by resulting in extreme events of great magnitude, aggravate 
hazards and intensify the vulnerabilities of the elements exposed. Due to its geographical position, Portugal presents itself 
as a territory significantly exposed to climate change, which, combined with its current vulnerabilities, points to the need 
to adopt policies of adaptation and mitigation of the effects of climate change in all sectors.

It is important to bear in mind that the national territory presents diverse vulnerabilities and that the adaptation needs 
vary according to the areas and circumstances in question. Reducing vulnerabilities and encouraging adaptation has 
social and economic costs, but also brings opportunities to encourage and promote new spatial planning and territorial 
development models that allow gains to be made towards sustainability objectives, through the valorisation of natural-
based solutions, the valuation and enhancement of ecosystem services and, in general, the valorisation of rural territories 
and the qualification of urban territories.

Critical Vulnerabilities
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The Territorial Model represents the spatial translation of the Country’s development strategy, corresponding 
to a set of territorial systems that will inform spatial planning. It establishes a commitment to the organisation 
of the national territory in order to face critical changes with resilience, adaptive capacity and the generation 
of new opportunities, and to induce responses to the challenges faced by the Country, within the framework 
of the principles of territorial cohesion.

The definition of the Territorial Model is based on four fundamental territorial systems - the natural system, 
the urban system, the socio-economic system and the connectivity system - and identifies territories that are 
particularly vulnerable to critical changes in different dimensions, pointing to the need to adopt an appropriate 
governance system for the territorialized implementation of multi-sector and multi-scale public policy measures. 
The development model is based on an approach of economic, social and environmental valorisation of the territory 
and its assets, which gives priority to the resources and economic capacities of each space and to networks of 
interaction between different actors and scales, in a growing relational proximity (local and global). The territorial 
matrix of economic activities intersects with diverse social and environmental contexts, whose articulated approach 
needs to be deepened in terms of territorial policies.

Natural capital is a strategic asset to promote the development of rural territories and to address chronic 
vulnerabilities aggravated by climate change. A new development model, territorially more balanced and fair, in a 
context of demographic loss, must focus on the natural capital of rural territories and enhance its value in terms of 
the attractiveness of these territories and the promotion of the wealth, well-being and quality of life of the Country 
as a whole. In this context, the areas with the greatest potential in terms of natural capital are highlighted, namely 
protected areas and those integrated in the Natura Network, the coastal system and the main water system. Forest 
use territories are unavoidable assets which, in addition to their production function, can perform other structuring 
functions as a habitat and carbon sink. Agricultural use territories are also an important asset in the conservation 
and promotion of biodiversity and in the sustainable management of water and soil resources. For this reason, the 
areas richest in natural capital are identified, as well as the main forest areas to be structured and valorised. On the 
other hand, climate change will aggravate vulnerabilities that already exist today, namely the pressure and loss of 
coastal territories, the severity of droughts and rural fires associated with extreme events and more adverse climatic 
conditions, as well as the susceptibility to desertification.

In terms of connectivity, land organization reflects ecological connectivity and accessibility and mobility corridors. 
Thus, the connectivity networks, be they ecological, road, rail, air, sea, digital or energy transport (gas, electricity), 
structure the territory, and it is essential to ensure that the grey infrastructure does not break the connectivity of 
green and blue infrastructure. These networks constitute the main territorial corridors, with the corresponding 
national and international connectivity nodes. Within the framework of road accessibility, it is important to bear 
in mind that the Country has organized itself on the basis of accessibility by individual transport. It is therefore 
necessary to consider the optimization of this network, diversifying and increasing the sustainability of forms of 
mobility, ensuring the use of existing infrastructures and equipment and contributing to decarbonization.

In the urban system, Portugal still shows a low level of development of polycentrism, since most urban centres have 
a low expressiveness in the criteria considered fundamental (urban density, connectivity and territorial cooperation). 
The organization of the polycentric urban system must be based on the main urban structures, the economic basis, 
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the service networks, and the economic, social and environmental flows and interactions. Thus, the territorial model 
contradicts a dichotomous vision of the territory (coastal-interior) and focuses attention on a poly-urban territorial 
organization, defending the need to strengthen the articulations for the construction of polycentrism.

The urban system is organized around two metropolitan areas, a set of regional urban centres and a set of subsystems 
of territorial cooperation (interurban and urban-rural relations). Thus, 3 types of territorial subsystems are identified, 
with porous boundaries and variable geometries: (1) The territorial subsystems to be valorised are functional 
urban regions, metropolitan or poly-urban spaces or sub-regional areas polarized by medium-sized cities. They 
correspond to relatively dense areas, tending to have territorially dispersed and fragmented urban growth, with 
closely related economic geographies and employment catchment areas with very strong commuter traffic, partly 
structured by public transport; (2) the territorial systems to be consolidated are sub-regional areas polarized by 
medium-sized cities, with a relatively small population and economic size, where urban and urban-rural relations 
need to be intensified. In these areas, the consolidation of existing urban networks will make it possible to achieve 
better levels of efficiency and effectiveness in the management of public policies and the implementation of more 
ambitious strategies; (3) the territorial systems to be structured are rural areas with a relatively low urban density, 
a relatively low level of service provision and a low population and economic size. Mobility and the structuring of 
the provision of equipment and services in these areas are crucial to ensure reasonable levels of territorial equity. 
These three types of subsystems require differentiated territorially based integrated policies, notably in promoting 
sustainable mobility, economic innovation and internationalization, socio-territorial cohesion and/or upgrading of 
ecological networks.

The Territorial Model is conditioned by Critical Changes with different intensities (Map of Territories under 
Pressure), requiring territorially differentiated responses. Demographic losses must be countered with policies 
to attract temporary residents and new residents, climate change requires more sustainable approaches and 
digital connectivity networks cannot condition social and economic innovation. Therefore, economic, social and 
environmental policies need to be more integrated and complementary, given the dynamics and complexity of 
ongoing processes. Demographic loss and low economic vitality, coastal erosion and overcrowding, fire hazard in 
areas of high forest concentration and high susceptibility to desertification affect a large territory of the Country 
requiring policies of anticipation and adaptation.

In the future, the Country’s development model will have to be based on new forms of territorial organization and 
operation, promoted by more participatory and collaborative planning exercises at various scales. Based on the 
PNPOT, the reference framework to be considered in the preparation of other territorial management instruments, 
the territorial model highlights the strategic components for the organization of the national territory and for 
cooperation with other Member States.

The Territorial Model summarises the Territorial Strategy and will be the basis for the Territorial Agenda (the Action 
Programme), taking into account the prospective diagnosis.
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