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Abstract 

This policy paper presents an index of intergenerational justice in the field of housing 

in Portugal, built using OECD and ICOR/EU-SILC data and covering the period between 

2016 and 2023. The index is structured into four sub-dimensions: (1) affordability; (2) 

housing cost overburden; (3) independence; and (4) housing conditions. 

Affordability assesses the financial effort required from households, measured through 

the ratio between housing prices and disposable income. Housing cost overburden 

corresponds to the share of individuals, in each age group, living in households where 

expenses with rent, mortgage interest, maintenance, water, electricity, gas, sewage, and 

taxes represent 40% or more of income. The independence dimension is evaluated 

through the percentage of young adults aged 25 to 34 who continue living in their parents’ 

home. The housing conditions sub-dimension includes two indicators: the overcrowding 

rate and the housing-related component of material deprivation. 

The index is complemented by an analysis of the evolution of housing policies between 

2006 and 2025. The results show a worsening trend in intergenerational justice, 

particularly pronounced after 2020. This period is marked by the impacts of the 

pandemic, the intensification of multiple crises, and new geopolitical conflicts — factors 

that contribute to the deterioration of the index. Among the sub-dimensions analysed, the 

most significant declines occur in affordability and independence, with the drop in 

affordability being especially severe. The housing policies implemented during this period 

proved unable to counter this trend. The findings of this policy paper highlight the need 

to mitigate the worsening situation and to integrate intergenerational justice into public 

policy design. 
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1. Introduction 

The housing crisis has worsened significantly in recent years, establishing itself as a 

central political issue and a growing source of social discontent. The sharp rise in housing 

prices, combined with increasing labour precariousness, has particularly affected younger 

generations, who face serious difficulties in accessing homeownership and rental housing 

and remain living with their parents for increasingly longer periods. This reality 

undermines processes of independence and constrains fundamental dimensions of life 

trajectories, such as family formation, health, and living conditions in old age. 

Unlike previous generations, for whom access to housing constituted an important 

factor of well-being and wealth accumulation, young people today face severe difficulties 

in accessing both homeownership and rental housing. Housing has become progressively 

less affordable, contributing to impoverishment, deteriorating quality of life, and 

deepening intergenerational inequalities. Compared with earlier generations, young 

people’s housing experiences are therefore perceived as more unfavourable, reinforcing 

the centrality of housing in the debate on intergenerational justice. 

In Portugal, recent residential independence trajectories among young people are 

characterised by high levels of uncertainty, deprivation, and housing insecurity. Persistent 

difficulties in accessing housing prolong dependence on family support, with negative 

impacts on individual and collective well-being. These trajectories are often interpreted 

as expressions of structural disadvantage relative to previous generations. In this context, 

the issue of intergenerational justice has gained increasing relevance, mobilising citizens, 

organisations, and policymakers. This problem is further aggravated by structural trends 

such as demographic ageing, as well as successive crises — financial, environmental, and 

energy-related — and, more recently, new geopolitical tensions. 

Generation Z, born between the late 1990s and the early 2000s, has grown up in a 

context marked by labour market precariousness, rising property values, and the overlap 

of multiple crises, including the COVID-19 pandemic and recent geopolitical conflicts. 

These factors have contributed to worsening difficulties in accessing housing, reinforcing 

dependence on family support and shaping intergenerational relations. 

During several decades, homeownership played a central role in improving living 

conditions and accumulating wealth, facilitating its transmission across generations. 

However, after the 2008 financial crisis, the market became more liberalised, registering 

a sharp increase in prices. In this context, young people face greater obstacles in accessing 

housing, resulting from the combination of rising property values, low wages, and labour 
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instability. The commodification of housing and the growing importance of real estate 

assets as a source of security and well-being have reinforced the relevance of 

intergenerational support for housing, as well as intra- and intergenerational inequalities. 

The significant increase in housing prices, combined with income constraints — 

particularly among younger people — has intensified public debate on this crisis. In 

Southern European countries such as Portugal, Spain, Greece, and Italy, the impact has 

been especially severe. Over the past decade, the trend of young adults (18–34 years old) 

remaining in the parental household has become more pronounced. Data from Eurostat1 

indicate that, in 2004, Italy had the highest percentage of young people living with their 

parents (60.9%), followed by Greece (56.8%), Portugal (55.2%), and Spain (51.4%). In 

2025, these values increased significantly: Italy (69.1%), Greece (68%), Spain (68.7%), 

and Portugal (61%). In contrast, the Nordic countries present the lowest values: Norway 

(24.6%), Finland (16.6%), Denmark (18.4%), and Sweden (25.1%). 

 Homeownership, strongly valued over the years, constitutes an important form of 

real-estate wealth and a source of security during retirement. Housing can be inherited 

and transferred across generations, but the moment of property transfer tends to occur 

increasingly later as a consequence of rising longevity. 

Recent studies on the Portuguese case2 show that younger generations exhibit 

significantly lower rates of access to homeownership, with or without recourse to 

mortgage credit, as well as a higher incidence of renting. In particular, the Millennial 

generation is in a position of clear disadvantage compared with previous generations, 

such as the Baby Boomers. In summary, the intensification of barriers to housing access 

has contributed to a further entrenchment of intergenerational justice challenges in 

Portugal, producing effects that reverberate not only across present cohorts but also 

across those yet to come. 

 
1 Eurostat [ilc_lvps08]. 
2 Xerez, R., Pereira, E. & Cardoso, F. (2019). Homeownership in Portugal from an Intergenerational Perspective. Calouste 

Gulbenkian Foundation. Available at: https://content.gulbenkian.pt/wp-

content/uploads/sites/46/2020/05/06150255/Habitação-Própria-Relatório-Final.pdf. 

Costa, Sónia; Farinha, Luísa; Lourenço, Nuno; Mesquita, Renata. (2023). Housing in Portugal over the Last 40 Years: 

Tenure Patterns and Use of Credit, in Economic Bulletin – October 2023, Banco de Portugal, pp. 25–38. 

 

https://content.gulbenkian.pt/wp-content/uploads/sites/46/2020/05/06150255/Habitação-Própria-Relatório-Final.pdf
https://content.gulbenkian.pt/wp-content/uploads/sites/46/2020/05/06150255/Habitação-Própria-Relatório-Final.pdf
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2. What is Intergenerational Justice and 
Why Has it Become an Important Issue? 

Intergenerational justice raises fundamental questions, for example: what obligations 

do older generations have towards younger ones? This question lies at the core of the 

report by the Resolution Foundation,3 in 2018 and is particularly relevant in the field of 

housing. Although the concept of intergenerational justice has been discussed for several 

decades, it was the 2008 financial crisis that strengthened its analytical importance. This 

principle is grounded in the idea that the pursuit of well‑being by present generations 

should not compromise the opportunities for a dignified and high‑quality life for future 

generations. It therefore implies an equitable approach to the sharing of resources across 

generations. Under equal circumstances, a fair distribution presupposes that resources are 

transmitted under conditions at least as favourable as those in which they were received. 

This model of intergenerational sharing encourages collective responsibility, leading each 

generation to consider the long‑term impact of its decisions4. 

In most European countries, the consequences of the 2008 financial crisis resulted in 

rising unemployment, wage stagnation, and reductions in public expenditure, affecting 

young people particularly severely — especially in Southern European countries5. 

Intergenerational disparities have deepened. In general, older people benefit from greater 

protection, as they are retired, receive pensions, and are less exposed to labour-market 

risks. Moreover, many hold a significant financial asset — housing — acquired during a 

period marked by policies that promoted and supported homeownership and by 

substantial real-estate appreciation. 

Family resources and intergenerational transfers of wealth play a central role in 

supporting young adults in accessing housing6. However, the worsening lack of housing 

 
3 Xerez, R., Cunha, A., Esgaio, A., Pereira, E., Teles, H., Albuquerque, P., Viegas, D., & Maurício, M. I. (2025). Housing, 
Well-Being and Inequalities in Southern Europe: Exploratory Study on Generation Z in Portugal. Centre for Public 
Administration and Public Policies (CAPP), Institute of Social and Political Sciences, University of Lisbon. 
https://doi.org/10.57857/ulisboa.iscsp.capp.000007 Available at: 
https://housing4z.iscsp.ulisboa.pt/images/2024/Relatorio%20Final/Relatorio_Housing4Z_VF.pdf. 
4 Resolution Foundation. (2018). A New Generational Contract: The Final Report of the Intergenerational Commission. 
Resolution Foundation. https://www.resolutionfoundation.org/app/uploads/2018/05/A-New-Generational-Contract-
Full-PDF.pdf. 
5 Gentili, M., & Hoekstra, J. (2021). Homeownership Out of Reach? Intergenerational Transfers and the Reproduction of 
Homeownership in Middle-Class Families in Rome, Italy. Cities, 116, 103277. 
6 Arundel, R., & Hochstenbach, C. (2019). Divided Access and the Spatial Polarization of Housing Wealth. Urban 
Geography, 41(4), 497–523. 
Coulter, R., Bayrakdar, S., & Berrington, A. (2020). Longitudinal Life-Course Perspectives on Housing Inequality in Young 
Adulthood. Geography Compass, 14(5). https://doi.org/10.1111/gec3.12488. 
 

https://doi.org/10.57857/ulisboa.iscsp.capp.000007
https://housing4z.iscsp.ulisboa.pt/images/2024/Relatorio%20Final/Relatorio_Housing4Z_VF.pdf
https://www.resolutionfoundation.org/app/uploads/2018/05/A-New-Generational-Contract-Full-PDF.pdf
https://www.resolutionfoundation.org/app/uploads/2018/05/A-New-Generational-Contract-Full-PDF.pdf
https://doi.org/10.1111/gec3.12488


4 
Policy Paper 41 

 

affordability tends to intensify inequalities within age groups themselves, as different 

economic capacities lead to divergent housing trajectories.  

The debate on intergenerational justice also encompasses issues such as the sustainable 

use of natural resources, the responsibility of present generations to ensure dignified 

living conditions for future ones, and the integration of these concerns into public policies. 

Events such as pandemics and other systemic risks reinforce the need to assume 

reasonable and morally justified sacrifices for the benefit of generations to come7. 

A relevant example is Wales, which in 2015 approved the Well-being of Future 

Generations Act. This legislation emerged from a broad debate on sustainability and the 

need to address long-term challenges, ensuring that the impact of decisions on future 

generations is considered in public-policy formulation. The Act also established the role 

of the Future Generations Commissioner, responsible for defending the interests of 

generations to come. This framework promotes more long-term-oriented policies, 

articulating economic, social and environmental dimensions, including the climate crisis. 

Despite its ambition, the Act has been criticised for its predominantly aspirational nature 

and limited legal force. Even so, its relevance is undeniable, insofar as it legitimises the 

debate on intergenerational values and responsibilities, assuming a legal, political and 

social role in building commitments to future well-being8. 

The worsening of inequalities and their disproportionate impact on younger 

generations has gained increasing prominence in contemporary political debate. In this 

context, intergenerational justice has become part of the agendas of the United Nations 

and the European Union. Within the United Nations, the issue gained importance with 

the report Our Common Agenda (2021) and the policy brief Thinking and Acting for 

Future Generations, which revitalised the proposal to establish a Commissioner for Future 

Generations. This initiative was reinforced in 2024 with the approval of the Declaration 

on Future Generations, annexed to the Pact for the Future. Although the idea of a 

“Guardian of Future Generations” dates back to the Brundtland Report (1987), these 

 
7 Joseph, G. K., & Naz, F. (2022). Intergenerational fairness: lessons from pandemic contexts. SN Social Sciences, 2(10), 
212. https://doi.org/10.1007/s43545-022-00488-4. 
8 Hassan, G. (2025). Innovation, Future Generations and Democratising the Future: A Case Study of Scotland, Wales and 
Finland. In Innovations in Innovation Policy (pp. 193–208). Edward Elgar Publishing. 
OECD. (2024). Future Generations Commissioner for Wales – United Kingdom (Wales). In OECD Youth Policy Toolkit. 
OECD Publishing. https://www.oecd.org/en/publications/oecd-youth-policy-toolkit_41fab624-en/future-generations-
commissioner-for-wales-united-kingdom-wales_601bd0d6-en.html. 
Stokes, E., & Smyth, C. (2024). Hope-Bearing Legislation? The Well-being of Future Generations (Wales) Act 2015. 
Transnational Environmental Law, 13(3), 569–587. https://doi.org/10.1017/s2047102524000219. 
Howe, S. (2023). Implementing Intergenerational Fairness – The Welsh Approach. Nordic Journal of Wellbeing and 
Sustainable Welfare Development, 2(1), 59–62. https://doi.org/10.18261/njwel.2.1.6. 

 

https://www.oecd.org/en/publications/oecd-youth-policy-toolkit_41fab624-en/future-generations-commissioner-for-wales-united-kingdom-wales_601bd0d6-en.html
https://www.oecd.org/en/publications/oecd-youth-policy-toolkit_41fab624-en/future-generations-commissioner-for-wales-united-kingdom-wales_601bd0d6-en.html
https://doi.org/10.1017/s2047102524000219
https://doi.org/10.18261/njwel.2.1.6
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initiatives demonstrate a renewed commitment to integrating intergenerational justice 

into public policies9. 

In turn, the European Commission has presented its first Intergenerational Justice 

Strategy, aimed at ensuring that current policies consider their impacts on future 

generations and promote an equitable balance across all ages. The strategy is based on 

an “intergenerational contract” structured around three pillars: fair policies (with a focus 

on young people and the long term), fair opportunities (combating age discrimination), 

and fair places (reducing territorial inequalities). Among its key measures is the creation 

of an intergenerational justice index. The strategy also brings together various European 

policy domains — such as education, housing, care and environmental justice — and 

aligns with global United Nations initiatives.  

At the 2024 United Nations Summit of the Future, the European Union and its Member 

States approved the Pact for the Future and the Declaration on Future Generations. More 

than one-third of EU Member States already mention future generations in their 

Constitutions or have established specific institutional frameworks, underscoring the 

importance of safeguarding the opportunities of generations to come10. This commitment 

is closely linked to the implementation of the 2030 Agenda and the Sustainable 

Development Goals, which constitute a global plan to promote peace and prosperity for 

people and the planet, both now and in the future. 

Intergenerational justice thus emerges as an unavoidable issue. Although relations 

between generations continue to rely on mutual support and solidarity, government 

action — or inaction — can weaken this foundation. Many young people face difficulties 

in accessing stable and well-paid employment, as well as affordable housing, while many 

older people risk not receiving the support they need because of the inability to plan 

public policies with a long-term vision that is sensitive to intergenerational dynamics11. 

 
9 United Nations. (2025). United Nations System Common Principles on Future Generations. Available at: 
https://unsceb.org/sites/default/files/2023-05/Advance%20Unedited%20-
%20United%20Nations%20System%20Common%20Principles%20on%20Future%20Generations_0.pdf. 
10 European Commission. (2026). Strategy on Intergenerational Fairness: Communication from the Commission to the 
European Parliament, the Council, the European Economic and Social Committee and the Committee of the Regions. 
Publications Office of the European Union. 
11 House of Lords. (2019). Tackling Intergenerational Unfairness. Report for the House of Lords. Report of Session 2017–
19. London: Authority of the House of Lords. 

 

https://unsceb.org/sites/default/files/2023-05/Advance%20Unedited%20-%20United%20Nations%20System%20Common%20Principles%20on%20Future%20Generations_0.pdf
https://unsceb.org/sites/default/files/2023-05/Advance%20Unedited%20-%20United%20Nations%20System%20Common%20Principles%20on%20Future%20Generations_0.pdf
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3. Methodology 

3.1. Subdimensions 

This policy paper presents the housing dimension of the Intergenerational Justice 

Index for Portugal. With this dimension, the aim is to capture inequalities between 

generations in access to housing as a condition for the transition to an autonomous life. 

To this end, we propose the aggregation of four subdimensions: (1) affordability; (2) 

housing cost overburden; (3) independence; and (4) housing conditions. For each 

subdimension, we propose one or two specific indicators, as analysed below. 

Figure 1 – Subdimensions of Intergenerational Justice Considered in the Area of Housing 

 

Source: Prepared by the authors. 

3.2. Indicators 

The affordability subdimension aims to measure the housing effort through the 

relationship between housing prices and households’ disposable income and is composed 

of the indicator index of the ratio between housing prices and income. At present, young 

people’s housing effort is extremely high. The cost-overburden subdimension includes the 

indicator housing cost-overburden ratio and measures the percentage of individuals in 

their age group living in households where expenses related to rent, mortgage interest, 

maintenance, water, electricity, gas and sewage, and housing taxes represent 40% or 

more of equivalent disposable income. The independence subdimension uses as its 

indicator the index of the percentage of young people aged 25–34 living in their parents’ 
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home. The housing-conditions subdimension is composed of two indicators: 

overcrowding rate and the housing component of material deprivation. The overcrowding 

rate corresponds to the percentage of individuals in their age group living in a dwelling 

with fewer rooms than the minimum required for the household composition. A dwelling 

is considered to have a sufficient number of rooms when it includes: one common room; 

one room for each couple; one room for each adult; one room for every two persons of 

the same sex aged 12 to 17; one room for each person of different sex aged 12 to 17; and 

one room for every two children under the age of 12. The housing component of material 

deprivation corresponds to the percentage of individuals in their age group living in 

dwellings with one or more of the following problems: (1) damp or leaks; (2) lack of 

natural light; (3) absence of a bath/shower; (4) absence of indoor sanitary facilities12. 

The values of the sub-indicators in Figure 1 used for constructing the index are 

normalised according to the formula 
(Observed value−Worst value)

(Best value − Worst value)
,  in which “best” and 

“worst” are defined from the perspective of the youngest age group. For almost all 

indicators, the comparison set from which the “best” and “worst” values are selected 

includes the values for Portugal and the values for the Euro Area, from 2004 onwards. 

The exception is the index of the percentage of young people aged 25–34 living in their 

parents’ home, for which the comparison set is restricted to Portugal, as it reflects a reality 

strongly influenced by cultural factors specific to each country. The “best” value 

considered for the overcrowding rate and for housing-related material deprivation is zero. 

To smooth the resulting series, the “observed values” correspond to the average of the 

current year and the two preceding years. The aggregation of the various sub-indicators 

is carried out as follows: i) the geometric mean of the two sub-indicators representing 

housing conditions (Figure 1) is calculated to obtain the value of the housing conditions 

indicator; ii) the geometric mean of the four indicators is then calculated to obtain the 

value of the housing dimension index. Equal weight is therefore assigned to all four 

indicators. 

 
12 The choice of indicators, as noted above, resulted from several considerations: a) they are distinct and do not overlap 
in the information they capture; b) they are regularly calculated by credible institutions, or are easy to compute using 
data that is made available on a regular basis; c) they provide information on the relative position of different 
generations in the area of housing. 



8 
Policy Paper 41 

 

4. How Has Intergenerational Justice in 
the Area of Housing Evolved in 
Portugal? 

Table 1 presents the evolution of the normalised indicators between 2016 and 2023, 

as well as the values obtained for the index in the Housing domain.  

Table 1 – Evolution of the Normalised Intergenerational Justice Indicators in Housing, 2016–2023 

 

Affordability 
Cost 
Overburden 

Independence  

Housing Conditions 

IJIhousing Year 
 

Overcrowding 
Deprivation 
in Housing  

Geometric 
Mean 

 

2016 
0.813 

 
0.377 

 
0.484 

 
0.351 

 
0.138 

 
0.220 

 
0.425 

 

2017 
0.769 

 
0.408 

 
0.479 

 
0.353 

 
0.181 

 
0.252 

 
0.441 

 

2018 
0.687 

 
0.500 

 
0.481 

 
0.342 

 
0.181 

 
0.249 

 
0.450 

 

2019 
0.589 

 
0.544 

 
0.486 

 
0.364 

 
0.223 

 
0.285 

 
0.459 

 

2020 
0.452 

 
0.635 

 
0.411 

 
0.392 

 
0.250 

 
0.313 

 
0.439 

 

2021 
0.318 

 
0.631 

 
0.290 

 
0.408 

 
0.268 

 
0.330 

 
0.372 

 

2022 
0.178 

 
0.654 

 
0.188 

 
0.410 

 
0.265 

 
0.330 

 
0.291 

 

2023 
0.088 

 
0.621 

 
0.202 

 
0.317 

 
0.206 

 
0.255 

 
0.230 

 

Source: Prepared by the authors. 

Note: The normalised indicator closest to 1 reflects a more favourable situation for young people. 

As the values for housing-related material deprivation for 2020 and 2021 were not published, the most recent available 

value for the indicator Housing Component of Material Deprivation (<18 group) was used, assuming that no change 

occurred in the years for which no data were released (2020 and 2021). 

Affordability 

The housing price–household income ratio index measures the evolution of housing 

affordability. This index captures how housing prices evolve relative to disposable income 

and represents one of the most important indicators of housing affordability. The OECD 

has published this ratio for Portugal since 1995. We consider that the higher the price of 
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housing relative to income, the worse the situation for younger generations, given that 

they are the group most interested in purchasing a home. In Portugal, the evolution of 

the relationship between housing prices and income — that is, the evolution of housing 

affordability — has worsened sharply since 2016, with a particularly pronounced 

deterioration in the period after 2020 (see Table 1). 

Cost Overburden 

Housing cost overburden among young people aged 20–29 improved between 2016 

and 2020, with a slight fluctuation in 2021–2023. Although the indicators used to 

measure affordability and cost overburden are both associated with individuals’ financial 

capacity, the situation of young people over the period analysed worsened according to 

the first indicator and improved according to the second. In fact, the information 

conveyed by the two indicators is relevant and complementary; there does not need to be 

a correlation between them. The housing price–income ratio, which reflects the capacity 

to purchase a home, is measured for the entire population, even though most people 

wishing to buy a home belong to the younger age group. By contrast, cost overburden is 

measured exclusively for individuals aged 20–29. Moreover, the indicator does not 

measure the weight of housing costs per se, but rather the percentage of people whose 

housing expenses represent at least 40% of their disposable income. On the one hand, 

increases in the weight of housing expenses do not necessarily occur uniformly across the 

entire distribution. On the other hand, those who do not manage to access housing 

because it is not affordable do not incur housing costs. 

Independence 

This indicator has recently been widely discussed and used to illustrate the worsening 

of access to housing. In countries where access is more difficult, economic conditions have 

deteriorated and housing prices have increased. This situation has been particularly felt 

in Southern European countries, where the percentage of young people remaining in their 

parents’ home has risen sharply, resulting in a decline in the normalised indicator. Leaving 

the parental home is considered a milestone in the transition from childhood to 

adulthood. The reasons for earlier or later departure depend on various circumstances, 

such as studying, working, living with a partner, marrying, or having children. The trend 

of young adults (25–34 years old) staying longer in their parents’ home has intensified in 

Southern Europe, especially in Portugal. Remaining in the parental home has become a 
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risk factor, affecting well-being and contributing to a new intergenerational trade-off. 

Late emancipation is explained by cultural factors but also by economic and political 

conditions that hinder access to housing. This situation is frequently cited as a 

disadvantage faced by today’s young people compared with previous generations. 

Housing Conditions 

The year 2023 appears to have reversed a trend of improvement in young people’s 

housing conditions. Between 2016 and 2021, the prevalence of young people aged 16–

29 living in overcrowded dwellings improved. However, in 2022–2023, a deterioration of 

the indicator was observed. Housing deprivation among the under-18 group improved 

between 2016 and 2021, with a reversal of this trend in recent years. 

Graph 1 - Evolution of the Normalised Indicators and the Intergenerational Justice Index in the 

Area of Housing, 2016–2023 

 

Source: Prepared by the authors. 

According to the views expressed by the young people interviewed in a recent study, 

prolonged residence in the parental home in Portugal is closely associated with the limited 

economic affordability of housing. Among the main factors highlighted are the high 

purchase and rental prices, the imbalance between supply and demand, landlords’ 

requirements, and the bureaucratic complexity of housing procedures. Additional 

constraints include the conditions of the real estate market and the broader economic 
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context, as well as difficulties in accessing mortgage credit, particularly regarding the 

initial down payment and interest rates. At the same time, labour market precariousness 

— characterised by instability and unemployment — constitutes a decisive factor in this 

phenomenon13. 

The results show a worsening trend in intergenerational justice, particularly 

pronounced after 2020. This period is marked by the impacts of the pandemic, the 

intensification of multiple crises, and new geopolitical conflicts — factors that contribute 

to the deterioration of the intergenerational justice index. 

 

 
13 Xerez, R., Cunha, A., Esgaio, A., Pereira, E., Teles, H., Albuquerque, P., Viegas, D., & Maurício, M. I. (2025). Housing, 
well-being and inequalities in Southern Europe: An exploratory study of Generation Z in Portugal. Centre for Public 
Administration and Public Policies (CAPP), Institute of Social and Political Sciences, University of Lisbon. 
https://doi.org/10.57857/ulisboa.iscsp.capp.000007. 
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5. How Have Housing Policies Evolved? 

 
The Intergenerational Justice Index is complemented by an analysis of the evolution 

of housing policies in Portugal over roughly two decades (2006–2025). Considering this 

period is essential for understanding how these policies have developed and for 

identifying the main measures directed at younger generations. Examining this timeframe 

thus makes it possible to analyse the dynamics of public housing policies, the key events 

that shaped them, and their implications for the evolution of the Intergenerational Justice 

Index. 

Housing policies between 2006 and 2025 were developed by eight different 

governments. Throughout this period, several major international events stand out, such 

as the 2008 financial crisis, which had a significant impact on housing; this was followed 

by the economic and financial adjustment programme implemented by the Troika in 

2012. More recently, the COVID‑19 pandemic, which began at the end of 2019 and had 

prolonged effects until 2023, intensified a period of overlapping crises. Subsequently, 

from 2022 onwards, the escalation of new geopolitical conflicts — such as the war in 

Ukraine — marked the beginning of a new cycle of geopolitical instability, further 

aggravating crises, including the energy crisis and the housing crisis. 

 

Figure 2 – Evolution of Housing Policy, 2006-2025 

Source: Prepared by the authors. 
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Over the nineteen years analysed in relation to housing policies, we highlight the New 

Urban Lease Act introduced in 2006 (Figure 2), as well as the subsequent reforms 

implemented in 2012, 2014, and 201714. The creation of the legal framework for short-term 

rental accommodation in 2008 fostered the expansion of short-term leasing, closely linked 

to the growth of tourism, particularly in major urban centres15.  The promotion of rental 

housing is also evident in the creation of the Door 65 programme — a financial support 

instrument for young people renting a home (this programme resulted from an earlier 

initiative, the Incentive for Youth Rental, created in 1992). 

The second decade of the 2000s was marked by the consequences of the 2008 financial 

crisis, the intervention of the Troika in 2011, and the Economic and Financial Adjustment 

Programme implemented that same year. These events contributed to a deterioration in 

access to housing, particularly from 2015 onwards, when housing prices began to rise 

sharply. The entry of foreign investment into the real estate sector — such as the Golden 

Visa scheme — intensified during this period. 

In 2012, the Social Rental Market initiative was launched with the aim of creating an 

intermediate rental market. The worsening financial difficulties faced by households led, 

in 2014, to the adoption of measures within the scope of social housing, namely 

Conditional Rent and Supported Rent. Urban rehabilitation was strongly promoted 

through programmes such as Rehabilitate for Rent, created in 2013. To reinforce this 

dynamic, the National Building Rehabilitation Fund was established in 2016, with the 

goal of supporting rehabilitation projects for rental housing, particularly short-term 

rentals, in urban centres. However, rehabilitation efforts largely focused on buildings 

intended for tourism, contributing to processes of touristification. 

In 2015, the National Housing Strategy 2015–2031 was launched, outlining a 

long-term intervention in the sector. However, the change of government led to its 

discontinuation, compromising the implementation of the actions initially planned. 

The severe and growing housing problems brought renewed attention to housing 

deprivation issues such as overcrowding and the need for rehousing. In 2017, the 

Portuguese Parliament recommended that the Government conduct a survey of rehousing 

 
14 Xerez, R., Pereira, E., & Cardoso, F. (2019). Homeownership in Portugal from an Intergenerational Perspective. Calouste 
Gulbenkian Foundation. Available at: https://content.gulbenkian.pt/wp-
content/uploads/sites/46/2020/05/06150255/Habitação-Própria-Relatório-Final.pdf. 
15 Lima, R. (2024). Subordinate Housing Financialization: Tracing Global Institutional Investment into Lisbon’s Urban 

Development. Urban Geography, 45(6), 1072–1094. 

Mendes, L. (2021). Transnational Gentrification and the Housing Market During Pandemic Times, Lisbon Style. Urban 

Geography, 42(7), 1003–1010. 

Mendes, L., & Tulumello, S. (2024). Changing Social Movements in Lisbon? Housing Financialisation and Post-Pandemic 

Activism. Critical Housing Analysis, 11(1), 115–126. 
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needs and create a new programme to ensure access to the right to housing. In 2018, the 

1º Direito and From Housing to Habitat programmes were created to support the 

development of housing solutions for people living in inadequate conditions. That same 

year also saw the introduction of the New Generation of Housing Policies and new 

programmes such as Affordable Rent. The Housing Framework Law, enacted in 2019, 

established the foundations of the right to housing and the objectives of public housing 

policies. Access to housing significantly affects disadvantaged groups with lower incomes, 

but also other segments of the population, including young people and even 

higher-income families. 

Unlike previous decades, when housing was viewed as a component of well-being and 

a means of wealth accumulation for families, this period reveals a structural shift with 

political implications. Governments began to pay greater attention to housing, although 

the measures adopted had limited impact on improving housing conditions. The end of 

this decade was marked by the COVID-19 pandemic, during which exceptional and 

temporary measures were introduced in response to the crisis. 

Support for real estate investment funds also emerged during this period through 

measures such as REITs — Real Estate Investment Trusts — introduced in 2019. 

Financing instruments and measures for rehabilitation were further promoted, including 

the creation of the Financial Instrument for Urban Rehabilitation and Revitalisation (IFRU 

2020). In 2018, the Casa Eficiente 2020 programme was launched, a system of financial 

incentives offering subsidised loans for rehabilitation and energy-efficiency projects, with 

a budget of 200 million euros, half of which was guaranteed by the European Investment 

Bank. 

Difficulties in accessing housing — particularly the challenges faced by young people 

in higher education — led to the creation of the National Housing Plan for Higher 

Education (PNAES) in 2018. 

In 2021, Portugal implemented the Recovery and Resilience Plan (PRR), which 

incorporated several housing-related measures. The PRR consists of a set of reforms and 

investments defined by each EU Member State to mitigate the economic and social 

impacts of the COVID-19 crisis. Portugal’s PRR, approved in 2021 and revised in 2023, 

assigns a central role to housing, establishing a dedicated component for the sector. 

Within Component 2 – Housing, one reform is foreseen (the National Plan for Urgent and 

Temporary Accommodation) and six major investments: Support Programme for Access 

to Housing; National Stock of Urgent and Temporary Accommodation; Supported 
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Housing in the Autonomous Region of Madeira; Improvement of the Housing Stock in the 

Azores; Public Stock of Affordable Housing; Affordable Student Housing. 

Among these, only the investment in Affordable Student Housing is specifically 

targeted at young people, although the remaining measures may benefit them in certain 

circumstances. This measure, aligned with the National Housing Plan for Higher 

Education (PNAES), aims to accelerate the creation of regulated-price student beds 

through the construction, adaptation, and rehabilitation of student residences, prioritising 

buildings owned by the State, higher education institutions, and municipalities. 

In 2023, the Rent to Sublet Programme was created, aiming to rent properties on the 

market and sublet them at affordable prices to vulnerable families, including young 

people up to 35 years old. 

In 2024, the government presented the Build Portugal Programme: New Housing 

Strategy, developed through 30 measures designed to address the housing crisis. This 

programme introduced measures specifically aimed at young people to promote access to 

homeownership, including the Public Guarantee for Young People’s Mortgage Credit, 

intended to support the purchase of a first home by individuals aged 18 to 35 — 

applicable to transactions up to 450,000 euros. It also introduced exemptions from IMT 

(Municipal Property Transfer Tax) and Stamp Duty for first-time home purchases. The 

guarantee may last up to 10 years, and the scheme applies to contracts signed until the 

end of 2026. 

By March 2026, the programme showed strong uptake, with 62% of the allocated 

amount (905 million euros) already used. Its implementation is more significant in inland 

regions and lower in Greater Lisbon and Madeira. Beneficiaries are mostly young adults 

aged 26 to 30, 46% of whom hold a university degree. Around half of the loans do not 

exceed 200,000 euros, and 84% of contracts have maturities longer than 35 years16. 

Between 2006 and 2025, housing policy in Portugal underwent several 

transformations, marked by strong market dynamism, intensified foreign demand, and a 

sharp rise in housing prices. These factors contributed to worsening difficulties in 

accessing housing, particularly restricting young people’s independence and deepening 

the housing crisis17. In this context, the housing policies implemented throughout this 

 
16 Banco de Portugal. (2026, April 30). Banco de Portugal releases information on the State guarantee scheme for mortgage 
credit contracts. https://bpstat.bportugal.pt/conteudos/noticias/2609/. 
 
17 Xerez, R., Pereira, E., & Albuquerque, P. (2025). Navigating the Housing Crisis in Portugal. In Housing in Crisis: Policies 

and Challenges in Europe (pp. 211–227). Cham: Springer Nature Switzerland. 

https://bpstat.bportugal.pt/conteudos/noticias/2609/
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period proved unable to counter these trends, which tend to worsen in the current 

scenario of multiple crises and new geopolitical conflicts. This situation heightens social 

discontent and exacerbates intergenerational justice in Portugal. 

 
Xerez, R., Lima, J., & Lima, V. (2024). New Politics for Housing: Unpacking the Role of Financial Actors in Promoting the 

Financialisation of Housing in Portugal. Critical Housing Analysis, 11(2), 216–228. 

https://doi.org/10.13060/23362839.2024.11.2.579. 

 

 

https://doi.org/10.13060/23362839.2024.11.2.579
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6. Conclusions and Recommendations 

The results of this policy paper show that, over the past two decades, housing has 

consolidated itself as a structurally complex issue with profound impacts on families, 

markets, and states. Far from being a problem confined to the national level, the housing 

crisis has acquired an international dimension, albeit with particularly acute 

manifestations in countries such as Portugal. 

This deterioration stems from the convergence of multiple systemic shocks which, 

taken together, have intensified pressures on access to housing. In this context, housing 

emerges as a “new issue”, disproportionately affecting younger generations, who face 

more restrictive access conditions, greater precarity compared with previous generations, 

and heightened prospects of future vulnerability. 

The analysis of the Intergenerational Justice Index reveals a deteriorating trend over 

the period under study, with a particularly marked decline in the post-pandemic years, 

despite some cyclical fluctuations. Affordability and independence are the sub-dimensions 

most responsible for the poor performance of the Housing dimension. These results 

suggest not only a worsening of inequalities between generations, but also the likelihood 

that this trajectory may intensify in the face of emerging crises. 

At the level of public policy, a proliferation of housing measures can be observed across 

roughly eight different governments. However, despite a tendency to strengthen 

instruments in the field of rental housing and sector liberalisation, significant 

discontinuities between governments persist, as does a limited long-term strategic 

coherence. This fragmentation undermines the effectiveness of policy responses and 

hinders the development of structural solutions. 

Against this backdrop, the “new housing issue” poses fundamental challenges to 

intergenerational justice, requiring the construction of a new social contract between 

generations. This entails the development of stable and broadly consensual public policies 

capable of transcending political cycles and ensuring sustainable long-term responses; 

improving working conditions and wage levels to better align incomes with housing costs; 

promoting young people’s participation in policy design to ensure that their present and 

future interests are considered; investing in the rehabilitation of public and private 

housing stock as a sustainable alternative to new construction; and developing housing 

policies that strengthen alternatives beyond homeownership — such as public housing, 

cooperative, collaborative and intergenerational housing, affordable rental schemes, and 
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regulated student accommodation — all of which can help mitigate intergenerational 

housing inequalities. 

Finally, the results of this study underscore the urgency of explicitly integrating 

intergenerational justice into the formulation, implementation, and evaluation of housing 

policies. 
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