McFarland & Company
Portugal as an Old Sea Power
Author(s): Nuno Morgado
Source: The Journal of Territorial and Maritime Studies , SUMMER/FALL 2021, Vol. 8, No.
2 (SUMMER/FALL 2021), pp. 59-73
Published by: McFarland & Company
Stable URL: https://www.jstor.org/stable/10.2307/48617341
REFERENCES
Linked references are available on JSTOR for this article:
https://www.jstor.org/stable/10.2307/48617341?seq=1&cid=pdfreference#references_tab_contents
You may need to log in to JSTOR to access the linked references.
JSTOR is a not-for-profit service that helps scholars, researchers, and students discover, use, and build upon a wide
range of content in a trusted digital archive. We use information technology and tools to increase productivity and
facilitate new forms of scholarship. For more information about JSTOR, please contact support@jstor.org.
Your use of the JSTOR archive indicates your acceptance of the Terms & Conditions of Use, available at
https://about.jstor.org/terms

McFarland & Company is collaborating with JSTOR to digitize, preserve and extend access to The
Journal of Territorial and Maritime Studies

This content downloaded from
165.132.14.104 on Wed, 22 Sep 2021 00:44:19 UTC
All use subject to https://about.jstor.org/terms

Portugal as an Old Sea Power:
Exploring the EU Membership
as Geopolitical Design
Nuno Morgado1
Structured Abstract
Article Type: Research Paper
Purpose—Since 1974, Portugal has been put through a double process of (a) diminishing its relative potential and (b) changing its geopolitical design from sea to land. This
radical transformation in the direction of a small, land-oriented power did not, however,
modify the geography of Portugal or the identity of the Portuguese (s ea-oriented). This
paper aims to investigate the research puzzle of the n
 on-interaction between Portuguese
geography and s elf-identity as independent variables and its EU membership as dependent variable.
Design, Methodology, Approach—The main objective is to test whether the Portuguese geopolitical agent can be identified as the key variable to explain the Portuguese
commitment to the EU set of l and-oriented policies, and the consequent decay of Portuguese fishing activities and navy status today, as fundamental sectors related to the sea
affairs.
Findings—The paper provides evidence to sustain the argument that Portuguese
domestic p olicy-making, in security terms, takes place first at the EU supranational level
and that, therefore, conventional national aspirations and traditional narratives do not
impact through the national institutions that formulate foreign policy.
Practical implications—The paper contributes to the research agenda of small powers
and geopolitical studies.
Originality/value—The paper applies a model of neoclassical geopolitics to an underresearched topic.
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I. Introduction
After the dismantling of the Portuguese pluricontinental state from 1974 to 1999, Portugal was reduced to its mainland area in Europe and to two archipelagos in the Atlantic Ocean. Portugal became a smaller power not only in geographical extent but also in
terms of other elements of the state’s potential—namely demography, resources, and military and political influence in the international arena. In this context, since 1974, Portugal
has radically altered its national security policy (or geopolitical design) from a s ea-power
orientation (thalassopolitics and the pluricontinental state) to one centered on the land (telluropolitics and the European Union). Despite that radical shift, the geography of Portugal
and the s elf-identity of the Portuguese remain largely unchanged.
In this context, the observable empirical problem and, consequently, the research puzzle of this paper is why the core factors of Portugal’s geographical settings’ incentives and
self-identity reality do not shape the country’s geopolitical design.2 Hence, the paper argues
that there is an incongruity between the independent variables of geography and identity
and the dependent variable of EU membership in the making of Portugal’s national security policy. The paper’s working hypothesis—and the main argument—is that this incongruity can be explained by an intervening domestic variable: “the perceptions of the Portuguese
geopolitical agent.” (Geopolitical agents are heads of state or heads of government, ministers of foreign affairs, ministers of national defense, and other specific ministers who constitute the foreign policy cabinet.3) It is argued that these perceptions—being shaped by EU
principles and norms—are determinant in shaping the geopolitical design. In this way, it
seems that that intervening variable can explain why a certain national security policy is
adopted, disregarding the incentives of geographical setting and contradicting the preferences of the majority of a nation. It is certain that international organizations influence the
policy making and policy choices of states. In the case of Portugal, with regard to Europeanization—and in line with the main argument of the paper—it appears that the crucial reality is “downloading,”4 through which the EU international structure shapes the fundamental
security policy outcomes of the state. This “downloading” determines either what type of
geostrategic power is projected on the international arena (and, consequently, the alteration
of preferable areas of interest and action) or neutralizes any individual geostrategic projection of power.
Neoclassical geopolitics provides the theoretical background for the research.
Chauprade and Thual’s geopolitical principle number one, the existence of “an identity reality based objectively in space—geography—and time—history,” 5 is operationalized by the model of neoclassical geopolitics developed by the author.6 The model holds
that foreign policy outcomes depend on systemic stimuli and the state’s potential (the
independent variable), and also on the geopolitical agent’s perceptions and capacities (an
intervening variable). The structure of the paper follows these ideas. Section I is devoted
to defining sea power and explaining the reasons Portugal is considered a traditional sea
power, covering a succinct description of the geography, identity, and the core elements
of the foreign policy pattern of Portugal. Section II addresses the alignment of Portugal, as a small power, with the EU tellurocracy, describing the Portuguese foreign policy
shift after 1974 and providing data on the fishing sector and the navy sector as case studies. These empirical tests in two policy areas—(1) economy, with an examination of how
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the Common Fisheries Policy has impacted Portuguese fishing activity, and (2) military,
with an assessment of the progressive decay of the Portuguese navy—are logically related
to fundamental matters of sea affairs, providing evidence regarding the set of explanations of the consequences of the process of Portugal’s r e-orienting from sea to land. The
selection of cases responds to core elements of material power (economy and military),
according to the Realist theoretical school of international relations. Finally, Section
III ties up the research while identifying and characterizing the Portuguese geopolitical agent’s perceptions as causal variable, achieving explanatory power for the research
problem.
The main objective of the article is to investigate the causes of the research puzzle. The
paper is a single case study operationalized by content analysis, discourse analysis, and process tracing. The body of examined documents includes EU legislation; Portuguese government programs and plans; speeches and interviews of the Portuguese minister of foreign
affairs; and academic literature on the topics at stake.

II. Geography, Identity, and Foreign Policy
Pattern of Portugal as a Traditional Sea Power
Portugal is, at the same time, a small power and a traditional sea power. Defining a sea
power appears to be the initial task in understanding how Portugal became a smaller power
compared to its size at the beginning of the 1970s.
The works of Father Fernando Oliveira7 and Admiral A.T. Mahan8—or a resumé of their
ideas at least (such as in Morgado9)—in addition to the definition of the French term maritimité by Chauprade and Thual10 suffice to get acquainted with the concept of “sea power.” In
the most concise terms, a sea-power country means the geostrategic type in which the sea
is the generatrix of the state’s power; i.e., the state’s capacity to project power on the international arena is based on structures connected to the ocean (e.g., control over choke points,
islands, ports, and consequently sea lanes; a relevant navy as instrument in that strategy;
and dynamic fishing activity). Therefore, for such a country, the maritime arena is where the
power dispute takes place.11
The classification of “sea power” remained an appropriate label for Portugal from the
15th century until 1974. Portugal, which was the first world-scale thalassocratic empire
(emerging in 1415), transmuted itself into a pluricontinental state in 1951. That pluricontinental state was dismantled after 1974. This section and the next one shed light on the historical path of Portugal through the geopolitical approach.

2.1 Geography
In the geopolitical approach, a scholarly inquiry into a country’s geographical setting
requires studying the basic aspects of space and position.
Regarding the geographical space of Portugal, one can observe that the shape of the
Portuguese territory is a compact rectangle with very low territorial strategic depth. It is a
coastal country with 1.793 km of coastline, comprising several inhospitable cliffs and many
sandy beaches, open to the Atlantic Ocean (Mackinder’s Midland Ocean). The main ports
Portugal as an Old Sea Power
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are Leixões, Aveiro, Lisboa, Setúbal, and Sines. Sines has the greater potential for becoming
one of the largest ports in Europe—a topic to be developed in future research. The Exclusive
Economic Zone of Portugal and its islands measures about 1.727.408 square km, one of the
largest in the world. In contrast to its lack of depth on land, at sea (maneuver e ast-west), Portugal enjoys significant strategic depth.

Map 1: Portuguese EEZ. Source: https://fotos.web.sapo.io/i/oa00258ed/16628576_63lmZ.jpeg. The text
of the map in the lower left-hand corner reads in translation as: “Portugal and the Sea. The map of Portugal as we know it shows the land territory and the maritime territory that spreads to the limit of the
Exclusive Economic Zone. The proposal for the extension of the Continental Shelf reveals a new dimension of the territory that integrates the seabed and the subsoil of the sea beyond 200 nautical miles. The
new map of Portugal represents one of the largest countries in the world. On the way to a maritime territory 40 times larger than on land. 97% of Portugal is sea.” The scale on the lower right-hand corner of
the map depicts Nautical Miles, Kilometers, location in the world map, an bathymetry.”

The land relief of the interior north of Portugal is mountainous. The n
 orth-central
region comprises the highest of the continental mountains, Serra da Estrela. In the south,
the landscape is mainly constituted by plains with few exceptions (such as the mountain of
Monchique). Most of the more important navigable rivers (e.g., Minho, Douro, Mondego,
Tagus) flow from east to west with their mouths on the open Atlantic. The orientation of
these rivers constitutes a natural predisposition of geography orienting the country to the
ocean, contributing to the existence of a maritime culture, too.
The geographical position of Portugal was also crucial to making the country a maritime one and shaping the maritime culture of the Portuguese nation. The continuous
visits of maritime peoples (from the 10th century bce onwards) such as the Phoenicians
(from today’s Lebanon and Syria), Greeks (ancient Greek city-states), and Carthaginians,
62
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with the purpose of trading, enriched the proto–Portuguese with shipbuilding and sailing
techniques.
From the American perspective, i.e., that of the current main center of world power,
Portugal is in the position of a gateway to Europe, and its islands on the Atlantic (Madeira
and Azores) can be seen as choke points for maritime and air navigation. The Azores—
located halfway between the U.S. and Europe—host a NATO airbase. The south of Portugal,
Algarve, is oriented towards one of the most important choke points in Europe: the Strait of
Gibraltar, which enjoys control over the entrance to the Mediterranean Sea (and is the sea’s
only natural entrance to the open oceans).

2.2 Identity
Describing the collective identity of a people is always a delicate endeavor. Some pieces
of literature can help crystallize a few notions about the Portuguese identity, providing the
rationalization of some feelings, thoughts, and impressions.12 For the purposes of this paper,
(1) a very heart-felt connection to the past and (2) an ambition of returning to the status of
sea power—or at least politically, to make use of the maritime tradition in the conduct of
foreign policy—are considered the most important of those notions.
In terms of the past, the crucial aspect is certainly the Portuguese sense of pride in their
navigators and heroes, who created Portugal, explored and navigated the world, and created the Ultramar (the overseas provinces and states).13 The s ea-power tradition is so deeply
ingrained in Portugal because it has persisted for so long.14 Consequently, it is a tradition
that remains very hard to erase, and that would be a task of many decades or centuries if
undertaken.15 The sea-power tradition is also rooted in the creative integration of different
peoples and different races, merged from different parts of the planet. It led to the creation
of a multiracial nation and a pluricontinental state, within the Portuguese cultural milieu—
Portugal as a E
 uro-Afro-Asian-American country.16 Perhaps the main symbol of this Portuguese sea power tradition is the armillary sphere (esfera armilar), which is still present in the
Portuguese national flag.
As for the second notion, Portugal’s aspiration to increase its maritime power is at the
core. In the four last decades (i.e., after the dismantling of the Portuguese territory) a great
number of works about the Portuguese national interest have still reflected upon Portugal’s
interest on the sea. Examples of these works are Carvalho,17 Valente de Almeida,18 Cardoso,19 Sequeira,20 and Dias.21 Such studies involve connecting the territories where Portuguese
is spoken—and in which a common history and common cultural elements (religion, habits, traditions, myths) endure—with Portuguese grand strategy-making. At a different level,
Pires de Lima,22 Pitta e Cunha,23 and Moreira de Sá24 are authors and scholars who have
questioned the pertinence of associating the sea only with the past, thereby ignoring the leverage that Portugal can gain—in negotiations in Brussels and elsewhere—by investing in a
geopolitical s ea-power design.

2.3 Foreign Policy Pattern
Severiano Teixeira 25 systematized the reality of the “classic model” of Portuguese
foreign policy, which lasted for five centuries and comprises four “historical invariants”:
Portugal as an Old Sea Power
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(1) “an opposing perception of continental Europe and the Atlantic Ocean”; (2) “strategic distancing from Europe and preference for the sea”; and in the preference for the
sea, two crucial aspects: (3) “a privileged alliance with the sea power (England, USA/
NATO) and the imperial project”26 and (4) “diversification of alliances out of the Iberian
Peninsula.” 27 These invariants, related to foreign policy outcomes, were the result of (a)
well-managed incentives provided by geography and w
 ell-conformed identity cores and
(b) the action of a transhistorical class of geopolitical agents oriented to sea affairs (perception of space).
Examining the historical path to the extent possible, the Treaty of Windsor, signed
between Portugal and England in 1386, constitutes the oldest p
 olitical-diplomatic alliance
that still binds its signatories. The Portuguese–U.S. alliance and Portugal’s membership
in NATO, forged in the first half of the 20th century, are coupled with the Anglo–Portuguese alliance. The former Portuguese overseas territories, provinces and states (Ultramar)
stood as the guarantor of the Portuguese national sovereignty, which allowed Portugal to
turn its face to the sea and stay relatively isolated from European continental politics. This
empirical evidence supports invariants number one, two, and three. As for invariant number four, the words of Valente de Almeida28 characterize the geopolitical setting: “Portugal
[is] geoblocked by Spain and, therefore, Portugal oriented its political action to other possible directions, all of them almost exclusively maritime ones,” and “Portugal transformed the
sea into the principal support of its culture and its politics.”29 These explanations largely replicated conclusions by Borges de Macedo30 and Martínez.31
A product of its geography and identity, Portugal has pursued, for centuries, not only
domestic s tate-building based on the sea that connected its widespread overseas territories,
but also a foreign policy heavily oriented towards the sea and other maritime countries. The
“historical invariants” of the “classic model” correspond to both the identity of the Portuguese as described above and their subsequent aspiration to project power on the seas. In
spite of all this, in 1974 the geostrategic orientation of Portugal—and, consequently, Portuguese foreign policy—was radically changed.

III. The Alignment of a Small Power with the EU
Tellurocracy: the Portuguese Foreign Policy Shift
and the Modification of the Geopolitical Design
from the Sea to the Land (Two Case Studies)
3.1 The Drastic 1974 Foreign Policy Shift
The most drastic transformation in Portuguese foreign policy happened in 1974, when
the geopolitical agents of the regime Estado Novo were removed from power and replaced
by radically different geopolitical agents. As a result, a far-reaching shift of the geopolitical
agents’ perceptions—or an identity reversal—took place. This phenomenon represented a
break in the continuity of Portugal’s geopolitical design, which had been oriented entirely
towards the sea since the Middle Ages, as explained in the previous section. The new geopolitical agents substituted, for the traditional geopolitical design, one exclusively engaged with
64
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European continental politics. As said in section I, this primary orientation towards continental Europe was something totally new to the Portuguese traditions of security policy.
The years 1974–76 were a period of revolution, indefiniteness, and uncertainty in Portuguese domestic and foreign policies. The Portuguese Communist Party, a strong and
well-organized force, assaulted the power structure and, assisted by other radical leftist
movements, made sure that foreign policy contacts—above all with the Soviet Union—were
stimulated in side-lines to the state policy, when not driving state policy itself.
In 1976, the new constitution was approved, and the political system stabilized.
Although praising socialism and aiming to create a socialist state, the constitution defined
Portugal as a “western country,” both “European” and “Atlantic.”32 Whereas the “Atlantic
choice” represents a limited continuity in Portuguese foreign policy (at least keeping the alliance with the leading sea power), the “European choice” for economic and political integration created a drastic shift. In 1977, Portugal asked to join the EEC, and did so in 1986.
Hence, it seems that the reasoning of the former Portuguese prime minister António de
O. Salazar was accurate when he claimed that without its overseas provinces and states, Portugal could not guarantee its national sovereignty on the international chessboard. In fact,
it took less than three years (1974–1977) for the socialist prime minister Mário Soares to ask
the EEC to accept Portugal as a member-state; i.e., less than three years from 1974—when
the maneuver for dismantling the Portuguese territory started—to 1977—when the request
for adhesion was made. In that brief and transitory t hree-year period, the n
 ew-to-the-job
geopolitical agents managed to dismantle the territorial integrity of the country and align
the residual territory and political structure with the European bloc (the latter to assure the
survival of the country in the international system).
Consequently, Portugal faced two historical phases. In the first phase, with a seat at the
EEC table, the country managed to maintain its independence and not become, for example, a Soviet vassal. Yet, throughout the decades, that seat came at the cost of turning Portugal away from its traditional activities connected to the sea and of a rejection of, or lack of
attention to, a great deal of Portuguese foreign policy tradition. This cost will be measured
by analyzing the cases of fishing activities and the status of the navy.

3.2 The Modification of the Geopolitical Design from the Sea to
the Land. Case Study 1—Fishing Activity in Portugal (1970–2019)
References to the ocean have been persistent in Portuguese political discourse for the
last decade.33 Despite that, empirical data shows an extensive and cumulative failure of policies of the Portuguese geopolitical agents with respect to the sea and their lack of understanding of the importance, for Portugal, of a s ea-oriented geopolitical design.34 In this
sense, the Portuguese Strategic Concept of National Defense sheds light on the matter:
“Europe is the main geographic area of national strategic interest”35—and adds, furthermore,
that the North Atlantic comes in second place. It is noteworthy how that document places
political and economic integration (ie., in the EU) before military and political cooperation (i.e., in NATO, the bilateral alliances with the U.S. and the UK) or cooperation within
CPLP (the Community of Portuguese Language Countries). The consequences of “turning
the back to the oceans”—or what Palmeira accurately described as “the image of a country
that now turned its back to the Sea, seduced by the mirage of Brussels”36—can be measured
Portugal as an Old Sea Power
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in the decline of the fishing activity and the disinvestment in the navy, mainly during the
1980s and 90s and ongoing until the present.
Fishing—one of humankind’s most ancient activities—is ruled by the Common Fisheries Policy in the space of the European Union. The Common Fisheries Policy covers four main
domains37: (1) “fisheries management,” which includes rules on access to waters, fishing effort
controls, technical measures, limiting the amount of fish from a particular fishery; (2) “international policy,” which relates to fishing outside the EU and its implications; (3) “market and
trade policy,” related to “managing the market in fishery and aquaculture products”; and (4)
“funding of the policy.” Being this broad in scope and resonance, the Common Fisheries Policy has a huge impact on any EU country with a relevant sector. Portugal is no exception.
As stated, Portugal has a relatively long coastline and one of the largest EEZs in the
world. Notwithstanding, the country suffers from an enormous dependence on landed fish.
In 2018, Portugal imported more than 300,000 tons of fish,38 corresponding to 1.3 billion
EUR.39 The data in table 1 help understand the diminishing fishing activity in Portugal.

Table 1. The decrease of fishing activity
in Portugal, 1970–2019
Total number of fishermen
Total number in the fishing fleet (vessels)
Total amount of landed fish (tons)

197040

2019

33,594

14,617

17,583   7,768
365,423 137,66941

Source: PORDATA (2020)

Summing up, Portugal captures only 25 percent of its total consumed fish.42 In other
words, a country that enjoys all the mentioned geographical incentives imports 75 percent of
its total consumed fish.
The Common Fisheries Policy certainly provided advantages to Portugal, such as EU
financial support (for technological modernization, improvement of human resources, aquaculture, renewal of infrastructures), the ability to export fish from Portugal to other EU countries within the common market, and the ability to fish in the waters of other EU member states,
or even in other waters included in the agreements between the EU and non-member countries.
Nevertheless, for Portugal, the negative impact of the Common Fisheries Policy was much
more extensive than those advantages. Even if measures such as the imposition of quotas for
TAC (total allowable catches), the prohibition of capture in specific locals and specific periods of
year, and the regulation of the minimum fish size for capture could be accepted in the name of
environmental protection—in the meantime, creating terrible problems for fishermen, disturbing their income and their daily operations—the Common Fisheries Policy has had additional
negative consequences. The ability of vessels from other EU countries to fish in the Portuguese
EEZ, after decades of EU funding for the destruction of Portuguese fishing vessels43—which
means limiting the country’s capacity to compete on sea in that activity—was certainly among
the most severe consequences. Furthermore, since the Treaty of Lisbon of 2007, the EU reinforced the Common Fisheries Policy, holding the exclusive competence regarding “the conservation of marine biological resources.” That seems to make it impossible for small countries to
find individual solutions for their problems connected to the sector.
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3.3 The Modification of the Geopolitical
Design from the Sea to the Land. Case Study 2—
The Portuguese Navy (1972–2019)
Leaving aside the decay of the Portuguese merchant navy—which numbers only 624
ships 44—the disinvestment of the Portuguese government in the navy, which occurred
mainly during the 1980s and 1990s, is case study number two, examining selected policy
modifications involved in the change from a sea to a land orientation.

Table 2. Decay of the Portuguese Navy,
1972–2019
1972
Total manpower (navy)

19,000

2019
45

7,50046

Budget of the military (% of GDP)     4.3    1.448
47

Total number of war vessels

    11649     4150

Currently, the Portuguese naval forces include a total of 41 assets, among which can be
counted five frigates, two submarines, one logistic vessel, two corvettes, and 17 patrol vessels.51 Portugal has no aircraft carrier and no destroyer. The country is ranked number 57
worldwide in naval fleet strength.52
Although the Portuguese government announced the construction of seven new vessels,53 they have limited military relevance because six of them are patrol vessels and the
seventh is to be used in logistic support. In addition, the measure is in no way sufficient to
revert the structural disinvestment of the state in the navy, as expressed in table 2.

IV. The Portuguese Geopolitical
Agents’ G
 eomisguided Perception
of Space: Causal Variable?
According to the theoretical framework of neoclassical geopolitics’, which this research
is based upon, foreign policy choices depend on geopolitical agents’ perceptions, especially in
the medium-to-longer-term, which comprises the crucial policymaking of the geostrategic
alignments of the countries. For the purposes of this paper, the analysis is limited to the Portuguese minister of foreign affairs as the relevant geopolitical agent. Once the geopolitical agent
is identified and delimited, it is important to clarify that, within the category of “perceptions,”
the “perception of space” is what counts the most for geopolitical studies. Geomisguidance—a
concept developed by the author54—is a type within the classification of the perception of
space by the geopolitical agents, designating their ignorance or misunderstanding of the geographical setting’s incentives (and possibly other aspects of systemic stimuli as well). The comprehensive methodological task, at this point, is to study the “consciousness horizon.”55
Having formulated these necessary theoretical considerations, the main point of this
section is to tie the research up, referring to the tellurocratic aspect of the EU, explaining
Portugal as an Old Sea Power
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that the Portuguese geopolitical agent downloads tellurocratic policies from Brussels—
therefore, assuming its g eomisguidance—and, finally, suggesting that the compliance of the
Portuguese geopolitical agent with the tellurocratic aspect of the EU can explain the deterioration in the activities of the two case studies of the previous section.
There should be little doubt that the EU is a tellurocratic organization, i.e., inlandoriented. For example, the topic of the “European army” is often on the table for discussion,
but not often the topic of a “European navy”—which should be much different from the
associated national maritime forces participating on the European Maritime Force (EUROMARFOR). In addition, although the EU has an “Integrated Maritime Policy,” its vision is
not concerned with any military aspect, not even remotely. 56 Finally, the EU is eminently
focused on neighboring seas57 rather than global sea lines of communication, as in the case
of any prototypical global sea power.
While describing the “European policy of the government,” the Portuguese minister of
foreign affairs, Santos Silva, clarified that the Portuguese government has no policy beyond
the agenda settled by Brussels: “coherent defenders of the European unity and values,
humanitarian approach to refugees and migrants, energetic reconversion, EU relations with
Africa and Latin America, agenda of multilateral relations … and cautious management of
Brexit.”58 Therefore, there exists an overlap of objectives between Portugal and the EU.
However, evidence is required to confirm that Portugal is a “norms-taker” and, in general terms, does not seem to formulate an autonomous foreign policy within the EU. A piece
of evidence in that direction was given when the minister was asked by an interviewer about
the possibility of strengthening the bilateral U.S.–Portugal relations—taking advantage of
the opportunity of the “less collective inclination of Trump’s administration.” The minister replied, “No…. In the agenda of the relationship between the EU and the USA, we are
with the EU.”59 In other words, to this geopolitical agent, there is no alternative to the EU
directives and the common foreign and security policy of the EU—and the same applies to
the whole government.60 A similar position was adopted concerning Brexit.61 These pieces
of evidence attest that, while having an opportunity to bring back or to reinforce Portuguese traditional strategic sea culture—which reacts to the incentives of the geographical
setting and corresponds to the current national aspiration for maritime projection of power,
as mentioned in section I—in the bilateral alliances with the U.S. and the UK, the Portuguese geopolitical agent chooses to download policies from Brussels. Even in the unlikely
event that Portugal could assertively shape the EU’s position in its favor—for example, in
relations with the U.S.—it would be certainly easier for Portugal to negotiate bilaterally with
the U.S. than to go through the complex EU d
 ecision-making process, in which the individual interests of the countries tend to be melded in the name of the EU collective interest (which is inland oriented, as mentioned). Or, in the words of the minister in his address
to a diplomatic seminar in January 2019, “Portugal has never vetoed any d
 ecision-process in
the EU—and will never do it, at least, while I am the minister of foreign affairs.”62 This strong
statement means that, for the Portuguese minister, should the (maritime) interests of Portugal clash with inland EU interests, the latter would prevail.
These choices not only are at the core of the idea of something that could be called
a decision-accommodating process in Portugal, but also reveal geomisguidance, due to the
existence of an acritical fascination, or compliance, with the EU. In this way, it seems reasonable to infer that what ultimately matters for the Portuguese geopolitical agent is not
68
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Portugal’s conventional national aspirations and traditional narratives, but European common foreign and security policy instead—accommodated in Portugal as a “national interest,”
determined as such by the geopolitical agent. This reality is nothing new in the literature. For
example, in his masterpiece about foreign policy, Bessa63 noted that the national interest is
always an ultimate prisoner of the political class (i.e., the geopolitical agent).
It follows that the causal hypothesis of the influence of the geopolitical agent’s perceptions (the intervening domestic variable) on foreign policy outcomes is confirmed. It seems
justifiable to infer that both the deterioration of fishing activities in Portugal and the decay
of the Portuguese navy can be explained as results of the orientation of the country to land
politics and the subsequent decades-long loss of interest in sea affairs, and that that land orientation can be explained by the mentioned f ar-reaching shift of the geopolitical agents’ perceptions, or an identity reversal, which occurred from 1974 onwards.
Hence it is observable that in the p
 olicy-making process, there is little or no interaction
between the geographical setting and the identity reality of Portugal on the one hand, and
the system of ideas and representations of the decision makers—or the geopolitical agent’s
perceptions—on the other. The incentives provided by the geographical setting and the
national aspirations of the Portuguese for maritime power projection, based on the Portuguese identity reality, have been ignored or dismissed by the Portuguese geopolitical agent.
It seems reasonable, consequently, to insist in the conclusion that the Portuguese geopolitical agents have been geomisguided.
The alternative explanation is that the European Union’s principles and norms shape
the Portuguese geopolitical agent’s perceptions and, accordingly, shape the purposes and the
conduct of the state’s geopolitical design. This is a case that illustrates d
 ecision-makers being
ready to adjust their policy preferences for the sake of the common policy. According to the
research results, it seems to be the case with the current Portuguese geopolitical agent.
As the Portuguese ambassador Marcello Duarte Mathias declared, the Portuguese
acquired an “inferiority complex.” 64 That psychological characteristic has become even
stronger in the political class—or the geopolitical agent, as the actor who matters for this
research. One of the consequences of that is not only accepting what foreign authorities
establish as policy but going beyond them. This is the case of the instructions and policy formulated by Brussels, which have then been imported to Portugal through a murky
“decision-making” process. In these terms, it seems to be more accurate to label the process as “decision-accommodating.”

Fig.1—Conflicting hypotheses
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V. Conclusion
This paper’s central objective was to explain the d
 ecades-long irrelevance of the incentives provided by Portugal’s geographical setting and Portuguese national s ea-power aspirations—as systemic opportunity, traditional narrative, and strategic culture (independent
variables)—in the shaping of Portuguese national security policy or geopolitical design
(dependent variable). This mismatch was measured through fishing and navy-related policies—as crucial economic and military aspects of sea affairs—which have been neglected
since 1974, and especially in the 1980s and 1990s. Portugal captures only 25 percent of its total
consumed fish, and the Portuguese navy is today largely irrelevant in the s ea-power competition. The hypothesis of a causal mechanism between the Portuguese geopolitical agent’s perceptions (intervening variable), which are determined largely by EU principles, norms, and
decisions—and to a much lesser extent by selected Portuguese foreign policy cores, such as
the alliance with the major sea power—on the geopolitical design was confirmed. Therefore,
the Portuguese geopolitical agent was also characterized as geomisguided.
Thus, this paper provides evidence to sustain the argument that Portuguese domestic p
 olicy-making, in security terms, takes place at the EU supranational level. Then it is
imported to the country. The research designated these dynamics as “policy-accommodating.”
Thus, Portugal has been a classic example of a n
 orms-taker; in other words, in Portugal we
see a case of “downloading,” through which the EU international structure shapes the fundamental security policy outcomes of the state.
Hence, dualism and contradiction are to be emphasized. If the ocean, transatlantic relations and the alliance with the U.S., the alliance with the UK, and the Lusosphere did not vanish
from Portuguese political discourse—as confirmed by analysis of the documents—the Portuguese geopolitical design has been (and, all things being equal, will continue to be) ultimately
determined by its membership in the EU, i.e., by the interests of EU foreign and security policy.
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