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ABSTRACT
CIGARETTE SMOKING AND PUBLIC POLICY:

A COMPARATIVE STUDY OF GOVERNMENT
AND INTEREST GROUP RESPONSE

By

Kenneth Michael Friedman

The Surgeon General of the U.S. Publie Health Service avowed: Cigar—
ette smoking is the greatest preventable cause of illness, dilability and

premature death in the country." 1

A growing body of scientific evidence
has enaociated cigarette smoking with 11i ﬁealth end premature death; How
eave gevernments responded to thia‘problen? How have economic interests
and health interests responded? How has the economic 1mpertance of tobacco
affected government actien? | . |

We consider in this study the reaponse to the snoking-health contro-
versy in three countries: the United Statee, Great Britain and Canada.'
We examine the various dimensions of tobacco s 1nportlnce including its

[d ¢

cultivation, manufacture, taxation and export. Ve discusa the avareness
of interest groups of the p;oble- and‘their activitieo designed to influ-
ence both government and consumer actionu: We ello consider the 1-pact of
government structure oe govern-ent policy.l In addition. in each,eoentry,
we examine the impact of the market structures, competition, and regula-
tory environments in seeking to explain the reopoese of the tobacco indus-

try to the controversy.
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Kenneth Michael Friedman

The ability of government to provide for certnin'kindl of publiéi ’
goods is uncertain, especially when the goﬂl of publié ictiono confliét;
with individual freedom. We have found that in the U.S., Gt;lt Britain:
and Canada, national governments have acted both to cniight;n éiga?eit; J
smokers and to protect both children and adults from thc health hazards
illociated with cigarette smoking. The history of this tcsbénlc has been
largely a history of trying out a series of means to reduce 111nec; and
death due to smoking. We have found that representative poiiticnl bodi;;
in the U.S., Great Britain and Canada have hesitated to haﬁdl; thi; t&pe
of issue, because these cases suggest that these bodies are v;l;orablo to
pressure from affected economic interests which are decentralized and
economically important in many constituencies.

We have found, in our study, that whea government and industry ections
are combined, the responses to the smoking-health controversy in these
three countries have not been very different. Yet, the ecomomic importance
of cigarettes appears crucial. In all three countries different factors
or combinations of factors have inhibited government actionm.

We have also examined several models of the interest group process
and found that wve can best explain vhat has happened in the smoking-health
area, if we look at these goveraments as a series of interest groups com-
peting among themselves to coatrol public policies, while maximizing their
own interests and those of their cliemt groups.

While we have not formally tested any hypotheses, we have found, in
examining the published and unpublished literature, on smoking and health,

that several factors are crucial in explaining the responses. First, the
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Kenneth Michael Friedman
ground rules established by governmment define agency responsibility, who
can act, and how they can act in responding to a public problem. 8Second,
two kinds of competition help us understand both imdustry and government
response to the controversy: conpctitioﬁ Betveen government agencies and
levels of government on the one hand, and competition between companies
for market shares and customers on the other, Finally, we have discovered
that wvhile the image of government as orchestrator of competition between
private interests is a familiar one, much less attention has been paid to
the possible benefits of competition both between and within levels of
government. Regardless of the above, however, the smoking and health

problem remains everywhere far from solution.

1. Harold S. Diehl, Tobacco and Your Health: The Smoking Controversy
(New York: McGraw-Hill Book Company, 1969), p. 1.
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INTRODUCTION

No single factor kills so many Americans as cigarette smoking . . .
Bullets, germs and viruses are killers; but for Americass, ciga-
rettes are more deadly than any of them. No single known lethal
agent is as deadly as the cigarette. 1

Cigarette smoking is, without question, the greatest single public
health problem this nation has ever faced. 2

The Advisory Committee of the Surgeon General of the Public Health

Service concluded in its 1964 report Smoking and Health that "cigarette

smoking is a health problem of sufficient importance in the United States
to warrant appropriate remedial action." Surgeon General William Stewart
elaborated at the World Conference on Smoking and Health in 1967:

I am convinced that, in one important dimension our controversy

is no longer coatroversial. The proposition that cigarette smoking

is hazardous to human health long ago passed the realm of possi-

bility. It has mow gome beyond the probable, to the peiant of

demonstrable fact.

A growving body of scientific evidence has associated cigarette smoking
with 111 health and premature death. This evidence has led national health
interest groups (e.g. the American Cancer Society), and government health
progran administrators in several countries to demand governmental action
to change consumer cigarette smoking habits. How do governnenta respond
to a problem of this magnitude? How do the dominant social and econonic
forces in a nation inter.ct to ohnpc perceptions of thc problem and of
solutions to 1t1 What policic: show ptaniae? Which appear to be failing?

These are some of the questions under scrutiny in this study of political

demand, government response, and policy impact in three countries -- the



VeI CNTHT

« « . antioriz 93313316719 28 20851 19mA ynoa o2 z[[id 1031582 9fanta oif
-euis (2aisitomA 101 3ud jeyolltd syc @sz2uilv bns amisy ,23sllud
Ieiisal rmmad alenie o .mads Yo vias nrii? vibssb s1om 915 8933971

L .5313xc2to 91 28 vIbesb es 81 3n9rs

oilduq aluntz 32418917 903 ,ankdeanp 3nzdriw 2t galdoma s83393841)
S .bosnt vave esd nolisn eld3 mafdorq d3lesd

3589l oildudl ad3 Yo Isr909) moostud od3 Yo s933tmmnd yiro0alvbA odT
9139165i2" 3erd1 (37Rel bre sal inu? 310qe1 86@L e3i al bsbulonons es5lvisl
293632 bo3iltnl sd3d nl enasltoqml 3ncinilive 1o meldorq diisad 8 el gnlsroma
316ws1e meblItW Isyens’) ncsayue '".noi3doe [sibsmox 93sl1qorqas 3InsTYIGW O3
V60 nt d3losH bue antdonZ no 9s019191n0d blioW 93 38 baisyodsls

v219vniI3aoo Iuo nolznsmlib 3osldtoyi eono nt 383 bosnalvnos me 1

anltiome 8331s3e9in 31813 nollilzogqorq 9T .Isiersvorinns 19znol on el

-iez20q 1o mlrot 9i23 bszesq ois znol d3lssd pemud o3 evobisssd et

1o 2nioq o3 o3 9ldodorq 9143 bnovsd 9n03 won asd 31 .y3llld

.3581 sldsi3anomsb

zreldone s339182lo boislaozan 2sid 9nacblve ollsastoe Yo yvbod galwoig A
n3icod Ienntisn bol esd esnablve 2rdT  .dissb stulsmoarq bns dilssd IIL dilw
i13isa1 Inomniovoy bns ((viatno2 129n8) nsolvomA sdl .3.9) equorg 3asrsinit
nollos lesnorntovoy basmob 03 z2eli3nueos Istovee nl eroldsiltelnlmbe msixoiq
banqgaox eznsrarsvor ob woll  ,23tdsd anixome 9139718512 19muenos synerds o3
sirmonons bus Irinoe 3nemivob a3 ob woii  Tobulinusm el Yo moldoyq 85 03
Yo Lis moldotrg 913 o enoilcasusqg sqsdz o3 3os193nl nolisn 5 nl e9rrod
fgatltel o o3 Iaanon oW getrc1q wola 29i2iloq 3sd4d T3t 03 enclivloe

Issisklng o virze eidd ol vniszuina asbmoe aanitasup o3 Yo smoa 918 9asdT
] ! ¢ !

983 == ol ou133 it 3os 01 vsiloq bns (3en0q23Y Inemmnravoxr bremeb



United States, Canads, sud Great Britaim.

The cigarette gmoking-health controversy is not a simple medical
probles. Governmeat actioms -- through direct regulation of the tobacco
industry or through public information programs -- or interactions influ-
ence consumer behavior.‘ Obviously, these actions may, as an unintended
consequence, conflict with the economic interests of the cigarette indus-
try. Government and private health organization warnings have been
countered by tobacco industry advertising; scientific research has been
denied and criticized by industry spokesmen who often have refused to
acknowledge that a real problem exists.

Policy making in this area presents the pervasive problem of Western
democracies of how to rntion;iizc an economic system based ;ﬁ profits with
a larger public interest when the two come into conflict. It also raises
the question of how political systems respond to scientific problems which
affect the public where questions of causality are involved, What happens
vwhen . this type of problem, faced by many people, conflicts with strong.
economic interests? How does the economic importance of tobacco affect
government action on smoking and health? We will consider the various
dimensions of tobacco's importance imcluding tobacco growing, tobacco,
mgoufacturing, government tax revenues and exports in an attempt to examine
the impact of this importance om public policy, We shall see that govern-
mgnt -pelicy in this area has been a function of an enormous variety of
fectors. And, consuper reactiom to the inoking-hcalth contreversy has
stamped from an-equally wide uyniverse of influences.

An analytic framework has been adopted to simplify the wide ramge of

copsiderations relesvant to the study of public smokimg-health policy. This
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framework vill elucidate elements of the real world which have played an
fmportant role in government policy creation and effect. While we d¢ not
test any theory, the model we suggest may be useful in developing theory
by suggesting hypotheses which may eventually be testable. Some of the
variables that are suggested are operational, but many are not measurable
ér sppropriaté sieasures cannoet be obtained. We do examiné the effects of
fnterest groups on public policy and briefly to @iscuss the apparent
effects of policy uwpon behavior.

™he smeking prodbles and fts soldtiens tomprise & nétwork of belavior

ia three classes:

1.  the strategies of health interest groups, govermmeat health
administrators and tobacco corporationl 1ntended to shape
government policies, )

2,  goversmént policy, and

3. cigarette consumption:

We will discuss actiomns withtn and between these classes of dehavior. We
vill exantae the actions of the actors and pinpoint some of the inter-
relationships between tham.

(1) Iaterest Group Strategies

In considering the smekirg-health ¢omntroversy ia the U.§., Great
Britatn and Canada, we will examiae the sequence of events, leading from
health and economic interest groups' awareness of the problea to their
activities designed to tnfldenca both goveramest and consumer actioas.

Ue shall try to dsterstas how fmterest groups attespt to iaflueate govern-
sent actien. Interest grouwps seem to direct their argumeats and efforts
to tha eompenint of goveramedt mest sympathetic to their causs, vhich

brings us to the question of how government action is affected by the
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structure of government. A federal system with multiple pressure points
may proyide more possibilities for action and influence than a unitary
governmental system, One hypothesis which we wvill examine is that the
more decentralized the government structure, the more diffuse the result-
ing government actions. The uncertainties created for industry in this
type of situation appear to result in a less cooperative industry
strategy. Industry strategies vary in the degree of resistance and coop-
eration which, in turn, may shape government policy amd ultimately, the
rate and health consequences of cigarette smoking. Resistance and cooper-
ation by the tobacco industry appear to be based upon their perception
of government responsibility in ameliorating any negative consequences
of govermment action, through gradual action, subsidy or benign qeglcct.
Ve will gxaninevthe apparent impact of these three countries' market
structures and competition on the willingness of tobacco companies coop-
erate with each other, and to direct, limit, or prevent goverument
involvement.

The variability of health interest group strategies which attempt
to influence consumer behavior will be examined comparatively over time.
In addition, the cross-national diffusion of particular proposals for
government action and sciemtific research vwill be considered. The
development of coalitions of these health interest groups will be traced,
vben péscible. to attempt to determine the conditions needed for interest
groups te spur nev government actions. Omne proposition that will be
;onsidcred is that the effectiveness of hc;lth interest groups in obtain-

ing government action depends upon their unity in demanding such action.
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The strategies used by tobacco industries will be explored to
detdrnine similarities and differences among countryies and to discuss
how these strategies have affected govermment policy. One hypothests
which we will explere is that the tebacco imdustry seeks to prevent
government regulstiom by veluntarily cooperating with the government.

(2) Govermment Policy

Political scientists have often argued that differences in the -
formal govermmemtal structurerof different countries lead somehow to
different types of public policy: Henmnessey noted that "although these
formal structures probably do make a differemce it 1is necessary to
specify what it is about these structures which brings about veriation
i public policy." *

they aect, amd how they act.

Thus, we will attempt to focus on who acts, why

Variatiens in public policy cruss-nstienally may help to sensitize
us te varisbles that explain policy decisioms. Froman has phrased the -
besic questisn .somewhat differently: 'Do differemt kinds of organiza-
tiomal struecturs facilitats or impede the hamdling of different kinds -
of policies?" 3 Unfortunately, the dimensions on which one should -
compare goverument policy respomses from one country to the next are not
clear im the literature. Salisbury has noted, in exmmining literature
in the field, that '"the literaturq contains a considerable shopping list
of typologies specifically designed for categorizing the content of policy
eutpusgs.” 6 No common set of csucepts or measures is accepted by
practitionsrs in the field, snd as we shall see, most of these concepts

have no empirical uf.mcn.



©3 Len lewz ool I10S zalne L oo.on Ly wid beru eslonisria 50T
eTuTeth 03 Lue velTtanon o entanietib bas asislyslilate onixye3dsh
prze 217wt gt Jwz il 3m coTsvan Pazsatlin oaved 2913936T3e 929:3 word
IosvaTs 03 Adesw o vyzenlal e iy iy 3001 el 910laxe [liw 94 doldw
JInTrruves o8t itia soisoyocoso vIiitednulov vd noiaeluzoy 3oommyavol
veilaT 35 eravel) (L)
8’3 1l =o9"meT1s ih 3803 Serovs palia sved a2ajdeidnsloe Isstitliol
02 wodiemng besl eglidnins 3mavoeiiib Yo erviouyde Inimeruisvoy [smrol
oeady drradale’ 2203 bBeron vuizsanal
03 vIF

979791

.vollog otl.iug Yo 29qv3 3391911lh

TR g J
('{I.AT y 1D

RS )

g 9ism ob videdorq 297u3rur3a Irerol

fw 29%ir3n0r12 ara’y 3rao'e »i 1t 30w v3iioaca
. . ' $
viw (2395 odde no cuoel 93 2awsdds [liw o sw L2udT

".yolloq oildrq nt

«37€ vad1 wnd bas (398 yoaii3

gviziane2 o3 qgign viom vilsnolisn-e2010 voiloq 21lduq ai euol3aslin¥
9/ boureurdy 2t nomord

.enotal-eb yolloq minlive 383 eoldslinv 03 eu
-gsinsnto Yo ebinid 3Inoveltib oG”

:viino1ottib 3sdwoemnz molleowp olesd
#haid Ins1,¥vib Yo gaildasd 961 959imt 10 9383111281 9vuisuiza Ienol3

-

bluvoila snn :iztdw no znoleaonih a3 ,visldsniiiola'l

"Casioslloq Yo
3on o7 I¥an 9:1 03 YIINULOD 910 10T1 292004297 volloq IasiatIavoy 91LGMOD

oTuiR~93rl wrinimexs ni (Loton amd viudatis?

3eil sntagoriz

.9TU3RT911[ 93 a0l IHid

s ol duynbiznces 8 enlednns srrior91il or1" 2aily bIslY sy nit

vd bo3anons 2I avruar

[

¥olinq 0 Irsinos oy «5ixiroro1nd 10Y bannizob viieoitoeqe esianloqyd Yo

771 Y0 23799009 10 192 gonnnd o
23735003 92y 14

A e
- b

".23uqluo

zom ,a5: Iinde ow 26 Dbun (HIsiY 93 nl e2ionvizizosiq

.2tns19101 Isolyig~e cn 9vod



The smoking-health controversy is typical of many problems presently
facing governments, vhere governments are called upon to act on the
basis of scientifiékevidence against important economic interests in
wvhich the goals and role of government action are diffuse and moot. In
ihis ;énse, our present study may provide some insights into governmental
response in other policy areas which we do not direétly touch upon.

Polic} studies can be comparative in a number of different respects:

1. by exilining different countries,

2. by examining different policy issues within one country, or

3. by examining one policy area or issue over time.

We will limit ourselves in this study to making co