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There is growing interest and debate in the area of policy strategies to
tackle health inequalities, as well as the impact of health policies and
non-health-sector policies on the health of populations. Geoffrey Rose’s
milestone idea of a population strategy to “shift the curve” has provided
key insights for both research and policy on social determinants of health.
However, changes that occur both in the overall shift and in the shape
of the curve (i.e., in inequality) should also be considered. This article
presents a classification of policies and interventions based on all possible
outcome scenarios of changes in population health and health inequalities,
with examples of real policies.

In the current decade, we have witnessed a surge in debate on policy strategies to
tackle health inequalities (1, 2), including attempts to broaden the understanding
of the interventions available and their potential effectiveness (3—5) Recently,
the report Closing the Gap in a Generation, by the World Health Organization’s
Commission on Social Determinants of Health, gathered evidence on what can
be done to promote health equity at a global level (6; summarized in 7). Coinciding
with this was the initiation of political plans and interest in Brazil, Canada,
England, and other countries. Brazil, for instance, launched a National Com-
mission on Social Determinants of Health in March 2006; Canada set up the
Canadian Reference Group to make political progress in advancing the agenda
of social determinants of health; and England established a task force to review
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the most effective strategies, policies, and interventions to address the social
determinants of health inequalities from 2010 (8, 9). In the future, more countries
will most likely engage politically by implementing policies and programs that
both improve population health and reduce health inequalities (8). Additionally,
there has been growing interest in evidence-based health policy, broadening
the scope of what constitutes evidence, making judgments on a fitness-for-
purpose basis to adapt interventions to the contextual features of broader policy
environments (9, 10).

Many of the ideas developed by Geoffrey Rose (11) have been a milestone
in the debate on social determinants of health inequalities, providing multiple
key insights for both research and policy for many years. Rose emphasized,
for example, the critical importance of the social and economic determinants of
health, pointing out that “medicine and politics cannot and should not be apart”
and that if current knowledge were put into practice, we would be able to “achieve
great health gains for all and to reduce our scandalous international and national
inequalities in health” (11). Rose also used concepts such as “the causes of the
causes” to define the social, including economic and political, determinants of
“proximal” or immediate causes of disease, an issue recently brought up again
by the WHO Commission on Social Determinants of Health (6). Among the
many concepts raised by Rose is the differentiation of two strategies of disease
prevention: the so-far dominant “high-risk strategy,” which identifies and “treats”
individuals with high disease risk or with a concrete risk factor beyond a certain
established cut-off, opposed by Rose’s “population strategy,” which aims to shift
the entire population/societal distribution of risk factors or health outcomes
(11). Even though this has helped raise debate on the need to act on social deter-
minants, neither of the two strategies focuses specifically on health inequalities.

Rose’s population strategy of “shifting the curve” is inequality-blind, because it
does not consider the opportunity to change the curve’s shape in a way that reduces
distances between socioeconomic groups. For example, as Frohlich and Potvin
(12) recently made the case, when interventions act on social norms, advantaged
social groups take up positive lifestyle changes earlier, resulting in increased
inequality (10). This has been seen in the results of specific population-level
policies such as smoking cessation programs (13), and of broader public health
efforts to achieve population-wide changes in knowledge and attitudes toward
healthy lifestyles (14). Recently, a useful distinction has been established
between population-wide prevention strategies based on structural deter-
minants and behavioral determinants. McLaren and colleagues (15) argue that a
population-level prevention strategy will not necessarily worsen social inequal-
ities in health, and that the likelihood of its doing so will depend on whether
the strategy is more structural in nature (i.e., targets conditions in which certain
behaviors occur) or more agentic (i.e., targets behavioral change among indi-
viduals). We agree with the concern about what strategies targeted to “vulnerable”
population pose in practical terms (e.g., the term “vulnerable” itself already
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suggests stigmatization by focusing the problem on an internal feature of the
population that makes it prone to disease).

The effects of Rose’s policies have to be considered in terms of both their
global population impact and their effect on health inequalities. In other words,
using the image of Rose’s population curve, we need to consider the changes
that occur both in the overall shift and in the shape of the curve. Until now,
different policies using Rose’s preventive strategies have not been analyzed with
respect to their effects on reducing health inequalities.

In this article we present a classification of policies and interventions based
on all possible outcome scenarios of change in population health and health
inequalities, attempting to give examples of real policies for each scenario.
Both health and social policies, voluntarily or involuntarily affecting population
health, are included.

THE IMPACT OF POLICY ON POPULATION
HEALTH AND HEALTH INEQUALITIES:
A TYPOLOGY OF SCENARIOS

Changes in population health can be described in eight scenarios, as shown
in Figure 1. These scenarios consider changes—better (B), equal (E), or worse
(W)—in both the overall level of population health (P; shift of the curve) and
inequality in the population with regard to health (I; shape of the curve). For
the sake of simplifying our discussion, we use the following three assumptions:
the risk factor or health problem represented by the curve follows a population
normal distribution; a shift of the population health curve to the left implies a
reduction in the health problem, or better health, and vice versa for a shift to
the right; and a reduction in the standard deviation (i.e., a narrower curve) implies
smaller inequalities among socioeconomic groups, and vice versa for an increased
standard deviation (broader curve).

The first four scenarios (a to d) show negative intervention effects. The fifth
scenario (e) is perhaps more controversial, but quite common. The sixth (f) and
seventh (g) show overall positive outcomes, since results are either better or equal
at the overall population level or in terms of inequalities; however, results may
not be free of controversy. The last scenario (h) represents the ideal situation of
positive effects on both health and health equity.

Scenario (a): P = Worse, I = Worse. In the first scenario (a), both overall
population health and inequalities worsen. An example is the recent reduction in
alcohol prices in Finland, which resulted in an increased alcohol-related mortality,
particularly among the less privileged social groups (16). Another example is the
mortality crisis that took place in countries of the former Soviet Union following
dismantlement of the socioeconomic system, with some benefits for the more
privileged, but declines in overall life expectancy and increasing inequalities (17).
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Scenario (b): P = Worse, I = Equal. The second scenario (b) shows stable
inequalities but worse overall health of the population. An example could be the
policy of promoting private vehicle ownership in China, which has increased
overall pollution, with important implications for the population’s health but
not necessarily larger environmental health inequalities (18)—for which, never-
theless, there is recent evidence (19). Another example is the complete destruction
of a nation’s public health infrastructure, such as during the Iraq Wars, which
affects the whole population (20, 21).

Scenario (c): P = Worse, I = Better. In the case of scenario (c), health inequalities
are reduced but overall population health is worse. An example could be the
massive food crisis in Zimbabwe that put the majority of people on the margins
of survival, with just a much-reduced elite able to escape (22).

Scenario (d): P = Equal, I = Worse. Scenario (d) shows a stable population health
level overall, but larger inequalities. An example is found in health care policy
with any movement toward privatization or more co-pay for health services, where
the affluent get more timely and higher quality access to health care, but those
most in need lose access or have reduced access to care (2). This scenario also
includes any policy that has the effect of shifting resources from satisfying
the needs of the less privileged or working class to satisfying those of profes-
sionals and elites.

Scenario (e): P = Better, | = Worse. Scenario (e) is the case described by Frohlich
and Potvin (12), where an improvement in overall health is obtained at the expense
of widening inequalities. An example is the historical effects of anti-smoking
campaigns, in which there is an overall improvement in the population health,
but mostly for the better-off. In the United Kingdom, smoking prevalence has
declined sharply in the past few decades, but policies associated with this overall
improvement have failed to reduce the socioeconomic differentials in smoking.
Instead, the gap in smoking prevalence among socioeconomic groups has widened
(23). The effectiveness of smoking cessation services, or restrictions on smoking
in workplaces and in public spaces, has been found to be more favorable for
people with higher incomes or higher occupational grade (24).

Scenario (f): P = Better, I = Equal. In scenario (f), there is an improvement
in overall population health but no change in health inequalities. This should be
the case for universal policies such as legislation that drives a change in adverse
exposures in all sectors of the population. Real-life examples, however, show
contrasting results: the mandatory use of seatbelts in the United States reduced
racial inequalities in seatbelt use (25), but U.S. policy on folic acid fortifi-
cation of cereal grains widened income-related inequalities in the distribution of
folate status (26).
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Scenario (g): P = Equal, I = Better. Scenario (g) portrays a complex picture
in which health inequalities are reduced but overall population health remains
the same in such a way that for social groups with better health outcomes,
the situation worsens. This scenario contrasts with the so-called “leveling up”
approach, which argues that inequalities must be tackled by improving health
levels for less privileged groups without damaging the situation of the better-off
(27), and therefore that a “leveling down” approach is not equitable under any
circumstances (5). In spite of our general theoretical agreement with the “leveling
up” approach, when dealing with key social determinants closely linked to
health inequalities, this principle might not always be followed. Thus, in a context
of usually limited economic resources—in low-income countries, for instance—
mobilizing resources for the worst-off may imply a trade-off for the most
privileged. Some examples could be income redistribution policies through
progressive taxation, or shifting the focus of policies such as employment train-
ing from those with already high skills and education toward the less-skilled
working class. In both cases, though, the health benefits resulting from increases
in income or training at the lower levels of the scale are expected to be greater
than the potential health loss resulting from marginal decreases for the more
privileged groups (28).

Scenario (h): P = Better, I = Better. Policies with the best expected positive
impact are represented by the last, ideal scenario (h), with the co-occurrence of
better overall population health and reduced health inequalities. This follows the
idea that population health policies should have the dual purpose of promoting
health gains in the population as a whole and reducing health inequalities (27).
An example is the establishment of universal health care and reduction of private
care for the rich, in a country where the great majority of the population has lacked
access to health care(29). Another example is a universal smoking cessation
program with a priority focus on disadvantaged areas (30).

FINAL REMARKS

Using Rose’s preventive strategies and population distribution curves as a starting
point, this article examines the possible scenarios of policy impact on population
health and health inequalities resulting from policies with intended or unintended
health consequences, and includes examples of real or potential policies. In our
hypothetical scenarios, we point to structural determinants such as those that
are more likely to produce the effect envisioned by Rose (15). For some theoret-
ically possible scenarios, real-life historical examples were more difficult to find,
particularly scenarios (c) and (g); in a context of stable or worsening population
health, increased equality—the less privileged having relatively improved health
outcomes—seems to be rare. The concern or policy option for equity seems to
arise only when improvements in overall population health are being achieved; or,
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conversely, a reduction in inequalities does not necessarily imply or accompany
an increase in overall health standards. On the contrary, and unfortunately, plenty
of examples would be available for scenario (e), showing the main pitfall of an
equity-blind population health strategy: the better-off take up the benefits to a
greater extent (or at least faster) than less privileged groups. We encourage readers
and colleagues to enrich this discussion by presenting additional examples for
these and other scenarios.

Of course, not all public health risk factors and population health problems
may be represented by Rose’s normal distribution curve; and an increase or
decrease in variability, or standard deviation, does not necessarily correspond to
an increase or decrease in social inequalities. Nevertheless, these scenarios should
be viewed as “heuristic tools” to interpret the potential impact of social and public
health policy interventions. This initial assessment opens up a novel, simple, and
useful approach to understanding how different policies may affect, in different
ways at the same time, both population health and health inequalities. The
approach might serve as a basis not only for policy evaluations ex-post, but also
for prospective evaluations of potential effects, such as Health Impact Assess-
ment, which could include qualitative presumptions and quantitative simulations
of changes in the “shift and shape” of a health outcome or determinant.

REFERENCES

1. Navarro, V., and Muntaner, C. (eds.). The Political and Economic Determinants
of Population Health and Well-Being: Controversies and Developments. Baywood,
Amityville, NY, 2004.

2. Dahlgren, G., and Whitehead, M. European Strategies for Tackling Social Inequities in
Health: Levelling Up, Part 2. WHO Regional Office for Europe, Copenhagen, 2007.

3. Mackenbach, J. P., and Bakker, M. J., for the European Network on Interventions
and Policies to Reduce Inequalities in Health. Tackling socioeconomic inequalities in
health: An analysis of recent European experiences. Lancet 362:1409-1414, 2003.

4. Whitehead, M. A typology of actions to tackle social inequalities in health. J.
Epidemiol. Community Health 61:473-478, 2007.

5. Povall, S., et al. Focusing the Equity Lens: Arguments and Actions on Health
Inequalities. Synthesis of discussions from an Expert Group Meeting, World Health
Organization Collaborating Centre for Policy Research on Social Determinants of
Health, University of Liverpool, October 18-19, 2007. WHO Collaborating Centre
for Policy Research on Social Determinants of Health, University of Liverpool,
Liverpool, 2008.

6. Commission on Social Determinants of Health. Closing the Gap in A Generation:
Health Equity through Action on Social Determinants of Health. World Health
Organization, Geneva, 2008.

7. Marmot, M., et al., Commission on Social Determinants of Health. Closing the gap
in a generation: Health equity through action on the social determinants of health.
Lancet 372:1661-1669, 2008.



8 / Benach et al.

10.

11.

12.

13.

14.

15.

16.

17.

18.

19.

20.

21.

22.

23.

24.

25.

26.

. Global Health Equity Group. Strategic Review of Health Inequalities in England post

2010 (Marmot Review). University College London, London, 2009. www.ucl.ac.uk/
gheg/marmotreview (accessed May 12, 2010).

. Marmot, M., and Friel, S. Global health equity: Evidence for action on the social

determinants of health. J. Epidemiol. Community Health 62:1095-1097, 2008.
Muntaner, C., et al. Against unjust distribution of power and resources: The WHO
report of the CSDOH, global inequality and the future of public health policy. J. Public
Health Policy 30(2):163-175, 2009.

Rose, G. The Strategy of Preventive Medicine. Oxford University Press, New York,
1992.

Frohlich, K. L., and Potvin, L. The inequality paradox: The population approach and
vulnerable populations. Am. J. Public Health 98:216-221, 2008.

Low, A., Unsworth, L., and Miller, I. Avoiding the danger that stop smoking services
may exacerbate health inequalities: Building equity into performance assessment.
BMC Public Health 198:7,2007.

Federico, B., Costa, G., and Kunst, A. E. Educational inequalities in initiation, cessa-
tion and prevalence of smoking among 3 Italian birth cohorts. Am. J. Public Health
97:838-845, 2007.

McLaren, L., McIntyre, L., and Kirpatrick, S. Rose’s population strategy of preven-
tion need not increase social inequalities in health. Int. J. Epidemiol. 39(2):372-377,
2010.

Herttua, K., Mikeld P., and Martikainen, P. Changes in alcohol-related mortality
and its socioeconomic differences after a large reduction in alcohol prices: A natural
experiment based on register data. Am. J. Epidemiol. 168:1110-1118, 2008.
Leinsalu, M., et al. Educational inequalities in mortality in four Eastern European
countries: Divergence in trends during the post-communist transition from 1990
to 2000. Int. J. Epidemiol. 38:512-525, 2009.

Roberts, I. China takes to the roads. BMJ 310:1311-1313, 1995.

Wong, C. M., et al. The effects of air pollution on mortality in socially deprived
urban areas in Hong Kong, China. Environ. Health Perspect. 116:1189-1194, 2008.
Burnham, G., et al. Mortality after the 2003 invasion of Iraq: A cross-sectional
cluster sample survey. Lancet 368:1421-1428, 2006; erratum, Lancet 373:810, 2009.
Burnham, G. M. Violence-related mortality in Iraq, 2002-2006. N. Engl. J. Med.
359:431-432, 2008.

Kapp, C. Zimbabwe’s humanitarian crisis worsens. Lancet 373:447, 2009.
Townsend, J., Roderick, P., and Cooper, J. Cigarette smoking by socioeconomic
group, sex, and age: Effects of price, income, and health publicity. BMJ 309:923-927,
1994.

Fayter, D., et al. Population Tobacco Control Interventions and Their Effects on Social
Inequalities in Smoking: Systematic Review. Centre for Reviews and Dissemination,
CRD Report 39. University of York, York, UK, 2008

Briggs, N. C., et al. Seat belt law enforcement and racial disparities in seat belt use.
Am. J. Prev. Med. 31:135-141, 2006.

Beam Dowd, J., and Aiello, A. E. Did national folic acid fortification reduce socio-
economic and racial disparities in folate status in the US? Int. J. Epidemiol. 37:
1059-1066, 2008.



Policy Scenarios and Health Inequalities / 9

27. Whitehead, M., and Dahlgren, G. Concepts and Principles for Tackling Social
Inequities in Health: Levelling Up, Part 1. WHO Regional Office for Europe.
Copenhagen, 2007.

28. Preston, S. H. The changing relation between mortality and level of economic develop-
ment. Popul. Stud. (Camb.) 29:231-248, 1975.

29. Muntaner, C., etal. Venezuela’s barrio adentro: Participatory democracy, South-South
cooperation and health care for all. Soc. Med. 3:232-246, 2008.

30. Bauld, L., Judge, K., and Platt, S. Assessing the impact of smoking cessation services
on reducing health inequalities in England: Observational study. Tob. Control 16:
400-404, 2007.

Direct reprint requests to:

Joan Benach

Health Inequalities Research Group (GREDS)
Employment Conditions Network (EMCONET)
Universitat Pompeu Fabra

Passeig de Circumval-lacio, 8

08003 Barcelona, Spain

joan.benach@upf.edu



