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Government proposal to Parliament for an Act amending the Tobacco Act
4 Proposals and their impacts

4.1 Main proposals

The Proposal proposes that a definition of a smokeless nicotine product be added to the Tobacco
Act. It would cover not only nicotine pouches but also products that do not contain tobacco plant,
but which in terms of their intended use are similar to oral tobacco (snus), chewing tobacco or nasal
tobacco.

The nicotine limit for smokeless nicotine products would be set at a maximum of 20 milligrams of
nicotine per gram of product and characterising fragrances or flavours in smokeless nicotine prod-
ucts would also be prohibited, with the exception of menthol and mint flavours.

In other respects, it is proposed to regulate smokeless nicotine products in a manner similar to that
in which the Tobacco Act regulates tobacco products and nicotine fluids. This would mean, among
other things, that products should be notified to the National Supervisory Authority for Welfare and
Health (Valvira) and annual supervisory fees should be paid. Health warnings in Finnish and
Swedish would be required for retail packaging and the presentation of the packaging would be har-
monised. Retail sales of products would require a license and wholesale would require a notification
to be made. The distance selling of products would be prohibited and the import of products would
be restricted. Non-business sales of products to persons under 18 years of age would be prohibited.
In addition, the possession and import of all tobacco substitutes would be prohibited for persons un-
der 18 years of age.

The main purpose of the smoking bans laid down in the Tobacco Act is to protect other people from
exposure to tobacco smoke. The use of smokeless nicotine products does not cause the same health
harms to other people as smoking, and therefore it is proposed not to extend all the smoking bans
laid down in the Tobacco Act to the use of smokeless nicotine products. However, the Proposal pro-
poses prohibiting the use of smokeless nicotine products in day care centres and educational estab-
lishments providing pre-school and basic education, vocational education or upper secondary school
education indoors, outdoors and at playgrounds.

The proposed amendments to the Tobacco Act would not affect nicotine pouch products that al-
ready have a marketing authorisation in accordance with the Medicines Act or for which a market-
ing authorisation will subsequently be applied as a medicinal product. Fimea may continue to grant
a marketing authorisation under the Medicines Act for a nicotine pouch product that is intended to
be used medicinally for the treatment of a known disease, for example for withdrawal from tobacco
addiction. The condition is that the product has been found to be appropriate as a medicinal product
and the conditions for granting a marketing authorisation laid down in the Medicines Act are other-
wise fulfilled. Nicotine medicinal products that have a marketing authorisation will therefore con-
tinue to be subject to pharmaceutical legislation and not to the Tobacco Act and the Chemicals Act.

In the future, a total of 500 grams of smokeless tobacco products, such as snus, could be imported
per calendar day as travellers’ imports instead of the current 1 000 grams. The aim of halving the
passenger import limit would be to steer the users of snus to switch from passenger imports of snus
to domestic consumption of nicotine pouches.



2(12)

4.2 Principal impacts

4.2.1 Economic impact

General

The proposed amendments would extend the scope of the Tobacco Act to nicotine pouches and
other smokeless nicotine products. Since Fimea changed its interpretation on the applicability of the
Medicines Act to nicotine pouches in spring 2023, it has been widely known that new legislation on
nicotine pouches is being prepared. Due to the change in Fimea’s interpretation it has been possible
to sell nicotine pouches without a retail licence under the Medicines Act, as a result of which the
availability of nicotine pouches has increased sharply. The liberalisation of sales may have shifted
the consumption of tobacco products to nicotine pouches to some extent, but it is also likely that
new consumption has been created, especially among young people. It is possible that when nico-
tine pouches become established on the Finnish market as a result of the Proposal, and the uncer-
tainty about future regulation disappears, new nicotine pouch entrepreneurs and new nicotine pouch
brands will enter the market and the demand for products will increase and the range may expand
compared to the current situation.

At the same time, the Proposal proposes various restrictions on the characteristics, packaging and
sale of nicotine pouches and new obligations for manufacturers and importers of the products. The
proposed regulation may lead to a reduction in the nicotine pouch market compared to the current
situation. The amendment to the Act on Excise Duty on Tobacco effective from the beginning of
2024 may also reduce sales of nicotine pouches. Nicotine pouches have been available for such a
short time that accurate information is not available even on the current situation. As the availability
of nicotine pouches has increased, some tobacco consumption may already have shifted to nicotine
pouches. The proposed regulation is likely to reduce this transition, but due to the weak knowledge
base, this assessment contains significant uncertainty. Therefore, only various qualitative assess-
ments can be made or various scenarios can be created on the direction of the impacts of the pro-
posed regulation as a whole.

In any case, the Proposal is one of the measures set out in the Government Programme to open the
market and increase competition. The Proposal would firmly establish nicotine pouches and other
smokeless nicotine products on the Finnish market. In this way, the aim would be for Finns who
have acquired snus from abroad through illegal channels to switch to legally sold nicotine pouches.
On this basis, it is considered that the Proposal as a whole will promote business, even though it
will simultaneously increase the regulatory burden on undertakings. As a result, the ‘One in, one
out’ principle, as agreed in the Government Programme of Prime Minister Petteri Orpo’s Govern-
ment, does not apply to the Proposal.

Impact on the position of households
Cigarette packets cost more than EUR 10 on average, while the Government’s proposal to Parlia-

ment for an Act amending the Act on Excise Duty on Tobacco estimates that one packet of nicotine
pouches will cost around EUR 7.40-EUR 9.70 after tax increases (see HE 38/2023 vp, p. 8). If
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smokers switch to nicotine pouches instead of cigarettes and use nicotine pouches at the same rate
as cigarettes, they will spend less on the products and have more money for other uses. The Pro-
posal may therefore have a positive impact on the position of households.

In contrast, if the additional costs resulting from the proposed regulation are passed on to product
margins, prices will rise and households will not save money. In addition, it is difficult to estimate
the comparable quantities of nicotine pouch and cigarette use, as the products differ in both their
characteristics and their uses and possibilities. It is therefore difficult to assess how a possible shift
in consumption from cigarettes to nicotine pouches would affect household costs. It should also be
borne in mind that, at least for the time being, independent data are not available on whether the use
of nicotine pouches would actually reduce smoking. It is also possible that smokers will start using
nicotine pouches in situations where smoking is prohibited and, despite this, do not quit smoking.

Smoking is clearly more common among low-qualified people. No income group or population
group specific data on the consumption of nicotine pouches are available, so it is not possible to di-
rectly estimate how the proposed amendments would affect the different income groups.

As a result of the amendments proposed in the Proposal, in future a retail licence would be required
for the sale of nicotine pouches and other smokeless tobacco products, and sales between private in-
dividuals would be prohibited. In addition, non-business sales of smokeless nicotine products to mi-
nors would also be prohibited. The Proposal would therefore have a negative financial impact on
the financial situation of persons who have earned income by selling nicotine pouches, for example,
to minors.

The ban on distance selling of smokeless nicotine products would make it harder for people living
in remote areas in particular to acquire nicotine pouches. If they want to continue using nicotine
pouches, the cost of purchasing the products could be higher in future than at present.

Impact on companies

Nicotine pouches have started to be sold in Finland but no detailed information on the volume of
sales is available currently. Companies of different types and sizes appear to be involved. In addi-
tion, it is known that nicotine pouches are manufactured by one Finnish company. All the major to-
bacco companies have their own nicotine pouch brands, but the market shares of the different man-
ufacturers are not known. It is possible that as the requirements for nicotine pouches increase,
smaller operators will exit the market and will be replaced by large companies with experience on
the similar regulation of tobacco products. At the same time, it may become more difficult for new,
small businesses to enter the market.

The proposed changes would affect manufacturers and importers of smokeless nicotine products, as
well as retailers and wholesalers. Manufacturers and importers of smokeless nicotine products
would incur direct costs, for example, from submitting product notifications, as they would be sub-
ject to a fee. In addition, they would need to pay an annual supervisory fee based on the sales vol-
umes of their products. Costs would also arise from bringing unit packets in line with the proposed
regulation.

Under the Waste Act (646/2011), manufacturers and importers of cigarettes must organise the waste
management of cigarettes and bear the related costs. There will be savings for manufacturers and



4(12)

importers of cigarettes in so far as the consumption of cigarettes may be replaced by the use of nico-
tine pouches.

It can be assumed that sales of nicotine pouches would be reduced, at least to some extent, as the
Tobacco Act would limit the flavours they may feature. On the other hand, studies have not been
carried out Finland on which flavours are favoured by adult consumers nowadays. It is therefore
possible that banning candy flavours, for example, would not significantly reduce sales of nicotine
pouches compared to the current level.

Retailers, such as grocery stores and restaurants, would incur costs to apply for a marketing authori-
sation or to submit a notification of extension of sales, as the municipality charges a fee for these.
The fees for marketing authorisation and extension notification vary from one control unit to an-
other, but the largest cities charge around EUR 180-EUR 350 for marketing authorisation process-
ing and around EUR 60-EUR 150 for extension notifications.

The annual supervisory fee for retailers would also increase for some companies if they also sell
smokeless nicotine products. As regards the supervisory fee, sellers would be in a different position
depending on which products they have previously submitted a notification for under the Tobacco
Act. If the seller has previously indicated that they sell only tobacco products or if the seller applies
for a completely new authorisation pursuant to the Tobacco Act for smokeless nicotine products,
the seller would incur additional costs from the supervisory fee. On the other hand, if the seller has
previously announced that it will only sell nicotine liquids, the maximum supervisory fee would re-
main the same as before.

Administrative costs would also be incurred by the updating of the self-monitoring plan and of the
related IT systems. It is therefore possible that some of the current retailers will discontinue the sale
of nicotine pouches as a result of the proposed amendments. Just like other tobacco alternatives,
smokeless nicotine products may not currently be displayed in retail outlets nor be sold to minors,
and therefore, retailers would not incur any additional costs for age-limit controls, for example. Re-
tailers are also responsible for keeping guidelines on the retail sales of the new smokeless nicotine
products up to date, as well as for ensuring that the personnel involved in the sale of the products
are familiar with the regulations related to the sale. In this respect, administrative work may in-
crease briefly as a result of the new guidelines required and the possible need to arrange training
courses for staff. However, immediate direct effects are difficult to assess, as such assessment in-
volves a number of uncertainties, such as the development of the market for smokeless nicotine
products as a result of the proposed amendments, changes in consumer purchasing power and eco-
nomic factors affecting the consumer market.

As a result of the ban on distance selling of smokeless nicotine products, operators that have sold
nicotine pouches on the internet would have to change or cease their activity. It is not known how
many Finnish companies sell nicotine pouches exclusively or mainly on the internet. A ban on dis-
tance selling could reduce competition between companies by potentially eliminating operators
completely from the market, which could result in a reduction in the range of products and an in-
crease in the prices of products.

As regards Finnish companies, halving the passenger import limit for smokeless tobacco products,
such as snus, would primarily impact shipping companies. However, it is possible that the use of
nicotine pouches has already replaced the use of snus to such an extent that the proposed change
would not have any significant impact on the economy of shipping companies.
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Impact on public finances

The Proposal would consolidate the position of nicotine pouches on the Finnish market, with the
aim being to guide snus users to switch to nicotine pouches. If that objective were to be met, the
amendment would have a positive impact on public finances in this respect, since, according to the
Act on Excise Duty on Manufactured Tobacco (1470/1994) (hereinafter the Act on Excise Duty on
Tobacco), smokeless nicotine products will be subject to tobacco excise duty from the beginning of
2024. The inclusion of nicotine pouches in tobacco taxation is estimated to increase the revenue
from tobacco excise duty on an annual basis by approximately EUR 50 million (see HE 38/2023 vp,
p. 8). However, it is also possible that the consumption of nicotine pouches would reduce the con-
sumption of taxable tobacco products, such as cigarettes, thereby reducing the tax revenue-boosting
effect.

In addition, if people who currently smoke cigarettes switch to nicotine pouches, for example, pub-
lic expenditure on the treatment of lung diseases due to smoking is likely to decrease, at least in the
long term. Switching to nicotine pouches would also reduce the fire damage associated with smok-
ing. It is possible that not only would such direct costs be reduced, but indirect costs may decrease
as well, including loss of inputs of production due to deaths and disability pension claims caused by
smoking, as well as labour input losses caused by sickness absences and smoking breaks not cov-
ered by statutory breaks. According to estimates by the National Institute for Health and Welfare
(THL) in 2020, the direct and indirect social costs of smoking in Finland amounted to approxi-
mately EUR 1.0-EUR 1.6 billion.

On the other hand, the use of nicotine pouches is also associated with various health hazards, which
can increase healthcare spending and, for example, absences from work. If nicotine pouches becom-
ing established on the Finnish market results in people who have not previously used tobacco or
other nicotine products starting to use nicotine pouches, the amendments will have negative effects
on public finances in this respect. This is especially the case if nicotine pouches mean that young
people become addicted to nicotine and switch to using tobacco and other nicotine products in addi-
tion to nicotine pouches.

It should also be borne in mind that the use of a nicotine pouch cannot be said to be unequivocally
less harmful than smoking cigarettes, as studies have shown that the nicotine pouch raises the level
of nicotine in the blood even higher than a cigarette. On this basis, it can be assumed that if smokers
were to switch widely to nicotine pouches, even more public funds could be needed in future to deal
with the health harms caused by nicotine. There is clear evidence, for example, that nicotine in-
creases the risk of complications after any kind of surgery and prolongs recovery and hospital stays.
In addition, nicotine increases the risk of mental health problems in young people, which can have
long-term economic effects.

The proposed amendments would increase the work and costs of the authorities supervising the To-
bacco Act, in particular the municipalities and the National Supervisory Authority for Welfare and
Health (Valvira), as a whole new nicotine-containing product group would be subject to supervi-
sion. The municipalities and Valvira could charge control fees to cover the increasing workload of
the authorities. However, municipalities would not be able to charge a higher control fee to an oper-
ator who already has a retail licence for nicotine-containing liquids or tobacco products and nico-
tine-containing liquids, and which extends sales to include smokeless nicotine products.
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The Regional State Administrative Agencies also play a part in steering the enforcement of the To-
bacco Act, but the proposed amendments would not have a major impact on the workload of the Re-
gional State Administrative Agencies.

4.2.2 Impact on the activities of public authorities

The Proposal would increase the work and costs of the authorities supervising the Tobacco Act, in
particular municipalities and Valvira, because a whole new group of nicotine-containing products
would be subject to supervision. Currently, the municipal authority supervising the Tobacco Act is
responsible for ensuring that nicotine pouches, like other tobacco alternatives, are not commercially
sold to minors or marketed or displayed in retail outlets. In the future, retail sales of smokeless nico-
tine products would require a retail licence, and wholesaling would require making a wholesale no-
tification, which would be one of the most significant changes for the municipal supervisory author-
ity. The processing of retail licences and wholesale notifications would require, among other things,
that municipalities review and check the legality of self-monitoring plans or their updates of all
traders that include nicotine pouches in their selections. This alone can mean going through thou-
sands of self-monitoring plans.

Limiting the flavours of smokeless nicotine products would require guidance for operators both
from municipalities and Valvira. In practice, monitoring compliance with flavour restrictions would
require organoleptic observations, as flavours can be obtained by different combinations of ingredi-
ents and therefore cannot necessarily be deduced from the list of ingredients of the product. Control
would be based primarily on notifications from consumers, for example.

The changes proposed in the proposal would increase the work of the authorities. However, the pro-
posal does not propose adding new man-years for the supervisory authorities, and it would be possi-
ble to carry out controls and other new tasks within the limits of existing human resources and bud-
gets, as well as the revenue received from control fees.

Nicotine pouches would probably also be sold in sales outlets where there has been no previous
marketing authorisation under the Tobacco Act and where there is no experience in selling products
referred to in the Tobacco Act or in applying tobacco legislation. For example, in recent years,
many restaurants have abandoned marketing authorisations under the Tobacco Act because smok-
ing is now so extensively banned in restaurants. With some exceptions, the proposal does not pro-
pose bans on the use of smokeless nicotine products, so it is possible that smokeless nicotine prod-
ucts would also be sold in restaurants, for example. In addition, according to media reports, nicotine
pouches have been sold in shoe repair shops, for example. New points of sale would increase the
number of tobacco supervision targets and the need to monitor sales and self-monitoring.

The Proposal would also have an impact on Valvira’s operations and the information systems
needed for it. The licence requirement for the retail sale of nicotine pouches and the requirement to
provide wholesale notifications for wholesaling would entail changes to the existing register of mar-
keting authorisations and wholesale notifications for tobacco products and nicotine liquids, elec-
tronic forms, and a public version of the register. Maintaining both of these registers is one of
Valvira’s statutory tasks.

Product notifications under the Tobacco Act are submitted to the Commission’s EU Common Entry
Gate (EU-CEG). Although the EU-CEG information system is not designed for submitting notifica-
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tions regarding nicotine pouches, it can also be used for this purpose. However, this would mean
that Valvira would have to provide guidance to traders on submitting notifications. Reviewing and
supervising product notifications would also be more challenging compared to the monitoring of
other products subject to a notification requirement, for instance, because the system does not have
automated searches for smokeless nicotine products and these would have to be manually retrieved
from the system. Valvira would also need to make changes to the public product notification search
service, the maintenance of which is one of Valvira’s statutory tasks.

The changes to the information systems provided and used by Valvira and the processing, analysis
and publication of the product notifications themselves, the supervision of marketing, and the guid-
ance of municipalities and Regional State Administrative Agencies would require additional re-
sources. Therefore, the bill proposes that Valvira may charge fees from the manufacturer or im-
porter of nicotine pouches to cover at least part of the need for additional resources due to new tasks
and updates to the information systems. The supervisory fees are intended to provide Valvira with
approximately EUR 180 000 in additional resources for monitoring and controlling the Tobacco
Act, which corresponds to approximately two person-years. As the ministry responsible for
Valvira’s performance management, the Ministry of Social Affairs and Health would allocate a cor-
responding amount to Valvira in appropriations.

Nicotine pouches and their unit packets are similar in appearance to snus. The similar appearance of
the products has posed challenges in monitoring compliance with EU-wide bans on the sale of snus
and import regulations. The amendments proposed in the Proposal would not remove these difficul-
ties because the authorities supervising sales and import, i.e. the municipalities and Finnish Cus-
toms, would still be required to seek to assess on a case-by-case basis whether a product is a lawful
smokeless nicotine product or illegal snus. However, the harmonisation of the layout of unit packets
for smokeless nicotine products pursuant to the Proposal could facilitate the distinguishing between
products in the supervision of retail sales.

The proposed restrictions on the characteristics of smokeless nicotine products and on passenger
imports, as well as the simultaneous tightening of the quantitative restrictions on the import of
smokeless tobacco products, such as snus, could contribute to incentivising the smuggling and illicit
trade of such products. This may also be affected by the introduction of the tobacco excise duty on
smokeless nicotine products, which raises the price of nicotine pouches legally sold in Finland. In
contrast, the proposed new quantitative restrictions on the import of smokeless nicotine products
and smokeless tobacco products by travellers should also impede small-scale illegal imports for
commercial purposes within the allowance limits for passenger imports.

The proposed ban on the use of smokeless nicotine products in kindergartens and educational estab-
lishments, as well as the extension of the ban on possession to all tobacco substitutes, would im-
prove the ability of teachers and others working with people under 18 years of age to address the
use in schools of nicotine pouches and snus, as well as nicotine-containing and nicotine-free elec-
tronic cigarettes. The similar appearance of snus, energy pouches and nicotine pouches has made it
difficult for schools to intervene in the possession and use of tobacco-containing snus, even though
it is already prohibited by the law in force. For the same reason, intervention in the use and posses-
sion of nicotine-containing electronic cigarettes has been ineffective. The Proposal would simplify
the situation and allow intervention in the use of all tobacco substitutes in educational establish-
ments.
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Banning the use of nicotine pouches in kindergartens and educational institutions may be relevant
from the point of view of workers who use nicotine pouches and are addicted to nicotine. However,
the proposed ban on the use of nicotine pouches would not prevent the use of nicotine replacement
products referred to in the Medicines Act, which can continue to be used to treat nicotine addiction.

4.2.3 Impact on the environment

Littering caused by smoking and using snus is a major environmental problem. Tobacco butts con-
tain many toxic chemicals that seep into the environment, such as cadmium, arsenic and lead, and
when cigarette butts are thrown on the ground, wind and rain transport them to the waterways and
toxic chemicals are washed into the aquatic ecosystem.

If nicotine pouches becoming established on the Finnish market results in smokers switching to us-
ing nicotine pouches instead of smoking cigarettes, the impact on the environment could be some-
what positive. In contrast, the material used for at least some nicotine pouches contains plastic, so
nicotine pouches can also end up as harmful microplastics in the same way as cigarette butts. In ad-
dition, manufacturers and importers of nicotine pouches are not obliged under the Waste Act to or-
ganise the waste management of the products nor to bear the related costs. If people who currently
use snus switch to nicotine pouches, littering and the resulting problems will probably remain at the
same level.

4.2.4 Other social effects

Effects on health

As a consequence of the Proposal, legislation would enable a new nicotine product to become estab-
lished on the Finnish market. This is likely to lead to other nicotine products being sought to be
brought to market in the future. New products such as nicotine-containing herbal products intended
to be smoked are already on sale in some EU member states, for example. The more nicotine prod-
ucts there are on the market, the more likely the health hazards caused by nicotine described in sec-
tion 2 will be.

It is possible that some current users of tobacco products will switch to using nicotine pouches in-
stead of smoking cigarettes or using snus, for example. In addition to nicotine, smoking also causes
tar and carbon monoxide to enter the body, which the nicotine pouches do not contain according to
current knowledge. In this respect, health hazards can be reduced compared to smoking cigarettes.

In contrast, a nicotine pouch raises the level of nicotine in the blood more than a cigarette. This is
why nicotine-induced health harms may even increase compared to today. In addition, it is possible
that the increased use of nicotine pouches will not reduce smoking or e-cigarette use, but that the to-
tal use of various tobacco and nicotine-containing products increases instead. There are indications
of this in other Nordic countries, and this would lead to health harms increasing from the current
level. The higher the levels of nicotine in the body, the stronger the nicotine addiction becomes, and
authorised nicotine replacement therapy products may no longer be sufficient on their own for nico-
tine weaning.
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There is no research data available on the health harms caused by the use of snus compared with the
health harms caused by the use of nicotine pouches, but the harms presumably depend on how
much nicotine the products contain.

Unlike cigarettes, nicotine pouches can be used quite discreetly and for long periods at a time. Sev-
eral pouches can also be used at the same time. In addition, even after the proposed changes, use of
nicotine pouches would be permitted in most places where smoking is prohibited. It is therefore
possible that, if the use of cigarettes is replaced by nicotine pouches, nicotine exposure, and conse-
quently nicotine addiction and other health harms caused by nicotine, will increase compared with
the present.

The Proposal proposes regulation that is estimated to make nicotine pouches less attractive than at
present at least for people who do not smoke or use snus. The restriction of flavours and the la-
belling and harmonisation of packaging would be expected to have such effects, for example. There
is scientific evidence that the harmonisation of the packaging of tobacco products reduces the at-
tractiveness of the product and increases the visibility of warning labels (see HE 141/2021 wvp,
p. 22). As far as nicotine pouches are concerned, there are no known studies investigating how the
warning labels or the harmonised appearance of the packaging affect the attractiveness of the prod-
uct. However, it is assumed that the effects are similar for nicotine pouches.

The proposed nicotine limit of 20 milligrams of nicotine per gram of product and limiting the maxi-
mum dose unit size to one gram would mean that a nicotine pouch weighing one gram could not
contain more than 20 milligrams of nicotine. The proposed regulation would be in line with a deci-
sion made under section 45b, subsection 3 of the Chemicals Act, which prohibits the placing on the
Finnish market of nicotine pouches containing 20 milligrams or more of nicotine. With regard to the
nicotine contents of nicotine pouches and, consequently, the health harms caused by nicotine, the
proposal would not in practice mean a change to the current state of affairs.

In addition, the Proposal does not seek to prohibit additives in smokeless nicotine products that in-
crease nicotine absorption. Thus, for example, it would continue to not be possible to clearly deter-
mine how much nicotine is absorbed from the nicotine content of a nicotine pouch, and nicotine
could be absorbed in different ways from two products containing the same amount of nicotine de-
pending on the amount of additives that increase nicotine absorption.

If a smokeless nicotine product contains at least 16.7 milligrams of nicotine per gram, a skull and
crossbones symbol and the hazard statement ‘Toxic if swallowed’ are required under the CLP Reg-
ulation. Because the proposed nicotine limit is 20 milligrams per gram, nicotine pouches that re-
quire a skull and crossbones symbol in accordance with the CLP Regulation may continue to be
sold. The importance and deterrent effect of symbols under the CLP Regulation may be reduced by
products intended for oral use being available for sale while carrying the skull and crossbones sym-
bol.

A ban on distance selling of smokeless nicotine products would reduce access to nicotine pouches
for people living in more remote areas. This could have positive effects on their health. In contrast,
it is also possible that when shopping in the future, such persons would acquire more nicotine
pouches at a time, which means the use of nicotine pouches would not decrease. In any event, it
should be borne in mind that the Proposal would not restrict the ordering of authorised nicotine
pouches from pharmacies’ online stores.
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Halving the passenger import limit for smokeless tobacco products such as snus is not expected to
have a significant impact on human health, as snus is already ending up in Finland mainly through
illegal imports.

Impact on children and young people

The use of nicotine pouches is more common in certain groups of young people than in others. Ac-
cording to the School Health Promotion study, daily use occurred among 4 % of boys in grades 8
and 9 of basic education and 5 % of boys in vocational education and training. Currently, 11 % of
boys and 3 % of girls in grades 8 and 9 of basic education, 7 % of boys and 2 % of girls in the first
and second year of upper secondary school, and 21 % of boys and 8 % of girls in vocational educa-
tion and training reported using nicotine pouches daily or occasionally. It is worth noting that the
School Health Promotion study was conducted in 2023, at the same time as Fimea changed its inter-
pretation of the applicability of the Medicines Act to nicotine pouches. It can be assumed that youth
use of nicotine pouches has increased to some extent since the completion of the School Health Pro-
motion study.

The Proposal proposes changes designed to reduce the attractiveness of nicotine pouches compared
to the current state. It can be estimated that the restriction of flavours, warning markings and har-
monisation of the appearance of packaging can, at least to some extent, reduce the attractiveness of
the products, especially among children and young people. In this way, youth use of the products
and the life-threatening nicotine poisoning of young children could be affected. On one hand, the
flavours of menthol and mint would continue to be permitted in smokeless nicotine products, al-
though the current Tobacco Products Directive prohibits characterising fragrances and flavours in-
cluding menthol and mint in certain tobacco products, above all because they had been found to ap-
peal to young people in particular. The flavours of menthol and mint in nicotine pouches can also be
expected to be of interest to children and adolescents.

On the other hand, the proposed nicotine limit of 20 milligrams of nicotine per gram of product is
high and may be life-threatening, especially for young children. As mentioned above, estimates of
the lethal dose of nicotine vary, but based on some estimates, one nicotine pouch containing 20 mil-
ligrams of nicotine could, if swallowed, kill a child of up to 40 kg.

By requiring a license for the retail sale of smokeless nicotine products, the supervisory authorities
would be aware of the retailers, which would make it possible to control more effectively that the
products are not sold to minors. The use of smokeless nicotine products by youths would probably
be reduced by prohibiting the sale of products to minors, also in a non-commercial context, and
making the violation of the ban punishable as a tobacco sales offence.

Bans on the use of smokeless nicotine products are proposed to protect children and adolescents, in
particular. Smokeless nicotine products should not be used, for example, in school yards, which
could contribute to reducing the use of products among minors. However, bans on use alone are not
enough to prevent youth use, as electronic cigarettes have recently become a problem in schools,
despite the fact that their use is not allowed in school areas. However, the proposed bans on the use
of smokeless nicotine products, as well as the proposed extension of the ban on possession for
young people under the age of 18, would improve the ability of personnel at educational institutions
and other adults to intervene in youth use of tobacco substitutes. Furthermore, a ban on the use of
smokeless nicotine products in playgrounds could, at least to some extent, reduce the presence of
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toxic nicotine pouches in areas specifically intended for young children. This would reduce the risk
of life-threatening nicotine poisoning.

Exposure to nicotine and tobacco smoke during pregnancy and while breastfeeding is detrimental to
the child’s development. When a mother smokes, the levels of nicotine and carbon monoxide in the
blood of the foetus are about 15 % higher than the mother’s. Maternal smoking during pregnancy
has been found to cause significant foetal harm, including a higher risk of miscarriage. There is also
an increase in cot death and many long-term harms to the health of the child. There is clear evi-
dence of harmful foetal effects of nicotine in animals, but there are currently insufficient epidemio-
logical studies in humans.

In 2022, 7.5 % of all pregnant people smoked during pregnancy. Smoking during pregnancy is more
common in younger age groups; 29 % of pregnant people who are under 20 years of age smoke dur-
ing pregnancy. The use of nicotine pouches among young women may increase with the stabilisa-
tion of the nicotine pouch market, which may lead to an increase in their use even during preg-
nancy. Pregnant smokers may also switch to nicotine pouches assuming they are less harmful than
cigarettes. However, the proposed amendments are intended to reduce the appeal of nicotine
pouches and thus also protect unborn children from the harmful effects of nicotine use during preg-
nancy.

Impact on gender equality

In 2020, 7 % of men aged 20-64 and 1 % of women of the same age used snus on a daily basis (To-
bacco statistics 2021. Statistical report on health and wellbeing 40/2022). In 2021, 2 % of girls aged
14-20 and 7 % of boys used snus daily. The use of snus in Finland is much more common in men
and boys than in women and girls. In addition, according to the Healthy Finland study, nicotine ad-
diction is most common among men of low socio-economic status.

According to the Healthy Finland study, 8.1 % of men aged 20 to 64 and 1.9 % of women of the
same age use nicotine pouches daily or occasionally. In addition, according to the School Health
Survey, the use of nicotine pouches is clearly more common among boys than girls. It can therefore
be estimated that the impact of the Proposal would be more significant on men and boys than on
women and girls.

However, in Sweden, the use of nicotine pouches is even more common in some age groups among
girls than boys, and the use of snus has also become more common among Swedish girls. In Swe-
den, snus has been developed for years to attract women as well, and there are indications of this in
the product development of nicotine pouches as well. The changes proposed in the Proposal, which
would reduce the attractiveness of nicotine pouches, could therefore potentially prevent the devel-
opment that nicotine pouches would become a trend product specifically among girls. This appears
to already partly be the case in respect of ‘vapes’.

Impact on crime prevention

The sale of snus is prohibited and punishable as a tobacco sales offence, the importation of the
product is restricted, and unlawful importation is punishable as a smuggling offence. Despite this,
snus is imported and sold in Finland, as there are few resources to enforce such prohibitions and re-
strictions. If the proposed amendments in the Proposal result in smokeless nicotine products becom-
ing established on the Finnish market, demand for snus in Finland may decrease, with the result that
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snus-related smuggling and other offences are expected to decrease. There are already indications of
this, because, as stated in section 2.1.2, seizures of snus have clearly decreased during the period
when nicotine pouches have been freely marketed in Finland. However, it is possible that the more
stringent provisions of the Proposal regarding the sale and properties of smokeless nicotine products
will reduce demand for nicotine pouches and increase demand for snus, in which case the Proposal
would not have a positive impact on crime prevention.

Halving the import limit for snus and other smokeless tobacco products could result in less illegal
sales of snus in Finland. However, this effect is likely to be very limited, as snus sold illegally in
Finland already ends up in Finland mainly through smuggling. It is possible that while legal passen-
ger imports of snus decrease, illegal imports will increase. The aim is to counter this effect by the
fact that use of nicotine pouches would replace use of and demand for snus.

The amendment to the Act on Excise Duty on Tobacco in respect of smokeless nicotine products is
likely to have synergies with the amendments put forward in the present Government Proposal. The
amendments to the Act on Excise Duty on Tobacco may have a negative impact on the Government
Programme’s objective of combatting grey imports, illicit trade and organised crime. However, the
amendment to the Act on Excise Duty on Tobacco has set the tax level at a moderate level in the
early stages, with the aim of redirecting consumption to domestic taxable sales.

Impact on fundamental and human rights

According to section 7 of the Constitution, everyone has the right to life, and section 19, subsection
3 lays down the obligation of the public authorities to promote the health of the population. The
Proposal would implement everyone’s right to life and would support the health of the population,
especially of minors, by laying down various requirements, prohibitions and restrictions on nicotine
pouches and other smokeless nicotine products. The amendments would make nicotine pouches less
attractive than at present and raise public awareness of the health harms caused by nicotine. It can
be estimated that the proposed amendments would have a positive impact on human health and thus
on the realisation of section 7 of the Constitution, when comparing the proposed regulation with the
current situation where nicotine pouches are subject to little regulation.

In contrast, the proposal would cause a new nicotine product to become established on the Finnish
market. The proposal marks a significant change in Finland’s present tobacco policy, which, in ac-
cordance with section 1 of the Tobacco Act, aims to end the use of tobacco products and other nico-
tine-containing products containing substances that are toxic to humans and cause addiction. Espe-
cially in the long term, this could have negative consequences on the implementation of section 7 of
the Constitution.
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