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Introduction
This document provides a broad background to explain why Public Health Wales has reached the conclusions present in the organisation’s position statement on Graduated Driving Licensing (GDL). 
GDL enables new drivers to gain valuable driving experience under low risk conditions. In the context of new young drivers (YD), GDL gives the new YD permission to drive unaccompanied, but not in high risk conditions, unless they are supervised by a fully qualified driver. It does this by adding an ‘intermediate’ phase between the learner and full licences, when these permissions are applied. 
This intermediate phase lasts for a fixed period, up to 4 years in some places, and is linked to a fixed learner period of up to 1 year. The learner period also encourages certified driving over a set number of hours and in set conditions.
Literature Review
Specific Factors
On how GDL reduces young people’s exposure to high risk situations
A number of papers consider how a GDL system can reduce a young person’s exposure to high risk situations, such as driving at night, driving with young passengers or driving having consumed alcohol [1–3]. 
Another paper found, following analysis of police crash data, that many fatalities, crashes and casualties occur every year, in GB, in the high risk situations that are typically covered by GDL [4]
On crash risk of an 18 year old newly qualified driver
The crash risk of an 18 year old newly qualified driver is around 6 times higher than that of their parents and three times higher than that of a newly qualified driver aged 35 [5].  
On crashes involving young drivers (YDs)
Recent data from the RAC Foundation [6] show that in Wales, in particular, a greater proportion of crashes involve YDs than anywhere else in Great Britain (table 1). Dyfed-Powys has a higher proportion of crashes that involve a YD than any other region of Great Britain at 18.2%. 
Table 1:- Impact of young driver crashes by country and expected effect of GDL
	
	Proportion of casualties that involved a young car driver (aged 17 to 19 years)
	Expected annual reduction in annual casualties associated with GDL
	Expected annual reduction in annual KSI casualties associated with GDL
	Expected benefit of GDL
(£M)

	England
	11.6%
	3883
	361
	169.1

	Scotland
	12.5%
	299
	45
	18.3

	Wales
	16.2%
	296
	27
	12.8

	Great Britain
	11.9%
	4478
	433
	200.1


Comparison between crash rates of all drivers and young drivers
Across Great Britain, crash rates (per 1000 licensed drivers) for all crashes and crashes resulting in deaths or serious injuries (KSI) amongst all drivers have been decreasing during recent years (figure 2). 
As a result, the ‘gap’ between YD and older driver (OD) crash rates has narrowed from around 6 times to around 4 times for all crashes and KSI crashes (figure 3). 
Figure 2:- Crash rates, per 1000 licensed drivers. Source: STATS19







Figure 3:- Crash rate ratios Young Driver v Older Driver, per 1000 licensed drivers. Source: STATS19

Driver Fatalities
In England, driver fatalities amongst males aged 17 to 20 years have been found to be 19.4 times higher than males aged 40 to 49. For females in the same age groups, the risk was 10 times greater [7].
Single vehicle crashes, by age and sex
Although male crash rates have been much higher than female rates, the decrease in male crash rates has been greater, in particular for young males (Figure 4).
As a result, the gap between young males and young females has narrowed significantly (Figure 5).
Figure 4:- Single vehicle crash rates, per 1000 licensed drivers. Source: STATS19




Figure 5:- Single vehicle crash rate ratios. Source: STATS19

On the overall effect of a GDL system
Calculating an overall effect of GDL is impossible because of the different social, cultural and environmental settings in which different programmes exist. However, summary findings from a Cochrane review conducted in 2011 have been produced (table 2) [8]. The biggest effect demonstrated by this review has been on fatal crashes, with a decrease of up to 57%.
Table 2:- Summary findings of Cochrane Review [8]
	Crash type
	Population
	Denominator
	Time period
	Effect (adjusted)

	All crashes
	All teenage drivers
	Population
	1 year post implementation
	4 – 7% reduction

	
	
	Licensed drivers
	
	11 – 19% reduction

	Injury crashes
	All teenage drivers
	Population
	1 year post implementation
	4 – 23% reduction

	
	
	Licensed drivers
	
	17% reduction

	Hospitalisations
	All teenage drivers
	Population
	1 year post implementation
	19 – 20% reduction

	Fatal crashes
	All teenage drivers
	Population
	1 year post implementation
	15 – 57% reduction

	
	
	Licensed drivers
	1 year post implementation
	6 – 19% reduction

	Night time crashes
	All teenage drivers
	Licensed drivers
	1 year post implementation
	3 – 48% reduction

	Alcohol related crashes
	All teenage drivers
	Licensed drivers
	1 year post implementation
	19% reduction


Views of other NHS bodies
To our knowledge, despite the clear public health benefits of the introduction of GDL, no other NHS organisation has published a position or a report on the subject. 
Views of other organisations
UK Organisations
The Faculty of Public Health (FPH) Transport Special Interest Group (SIG) [9] are broadly supportive of calls for GDL, but as they are only recently established, they have yet to make an explicit statement with regard to GDL.
An Transport Research Laboratory (TRL) report published in 2014 [10] highlighted the impact of young driver crashes across 49 different areas of Britain. The report looks into the possible reduction in casualties should a GDL system be introduced in Britain, concluding that if this was legislated for, about 4,500 fewer people would be hurt in an average year.
European Organisations

The European Child Safety Alliance’s ‘Child Safety Report Card’ for 2012 [11] includes reference to 16 European countries that have ‘multi-stage programmes with graduated privileges that allow new drivers on-road experience under conditions of reduced risk such as: zero tolerance for alcohol, no driving at night, limiting passengers, speed, and so on.’ [11]. 

A Child Safety Report Card for Wales was also released in 2012 [12] – one of the actions highlighted for future policy work was to ‘introduce graduated licensing for newly licensed drivers’. 
International Organisations
The World Health Organization (WHO) report ’Ten strategies for keeping children safe on the road’ [13] recommends the introduction of graduated driver licensing programmes as one of its ten featured strategies. This recommendation highlights the fact that ‘where these programmes exist, road traffic crashes among this group have declined by as much as 46%’. 
Public Views
In June 2014, the RAC Foundation commissioned IPSOS Mori to undertake a survey into people’s views on young driver safety [14]. Amongst the findings within this report, 69% of the 2010 British adults aged 16-75 asked either strongly supported or tended to support  the introduction of a graduated driver licence for young car or van drivers aged 24 or under in Britain. Three quarters of those who thought road safety was a problem supported the introduction of a GDL scheme, with 61% of those who didn’t see road safety as problem also supporting the introduction of GDL. 
The main concern for the public with regards to introducing GDL in relation to the restrictions on passenger numbers was with regard to how the police and others could enforce the restriction. The main concern cited with regard to restrictions on driving hours was the difficulty for some young people to get to and from work at night or early in the morning. 
(For a full analysis of the findings of this survey with regards to GDL, please see sections 3.3-3.7 of the cited report). 


Legislative and Regulatory Context
UK Legislative Approaches
Northern Ireland

In Northern Ireland, the Road Traffic (Amendment) Bill gained Royal Assent on 26th March 2016 [15]. This will see the introduction of a six month minimum learning period, a compulsory programme of training and intermediate drivers restricted to no more than one 14 to 20 year old passenger between 11pm and 6am for all drivers under the age of 24 during the first six months post test. In addition, learner and intermediate drivers will have a drink drive limit of 20mg/100ml. The date for implementation has not yet been agreed.
Isle of Man

On the Isle of Man, new proposals [16], including a passenger and night time driving restriction for new drivers, have been put forward to ‘promote a safer environment while new drivers build up their experience and competence’.
Scotland

Scotland is keen to introduce GDL but does not have legislative power to do so and permission to draw down this power has been refused. However, Scotland has introduced a reduction in the drink drive limit to 50mg per 100ml of blood [17], the impacts of which have been highlighted in the 2015 Road Safety Framework Annual Report [18]. 
[bookmark: _Health_(Tobacco,_Nicotine,]Global Perspectives – by country
United States of America
All states in the USA, except North Dakota, have a full three-stage GDL. A useful overview is provided by the Center for Disease Control and Prevention (CDC) [19].
Canada
All Canadian provinces and territories, except Nunavut, have implemented a full three-stage GDL. A good overview of the system in Ontario is provided in a new report from the Traffic Injury Research Foundation [20].
Australia
GDL is present in all Australian states. 
In South Australia [21], GDL has evolved since its introduction in 1989. Currently YDs cannot drive between midnight and 5am (though there are exemptions [22]) and they are not permitted to carry more than one passenger aged 16-20.
Hong Kong
Hong Kong has a Probationary Driving Licence Scheme [23]. All probationary driving licence holders are subject to additional driving restrictions and only eligible to apply for full driving licences after satisfactory completion of the probationary driving periods. This is in place for any new learner driver, and includes the following restrictions:
· They are required to display a “P” plate at the front and rear of the vehicle 
· They are not allowed to drive at a speed in excess of 70km/h even on roads with speed limit above 70 km/h;
· They are not allowed to drive on the offside lane of expressways where there are 3 or more traffic lanes.
European Countries
As highlighted in section 2.3.2, the European Child Safety Alliance published report cards on 31 European countries. From their summary report [11], sixteen European countries were noted as having introduced a GDL system. The sixteen European countries with a national law that requires GDL for new drivers, as at 2011, are as follows:


· Austria [24]
· Belgium [25]
· Finland [26]
· France [27]
· Germany [28]
· Hungary* [29]
· Iceland [30]
· Ireland* [31]
· Italy [32]
· Latvia [33]
· Luxembourg [34]
· Poland [35]
· Portugal* [36]
· Slovenia[37]


*defined within the report card as ‘Existing, clearly stated but only partly implemented or enforced’


Alternative Options
There are a number of other potential legislative options that could enhance road safety and injury prevention. 
Increasing learner driver age

Legislative Competence: United Kingdom
Age and inexperience are the key underlying factors in young driver crash risk and one of the ways in which GDL works is to delay the age at which a full licence is obtained. An alternative therefore is merely to raise the learner driver age. Evidence suggests that, in areas where the learner age is 16 years, a delay to 16.5 years reduces fatal crashes by 7%; a delay to 17 years is associated with a 13% reduction [38]. In the UK, Kinnear et al [39] argue that delaying licensure from 17 to 18 years would reduce collision risk solely because of the effect of age.
Reducing the current “drink drive” limit
Legislative Competence: United Kingdom
The current legal blood alcohol concentration (BAC) in England and Wales is 0.8g/l; Scotland and most of the rest of Europe have a limit of 0.5g/l or lower. In some jurisdictions, new drivers are set a limit of 0.2g/l because young and inexperienced drivers are particularly vulnerable to the effects of even a small amount of alcohol [40–42]. In the US, a zero tolerance approach has been found to reduce crashes involving 15 to 20 year olds. In New Zealand (limit 0.3g/l for learner,  intermediate drivers and under 20 year old drivers) there was a significant reduction in alcohol related crashes as a result of changes in the legal BAC [43, 44]. 
Introducing 20mph as the default speed limit
Legislative Competence: Local Authorities
As stated previously, young drivers are at increased risk, in part, because of their inexperience. Driving is a complex motor task that takes time practice to master in a safe and consistent manner. Some of this difficulty is linked to undertaking these tasks more rapidly than competence allows for to “keep up” with surrounding traffic. By reducing all current 30mph speed limits to 20mph, the “gap” between new young drivers and more experienced drivers would, in effect, be reduced by reducing the speed at which tasks need to be undertaken.
However, the benefit of a default 20mph limit would extend far beyond young drivers to all road users, in terms of casualty risk [45] and the entire population in terms of associated health gains, for example, improved air quality [46–49], increased active travel [46, 50], narrowing of inequalities [46, 51, 52], greater social inclusion [46, 52], reduced noise pollution [49, 52, 53] and greater community cohesion [46, 52], including viability of local businesses [46]. It would also fit with all of the goals within the Well-Being of Future Generations (Wales) Act [54].
Although local authorities have existing powers in this area, implementation to date tends to have been limited to specific areas such as outside schools. This risks causing confusion within and between areas and adds to what is already believed to be excess signage. Most importantly, it risks drivers not being aware of the changes and failing to reduce their speed meaning that the benefits are not realised.
Conclusion and Recommendations

Public Health Wales believes that the introduction of Graduated Driving Licensing in Great Britain would save lives, reduce injuries and improve safety, for everyone.

The evidence base is consistent and compelling; Cochrane [8] concluded only positive effects: reductions in crashes, casualties and fatalities associated with young drivers, as well as secondary effects of parents and teens feeling more empowered by the legislation.
As driver licensing is currently a non-devolved power, we recommend that:
· The UK Government consider the introduction of a Graduated Driving Licence in Great Britain
· Any scheme introduced in Great Britain covers all novice drivers
· Any scheme introduced in Great Britain should include a passenger restriction (for new young drivers), a night time driving restriction and a drink drive limit of 20mg per 100ml of blood.

In accordance with the Nuffield Council’s Intervention Ladder [55], we believe that the best way forward for driver licensing to improve road safety is to restrict choice.

For more information, please contact: publichealth.policy@wales.nhs.uk 



1. Frequently Asked Questions (FAQs) 
Does National Assembly for Wales have legislative competence to make laws on this issue? 
The Assembly does not have the legislative competence to introduce GDL in Wales, as driver licensing is a non-devolved area of legislative competence. Nevertheless, we know that the Welsh Government is supportive of calls for Graduated Driving Licensing, announcing in January 2016 that:
“The Minister considers that graduated driver licensing (GDL) systems are a proven approach to reducing casualties amongst newly qualified drivers. Whilst GDL would not be the only measure required to meet our casualty reduction targets for young people in Wales, the estimates produced by the RAC Foundation would indicate that it would provide a significant contribution.”
However, since the establishment of the Fifth Assembly in May 2016, it is yet to be agreed how this will be taken forward. 
Is GDL needed in the UK?
Yes. 
Around one in five newly qualified drivers in the UK crash within six months of obtaining their driving licence; most of these are aged under 25. Around four people are killed or seriously injured each day in the UK in crashes involving YDs.
Drivers aged 17 to 19 years old hold around 2% of driving licences in the UK, but are involved in 10 to 14% of crashes, 12 to 17% of casualty crashes and 10 to 13% of fatal crashes (Figure 6). 
(See also sections 2.1.2, 2.1.3, 2.1.4, 2.1.5, 2.1.6.)


Figure 6:- Proportion of driving licences held by 17 to 19 year olds and proportion of 17 to 19 year olds involved in crashes, casualty crashes and fatal crashes (2009-2011), England, Scotland and Wales. Source: STATS19


As a result, the gap between young males and young females has narrowed significantly (Figure 9).

Figure 9:- Single vehicle crash rate ratios. Source: STATS19

Does GDL work?
GDL has been demonstrated to have only positive effects, both in terms of fatalities, casualties and crashes, and in terms of outcomes such as teen and parent empowerment.
In 2013, a review by the Transport Research Laboratory, commissioned by the UK Department for Transport, found that there is compelling evidence that GDL has been effective at reducing collisions involving novice drivers wherever it has been implemented. It also noted that the quality and consistency of the evidence base is high and reductions in collisions are seen for novice drivers of all ages [39].
In 2011, a Cochrane review [8] found that 
“GDL is effective in reducing crash rates among young drivers, although the magnitude of the effect varies. The conclusions are supported by consistent findings, temporal relationship, and plausibility of the association. Stronger GDL programmes (i.e. more restrictions or higher quality based on IIHS classification) appear to result in greater fatality reduction.”
(See also section 2.1.7)
Would it work in the United Kingdom?
There is no good reason why it would not work in the UK. 
Obviously, it may be suggested that the UK is different to the countries in which GDL works, but, as shown by the Cochrane review, the countries in which it has been implemented, and in which it works, are all very different, yet there is still a significant impact on fatalities, casualties and crashes. It seems very unlikely that the UK would be the first place where that trend would be countered.
In addition, analysis of police crash data for the UK indicates that many fatalities, crashes and casualties occur every year in the high risk situations that are typically covered by GDL [4] and there is significant potential for crash, casualty and cost savings if GDL was implemented (Table 3).
Aren’t the police too busy to enforce GDL?
The police themselves, in the form of head of ACPO Roads Policing, Suzette Davenport, have expressed the need for GDL to be implemented.  CC Davenport has stated that the police will find ways to address enforcement and the driver identification issues that go with this.

[bookmark: _GoBack]However, in all GDL systems, parents are the primary enforcers [56]. Research has found that parents are strongly supportive of GDL and do not feel that the restrictions are inconvenient [57].

In addition, there is no evidence that enforcing GDL is any more difficult than any other road safety legislation and could be made easier with the requirement for new drivers to carry an identifier (e.g. a “P” plate). Even where GDL is not strongly enforced, it still demonstrates effectiveness [39].
Would GDL penalise the majority of law abiding teenagers?
Research in other places suggests that most teens involved in fatal crashes do not have prior violations or crashes on their records and so potential problem drivers cannot be identified easily [56]. Many “model” teens are killed in car crashes [58]. These findings are supported by the disproportionately high crash rate amongst young drivers. 
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