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EXECUTIVE SUMMARY
VicRoads has legislative obligations to improve road safety and seek to reduce death and
injuries for all road users. The measures in place to manage the licensing of young drivers
are an integral component of Victoria's road safety response and are consistent with
VicRoads legislative obligations. These measures have been informed by evidence, including
the analysis of licensing and crash data, and research from road safety and related fields .
Victoria has the oldest licensing age in Australia and the lowest young driver fatality rate
compared with all other states. The minimum legal licensing age of 18 years is an integral
component of Victoria' s Graduated Licensing System (GLS), a state-wide, evidence based
road safety measure implemented to protect one of our most vulnerable road user groups;
young and inexperienced drivers.
In 2014, drivers aged between 18 - 25 years represented 21 per cent of drivers killed on
Victorian roads, but comprised approximately 13 per cent of drivers. There are groups of
young drivers who are at heightened risk of a serious or fatal crash, including young drivers
in rural areas, young males and those in trade based occupations. The age at which a young
person is licensed impacts on their safety. Research shows that the older a young person is
when they obtain their licence, the lower their crash risk.
It has been estimated that lowering the licensing age from 18 to 17 years in Victoria would
lead to an additional 10 fatalities, 241 serious injuries, and 714 minor injuries each year..
The cost of this increase in trauma is estimated at $247 million each year.
GLS is recognised as the most effective mechanism for addressing the over-involvement of
young drivers in crashes. A GLS is a stepped approach to introducing young drivers to the
highly complex task of driving, requiring them to progress through a number of stages. This
allows learner drivers to accrue experience while they develop the higher order cognitive
skills and maturity necessary for safe driving. The adolescent brain is not fully developed
until a young person is in their mid 20s. Decision making and impulsivity of young people
can be affected, especially while driving. Licensing systems that delay a young person's
progression to solo driving are regarded as the most developmentally appropriate.
The conjunction of the legal drinking age and the minimum legal driving age in Victoria has
been effectively managed with Victoria's zero Blood Alcohol Concentration (BAC) levels
required as part of the Victorian GLS. The minimum legal driving age and legal drinking age
are effectively separated due to the zero BAC requirements in Victoria for all probationary'
drivers. The level of compliance with the BAC restrictions is high among probationary
drivers. This is confirmed with survey and offence data. Research has shown that a zero
BAC requirement for probationary drivers is effective in reducing road trauma among young
drivers.
There are many economic, social and individual factors that contribute to youth
unemployment; however the research conducted to date suggests that licensing age is not
one of these factors. Two large studies undertaken in the United States of America have
failed to identify any causal link between licensing age and youth employment. A
comparison between youth unemployment figures in Victoria and in other states has failed

I In Victoria, the term "pro bationary" is used to refer to the stages in licensing between the learner period and
full licensing. whereas other Australian jurisdictions use the term "prov isional".
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to identify any link. In addition to the licensing age criteria, the Victorian GLS requires a
young person to progress through a number of stages before obtaining a driver licence. To
find employment benefit from a reduced licensing age, a young person would also need to
acquire at least 120 hours of supervised driving experience, pass the driving test, have
access to a suitable vehicle and financial resources to run and maintain the vehicle. In
addition to the driving requirements, other factors must be in place to enable youth
employment, including suitable entry level jobs and employers willing to employ a young
person. When these factors are taken into account, it is difficult to quantify the magnitude
of employment benefit that would be realised if the minimum licensing age were lowered.
In contrast, the probable road safety impact of a minimum licensing age reduction has been
quantified and will result in an unacceptable increase in road trauma.
This submission highlights a number of transport models and initiatives to assist young
people who are below minimum licensing age with access to transport for education or
employment purposes. These initiatives include place based solutions, community
transport models, recently announced investments in regional rail services and prioritising
transport access for vocational training opportunities.
Based on the key findings presented in this submission, lowering the licensing age to 17 will
lead to a significant increase in road trauma. The available research and interstate
comparisons suggest that licensing age is not linked to youth unemployment and therefore
there is little justification for a reduction . Youth unemployment is largely an economic issue
and the extent of benefit that would be realised if the licensing age were reduced is
unknown and may warrant further investigation. VicRoads concludes that Victoria's existing
minimum licensing age of 18 years is an important road safety measure which should be
maintained in the interest of reducing road trauma and deaths. A minimum licensing age of
18 years is an integral part of Victoria' s GLS, which is in line with the Safe System philosophy
and Victoria' s vision of Towards Zero .
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INTRODUCTION
This submission has been prepared by VicRoads in response to the Victorian Parliamentary
Inquiry into Lowering the probationary driving licence ta 17 years and tackling transpart and
other barriers to youth emplayment and study (the Inquiry). The Law Reform, Road and
Safety Committee of the Victorian Parliament (the Committee) is conducting this Inquiry.
VicRoads welcomes the opportunity to assist the Committee with its inquiry
In Victoria, a number of complementary initiatives exist that aim collectively to improve
youth road safety. In developing these initiatives, Victoria has taken an evidence-based
approach. This has been critical in ensuring that resources are targeted towards strategies
based on rigorous research and best practice to yield demonstrable road safety benefits.
At the core of these initiatives is Victoria's Graduated Licensing System (GLS). The GLS
provides a developmentally appropriate framework for learning to drive, as it allows
beginner drivers to accumulate driving experience over an extended timeframe, and
initially, under conditions of low risk. As the driver gains experience, restrictions on driving
are gradually lifted.
Despite the reduction in youth road trauma over recent years, young newly-licensed drivers
still represent a high-risk group, and road crashes continue to constitute one of the leading
causes of death for young people aged 18 to 25 years. This is why the Victorian
Government is investing in initiatives to achieve further reductions in young driver crash
rates. This includes the development of initiatives to support and enhance the GLS; to
promote safer driver behaviours from a young age to keep people safe for life.
Thus, the measures in place to manage the licensing of young drivers are an integral
component of Victoria's road safety response and are consistent with VicRoads legislative
obligations. These measures have been informed by evidence, including the analysis of
licensing and crash data, and research from road safety and related fields.

f
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Terms of Reference
The terms of reference for the Inquiry announced in the Legislative Assembly are to
consider:
(1) the impacts of lowering the probationary driving age in Victoria to 17, including (a)

reviewing the licence structures in other Australian States, particularly the
probationary driving age;

(b)

assessing the links between the existing 18 year old probationary driving age and
high youth unemployment in regional areas;

(c)

reviewing the impacts of separating the legal driving age and legal drinking age;

(d)

conSidering relevant international licensing models and the positive and negative
impacts of such; and

(e)

assessing the correlation between a reduced probationary driving age and the
road toll;

(2) the adequacy of current transport infrastructure and services available to people of
non-driving age, particularly in regional Victoria;
(3) strategies to remove barriers for people of non-driving age to access employment,
study and training.

In this submission VicRoads responds to each of the Terms of Reference (ToR). However,
the emphasis is on those terms that relate to road safety and licensing matters.
Section One of this submission addresses the relationship between licensing age and the
road toll- term 1 (e). This section presents research into the effects of licensing age on
crashes; along with estimates of the magnitude of the road safety impact were the licensing
age to be reduced from 18 to 17 years.
Section Two addresses terms 1 (a) and 1 (d) by comparing interstate and international
licensing systems with Victoria's approach. Section Three attends to terms 1 (b) and 1 (cl,
first describing Victoria's implicit separation between the legal driving and drinking age, and
then exploring the relationship between driving age and unemployment.
Section Four explores mobility options for young people, addressing terms 2 and 3. Existing
government strategies are outlined along with community and local transport models and
place based solutions.
It is VicRoads' understanding that the intent of this Inquiry is to examine the probationary
licensing age for car drivers only and that the minimum age of probationary licensing for
other types of licences, such as motorcycles and heavy vehicles are out of scope for this
Inquiry. Accordingly, the content of this submission is focussed solely on car drivers.
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STRUCTURE OF THIS SUBMISSION

The submi ssion includes responses to ea ch of the ToR. Those terms most relevant to
VicRoads legislative responsi bilit ies are addressed first and foremost. The followin g quick
reference guid e will assist to locate sections of interest .
Table 1: Terms of Reference Index
Term of Reference
1

Section

Page
refe rence

The impacts of lowe ring the probationary driving age in Victoria to 17, in cl uding-

1 (a)

Reviewing the licence struct ures in oth er
Aust ralia n sta t es, particu larly t he probationa ry

driving age
1 (b)

1 (e)

Assessing th e links betwee n t he existi ng 18 yea r
old proba t ionary driving age and high youth
unemployment in regional areas
Reviewing t he impacts of sepa rating t he lega l

driving age and th e legal drinking age

Section Two

p. 18

licensi ng systems: Victo ria,
Australia and In terna tiona l
Section Three

p. 29

Legal driving age an d the
transitio n to ad ulth ood
Section Three

p. 29

Legal drivi ng age an d t he
t ransition t o adu lthood.

1 (d)

Consideri ng releva nt intern at ional lice nsi ng models
and the positive and negative impacts of such

Section Two

p.18

licensing systems: Victoria,
Australia and intern at ional

1 (e)

Assessi ng th e correlat ion between a reduced

probationary drivi ng age and the road t oll

Section One

p.1S

Minimum licensing age and
ro ad t rauma

2

The adeq uacy of curre nt t ranspo rt infrastru cture
and services available t o peo ple of non-d rivi ng age,
part ic ularly regiona l Victoria

3

Strategies to remove barriers for peop le of nondriving age to access em ployme nt, st udy and
t raining

Section Four

p. 39

Mobility o pt ions for young

people
Section Four

p. 39

M obility opti ons for you ng
people
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LEGISLATIVE CONTEXT
VicRoads (as the Roads Corporation) has legislative responsibility for Victoria's road system,
including the licensing of drivers, registration of vehicles, management of the road system
and working with other agencies on transport integration and road safety.

The Transport Integration Act 2010
The objectives of the Roads Corporation (VicRoads) within The Transport Integration Act
2010 include " ... working with other Victorian road authorities to improve the safety of the
road system for road users and seek to reduce deaths and injuries.'"
The Act also sets out road safety functions of VicRoads, including "lead in the development
and implementation of strategic and operational policies and plans to improve the safety of
the road system for all users." 3 In performing these functions, the Act also requires
VicRoads to, where relevant,
"conduct research and collect information relating to the performance of
those functions and the operation of the road system so as to enable the
Roads Corporation to meet the primary objective of the Roads
.
114
Corporatlon ...

The Road Safety Act 1986
The Road Safety Act 1986 (Part 3) sets out the purpose of licensing in Victoria, the
obligations of road users and the role of VicRoads in setting licensing requirements. The
purpose of this Act include "to provide for safe, efficient and equitable road use; and to set
out the general obligations of road users in relation to responsible road use".5 In Part 3,
s.17, the Act specifies the purpose of licensing, which includes, "(a) to ensure that people
who drive motor vehicles on highways are competent drivers; and (b) to ensure that drivers
are aware of safe driving practices and road law; and (c) to ensure that people who are, or
who become, unsuited to drive are not permitted to drive on highways".

The licensing of young drivers is therefore one of Vic Roads legislative responsibilities.
VicRoads executes this responsibility in a manner consistent with its road safety functions.

2 The Transport Integration Act, Part 5, S.86 (2) (e)
) As above, Part 5, S.8? (I)(d)
4 As above, Part 5, S.8? (2)(b)
' The Road Safety Act 1986, Parts Part I, S.I (a)(ab).
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ROAD SAFETY CONTEXT

Overview
The Victorian Government is committed to working to Towards Zero deaths and serious
injuries on our roads. Young drivers continue to be over-represented in road crashes. The
first 6-12 months after gaining a licence is the period of highest risk for a young driver. Both
driver inexperience and age-related factors are critical. While the risk is high for all young
drivers, there is evidence that the risk is even greater for some sub-groups of young drivers,
such as those living in rural areas.

Towards Zero and the Safe System Approach
Victoria is at the forefront of Australian and international efforts to reduce road trauma, to
deliver major improvements to the road transport system and to achieve greater safety for
all Victorian road users. In 2015, the Victorian Government announced the "Towards Zero"
road safety vision . Towards Zero is a vision for a future that is free of deaths and serious
injuries on our roads.
The Towards Zero vision is supported by the Safe System approach to eliminating road
trauma that aims to minimise the risk of death and serious injury on the roads by
recognising the interaction between roads, vehicles, speeds and road users.
The key principles underpinning and driving the Safe System approach are :
•

people are fallible and make mistakes;

•

people have a limited ability to absorb forces from impacts at high speed;

•

safety is a shared responsibility between the system designers and the system users and
all Victorians need to work together to reduce the risk of deaths and serious injuries on
our roads.

The Safe System approach is central to Victoria's GLS. The Safe System approach
acknowledges the importance of admittance to the licensing system. This begins with
children from birth learning to be safer as passengers and progressing through to learning to
be safer as pedestrians, cyclists and public transport users. It then sees young people enter
the system as learner drivers and progress through the GLS as probationary drivers and
eventually achieving a full licence. Victoria's GLS is described in Section Two of this
submission.

Young people and road trauma
Young drivers are over-represented in road trauma . This is the case across all urbanised
countries and has been the focus of considerable road safety effort over past decades.
In 2014, drivers aged between 18-25 years represented 21 per cent of drivers killed, but
comprised approximately 13 per cent of Victorian drivers. Young drivers are at greatest risk
of being involved in a casualty crash in their first years of licensing, especially in the first 612 months of driving solo. The pattern of young driver crash involvement is shown in Figure
1.
Inquiry into lowering the probotionory licensing age
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Figure 1: Casualty crash involvement and licensing stage - Victoria 2012-2014

The high crash involvement among young newly licensed drivers is due to a number of
factors. Primary contributing factors are their inexperience as drivers, including a lack of
insight into their capabilities as drivers relative to the demands of the driving task, and agerelated factors, such as peer group influences, socialisation and immaturity (e.g., Engstrom
et aI., 2003). Regarding the latter, the field of developmental and behavioural neuroscience
has shown that it takes much longer than initially thought for the frontal lobes of adolescent
brains to develop fully (Giedd, 2008). This part of the brain moderates impulsivity and
decision-making. Moreover, this part of the brain may not develop fully until a young person
reaches their mid 20's (Johnson & Jones, 2011).

Young newly licensed drivers most at risk
There are groups of young drivers who are over-represented in the crash statistics: young
drivers from rural areas, young ma le drivers, and those who work in trade-based
occupation s.

Young rural drivers
Figure 2 shows, for each of the years 2010 to 2014, the combined fatal and serious injury
crash involvement rate for young drivers in rural Victoria and young drivers in metropolitan
Melbourne. This information was analysed recently by VicRoads and the Transport Accident
Commission (TAC). The Figure shows that young drivers in rural areas are more likely to be
involved in a fatal or serious injury crash than their counterparts in metropolitan areas. The
2010 to 2014 average crash involvement rate for rural young drivers was 281 fatal and
serious injury crashes per 100,000 population . Thi s rate is almost double the average rate
for those young drivers in metropolitan areas (154 fatal and seriou s injury crashes per
100,000 population) .
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Roads in rural areas are often of a lower standard (e.g., unsealed shoulders) and speed
limits are typically higher than those in urban environments. This combination makes driving
in rura l areas more risky for all drivers, but particularly for young newly licensed drivers.

Young male drivers
Young males are involved in fatal and serious injury crashes in greater numbers than young
females (BITRE, 2013). This effect has typically related to males' greater propensity to
engage in deliberately risky driving relative to their female counterparts. For example, a
study undertaken by the Australian Institute of Family Studies (AIFS) involving almost 1,000
young Victorians found that young men reported engaging in high risk driving behaviours
more frequently than young women, particularly speeding, driving when affected by
alcohol, and not wearing a seat-belt (Smart et aI., 2005).

Young drivers in trade based occupations
An analysis of fatalitie s involving road users aged between 16-25 years was undertaken
using Victorian coronial records over the period 2005-2008 (VicRoads, 2011). It was found
that 41.5 per cent of the young people killed in car crashes were employed in trade based
occupations. In contrast, 22.6 per cent of those killed were students (high school, tertiary
and international), 12.3 per cent w ere unemployed, 9.4 per cent worked in hospitality, 8.5
per cent worked in retail, and 5.7 per cent worked in administrative or clerical roles

Serious injury data for 20 15 are incomplete at the time of wr iting and therefore a five year timeframe
beginning in 2010 has been used to illustrate patterns in fatal and serious injury crash in vo lvement rate per
100,000 population.
7 Crash data were drawn from the VieRoads Road Crash and Information System, 2010 to 20 14. Populatio n data
were drawn from the Australian Bureau of Stat isties, 20 10 to 20 14.

6
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Key findings and implications
•

Young newly-licensed drivers are at an elevated risk of crash involvement, and this effect
is particularly pronounced within the first 6-12 months after getting a licence.

•

Both driver inexperience and age-related factors contribute to the high crash
involvement of young newly licensed drivers.

•

While all young drivers have a high risk of crash involvement, there are some groups of
young drivers who appear to be at particular risk, including young drivers in rural areas,
young male drivers, and young drivers in trade based occupations.

•

These findings provide relevant background and context against which to analyse
critically the issues discussed as part of this Inquiry.
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SECTION ONE: MINIMUM LICENSING AGE AND ROAD TRAUMA
This section address Terms of Reference 1 (e) Assessing the correlation between a reduced
probationary driving age and the road toll.

Overview
The most definitive and largest study to date to examine the effect of licensing age on road
trauma estimated that drivers who were licensed at 17 years have a 10 per cent higher crash
risk in their first year of driving than those who were licensed at 18 years of age. Critically,
this effect of age on crashes was found to be independent of the effect of driving experience.
It has been estimated that lowering the licensing age from 18 to 17 years in Victoria would
lead to an additional 10 fatalities,241 peaple seriously injured, and a further 714 minor
injuries each year, with an average additional cost to the community of $247 millian per
year.

liCENSING AGE AND ROAD TRAUMA

Research into the effects of licensing age on crashes
The reasons underlying young novice drivers over involvement in crashes are complex. As
noted previously, the contributing factors are inexperience as drivers and age. Driving is a
complex task, and it takes many years, and well beyond the attainment of a licence, to
develop the capabilities to drive safely (e.g., Hatakka et aI., 2002). Age-related factors
associated with immaturity and the developing brain can add further to the complexity of
driving for young people. Thus, measures which delay licensure serve to provide added
benefit.
Twisk and Stacey (2007) reviewed trends in young driver crashes and countermeasures in
Europe. It was found that the crash risk observed in the first year of driving was lower if
young people began driving when they were older. On the basis of this review, Twisk and
Stacey recommended that all European nations should have a minimum licensing age of 18
years.
McCartt et al. (2010) compared the impacts of various components of the GLSs in place in
the United States of America (USA) on fatal crash rates of young drivers. McCartt et aI.,
found that crash rates were highest among 16 year olds, and almost double the rates of 1819 year olds. The analysis of road crashes among 15-17 year olds showed that delaying
licensing by a year was associated with a 13 per cent reduction in the fatal crash rate among
these young drivers - an effect which was found to be independent of other factors.
The most definitive and largest study to date to examine the effect of licensing age on road
trauma was undertaken in the United Kingdom by Forsyth et al. (1995). This cohort study
followed almost 30,000 young drivers from learner stage through their first years of licensed
driving. Statistical models estimated that drivers who were licensed at 17 years equated to
having a 10 per cent higher crash risk in their first year of driving than those who were
licensed at 18 years of age . Critically, this effect of age on crashes was found to be
independent of the effect of driving experience.
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Taken together the research provides compelling statistical evidence for the role of licensing
age on road trauma, and that an older licensing age of 18 years is associated with more
positive road safety outcomes than a younger licensing age.

Road trauma estimates for lowering the licensing age in Victoria
from 18 years to 17 years
VicRoads and the TAC undertook to estimate the impact on road trauma in Victoria were
the licensing age to be reduced from 18 years to 17 years. The analysis was based on the
following logic and approach:
•

In June 2014, 40 per cent of 18 year olds held a Victorian driver licence 8 This proportion
would be expected to increase if individuals in the population could obtain a licence at
17 years of age.

•

New South Wales (NSW) has a minimum licensing age of 17 years. Assuming the
licensing rate in Victoria would be the same as in NSW (where 35 per cent of 17 year
olds held a driver licence and 53 per cent of 18 year olds held a driver licence"). it would
be expected that, in Victoria, an extra 34,097 young drivers would be on the roads per
year - about 72 per cent of which would be 17 year olds (24,404) and the remaining 28
per cent 18 year olds (9,692). 10

•

The current fatality, serious injury and minor injury rates for all people in crashes
involving 18 year old drivers in Victoria l1 can be applied to the additional 18 year old
drivers estimated to be on the roads.

•

The rate for 17 year olds can be estimated from the rate for 18 year olds. The 10 per
cent higher risk estimated by Forsyth et al. (1995) for first year drivers aged 17 year olds
was then applied to the rate for 17 year olds.

•

The fatalities and injuries from the additional crashes involving 17 and 18 year old
drivers per year can then be estimated. As noted above, the proportion of 18 years old
drivers would be expected to increase if the licensing age were reduced to 17 years. So,
not only would there be 17 year old drivers on the roads, but more 18 year old drivers,
and additional crashes for both as s a result.

Victorian licence data were drawn from the Vic Roads Driver Licensing System. The proportion is derived
from the number of licence holders at a given date in June 2014 - that is, at a given point in time. Victorian
fopulation data were drawn from the Australian Bureau of Statistics, June 2014.
NSW licence rate data were available for 2014 and were provided through the Centre for Road Safety, TfNSW
10 NSW licensing rates aTe used because of the similarity ofNSW to Victoria in terms of demographics. The
NSW GLS also has many similarities to Victoria especially the minimum duration for the learner pennit and the
requirement for a minimum of 120 hours supervised practice as a learner driver, making it the most appropriate
model for this analysis. Data from South Australia was not used due to changes to SA licensing system in 2014
which could have impacted their licensing rates.
II The current rates were calculated using the mean number of people killed, seriously injured or sustaining a
minor injury in crashes involving 18 year old drivers (per year) over the period 2010 to 2014, and June 2014
population and licence data. Victorian crash data were drawn from the VicRoads Road Crash Information
System, Victorian licence data were drawn from the VicRoads Driver Licensing System. Victorian population
data were drawn from the Australian Bureau of Statistics.
8
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Using the methodology described above it is estimated that lowering the licensing age from
18 years to 17 years in Victoria would result in:
12

•

An additional 10 fatalities

each year (100 fatalities over 10 years),

•

An additional 241 serious injuries each year (2,406 serious injuries over 10 years), and

•

An additional 714 minor injuries each year (7,139 minor injuries over 10 years).

In total, an additional 965 fatalities, serious or minor injuries per year (9,647 fatalities,
serious or minor injuries over 10 years).
The National Guidelines for Transport System Management has developed full cost
estimates for different types of crashes.
Based on the estimated trauma increases, the estimated increase in cost for one year was
calculated (see Appendix A):
•

The total additional average cost to the Victorian community of lowering the licensing
age from 18 to 17 years would be approximately $247 million 13 per year.

Key findings
•

The age at which a young person is newly licensed impacts their safety. Research shows
that the older a young person is licensed, the lower their crash risk.

•

It has been estimated that lowering the licensing age from 18 to 17 years in Victoria will
lead to an additional 10 fatalities, an additional 241 se rious injuries, and an additional
714 minor injuries each year.

•

The additional cost of the increased road trauma associated with lowering the licensing
age from 18 years to 17 years is estimated to be an average $247 million per year.

12 Fatalities = police-reported fatalities, where a person has been recorded as having died within 30 days of a
road crash; Serious injuries = police -reported serious injuries, where a person has been recorded as admitted to
hospital; Minor (other) injuries = police-reported injuries that did not invo lve admission to hospital.

13 The costs of road trauma are calculated based on a Willingness to pay (WT P) method. T he WT P method
reli es on an assessment ofa person's willingness to pay to avoi d a fatal crash or to avoid serious injury . This
involves assess ing an ind ividual's willingness to pay to reduce the risk of such an event occurring to them by a
certain amount and then factoring the res ulting dollar amount to 100%. The WTP method is the approach

recommended by Austroads for calculating crash costs based on the wo rk undertaken by the Austroads
Evaluation and Planning Gro up in 2009.
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SECTION

Two:

LICENSING SYSTEMS: VICTORIA, AUSTRALIA AND

INTERNATlONAl
This section addresses Terms of Reference (1) (a) reviewing the licence structures in other
Australian States, particularly the probationary driving age; and (1) (d) considering relevant
international licensing models and the positive and negative impacts of such.

Overview

This section provides an overview of interstate and international approaches to licensing, as
well as detailing the Victorian Graduated Licensing System. Victoria has a minimum licensing
age of 18 years. While this is the oldest minimum licensing age of all jurisdictions in
Australia, Victoria has the lowest rate of fatal crashes involving young people compared with
other Australian states. Most European countries have a minimum licensing age of 18 years.
North Americon jurisdictions and New Zealand have lower minimum licensing ages than
Victoria, but also have among the highest rates of young driver crash involvement in the
Organisation for Economic Cooperation and Development (DECO) countries.
DEVElOPMENT OF LICENSING SYSTEMS FOR NOVICE DRIVERS
Novice driver licensing systems were first introduced in developed countries in the early
1920's, when the use of motor vehicles was becoming more widespread. Victoria
introduced the minimum licensing age of 18 years in 1923. Young driver licensing systems
have evolved, with licensing requirements introduced in response to insights generated by
good road safety practice, sound road safety research, and more accurate knowledge of the
factors which contribute to young novice driver crash involvement (both young age and
inexperience) and effective countermeasures. The greatest changes to driver licensing have
occurred over the last two decades with the introduction and continued development of
GLS. Indeed, GLS has emerged as the most effective measure to address the high crash
involvement of young novice drivers (e.g. Senserrick & Williams, 2015; Williams et aI., 2016)

About Graduated Licensing Systems
GLS and inexperience
GLS provide a stepped approach to introducing young drivers to the highly complex and
risky task of driving (e.g., Senserrick & Williams, 2015; Williams et aI., 2016). GLS require
new drivers to progress through a number of stages, over an extended period of time, and
initially, under conditions of low risk. This allows new drivers to accrue both the quantity
and quality experience that is needed to develop the critical capabilities for safe driving.
Indeed, much evidence has converged on the finding that the capabilities that are critical for
safe driving in the long term develop over time and with substantial driving experience.
Both the quantity (amount of practice) and quality (variety of practice across a range of
driving environments and conditions) are important. A staged and extended approach to
learning provides the best opportunity to maximise both the quantity and quality of
experience, and introduce task demands over time as new drivers gain experience and
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gradually develop the capabilities which are needed to deal with more demanding and
complex driving situations.

GLS and young age
Johnson and Jones (2011, p. 53) describe GLS as a developmentally-informed intervention.
This reasoning accepts that people entering the licensing system are young and, therefore,
that injury prevention efforts with young people should focus on phasing in risk over time,
paralleling increasing maturity. This stems from research that the brains of adolescents,
namely the parts of the brain associated with impulse control and risk-based decision
making, are still developing. This development continues into the 20's. Johnson and Jones
argue that policy-makers should respond by developing policies which reduce young
person's exposure to risky situations, given young people have a developmental need for
novel experiences as well as an innate need to test the boundaries of their competence.

Effectiveness of GLS models
GLS evaluations have shown that GLS are one of the most effective measures for reducing
youth road trauma (Kinnear et ai, 2013; Engstrom et ai, 2003; Sennerick & Wililiams, 2014).
Most Australian jurisdictions have some form of GLS in place, some more comprehensive
than others. Victoria, NSW and Queensland were the first states to adopt detailed GLS
models, and evaluations of both the Victorian and Queensland systems have shown a
significant reduction in young driver crash involvement after the GLS was introduced. For
example, a preliminary evaluation of the Queensland GLS showed a 30 per cent reduction in
novice driver fatal crashes, a 13 per cent reduction in novice driver fatal and serious injury
crashes and a 4 per cent reduction in all reported crashes. (Newstead & Scully, 2013).
Several GLS in the USA have been evaluated. These findings have shown that GLSlead to
trauma reductions of between 20 and 40 per cent (Shope, 2007). The systems that involve
the strictest restrictions and that have older licensing ages have been found to be the most
effective (Mayhew et ai, 2014).
In 2014, an Australian GLS Policy Framework was developed. This framework was based on
key research findings and extensive consultation with road safety and licensing
representatives from all jurisdictions. The document outlined the measures that
jurisdictions should include in their GLS to improve the safety of young drivers (TfNSW,
2014). This framework was endorsed by all Commonwealth, State and Territory Transport
Ministers in 2014 (Walker et ai, 2015).
In relation to licensing age, the Australian GLS Policy Framework states that "the older a
person is when licensed the better. Measures to encourage older age licensing should be
implemented, either by increasing the minimum age or other measures which serve to delay
licensing until substantial supervised driving experience is gained" (TfNSW, 2014).
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Young driver licensing in Victoria
Victorian licensing system
Victoria introduced a new comprehensive GLS in 2007/08. The GLS in Victoria was based on
road safety research and expert advice. Its introduction was preceded by extensive
community consultation. The aims of the GLS are to:
•

prepare learners for solo driving through an extensive supervised learning period;

•

test learners to ensure they can drive safely in everyday traffic;

•

protect probationary drivers by keeping them out of higher risk situations; and

•

motivate probationary drivers to drive more safely and within the law.

To address these aims, features of Victoria's GLS include:
•

minimum age to obtain a learner permit is 16 years;

•

compulsory minimum of 120 hours of logged supervised learner driving
experience;

•

a minimum 12 month learner permit period;

•

minimum age to obtain a probationary licence is 18 years;

•

computer-based hazard perception test to obtain Pi licence;

•

practical on-road drive test to obtain Pi licence;

•

a two stage probationary licence - Pi for one year and P2 for three years;

•

a peer passenger restriction for Pi drivers;

•

probationary drivers are prohibited from driving certain vehicles;

•

a ban on all mobile phone use (hand-held and hands-free) for all learner and
probationary drivers; and

•

zero blood alcohol concentration (BAC) for learners and probationary drivers.

All drivers aged under 21 years need to comply with all of the elements of the GLS. A more
detailed description of the Victorian GLS is included in Appendix B.

Victorian GLS interim evaluation
An interim evaluation of the impacts of the Victorian GLS was undertaken and the results
show that the GLS has been effective in reducing the level of road trauma among newly
licensed probationary drivers (Healy et ai, 2013). The evaluation included an analysis of
police-reported crash data. Key results were as follows:
•

a significant reduction of 23 per cent in the casualty crash involvement of drivers (aged
18-20 when first licensed) in the first year of holding a probationary licence relative to a
comparison group of full licence holders.

•

a significant reduction of 31 per cent in the fatal and serious injury crash involvement of
drivers (aged 18-20 when licensed) in the first year of holding a probationary licence
relative to a comparison group of full licence holders.

Inquiry into lowering the probotionary licensing age
20

~ vicroads
•

a significant reduction of 57 per cent in the casualty crash involvement and a 58 per cent
reduction in the fatal and serious injury crash involvement of drivers (aged 18-20 years
when first licensed) carrying two or more peer passengers in their first year of holding a
probationary licence.

Victorian licensing rates
In Victoria, a number of young people delay becoming licensed until they are older than 18
years. Delaying licensing until older is consistent with the trend which is being observed
internationally (Tefft et ai., 2014).
Drawing on driver licensing data for the financial year of 2013/201414 , VicRoads calculated
that about half of eligible young people in Victoria (51 per cent) obtained their licence when
they were 18 years of age. By the age of 21 years, 74 per cent of young people in Victoria
had obtained their licence.
Figure 3 illustrates the age when most young people in Victoria obtained their first car
licence, as a percentage of the population. These data are presented for the financial year of
2013/2014. The percentage of young people who obtained their first car licence at age 18
years is higher among those from rural areas (66 per cent) than those from metropolitan
areas (47 per cent).
70%
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40%

30%
20%
10%
0%

18

•• -19

20

••
21

• Metro • Rura l

Figure 3: Age when obtained first cor licence as a percentage of the population"

14 Victorian licence data were drawn from the VicRoads Driver Licensing System. Victorian population data
were drawn from the Australian Bureau of Statistics. These data reflect an entire 12 month period, differing to

the point in time data used on page 16.
" As above - rn . 14.
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YOUNG DRIVER LICENSING IN OTHER AUSTRALIAN JURISDICTIONS

Minimum licensing ages
Of all Australian jurisdictions, Victoria ha s the oldest minimum licensing age, with all other
jurisdictions permitting a solo licence to be granted from an age of 17 years or, in the
Northern Territory, 16.5 years.
Table 2 compares the different minimum age requirements across Australian jurisdictions
with regards to minimum age at which an individual can apply for a learner permit,
minimum licensing age, and minimum age at which a driver is longer requ ired to observe a
zero SAC. Appendix C contains a detailed description of all elements of the driver licensing
systems in place in Australian jurisdictions as at May 2016.

Table 2: Minimum age requirements for learner permit, probationary licence and zero BAC
MlnlmumAae
Requirements

Victoria

NSW

SA

WA

TAS

NT

16 years

16 years

16 years

16 years

QLD

15 years

Min. age to
obtain a Learner
Permit

16 years

16 years

16 years

Probationary

18 years

17 years

17 years

17 years

17 years

17 years

16 years
and 6

17 years

months

licence
Min. age driving

without a zero

an d 9

months

Min. age to

obtain a

ACT

22 years

20 yea rs

20 years

20 years

BAC

19 years

20 years

19 years
and 6

20 years

months

Queensland
Queensland has a younger licensing age and slightly different restrictions for PI and P2
drivers when compared with Victoria. As outlined earlier, preliminary evaluation of the
Queensland licensing system showed that having a GLS has resulted in a reduction in young
driver crashes (Newstead & Scully, 2013). While Queensland has a minimum licensing age of
17 years, approximately half of young people are licensed when older. It has been reported
in Queensland that 49 per cent of young people who obtain a Pllicence are aged 19 years
or older (TfNSW, 2014).

New South Wales
New South Wales (NSW) updated its young driver licensing system in 2007, and retained a
minimum learner age of 16 years and a minimum licensing age of 17 years. To VicRoads'
knowledge, no formal systematic evaluations of the NSW GLS have been undertaken.
NSW allows learner drivers who are under 25 years to complete a five hour safer driver
course to reduce the minimum hours of supervised driving required to 100 hours. This
approach is not supported by evidence. Offering a time discount during the learner period,
for example, by trading off learner log book hours for attending a course, has been shown to
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lead to negative road safety outcomes when a young person is licensed (Begg & Brookland,
2015).

South Australia
South Australia has made many changes to its novice driver licensing system over the last
decade or so. Up until the mid 2000's, the minimum licensing age in South Australia was
16.5 years (Senserrick & Whelan, 2003). At that time, South Australia had one of the highest
rates of young driver crash involvement in Australia (Norman et ai, 2015). Subsequent
changes to the South Australian licensing model have included increasing the minimum
licensing age to 17 years. In 2011, following a review of the licensing system, the South
Australian Government released a public discussion paper. This paper outlined several ways
to reduce road trauma among young people, including increasing the licensing age to 18
years (DPTI,2011).
The Discussion Paper reported on crash projections developed by the Centre for Accident
and Safety Research (CASR) for the various options outlined . CASR estimated that the most
effective option was to increase the licensing age from 17 to 18 years . It estimated that
increasing the licensing age from 17 to 18 years would result in a 20 per cent reduction in
serious and fatal crashes involving 16-24 year olds in South Australia (DPTI, 2011).
The level of support for the proposed initiatives from road safety researchers and
stakeholder groups was very strong, especially for increasing the minimum licensing age
from 17 to 18 years. However, public support for the various options was mixed, with the
proposal to increase the licensing age receiving relatively low levels of support (DPTI, 2012).
The South Australian Parliament passed all of the improvements to the GLS with the
exception of the increased minimum licensing age. In July 2014, the Pi passenger and late
night driving restrictions and the extension of the P2 period to 2 years came into effect. An
evaluation of the new South Australian GLS is planned (Norman et ai, 2015).

Tasmania
Tasmania has a minimum licensing age of 17 years and does not have as many requirements
as the Victorian, New South Wales, Queensland or South Australian systems. Learner
drivers need to obtain a minimum of 50 hours of supervised driving experience but there
are no specific restrictions on Pl or P2 drivers other than a zero BAC.

Western Australia
Western Australia also has a minimum licensing age of 17 years and was the first state to
introduce a late night driving restriction for Pl drivers. Learner drivers in Western Australia
are required to obtain a minimum of 50 hours of supervised driving experience.

Australian Capital Territory
The Australian Capital Territory (ACT) has a staged licensing system, but it is not as
comprehensive as that in place in Victoria, NSW and Queensland. The ACT has a minimum
licensing age of 17 years, but does not mandate that learner drivers obtain any specified
number of supervised driving hours before they apply for their provisional licence. Despite
this, the ACT has a low rate of young driver crashes; this is in line with their overall low road
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toll, mostly due to the nature of this jurisdiction which has a very safe road network and
extensively urban environment. It is worth noting that the ACT Government has announced
that it will be reviewing its novice driver licensing system with a view to introducing a
comprehensive GLS (ACT Government, 2016) .

Northern Territory
The Northern Territory has the lowest minimum licensing age in Australia (16.5 years) and
has no requirement for any supervised driving hours to be accrued prior to licensing. The
requirement for a zero BAC extends until young drive rs are 19 years, although this is
younger than most other Australian jurisdictions. The Northern Territory has extremely high
rates of road trauma across the entire population . The fatality rate among road users aged
15-24 years in the Northern Territory is the highest in Australia (BITRE, 2013).

Young Driver Crash Rates by Jurisdiction
Data from the Bureau of Infrastructure Transport and Regional Economics (BITRE) and th e
Au stralian Bureau of Statistics (ABS) were used to calculate the mean yearly rate of road
deaths per 100,000 population over a five year period (2010 to 2014). The data show
Victoria as the best performing state in term s of road fatality rates among young people .
Table 3: Mean annual road deaths per 100,000 population in the 15-24 age group from
2010-201416 17

Victoria

NSW

QLD

SA

WA

TAS

Australia

7.4

8.1

8.9

8.4

11.9

7.6

8.6

Mean
Annual
Fatality rate

INTERNATIONAL YOUNG DRIVER LICENSING MODELS
Wh en reviewing the different licen sing approaches used internationally, it is useful
contextually to note the overall road safety performance of different developed countries.
As can be seen in Figure 4, there is a considerable difference in the safety outcomes across
countries. Several European countries achieve lower rates of trauma than Victoria . Many of
these countries, such as Sweden, have clearly articulated road safety vision s and have been
proactive for many years in implementing a safe System approach to reducin g road trauma
(Swedish Transport Administration, 2012).

16BITRE (2013) and BITRE fatality data ITom Australi an Road Deaths Database (March 2016) were used. ABS
populati on data tables by individual year of age for each state (Catalogue number 3 I 0 1.0) we re used.
11 The ACT and Northern Territory rates were excluded given the very low populations and crashes and the
unique nature of the road envi ronment in these jurisdictions.
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Source: BITRE (2015)

Figure 4: International comparisons of road deaths per 100,000 population in 2013

Europe
Most European countries have a minimum legal licensing age of 18 years (European
Commission, 2016). There are some similarities between European approaches to licensing
and the Victorian approach . Like Victoria, many European countries have encouraged a long
and comprehensive learner process, as well as a minimum licensing age of 18 years.
Not all European countries have restrictions on newly licensed drivers, and some European
countries do not have a " probationary" period. Some countries have introduced measures
that require newly licensed drivers to have a lower BAC limit than more experienced drivers,
and a few countries are considering the benefits of introducing a GLS (such as Great Britain).
The minimum licensing age in a selection of European countries is shown in Table 4,
alongside the BAC limit for newly licensed drivers.

Table 4: Minimum ages permitted lor probationary licences and zero BAC
licensing
models
Min. age to
obtain a

Germany

Finland

Spain

Swltzerland

Sweden

Norway

Great
Britain

Netherlands

18 yrs

18 yrs

18 yrs

18 yrs

18 yrs

18 yrs

17 yrs

18 yrs

zero

zero

0.03

zero

0.02

0.02

0.08

0.02

licence
BAC limit for
newly

licensed
drivers

Source : European Commission, 2016
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Great Britain
In Great Britain, young people aged under 24 years make up over a quarter of all road
fatalities and injuries. The high level of young driver crash involvement has generated
considerable debate about young driver licensing in Great Britain. The current licensing age
is 17 years and there is no probationary period, so young drivers receive a full licence when
they pass their driver licence test. The legal BAC in Great Britain is currently 0.08 and, by
implication, this is also the limit for young newly licensed drivers (Kinnear et ai, 2013). In
order to explore what improvements could be made, the Department for Transport
commissioned the Transport Research Laboratory (TRL) to undertake a review of licensing
systems and make recommendations for improvements.
The TRL report included a comprehensive review of young driver licensing systems and
referred to the Victorian GLS as an effective and best practice model (Kinnear et ai, 2013).
The report recommended that Great Britain adopt a detailed licensing system which
included:
•

a minimum learner driver age of 17 years;

•

a minimum of 12 months holding a learner permit;

•

a requirement to obtain 100 hours of supervised driving experience;

•

a minimum licensing age of 18 years; and

•

late night and passenger restrictions and a 0.02 limit for drivers in their first year of
driving solo.

North America
Jurisdictions in North America typically have younger minimum licensing ages than in
Australia and in Europe (Williams et aI., 2012). The average minimum licensing age in
Canada is between 16 and 17 years, with most jurisdictions having a GLS in place that
include a range of restrictions on newly licensed young drivers. Noteworthy is the Canadian
province of Quebec where the minimum licensing age is currently 16 years (with parental
consent required if the young person is under 18 years). The minimum licensing age was
lowered from 18 to 16 years in 1962. Gaudry (1987) estimated that this change in licensing
age led to an increase in fatalities of 24 per cent among new drivers.
In the USA the fatality rate for road users aged 15-24 years is 14.7 per 100,000 population
(International Traffic Safety Data and Analysis Database,2016). This is much higher than the
Australian rate of 8.6 and the Victorian rate of 7.4 per 100,000 for the same age grouplB.
The most common minimum licensing age in the USA is 16 years, with minimum licensing
ages across jurisdictions ranging from 14.5 to 17 years. A recent survey of young people
found that as many as 36 per cent of novice drivers in the USA were licensed after their 18th
birthday. Reasons for delaying licensure seemed to relate to not having a car, the costs
associated with running a car, and the availability of alternative transport (Tefft et aI., 2014).

" Refer table 3. "BITRE (20 I 3) and BITRE fatality data from Australian Road Deaths Database (March 20 I 6)
were used. ABS population data tables by individual year of age for each state (Catalogue number 3 101.0) were

used.
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The US state with the oldest minimum licensing age is New Jersey, which has a minimum
licensing age of 17 years. As a result, New Jersey has been the subject of a number of young
driver safety studies, which have found that New Jersey has a lower rate of young driver
crashes than comparison states. It ha s been concluded that the combined effect of the
comparatively older licensing age and the other graduated licensing measures in place in
New Jersey are effective in protecting young drivers in New Jersey (Williams, 2010). A
recently developed national framework for novice driver licensing in the US, recommends
that all states adopt a similar system to New Jersey and recommended that most states
increase their licensing age to at least 17 years (Mayhew et aI., 2014).
Similar to the Australian GLS policy framework, a national GLS policy framework was
developed for novice driver licensing in the USA. On minimum licensing age it states "there
is strong evidence that, in general, higher licensing age are associated with increased safety
outcomes" (p.8) . In the USA context, they recommend that jurisdictions work toward a
minimum licensing age of at least 17 years; although, acknowledging that road safety
benefits continue beyond 17, with a minimum licensing age of 18 more beneficial than 17
years. (Mayhew et aI., 2014)

Australasia
Licensing models and trends
The majority of developed countries outside of Europe and North America have set 18 years
as a minimum licensing age. The licensing age in Japan, Korea, Malaysia and Singapore is 18
years and in Indonesia it is 17 years. New Zealand has always had a comparatively young
licensing age.

New Zealand
In 2009, New Zealand had a young driver (15 to 24 years) fatality rate of 21 per 100,000
population (New Zealand Ministry of Transport, 2010). New Zealand currently has a
licensing age of 16 years, but had a licensing age of 15 years up until 2011. In 2010, the New
Zealand Government released proposals to increase the minimum licensing age to 16 years.
The impetus for this change was the very high levels of road trauma involving young drivers.
An evidence based paper by injury prevention and road safety experts, Dorothy Begg and
John Langley (2009) was prepared to inform community debate regarding the licensing age.
The key conclusion was that the minimum licensing age should be increased .
Begg and Langley (2009) reported that age, independent of experience, is a major
determinant of risk for new drivers and an older licensing age would produce safety
benefits. They also examined some of the arguments that the rural areas of New Zealand
would be impacted. They concluded that:

"the rural sector will be disadvantaged to some extent by the praposed changes, {butl it
is also young rural drivers who are at the highest risk of being in a crash .... thus the rural
community may be where the greatest gains are made in crash reduction if the licensing
age is raised." (p. 7)
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The proposal to increase New Zealand's minimum licensing age from 15 years to 16 years
was successful and the new laws came into effect in 2011. No evaluations of the impact of
this change have been published to date.

Key findings
•

Of all Australian jurisdictions, Victoria has the oldest minimum licensing age, with all
other jurisdictions permitting young people to apply for a solo licence from 17 years or,
in the Northern Territory, 16.5 years. Victoria also has the lowest young driver fatality
rate relative to other Australian states.

•

Victoria is leading the nation with regards to minimum licensing age. The Australian GLS
policy framework, endorsed by Commonwealth, State and Territory Transport Ministers
in November 2014, identified a minimum age of 18 years for the solo licence as
exemplar policy.

•

Internationally, jurisdictions that have younger minimum licensing ages have greater
levels of young driver trauma than jurisdictions with higher licensing ages.

•

A higher minimum licensing age provides learner drivers with more time and
opportunity to maximise the quantity and quality of supervised driving experience
accrued during the learner period, better preparing young people for solo driving and
safe driving in the long term .

•

The current Victorian minimum licensing age of 18 years represents best practice.
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SECTION THREE: MINIMUM LICENSING AGE AND THE TRANSITION TO
ADULTHOOD
Terms of Reference 1 (b) and 1 (c)
This section addresses terms (1) (b) assessing the links between the existing 18 year old
probationary driving age and high youth unemployment in regional areas; and (1) (c)
reviewing the impacts of separating the legal driving age and legal drin king age .

Overview
Adolescence and early adulthood is a time of rapid change for young people. This
corresponds with the period when they transition fram school to higher educotion,
apprenticeships or the workforce, are eligible to become licensed and also reach the legal
drinking age. Transition to adulthood has rapidly changed for the current generation of
schoalleavers. Yaung Australians are remaining in education for longer periods and are
delaying milestones associated with adulthood such as marriage, parenting and entry into
full time work, (Abello et al., 2014).
In Victoria, the minimum licensing age and the legal drinking age are both 18 years. Any
risks associated with this are successfully managed by the requirement that all probationary
drivers are required to have a zero BAC for the entire probationary period (up to age 22).
Research shows that a zero BAC is a highly effective road safety measure for newly licensed
drivers. For example, drink driving offence rates are consistently low for probationary
drivers relative to fully licensed drivers. These findings tagether with survey findings from
young drivers all show that the zera BAC requirement for prabatianary drivers is effective.
It is unknown and difficult to estimate how many young people would realise employment
benefit if a lower minimum licensing age were introduced. Research suggests that there is
no carrelation, nor cousal relationship, between minimum licensing age and youth
emplayment. A review of unemployment patterns among 17 year olds and early school
leavers in Victoria and other states supparts the findings fram international research that
licensing age and youth unemployment are not related.
It is important to note that if the minimum licensing age were to be reduced, young people
would still be required to proceed thraugh the requirements of the GLS, including the
requirement to obtain a minimum of 120 hours of supervised driving experience and pass the
driving test. In addition, for a young person to realise transport benefit from earlier licensure
they would need access to a vehicle and financial resources to pay for fuel and maintenance.
SEPARATING THE LEGAL DRINKING AGE AND LEGAL DRIVING AGE

Victoria's zero BAC requirements for probationary drivers
Research has shown that even low levels of alcohol can significantly increase the risk of
crash involvement among young drivers. Victoria has had a zero BAC requirement for
probationary drivers since 1997. This requirement was ba sed on re search that found that a
2 to 3 year probationary period would be more effective in reducing alcohol-related cra shes
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than a one year probationary period (Christie, 1996). In 2007, as part of the new GLS, the
requirement for a zero BAC was extended for an additional year (that is up to the age of 22
years) with the introduction of a four year probationary period (one year on P1 and three
years of P2) . This change was supported by research findings that showed that even at low
levels alcohol increases crash and fatality risk significantly for young drivers (up until age 21)
and at a slightly lower but still elevated risk for young drivers up until the age of 29
(Senserrick & Williams, 2015).
When developing the new GLS, Victorian crash data were reviewed. This showed that there
was a decline in alcohol related crashes among 18-20 year olds that was associated with a
zero alcohol BAC requirement during the three year probationary period. However, crash
data for 21-25 year olds indicated that this age group had the highest rate of alcohol
involved crashes of any age group (Vic Roads, 2005).

Compliance with zero BAC restrictions
In Victoria, reaching the age of eighteen is accompanied by two significant societal markers
of adulthood ; the legal drinking and minimum licensing age. The conjunction of these
privileges has been managed from a road safety perspective by Victoria's BAC restrictions
for probationary drivers and GLS requirements for probationary drivers more generally. The
level of compliance with the BAC restriction is high among probationary drivers. Offence
data from the VicRoads Driver Licensing System for the period 2010-2014 shows that over
this period the proportion of all offences committed by 18-25 year olds decreased
significantly from 29.4 per cent to 23 per cent.
If the existing measures were not effective, it would be expected that offences committed
by those aged 18 or even 19 years would feature prominently in the offence data. Between
2010 and 2014, 18 year old drivers had relatively low levels of offending. Offences increased
with age peaking at the age of 24 years. Figure 5 illustrates the number of offences for
individual age increments beginning at age 16 through to 25 years.
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Figure 5: Total alcohol driving offences among 16-25 year old drivers, 2010-2014
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The problem period for drink driving compliance appears to be in the later stages of the
probationary period or as full licence holders. Figure 6 shows that offences among first year
probationary drivers accounted for a relatively small proportion of alcohol driving offences
among 16-25 year old drivers over the period 2010 to 2014 Compliance with drink driving
laws among the most inexperienced/youngest drivers appears to be relatively good.

Figure 6: Proportions of alcohol driving offences among 16-25 year old drivers, according
to licence, 2010-2014.

Self-reported compliance with drink driving laws
Cross sectional surveys undertaken on behalf of VicRoads to inform the evaluation of
Victoria's revised GlS included questions regarding compliance with BAC restrictions. These
surveys were designed to capture the views of those who were licensed in 2007-2008 (when
less strict BAC restrictions applied), and the views of those licensed in 2010, following the
introduction of a more comprehensive GlS, which included stricter BAC requirements.
Those licensed under the new GlS reported higher rates of compliance with BAC
requirements than those in the earlier group. In addition, 95 per cent of drivers surveyed
from the new GlS group reported never driving after drinking. The survey data findings are
supported by offence data. It was found that 1.2 per cent of drivers licensed under the new
GlS had a drink driving offence in their first three years of driving, significantly lower than
the 2 per cent of drivers with an alcohol offence under the previous system.

Evaluations of zero BAC laws
Most of the international research on minimum drinking age focuses on the effectiveness of
the alcohol laws rather than the connection between minimum licensing ages and drinking
ages. In the US, the legal drinking age and driving age is separated given the very young
driving age (16 years in most states) and the older legal drinking ages (21 years in most
states). In Europe the situation is the opposite in many countries, with a legal drinking age
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of 16 years in some countries (often specific to the type of alcohol or where it is purchased)
and a minimum legal driving age of 18 years (International Alliance for Responsible Drinking,
2016).
A comprehensive study of the impacts of drink driving countermeasures on road trauma
was undertaken involving data from all USA states from 1982 to 1997 (Voas, Tippetts & Fell,
2003). The results showed that the zero BAC law is associated with a 24.4 per cent
reduction in young driver fatal crashes. The research also found that the zero tolerance
laws lead to greater crash reductions than the reduction associated with the minimum legal
drinking age of 21 years (18.9 per cent). Similar findings were shown in other drink driving
counter-measure reviews (Fell & Voas, 2006). This research finding supports the extended
zero BAC that Victoria applies to all probationary drivers.

Evaluations of minimum drinking ages
Access to alcohol is clearly a key determinant of road safety as well as other public health
outcomes. The issue of whether the legal drinking age in Victoria or Australia should be
raised has received recent attention and is a policy proposed by a number of health and
medical professionals (Toumbourou et ai, 2014).
International research has attempted to evaluate the impact of higher drinking ages on road
crashes and other safety outcomes. Overall, the research shows clear evidence that the
higher drinking age has benefits in reducing drink driving among young people (McCartt,
Hellinga & Kirley, 2010; Shults, 2001). The research showed reductions (of between 10-16
per cent) in crashes if minimum legal drinking ages are raised, and an increase in crashes
when minimum legal drinking ages are lowered. Po nicki, Gruenwald and LaScala (2007)
found that raising the minimum legal drinking age from 18 to 21 years resulted in an 8.9 per
cent reduction in road fatalities.
In New Zealand, the minimum legal age at which alcohol could be purchased was lowered
from 20 to 18 years in 1999. At that time, young drivers could be licensed at age 15 and had
a BAC limit of 0.03 (for drivers aged less than 20 years). This change resulted in an increase
in road trauma among young drivers. In the two years after the age reduction, alcohol
related fatal crashes among young drivers aged 15-17 years increased from 14 per cent to
35 per cent (Guria, Jones, Leung & Mara, 2003).

Key Findings
•

The minimum legal driving age and legal drinking age are effectively separated due to
the zero BAC requirement in Victoria for all probationary drivers.

•

Research has shown that a zero BAC requirement for probationary drivers is effective in
reducing road trauma among young drivers.

•

The level of compliance and acceptance among young drivers in Victoria of the zero BAC
requirement is high.

•

The number of drink driving offences among probationary drivers is considerably lower
than for non-probationary drivers, indicating that the zero BAC condition for
probationary drivers is effective.
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THE LINK BETWEEN M INIMUM LEGAL LICENS ING AGE AND YOUTH
UNEMPLOYMENT

Extent of youth unemployment
Youth unemployment rates across Australia are increasing and one in every three
unemployed Au stralian is aged between 15-24 years (BSL, 2016). The national
unemployment rate for 15-24 year olds was 13.9 per cent in February 2015 (Department of
Employment,2015). High levels of youth unemployment is a challenge that is facing most
Organisation for Economic Cooperation and Development (OECD) countries as well as
Australia (OECO, 2013).
The most recent data that provide detailed age profiles of unemployment in Victoria are
from the 2011 ABS census. The data show that 5.7 per cent of 17 years olds in Victoria were
unemployed. Based on ABS population data 19, this equates to a total of 4,035 unemployed
17 year olds Victoria-wide . A break-down of unemployment data by individual age groups
and region is not available.
The Brotherhood of St Laurence (BSL) ranked the top 20 regions with the highest youth
unemployment in Australia; the list is dominated by regions in NSW and Queensland with
Melbourne' s western suburbs, the first of three Victorian regions to be listed, ranked 12'h.
The other Victorian regions listed were Geelong (13 th ) and Hume (19 th) (BSL, 2016).

Reasons for youth unemployment
There are many factors that contribute to youth unemployment. Macroeconomic factors
that impact on youth unemployment rates include the overall strength of the economy,
financial crisis, labour market policies and the education system. (Crowley et al 2013,
Choudhry, Marelli and Signorelli, 2012).
A detailed study of youth unemployment in the Illawarra district of NSW (Pomfret et ai,
2008) identified some of the key issues that exacerbate youth unemployment in regional
areas. These include:

19

•

low education levels - with a very strong correlation between unemployment and
those young people who do not complete Year 12;

•

poor literacy and numeracy skills;

•

a mismatch between skills of job seekers and jobs available;

•

lack of available jobs at entry level;

•

lack of jobs in regional areas;

•

coming from a low socio-economic family - especially if young people are indigenous
or are newly arrived migrants;

•

the high cost or inability to access public transport;

•

a lack of social support networks or good family support;

T he Victorian popul ation aged 17 years in 20 14 was 70,800 (5 1,750 Metropolitan, 19,050 regional) (ABS)
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•

a history of homelessness, drug and alcohol misuse or dependence;

•

a criminal history;

•

mental health issues;

•

a lack of employment readiness;

•

poor job searching or interview skills; and

•

having a disability.

Research on the link between licensing and employment
A large survey based study compared the out of home activities of 16 year aids living in
three different states of the USA with different licensing ages. The survey showed that 16
year aids from New Jersey where the licensing age is 17 years, were just as able to hold
down jobs and participate in sport and social activities as 16 year aids from Delaware and
New York State where the licensing age is 16 (Preusser et aI., 2000).
In a more comprehensive evaluation, Dube et al (2013) undertook a detailed examination of
the impact of GLS in the USA. They measured the employment rates among 16 and 17 year
aids prior to graduated licensing laws being implemented in numerous states from 19792008. They found that although GLS seemed to result in some young people delaying
licensure until they were older, there was no impact on the employment rates.

Interstate Comparisons (individual age groups)
Age specific data from the ABS show that, among 17 year aids, Victoria's unemployment
rate is lower than New South Wales, Queensland and South Australia, who all have a
licensing age of 17 years. Victoria also has lower unemployment rates for 18 year aids than
the other states. This suggests there is little evidence that higher licensing age has an
impact on youth employment rates.
Table 5: Youth Unemployment rates by oge - Eastern Australian State Comparison
Source: ASS Census of Population and Housing 2011. compiled by '.id the population experts'.

Age

Victoria

NSW

QlD

Sooth Aust

16 years

5.4%

5.5%

7.3%

6.4%

17 years

5.7%

6.1%

9.0%

7.0%

18 years

9.5%

10.4%

12.8%

10.9%

19 years

10.1%

10.4%

10.8%

10.4%

20 years

8.4%

8 .9%

9.1%

9.3%

Total youth
unemployment

7.1%

7.5%

8.3%

7.9%
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School completion rates
The changing labour market has resulted in an increasing number of young people staying in
school for longer, and a growing expectation from employers that entry level employees will
have completed Year 12. New legislation came into effect in Victoria in 2010 which includes
a mandatory requirement for all young people that have completed Year 10, to participate
in full-time education, training or employment, or a combination of these activities, until
age 17 (Victorian Department of Education and Training, 2016). As there is a trend to later
school commencement, the majority of young people who complete Year 12 will either
already be 18 years old or will be close to turning 18. Therefore, for young Victorians who
complete Year 12, access to employment or further training is not likely to be impacted by
the minimum licensing age of 18.
The most recent data (Figure 7) from the Victorian Department of Education and Training
shows that in Victoria 85.8 per cent of male students who finish Year 10 go on to complete
Year 12, and for females this rate is 93.2 per cent (Victorian DE& T, 2015). School retention
data and employment data indicate that the vast majority of 17 year olds are still in
education or training rather than seeking full-time employment. Victoria's Year 12
completion rate is higher than all other Australian States, with the exception of the ACT
(Lamb et ai, 2015).
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Early School Leavers
Large scale state-based surveys reveal the destinations of early schoolleavers. Victoria,
NSW and Queensland conduct these surveys and the most recent data for the three states
are shown in Table 6.
Interstate comparisons of early schoolleavers show that:
•

Younger people in Victoria are completing secondary school at slightly higher rates than
other states with lower licensing ages.

•

The majority of Victorian early schoolleavers either do further study, gain full or part
time work, or take up apprenticeships or traineeships.

•

Less than one in five Victorian early school leavers are looking for work.

•

In NSW and Queensland, where the licensing age is 17, the unemployment rate among
early schoolleavers is the same or higher than Victoria.

Taken together, these findings support evidence from international research that licensing
age and youth unemployment are not related.
Table 6: Destination of early schoolleavers in Vic, NSW, QLD - 2014 20

Post-school destinations

Victoria

NSW

QLD

%

%

%

1

1

0.5

Commence certificate IV or above

11

8

6

Commence certificate I-III

17

15

12

Apprenticeship

21

26

15

Traineeship

4

7

3

Employed (full or part time)

24

20

28

looking for work

17

17

24

Not in labour force, eduction or training

5

6

9

Commence bachelor degree

..
Sources: (Department of Education and Training,

Queensland, 201SL (Department of Education and
Training, Victoria, 2014)(Centre for Education Statistics and Evaluation, NSW, 2015)

Early schoolleavers in Victoria
The following provides some insight into the post-school activity of young Victorians aged
17 who leave school early.
As Victoria has a school leaving age of 17 years, it is anticipated that the vast majority of
early schoolleavers in Victoria are aged between 17 and 18 years. The Victorian Destination
of School Leavers Survey questioned more than 3,500 young Victorians who left school prior
to completing year 12 in 2015. Among this group, more males (61 per cent) left school early
than young females (39 per cent). The state-wide rate of unemployment among early
schoolleavers was 15.6 per cent. When comparing metropolitan early schoolleavers with

20 2014 data is cited as it was the most recently available data from NSW and Queensland. Victorian data from
2015 is cited in Table 7.
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rural early schoolleavers, the unemployment rate was higher in metropolitan areas (17 .3
per cent) than rural areas (13 .3 per cent) (Victorian Department of Education and Training,
2015). The destination of early schoolleavers from metropolitan and rural area s for 2015 is
shown in Table 7.
Table 7: Destination of early schoolleovers in Victoria in 2015 - Metro vs Rural

Post-school destinations

Metro (%)

Rural (%)

1

0.7

Commence certifica te IV or above

14.7

13.5

Commen ce certificate I-III

13 .1

9.5

Ap prentices hip

22

27

Traineeship

3.5

4.4

Employed (full or part tim e)

22 .2

25 .8

Lo oking fo r wo rk

17.3

13.3

6

5

Commence bachelor degree

Not in labour force, educti on or training

Vlctonan On Track Survey 2015. Department of Education and Training

The nature of the work and industry sectors that early schoolleavers report working in are
mostly trades and technical areas (such as construction, labouring or farming). retail or
hospitality (Department of Education and Training, 2015). This is similar to national trends,
with th e Australian Institute of Health and Welfare (2014) reporting that young males made
up the majority (71 per cent) of apprentices and trainees among 15 to 24 year olds.
Many early schoolleavers are young males who seek trade based employment. This profil e
is shared with road users who are at heightened ri sk of road crash involvement, especially
alcohol related crashes. (VicRoads, 2011).

Quantifying mobility benefit
Based on labour market and demographic data, it is estimated that approximately 1,085
young people from rural Victoria are 17 years of age and may be unemployed. For each of
these young people to achieve an employment benefit from a lower licensing age, the
following factors would need to be in place :
•

availability of suitable entry level jobs;

•

job ready young people;

•

employers willing to employ young people with limited skills;

•

the successful and tim ely negotiation of learner permit requirements (including 120
hours of supervised driving experience, a learner permit holding period of 12 month s
and passing the driving test) ;

•

availability of a suitable vehicle, and

•

capa city to cover running and maintenance cost of a veh icle .
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It is not clear how many unemployed young people would successfully navigate these
factors and secure employment as a result of a lower minimum licensing age. Based on the
above factors, it is unlikely that a quantum of benefit will be achieved.

Key findings
•

A review of unemployment patterns among 17 year olds and early schoolleavers in
Victoria and other states supports the findings from international research that licensing
age and youth unemployment are not related.

•

While further investigation is needed, the potential number of young people who may
benefit from lower licensing ages is likely to be very small, given all of the factors that
contribute to youth unemployment.
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SECTION FOUR: MOBILITY OPTIONS FOR YOUNG PEOPLE
Terms of Reference 2 and 3
This section addresses Terms of Reference (2) the adequacy of current transport
infrastructure and services available to people of non-driving age, particularly in regional
Victoria; and (3) strategies to remove barriers for people of non-driving age to access
employment, study and training.

Overview
It is widely acknowledged that in rural Victoria, especially in the smaller townships and
remote areas, comprehensive public transport is not viable. However, only a few studies
have looked specifically at the transport needs and services for young nan-drivers in Victoria.
Mast of the research indicates that while young people would like to be more independent,
the greatest transport need they have is for social or recreational purposes; although a few
specific and isolated cases of young people foregoing part-time or full-time work or work
placements have been cited.
Strategies that may improve mobility options for non-driving age young people warrant
further investigation. Strategies identified through previous research and investigations
undertaken on this topic include cammunity transport models, active transport initiatives,
and travel planning
TRANSPORT INFRASTRUCTURE AND SERVICES FOR YOUNG NON-DRIVERS

Transport services in Victoria
Providing viable and suitable transport options across all of regional Victoria is very
challenging. In reality, most people living in rural Australia are car dependant (Currie, 2005).
Car travel is the primary mode of transport for the vast majority of Victorians, either as a
driver or a passenger in a private vehicle. Currie et al (2005) wrote that car dependence in
rural areas is greater than in metropolitan areas due to the lack of viability of public
transport.
Regional rail services are available in many towns across Victoria and provide access to
other regional towns and centres and also to the metropolitan area . The Victorian
Government committed an additional $1.3M to improve regional rail services in the
2016/17 State Budget (Victorian Government, 2016).
In many rural townships, local taxi services provide personalised transport, and various
forms of community transport can be provided locally.
In addition, State Government transport funding is provided to enable travel to and from
schools for secondary and primary school children who require it. While there are
guidelines outlining which school students are eligible to use school buses, school principals
have the discretion to make exceptions to allow students who are undertaking postsecondary training, such as VET or TAFE to use the school bus if there is capacity and a
specific eligibility criteria (Victorian Department of Education and Training, 2013). The
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extent of usage of school buses by young people to access post-secondary school training or
study is not readily known .

Young non-drivers and transport
Only a small amount of research has been conducted that has specifically focused on the
transport needs of young people from rural Victoria. The most common form of transport
used by young people who do not drive is getting lifts with other people, predominantly
from parents or family members (Currie, 2007).
In 2009, RACV explored the transport needs of young Victorians aged between 16-20 years
who were not licensed (RACV, 2009). Although the sample size for the report was relatively
small (207 young people were surveyed, 67 per cent from metropolitan areas and 33 per
cent from regional areas), the results showed that:
•

Most of the young people reported that they did not have much difficulty in
accessing transport to get to work, study or training. Those living outside Melbourne
reported less difficulty getting to school, TAFE, university or work, than young people
living in outer Melbourne.

•

Young people from rural areas were more likely to report being unable to get to
places they want to go due to a lack of transport, but this seemed to relate to trips
for social and/or recreational purposes, rather than for employment and training.

Community and local transport options
In some communities, local transport schemes provide services to community members
who do not drive. Various funding streams are used by local council and/or other
community organisations to run these schemes which offer transport to elderly or disabled
clients. Some communities have made these services available to young people (Currie et
ai, 2005).
Community transport services are frequently restricted due to the complexity of different
funding streams, often with specific constraints and requirements. In addition, there can be
a lack of willingness among local providers to share transport resources with others (Stanley
& Stanley, 2012).

Supporting access to licences
When the Victorian GLS was introduced, it was acknowledged that the additional
requirements, particularly the need to acquire a minimum 120 hours of supervised
experience, might present a barrier for some young people who did not have access to
either a car or a suitable person to supervise their driving.

Victorian measures to support equitable access to licensing
The Victorian L2P - learner driver mentor program was established in 2009 to help
overcome these barriers. It is a community-based program that recruits volunteer mentors
to provide supervised driving experience to learner drivers below the age of 21 who find it
difficult to meet the mandated 120 hours of driving practice due to family, economic or
other circumstances.

Inquiry into low ering the proba tiona ry licensing a ge
40

~ vicroads
The L2P program is funded by the TAC, and is managed by VicRoads, and co-ordinated by
local government. There are 66 L2P programs operating across Victoria . The Program
matches community volunteers (driving mentors) to provide supervised driving practice
with learners in need in their local area. At any given time, approximately 1,800 young
Victorians from across the state are benefiting from the program, with the assi stance of
over 1,500 volunteer driving mentors. This program is regarded as a very effective
community road safety program, and while other states have conducted smaller scale
programs, the L2P model was regarded as the most comprehensive and effective in
Australia (TfNSW, 2014).

Interstate measures to support equitable access to licensing
In NSW, a Restricted Provisional P1 Licence (RP1) pilot program was introduced to try to
assist young learner drivers in three regional and remote locations west of the Newell
Highway in Western NSW. The aim of the pilot is to see whether earlier access to restricted
licensing will help young people in these communities to access life opportunities related to
employment, education and healthcare.
Learner drivers aged under 25 years, residing in one of the pilot locations with 50 log book
hours of driving and who fulfil additional eligibility requirements can apply for a RP1licence .
This allows them to drive unsupervised for the purpose of their own employment or
education, or for medical commitments for themselves or others.
The pilot commenced in 2013 and is due to finish in August 2016. Transport for New South
Wales has reported that the take up of the RP1 licence has been very low (TfNSW, 2016,
personal communication).
No other jurisdiction in Australia or internationally appears to offer a specific licence for
rural young people. The motivation for the RP11icence is to assist rural based young
people, however, while well intended, it is important to keep in mind that measures which
enable earlier access to licensing will invariably increase risk of young driver crash
involvement and particularly so for young drivers in rural areas (see Figure 2) .

Active Transport Improvements
A series of bicycle networks, conSisting of a range of existing and proposed bicycle routes,
have been defined throughout Melbourne and regional Victoria to guide the planning,
prioritisation and implementation of bicycle facilities.
VicRoads is working with other government departments to establish these Strategic Cycling
Corridors, intended to provide safe cycling routes to destinations such as employment,
education and health centres, sports and entertainment precincts, and public transport
interchanges.
VicRoads has also supported Victoria's first trial of bicycle racks on buses. The trial
commenced in April 2016 and will run for 12 months. Two of the four pilot bus routes are
located in rural Victoria :
•

Route 16 (Bendigo Rail Station to Strathfieldsaye)

•

The Cowes to Wonthaggi regional route.
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At the end of the trial a full assessment of the impact on road safety, patronage,
performance and customer satisfaction will be carried out. VicRoads will consider options to
allow permanent access to routes for buses with fitted bike racks based on the assessment
of the trial.

STRATEGIES TO REMOVE BARRIERS FOR PEOPLE OF NON-DRIVING AGE TO ACCESS
EMPLOYMENT, STUDY AND TRAINING

Place based solutions
Local organisations are best placed to understand the needs of their own communities
(Wines et ai, 2012). Subsequently, any strategies or solutions that are developed to
improve access for young people to employment and training need to have the flexibility to
respond to local needs and to tailor the solutions to meet their needs.
A good example of a centrally funded and managed program that is auspiced and coordinated by local organisations is the L2P - learner driver mentor program. The programs
receive state government funding to employ a co-ordinator and cover some costs of the
program, but local organisations run the programs, seek local sponsorships and funding to
purchase and maintain program vehicles. They also recruit and manage local volunteers to
act as mentors for learner drivers. This program model has been extremely successful and is
operating effectively across Victoria (Synergistiq, 2014).

Integration and sharing of local resources/services
A centrally co-ordinated approach to sharing and maximising existing resources, such as
cars, buses and volunteers, is regarded as a cost effective approach to improving transport
and access in rural areas (Stanley & Stanley, 2012).
One local example of this model is the ConnectU Program operating in Warrnambool. This
program has been in operation since 2012 and a recent evaluation has shown that this
approach has potential to provide significant benefits to the community by increasing access
and inclusion (Wines et ai, 2014). This program is designed for community members who
have transport and access difficulties, including young people. This local coordination
model merits further investigation.

Encouraging employers and local businesses to improve access for youth
In their report into the experiences of Victorian non-drivers, the RACV (2009) recommended
that "programs to encourage the involvement of businesses in offering transport solutions
to young employees, especially apprentices, be initiated."
Encouraging businesses or employers, where possible, to provide safe transport for younger
employees or apprentices who are non-drivers is in line with the Towards Zero approach to
reducing road trauma, in particular the component of the strategy that highlights that road
safety is a shared responsibility.

Transport access for vocational training opportunities
There are examples of spare capacity on school buses being used to support young people
travel to vocational training centres . A local community in Horsham established a bus
service using an available community transport bus that travelled to remote schools on a
daily basis to transport young people in the Wimmera to attend VET programs in Horsham.
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This program is an example of local communities creating transport solutions for young
people.

Travel Planning
Some universities and vocational education centres develop travel plans to assist students
to identify options for travel. These plans vary and in some cases universities work in
cooperation with local councils to provide suitable travel options. The emphasis is often on
reducing car dependency and promoting cycling, walking or the use of public transport.

Key findings
•

In rural and regional Victoria car dependency is greater than in metropolitan areas,
particularly in locations where public transport is not viable.

•

Strategies that may improve the mobility of young non-drivers include:
•

local organisations being encouraged to participate in transport co-ordination
that involves leveraging community resources, including school buses, to
maximise the transport that can be delivered;

•

encouraging local employers and businesses to assist in solving any transport
problems potential young employees may have;

•

Encouraging education institutions to develop transport plans to assist students
make transport decisions.
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SUMMARY OF KEY FINDINGS
Minimum legal licensing age and road trauma
•

The age at which a young person is licensed impacts their safety. Research shows that
the older a young person is newly licensed, the lower their crash risk.

•

It has been estimated that lowering the licensing age from 18 to 17 years in Victoria will
lead to an additional 10 fatalities, an additional 241 serious injuries, and an additional
714 minor injuries each year.

•

The additional cost of the increased road trauma associated with lowering the licensing
age from 18 years to 17 years is estimated to be an average $247 million per year.

Licensing systems: Victoria, Australia and International
•

Of all Australian jurisdictions, Victoria has the oldest minimum licensing age, with all
other jurisdictions permitting young people to apply for a solo licence from 17 years or,
in the Northern Territory, 16.5 years. Victoria also has the lowest young driver fatality
rate relative to other Australian states.

•

Victoria is leading the nation with regards to minimum licensing age. The Australian GLS
policy framework, endorsed by Commonwealth, State and Territory Transport Ministers
in November 2014, identified a minimum age of 18 years for the solo licence as
exemplar policy.

•

Internationally, jurisdictions that have younger minimum licensing ages have greater
levels of young driver trauma than jurisdictions with higher licensing ages.

•

A higher minimum licensing age provides learner drivers with more time and
opportunity to maximise the quantity and quality of supervised driving experience
accrued during the learner period, better preparing young people for solo driving and
safe driving in the long term.

•

The current Victorian minimum licensing age of 18 years represents best practice.

Minimum legal driving age and legal drinking age
•

The minimum legal driving age and legal drinking age are effectively separated due to
the zero BAC requirement in Victoria for all probationary drivers.

•

Research has shown that a zero BAC requirement for probationary drivers is effective in
reducing road trauma among young drivers.

•

The level of compliance and acceptance among young drivers in Victoria of the zero BAC
requirement is high.

•

The number of drink driving offences among probationary drivers is conSiderably lower
than for non-probationary drivers, indicating that the zero BAC condition for
probationary drivers is effective.
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Licensing age and youth unemployment
•

A review of unemployment patterns among 17 year aids and early schoolleavers in
Victoria and other states supports the findings from international research that licensing
age and youth unemployment are not related.

•

While further investigation is needed, the potential number of young people who may
benefit from lower licensing ages is likely to be very small, given all of the factors that
contribute to youth unemployment.

Mobility options for young people
•

In rural and regional Victoria car dependency is greater than in metropolitan areas,

particularly in locations where public transport is not viable.
•

Strategies that may improve the mobility of young non-drivers include:
•

local organisations being encouraged to participate in transport co-ordination
that involves leveraging community resources, including school buses, to
maximise the transport that can be delivered;

•

encouraging local employers and businesses to assist in solving any transport
problems potential young employees may have;

•

Encouraging education institutions to develop transport plans to assist students
make transport decisions.
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CONCLUSIONS
Lowering the licensing age will lead to an increase in the number of people who die or are
injured on our roads. This submission provides estimates of the additional number of
people to be killed or injured if the minimum licensing age were reduced from 18 to 17
years. The age at which a young person is licensed impacts on their safety and the safety of
those with whom they share the road. A reduction of the licensing age is counter to
VicRoads legislative obligations which include preventing deaths and promoting road safety.
Victoria's GLS, including the minimum licensing age of 18 years of age, is a road safety
measure which is developmentally appropriate and demonstrated to reduce young driver
crashes.
Young drivers are one of the highest risk users on our roads. The Government is investing in
initiatives to support generational change and encourage safer driver behaviours from a
young age to keep people safe for life. A reduction of the minimum licensing age will
undermine these efforts.
There are several economic, social and individual factors that contribute to youth
unemployment and it is not clear that a change to licensing age would address these. In
preparing this submission, VicRoads was unable to identify any evidence to suggest that
youth unemployment in regional or rural Victoria was linked with Victoria's minimum
licensing age. International research has also failed to demonstrate any causal link between
youth employment and driving age, and this finding is supported by interstate comparison
of employment data.
Given the high levels of trauma associated with lowering the minimum licensing age,
VicRoads recommends:
The existing minimum licensing age of 18 is maintained in Victoria .
Further investigation be undertaken to quantify the number of young people whose
primary barrier to employment is lack of suitable transport.
Explore alternative transport models to address transport barriers for young people,
particularly in regional and rural areas.
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ApPENDIX A - COST ESTIMATES
Using the Willingness to pall values and estimating the number of crashes by speed zone
the applicable unit crash costs at June 2016 using the revised parameter values in the
National Guidelines for Transport System Management (NGTSM) are Australia are shown in
the Table below.
30 June

20~6

WliP Priees

Speed Limit (km/hr)

Fatality

Serious Injury

Other Injury

<50

10,026,000

464,900

29,620

50

9,237,000

488,000

30 ,590

60

9,387,000

507,200

31 ,880

70

9,396,000

534,500

33,560

80

9,816 ,000

547,500

34,000

100

10,352,000

548,100

33 ,230

110

9,927 ,000

582,700

34,740

8ased on this estimates, an average costs for each injury type, the total costs associated
with the projected increase in trauma is shown below.

Average cost

Trauma estimates

Cost per Injury type

Fatality

$9,734,429

10

$97,344,285

Serious Injury

$524,700

241

$126,452,700

Other injury

$32,517

714

$23,217,138

Total Cost

$247,014,123.00

21 The WTP method relies on an assessment of a person's willingness to pay to avoid a fatal crash or to avo id
serious injury. This involves assess ing an indi vidual's willingness to pay to reduce the risk of such an event
occurring to them by a certain amount and then factoring the resulting dollar amount to 100%. The WTP method
is the approach recommended by Austroads for calculating crash costs based on the work undertaken by the
Auslroads Evalu ation and Planning Group in 2009.
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ApPENDIX

B-

VICTORIAN GRADUATED LICENSING SYSTEM
Obtaining a Learner

Learner Period

(issued for 10
years)

•

Must be 16 years of age

•

Victorian resident

•

Pass a knowledge test, eye test and proof of identity

•

Display L plates

•

Carry Learner permit

•

Supervised by a fully licensed driver

•

Zero SAC (supervisor .05)

•

No towing

•

No mobile phone use - hand-held or hands-free

Permit

Conditions

L
Penalties

•

Not accrue five or more demerit points in any 12 month period or 12
points in any thre e year period

P1 probationary
drivers

Obtaining a PI
licence

(12 months
unless extended

•

Must be 18 years of age

•

Victorian Resident

•

Have accrued 120 hours supervised experience (10 hours at night) - if

due to
penalties)

under 21yrs
•

Held Learner permit for 12 months continuously (if under 21yrs),6mth s
(21-24yrs) 3 months (25+ years)

Conditions

Penalties

•

Pass a hazard perception test

•

Pass on-road driving test

•

Display red P plates

•

Carry Driver's licence

•

Zero BAC

•

No towing

•

No mobile phone use - hand-held or han ds-free

•

No driving high powered vehicles

•

No more than one peer aged passenger (aged 16-21yrs)

•

If tested in automatic, can only drive an automatic

•

Not accrue five or more demerit point s in any 12 month period or 12
points in any three year period

•

If SAC above zero - min. 3 months licence suspen sion and an interlock
requirement for min. 6 months
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P2 probationary
drivers

Obtaining a P2
licence

(3 years unless
extended due
to penalties)

Conditions

Penalties

•
•

Held a Pi licence for 12 months

•
•
•
•
•
•
•

Displ ay green P plates

Have a good driving record

Carry Driver's Licence

Zero BAC
No mobile phone use - hand-held or hands-free
No driving high powered vehicles
If tested in automatic, can only drive an automatic
Not accrue five or more demerit points in any 12 month period or 12

pOints in any three year period

•

If BAC above zero - min, 3 months licence suspension and an interlo ck
requirement for min. 6 month s

Full lice nce

Obtaining a full
licence

Conditions if under
26 years

•
•

Hold P2 licence for three years

•
•

Carry Driver's licence

•

Have a good driving record

Mandatory loss of licence for BAC 0.05 and over
If BAC between 0.05 and 0.07 have an interlock requirement for min. 6
months when re-licensed
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C - SUMMARY OF YOUNG

NSW

DRIVER LICENSING ACROSS AUSTRALIA

SA

Qld

VIC

WA

TAS

ACT

NT

Learner Period
Min. Age

16yrs

16yrs

16 yrs

16 yrs

16 yrs

16 yrs

lSyrs9mths

16 yrs

Min. length

12 months

12 months

12 months

12 months

12 months

12 months

6 months

6 months

Expiry

Syrs

10yrs

3yrs

2yrs

3yrs

3yrs

2yrs

2yrs

Tests

Road law
knowledge

Road law
knowledge

Road law
knowledge

Road law
knowledge

Road law
knowledge,
driving test
after 25 hours

Road law
knowledge

Road law
knowledge and
Road Ready
Course

Road law
knowledge

4pts in 12 mths

12pts in 3 yrs

S pts in 12mths

& 6 mths as
learner

Penalties

4pts in 3 years

S pts in 12mths

4 pts in 12mths

4 pts in 3 years

4pts in yr1

12 pts in 3 yrs
Max. speed

90km/h

limit
Supervised
driving logged

120hrs incl.
20hrs night OR
100hrs & Safer
Drivers
program

12pts in 3yrs

Sign posted

Sign posted

limit

limit

120hrs
including

100hrs

10hrs night

lOhrs night

including

100km/h

100km/h

80km/h

Sign posted limit

80km/h

7Shrs including

2Shrs (pre
drive test)

SOhrs (L2)

a but SOhrs
recommended
for all drivers
including CBTA

a

lShrs night

2Shrs (post
drive test)

option

~ vic roads

17yrs

17yrs

17yrs

17yrs

17yrs

16yr 6mth

Min. length

1yr

1yr

1yr

1yr

6 months

l yr

3yr

2yr

Tests

Drivi ng test

Driving Test

Driving Test

Driving test or
CBTA and HPT

HPT

Drivi ng Test

Dri vi ng test or
CBlA

Driving Test

One peer
passe nger
between
llpm-Sam

On e peer
passen ger only
(16-20yrs)

Only with
multiple
passe ngers

Fro m 12amSam

HPT

I
Passenger
Rest rictions

l o ne peer
passenger
between

On e peer

passenger only
(16-22yrs)

llpm-S am
Late night
Restriction

Max. speed

I Only if mu lti ple

Between

I No

I

I

I No

No

I

No

No

I No

12am-Sam first
6mth s Pl

I 80km/ h

I Signposted limit

90km/h

Sign post ed
limit

Sign posted
limi t

lOOkm/ h

lOOkm/ h

No mobil es

No mobiles

No mobiles

No mobiles

Hands free

Hands free

Hands free

perm itted

pe rm itted

permitted

limit

Mobile phone

No

passengers

I No

I No mobiles

1

BAC

Zero

Zero

Zero

Zero

Zero

Zero

Zero

High powered
vehicle

No high
performance
vehicles

No high
performance
vehicles

No high
perform ance

No restriction

No rest riction

No rest riction

restriction

No high
performan ce
vehicles

Penalties

4pts in 3 yrs

S pts in 1yr

4pts in l Vr

4pts in Vr1

4pts in 1yr

4pts in 3 yrs

Spts in l vr

8pts in 3 yrs if
complete Road
Rea dy Plu s

12pt s in 3yrs

12 pts in 3 yrs

Zero

I

No restriction

Vehicles
4 pts in 3 Vrs

Bpts in yr2
l 2pts in yr3
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M in. length

I 2yrs

Tests to get P2 I HPT

I 3yrs

2yrs

2yrs

18 months

2yrs

INA

I NA

I Demerit point

HPT

Demerit point
free

Demerit point
free

Demerit point
free

I NA

I NA

Hands free
permitted

Hands free
permitted

Hands free

Hands free
permitted

INA

I NA

permitted

lOOkm/h

lOOkm/h

Sign posted
limit

INA

I NA

I

I

Zero

Zero

Zero

INA

I Zero for first 3
yrs post learner

free
Hands free

No mobiles

permitted

Max. speed

Sign posted

signposted

Sign posted

limit

limit

limit

limit

BAC

Zero

Zero

Zero

Vehicle

I No high
performan ce

No high
performance

No high
performance

No high
performance

Pen alties

I 7 pts in 3 yrs

5 pts in lyr

4pts in 1 yr

4pts in 3 yrs

12 pts in 3 yrs

I
I NA

8 pts if first 3
yrs

I licence if <25

I

I

I No restriction

I NA

INA

14 pts in lyr

INA

I NA

I 20yr

I 18.Syrs, zero

12pts in 3 yrs

Full licence
M in. Age

I 20yr

I 22yrs

I 20yrs

I 20yrs

I 19yrs

I 20yr

BAC until 19yrs
(min.)
Tests

I DOT online

I Clean record in
P2

Inquiry into lowering the probationary licensing age

No

No

No

Demerit point
free

Demerit point
free

No
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