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Recommendation and Summary of Justification

This Post Implementation Review (PIR) relates to the provisions of Part 2 of the Trailer
Registration Regulations 2018, as amended by the Trailer Registration (Amendment)
Regulations 2021 (“the 2018 Regulations”), which established a registration scheme for trailers
kept or used on roads and created offences relating to the scheme. The 2018 Regulations
include a review clause requiring the Secretary of State to review the operation and effect of the
regulatory provision and publish a report within five years after they come into force and within
every five years after that. Following a review, it will fall to the Secretary of State to consider
whether the 2018 Regulations should remain as they are, are revoked or are amended.

The 2018 Regulations came into force on 21 November 2018 (S1 2018/1203). As a result,
registration became mandatory on 28 March 2019 for certain UK trailers travelling in countries
that have ratified the 1968 UN Vienna Convention on Road Traffic (“the 1968 Convention”).

Since the 2018 Regulations came into force, it was identified that six minor amendments were
needed to the Regulations. These changes were made through the Trailer Registration
(Amendment) Regulations 2021.

The primary objective of introducing a trailer registration scheme was to minimise the risk of
disruption to UK trailers being used internationally while travelling to or through countries which
are party to the 1968 Convention. We had been aware of some occasions of enforcement
against unregistered trailers through cases that had been referred to the Department for
Transport and from discussion with trade associations. However, data on enforcement against
unregistered trailers has never been routinely gathered. The UK also ratified the 1968
Convention, which set out requirements around the registration of certain trailers.

The 2018 Regulations were introduced before the UK left the EU and therefore made provision
for the possibility that there may be an increase in enforcement action against UK trailers in the
future. Evidence would suggest that this has not been the case, but it is difficult to determine to
what extent this has been achieved through the introduction of the trailer registration scheme.

The recommendation is to keep as the 2018 Regulations appear to have met their objective
which was to provide trailer keepers with a means of satisfying enforcement authority



requirements when travelling internationally. The PIR has not found any evidence that the 2018
Regulations have created any additional burden on business.

1. What were the policy objectives of the measure?

The policy objective of introducing the 2018 Regulations was to reduce the risk of enforcement
action against UK trailer operators by foreign authorities. The scheme was also required as part
of the UK's ratification of the 1968 Convention.

2. What evidence has informed the PIR?

The review has been conducted based on a low level of evidence and with views of key
stakeholders via an online survey. As the number of responses to the online customer insight
survey was low (please see annex A1 for results) we contacted organisations that had produced
guidance for hauliers on the 2018 Regulations and asked for comment, but there were no
responses to this approach. Other evidence for this review includes an evaluation of the
correspondence and call centre enquiries received. This showed a low number of enquiries,
which related to advice on navigating the trailer registration service itself rather than issues with
the application of the legislation. We also contacted the Driver and Vehicle Standards Agency
(DVSA) which is responsible for the enforcement of the 2018 Regulations to ask for statistics on
the number of fixed penalties that have been issued. DVSA confirmed that this information is
not routinely captured but DVLA plans to work with them in the future to capture this
information.

3. To what extent have the policy objectives been achieved?

Trailer registration is necessary to minimise the risk of enforcement against trailers used
internationally and because of the ratification of the 1968 Convention by the UK.

The 2018 Regulations were implemented to mitigate against the perceived risk that there may
be an increase in enforcement action against UK trailers following the UK leaving the EU. It is
difficult to measure the impact regarding how much enforcement action may have been avoided
but the DVLA is in regular contact with stakeholders (for example the haulage industry). The
DVLA is aware of one instance where a member of the public complained, due to the fact they
were stopped by police for failing to register their caravan. However DVLA has never been
formally approached with any issues.

This suggests that the Regulations 2018 have met their objective, therefore the
recommendation is for the Regulation 2018 to remain unchanged.
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Further information sheet
Please provide additional evidence in subsequent sheets, as required.
4. What were the original assumptions?

The enactment stage Impact Assessment (lA) estimated that the cost to trailer keepers would
be:

e familiarisation cost with the new system and time costs incurred completing the
registration process would be £560,000 in the first year and £56,000 in future years (£7
per trailer).

e cost of purchasing a number plate for a trailer (average £16) and the one-off registration
fee payable to the DVLA would be £3.5m in the first year and £0.4m in future years. This
was based on a registration fee of £28 per trailer, although the fee was actually set at
£26. Costs were based on an estimate that 80,000 trailers would be registered in the first
year and then 8,000 new trailers in each subsequent year. This estimate was high as
only 48,672 trailers have been registered since the scheme began and there are
currently 44,528 trailers registered.

The A also estimated that the DVLA’s costs to develop and maintain the IT system for trailer
registration, application processing and registration certificate delivery would be around £12m,
which would be recovered through the registration fee income. The actual cost was £10.7m
partly due to the lower number of registrations.

The introduction of a trailer registration scheme was mainly of benefit to businesses through the
prevention of impediment to unregistered UK trailers travelling to certain EU Member States.
Anecdotal evidence would suggest that this has been the case and that few, if any, problems
have been encountered by trailer operators.

The IA also suggested there could be indirect benefits for those trailers which were subject to
compulsory registration. Examples given were that it could be a deterrent to trailer theft or could
improve recovery of stolen trailers. It also suggested there could be social benefits i.e. via road
safety improvements by facilitating enforcement of existing regimes related to trailer
roadworthiness. We have been unable to evidence whether any of these benefits were realised.

5. Were there any unintended consequences?

Following implementation of the 2018 Regulations there were some minor issues that became
apparent as to the way in which the scheme operated in practice. These were addressed by
changes made via the Trailer Registration (Amendment) Regulations 2021. These changes are
explained in further detail in Annex B1.

The changes were mostly technical in nature and were designed to improve arrangements. For
example:

A registered trailer is assigned a registration number which must be displayed on a number
plate. The 2018 Regulations specified that the font for the plate was a version of the Charles
Wright font which was not readily available to number plate suppliers. Most suppliers use a

version of the Charles Wright font that has been amended slightly to aid Automated Number



Plate Readers, as required by the Road Vehicles (Display of Registration Marks) Regulations
2001. The 2018 Regulations were amended to specify the Charles Wright font as it appears in
the 2001 Display of Registration Marks Regulations.

Towing a small car on an A-frame behind a motorhome is allowed in the UK but many EU
countries prohibit it. We identified an issue where small cars which are towed behind
motorhomes using tow bar like ‘A-frame’ devices had been dual registered as both a motor
vehicle and as a trailer. This was because some customers believed having a trailer registration
plate and certificate might offer some protection against enforcement. The 2018 Regulations
were amended to clarify that mechanically-propelled vehicles could not also be registered as
trailers.

6. Has the evidence identified any opportunities for reducing the burden on
business?

The aim was not to place an undue or onerous burden on trailer keepers so the approach taken
by the UK was to introduce as light a touch trailer registration scheme as possible. This
approach was welcomed by hauliers and the scope of the registration scheme and the way the
service has been designed has met with customers’ approval. Following the initial impact
assessment, there were no major business impacts identified. From the evidence provided in
the recent customer insight survey, the 2018 Regulations have not created an additional burden
on business. This appears to remain the case as no suggestions were received in our recent
survey on ways to reduce burden.

7. How does the UK approach compare with the implementation of similar
measures internationally, including how EU Member States implemented EU
requirements that are comparable or now form part of retained EU law, or
how other countries have implemented international agreements?

While it is not an EU requirement, trailer registration is common across most of continental
Europe. Countries are responsible for how they run their own schemes, and in many EU
member states rules are similar to those for vehicle registration.

A trailer registration scheme was a requirement of the 1968 Convention. The UK’s approach is
light touch and is mandatory for commercial trailers weighing more than 750kg and non-
commercial trailers weighing more than 3,500kg undertaking travel to or through a country that
has ratified the 1968 Convention.

We have not carried out post implementation analysis of how the UK scheme compares to
those in EU member states. This was because it was not deemed proportionate for the level of
evidence required for this PIR.



BACKGROUND INFORMATION
1. Trailer Registration background

Trailer registration is common throughout much of continental Europe, and it is often
compulsory to display the separate registration number of the trailer. This discrepancy had
occasionally been a source of disruption for UK trailers used in international haulage. In some
instances, it had resulted in operators facing prohibitions and receiving fines for their UK trailers.
In particular, there were some issues in EU states which were not party to the 1949 Convention
and therefore did not share a mutual legal basis for international road traffic or the recognition of
international driving permits with the UK.

The introduction of a trailer registration scheme was necessary to enable the users of trailers
kept in the UK to avoid potential enforcement action in relation to the registration of the trailer
while abroad.

The 2018 Regulations established a registration scheme for trailers and created offences
relating to that scheme. The 2018 Regulations provide for registration applications, the issuing
of registration documents, the display of registration marks and other related matters. The 2018
Regulations also prohibit the use of trailers in certain categories on journeys to or through
countries that have ratified the 1968 Convention unless they are registered.

1.1 The Conventions

International road traffic is governed by a series of Conventions. The UK had ratified the 1926
Paris Convention, the 1949 Geneva Convention and, in March 2018, ratified the 1968 Vienna
Convention. The ratification of the 1968 Convention, which came into force on 28 March 2019,
established common standards and rules for drivers and vehicles in international road traffic. A
key aspect of the 1968 Convention is the mutual recognition of driving licences, which is also
provided for in European Union law. Ratification of the Convention meant we would be able to
issue International Driving Permits to ensure that UK motorists could continue to drive in all EU
member states following the UK’s exit from the EU. However, among other things, the
Convention permits a contracting party to refuse to admit an unregistered trailer to its territory if
it has a gross weight of more than 750 kilograms.

2. Options for Implementation

Before the regulations could be implemented, an impact assessment was necessary to consider
the various options open to the UK. These are outlined below:

» Do Nothing — ratification of the 1968 Convention meant that enforcement levels could
increase significantly. Therefore, doing nothing was not believed to be a suitable option.

« Option 1: Mandatory registration of commercial trailers weighing more than 750kg and
non- commercial trailers weighing more than 3,500kg undertaking travel to or through a
country that has ratified the 1968 Convention

« Option 2: Mandatory registration of trailers undertaking travel to or through a country that
has ratified the 1968 Convention and all new trailers whether used domestically or
internationally applying for; i) commercial trailers weighing over 750kg ii) no commercial
trailers weighing over 3,500kg

Option 1 was the preferred option as it was considered to offer the best value for money in
addressing enforcement action by EU member states against UK trailers and balancing any



burden on the UK haulage industry. Therefore, it was expected to achieve the policy objectives
whilst minimising the costs associated with introducing a new trailer registration scheme.

2.1 Process after the requlations were implemented

The Trailer Registration Regulations 2018 came into force on 28 March 2019. From that time, it
became mandatory for the following trailers to be registered:

« all commercial use trailers travelling internationally with a gross weight of more than 750
kilograms and

e all non-commercial use trailers travelling internationally with a gross weight of more than
3,500 kilograms.

These categories were selected because our research showed that they were the most likely to
be subject to scrutiny by foreign enforcement authorities. All previous foreign enforcement
activity against unregistered UK trailers and known to the Department for Transport/DVLA had
been against these categories of trailers.

Once a trailer is registered, the DVLA issues a secure trailer registration certificate by post and
sends an email confirmation which includes authorisation for a number plate to be made up for
the trailer. The number plate must be displayed on the trailer and the registration certificate
must be available to present to a foreign authority upon request.

2.2 Non-Commercial Trailers

The 1968 Convention does not distinguish between commercial and non-commercial trailers.
However, extensive industry engagement showed that all previous instances of enforcement
action abroad had been focused on commercial trailers. There was no desire to add burden by
requiring non-commercial trailers to be registered where this was not needed. Therefore, while
non-commercial trailers with a gross weight of 3,500 kg or less can be registered voluntarily,
there is no legal requirement to do so.

DVLA figures show that 8,641 trailers have been registered to individuals as opposed to
organisations. Of those 8,641 trailers, 5,914 have a permissible mass of less than 3,500kg,
which falls below that mandatory registration weight, and could mean they have been registered
voluntarily. However, it is worth noting that prior to the 2021 change to the 2018 regulations, it
was not necessary for an applicant to confirm the trailer type. Therefore, DVLA is unable to
provide definitive figures on the number of trailers which have been registered voluntarily, and
of those, which are being used commercially and/or taken abroad.

While the trailer registration service has been set up so that such trailers can be registered, it
has been designed to include a series of questions to determine whether or not registration is
needed. It advises the customer when the trailer in question does not fall within the scope for
compulsory registration.

Many countries in the EU have a stricter trailer registration scheme than the UK. UK
stakeholders raised some concerns that the nuances of the UK scheme will not be understood
by foreign enforcement authorities. This could lead to UK keepers of non-commercial lighter
trailers being faced with enforcement action.

We have asked those who contacted us with their concerns to provide evidence of any issues
that have been faced by non-commercial trailer users, but none has been provided. In view of
this, we are considering revising our advice to customers to draw attention to the Convention



requirement. This will allow customers to make an informed choice with regard to their
responsibilities.

2.3 The Trailer Reqistration Service

Stakeholders were consulted prior to the implementation of the 2018 Regulations. Feedback
provided stressed that trailer registration should place the minimal requirements upon trailer
keepers and users. We believe that the 2018 Regulations achieved this.

However, in addition to the 2018 Regulations being as light touch as possible, the DVLA wanted
to ensure that the process for trailer registration would not place a burden on customers.

Customer insight established that businesses wanted a service that would enable them to
manage all their trailer records in one place, online. Trailer registration is the first DVLA service
to be entirely digital and it gives trailer keepers the ability to manage their own trailer account
and pay once for all their registrations. Although it is an entirely online service the DVLA’s
contact centre can prove assisted digital support to anyone who requires it. Feedback on the
service has been excellent since its introduction.

3. PIR Approach

A team from the DVLA Strategy, Policy and Communications Directorate was allocated to
conduct the review with some additional support from the DVLA’s service management and
customer insight teams.

The level of evidence required for the review is in line with the requirements set out in the
impact assessment. The intention behind the 2018 Regulations was to establish a trailer
registration system that allowed trailer keepers to register trailers to the standards outlined in
the 1968 Convention to facilitate the free movement of traffic.

Our aim was not to place an undue or onerous burden on trailer keepers, therefore the
approach the UK has taken in relation to a trailer registration scheme is as light-touch as
possible. This was reflected in the level of analysis in the original Impact Assessment (IA) that
accompanied the 2018 Regulations.

The DVLA conducts ongoing stakeholder engagement with organisations representing
enforcement bodies and industry groups. Despite the low impact approach chosen for the
review, the DVLA has also sought views of stakeholders to understand the effects of the
legislation and to check for any unexpected outcomes. The DVLA'’s in-house research team
issued an online survey and invited key stakeholders, including motoring organisations and road
freight associations to participate. Stakeholders were also encouraged to inform other
organisations likely to have an interest. The research questions can be found at Annex C1.

The number of responses to the survey was low and only four replies were received. Those who
responded, broadly agreed that the trailer scheme had met expectations and had delivered
what was promised but they were not convinced the scheme had any impact on the theft of
trailers. This aligned with the original impact assessment's conclusion that the potential benefits
of theft reduction is negligible. While we were grateful for our stakeholders’ views, it is difficult
to gauge the success of the scheme from such a low number of replies. Therefore, in order to
obtain additional evidence, we wrote to organisations that had produced guidance on the 2018
Regulations and asked them if they had any comment, but there were no responses to this
approach. This may suggest that stakeholders are broadly content with the trailer registration
process. This possibility is borne out by consultation with DVLA staff, including those in the



complaints team and contact centre who deal with correspondence and call centre enquiries on
a day-to-day basis. There are on average 135 calls a month to the contact centre about the
trailer registration system and around three emails per day. The low number of enquiries
received suggests there is little concern with the trailer registration requirements.

4. Evidence Base

4.1 Policy Objectives and Intended Effects

The primary objective of introducing a trailer registration scheme was to minimise the risk of
disruption to UK trailers being used internationally. We had been aware of some occasions of
enforcement against unregistered trailers through cases that had been referred to the
Department for Transport and from discussion with trade associations. However, data on
enforcement against unregistered trailers has never been routinely gathered.

The 2018 Regulations were introduced before the UK left the EU and therefore, we were
making provision for the possibility that there may be an increase in enforcement action against
UK trailers in the future. Evidence would suggest that this has not been the case, but it is
difficult to determine to what extent this has been achieved through the introduction of the trailer
registration scheme. The first two years of trailer registration were during the Covid pandemic,
so no enforcement would have taken place at that time.

4.2 Limitations of the Evidence base

Given the light touch nature of this review we recognise its shortcomings in being able to
conclusively determine the impact of the 2018 Regulations. The review is largely based on
anecdotal evidence and assumptions made on the premise that because we have not heard
otherwise the 2018 Regulations must be meeting their objective.

The 2018 Regulations were implemented to mitigate against a small number of enforcement
incidents and a perceived risk of these increasing. This makes it difficult to measure their impact
on how much enforcement action has been avoided. The low response rate to the survey
means that the error margins for analysis and interpretation of findings is high. Therefore, the
results from the survey may not be a true reflection of actual opinion.

A further shortcoming of the evidence base is that there is no data available on the number of
UK trailers which travel internationally but have not been registered. We contacted the DVSA for
fixed penalty and enforcement statistics, but these are not routinely captured. We hope to work
with them on this, going forward, so that statistics are recorded for inclusion in future PIRs.

5. Next steps for the Regulations

The 2018 Regulations will be kept under review as required and stakeholder views will continue
to be monitored through regular engagement channels.



