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The Road Safety Committee

The Victorian Road Safety Committee (the Committee) is constituted under the
Parliamentary Committees Act 2003, as amended.

The Committee comprises five Members of Parliament: four from the Legislative
Assembly and one from the Legislative Council.

Section 15 of the Parliamentary Committees Act 2003, describes the functions of the
Committee:

The functions of the Road Safety Committee are, if so required or permitted under this Act, to inquire into,
consider and report to the Parliament on any proposal, matter or thing concerned with -

(a) road trauma;

(b) safety on roads and related matters.

Committee Members
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Mr Telmo Languiller MP Deputy Chair
Mr Jude Perera MP

Mr Bill Tilley MP

Mr Andrew Elsbury MLC
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Australian Bureau of Statistics
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Glossary

Glossary

Anti-lock Braking
Systems:

Monitors wheel lock during braking and adjusts the braking force
to free a locked wheel whilst maintaining optimal braking.

Electronic Stability
Control:

Adjusts each wheel independently to ensure that a vehicle
maintains the direction indicated by the steering system.

Government
organisations

Refers collectively to VicRoads, the Transport Accident Commission
and Victoria Police, the Department of Health and Victorian
hospitals

Motorcycle

The legal definition of a motorcycle is set out in the Road Safety
Act 1986 (Vic) and several other Victorian statutes because
motorcycles are regulated under both transport and accident
compensation laws.

Hierarchy of definitions

The starting point for defining a ‘motorcycle’ is the Road Safety Act
1986 (the Act). In the definitions section of that legislation a motor
cycle is defined as “... a two-wheeled motor vehicle and includes a
motor cycle with a trailer, forecar or sidecar attached’. Some
further clarity is provided by secondary legislation, specifically the
Road Safety (Drivers) Regulations 2009 (‘the regulations’) whilst
the Road Safety Road Rules 2009 sets out motorcycle offences and
penalties.

Whilst the regulations predominantly deal with motorcycle
licensing requirements and restrictions, they do expand on the
definition of a motorcycle in the Act. They do so by providing that a
motorcycle also includes motor trikes. Motor trikes are defined

1
as:

‘... a motor vehicle with 3 wheels, but does not include —

(a) a motor cycle with a side car attached; or

(b) a motor vehicle with 3 wheels that has a body type that is similar to, or is
commonly known as, a sedan, station wagon, couple convertible, roadster,
utility, tray top or van:’

It is important to note that vehicles that do not fall within the
definition of a motorcycle are regulated separately.

Powered Two-
Wheelers

Refers to all two-wheeled vehicles covered in this report.
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Protective gear

Refers to motorcycle boots, trousers or pants, jackets, gloves and
armour, but does not include motorcycle helmets.

Road safety
agencies

Comprised of VicRoads, the Transport Accident Commission and
Victoria Police

Road and road
related area

The Road Safety Act 1986 (Vic) defines a ‘road’ in section 3
Definitions. A road is taken to mean (a) an area that is open to or
used by the public and is developed for, or has one of its main
uses, the driving or riding of motor vehicles. The definition of a
road also allows a road to be declared a road. The definition of a
‘road related area’ in the same Definitions section of the Act covers
a number of areas that would not ordinarily be viewed as areas
where a licence or registration are necessary. These include: (a) an
area that divides a road, (b) a footpath or nature strip adjacent to
the road, (c) an area open to the public and is designated for use
by cyclists or animals; (d) an area that is not a road and that is
open to or used by the public for driving or parking motor vehicles.
There is also an ability to declare an area to be a ‘road related
area’.

Stoppies A stunt where a motorcycle is brought to a standstill quickly,
causing the rear wheel to lift off the ground.
VicRoads Registered business name of Roads Corporation, the statutory

body that manages the Victorian arterial road network, vehicle
registration and driver licences and road safety

! Road Safety (Drivers) Regulations 2009, (Vic) S.R. N0.95/2009.
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Terms of Reference

Terms of Reference

That under s 33 of the Parliamentary Committees Act 2003, the Road Safety Committee
is to inquire into, consider and report no later than 30 June 2012* on motorcycle safety
and the Committee is asked to consider:

(a)

(b)

(c)

(d)
(e)
(f)

(g)

(h)
(i)

(1)

(k)

trends over time in crash types including on-road and off-road crashes,
rural/urban breakdown, experience levels of riders (where known) and types
of motorcycles being ridden;

the changing face of motorcycling and in particular, patterns of motorcycle
usage over time including the uptake of motorcycles as an alternative form of
transport and its impact on road safety;

the attitudes of riders to safety and risk taking including drugs, alcohol,
travelling at inappropriate speeds, use of protective clothing and fatigue;

riders and drivers attitudes to each other;
responsibilities for improving the safety of off-road riders;

the efficiency and effectiveness of the accredited provider scheme in the
delivery and administration of motorcycle licensing;

countermeasures used in Victoria, Australia and other comparable overseas
jurisdictions to reduce the number and severity of motorcycle accidents with
reference to road environment treatments, behavioural change programs and
the design and technology of motorcycles and protective gear;

new initiatives to reduce motorcycle crashes and injuries;

the appropriateness of the TAC premium for motorcyclists in relation to
covering all riders eligible to claim on the TAC scheme;

the effectiveness of the Motorcycle Safety Levy in improving rider safety in
Victoria; and

the ways government can work with non-government stakeholders to achieve
motorcycle safety outcomes.

Received from the Legislative Assembly of the 57" Parliament, 10 February 2011.

* The reporting date was extended to 13 December 2012, by resolution of the Legislative
Assembly on 8 February 2012.
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Chair’s Foreword

Chair’s Foreword

The Inquiry into Motorcycle Safety is timely having been completed following a period
of record growth in motorcycle use in Victoria. That growth and the inherent
vulnerability of motorcyclists requires a higher level of engagement on motorcycle
safety issues from government, road safety agencies, and motorcyclists themselves.

The growth in motorcycle use will, arguably, continue over the next decade. The extent
of that growth while difficult to judge, will present challenges. These challenges will be
in the form of greater use of public infrastructure, more extensive interaction between
different road users, and potentially, increases in trauma.

The growth of motorcycling also means that we need improved and new approaches to
motorcycling safety over the next decade. But action on motorcycle safety needs to be
tailored to Victorian conditions and Victorian riders. Our motorcycling culture, shaped
by rural, social, recreational and commuter influences differs substantially from that in
other countries and jurisdictions. That difference was most apparent when discussing
off-road riding with road safety experts in northern Europe. It became clear that riding
through the bush for recreation is distinctively Australian, distinctively Victorian. That is
but one example of the differences between our motorcycling culture and use and
those in other places. That of course, does not mean we cannot borrow good ideas from
elsewhere; but those ideas need to be altered to ensure they can work here.

This report includes an extensive number of findings and recommendations. One of the
most important areas we need to focus more on is the collection, use and sharing of
crash and trauma data, ensuring that road safety agencies meet their road safety
responsibilities, working collaboratively with the community, and focusing on the idea
that road safety is a shared responsibility.

Although much of the report is focused on improving, clarifying and adding to existing
motorcycle safety measures, there are also significant opportunities to improve safety
by harnessing new technologies. The next decade of motorcycle safety will draw more
heavily on Intelligent Transport Systems (ITS) and their associated technologies. The
scope of work being undertaken in the proving grounds of Europe by the European
Commission and individual countries, in designing, trialling and implementing these
systems is significant. That work and its results will no doubt have ramifications for
Victorian motorcycle safety and we look forward to its completion.

While technologies such as crash avoidance systems, speed monitoring and alcohol
interlocks are at a formative stage, their potential is already recognizable. Technology
affords us opportunities which we did not have in the past. It will allow us to prevent
and reduce the impacts of crashes. It will also allow us to deal with those motorcyclists
who do not operate within the law or are who are not concerned for their own safety.
When these riders are injured or killed the effects are not limited to those riders alone.
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New technologies may also be the key to a functioning safe system — where the road
network caters for mistakes by motorcyclists and drivers because technologies, road
design and other countermeasures collectively operate so that errors and risks do not
end in crashes and trauma. While a road network that is forgiving remains a long term
objective, technology will help deliver it.

At the end of a long Inquiry process, | am pleased to note that Victoria’s motorcycle
fatalities are on track for a reduction. In early December 2012, as this report was
finalised, our motorcycle road toll stands at four fewer than at this time last year. The
reduction reflects the work of countless road safety professionals, experts,
motorcyclists, community members and government.

A reduced road toll is a positive outcome. But more can be done and needs to be done.
We owe that to the victims of motorcycle trauma: to the riders and pillion passengers
and their families, friends and communities. During the course of this Inquiry, injured
riders and their families, and those who have lost loved ones as the result of a
motorcycle crash, shared their experiences with the Committee. As one participant
stated to me, ‘the legacy left behind when a motorcyclist dies on Victoria’s roads lies not
with them but with their partners, children, parents and other family, and community. It
is these people who will benefit from improvements in motorcycle safety, as well as the
motorcyclists themselves’. These contributions to the Inquiry enhanced the Committee’s
understanding of motorcycle trauma and helped guide its consideration of issues.

On behalf of the Committee | thank submitters, witnesses (including government
agencies, organised advocacy groups and interested Victorian motorcyclists) and
experts from the medical and road safety fields. These people met with, and imparted
their knowledge to, the Committee in submissions and at public hearings and meetings
in Victoria, interstate and overseas. Their collective contributions are reflected in the
breadth and detail of this report.

| also thank my fellow Committee members for their energetic, sustained and insightful
participation in this Inquiry. Their fresh ideas, bi-partisan collaboration and genuine
interest in improving motorcycle safety are also reflected in this report. | also thank the
Committee staff: Executive Officer Ms Kylie Jenkins, Researcher Mr John Aliferis and
Administrative Officer Ms Christianne Castro for their dedication and tireless work.

Mr Murray Thompson MP
Chair, Victorian Parliamentary Road Safety Committee
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Executive Summary

Introduction

Riding a motorcycle for commuting and recreation has been a longstanding tradition in
Victoria. For motorcyclists, it is said to offer an enjoyable and accessible form of
transport and leisure. Motorcycling, and the risks faced by riders are unique, and for
many Victorians unknown. Motorcyclists are more vulnerable than other road users. In
comparison to cars, heavy vehicles and public transport, motorcyclists have to brave the
elements, adapt to road hazards, and be more aware of other road users. Everything it
seems can be a potential risk to a motorcyclist. Unfortunately, when those risks lead to
a crash, the results are invariably worse for motorcyclists than they would be for other
road users. This necessitates tailored road safety strategies specifically for motorcyclists,
and has been an area of investigation for this Committee over the last two decades.

The Parliament of Victoria Road Safety Committee last investigated motorcycle safety in
1998. In the intervening period, much has changed. Motorcycle usage, measured both
in licences and registered motorcycles has substantially increased. These increases have
been driven by a range of factors, from cost and commuting advantages through to
recreation. However, the risks of motorcycling have remained. The results of those risks,
borne out, were highlighted by injured motorcyclists and the families of injured and
killed motorcyclists. The ongoing impact of motorcycle trauma to those who appeared
before the Committee was apparent.

The Inquiry into Motorcycle Safety was wide ranging and comprehensive, and the terms
of reference were varied. Some focused on the regulation of motorcycle safety, two
were dedicated to statistical analyses of trauma and usage, while others dealt with the
funding of measures or costs associated with motorcycle safety. Three terms of
reference, dealt with in Chapters 10 to 12, were orientated towards the future, with a
focus on existing and new crash and injury reduction measures as well as the role of the
motorcycle community in helping to achieve these objectives.

A number of themes flow through this Report, and influenced both the Inquiry process
and the Committee’s investigations. The first, and arguably most important, theme was
the lack of accurate and robust data, both for crashes and trauma. Many arguments,
proposals and observations made in submissions and witness statements were based or
justified on crash and trauma data. However, the significant data issues identified by the
Committee meant much of the evidence presented to the Committee was difficult to
verify. Therefore, reliance on this data for the purposes of introducing new
interventions or making changes to the regulatory framework was in the Committee’s
view inappropriate. In the absence of conclusive data, it was not possible for the
Committee to make definitive findings or recommendations. Addressing data issues is
the single most critical aspect of our future response to motorcycle safety.

XXi



Inquiry into Motorycle Safety

A continued absence of accurate and complete data would mean future interventions in
motorcycle safety may not be fit for their purpose or impose a greater burden on
motorcyclists than might otherwise be needed or justified.

The second theme was the Committee’s reliance on robust and objective evidence in
guiding its investigations. The Committee relied heavily on published research, evidence
provided by submitters and witnesses to the inquiry, and meetings with local and
international experts. For example, when assessing the merits of proposals made by
submitters and witnesses, or in analysing arguments or statistical trends, the Committee
drew on multiple sources to reach a balanced view, rather than rely on one or two
sources. The Committee chose this approach to ensure that each issue raised for its
consideration was investigated in the most rigorous way, and that findings and
recommendations were appropriate and measured. The Committee believes that it was
necessary to take this approach because its investigations consistently found an absence
of rigour and data justifying positions and proposals. That approach to motorcycling
safety, or the safety of any road user group, simply cannot continue if we are to realise
real and sustained road trauma reductions.

The third theme was the need to balance new interventions or changes to the existing
regulatory framework for motorcycle safety with the actual trauma performance of
motorcyclists. The appropriateness of any regulatory response needed to be suitable for
the risk, issue or problem it was intended to address.

The last theme was the potential of new technologies and new approaches to improve
motorcycle safety. Technology has the capacity to drastically alter the way risks are
managed for motorcyclists. While the application of new technologies to motorcycle
safety remains at an emerging stage, the Committee believes that it will have an
increasingly important role in motorcycle safety. Similarly, improving the way road
safety agencies work with the motorcycling community, increasing the use of subsidies,
incentives and education to promote and increase the use of countermeasures by
motorcyclists and undertaking the research that quantifies the usefulness of any safety
measure are vital for improving trauma outcomes.

These themes collectively influenced the Committee’s thinking, its investigations and
findings in the Inquiry report, and underpin its recommendations.

Part 1 — Data and term of reference (a)

Part 1 begins with data issues. There are substantial and systemic issues with the way
motorcycle crash and trauma data is collected, shared and used by Victorian
government agencies. These issues make it difficult to ascertain the extent of
motorcycle trauma in Victoria. One of the most problematic areas for data collection
and trauma trend analysis is the distinction between on and off-road crashes. The
Committee made a number of findings and recommendations relating to data. These
data issues need to be rectified as they have a wider application than motorcycle
crashes alone.
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In Chapter 3, trauma trends for motorcyclists in Victoria were analysed. The Committee
found that they differed depending on the trauma category. Fatalities have generally
decreased over the last decade but there have been overall increases in the number of
motorcyclists presenting to an emergency department or being admitted to hospital.
Interestingly, when compared with licence, registration and population figures, trauma
rates across most trauma categories have improved over time.

Part 2 — Terms of reference (b) to (f)

The second part of the report focuses on a number of terms of reference. It begins with
the accredited provider scheme, and then deals with off-road motorcycling and usage. It
finishes with the two attitudinal terms of reference.

The accredited provider scheme is an efficient scheme in terms of handling motorcycle
permit and probationary licence students. However, there is no way of measuring its
effectiveness because the scheme, including the governance arrangements and audit
structures, is not aimed at measuring its effectiveness in terms of producing safer riders.
The lack of an effectiveness measure is compounded by the lack of a common training
curriculum among providers.

Motorcycle use in Victoria has been growing at a rapid rate, with increases in licences
and registrations. These increases potentially pose issues for road safety by increasing
the number of vulnerable motorcyclists on the road, although conversely, they may also
improve road safety by raising the level of awareness among other road users.

In terms of delineating responsibility for off-road riding, the Committee first assessed
the legal framework that applies to all motorcyclists, including off-road, before assessing
the performance of each responsible road safety agency. A notable finding by the
Committee is that VicRoads has not accepted responsibility for regulating off-road
motorcycle safety, as required under both the Road Safety Act 1986 and the Transport
Integration Act 2010 relying instead on a distinction between off and on road that is
artificial and based on the management of roads. The performance of the TAC and
Victoria Police has been mixed, with a need for greater involvement in this area of
motorcycle safety. The Committee found that the Department of Sustainability and
Environment has been the government agency most involved in the off-road area,
although not strictly in a road safety sense.

The attitudinal terms of reference were limited by the lack of research and surveys
undertaken on motorcyclists and on the attitudes between motorcyclists and drivers.
Further, the link between attitudes and crash risk remains unexplored.

The available research suggests that rider attitudes to risk generally, and specific risks
such as drugs and alcohol, are healthy with high levels of awareness to general and
different types of risk. Attitudes of riders and drivers towards each other appear to be
improving. A key finding was that there is an ongoing need to create a shared
responsibility ethos among all road users if we are to improve motorcycle safety.
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Part 3 — Terms of reference (i) and (j)

The two terms of reference dealing with motorcycle compensation and the safety levy
drew strongly argued submissions and witness statements. The Committee was
presented with seemingly persuasive arguments both for and against increases to the
accident premium paid by motorcyclists. However, the Committee found that increasing
the premium paid by motorcyclists could not be justified on the available evidence, and
in any case went against the purpose and structure of the accident compensation
scheme.

The safety levy is a contentious charge and represents the only example of a levy
applied to a specific road user group. The issues identified by the Committee with
respect to the levy were multifaceted. They ranged from the oversight arrangements
applied to its use, through to the effectiveness of safety levy projects and the
effectiveness of the levy overall. Important findings included the absence of project
evaluations and qualitative reviews which make it difficult to measure its effectiveness.

Part 4 — Terms of reference (g), (h) and (k)

Part 4 of the report, and the three terms of reference it deals with, look to the future of
motorcycle safety in Victoria. The chapters share a common theme in that they deal
with areas, interventions and countermeasures that could be either improved or
introduced to reduce the incidence of motorcycle crashes and the subsequent trauma.
The chapter dealing with non-government stakeholders stresses the importance and
potential benefits of improving the depth and quality of engagement by road safety
agencies. Of particular interest to the Committee was the level of consultation by the
Transport Accident Commission when designing and implementing new motorcycle
safety campaigns and the impact, role and usefulness of the Motorcycle Advisory Group
and Road Safe groups. The Swedish OLA process was identified by the Committee as
being a way of improving community engagement and advancing motorcycle safety
outcomes.

The use of countermeasures to improve motorcycle safety was an important focus for
the Committee. Protective gear, the use of advanced braking systems such as ABS,
improved training (including on-road training) and improvements to road infrastructure
(particularly by focusing on motorcyclists in the design and maintenance of roads and
the use of barriers) were investigated by the Committee. Drawing on evidence provided
in its meetings with overseas, interstate and local experts, the Committee identified
improvements to existing countermeasures and ways to accelerate their use.

Among the findings in Chapter 11, those dealing with protective gear and training were
particularly noteworthy due to the emphasis placed on them by participants. The
Committee noted an Australian Standard for protective gear remained elusive. This is
despite this Committee’s recommendation that VicRoads create a clothing standard as
part of its 1998 Inquiry into the Review of Motorcycle Safety in Victoria. Further, there
has been a lack of progress in creating a star rating system which rates the performance
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of protective gear. The creation of an Australian Standard and a functioning star rating
system are necessary prerequisites for the introduction of mandatory protective gear. In
terms of training, the lack of research into its effectiveness as a way of reducing crash
risk did not deter the Committee from finding that on-road training should be pursued
and training more generally is likely to impart a crash reduction effect. Both of these
areas should be explored by road safety agencies in collaboration with researchers.

The Committee believes that new initiatives for motorcycle safety will increasingly draw
on Intelligent Transport Systems (ITS) and associated technologies. While these
technologies are emerging, they will offer great potential for improving motorcycle
safety. The Committee also found that road safety agencies need to ensure strategies
and interventions are catered to different types of motorcyclists (such as scooter and
off-road riders) and should focus on using education, subsidies and incentives to
promote safer motorcycling practices. One way of funding these initiatives is by
following the lead of overseas and interstate jurisdictions and hypothecating fines for
breaches of the road rules. The revenue from these fines would be directed into a
dedicated road safety fund which would be used to improve the safety of all road users,
including motorcyclists. The Committee also found that filtering, as distinct from lane
splitting, could confer a safety benefit for motorcyclists, and recommended a suite of
measures to investigate the safety benefits and risks of filtering.

Conclusion

The Committee’s investigations have found that many of the areas covered by the terms
of reference can and need to be improved. Much of this improvement is the
responsibility of road safety agencies. The current situation in Victoria, in terms of
motorcycle safety, is characterised by opportunities for improvement. The opportunities
arise from better engaging with the motorcycle community, improving the way road
safety agencies regulate motorcyclists and applying new countermeasures, new
approaches and new technologies to enhance motorcycle safety. Increased motorcycle
usage means that Victoria needs to take a balanced approach to regulating motorcycle
safety, but act where necessary to ensure motorcycle trauma continues to reduce over
time. Victoria has always been a world leading road safety jurisdiction. That also needs
to be the case for motorcyclists.
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Recommendations
CHAPTER 2 — DATA QUALITY AND ACCURACY

Recommendation 1:

That an independent office of road safety data be created, which will be responsible for

collecting, collating, interpreting and publishing all data relevant to road safety, and, for

the purposes of this Inquiry, specifically motorcycle safety. Its functions will include:

o Investigating which agencies collect data and where there are data gaps,
particularly with respect to off-road riding;

° Setting standards, definitions and data collecting protocols;

° Chairing committees that include all relevant agencies and departments involved
in motorcycle safety (including those that collect data);

° Setting benchmarks for the collecting and auditing of data;

° Co-ordinating the collection of data across departments dealing with health, road
and environment portfolios; and

° Collecting sales, injury, registration, licensing, fatality and Transport Accident
Commission insurance data.

Recommendation 2:

That an immediate program to improve inter-agency data co-operation and
collaboration on motorcycle crash data be instituted by government agencies.
Collaborations through committees and other data groups should include appropriate
representatives from motorcycle advocacy groups, such as those represented on the
Motorcycle Advisory Group, whose experience and knowledge of motorcycle crashes
could assist in the assessment of crash data.

Recommendation 3:

That a consistent methodology based on a set of universally applied definitions and
categorisations be developed for motorcycle trauma victims who present, are admitted
or suffer major trauma in Victoria. This methodology should be used by all government
agencies and departments when compiling trauma data for road safety purposes. The
guiding principle for including an injured motorcyclist in trauma statistics for road safety
is to be the definition of a road or road related area found in the Road Safety Act 1986.

Recommendation 4:

That the Victorian Auditor-General’s Office undertake a follow up audit of the agencies
audited in the Motorcycle and Scooter Safety Programs Report, within 12 months of
tabling of this report.
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Recommendation 5:

That section 87(1)(d) of the Transport Integration Act 2010 be amended to include a co-
ordinating role for VicRoads in the collection of road crash and trauma data among
health and road safety agencies and departments.

Recommendation 6:

That the Victorian Government initiate discussions through the Council of Australian
Governments to achieve national conformity on definitions of categories used in
assessing road trauma.

CHAPTER 4 — THE ACCREDITED PROVIDER SCHEME

Recommendation 7:

That the current accredited provider scheme be reviewed by an external organisation
such as the Monash University Accident Research Centre or the Victorian Auditor-
General’s Office, to measure its current effectiveness in administering motorcycle
licensing and whether it improves motorcycle safety and reduces motorcycle trauma.
The review is to be initiated within 12 months of the tabling of this report.

Recommendation 8:
That VicRoads auditing include a new component focusing on the effectiveness of
accredited providers, to be measured in terms of road safety outcomes.

Recommendation 9:

That accredited providers who do not offer a ‘test only’ option be able to access
financial incentives, and that such an incentive be provided by way of a reduction in the
amount paid, per student, to VicRoads by accredited providers.

Recommendation 10:

That VicRoads, design and implement a pilot training course, for pre-licence riders that
includes an off-road and attitudinal component. The training course should involve
selected accredited providers, and be implemented within 12 months of the tabling of
this report.
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Recommendation 11:
That VicRoads, in consultation with other road safety agencies and the public, develop a
common training curriculum which all accredited providers are required to use.

Recommendation 12:
That an on-road training component for learner riders, and on-road testing component
for probationary riders, be introduced.

CHAPTER 5 — OFF-ROAD RIDING AND MOTORCYCLE SAFETY

Recommendation 13:
That VicRoads and the Transport Accident Commission treat off-road motorcycle safety
no differently to that of on-road motorcycles.

Recommendation 14:

That VicRoads and the Transport Accident Commission ensure all current and future
motorcycle safety initiatives specifically include a component aimed at improving the
safety of off-road riders.

Recommendation 15:

That road safety interventions, strategies and initiatives, focus on both on and off-road
motorcyclists, relying on the definition of a road and road related area in the Road
Safety Act 1986 as a basis for including or excluding motorcyclists.

Recommendation 16:

That the Department of Sustainability and the Environment be involved in the
monitoring of off-road safety, and be included in the design, development,
implementation and consultation stages of off-road safety initiatives, strategies and
countermeasures and in the gathering and sharing of off-road crash data.

Recommendation 17:

That an ongoing public education campaign be undertaken by the Transport Accident
Commission to educate off-road riders of the coverage they are afforded under the
Transport Accident Compensation Scheme.
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CHAPTER 7 — ATTITUDES

Recommendation 18:

That road safety agencies initiate an attitudinal survey that deals with all the segments
of the motorcycle community, including on and off-road motorcycles, scooter, moped
and recreational riders, and that deals with attitudes to general risk taking, and specific
risks including drugs, alcohol, inappropriate speeds, use of protective clothing and
fatigue.

Recommendation 19:

That VicRoads and the Transport Accident Commission undertake research, including
attitudinal surveys, aimed at understanding how riders and drivers can better interact
with each other. Agencies must take a different approach to communicating with each
group, so that riders and drivers are better educated about each other.

Recommendation 20:

That VicRoads includes motorcycle specific questions in its licence testing regime and
motorcycle safety (including awareness) content in its training syllabus for learner and
probationary car licence students.

Recommendation 21:

That VicRoads and the Transport Accident Commission undertake research projects
focusing on the interaction between attitudes and behaviours as a way of informing
road safety strategies and training and licensing materials.

Recommendation 22:

That the Transport Accident Commission focus its motorcycle safety advertising on
redressing the attitude that responsibility for rider safety is solely attributable to the
rider, by ensuring that campaigns dealing with motorcycles raise driver awareness and
do not create negative stereotypes, perceptions or attitudes among drivers.

Recommendation 23:

That a ‘Motorcycle Safety Awareness Week’ be held annually in Victoria in conjunction
with the Phillip Island MotoGP. The focus of the week is to be on how all road users can
contribute to the safety of motorcyclists.
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CHAPTER 9 — THE MOTORCYCLE SAFETY LEVY

Recommendation 24:

That the Victorian Auditor-General’s Office undertake a performance audit of the
motorcycle safety levy including those projects funded and implemented since 2002,
and its governance arrangements.

Recommendation 25:
That the motorcycle safety levy be abolished.

Recommendation 26:
That the methodology underpinning the identification of blackspots be altered to take
into account the smaller number of motorcycle crashes and crash data accuracy.

Recommendation 27:

That VicRoads and the Transport Accident Commission report on the expenditure of the
motorcycle safety levy in their respective annual reports. The report should include
itemised information on the number of projects funded, the cost of each project, its
completion date and whether the project had been evaluated and any other relevant
information with respect to the motorcycle safety levy.

Recommendation 28:

That VicRoads and the Transport Accident Commission make available and publish,
through a dedicated area on their respective websites, or on another appropriate
website, details about all motorcycle safety levy projects, project documentation, start
and completion dates and the results of any evaluations.

Recommendation 29:

That reporting on, and evaluations of, projects funded by the motorcycle safety levy not
be subject to confidentiality or release restrictions which may limit public access to
information on projects. It is however, appropriate for such restrictions to apply in cases
where commercial in confidence requirements are imposed as part of a contractual or
tender process.
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Recommendation 30:
That all motorcycle safety levy funded projects have clear performance indicators that
can be measured at the start, during and at the completion of the project.

Recommendation 31:
That all motorcycle safety levy funded projects be evaluated within 12 months of being
completed, and the results of such evaluations be published.

Recommendation 32:

That projects that do not adhere to the Strategic guide for expenditure of the motorcycle
safety levy funding not receive funding, under any circumstances, but particularly those
projects that propose to use motorcycle safety levy funding to pay for enforcement or
Victoria Police operational costs.

Recommendation 33:

That VicRoads, the Transport Accident Commission and the Motorcycle Advisory Group
focus on increasing the number of off-road projects funded by the motorcycle safety
levy. These projects must involve the Department of Sustainability and the
Environment.

Recommendation 34:

That the Motorcycle Advisory Group be given the same oversight function over the
expenditure of motorcycle safety levy funds that had previously been exercised by the
Victorian Motorcycle Advisory Council.

Recommendation 35:

That VicRoads and the Transport Accident Commission report on the effectiveness of
the motorcycle safety levy in future annual reports, including the demonstrable effects
of the levy in improving rider safety and the effectiveness of individual projects.

Recommendation 36:

That, unless otherwise abolished, the motorcycle safety levy be linked to a specific
motorcycle trauma reduction figure which, once reached, would result in the levy being
abolished.
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CHAPTER 10 - WORKING WITH NON-GOVERNMENT STAKEHOLDERS

Recommendation 37:

That VicRoads initiate a consultation process, based on the Swedish OLA (Objective
facts, List of solutions, Addressed action plans) method, for motorcycle safety that
involves all road safety agencies, motorcycle clubs, stakeholders and groups, and
members of the broader community with a view to developing new safety initiatives.
The process is to be facilitated by a third party, non-government organisation and is to
be based on the process used by the Royal Automobile Club of Western Australia.

Recommendation 38:

That road safety agencies formally review their existing stakeholder arrangements and
identify new stakeholder groups for inclusion in their stakeholder engagement plans,
policies and approaches. As part of this review, the Transport Accident Commission and
VicRoads in particular, should invite motorcycle stakeholders, clubs and groups to
indicate their interest in being included in all forms of stakeholder engagement and
then take steps to ensure they are included.

Recommendation 39:

That the Transport Accident Commission and VicRoads formulate a stakeholder
management plan for engaging with the motorcycling community, and include the role,
scope and breadth of stakeholders to be consulted for each type of engagement
method.

Recommendation 40:

That VicRoads review the RoadSafe program with a view to identifying improvements
for engaging, where appropriate, with all sectors of the Powered Two-Wheeler
community.

Recommendation 41:

That the Transport Accident Commission consult broadly with motorcycle stakeholders,
including those on the Motorcycle Action Group at the inception, design and production
phase of motorcycle safety advertising and safety messages.
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Recommendation 42:

That the Motorcycle Advisory Group be required to report regularly to the Minister for
Roads, through its Secretariat. Agendas, and minutes of all meetings will be provided
promptly to the Minister's office (as well as to the Motorcycle Advisory Group
members) and a comprehensive report on the Motorcycle Advisory Group's activities
and any outcomes should be submitted to the Minister on a yearly basis.

Recommendation 43:

That the Motorcycle Advisory Group be expanded to include additional representatives
from the scooter and moped, off-road and accredited provider segments of the
motorcycling community and the length and regularity of meetings be increased to
allow for constructive engagement.

Recommendation 44:

That motorcycle advocacy groups in Victoria continue to work towards greater co-
operation and co-ordination amongst themselves, particularly when engaging with road
safety agencies.

CHAPTER 11 - COUNTERMEASURES

Recommendation 45:

That VicRoads and the Transport Accident Commission, in conjunction with road safety
researchers, undertake a crash reporting and investigation study, using the Motorcycle
Accident In-Depth Study approach as a model.

Recommendation 46:

That VicRoads update its road engineering guides to ensure they account for
motorcycles. The guides, including any policies, procedures and any other documents
needed in the design, building and maintenance of roads should take a safe systems
approach, with a view to reducing the injury and fatality risk to motorcyclists.
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Recommendation 47:

That VicRoads improve, in respect of motorcyclists, the operation of Wire Rope Safety
Barriers and other roadside barriers (such as steel or concrete barriers) by utilising
existing technology such as retrofitting barrier posts with cushion products, employing
underrun protection rails and using other technologies to reduce the impacts of
snagging or deceleration. These improvements should occur on roads that have been
identified as requiring improvement based on crash statistics, or using the approach
taken for identifying blackspot and blacklength roads, to ensure that funds are best
utilised.

Recommendation 48:

That the Transport Accident Commission and VicRoads investigate the use of incentives
and public education campaigns to increase the number of motorcycles being purchased
with Anti-Lock Braking Systems.

Recommendation 49:

That VicRoads and the Transport Accident Commission provide yearly reports to the
Motorcycle Advisory Group on research, advancements and evaluations of motorcycle
Anti-lock Braking System, and other countermeasures both in Australia and overseas.
These reports should also be made available to the public through the respective
agencies websites.

Recommendation 50:

That VicRoads and the Transport Accident Commission develop educational campaigns
for the use of protective clothing based on research findings with a focus on improving
the usage of armour and lower body clothing and on segments of the motorcycle
community that have lower rates of use.

Recommendation 51:

That the Transport Accident Commission provide a report on the development of the
star rating system, including prospective timelines, to government, the Motorcycle
Advisory Group and the Road Safety Committee within six months of the tabling of this
report.
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Recommendation 52:

That a star rating system for protective motorcycle clothing, which includes boots,
gloves, jackets, pants and armour, be established within 24 months, and be fully
functioning within 36 months, of the tabling of this report. It should adopt the
Conformité Européenne standards for protective motorcycle gear, but also take into
consideration Victorian requirements including weather patterns and must include a
testing and certification regime.

Recommendation 53:

That gear that does not meet a minimum star rating (once established) should not be
sold or branded as ‘protective’ motorcycle gear in Victoria. Clothing that does meet a
minimum standard should be subject to incentives and subsidies devised by road safety
agencies to facilitate its purchase by motorcyclists.

Recommendation 54:

That VicRoads and the Transport Accident Commission in conjunction with Standards
Australia create an Australian Standard for motorcycle protective gear. This standard
should use the European standards as a basis, but take into account Victorian and
Australian specific factors.

Recommendation 55:

That VicRoads and the Transport Accident Commission investigate ways of improving
motorcycle safety through behavioural change programs including changes to the car
licence curriculum and road rules so that motorcyclists and the risks posed to them by
other road users are highlighted. Other areas that should also be explored include
school education and advertising campaigns aimed at all road users.

Recommendation 56:
That VicRoads and the Transport Accident Commission investigate the potential of
simulators and virtual training software to complement motorcycle training.

CHAPTER 12 — NEW INITIATIVES

Recommendation 57:

That road safety agencies set and incorporate trauma reduction targets for motorcycles,
and motorcycle segments, in motorcycle strategies and for individual interventions.
Targets should be both aspirational and empirical in nature.
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Recommendation 58:

That the Transport Accident Commission and VicRoads review their driver instructional
materials to deal with the issue of safety features on vehicles that may affect a driver’s
ability to see motorcyclists.

Recommendation 59:

That the benefits and risks of filtering, as distinct from lane splitting, be reviewed with
the aim of introducing filtering in Victoria. A review committee should be constituted
within 12 months of the tabling of this report and its members must include motorcycle
community stakeholders and advocates, transport academics, police and other
government agencies. The review committee will be responsible for:

o Creating a definition that includes references to speed and the location of the rider
on the road during filtering among others;

° Identifying the benefits and risks of legalising filtering;

o Undertaking research into the incidence of rear-end crashes and crashes involving
motorcycles and other vehicles within the same lane;

° Formulating training requirements so that riders can safely filter;

° Implementing a trial of filtering, followed by an evaluation to allow for a realistic
assessment of the risks of filtering; and

o Consulting with the public and motorcycle stakeholders.

The review committee will produce a report, with recommendations, and submit it to
the Minister for Transport and the Road Safety Committee within 12 months of the
committee being constituted.

Recommendation 60:

That the Transport Accident Commission’s funding of enforcement be reviewed with a
view to identifying whether there has been an undue reliance on enforcement, by the
Transport Accident Commission, and whether these funds would be more appropriately
spent on alternative programs, initiatives and activities (such as subsidising
countermeasures) which can improve motorcycle safety.

Recommendation 61:

That road safety agencies incorporate subsidies and incentives in motorcycle strategies,
interventions and when introducing new countermeasures. Only countermeasures that
have a measurable road safety benefit, either by reducing crash risk or improving
trauma rates, should be eligible for such subsidies and incentives.
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Recommendation 62:

That the hypothecation of funds derived from enforcement, and their transfer to a
specific road safety fund which could be used to supplement existing funding for road
safety measures, including those aimed at motorcyclists, such as that in Western
Australia and New South Wales, be implemented in Victoria.

Recommendation 63:

That the Department of Sustainability and Environment and road safety agencies
investigate ways to increase the awareness of emergency location devices among off-
road motorcyclists and assess ways to improve access to such devices, including making
such devices available for a small rental fee.

Recommendation 64:

That VicRoads and the Transport Accident Commission provide yearly reports to the
Motorcycle Advisory Group on research, advancements and evaluations of Intelligent
Transport Systems and associated technologies, both in Australia and overseas. These
reports should also be made available to the public through the respective agencies
websites.

XXXViii
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CHAPTER 1: INTRODUCTION

Every day on Victorian roads tens of thousands of people ride their motorcycles for
work, social events and recreational purposes. While most Victorians who do not ride
generally view all motorcycles and riders as belonging to a single group, the riding
community is extremely diverse. Scooters, cruisers, super-tourers and off-road ‘bikes’
might all be termed motorcycles or powered two wheelers. However, for riders each
motorcycle is different with unique handling, uses and risks.

For many riders motorcycles represent something intangible: individuality, enjoyment,
freedom, a closer connection with the environment, a test of skill and excitement in the
face of uncertain risk. During the Inquiry many riders spoke eloquently of what riding
meant to them. The Committee heard riders describe the sights and smells of rides in
rural Victoria, the exhilaration of long rides, the camaraderie of membership in a
motorcycle club, the thrill of conquering off-road trails in state forests, right through to
the more routine commuting to work in the busy inner city suburbs. One witness
explained:

There is something about motorcycling that triggers something in your brain to make you feel more alive
... that life is better. [W]hen motorcycling with your visor up on your helmet, you smell things that you do
not smell in a car ... you can smell the perfume on the woman walking down the road as you ride past. You
feel the texture of the road through the tyres on the motorbike ... All those things are constantly
bombarding you, and something in you says, ‘This is life at its highest’. It is a heightened awareness. !

To a greater extent than other road vehicles, motorcycles can be both transport for the
daily commute and machines of leisure. Motorcycles are flexible vehicles which are
attractive due to their ability to navigate congested traffic, their lower emissions as a
whole? and their frugal petrol use. Over the last decade Victoria has experienced a
boom in the number of licensed riders and registered motorcycles. This has been driven
by a number of complimentary factors including urbanisation, cost, increases in
disposable income, environmental concerns (traffic congestion and emissions), and
demographic changes.

The unique characteristics that make motorcycles attractive have a downside when it
comes to safety. This is partially explained by their size in comparison to other vehicle
on our roads. But the major difference is that motorcycles, in contrast to cars and other
vehicles, cannot provide passive protection for riders once a crash occurs. These
characteristics mean that crashes involving motorcycles carry a greater risk of injury and
death for riders and pillion passengers than that for occupants of cars and other
vehicles. However, it is important to note that these risks are not ignored by riders. In
both public hearings and written submissions, the Committee heard riders characterise
themselves as risk managers, people aware of the risks yet willing to ride in ways that
mitigate them. In spite of their willingness to accept risk, when things go wrong on a
motorcycle the result for rider is almost always more serious compared to other road
users.
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In Victoria, motorcycle trauma has decreased, in comparative terms, over the last
decade. However, this conclusion is subject to a number of qualifications. Trauma
trends vary for motorcyclists depending on their location when injured and the type of
comparative analysis used. For example, whilst presentations to hospitals as a result of
an injury are higher today than they were in 2001-02, when compared to registered
motorcycles, the rate has decreased.’

Motorcycle trauma has an impact beyond the rider alone. As with all road crashes,
family, friends and those that care for the injured are also affected. In Victoria, riders
who are hurt are provided with publicly funded medical care and long term
rehabilitation. In some instances the state transport accident compensation scheme can
be accessed by injured riders and their families to cover a range of costs arising from the
crash. The counterview to the enjoyment and use of motorcycles is the costs from
crashes, borne collectively through the annual registration charge, and the emotional
and physical cost suffered by riders and their families.

The challenge for policy makers, regulators, government and the community is how to
increase the safety of motorcyclists to reduce road trauma. In trying to achieve those
objectives government agencies have to be wary of using interventions that make
motorcycling less attractive to Victorians or that create unnecessary barriers for those
wishing to pursue motorcycling. Further, there is a real sense among the riding
community that enough talking has happened and it is time to take action on
motorcycle safety. Riders have stressed that action needs to be deliberate, planned, and
underscored by robust, publicly available research and data.

1.1 Aim of the Inquiry

Motorcycle safety was last investigated by the Parliament of Victoria Road Safety
Committee in 1998. Since 1998, the numbers of motorcycle registrations and licences
have increased, as have the numbers of riders injured and killed on Victorian roads. The
Inquiry’s broad terms of reference reflect the level of change in the use of motorcycles
and the need to deal with all aspects of motorcycle regulation. In one respect the
Inquiry is an attempt to understand what is currently happening in the area of
motorcycle safety and what the issues are. It is, however, also intended to identify
interventions and opportunities that can make the road safer for riders. With these
concurrent objectives in mind, the Committee considered the aims of the Inquiry to be
twofold: firstly, to identify current safety issues and the regulation of motorcyclists and
secondly, to outline ways of improving both.

1.2 Reasons for conducting the Inquiry

The Inquiry comes at a time when the popularity and use of motorcycles is at record
levels. These increases in use have translated into increases in fatalities and serious
injuries, but a decrease in trauma in comparative terms. Victorian motorcycle safety is,
therefore, at an important juncture.




Chapter 1: Introduction

If the increases in motorcycle use continue, and regulators and governments do not
have the means to understand the size of the problem, and are not in a position to
create, innovate and implement appropriate road safety initiatives, then there may be
an increase in the number of deaths and injuries. That outcome is not one that Victoria
has been willing to accept for other road users nor is it one acceptable for motorcyclists.

The current road safety environment affords many new opportunities. Advances in
medical treatment, the way we build roads, train and licence road users, manufacture
vehicles and manage compliance have made the road a safer place. The Committee
believes similar advances may exist for motorcyclists. Considering the difficulties that
motorcycles pose in terms of road safety interventions, primarily due to their
vulnerability, the Committee believes that government and regulators need to be more
innovative, more heavily reliant on research and evidence, and more ambitious if we are
to achieve lower trauma rates for riders. There is a need to move away from road safety
interventions developed for other road users which do not deliver the same safety
outcomes when applied to motorcycles. If such an approach is adopted, the community
is more likely to accept the role of government agencies and collaborate with them to
achieve lower trauma rates.

1.3 Conduct of the Inquiry
1.3.1 Terms of Reference

The Terms of Reference for the Inquiry were advertised in metropolitan and regional
newspapers, including multicultural newspapers from the Greek, Lebanese and Italian
communities among others. Advertisements were also placed on commercial and public
radio stations in Melbourne and regional Victoria.

1.3.2 Submission dates

The Committee set two submission dates: 22 July 2011 for members of the publicand 9
September 2011 for large government agencies, to enable them to provide a considered
response to the terms of reference.

Submissions were received from a wide range of individuals and organisations such as
VicRoads, the TAC, Victoria Police, the Coroners Court of Victoria, rider groups, health
professionals, motorcycle representative groups and community groups. Seventy six
submissions were received by the Committee (see Appendix A).

1.3.3 Evidence

This report is based on evidence received through written submissions, public hearings,
research and briefings provided by experts and academics. The Committee undertook
extensive public consultations, inviting over 100 witnesses to appear at five rounds of
public hearings (see Appendix B). Additionally, members of the public were invited to
nominate themselves as part of an ‘open forum’. The open forums allowed any
member of the public to address the terms of reference with the Committee. This was in
addition to the Committee requesting individuals and organisations to appear before it
to give evidence.
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The first open forum was held in Melbourne on Tuesday, 18 September 2011 and was
extremely well-attended. For many attendees it was the first time they had been able to
directly engage with a Parliamentary Committee in this way.

1.3.4 Travel

In early November 2011, the Committee travelled to Perth (see Appendix C) to meet
with the then Minister for Policing, Emergency Services and Road Safety, members of
the Western Australian Office of Road Safety and representatives from the Motorcycle
and Scooter Safety Action Group (MSSAG). The Committee attended a one day forum
run by the MSSAG at which motorcyclists, rider groups, regulators, police and safety
experts presented and discussed motorcycle safety issues. Committee members also
attended the opening of the Australasian Road Safety Research, Policing and Education
Conference and took the opportunity to meet with and receive evidence from experts
on road barriers and protective clothing who were in Perth to attend the conference.
The Committee also met with the Secretary General of the Federation of European
Motorcyclists’ Associations (FEMA), Ms Aline Delhaye, who presented on the European
approach to motorcycle safety with a particular emphasis on research, countermeasures
and community consultation.

The Committee travelled overseas between 22 June and 11 July 2012 attending 27
meetings (see Appendix D) over 12 days with a range of relevant stakeholders including:

. Federal and local government agencies;
. Non-government organisations;

. Riders’ groups;

. Research institutes;

. Training organisations;

. Industry associations, and

. Insurance companies.

1.4 Scope of the Inquiry

The Inquiry’s terms of reference guided the Committee’s investigations into motorcycle
safety. They included both extremely broad references and others that were quite
specific. The specific included those dealing with the appropriateness of the TAC
premium, the motorcycle safety levy and the ways government could better engage
with non-government stakeholders. In contrast, the terms of reference dealing with
countermeasures and new initiatives were wide-ranging. Further, some terms of
reference were either limited by a geographic focus on Victoria or were expanded to
emphasise national and international practices. At the start of the Inquiry the
Committee defined the terms of reference so that its research and investigations were
targeted appropriately. The scope and ambit for each term of reference follows.
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1.4.1 Term of reference (a)

The focus for term of reference (a) is motorcycle crash trends for the period 2000/2001
onwards. The Committee identified fatalities, hospital presentations, admissions and
serious injuries/major trauma, the distinctions between on and off-road, age and
gender and the location of crashes (rural and urban) as falling within this term of
reference.

1.4.2 Term of reference (b)

This term of reference was narrowly defined with the focus being to assess the growing
use of motorcycles in Victoria. The Committee explored the correlation between the
factors driving increased motorcycle usage and motorcycle crashes and quantified what
increased usage might mean for trauma levels in Victoria. It was felt the factors driving
increased motorcycle use and the correlation (borne out by statistical analysis, coronial
or police investigation, or anecdotal evidence) between increased usage and motorcycle
crashes also need to be explored. Finally, the Committee tried to quantify what a
growing fleet size and motorcycle use could mean for motorcycle crashes and safety.

1.4.3 Terms of reference (c) and (d)

Both these terms of reference were seen to be confined to a narrow scope, dealing with
attitudes in a descriptive manner: firstly, in relation to the attitudes of riders to a
number of issues (for example drugs and speeding) and secondly, between riders and
drivers towards each other. The underlying objective was to analyse existing attitudes
and how they do, or do not, inform and influence the design of regulatory interventions,
crash risk and trauma outcomes.

1.4.4 Term of reference (e)

The central focus in this part of the Inquiry was to understand the current regulatory
environment and determine what arrangements exist to deal with off-road riders,
including which government agencies are responsible for their safety and what safety
initiatives exist.

1.4.5 Term of reference (f)

The following issues were felt to fall within this term of reference: firstly, the way
accredited providers are assessed in terms of performance standards; secondly, the way
in which VicRoads regulates the accredited provider system; and lastly, whether the
accredited provider scheme provides training and testing which results in better riders
on Victorian roads. A secondary focus was identifying whether there were problems in
the delivery of the services, their cost and quality control. The Committee did not
interpret this term of reference as extending to deal with licensing standards (including
the proposed graduated licensing scheme for motorcycles) and testing generally.
However, issues that prevented providers from being effective such as the curriculum
and contractual standards were included. It should be noted that the issue of testing
was partially dealt with in terms of its linkage to training in term of reference (h).
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1.4.6 Term of reference (g)

This term of reference had the broadest scope. Unlike other terms of reference, this one
included an explicit requirement to investigate and report on countermeasures within
and outside of Victoria, including those used in other jurisdictions. This term of
reference considered both existing and prospective countermeasures, assessed how
they have helped reduce motorcycle fatalities and injuries and whether they should be
implemented in Victoria. The Committee separated the term of reference into four
sections dealing with each specific area of countermeasures: road infrastructure and
furniture; behavioural change programs (which extended to include training); the design
and technology of motorcycles; and the design and technology of protective gear.

1.4.7 Term of reference (h)

The Committee took an expansive approach to this term of reference. A wide-ranging
analysis of motorcycle safety initiatives in other States and Territories, and overseas,
was undertaken to assess what could be used in Victoria. The term of reference
extended to assessing existing initiatives and, where improvements were found, to
recommend how these could be adopted. New initiatives in every area covered by the
terms of reference were included in this section.

1.4.8 Term of reference (i)

The Committee treated this term of reference as stand-alone, with a focus on two policy
issues: firstly, whether the risk profile of motorcycle riders and the cost they impose on
the transport accident compensation scheme are appropriate in terms of the premiums
they pay; and secondly, an assessment of the type of coverage that the scheme
provides. Central to this term of reference was the policy question about whether TAC
premiums, paid for by all road users as part of their registration, should be used to
compensate riders who are not registered, are unlicensed or riding off-road. Specific
areas of investigation by the Committee to establish whether the current approach was
appropriate included: the effect of court decisions on the coverage of the scheme; the
rate of occurrence of crashes involving unregistered, unlicensed or off-road riders; the
proportion of motorcycle claims in relation to the total premium pool; what would
occur if rider premiums were increased; and the interaction between this term of
reference and term of reference (e) in the context of the scheme remaining financially
viable.

1.4.9 Term of reference (j)

The Committee defined this term of reference as including the following objectives:
whether the aims of the motorcycle safety levy had been achieved; the way levy funds
have been used; and transparency and oversight arrangements. In terms of the
oversight arrangements, the term of reference extended to include the role of the
Victorian Motorcycle Advisory Council (VMAC) and its successor, the Motorcycle
Advisory Group (MAG). In addition, the term of reference was defined as requiring an
analysis of the effectiveness of motorcycle safety levy funded projects, whether they
made a positive impact on motorcycle safety (in terms of reductions in risks, actual
injuries and fatalities), and the appropriateness of the way the levy has been used.
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1.4.10 Term of reference (k)

The primary focus of this term of reference was on the way that government agencies
and the Victorian government interact with motorcycle groups and other rider
organisations to promote motorcycle safety. Of central importance was the question of
how well government is interacting with non-government stakeholders, and whether
there are any examples that might be used as a model for government / community co-
operation. Dealing with off-road riders was a specific focus of this term of reference,
with a particular emphasis on the work of the Department of Sustainability and
Environment (DSE) and Victoria Police in this area. The term of reference was seen to
extend to assessing the types of opportunities motorcycle clubs and other groups
interested in rider safety might provide to government.

1.5 Issues not covered by the Inquiry
1.5.1 Quad bikes

The terms of reference clearly restricted the Inquiry to motorcycle safety. This meant
that quad bikes, which are also referred to as All-Terrain Vehicles (ATVs) and therefore
not defined as motorcycles under Victorian legislation, did not form part of the Inquiry.
These vehicles are regulated by occupational health and safety regulators, such as
WorkSafe Victoria, when they are used in a workplace.

1.5.2 Crashes on private land

Motorcycle crashes that occur on private property fall outside of the scope of the
Inquiry. Such crashes may be investigated under occupational health and safety laws if
they occur on a working farm or if the property is considered a workplace.” They can
also be investigated under Coronial legislation and criminal law. But deaths that occur
on private property are not included in road toll statistics due to the definition of a road
fatality used by the Australian Bureau of Statistics (ABS), which requires the crash to
occur on a road devoted to public travel.” Further, there is no requirement for licensing
or registration of motorcycles being used on private property, and similarly laws that
regulate the use of motorcycles on public roads and road related areas do not extend to
cover their use on private property.

1.5.3 Enforcement

The enforcement of road safety through rules, regulations and Acts plays an important
role in reducing road trauma. The role of enforcement is dealt with in terms of
reference (e), (g) and (h) and only where the link between enforcement and the aim of a
reduced road toll for motorcyclists was clear. It has also applied where a change to
current regulations and road rules, such as the introduction of new rules, may have a
beneficial safety outcome. However, the Inquiry does not extend to deal with
enforcement issues that relate to the enforcement practices of police or other
organisations, or which could enhance the way that enforcement agencies operate.
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1.6 Report structure

The report is comprised of four parts. The first deals with data issues and analyses
motorcycle trauma, in terms of injuries and fatalities, to quantify what is happening on
Victoria’s roads. The second sets the scene for motorcycle safety in Victoria. The third
covers the terms of reference related to funding (the TAC premium and the motorcycle
safety levy) and community involvement in road safety. The last part identifies ways for
Victoria to prevent or lessen the effects of motorcycle trauma. The 11 terms of
reference are incorporated across these four parts.

Part 1 is comprised of two chapters, beginning with Chapter 2 analysing data issues
identified during the course of the Committee’s investigations of motorcycle trauma
trends. Chapter 3 deals exclusively with term of reference (a) by examining the fatality
and serious injury trends for motorcyclists. The analysis includes trauma locations, the
type of riding, the time that crashes occur and the age of riders injured and killed.
Comparisons based on usage statistics such as registration, licensing and population are
used to measure changes in trauma trends over time. A key question in this Part is how
Victorian riders have fared over the last 5-10 years and whether Victoria has,
comparatively, experienced a reduction in rider fatalities and injuries.

Part 2 provides context to the Inquiry. It assesses the current state of licensing and
training by accredited providers (term of reference (f)), before providing an overview of
the regulatory environment, including which government agencies are responsible for
motorcycle safety (and in what capacity), with a specific reference to off-road riding
(term of reference (e)). Attention is then given to motorcycle usage by drawing on
registration and licensing trends (term of reference (b)). The last section in Part 2 deals
with the link between increased usage and its impact on road trauma and the attitudes
of riders (terms of reference (c) and (d)). An important consideration in this section is
the question of how attitudes impact on road safety.

In Part 3 the Committee assesses the way that motorcycle safety is funded, which
incorporates both the TAC premium and the safety levy (terms of reference (i) and (j)).

Part 4 essentially deals with motorcycle safety prospectively. The Committee examines
how Victoria can actively prevent or lessen motorcycle trauma. A key consideration for
the Committee in this Part was the need to balance the enjoyment and use of
motorcycles with risk mitigation. This is reflected in the analysis of possible road safety
interventions. The discussion covers a broad range of areas beginning with how
community groups and non-government organisations can help achieve lower trauma
rates (term of reference (k)), an assessment of countermeasures that could be used in
Victoria (term of reference (g)) and concludes with new initiatives that could be adopted
to achieve trauma reductions (term of reference (h)).
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1.7 Themes in the report

While considering the issues associated with motorcycle safety the Committee
identified a number of key themes. These were:

. Data collection and use;

. Consultation;

. Education and training;

. Governance arrangements of road safety organisations;
. Mandating new motorcycle requirements; and

. Funding.

These themes appeared consistently in submissions, public hearings and research
material. A brief explanation of each follows.

1.7.1 Data collection and use

Over the last decade, policy formulation and regulatory intervention has increasingly
relied on evidence. That evidence requires appropriate data to provide policy makers
and government with a strong basis on which to make regulatory changes. The ability to
capture data has intensified over the last decade with the evolution of software, data
capturing equipment and the expertise of researchers and government agencies. This in
turn has, seemingly, made it easier to identify and use evidence to justify policy
positions and implement new interventions.

In terms of motorcycle safety, data collection and analysis emerged as a key issue. This
was due to inconsistent definitions used to categorise motorcycle trauma data, unclear
data gathering roles for different government agencies, incomplete data collection, and
the way data is analysed and strictly controlled. These issues as a whole affected the
guality of data and the coverage of trauma and usage in Victoria, and hindered the
Committee’s ability to make definitive findings.

While it may be accepted that issues with data collection and analysis exist across public
policy areas, the current data issues in motorcycle safety made it difficult for the
Committee to confidently identify evidence based policy interventions that could reduce
trauma rates.

1.7.2  Consultation

An inherent requirement in the analysis of road safety issues is strong evidence and
thorough consultation. This is particularly important when designing appropriate, well-
reasoned and justified interventions because they are applied to an entire community.
The Committee found that motorcyclists have often been the target of interventions
that do not appear to be strongly backed by evidence. This has occasionally meant
riders perceive new rules as not being ‘common sense’ or being contentious and some
have chosen not to comply. The Committee found a strong sense among riders that
government agencies do not consult with them properly.
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For some riders the ability of the motorcycling public to engage with government and
regulators has been hampered by inconsistent information about who is responsible for
road safety issues and governance and transparency issues with the different
consultative forums run by government agencies. In some instances, riders gave
evidence that they believed government agencies were biased and out of touch.®

1.7.3  Education and training

The role of education is central to changing the attitudes of motorcyclists and those of
drivers towards motorcyclists and vice versa. It was also strongly identified by a cross-
section of submitters as a way to ensure that new, returning and experienced riders
avoid road trauma. The quality, cost, and availability of training were issues raised at the
public hearings. The importance of road craft and defensive riding was, for many
witnesses, central to good riding and reduced trauma.

1.7.4 Governance arrangements of road safety organisations

The current approach to road safety in Victoria has produced significant trauma
reductions over the last decade. However, motorcycle safety has highlighted the
inefficiencies and gaps in the current regulatory arrangements. In many cases,
departments and road safety agencies appear to lack a coherent approach to tackling
motorcycle trauma. Programs and interventions are introduced in isolation. Benefits
that could be realised from sharing funding, resources and data are not realised because
there is no single co-ordinating body.

1.7.5 Mandating new requirements

The introduction of countermeasures and new initiatives to reduce motorcycle trauma
invariably led to the question of whether new requirements should be mandated. The
question of mandating requirements through legislation, and enforcing them, featured
in many submissions and in the evidence given at hearings. Submitters argued strongly
that in many instances education, subsidisation and phased introductions could achieve
the same outcomes. Unexpectedly, the question of compulsion versus persuasion was in
some terms of reference characterised as a consumer choice issue. Riders felt strongly
that in the absence of data and evidence, mandating new requirements would be
inappropriate.

1.7.6  Funding

The issue of funding cut across many of the terms of reference and was a factor for
every aspect of motorcycle safety. It covered the range of funding available for
prevention efforts, such as non-government groups seeking to raise motorcycle safety
awareness and groups trying to provide training to local riders, through to the way first
responders are resourced to handle motorcycle trauma. Other funding issues were
identified with the use of the motorcycle levy as well as the use of subsidies to reduce
road trauma. The introduction of hypothecation regimes for road safety in Western
Australia and New South Wales, as well as overseas, was also explored as a way of
improving motorcycle (and road users more broadly) safety in Victoria.

10
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1.8 Recommendations

A consideration for the Committee in drafting its recommendations was to ensure they
had clear benefits, were evidence-based and cost effective, could be efficiently
implemented and where possible used existing approaches, arrangements, systems and
structures within government agencies. Many of the recommendations in this report
can be implemented without additional cost, either because they clarify the operation,
scope or function of existing arrangements, systems or structures, make these more
efficient, or re-orientate them so that they function more effectively. A significant
number of recommendations can, in the Committee’s view, be achieved within existing
funding and governance arrangements, thus justifying quicker implementation times
and therefore improved motorcycle safety.

11
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Chapter 2: Data quality and accuracy

Chapter 2 at a glance

Overview

This chapter outlines the significant data issues associated with motorcycle trauma that exist in Victoria.
It provides an outline of issues raised during the Inquiry including data quality, inconsistencies in the
way data is collected and categorised, and systemic issues among government agencies and
departments such as the lack of co-ordination, sharing and the integration of databases. The chapter
also deals with the way data is selectively used, presented and analysed by road safety agencies.

Key findings

There are serious and ongoing issues with the collection, use and dissemination of motorcycle trauma
data in Victoria. The cumulative effect of these issues is that they undermine informed decision making
on road safety for motorcyclists, and it is not possible to accurately assess motorcycle trauma in Victoria
due to these issues.

Recommendations

Recommendation 1:

That an independent office of road safety data be created, which will be responsible for collecting,
collating, interpreting and publishing all data relevant to road safety, and, for the purposes of this
Inquiry, specifically motorcycle safety. Its functions will include:

. Investigating which agencies collect data and where there are data gaps, particularly with respect
to off-road riding;

. Setting standards, definitions and data collecting protocols;

. Chairing committees that include all relevant agencies and departments involved in motorcycle
safety (including those that collect data);

. Setting benchmarks for the collecting and auditing of data;

. Co-ordinating the collection of data across departments dealing with health, road and
environment portfolios; and

. Collecting sales, injury, registration, licensing, fatality and Transport Accident Commission

insurance data.

Recommendation 2:

That an immediate program to improve inter-agency data co-operation and collaboration on motorcycle
crash data be instituted by government agencies. Collaborations through committees and other data
groups should include appropriate representatives from motorcycle advocacy groups, such as those
represented on the Motorcycle Advisory Group, whose experience and knowledge of motorcycle
crashes could assist in the assessment of crash data.

Recommendation 3:

That a consistent methodology based on a set of universally applied definitions and categorisations be
developed for motorcycle trauma victims who present, are admitted or suffer major trauma in Victoria.
This methodology should be used by all government agencies and departments when compiling trauma
data for road safety purposes. The guiding principle for including an injured motorcyclist in trauma
statistics for road safety is to be the definition of a road or road related area found in the Road Safety
Act 1986.

Recommendation 4:
That the Victorian Auditor-General’s Office undertake a follow up audit of the agencies audited in the
Motorcycle and Scooter Safety Programs Report, within 12 months of tabling of this report.
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Recommendation 5:

That section 87(1)(d) of the Transport Integration Act 2010 be amended to include a co-ordinating role
for VicRoads in the collection of road crash and trauma data among health and road safety agencies and
departments.

Recommendation 6:
That the Victorian Government initiates discussions through the Council of Australian Governments to
achieve national conformity on definitions of categories used in assessing road trauma.
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CHAPTER 2: DATA QUALITY AND ACCURACY

Motorcyclists are dramatically over-represented, and we need to do something about it !
2.1 Introduction

An overwhelming response to term of reference (a) centred on issues with road safety
data and its analysis and use rather than trauma trends alone. These issues were
complex and covered a wide range of problems and complaints. The Committee felt that
dealing with the data issues brought to its attention was one of the most important
aspects of this Inquiry. Therefore, this chapter is solely dedicated to data issues. In both
submissions and in public hearings, the Committee received evidence on data quality,
integrity, the way it is analysed, managed and accessed in Victoria, and the deficiencies
in the current data capturing model.

Chapter 2 begins with background information on road safety data. It outlines the role
of each data collecting organisation or agency involved in motorcycle trauma. The
chapter then deals with the various aspects of data collection, analysis and use which
have been identified as problematic or dysfunctional.

2.2 Background

There is a large range of statistical data collected for road safety purposes in Victoria.
This is because road safety policy and regulation relies heavily on statistical data, with a
particular focus on measures that track road trauma, including trauma statistics,
exposure and usage statistics, enforcement data and insurance claim data. Statistical
data specific to motorcycles, as with other vehicles, is collected for each of these areas
with varying degrees of quality.

The collection of road safety data in all its forms is predominantly the responsibility of
government organisations. Generally, data is collected by organisations that fall broadly
within four groups: health focused (i.e. the Department of Health (DoH)); road safety
agencies (i.e. VicRoads), other public bodies (i.e. the Coroners Court of Victoria) and
research, academic and non-Victorian organisations (i.e. the Victorian Injury
Surveillance Unit (VISU) and the Australian Bureau of Statistics (ABS)).

Collecting road safety data is a secondary function for some data collecting agencies
which deal with road trauma patients.” That is, data is collected primarily for the
regulatory task that each agency is required to fulfil and a secondary use is for road
safety purposes. For example, the DoH collects data on motorcyclists injured on
Victorian roads, primarily as patients being treated within the Victorian hospital system.
This data can then be used for secondary purposes such as tracking expenditure,
receiving compensation from the Transport Accident Commission (TAC) and identifying
long term patient outcomes. Clearly, such data has a road safety use because it informs
us about the trauma rate among different road users, over time. However, an agency
such as VicRoads collects data explicitly for road safety, drawing on data derived from
police attendances at crash scenes.
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The majority of organisations involved in collecting data that has a road safety use tend
to use stand-alone data sets and data systems. However, there is a limited level of data
linking and sharing across databases with data being provided to research institutions
and others for analysis and use in the road safety area. Generally, however, most
organisations do not share a data system or link their data sets. That means that road
safety data in Victoria is kept in several different databases and in different formats.
Moreover, there is very little integration of data sets for road safety, or an overarching
co-ordination of data sharing across all the government agencies. This is in spite of the
interconnected functions many of the road safety data collecting agencies have.

2.3 The role of trauma data in road safety

Road trauma data is crucial to understanding what is happening on Victorian roads. It
provides a context that helps inform our understanding of road trauma and road safety
measures and guides policy development.? Conversely, ‘sound research and policy
making is dependent on high quality and up to date information’.* It is also critical in
developing strategies to prevent or lessen the effects of road crashes and enables
government agencies to make factual statements about the scope and impact of a
particular road safety issue.

The use of statistical data is prevalent in every aspect of government endeavour.
Increasingly, it has become predominant among the methods used to justify decisions
and implement government interventions. The role of data in road safety mirrors that of
data in other policy areas. Statistical data is important for several reasons, including:”

. Driving evidence based policy;

. Quantifying changes in a given regulatory environment;

. Providing feedback on the success or failure of regulatory intervention;

. Giving decision makers a basis on which to make decisions;

. Helping justify new interventions;

. Enabling information sharing among other members of the public service;

. Ensuring policies are responding to the real needs of the community;

. Guiding targeted expenditure to areas where it is most needed;

. Ensuring decisions are made in a way that is consistent with our democratic and
political processes, which are characterised by transparency and accountability;

. Allowing enforcement resources to be better utilised;

. Helping tailor government advertising to increase the public’s support of new
measures; and

. Informing public debate.

These reasons highlight the important function data plays in road safety, and therefore,
motorcycle safety. During the public hearings, the Committee received evidence about
the importance of data and the way different data is used in Victorian road safety
efforts.
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Mr David Shelton, Executive Director, Road Safety and Network Access, VicRoads,
summarised the role of statistical data as follows:

It is important ... to note that Victoria has an evidence-based approach to road safety, so we do have a
heavy reliance on data. That dependency exists at a number of stages through the policy development,
implementation and evaluation process. We rely on time series sets of data and geospatial data that is
collected to give us overall trend information, by which we understand problems and highlight issues. We
then use further data to identify options for responding to those issues, and drill down more deeply into
specific datasets or create datasets in order to be able to design and evaluate interventions. Sometimes
data is produced for very specific purposes knowing that it is not intended to be used across a broad range
of stakeholders. It is designed for an agency to work specifically on one intervention. e

2.4 Who is responsible for collecting data on motorcycle trauma?

Data collecting agencies fall within one of four categories: health focused entities, road
safety agencies, other public bodies, and research, academic and non-Victorian
organisations. Following is a list of the primary data collecting agencies, divided
according to the applicable category.

Health focused entities

. Ambulance Victoria
. The Department of Health (DoH)
. Hospitals

Road safety agencies

. VicRoads
. Victoria Police
. The Transport Accident Commission (TAC)

Other public bodies
. The Coroners Court of Victoria (Coroners Court)
Research, academic and non-Victorian organisations

. The Australian Bureau of Statistics (ABS)

. The Bureau of Infrastructure, Transport and Regional Economics (BITRE)

. The Australian Institute of Health and Welfare (AIHW)

. The Victorian State Trauma Outcomes Registry and Monitoring (VSTORM) group
. The Victorian Injury Surveillance Unit (VISU)

Each of these entities collects different types of data, for different purposes and houses
them in different databases. Some are primary collectors of data whilst others are
secondary data users relying on data already collected. Identifying the regulatory
function, the types of data collected, the purpose for collecting it, and the way it is used
is useful because it helps contextualise some of the issues discussed in the next section.
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2.4.1 Ambulance Victoria

Ambulance Victoria has, since 2008, been the exclusive provider of emergency
ambulance services across the state.” Ambulance crews are likely to be among the first
responders to a motorcycle crash and are responsible for providing ‘pre-hospital care
for patients experiencing medical emergencies, and medical transport by road and air to
ensure both emergency and non-emergency patients access the appropriate level of
health care’.? According to Ambulance Victoria, ‘the overriding aim of the organisation is
to improve the health outcomes of Victorians’.’

Ambulance crews attending a motorcycle crash (as with any other type of attendance)
are required to collect patient data on the Victorian Ambulance Clinical Information
System (VACIS). The VACIS essentially allows a paramedic to compile an electronic
version of a patient care record (ePCR).'° The VACIS is used to record clinical and
operational data for all emergency incidents.™ The ePCR is intended to reflect the
nature of events that occurred while the patient was being treated by Ambulance
Victoria paramedics. It explains and justifies clinical decisions made for the patient
during their care by ambulance officers.'? An overview of the types of data collected by
paramedics and the operation of the VACIS was provided by Dr Karen Smith, Manager,
Research and Evaluation, Ambulance Victoria. She explained:

The key areas of data collection are around the event; the patient; the attending teams; any pre-existing
conditions of the patient; the cause of the event and a free text description of the event by paramedics;
vital signs and symptoms; a secondary survey which includes quite comprehensive injury data collection;
paramedic management in terms of procedures and medications; their diagnoses; and the outcome of the
patient. All the pertinent variables in the VACIS are time stamped. Most of the data is collected from drop-
down menus so there is a minimal requirement for the use of free text, and there are mandatory fields for
the paramedics that are specific to particular types of cases ... B

In some respects, the type and quality of data and information collected by ambulance
officers can exceed that of others such as police officers. According to research
commissioned by the Royal Automobile Club of Victoria (RACV), because ambulance
officers often arrive before police, they have an enhanced ability to collect ‘more
accurate information on helmet ... and protective gear’ than police officers.™

Interestingly, the VACIS is able to track multiple patient records which belong to the one
patient or the one crash event. This occurs because a patient may be treated by more
than one ambulance crew or an incident can involve more than one patient. A
sophisticated algorithm allows the VACIS data to be searched so that patients with
multiple records can be matched.™

While Ambulance Victoria collects patient data immediately after and during the
transportation of a motorcycle trauma patient, once that patient has arrived at a
hospital new data sets are used to track that patient through the hospital system.
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2.4.2 Department of Health (DoH)

The DoH provides health services, develops health policy, funds hospitals and regulates
the sector.'® In terms of trauma services, the DoH manages the public health system in

Victoria, which includes the public hospitals that provide care and treatment for injured
motorcyclists.

The DoH has three data collections which record information on motor vehicle crashes,
including motorcycles:'’

. Victorian Admitted Episode Dataset (VAED);
. Victorian Emergency Minimum Dataset (VEMD); and
. Victorian Cost Data Collection (VCDC).

The VAED contains information about admitted patients in Victorian public and private
hospitals from 2005/06 onwards.*® The VEMD, which began in 1995, is composed of
data relating to emergency room presentations in one of 40 Victorian public hospital
emergency departments.?’ The last data set, the VCDC, contains information about the
costs for admitted, emergency department and outpatient cases as reported by
participating Victorian hospitals.”* The VCDC has a compensation function because it
allows the DoH to claim costs associated with injured riders from the TAC.? Due to the
nature of data captured on the VCDC, the lack of issues raised with the data contained
in it and the focus of this chapter, the Committee excluded it from its investigations. The
VEMD, as with the VAED, is comprised of an extensive range of data information.”®
There are 83 data fields in the VEMD?** and 190 data fields in the VAED?*, which include
diagnosis codes and compensable status among others. Both the VAED and VEMD are
linked and de-identify patients for privacy purposes.?® According to the DoH, the
purpose of both these data sets is:

... to enable the department to monitor morbidity, provide funding based on activity, monitor the
performance of health services, undertake epidemiology and clinical research, undertake health care
planning, and monitor quality indicators. 7

The data in the VEMD is derived only from public hospitals. In contrast, the VAED
includes data from both public and private hospitals.?® Motorcycle patients who attend
an emergency department located in a private hospital, but who are not admitted, are
not captured in the VEMD statistics. Consequently, that means that not all motorcycle
trauma patients are captured in the DoH’s statistics. However, the Committee heard
from Ms Frances Diver, Executive Director, Hospital and Health Service Performance
Division, DoH, that this gap in the data was small:

What we are missing, if you are looking for missing data, is patients who present to private hospitals. | do
not have that data. However, the admissions to private hospitals are very low. Whilst there has been an
increase in admissions to private hospitals, they are very low — 255 admissions to private hospitals in
2009-10 for motorcycle-related trauma out of 3310. »
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2.4.3 Hospitals

Victorian hospitals are responsible for treating motorcycle trauma patients. That
function applies to the State’s major trauma centres located at The Alfred, Royal
Melbourne and Children’s hospitals. All public hospitals are required to compile the
information that is in the VAED and VEMD.

2.4.4 VicRoads

VicRoads has a dedicated road safety function, which includes the development of
policy, legislation, regulation and research. The role of data in the context of VicRoads’
road safety function is an important one.*® Unlike motorcycle usage statistics such as
registration and licensing information which are collected by VicRoads from their own
databases, VicRoads relies on data provided by Victoria Police to populate their crash
databases. There are several databases kept by VicRoads, including the Accident
Reporting System Lotus notes Database which is used to manage investigations of
fatalities®, the VicRoads Road Crash Information System (RCIS) and CrashStats, which
shares the same data as the RCIS but can be accessed by the public.>? Of these, the RCIS
is the primary database for VicRoads road trauma data. The RCIS draws on police data
gathered when they attend a crash® or when a crash is reported to them. The data
provided by the police is contained in Victoria Police’s Traffic Incident System (TIS)
reports. These reports are the basis of the information used in the RCIS, however
VicRoads employs analysts to ensure the quality and veracity of the data. Mr Peter
Schofield, Manager, Road Safety Strategy and Community Programs, VicRoads,
explained the data sharing and verification process:

That data gets sent to VicRoads in an electronic form via a secure network where it gets put into a holding
bay. We have a group of experienced coders who then look at every [TIS report] ... They then code it and
essentially enhance that data by geospatially locating it, adding sub-DCA codes and a few other variables.
They also check the completeness of the report and make any recommended changes back to Victoria
Police. On average we put in about 250 data requests to Victoria Police for either additional information
that is missing or seeking clarification on data that is perhaps not quite clear enough in those reports. That
is on average about 250 a month that we send back to VicPol for clarification.

Once that data has gone through that filtering process it then gets put into our RCIS query system, which
allows ... the organisation to access that data for various countermeasure developments, including
infrastructure and behavioural issues. It also allows us to monitor trends over time in relation to all road
safety activities. 3

The RCIS includes a large number of variables® including the location and time of
crashes, the sex and age of injured motorcyclists, the type of motorcycle ridden, the
licence type and the casualty status used by Victoria Police and blood alcohol readings.®
VicRoads derived motorcycle crash information may be viewed as fulfilling several
purposes. In correspondence with the Committee, Mr Gary Liddle, Chief Executive of
VicRoads referred to some of these purposes:

[to] identify road safety issues to enable [the] development of effective road safety engineering and
behavioural countermeasures. Local Government and traffic engineering organisations are provided
access to a restricted version of CrashStats to develop road safety infrastructure improvements. ¥
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2.4.5 Victoria Police

The road safety agency that fulfils the primary data gathering role is Victoria Police. This
is due to police being first responders to the site of a crash and their role in investigating
crashes for breaches of criminal or transport law. That role was highlighted by Mr Peter

Schofield, VicRoads:

Essentially Victoria is fortunate that we have a single source of data, which is Victoria Police, in relation to
crash data. *

Crash information relating to motorcyclists is gathered by police in one of two ways.
Generally, police attend the scene of a crash and produce incident, or TIS, reports.*
Alternatively, motorcyclists can attend a police station and report a crash. The types of
data collected by Victoria Police in TIS reports include information about the owner,
details about the vehicle, crash information (i.e. was a helmet used) and any action
undertaken by police.”® At the Ballarat public hearings, Sergeant Ross Humphrey,
Victoria Police, provided the Committee with a practical example of how Victoria Police
use the TIS:

We have our traffic incident system, and that is where we report all our motor vehicle collisions, and that
would include motorcycles. Even if they are off-road, they are entered on that system if they are reported
to us .... When you are talking about injury collisions, they would note what was at fault — the rider or the
conditions. If they had run off the road and collided with a railing, a tree or something like that, they
would note that there may have been fatigue, speed, inexperience or something like that. That is in the
reporting standards. We have a method locally, and | believe it is probably statewide, where we report to
our traffic inspector for the area and any serious injuries or fatalities are done on a separate report. On
that pro forma we contact the local council or VicRoads and discuss with them if we find there were any
treatments or road conditions that contributed to the collision or caused more injury as a result of the
collision. We have a responsibility to follow up and make sure it is brought to someone’s attention. “

The Committee was informed by then Deputy Commissioner Kieran Walshe that Victoria
Police do not, nor are required to, collect injury or fatality collision data for
motorcyclists injured off-road.*” This approach extends to fatalities that are deemed to
have occurred off-road and which are then excluded from the road toll statistics.*’ That
anomaly was also noted by representatives from the Victorian Auditor-General’s Office
(VAGO) who stated:

We note also that the road toll reported by Victoria Police only covers those crashes that happen on public
roads and excludes crashes that happen on many tracks and unclassified roads used by off-road riders. “

In addition to the data contained in the TIS, Victoria Police are also responsible for
providing the Coroner with fatality briefs and collating the Victorian road toll, which is
the definitive statement of road fatalities in Victoria for road safety agencies.* The
decision to include or exclude a road death from the toll rests with the Deputy
Commissioner of Victoria Police, Regional and Road Policing.*®
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2.4.6 The Transport Accident Commission (TAC)

The TAC collects data on injured motorcyclists in the course of fulfilling its
responsibilities as the compensation insurer for road trauma patients. It keeps a client
claims database, called Fineos, which includes injured motorcyclists.47 This database
includes only those cases that occur on-road and which meet the minimum threshold
for an insurance claim to be recorded.® The purpose of Fineos is to manage claims,
workflow and payments to claimants.*® Whilst the primary focus of the system is to
facilitate the processing and management of compensation claims, some road safety
data is collected (such as injury and treatment data).”® In addition, the TAC records data
gleaned from surveys and injury data provided to it by health providers and the DoH.>*
The TAC draws information from the TIS database and the RCIS and registration and
licensing database.>® The TAC also provides the public with access to the last five years
of crash data on an application that tracks trauma statistics> using data derived from
the RCIS. The data collected by the TAC is used to develop its public safety campaigns
and to inform its policy development and funding of initiatives for reducing road
crashes.

2.4.7 Coroners Court of Victoria (Coroners Court)

The Coroners Court deals with motorcyclists who have died as a result of a crash. In
addition to the coronial function, the Coroners Court compiles data on motorcycle crash
fatalities based on data provided to it by road safety agencies.” The function of the
Coroners Court is to independently investigate reportable deaths, with a focus on
identifying the circumstance that led to the death.”® In meeting its regulatory functions,
since 2008 the Coroners Court has had a prevention unit called the Coroners Prevention
Unit (the Unit), which assists Coroners with their public health and safety role.”® The
role of the Unit is quite expansive and includes:

. Reviewing reportable and reviewable deaths;

. Collecting and analysing data relating to these deaths (including trend analyses);

. Assisting coroners in the development of prevention focused coronial
recommendations;’ and

. Monitoring and evaluating the effectiveness of coronial recommendations.>®

Reportable deaths dealt with by Coroners, including those dealing with motorcycle
fatalities, are compiled by the Court and kept on the National Coroners Information
System (NCIS). This data is accessible but is subject to stringent conditions.>® Data
collected by the Unit includes in-depth data on all off and on-road motorcycle
fatalities.® An overview of the way the Coroners Court and the Unit use data related to
motorcycle fatalities was provided by Mr David Hogan, Team Leader, Coroners
Prevention Unit, Coroners Court of Victoria:

We have developed a database which holds all data of reported deaths, including motorcyclist deaths in
Victoria. This database includes items such as what you would expect around age, sex, residential and
incident suburb, the intent and the mechanism of injury.
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The information on rural/urban location, rider experience and motorcycle type is typically determined by
coroners on a case-by-case basis as a part of their investigation. Determining whether a crash occurred at
an on-road or off-road location is a bit more complex, so the criterion for inclusion in the road toll — so an
on-road death — is that the incident must have occurred on a public road. The court works closely with
and has had observer status on the fatality review panel, and the court assists the panel in assessing
deaths for inclusion in the official road toll through the provision of coronial information. ot

2.4.8 Research, academic and non-Victorian organisations

There are several additional entities that keep motorcycle trauma data. The Victorian
State Trauma Outcomes Registry Monitoring (VSTORM) group, based at Monash
University, is responsible for data in the Victorian State Trauma Registry (VSTR) which
tracks patients who attend a Victorian hospital and have suffered trauma.®” The VSTR
data is collected from all hospitals in Victoria that receive trauma patients. Professor
Russell Gruen, Director, National Trauma Research Institute, Alfred Health, explained
the types of data collected at The Alfred and provided to the VSTR:

The Alfred has a trauma registry that collects 170 data points. That is 170 different types of information on
each injured patient who comes to The Alfred. There are about 6000 per year, with about 1200 major

63
traumas.

The role of the VSTR is aimed at tracking injuries, measuring the performance of the
trauma system and reducing or preventing trauma injury. According to Professor Gruen
this registry, and others like it, are necessary because:

... only with good data collection can we monitor and know what is happening, make policy changes based
on good information and most importantly work out whether policy changes have had any effect or not. ...
[W]e need to maintain these data collection sources that allow us to monitor what is happening in our
community. o

The availability of data in such registries was also cited as an important source for
targeted research:

... data collections like the registry become a quite useful source of detailed information. They
[researchers] can go and collect all that information... Researchers love to collect lots of data, and we are
very interested in a broad range of data, but it is about how you get access to that data. Do you get
everybody to collect everything all the time, or do you get a basic dataset, find specialty areas where you
need special data, and then give researchers access to that special data where they can go even deeper
and explore variation and changes over time &

The VISU, also based at Monash University, provides a source of de-identified data,
drawn from hospital data, which is used to undertake research into ‘the development of
effective injury prevention and safety promotion’.®® The role of the VISU is to analyse,
interpret and disseminate data on Victorian injuries and deaths, including those of
motorcyclists, and provide the information to government and non-government

organisations and agencies.67

The BITRE has a focus on on-road fatalities and produces data series and publications on
road fatalities. It publishes a monthly bulletin, Road Deaths Australia, which compiles all
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road fatalities by state and also provides a searchable statistical database, the
Australian Road Deaths Database.®® The ABS, which also focuses on on-road fatalities,
produces an annual publication on causes of death which includes data on transport
accidents including motorcyclists.®

In contrast to the data compiled and used by the ABS and BITRE, the AIHW focuses on
serious injury, publishing a semi-regular publication, Serious injury due to land transport
accidents. The publication relies on data drawn from the National Hospital Morbidity
database, which is derived from hospital data.”®

2.5 Is there a co-ordinating entity or role?

The nature of road trauma data, particularly the distinction between agencies with a
primary (i.e. police) and secondary (i.e. hospitals) data collecting role, has created a
situation where there appears to be limited organised access to and sharing of such
data. That is particularly true when looking at different types of organisations, for
example road safety agencies and hospitals.

There is no single agency that co-ordinates the collection of road trauma data across all
agencies in Victoria. However, several committees or groups deal with this type of data
including the State Trauma Committee,”* the TIS data quality group,’” the Australian and
New Zealand Policing Advisory Agency”® and the Road Fatality Review Panel.”* These
entities fulfil a number of functions. The State Trauma Committee provides information
on the functioning of the trauma system including the data systems used by health
organisations.”® The TIS data quality group is composed of the TAC, VicRoads and
Victoria Police and deals with issues relating to the system such as data quality and
enhancements.’® It should be noted that the TIS data quality group does not include
representatives from the Department of Sustainability and Environment (DSE) which
manages forest and parklands,”’ a noteworthy exclusion considering that motorcyclists
are injured riding off-road in such areas.

2.6 Sharing of data between agencies

The sharing of road crash data is important because not all road safety agencies have
the same data collecting capability. Although data sharing occurs among these agencies
in Victoria, it varies depending on the type of agency and the way the data is used, and
generally does not include the complete sharing of data. The TAC, VicRoads and Victoria
Police provide reciprocal access to their data, noting the crash databases of VicRoads
and the TAC are derived from data provided by the Victoria Police.” The TAC shares its
claims data with VicRoads and provides reports to Victoria Police.”” The DoH provides
some data to the TAC when it applies to recoup costs incurred from the treatment of
injured motorcyclists.2’ According to VicRoads, the data links with the TAC and Victoria
Police are the only links it has with other agencies that collect trauma data.?
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However, VicRoads does share data with other agencies. Mr Peter Schofield, VicRoads,
explained:

We then distribute that information to a number of different sources. We supply the TAC with that data on
a monthly basis. We report to the federal government on road safety performance, both for all vehicles
and heavy vehicles. We also provide that information on regular dumps of data to research organisations
like Monash University Accident Research Centre and Australian Road Research Board. The federal
government maintains a fatality database, and that information comes from our database. Every month
we report through to the department of infrastructure and regional services. The federal government
publishes a monthly report on road safety performance across the country, so that fatality data comes
from us. Essentially that is our data stream and how we process information we receive from VicPol and
who we provide it to. &

Hospital, Ambulance Victoria and DoH derived data appears to be shared with some
agencies, but not VicRoads. That point was made by Ms Frances Diver, DoH:

... the department also provides an inquiry help service to respond to requests for data... We often provide
information to Victoria Police or WorkSafe or the TAC. &

However, the data provided does not occur in a systematic or proactive way; instead
data is provided in an ad hoc and limited way by being linked to specific requests.

2.7 Individual data issues

It is clear from the Committee’s investigations that Victoria’s trauma data collection, in
terms of motorcyclists,* has a number of deficiencies. These range from issues such as
data integrity and quality to systemic, foundational issues which affect the very
reliability and useability of such data for a range of regulatory purposes.

Issues related to motorcycle trauma data were raised at every public hearing and in the
vast majority of submissions. The impact of these issues extend to seemingly unrelated
areas of motorcycle safety, such as the development and implementation of new
countermeasures and new initiatives. This is due to the reliance that policy makers place
on trauma and crash data to help guide and underpin the design of new motorcycle
safety measures. The problems caused by these issues were highlighted by Honda
Australia Motorcycle and Power Equipment (Honda Australia MPE) and the Victorian
Automobile Chamber of Commerce (VACC). Each provided their viewpoint on data
issues. Mr Robert Toscano, Director, Honda Australia MPE suggested:

... there is an enormous lack of and desperate need for comprehensive motorcycle usage data, for much
more detailed and accurate accident reporting data and for greater knowledge and understanding of this
increasing segment of road users. &

The VACC added:

... data collection over the complex range of motorcycle usage has remained poor. Agencies lack the
knowledge, and their endeavours to chase this information and data collection are poor. &

" Note: The Committee notes that these trauma data issues may also apply to other road users.
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2.7.1 Data quality

The term ‘data quality’ can appear to be vague and obscure. As part of its investigations
into the quality of road trauma data, the Committee drew on the work of the ABS to
define that term. According to the ABS, ‘data quality can be defined by reference to the
concept of "fitness for purpose™.®® That is, data is ‘fit for its purpose’ if it fulfils the
purpose for which it was collected.?” The ABS has proposed a complex,
multidimensional approach to defining data quality. For the purposes of this Inquiry it is
sufficient to define quality by reference to the accuracy of statistics, relevance and
interpretability.®® The quality of motorcycle trauma data, including crash data, has been
negatively affected by a number of factors which include gaps or changes in data

classification, deficiencies in data gathering, and a lack of data generally.

Victorian trauma data is incomplete. Gaps and changes in the collection of data have
made trend analyses over time difficult, if not impossible. One example of a gap in a
data series was referred to by the TAC in their submission. According to the TAC, the
new data collection system introduced in 2005 by Victoria Police, the TIS, created a
discontinuity in the data series. Due to issues associated with that changeover, the TAC
advised the Committee that comparisons of non-fatal data from 2006 on should not be
compared with the previous years’ data for the purposes of trend analysis.®’ The
centrality of the TIS data in terms of its use in VicRoads’ RCIS, means the warning raised
by the TAC also applies to the RCIS. Such discontinuities can create an issue for
meaningful analysis of road trauma over time.*

In addition, both the AIHW and VSTR data sets are limited by the period of time they
cover. The AIHW data set for ‘serious injury with a high threat to life’ ends in 2008-09, a
period in which fatality, presentation and admission rates calculated using licence and
registration data began their downward trend, which in some cases resulted in rates
below those seen at the start of the decade. The VSTR data on ‘major trauma’ is
similarly affected. The system of data collection only became fully operational across all
hospitals from 2008 onwards. As a consequence there is no historical data covering all
‘major trauma’ cases that occurred in Victoria before 2008, making comparisons and
assessments of trends over time difficult.

Inconsistencies or deficiencies in gathering information can have adverse effects on
trauma data, particularly when dealing with causal factors in a motorcycle crash.
Witnesses at the public hearings cited police TIS reports as one area where information
gathering varied from case to case. The reliance on the police-generated TIS reports in a
range of data sets makes such variations more concerning. Judge Jennifer Coate, State
Coroner, provided an example of her experiences dealing with TIS data:

... it is variable, the quality of the initial content of the investigation. We are doing some work on that with
Victoria Police at the moment and trying to standardise the way in which that report material comes to us
depending on the nature of the investigation — there is quite a lot of work going on — but we, as the
investigating coroner, also have the capacity of course to ask further questions, request further
information, seek directed statements from individuals, and we will often do that. o1
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Several reasons were provided to the Committee to explain the level of variability in TIS
reporting. The first was the subjective nature of police reporting.’” A practical example
was provided by Acting Senior Sergeant Shane Howard:

At the start when you bring up a collision report, it asks for a description of a collision. Some police will
put, ‘Vehicle lost control on right hand bend and collided with tree’. | would put ‘Vehicle A travelling east
along Cape Otway Road, 500 metres west of whatever intersection, lost control in gravel to the left hand
side, swerved onto the right hand side into the gravel’, et cetera, and tell the whole picture. There are
differing degrees of description used by different members, and that comes down, | suppose, to
supervisors or the force as well, and how they enforce the quality of work of the members.

... And workload. It is a lot easier now...But members are still under the pump if they have four or five jobs
on their plate. It is easier to write one line than to write, ‘As a result of collision, rider lost helmet, suffered
head trauma’, et cetera. They just put one line as to how it occurred [and] tick a few boxes... »

Of course, subjectivity and discretion in data gathering does not apply to all types of
data. The TAC suggested that whilst some data is clearly objective, for example whether
an injured person is a motorcyclist, deciding to include reference to whether a helmet
was worn, or not, in a TIS report is subjective.94

The second explanation was that TIS data does not include all the relevant data. The
Committee understands TIS reports can contain incorrect collision locations and lack
information gathered by police about a motorcyclist’s actual experience, rather than his
or her licence status. Additional information, such as the use of protective clothing
(other than helmets), is rarely recorded.”

A third possible explanation, for at least some cases, is the knowledge of attending
police of motorcycles and their characteristics. For example, including information on a
TIS report about whether a crashed motorcycle had an anti-lock braking system requires
attending police to be able to identify whether a motorcycles was fitted with this
technology. Some police may be unfamiliar with motorcycles and are therefore unable
to record such data.

Variability in data gathering may also occur when police officers rely on witness
accounts or statements from other emergency services to update their TIS report. An
area where that may occur is the estimation of impact speed. The TAC referred to speed
estimations made by ambulance officers as being crude but something that could be
used particularly where police reports were silent on such matters.’® In terms of the
reliability of such data, Ms Liz de Rome, Principal Consultant and Managing Director,
LdeR Consulting, explained to the Committee:

... the data [on speed] is not taken terribly seriously ... because such a range of different people can
contribute ... So it’s unscientific. 7

There are some significant gaps in motorcycle crash data, predominantly due to
underreporting. The area with the greatest level of underreporting is off-road
motorcycle crashes.”® Motorcycle crashes that occur in environments which road safety
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agencies define as off-road are recorded in one of two ways: either by police attending
the crash scene or when motorcyclists who crash off-road report their crash at a police
station. If the latter occurs, independent data gathering by police officers is not
possible® and they have to rely on the information provided to them.'® The TAC
suggested that up to 30% of crashes are reported to police by crash victims, and that
such cases created practical difficulties in terms of ensuring data quality.'®* Further,
some crashes which occur off-road may be reported as having occurred on-road by
motorcyclists, with some motorcyclists moving their motorcycle onto a public road.’® A
possible explanation for doing so might be the belief that TAC compensation can only be
accessed for on-road crashes.

VicRoads approaches off-road crashes as falling outside its remit and therefore its data
gathering efforts. That view was reached by representatives from the VAGO who noted:

| think VicRoads said it was not relevant to the public road toll, so they were coming from a position that
their concern is crashes and injuries on public roads. 103

The extent to which VicRoads is reliant on other data sets for information was
highlighted in its submission. VicRoads referred to commissioned research by the VISU
on off-road crashes which used VAED and VEMD data.'® The research did not rely on
VicRoads own RCIS database, perhaps because of the absence of data on off-road
crashes. However, even the VISU compiled data is limited in terms of off-road crash
data. Specifically, ‘there is sparse information in the [VISU] data sets on both the

contributory factors to off-road injury and the specific mechanisms of injury’.’®®

The VAGO representatives at the public hearings also discussed the TAC’s approach to
gathering data on off-road crashes for its claims database.

The TAC articulated a view that said, ‘If you go to hospital with an injury, it is in the hospital’s interests for
you to become a TAC claimant if you can and if you are able to do that’, so from their point of view the
hospital system would funnel you down the TAC compensation route if at all possible. Therefore they
concluded, ‘And if you go down that TAC compensation route, you have to have a police report’, so there is
a sort of meeting in the circle. If you want to get compensated and we want you to go down that route,
then you have got to, even after the event, generate a police report. So their logic was that that system

would mean that most people who went to hospital would end up claiming on TAC and generating a police

106
report.

The underlying premise of the TAC’s view, as expressed to the VAGO, is that it is likely
that an injured rider will lodge a TAC claim and that in turn helps with the accuracy and
quality of its data collection. However, the underreporting of off-road riders conflicts
with the conclusions reached by the TAC. The Committee heard that confusion over
whether off-road riders are entitled to make a TAC claim, which often occurs whilst a
rider is still in hospital, may explain the level of underreporting. Although that
explanation of the reasons for underreporting off-road crashes is one of several, the
TAC's faith in the ability of hospitals to channel every injured rider who could make a
claim to the TAC appears misplaced.
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The approach of VicRoads and the TAC to off-road data collection extends to Victoria
Police. Then Deputy Commissioner Kieran Walshe stated:

The off-road data is an issue that we are aware of, but under our requirements we are not required to
collect that sort of data. ... as to who should be responsible ... it is probably a matter that needs to be
worked through with the road safety executive group ... to determine how best to progress that and move
forward. It is a matter about when things get reported. There is no requirement on anyone to report any
collisions off-road. They generally would come to the notice of police only if there is some serious injury or
fatality ... Outside of that people could have minor collisions with some minor injuries that may not
necessarily be reported. There are some difficulties in there in determining what the obligations are on
riders ... ™

The way road safety agencies define on and off-road results in crash databases are
compromised because they do not track all reportable off-road crashes. This has had an
impact on the way some statistical series are compiled. That point was strongly made by
representatives from the DSE:

There potentially is a misreporting of how injury data is reported in terms of its geographical location; |
cannot say with certainty, but | suspect there is probably an underreporting, because it can be quite
difficult to know where that person got injured or even where you are picking up that person deep within
the forest. | think when we are looking at data we need to look at changing the way that data is collected
and the way that data is described and sorted. That is so you can meaningfully work out where that
accident happened — and | mean exactly where it happened — so that you can work out the underlying
land tenure. You can work out whether they were on a road or off a road, what type of bike they were on
and all the demographics and information that go with that. At the moment we really are not getting that
information. In some cases, | believe, it is not even being reported. 108

Yet another example was provided by the Coroners Court which found that only some
of the off-road crash fatalities have been counted in the official road toll.

Between 2000 and 2010 the coroners prevention unit identified 68 off-road motorcyclist deaths in Victoria.
About half of these deaths — exactly half actually, 34 — concerned trail bike riders in forest, park or bush
settings. VicRoads has advised the CPU that 20 of the 34 trail bike rider deaths were counted in the official
road toll because the deaths occurred on what were declared as public roads. The non-fatal injury toll
associated with off-road riding is also significant, as identified by the recent Victorian Auditor-General’s
Office report. 109

The definitional issues with off-road crashes in terms of the road toll are linked to the
ABS definitions for crash events. According to the DSE, fatal crashes that occur in state
forests are not recorded in the road toll because the recording requirements only
extend to fatal crashes on ABS defined roads.'*® Therefore, it is entirely probable that
the fatality statistics compiled each year, and which are used as a measure for road
safety progress, may exclude fatality crashes that arguably should be counted.

There are other areas apart from off-road crashes where data gaps exist. One such area
is data on motorcycle crash patients treated by the Albury Wodonga Health system,
which is a joint initiative by Victoria and NSW. This data may not have been included in
Victorian trauma data sets because trauma victims under the joint health system are
treated in NSW.' A further data gap was identified by research commissioned by the
RACV, which found the RCIS database lacks information about driver failure, estimated
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speed, and the rider’s position on the road as well as and road hazards.'? Additionally,

the database also has ‘considerable missing information about helmet use’.'** These
gaps do affect the quality of the data being collected. Inaccurate, incomplete or
inconsistent data makes trauma analysis difficult and undermines the accuracy of
decision making, which relies heavily on data quality. Further, a lack of crash data can
reduce research opportunities on causal factors, which in turn influence measures that
reduce trauma'** and could lead to changes to rider training.'"®

2.7.2 Access to, or sharing of, data

There is limited access to, or sharing of, data between organisations that gather and
store motorcycle trauma data. Sharing data is important for two reasons: firstly, it
allows each data collecting agency to verify its data set by comparing it to others.
Secondly, it ensures that issues such as underreporting are identified and the reasons
for that occurring are rectified. Data collected by the DoH and Ambulance Victoria is not
routinely shared with road safety agencies. Further, neither road safety agencies nor the
DoH share or provide access to their data on off-road crashes with the DSE. The TAC
does receive some data from the DoH but only if the TAC is responsible for
compensating the DoH for patient services.''® Data sharing occurs best between
VicRoads, Victoria Police and the TAC. These road safety agencies share the raw data
that Victoria Police provides in its TIS reports, VicRoads registration and licensing
information and TAC reports, among others.'*” While there is some data sharing
occurring, overall it appears to be inadequate. The TAC provided an example of its
ongoing applications to the DoH to access data.''® Similarly, despite findings made by
the VAGO in February 2011 with respect to motorcycle data, Victoria Police has had
similar issues to the TAC in obtaining data from the DoH:

... basically there was an issue about underreporting of collisions and things like that. The partners
[VicRoads, TAC, Victoria Police] have met since and tried to progress that particular [VAGO]
recommendation. We are quite happy to be in consultation with the Department of Health and Ambulance
Victoria, but to date we have had no positive replies from the Department of Health to share that
information. There are obviously privacy concerns around the information that they have. There are also
issues about the underreporting of those collisions with the Department of Health and the validation of
information that they receive for patients that present at hospitals. Whilst we have tried to make contact
with that particular area, to date we have not had a positive reply from them. e

The Committee understands the DoH data requested by the TAC in early 2011 was
provided in mid-2012, however there are ongoing issues with decoding the data,
restricting its usefulness. One reason given for the lack of access to DoH data are the
privacy rules that govern how such data is used and shared."*® The need to balance
privacy against the usefulness of motorcycle safety data for research purposes was
recognised by VicRoads:

... Unless we can get that data linked to a personal ID to put it into our system, aggregated data, whilst it

might provide broad insights, would not be specific enough to drill down to get the maximum benefit out

of that data ... In a perfect world that would be ideal, and with coronial records and Victorian Institute of

Forensic Medicine results. They would all be enhancements to a system that could provide greater insight,
but unfortunately we are constrained by privacy laws ...
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It is particularly noticeable when we have to link various sets of data to an individual. I really need to stress

that point: it is the linking of a name to a person and to an outcome that is problematic in ... lots of

121
areas.

Unlike the examples thus far, where access to data does occur to varying degrees, the
DSE is generally unable to access relevant data on off-road crashes. This applies across
the agencies that collect motorcycle trauma data and was well-illustrated by DSE
representatives at the public hearings:

One of the issues with injuries is that information does not come back to us. We do not keep reports; we
do not get data. So as a manager of that public land and that road network ... we do not get the
information that says, ‘This is what is happening in the roads you manage and the public land you
manage; here are the trends and maybe these are issues that need to be looked at and responded to’... So
we are pretty much blindfolded in terms of what is happening there. We have not got good data. 122

It is common for us to only get this information by reading media reports and then investigating it further
123
ourselves.

Access to motorcycle trauma data by non-government organisations, such as
universities, does occur. Victoria Police shares some of its data with MUARC subject to
agreements:

We are not in a position where we share the same datasets with MUARC across all of our datasets, but we
certainly work very closely with it in a strong partnership.... To that end we have agreed to start pursuing
some very simple MOUs ... that enable us to provide them with our intelligence products so they are
getting the same intelligence products that we produce .... 124

For other organisations such as the Coroners Court, data sharing does occur with
agencies and government departments. The Committee was informed that the Coroners
Court takes a collaborative approach with agencies and departments when sharing data,
many of which can be found in coronial findings.*®> This extends to representatives of
the Coroners Court encouraging road safety agencies to approach them for specific
data.'®®

The area where data sharing is most common is between the road safety agencies. This
is due to the way these agencies operate and the importance of police data for the RCIS
and the TAC databases. Data sharing is subject to arrangements and controls, as

Mr David Shelton, VicRoads explained to the Committee:

The exchange or access by other agencies of that data is generally managed through existing agreements.
It is done with a high level of formality and quality control. That is largely necessarily to protect the privacy
that is embedded in some of that data, but also to ensure that the datasets we are using are as good as
they can be — that is, that the data quality has not deteriorated and we would understand at any given
time what that quality is. 27
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However, the Committee was told that access to data held by VicRoads, the TAC and
Victoria Police has not extended to community RoadSafe groups:

... we find it hard to get good stats. As a RoadSafe group, we are always looking to VicRoads, the TAC and
the police to get a wide range of stats, but there does not seem to be any one group that is correlating all
of that information... That is the key element that we would like assistance with — data. We know that
there is a lot of underreporting of motorcycle crashes in particular, so | think we need better
communication with some of those groups. The TAC has some data we can get hold of, the police has
some data we can get hold of and then we are not allowed to use all of that information, and in particular
off-road reporting of motorcycle crashes appears to be an area that needs to be looked at. 128

The Committee sought comment from VicRoads on its approach to sharing data with
organisations such as RoadSafe groups. According to Mr Peter Schofield, VicRoads, such
groups do have access to crash data:

We also provide an additional facility to researchers and local government with the ability to access
through a confidentiality agreement private information that might be on those reports.

They primarily relate to the narrative, which is the police description of the crash, and the diagram, which
is a pictorial display of the crash. These days all the RCIS diagrams are electronic, so they are electronic
pictures that appear for access by local government as well as in our own system. 129

Access by the public to motorcycle trauma data is limited to online, searchable
databases such as CrashStats. A criticism of publicly accessible crash data is that primary
data is not made publicly available for individuals to analyse, and methodologies for
reaching data conclusions are based on individual judgments.**°

2.7.3 Limitations of databases and interoperability

The usefulness of motorcycle data is undermined by limitations and the interoperability
of the various databases on which it is stored. One such example can be seen in the
limitations of VicRoads databases, something which was brought to the Committee’s
attention by Mr David Shelton, VicRoads:

This is one of the issues that was really underneath what VAGO was telling us in their report, that we need
to be much more agile and more intelligent in that space. Our systems are currently letting us down. We
do need to do more work. We have some [results] we generated... by doing one-off studies of in-depth
analysis of our data. It is a very expensive way of doing it, and you cannot get recurring up-to-date
information about those different subgroups. We need to improve our data gathering to allow us to
develop better countermeasures.

The Committee experienced the effect of these limitations when requesting data on the
types of motorcycle involved in crashes, and the training and experience levels of
motorcyclists. These were areas which could not be assessed due, in part, to the inability
of road safety agency data systems to interrogate data gathered over time. These
limitations resulted in the Committee being unable to analyse trends in the types of
motorcycles ridden by trauma patients and their training and experience. Researchers
have also identified issues with the RCIS data set, with the two most prominent being the
lag between the crash occurring and it being included on the system, and the lack of
complete records prior to September 2006."*
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Sharing data between Victoria Police and VicRoads for the purposes of updating the RCIS
database is also affected by the capability of different systems, as highlighted by a
Victoria Police representative:

In respect of the data that is provided to our partner agencies, TAC and VicRoads, we provide a standard
provision set of data — so it is one dataset — and then they will consume it.

They will consume it into their application depending on the requirements they have and also depending
on the capability of their system. For example, VicRoads may not be able to receive some of the data
because of the age of their application. But in short we provision one set of data and they consume it
based on their requirements. 133

Similarly, Professor Gruen, Alfred Health, identified limitations in sharing such data but
also pointed out that some sharing occurs and is useful:

I think it can always be done better, and | would dearly love it to be done as well as it possibly can be
because in Victoria | do not think | am overstating it to say that we probably have the best combination of
injury care expertise and injury prevention expertise in the world. We probably do not work together
optimally in bringing our respective data sources together completely, and we probably do not make it as
available as it could be. But | think we do it reasonably well, and certainly our colleagues at the Monash
University Accident Research Centre and the Monash Injury Research Institute are the major injury
prevention research arms. **

Another limitation appears to be the design of databases. The example provided to the
Committee in several public hearings centred on limitations with the TIS report
template. The template does not accommodate additional causal factors to be added.
Acting Sergeant Turner, Victoria Police, explained the way that limitation can hinder
data collection:

Generally incidents are broadly lumped together as either ‘driver error’ or ‘driver inexperience’ on the TIS
accident reporting system. In the drive- error category that can be many different causes and they are put
together as the one causal factor. ... There is a place for the member to put that information on TIS either
in notes or at the summary at the end if they so desire, but unfortunately many members do not go into
too much detail. >

The extent to which these limitations and interoperability issues affect the collection of
motorcycle crash data is unclear. However, it could be argued that if these limitations
were overcome it would allow a more complete understanding of motorcycle crashes
and enable better research and analysis, on the basis that more data could be gathered,
shared and scrutinised between and among agencies.

2.7.4 Understanding motorcycle crashes

Understanding the causal factors that led to a motorcycle crash, and being able to
identify them, is crucial for data collection. However, some claim motorcycle crash data
can be undermined by a lack of understanding by those who compile and analyse
data.”® The complaints include inadequate collection of crash scene data*®’, poorly
trained data collectors', and subjectivity.”® It was suggested to the Committee that
the nature of motorcycle crashes required knowledgeable data analysts and that a lack
of such knowledge would affect the way data is treated.**
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One submitter suggested the data collection system at the scene itself was problematic:

The current data collection appears to me to be a blunt instrument. We need to have a lot more detail
about crashes... We do not collect good information at the scene. Part of that is because all of those things
are left and they disappear. A simple way to deal with that would be to take some pictures of every single
motorcycle crash, and to record the locations with GPS. 1

The ability to adequately record causal factors and other information following a
motorcycle crash is limited by the data collection system. The TIS reports provide a
useful example of the way databases can limit the collection of data. One limitation in
the TIS report is having a single speed box, which was suggested as problematic because
it would not allow other types of speed, such as inappropriate speed to be recorded.'*?
As evidenced by this example, the design and capability of the database can act to
restrict or extend data collection.

2.74.1 Defining crash speed and motorcycle type

A related issue to that of understanding motorcycle crashes is the way speed is defined
post-crash and the way vehicle information is collected, particularly the distinction
between motorcycles and scooters.

Subjectivity in police reporting was seen by some participants in the Inquiry to be
particularly problematic when dealing with speed. A regularly cited issue with the
reporting of crash speed was the distinction between speeding and inappropriate
speed.'” The Committee sought clarification from senior representatives of Victoria
Police on the way speed is defined. Superintendent Neil Paterson, Intelligence and
Covert Support Division, explained the differences in characterising speed for the
purposes of TIS reports:

With regard to the terms ‘speed’ and ‘speeding’ .... | can say that from an analytical perspective ...
‘[s]peeding’ clearly means that a vehicle is travelling in excess of the posted speed limit. ‘Speed’ can be
used to describe where speed was a contributing factor to the outcome, but it may not necessarily include
a speed that was in excess of the speed limit.

We generally try to steer clear a little bit now of the terms ‘excessive speed’ and ‘inappropriate speed’.
However, ‘excessive speed’ is generally used to describe speed in excess of the speed limit, although some
police members use it to describe speed that is grossly in excess of the speed limit. ‘Inappropriate speed’
again is sometimes used to describe speed in excess of the legal speed limit, but generally it is used to
describe any speed including a speed under the speed limit where the circumstances dictate that the speed
was not suited to the prevailing conditions. 144

However, based on evidence received by the Committee it is likely that the way speed is
defined for the purposes of crash data varies. An example of the level of variation was
provided to the Committee during the Traralgon public hearings. In response to a
guestion about the level of reporting consistency among police officers in determining
inappropriate as opposed to illegal speeds, Senior Sergeant David Watson stated that
police officers were:

[p]robably not at the same level. The highway patrol operatives are certainly more trained in regard to
attending collisions, attending traffic incidents, than what the general duties members are. 3
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The variability and subjectivity of reporting, of which speed is one example, also applies
to other crash information collected by data gatherers. When a motorcycle crash is
being described for data collection purposes, the term motorcycle does not distinguish
between types of motorcycles making the identification of different motorcycles for
analysis difficult. The importance of being able to distinguish between different types of
motorcycle is that each is ridden by riders representing a different motorcycle
demographic. Being able to analyse crash data on this basis would allow regulators and
decision makers to focus on the road safety performance of different motorcycle groups
and target countermeasures at those with higher levels of trauma or exposure. The RCIS
in particular has been identified in research commissioned by VicRoads as difficult to
use due to the way scooter crashes are classified by reference to motorcycles more
generally.**® The limited number of scooters in contrast to motorcycles means any
proportional research on scooter crashes can be greatly affected if crash data is not
correctly classified by referring to scooters.™"’

2.8 Systemic data issues

The collection of motorcycle trauma data by some government agencies for road safety
purposes is of secondary importance. For health related agencies, managing patients
and undertaking long term clinical research, as well as applying for TAC compensation,
are the primary reasons for collecting motorcycle data. For Victoria Police, the primary
reason is to ensure they have a record of attending the crash scene and to gather
evidence for the laying of charges and prosecutions.

The TAC also collects motorcycle crash data but its primary function is to track claimants
and to ensure their cases are being handled properly. VicRoads is arguably the only
agency that collects motorcycle trauma data for road safety purposes. However,
VicRoads and its RCIS database do not deal with primary data collection, that is, at the
scene of the crash or during treatment. This is also the case with the Coroners Court and
trauma registries which compile and sort such data after it has been collected.

When motorcycle crash data is collected as a secondary exercise it can become less
useful. This may be due to useful data not being collected at the scene, either because
the data gatherer is not required to collect it or because the gatherer is unaware of its
potential use by others (for example road safety researchers). Where data is collected, it
may fail to include ‘critical facts, be imprecise or due to the time it takes to be included
in the data set, slow down trend analysis or research’.**® Two examples of this occurring
in practice were provided to the Committee. The first was given by Ms Frances Diver,
DoH:

In theory, capturing all that data would be helpful. What we have, | think, managed to do is have a very
good dataset for major trauma rather than necessarily the dataset for absolutely all trauma. | guess the
committee would need to make a decision about the benefit of the data burden — the cost of collecting
data for everybody who goes to their general practice and to private EDs [emergency departments] — and
the level of depth of information that would be required to be collected for all trauma as opposed to what
we have focused on, which is major trauma. Major trauma is where most of the cost and burden is for
patients who are affected by motorcycle-related accidents. 19
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This example was given in response to a question about collecting data on less serious
injuries which are treated outside of the public hospital system.

The second example was given by Ambulance Victoria representatives. Responding to a
guestion about the collection of data for other purposes at a motorcycle crash scene,
Mr Tony Walker, General Manager, Regional Services, Ambulance Victoria, explained:

... I do not understand what Victoria Police’s needs would be, so we would be happy to work with them if
they felt there was value in it, but | do not know whether what we are collecting in that system [VACIS]
would support what they are doing. 20

Being able to collect relevant data at the scene of a motorcycle crash is an important
function for attending emergency services. However, if the relevant data is only that
which aligns with the primary responsibility of those collecting it, potentially important
data that is useful for broader road safety purposes can be overlooked or
misunderstood.

2.8.1 Definitions

Applying definitions to categorise and sort motorcycle trauma data is arguably the most
important process in the collection of that data. Definitions are heavily used by health
and road safety agencies and underpin the primary data which is used to track
motorcycle trends. The decision to use particular definitions and apply them to
collected data can dramatically alter the usefulness and applicability of that data in
statistical analysis. Given the importance of trauma data in policy making, one would
expect that all agencies use consistent definitions. However, the definitions used for
motorcycle trauma vary considerably.

Significant differences exist in a number of data categories which can be explained, in
part, by the different purposes for which data is collected. The most obvious
inconsistency exists between the DoH derived data sets and those compiled by road
safety agencies. During the course of the Inquiry, the Committee received statistical
evidence covering a number of trauma categories. Some of these are used by road
safety agencies such as VicRoads and others are used by health services. That means
that there are different data sets for trauma in Victoria based on categories of trauma.

2.8.1.1 Trauma definitions

Trauma data which includes all trauma categories, excluding fatalities is classified and
reclassified at different points by each trauma care provider. That includes Ambulance
Victoria, hospitals (particularly trauma centres), the DoH and the various medical-
research registries that rely on data in the VAED and the VEMD.

Road safety agencies also collect trauma data. That data is collected in TIS reports which
are then incorporated by VicRoads in the RCIS. Trauma data is also provided to and
subject to reclassification by the AIHW, which uses a different injury definition to that
used by health related organisations in Victoria. In some instances, the use of definitions
by different agencies can have an overlapping effect. For example, VicRoads uses three
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definitions of injured, which includes those admitted to hospital, those requiring
medical treatment and those who are injured but do not require medical
attention.>However, the Committee also received correspondence from VicRoads that
included a different set of definitions to those initially provided. The correspondence
referred to three levels of crash severity: fatal crashes, serious injury crashes and other
injury crashes. A ‘serious injury’ is defined as one requiring hospital admission. An ‘other
injury’ is defined as one that does not require admission to hospital. Additionally,

VicRoads also refers to a ‘not injured category’. >

The DoH categorises injured riders in terms of presentations to an emergency
department (kept in the VEMD) and admission to hospital (found in the VAED).™ In turn
the Victorian State Trauma Registry (VSTR) includes a major trauma category and the
AIHW compiles a serious injury with high threat to life data set based on data collected
by the DoH."* There are also other data sets which are compiled to analyse specific
trends in areas such as motorcycle trauma. For example, the VISU analyses road trauma
by reference to location, gender, age, and incidence.

153

Considering the number of definitions used, the Committee has provided an overview of
definitions for the following categories: fatalities, emergency presentations, admissions
to hospital and serious injury.

Fatalities

A road crash death is defined as the ‘death of any person within 30 days of the road
vehicle accident where death is attributable to injuries sustained during the accident’."
Two additional components inform that definition: the accident has to have happened
on a public road and been unintentional.™® Both VicRoads and Victoria Police use a less
expansive definition. They refer to death within 30 days of the traffic incident which was
caused by that incident.™’

Emergency presentations

An emergency presentation occurs when an injured motorcyclist is brought to one of
Victoria’s 38 public hospital emergency departments for treatment or observation.**®
Such patients may be either discharged without being admitted, or if admitted, counted
as an admitted casualty. The Committee understands the DoH counts an injured
motorcyclist who has been admitted after attending an emergency room in both the
VEMD and VAED statistics.

Admission to hospital

When a motorcyclist has presented at an emergency department and has sustained
injuries that require admission to hospital, they are captured in the VAED database. This
database is drawn from both private and public hospitals.™®

Serious injury

The earlier trauma categories deal with well-understood trauma categories. However,
there are drawbacks to using these trauma categories alone to quantify the impact of
trends in motorcycle trauma. This is because each of these categories, with the
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exception of fatalities, reflects a stage or process in the treatment of injury. Although
the categories allude to the seriousness of injury (for example a rider who presents to
an emergency room, but is not admitted, can be presumed to have less serious injuries
than someone who is admitted), they tell us little about injury severity and in turn make
it difficult to quantify changes in trauma severity, over time. The term ‘serious injury’ is
interpreted by the public, data collecting agencies and the media in different ways.
Often a serious injury is seen as denoting a life threatening or more severe injury.

For statistical trauma purposes, the term ‘serious injury’ is given specific and different
meanings by those agencies collecting road trauma statistics. According to VicRoads, a
serious injury is defined as an:

Injury sustained by [a] person in a crash requiring them to be taken to a hospital and admitted. (Initially
any person who is taken to hospital is counted as a serious injury and the Police check with the hospital to
determine if they have been admitted or not). Those admitted remain as [a] “serious injury”. Those not
admitted are reclassified as “other injury”. 160

The definition of a serious injury used by Victoria Police is similar to that of VicRoads. In
correspondence with the Committee, Victoria Police provided the following definition:

Serious injury (1 — Taken to hospital and admitted 2 — taken to hospital and enquiries pending). 1o

The definition used in medical data sets is more expansive than those of VicRoads and
Victoria Police. Rather than refer to serious injury, these data sets refer to major
trauma. Ambulance Victoria uses the term ‘major trauma’ which defines injuries in
accordance with guidelines endorsed by the Victorian Ministerial State Trauma
Committee.'® These guidelines, the ‘AV Time Critical Guidelines’, are used to identify
trauma patients who have suffered major trauma. However, because major trauma
does not have a single accepted definition, the Victorian State Trauma Registry (VSTR)
provides one. It defines major trauma using an inclusive list of injuries and
circumstances. These can then be used to decide whether a patient can be categorised
as having a major trauma, which in turn is considered to be a serious injury.'®® The
AIHW, which undertakes research on serious injuries caused by land transport crashes,
refers to serious injuries rather than major trauma:

Seriously injured is defined for this report as an injury which results in the person being admitted to
hospital, and subsequently discharged alive either on the same day or after one or more nights stay in a
hospital bed (i.e. deaths are excluded). As discharge from hospital can include transfer to home, to
another acute care hospital and to another form of care (e.g. rehabilitation), a method has been used in
this report to reduce over-counting of injury cases by omitting separations in which the mode of admission
is recorded as being by transfer from another acute-care hospital, on the grounds that such cases are likely
to result in two or more separation records for the same injury. 1e4

Since 1998 the specialist database, the VSTR, has used the Abbreviated Injury Scores
(AIS) when assessing data about patients with serious injuries. Trauma data categorised
in this way is collected by the VSTR (which used the major trauma classification) and the

" Note: There are additional definitions for serious injuries which are used by agencies for reasons other than data
collection.
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AIHW which utilises a different measure to VSTR based on injuries that it has assessed
as having a high threat to life.

Clearly, the definition of serious injury varies considerably between road safety and
health organisations. Whilst VicRoads and Victoria Police share a definition of serious
injury that appears to align with the ‘presentation’ and ‘admissions’ definitions used in
the DoH databases,  there are important differences between them that have the effect
of under or overstating motorcycle trauma and the seriousness of injury. However, the
definitions for serious injury used by Ambulance Victoria, the DoH and the related
registries are more sophisticated because they focus on injury severity. Further, the
definitions used by health organisations are consistent and well-defined but because
they differ from those used by road safety agencies total trauma cases can vary. That
was highlighted by the DoH:

Certainly in the health system the definition of major trauma is well defined. There are particular criteria
of an injury’s severity score: urgent surgery, required intensive care and threat to life or limb. There is a
defined major trauma definition. | cannot tell you if VicRoads or TAC use that for any other analysis, but
certainly in the health-related analysis, that is the definition of major trauma. TAC part funds the trauma
registry and so it is across the detailed definitions, but that might be different from how VicRoads
describes accidents. Not all accidents have injuries. If you look at VicRoads data — when | look at their
submission — they have a much bigger number, but that is because not all motorcycle accidents result in
an injury. Of those that have an injury, not all of them go to an emergency department, then not all of
them end up being admitted and then not all of them are major trauma. 163

It is important to note that there are differences even among health organisations. For
example, the definition of major trauma and serious injury with a high threat to life used
by the AIHW differs from that used by VSTORM. The AIHW motorcycle casualties record
a larger number of serious injuries than those of the VSTR which utilises the ‘major
trauma’ definition. Further, there are also differences between VSTORM and the AIHW
in the way they categorise riders for inclusion in their respective databases. The
practical consequence is that there are fewer cases in the VSTR data set than there are
in the series compiled by the AIHW.

" Note: The definitions of a presentation and admission are as follows: (1) a patient who presents to a Victorian
hospital following a motorcycle crash and; (2) an admission is a process whereby a hospital accepts responsibility
for the patient’s care and treatment. Admission follows a clinical decision based upon specified criteria that a
patient requires same-day or overnight [or multi-day] care or treatment. An admission may be formal or statistical.
Refer to Department of Health (Victoria), VAED Manual - Section 2 - Concept and Derived Items, 21st Edition, July
2011, p. 2, http://www.health.vic.gov.au/hdss/vaed/2011-12/manual/sect2 2011.pdf and Department of Health
(Victoria), VAED Manual - Section 2 - Concept and Derived Items, 21st Edition, July 2011, p. 9-12,
http://www.health.vic.gov.au/hdss/vaed/2011-12/manual/sect2 2011.pdf; refer also to the Department of
Health’s Victorian Hospital Admission Policy , 2011, accessible at

http://www.health.vic.gov.au/hdss/vaed/adm policy 1 Jul2011.pdf respectively. The decision to admit is based
on seven criteria. These criteria are based on the following type of patient categories: Type O: Patient expected to
require hospitalisation for minimum of one night; Type U: Unqualified Newborn; Type N: Qualified Newborn; Type
B: Day-only Automatically Admitted Procedures; Type E: Day-only Extended Medical Treatment; Type C: Day-only
Not Automatically Qualified Procedures; Type S: Secondary Family Member. See Department of Health (Victoria),
VAED Manual - Section 2 - Concept and Derived Items, 21st Edition, July 2011, p. 9,
http://www.health.vic.gov.au/hdss/vaed/2011-12/manual/sect2 2011.pdf.
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The definition of a road fatality appears less vexed, because VicRoads and Victoria Police
define such deaths as occurring within 30 days, and as a result, of a traffic incident.*®®
With responsibility for the road toll and coronial reports resting with Victoria Police,
there are fewer concerns with respect to defining motorcycle fatalities. However, one
area that is extremely problematic in the context of motorcycle fatalities, and
motorcycle trauma more generally is the question of where the crash occurred. This is
due to the way motorcycle crashes can be included or excluded on the basis of their
location.

2.8.1.2 Location

Motorcycle crashes that occur on private land are not counted by Victoria Police or
VicRoads in their crash data.'®” However, the area of primary concern with locational
data is the way that off-road and on-road crashes are defined and then, in the case of
off-road, excluded from data sets. The focus for VicRoads and Victoria Police in terms of
data gathering is on crashes that occur on ABS defined roads, that is public roads.*®® The
Committee was told:

If it occurs on private land, it is not included in the statistics as a collision. If it occurs at a state park on a
formed track, it would come under the definition of a collision as it is open to the public. 169

The definition of a road related area and a road in the Road Safety Act 1986 has the
effect of extending the scope of data collection to crashes that are not considered
reportable for road safety purposes by VicRoads, and to a lesser extent, Victoria Police.
Ordinarily, these definitions should have been construed in a way that expanded the
scope of data collection to include off-road crashes. That does not appear to have
occurred, with the Committee being informed that:

Whilst we have an act that defines a public place, just to make it clear, as far as injuries go and the
reporting of whether they are classified as ABS or non-ABS, we work on a set of guidelines that define
what will be reported as on-road and what will be reported as off-road. They are the guidelines that
Victoria Police use and that we use ... Those are the guidelines that we have been operating under since
they came out in late 1979 or 1980, | believe. That defines a road as an area within a surveyed road
reserve for things like car parks and petrol stations, and whilst under the act they might be defined as a
public highway, according to the ABS guidelines they are not. 70

A similar distinction is made in health derived crash data. The VAED data collected by
the DoH distinguishes between traffic and non-traffic crashes for motorcycle accidents,
by referring to ‘traffic accidents’ as those that occur on a public highway.'’* However,
that distinction does not rely on a ‘road’ and ‘road related area’ for the purposes of
defining the location of a crash. The effect of the traffic and non-traffic definitions is
twofold: firstly, it makes it difficult to know whether non-traffic crashes include or
exclude off-road crashes and if motorcycle crashes that occur in state forests or on
roads that are not sealed are captured as traffic crashes. Secondly, because of the
inconsistency between trauma definitions applied by road safety agencies and hospitals,
it is difficult to determine the actual number of on-road and off-road crashes.'’?
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Yet another example of the differences in including off-road and on-road crash data can
be seen with the serious injury data compiled by the AIHW. The AIHW includes in its
reports crashes that occur on and off-road, which it refers to as traffic and non-traffic
crashes. However, in the case of the non-traffic data set, the AIHW includes crashes that
occur in areas that do not meet the definition of a road or road related areas, for
example on farms and private land.*” This in contrast to the Australian Transport Safety
Board (ATSB) and BITRE road safety statistics which focus on, and only include, crashes
on public roads.”* This example illustrates the level of variation between statistical
analyses of motorcycle trauma when each is based on different definitions.

2.8.2 Representations of data and statistics

The use of motorcycle crash data for road safety purposes attracted robust responses
from submitters and witnesses at the public hearings. In particular, the representation
of crash data in road safety messages, or to underpin a new regulatory intervention,
was cited as being highly problematic. The Committee received complaints about crash
data representations in several areas. Overwhelmingly, these involved the comparison
of crash data with the vehicle kilometres travelled (VKT) and registration exposure
measures, the selective use of statistics and comparing motorcycle crash trends with
passenger vehicles.

A consistently used and often quoted data representation is the over-representation of
motorcycles in trauma statistics by reference to VKT, registrations and other road users,
mostly passenger vehicles. There are a number of components in such representations.
The first is that motorcycles account for less than 1% of the kilometres travelled on
Victorian roads.” The second is that motorcycles only account for 4% of registered
vehicles in Victoria. The third is the combination of the two data sets, registration and
VKT, for the purposes of comparing this data with motorcycle trauma levels. Taking this
approach allows for a ratio or proportional level of trauma to be ascertained based on
the available data, which in turn is then compared to trauma levels for passenger
vehicles. Occasionally these representations will be linked to the cost of motorcyclist
claimants to the TAC compensation fund. When these figures are used in unison, in this
way, they can incorrectly or misleadingly suggest an alarming picture of motorcycle
trauma and danger. An example of the way these statistics are represented was
provided to the Committee by the TAC in their submission:

Motorcyclists are especially vulnerable road users and are significantly over-represented in road trauma
statistics including in TAC claims, in terms of their incidence and cost. Motorcyclists account for less than
1% of the kilometres travelled on Victoria roads (Source: ABS Survey of Motor Vehicle Use, 2008) ... and 4%
of registered vehicles (Source: VicRoads) and yet they account for approximately 13% of accepted TAC
claims per year and 20% of TAC claims costs (includes no-fault and common law claims) per year. e

This general statement about motorcyclists was presented to the Committee in almost
every public hearing, and extensively in public submissions.

In addition to this form of crash data representation, road safety agencies and
researchers'’’ have used an equation that uses motorcycle VKT, motorcycle serious
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injury rates and then compares them to the injury rates of passenger vehicles to
establish that:

Independent research shows that riders are 38 times more likely than car occupants to be killed or
seriously injured on the road. 178

This statement has been used by the TAC in its advertising campaigns and quoted by
road safety practitioners when writing about motorcycle trauma. The table below lists
references to the VKT/motorcycle trauma rate figure that the Committee was provided
with, or located, during the course of the Inquiry.

Table 2.1: Over-representation figure

Organisation Number Date

Researcher — Diamantopoulou et al 30 1996'"°

RoadSafe - Eastern Victoria 30 Unknown'®

Researcher - Dr Ron Christie & Warren Harrison 16-18 2001

University of New South Wales 37 2011(relying on 2007 data)™®?
AIHW 37 2009 (based on 2006/07 data)*®
Motorcycle & Scooter Safety Advisory Group (WA) 23 2009 (relying on 2007 data)*®**
TAC 38 2009

TAC 37 2012"%

The table highlights the level of variation between researchers and organisations in the
over-representation number for motorcycle trauma. The calculation of the motorcycle
trauma rate with VKT is subject to significant variability which depends on the year
being used for comparison, although even then, there are variations (for example in
2009). The source of the over-representation figure is, according to the TAC'®” and
VicRoads,"®® the AIHW.

The over-representation rate has become an important statistic in measuring the
performance of motorcycles in terms of roads safety outcomes. The Committee was
presented with analyses of motorcycle trauma during the Inquiry, which drew heavily
on the VKT derived over-representation figure of 38 times more likely to be injured than
other road users, as well as usage statistics such as the proportion of motorcycles in the
Victorian vehicle fleet and traffic volumes (based on VKT) to support a contention that
motorcycle trauma has been increasing.'® The over-representation figure was seen by
many submitters and witnesses as a bellwether for motorcycle safety in Victoria. An
example of this approach to measuring motorcycle trauma was given by Mr David
Shelton, VicRoads:

They are 4 per cent of our registrations and less than 1 per cent of our traffic volumes, yet in 2011 they
represented 15 per cent of our fatal crashes. On that basis alone, if we are to reach a 30 per cent reduction
overall in road trauma in Victoria, we are going to have to lift our socks in the motorcycle area. 190

These statistical flourishes were used during the Inquiry to justify new regulatory road
safety initiatives or to support the conclusion that something had to be done to arrest
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the trauma increases in this road user group. A more subjective conclusion was that
motorcyclists could be seen as a problem group because riders as a whole had failed to
reduce their trauma rate.

The use of these statistics has drawn significant and sustained criticism from
representative motorcycling groups. Among the first witness to address the issues with
motorcycle trauma and usage statistics was Mr Rob Salvatore, Victorian Motorcycle
Council (VMC). Mr Salvatore’s evidence focused on the use of the over-representation
figures by the TAC:

It is all over the news, TV, magazines and billboards: motorcyclists are 38 times more likely to be injured
than a car driver... The 38-times figure — and this is not well understood — is based on an Australian
Bureau of Statistics estimate of vehicle kilometres travelled which the ABS warns contains errors and
inaccuracies. The ABS specifically warns that the estimate of motorcycle VKT has a relative standard error
of 10 to 25 per cent and that the figure should be used with caution. Perhaps someone has not told the
TAC this, because it bandies around that number quite a lot. This error results in a substantial
underestimate of the distance travelled by riders, and the most recent ABS report points to an even
greater relative standard error in the VKT figures for Victoria of up to 50 per cent.

To me how many kilometres are travelled by motorcyclists is a professional guess ... Statistically speaking,
this 38-times number should be considered unreliable, but that has not stopped the stat[istic] from being
freely used. After all the 38-times figure comes from an official report and has a level of shock value that
makes it a very useful figure in negative ad campaigns.

...Some years ago it was 30 times more likely, more recently it was 34 times more likely and now it is 38
times more likely. That rising trend has been interpreted by authorities as an alarming increase in the
motorcycle injury rate. Their interpretation is that motorcycling must be becoming more dangerous. At
best we are not sure, but most likely that is not the case.

...The ratio should be understood to be a very cynical estimate of motorcycle safety, since a reduction in
the driver injury rate will cause the ratio to rise. The fewer drivers that are injured the higher the ratio
becomes. Does that tell you anything about motorcycle safety?

...The bottom line is that we need a better range of metrics to help understand what is really going on and
to also depoliticise the statistics. It is time for truth to enter the statistics and for the cynical approach to
be dropped. 9t

The issues created by the use of these statistics were also recognised by MUARC
representatives.192 The Committee asked Professor Mark Stevenson, Director, MUARC,
to comment on the use of the over-representation figure. He provided the following
repsonse:

Can | just say that that is really inaccurate? Saying it is 38 times higher per million kilometres travelled is
inaccurate. We hardly ever use per million kilometres travelled as a denominator. What is probably more
reliable as a rate is ’10 times higher with 10 000 registered vehicles’.... | am just saying | would not use it.
Looking at this now, | would never have used 38 times higher. | am an epidemiologist by training, so |
guess this is what | do. You would not use that. | would place more value on a tenfold risk per 10 000
registered vehicles, but | would still have some caveats around that because registered motorcycles does
not equate to one bike rider riding every day of the week. It is a time-dependent thing. We do not have
exposure data ... Thirty-eight is inaccurate. | would put that on record. 193

The comments made by Mr Rob Salvatore in terms of the standard deviation with
motorcycle VKT were verified by the Committee. The ABS provides caveats on the
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motorcycle VKT figures for Victoria contained in its most recent publication of the
Survey of Motor Vehicle Use.™* These caveats, in the form of notes, explain there is a
‘relative standard error of 25-50%’ and suggest the motorcycle VKT figure for Victoria be

‘used with caution’.’®® It is important to note the ABS suggests, in the same document,

that figures with a relative standard error above 50% are ‘unreliable for general use'.**°
In the notes for the Survey of Motor Vehicle Use, the ABS makes the following

statement:

In this publication, estimates with [a relative standard error] between 25% and 50% are annotated with
the symbol '*', indicating that the estimate should be used with caution as it is subject to sampling
variability too high for most practical purposes. 7

The use of the VKT figure as a means of contextualising motorcycle trauma with that
suffered by other road users is predicated on a figure that is subject to important
caveats. However, these caveats were not raised by those submitters making the ’38
times’ claim to the Committee, or during the evidence provided by road safety agencies
that relied on that figure. Further, the TAC has not outlined the limitations of the VKT
derived figures in its advertising. It is unclear why the limitations of this figure, which are
clearly stated, have not been highlighted. Further it is unclear why the ABS caution has
not been heeded by those who have relied on the '38 times’ figure for the purposes of
commenting on motorcycle trauma rates. Clearly, VKT could be an important way of
measuring crash exposure and trauma rates over time, but it is subject to cautionary
treatment which would appear to limit its use in respect of motorcycles.

The risks of continuing to use such a statistic with its associated issues, is that it
undermines confidence for policy makers and the community in terms of the rate of
motorcycle crashes, relative to other road users, on the basis of VKT. The resulting
analysis can offend the motorcycling community, lead to flawed conclusions and guide
decision makers to initiate policy changes and introduce new regulatory interventions
that may not address the underlying issue or are inappropriate.

2.8.3 Selective use of data

Comparing trauma over time can be a useful measure for tracking changes, but the
advantages of this approach are tempered by several factors. These factors are: a large
enough sample to contextualise changes over time, data that is consistently gathered
over the time period and data that is subject to the same definitions and
methodologies.

There are issues and inconsistencies with the gathering of data, and the use of
definitions and data methodologies. This section focuses on the issue of analysing data
and reaching conclusions by selectively using data or where the data sample makes such
analysis difficult or inappropriate. One area that is particularly susceptible to these
issues is fatalities.

Motorcycle fatalities are an area subject to ongoing analysis. Fatalities occupy a central
place in road safety because they are the worst type of trauma. Fatalities have a
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stronger political and media profile than serious injuries, despite the total costs of
serious injuries to the community.198

The road toll is accorded primacy among trauma categories — it is the area that road
safety initiatives are focused on reducing, and generally the performance of road safety
agencies and policy are framed by reductions or increases in fatality rates. However, the
number of motorcycle fatalities is statistically small for the purposes of analysis. That
means that fatality data is more sensitive, statistically, to small changes in the number
of motorcyclists killed. That in turn can create large changes in the trend over time and
may not fully represent the overall situation on our roads. The reasons for exercising
caution when analysing fatality data was outlined to the Committee by Ms Liz de Rome,
LdeR Consulting:

I never do analysis of fatallitie]s, because the number is so small, it is not statistically informative and |
think it is misleading and you’re also focusing on extreme behaviours. 199

These reasons support a more cautious approach to scrutinising motorcycle fatality
data. Clearly, fatality data needs to be analysed so that government and road safety
agencies are aware of the trauma levels in Victoria at a given time and for road safety
policy development. According to researchers, a considerable emphasis is placed on
fatalities nationally, due to difficulties in comparing injury data across States and
Territories.”® VicRoads measures their road safety performance ‘based on absolute
performance’.””! However, fatalities are a unique category of trauma data and should be
subject to cautious, appropriate analysis, preferably over longer periods of time. Taking
that approach means small variations between years are not used solely for conclusions
as to the success or otherwise of road safety measures and community behaviour for
motorcyclists.

The way data can support different conclusions was illustrated during the public
hearings in Melbourne. As part of Victoria Police’s presentation to the Committee, an
analysis of motorcycle fatalities for the period 2008-10 was presented. In his evidence
then Deputy Commissioner Kieran Walshe, Victoria Police, stated:

If we look at motorcycle trauma from 2008 to 2010, the point we wanted to make was that in 2010 there
were 11 more deaths than there were in 2009. That really represented a 30 per cent increase on 2009
motorcycle deaths. There was one pillion passenger. Motorcycle deaths made up 17 per cent of road user
fatalities for 2010. 202

According to data provided by Victoria Police, there were 42 fatalities in 2008, 37 in
2009 and 48 fatalities in 2010.>® The analysis in calculating the change in fatalities from
2009 to 2010 as being 30% is correct (once rounded up). However, due to a lack of
contextualisation, and the absence of caveats or clarifications, this analysis on its own
could lead some to conclude that motorcycle fatalities increased substantially; for those
two years, from 2009 to 2010, an increase in fatalities did occur, therefore, the analysis
is not, per se, incorrect. However, it does not fully contextualise motorcycle fatalities.
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Firstly, the diminutive size of motorcycle fatalities compared to passenger vehicle
fatalities makes these fatalities highly sensitive to changes from year to year. Therefore,
small changes in the number of fatalities can result in statistically significant increases or
decreases. Secondly, the analysis lacked caveats or clarifications. The 30% increase was
not contextualised by highlighting that the 2009 fatality total was the lowest since 2004
and the second lowest in 11 years (2000—2011). Comparing 2009 to 2010 showed there
had been a large increase in motorcycle fatalities, but it did not recognise the fact that
since 2005 fatalities have fluctuated between 43 and 49 deaths (the exception being
2009)*. Had this been noted, the 2010 fatalities would not have appeared to be a
dramatic increase. Instead, 2009 would be seen, statistically and historically, as an
unusual year for motorcycle fatalities because of the drop in fatalities, a reduction which
has not been repeated in any year since then.

This example of motorcycle fatality analysis reflects the complex and difficult nature of
contextualising and using crash data. It is clear that a more cautious and fulsome
approach to motorcycle fatality data, and other trauma data, is important because such
data forms the basis for policy development, implementation and community
engagement. The failure to follow such an approach has ramifications. It has been
suggested that the current approach overstates the relative risks of motorcycling and
creates a:

... perceived imperative to” do something” and a consequent willingness to entertain poorly conceived
policy initiatives that are unsupported by evidence ... 204

The use of fatality statistics to reach conclusions on the road safety performance of any
road user group needs to be considered carefully. The sensitivity of these statistics,
particularly for motorcyclists for whom small changes in the number of fatalities can
have a significant ramification, to trends over time reinforces the need for caution.

2.8.4 Inconsistencies

There are discrepancies among the trauma data sets held by road safety agencies and
hospitals, and these appear to be ongoing. The reasons for these discrepancies or
inconsistencies are primarily due to issues outlined throughout this chapter. Briefly,
these reasons include the definitions for motorcycle trauma used by different agencies
and, perhaps more importantly, the definition of a road and road related areas which
restrict the collection of off-road crash data. However, discrepancies and inconsistencies
also appear among groups collecting the same data.

As part of the Committee’s investigations, analysis was undertaken on trauma data. This
was necessitated by the inconsistencies and discrepancies identified during the course
of the Inquiry. These inconsistencies are important to highlight because they reflect the
lack of absoluteness of certainty in motorcycle crash data. The Committee has
reproduced one graph that underlines these inconsistencies.

" Note: Refer to Graph 6.1 on page 153 of this Report.
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Graph 2.1 uses data provided to the Committee by Alfred Health and the DoH. The DoH
data begins in 2006. Both submitters drew their data from the VAED database, which is
overseen by the DoH.

Graph 2.1
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Source: The Alfred Health, Submission to the Inquiry, 9 September 2011, p.10; The Department of Health,
Submission to the Inquiry, 14 October 2011, p.4.

It is clear from Graph 2.1 there are significant differences between the admissions data
provided by the VISU (which was incorporated into Alfred Health’s submission) and the
DoH. The Committee was told that these discrepancies have occurred due to the way
the data was filtered. A footnote in Alfred Health’s submission outlined the
methodology that was used to cleanse the data.’®® That methodology included exclusion
criteria based on the vehicle being a motorcycle and a number of exclusions including
three and four-wheeled motorcycles among others.”® The DoH derived data was not
subject to the same methodology. Although it could be argued that this inconsistency
was simply a case of not applying the same methodology, and that if it had applied
there would not have been an inconsistency, such an argument overlooks the potential
for this data to mislead. For example, if the Committee had only received the DoH data
it would have made findings based on data that included several hundred admission
cases which, on the face of it, should not have been included. As a consequence, the
Committee may have presented findings that supported a conclusion that motorcycle
admissions had increased much more quickly over time than they had, or supported
more aggressive road safety measures than required.

These issues of inconsistency also apply to fatality data. In the course of investigating
fatality trends in terms of gender and age it became clear that issues with fatality data
required the Committee to revisit fatality data sets. These included data sets that were
publicly available and those submitted to the Committee by road safety agencies and
government organisations.
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These issues arose because the Committee became aware of discrepancies and
inconsistencies among data sets on motorcycle fatalities. By way of example, the
VicRoads CrashStats database, BITRE data and the Coroners Court data all varied in their
respective fatality counts for motorcyclists over the period from 2000 to 2010. Further,
it became clear that the definition of road in relation to ‘off-road riding’ has had an
impact on the collection of fatality data. Specifically, it appears some data collecting
agencies have not included fatalities that occurred in areas that might be described as
being off-road in their fatality counts.

The potential to misrepresent the actual level of motorcycle trauma becomes acute
when data is derived from primary data gatherers like the DoH who are presumed to
have the most accurate data and to have cleansed it using a methodology focused on
road safety. This is clearly not always the case*. These inconsistencies also appeared
when comparing BITRE and Coroners Court data on motorcycle fatalities. It became
clear to the Committee that these inconsistencies were due to a number of off-road
crashes being included by the Coroners Court which were not included by BITRE.
However, even when fatalities on private property were removed from the total, the
coronial data reflected a much higher fatality total than that of BITRE. The reasons for
this discrepancy appear to be due to the Coroners Court capturing fatalities that occur
in areas such as forest roads and parks, whereas the BITRE data does not.*®’

Research on the incidence of on and off-road motorcycle fatalities using the NCIS and
VicRoads databases reached a similar conclusion. Researchers found a small discrepancy
in the fatality count between these two databases (the VicRoads database recorded
three less fatalities) which they attributed to ‘difference in the definitions of motorcycle
related deaths used by the NCIS and VicRoads, with the NCIS using a broader

definition’.?*®

Yet another inconsistency occurred as the Committee held public hearings in eastern
Victoria. In Traralgon, a presentation from VicRoads representatives included a
reference to research on motorcycle crashes in the Gippsland area. That research,
carried out by VicRoads, found that all recent crashes in the Eastern Region, which
encompasses Gippsland, involved visiting motorcyclists. That finding was confirmed by
VicRoads during the hearing.’® However, the Committee was presented with conflicting
data at the next public hearing in Bairnsdale, which falls within the VicRoads Eastern
region.210

" Note: Although this example of inconsistency has focused on the DoH admissions data, this does not mean that
the VISU derived data is accurate for the purposes of road safety. The VISU derived data relies on a data
methodology that sorts admissions using codes that refer to traffic and non-traffic crashes. However, these codes
do not align with the road safety definition of a road or road related area. The result of these inconsistencies is
that there are cases included in the admissions data which should either have been counted because they meet
the legislative definition of a road or road related area or excluded because they do not (for example, because they
occurred on private property). The Committee was informed that off-road cases included in the admission
statistics include crashes that occurred in private property. Such cases fall outside the scope of this Inquiry and
road safety in Victoria.
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When asked about these discrepancies, Mr Daryl Townsend, Chairman, Eastern Region
Motorcycle Working Party, provided this response:

I would challenge their definition of what a “visitor’ is, because to me, if we are looking at the Great Alpine
Road, a visitor could be somebody who does not live in East Gippsland. | would challenge that, and | would
want to go back to the police report to find out the address of the person by postcode.... | would challenge
VicRoads as to what their definition of ‘visitor’ is, because it could be as simple as the data on a police
report you are looking at, and you are saying ‘visitor’. If it is a road in Bairnsdale, to me a visitor is

somebody who does not live in Bairnsdale. It does not mean somebody who is from outside the state. 21

The examples outlined in this section, and the inconsistencies they contain, are
concerning. They lead to criticisms, such as the following:

Data is a problem — the accuracy of data that agencies throw up. Data can be used for illumination or
support. Some of the data that the agencies provide, you just do not understand where it has come from;
it does not match reality. Again, the agencies are not open in providing the data to the whole motorcycle
community so that we can evaluate it. 212

2.8.5 Comparing across modes of transport

Comparing motorcycle trauma rates against other types of road vehicles could lead to
unfavourable comparisons.?'* Being able to compare crash risk and safety across
different vehicles and modes of transport has been a longstanding interest for road
safety organisations.214 Comparing trauma outcomes allows agencies to identify riskier
transport modes or vehicle types. This can allow government agencies to allocate more
resources, or make risk management decisions specific to a particular choice of vehicle
or transport, such as motorcycles.”*

In terms of motorcycles, road safety agencies and researchers often contrast motorcycle
trauma with passenger vehicle trauma. In some respects this seems to be an
appropriate comparison. Motorcycles and passenger vehicles provide mobility for
transport and leisure, and people travelling in and on these vehicles suffer trauma.
However, there are reasons why comparisons across modes of transport should not be
undertaken which, if ignored, may lead to inappropriate statistical comparisons.

A discussion paper released by the ATSB in 2005 canvassed the difficulties in comparing
safety across modes of transport.?'® The paper referred to the limited statistical data on
‘consistent risk exposure levels’. It is important to note that in spite of these difficulties
the ATSB was able to produce comparisons between different types of vehicles,
including motorcycles, on the basis of VKT.?” However, it did note that obtaining
reliable, accurate and well-documented statistics on VKT was difficult.”*® Further
guidance on the issues with comparing motorcycle travel and trauma with passenger
vehicles and the vehicle fleet more generally were identified in a research report
commissioned by the RACV.**® Comparing motorcycles to other vehicles is clearly
affected by the lack of adequate exposure data. In the absence of consistent and
comparable exposure data, such comparisons are open to criticism and may cloud policy
development because they are not an objective measure of trauma comparison.
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At best, such comparisons indicate motorcycle crashes are more traumatic than
passenger vehicles and other forms of transport, something which is well-understood
due to the inherent lack of passive protection for motorcyclists.

2.8.6 Governance arrangements and co-ordination among agencies

From the evidence received by the Committee, it is clear that road safety agencies and
health organisations do not co-ordinate the collection of motorcycle trauma data.
Further, there is no single organisation that co-ordinates the exchange or sharing of
trauma data. While road safety agencies do share amongst themselves, that data is not
shared more widely. Conversely, health derived data is not shared with road safety
agencies, with the exception being the TAC, so it can pay the DoH health costs incurred
by hospitals treating injured motorcyclists. Further, there is no concerted, whole of
government approach to data gathering, in spite of the operation of the Transport
Integration Act 2010 (TIA) which appoints certain road safety responsibilities to
agencies, with a particular emphasis on VicRoads. Although the TIA does not impose an
explicit data collection or co-ordination function on any agency with respect to road
safety, the operation of section 87(1)(d) can be construed as imposing one on VicRoads:

87 Functions of the Roads Corporation
(1) The functions of the Roads Corporation are to—

(d) lead in the development and implementation of strategic and operational policies and
plans to improve the safety of the road system for all users, including through—

(i) works to improve the safety of road and road-related infrastructure;
(ii) information and advice on the safety of motor vehicles and motor vehicle
standards;
(iii) education and training to improve the safety of road user behaviour;
(iv) enforcement activities;
(v) road safety legislation, regulations, standards, guidelines and practices. 220

Considering the comments of VicRoads representatives in terms of using statistics as a
basis for evidence-led policy making, and the operation of section 87(1)(d), a co-
ordinating role may already exist but is not being fulfilled.

The Committee sought comments from a range of government agency and medical
witnesses about their involvement in data gathering and the sharing of data across
organisations. Professor Susan Liew, Director, Orthopaedic Surgery, The Alfred Hospital
made the following observation about the merits of sharing data:

It would be fantastic if everybody just got on the same page, combined forces and directed all the
resources there ... of course there is a certain amount of protectiveness of data by different people for
different reasons. 21

The lack of a co-ordinating agency and the comprehensive sharing of data, noting the
important, practical restrictions imposed by privacy legislation, are issues that overlap
with the limited linking of databases between agencies.
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2.8.7 Linked data sets

Data sets held by different agencies are sometimes shared, but do not appear to be
linked. Linking databases could be a way of enabling motorcycle trauma data to be
shared efficiently and appropriately, particularly if privacy concerns were dealt with.
However, linking databases is an area where Victoria’s road safety and health agencies
could dramatically improve their performance:

... | think one of the areas about which we can be very critical of Victoria is that we have not moved
forward in developing comprehensive network data systems. We are in the 21st century and we still have
ad hoc data systems. | have just been to one agency today where they are cobbling together 17 different
data systems in order to paint a picture around road trauma. That is not an ideal system. 222

The above statement from Professor Stevenson, MUARGC, is a clear indication that
motorcycle trauma data, as with all road safety trauma data, is compromised by the
issues raised throughout this section. These issues range from stand-alone to systemic
and the combination of them makes conclusive and robust conclusions difficult to make.
The goal of integrating road safety data sets (for example by integrating police and
hospital databases) has been the subject of long-standing academic and regulatory
interest, both in Australia and overseas.??* This interest has seen practical attempts to
integrate road safety data sets in Australia. Recently, the Curtin—Monash Accident
Research Centre completed the first stage of a West Australian project that is aimed at
creating a comprehensive and integrated road safety data system.?** The project, which
was sponsored by the Office of Road Safety, is a leading example of attempts to
integrate road safety databases in Australia and may provide a model for Victoria.

2.9 Findings

Motorcycle crash and trauma data, and its analysis, fulfils several important roles in
road safety. It allows governments and road safety agencies to allocate resources and
develop countermeasures for specific groups of road users (for example motorcyclists)
or particular problems (such as drink driving). Trauma statistics and trends can also
identify groups who are either over-represented in trauma statistics or who are
experiencing increased injury rates or slower reductions compared to other road users.

Victorian government organisations and other public bodies collect data, categorise and
analyse it, and to varying degrees, share it for a myriad of research and policy purposes.
However, there are serious issues with the collection and use of motorcycle trauma data
which are wide-ranging. The data issues analysed by the Committee in this chapter
affect the ability of decision makers to identify and develop appropriate interventions.
These issues begin at the data gathering stage, at the crash site. They continue through
the process of data processing, analysis, and publication. Statistical data is shared, but in
an inefficient and limiting way.
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Some agencies such as the DSE are wholly unaware of who is being injured on roads
under their management. Agencies with a road safety function, VicRoads and the TAC,
are secondary users of data which has been collected by police and health services.
Their reliance on primary data gatherers means that any inconsistencies or errors at the
gathering stage affect the accuracy of all subsequent analyses.

Data gaps, errors and inconsistencies are a consequence of underreporting and variable
data collection. Underreporting, which appears to be a leading cause of data gaps,
makes it difficult to assess how trauma has changed over time and identify segments of
the motorcycle community who are at risk. Underreporting of less serious crashes may
‘distort analyses of the vulnerability of motorcyclists to injury’.?*> Inconsistencies and
gaps can reduce our ability to identify safety issues?*® and analyse countermeasures
such as protective gear and road engineering that can reduce crashes or injury severity.
These same issues may also suggest an atmosphere of crisis where one does not exist,
which in turn may negatively affect road safety policy-making.?*” Alternatively, the
absence of or limited usefulness of some data can lead to so-called ‘common sense
solutions’ that reflect the expertise of each government agency, a point made by Mr
Tony Ellis, Ulysses Club:

The big problem is, of course, that without this information, we get suggestions saying, ‘This looks like
common sense; it seems like a good idea’, but they are not backed by anything and they are usually
coming from organisations or agencies and they are just based on the prevailing orthodoxy of that agency.
Police recommendations will almost always be around enforcement. TAC will be about exposure and
maybe injury. VicRoads will be about road surfaces and black spots. There is no real attempt to synthesise
them or bring them all together. 228

When road safety agencies and government rely on statistical data that is limited by
gaps and inconsistencies they risk losing the community’s support. That proposition was
put by the Ulysses Club in their submission. They noted a ‘high level of cynicism
amongst riders’ when improvements in trauma rates are not announced, with particular
reference to statistics that indicate motorcyclists are over-represented.’”® Other
submitters referred to the need for a realistic picture of motorcycle trauma which could

only occur with a ‘radical overhaul of the data collection system’.”*

The Committee is of the view that motorcycle trauma data in Victoria lacks accuracy and
is incomplete or inconsistent. That in turn leads to debates between government
agencies and the motorcycling community. As a result of these data quality issues, road
safety policies or initiatives justified on such data can be undermined. The consequences
of these interactions between government agencies, and the motorcyclists they are
regulating, was highlighted by submitters who referred to trauma data as ‘hysterical’,
suggested that motorcycle statistics were treated differently to other road accident
statistics®>! and that some research statistics were unsuitable for road safety.?*
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Others, such as Mr Tony Ellis, tried to contextualise motorcycle trauma with other types
of activities:

The other thing | would like to mention is, do we really have a serious safety problem with motorcycles? |
know you have heard how the figures that were going down are going up, but why is it motorcycles that
seem to have this huge emphasis on the numbers injured? Other recreational pastimes are far worse.
Flinders University’s accident research centre came up with some figures a few years back which showed
that you have a serious injury or death every thousand hours of horseriding and every thousand hours for
downhill skiing, while it is every 10 000 hours for motorcycling. Without saying that we should not be
trying to make it safer — | am very much of the opinion that we can make it safer and we should — but
this demonising of it has been going on. When we look at it against other recreational pastimes, it does
seem to ggge to be somewhat unfair. | hate to use the word ‘overkill’, but | think there is a certain amount of
it there.

Trying to deal with these issues has led some researchers to rely on evidence based

research to ensure their work has credibility and legitimacy ‘in the eyes of most

objective road safety stakeholders, including the motorcycle lobby groups’.”** However,

that only applies to narrow and limited research activities, with motorcycle statistics
generally relying on primary data that is affected by data gaps and inconsistencies.
Trauma statistics derived from analyses undertaken by road safety agencies, in
particular, were the subject of consistent criticism during the Inquiry. The viewpoint of
Mr Rob Salvatore represents that held by many submitters and witnesses:

The first paradigm shift that | believe is needed is for there to be truth in statistics. You have heard many
times that the stats are a real problem... The prevailing perception is that motorcycling is more dangerous
now than it ever has been, which we attribute to the recent TAC ads, the attitude of the media, ongoing
Victoria Police public statements, the continued misrepresentation of some key motorcycle statistics and
of course the general lack of knowledge or awareness by the public. The common perception is simply

235
wrong.

The use of motorcycle statistics, particularly selective representations and comparisons,
is also problematic. In particular, the focus on fatalities may be leading to a biased view
of motorcycle safety issues because it places greater reliance on a small statistical group
that is incredibly sensitive to minor changes. That point was strongly made by Mr Rex
Deighton-Smith:

I think that the presentation of statistics in the public debate is a real issue. That reflects the fact that |
guess people who have access to them often have agendas to push, if | read the press. | frequently read
articles that misuse statistics to justify more intervention in road law in a range of areas, not just in
motorcycling. It comes from VicRoads and it comes from the police. Trying to put myself into the position
of a politician, of a minister perhaps, it has obviously got to be tempting when you have a microphone in
front of you and the police chief is saying, ‘Well, we really need to do something about this’, and waving
around a statistic that on the face of it is telling a story. It is a bit hard to step back and say ‘No’.

It is an issue, and | guess this is why for a long time | have been an advocate for improvements to public
policy processes like the regulatory impact assessment process that requires you to actually do that work,
crunch the numbers and put out in public a document justifying what you are intending to do — putting
that out there and enabling it to be criticised by people who have an interest in it. It is very important that
we follow those sorts of good processes in getting to our end points. 236
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The Committee recognises that data issues affect both the motorcycle community for
whom safety policy is developed and the performance of road safety agencies. Road
safety agencies rely on data to inform their expenditure and resource allocation and
identify areas for policy development and research. When motorcycle trauma data is
compromised by the issues raised in this section, it may also compromise the
performance of these agencies.”*” During the course of the Inquiry it became clear to
the Committee that these data issues are not only well-understood by some in the
motorcycling community but also by government agencies. Representatives from the
DSE for example, when asked about what specific Inquiry outcomes they would like to
see referred to the importance of data:

I think first and foremost, the gathering of good data. We keep identifying that there are data deficiencies.
There is a need to look at how that data is collected and categorised, and to get better data to inform
where money gets spent to make safety interventions. 38

Victoria Police has also recognised the importance of dealing with some of the issues
raised during the Inquiry. Changes made by Victoria Police, or in the process of being
made, focus on data gathering and the training of police officers. Changes to the
training regimen include the development of a road police and capability project that is
aimed at enhancing the skills of:

... first-on-the-scene general duties officer, or highway patrol officer, to try and get some better
consistency and expertise around what is not only going into an investigation that might result in a
coronial or court matter but also what feeds into the datasets. 239

The Committee was told by Superintendent Neville Taylor that this enhances the
training of specialised police officers:

... we have 39 members in our major crash investigation who are trained in primary collision scene
analysis, then major crash scene analysis ... Seven of those are dedicated crash scene reconstructionists
and mechanical investigation specialists. They have various degrees around engineering and science that
support them in doing that role. That is our high-end capability. 240

In spite of changes and improvements made by road safety agencies, many of the data
issues raised in this section remain unresolved. This is due partly to a lack of a co-
ordinating role for an agency to guide data gathering and partly because government
organisations have not done enough to rectify these issues.

Dealing with these collective data issues would provide significant benefits for
motorcycling safety in Victoria and improve the performance of road safety agencies.
Importantly, the Committee notes data issues are an ongoing concern for road safety
agencies and governments internationally.*** Improving data collection is a target for
both the European Commission and the United Nations, as part of its Global Plan for the
Decade of Action for Road Safety.*** Motorcycle trauma data and its improvement were
also the focus of recommendations made following the Motorcycle and Scooter Safety
Summit held in Australia in 2008.%*
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Further, in reports tabled in 2005°** and 2006,%* this Committee identified data issues
similar to those outlined in this chapter — a lack of comprehensive data or missing data.
The Committee feels there are strong justifications for dealing with these data issues.
Accurate, timely and complete motorcycle trauma data is critical because of the
importance of statistics in policy development and government decision making. Data is
used as the basis for developing, guiding and evaluating policy (evidence based), and
provides decision makers with a basis for reaching conclusions on the performance of
road safety measures and trauma trends.

The importance of data and the way data issues compromise its effectiveness requires
significant changes to be made. With growing motorcycle use, trauma and crash data
will be relied on more heavily by policy and decision makers. Allocating resources and
expending road safety funds can be undermined by data affected by underreporting and
inconsistencies. New interventions and public advertising are more likely to be accepted
and therefore adopted if the motorcycling community is confident of the veracity of
trauma data. Lastly, government decision makers must be given accurate data that is
capable of allowing them to identify areas of concern and to confidently introduce
changes that are evidence based.

Whilst agencies are aware of these issues, and steps have been taken to rectify some of
the issues, the Committee’s investigations have substantively found that each issue
raised in this chapter is current. The data issues raised in this chapter have far-reaching
consequences. Correcting them is critical to improving road safety for both motorcycles
and other road users.
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Recommendations: Chapter 2

Recommendation 1:

That an independent office of road safety data be created, which will be responsible for

collecting, collating, interpreting and publishing all data relevant to road safety, and, for

the purposes of this Inquiry, specifically motorcycle safety. Its functions will include:

. Investigating which agencies collect data and where there are data gaps,
particularly with respect to off-road riding;

. Setting standards, definitions and data collecting protocols;

. Chairing committees that include all relevant agencies and departments involved
in motorcycle safety (including those that collect data);

. Setting benchmarks for the collecting and auditing of data;

. Co-ordinating the collection of data across departments dealing with health, road
and environment portfolios; and

. Collecting sales, injury, registration, licensing, fatality and Transport Accident
Commission insurance data.

Recommendation 2:

That an immediate program to improve inter-agency data co-operation and
collaboration on motorcycle crash data be instituted by government agencies.
Collaborations through committees and other data groups should include appropriate
representatives from motorcycle advocacy groups, such as those represented on the
Motorcycle Advisory Group, whose experience and knowledge of motorcycle crashes
could assist in the assessment of crash data.

Recommendation 3:

That a consistent methodology based on a set of universally applied definitions and
categorisations be developed for motorcycle trauma victims who present, are admitted
or suffer major trauma in Victoria. This methodology should be used by all government
agencies and departments when compiling trauma data for road safety purposes. The
guiding principle for including an injured motorcyclist in trauma statistics for road safety
is to be the definition of a road or road related area found in the Road Safety Act 1986.

Recommendation 4:

That the Victorian Auditor-General’s Office undertake a follow up audit of the agencies
audited in the Motorcycle and Scooter Safety Programs Report, within 12 months of
tabling of this report.
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Recommendation 5:

That section 87(1)(d) of the Transport Integration Act 2010 be amended to include a co-
ordinating role for VicRoads in the collection of road crash and trauma data among
health and road safety agencies and departments.

Recommendation 6:

That the Victorian Government initiates discussions through the Council of Australian
Governments to achieve national conformity on definitions of categories used in
assessing road trauma.
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