


 
1 

 

TfL CONFIDENTIAL 

TRANSPORT FOR LONDON 
 
From: Howard Carter, General Counsel 
 
To: The Commissioner, Transport for London 
 
Subject: The wearing of face coverings on TfL public transport  
 
Date: 15 July 2021 
 
 

1. Purpose and Decision 
 

1.1 The Commissioner is asked to: 
 
(i) note that, on Monday 19 July 2021, Step 4 of the Government’s “Roadmap out of 

lockdown” (“the Roadmap”) comes into effect in England. From this date, all 
legal limits on social contact will be removed, including social distancing 
requirements and requirements to wear face coverings in any setting; 
  

(ii) approve, with effect from Monday 19 July 2021, the withdrawal of all TfL byelaw 
notices mandating that all non-exempt passengers1 must wear face coverings at 
all times when using TfL’s stations and platforms on the London Underground, 
London Overground, TfL Rail, and Docklands Light Railway networks, and the 
Croydon Tramlink system. (The byelaw notices were originally issued further to a 
decision of the former Commissioner upon consideration of a Memo dated 14 
June 2020 (“the June 2020 Memo”) (attached at Appendix 1)); 

 
(iii) agree that, until the outcome of a TfL review into the impacts of the move to Step 

4 of the Roadmap, TfL’s conditions of carriage shall continue to temporarily 
require that, until further notice, all non-exempt passengers must wear face 
coverings at all times when using stations, platforms and services on the London 
Underground, London Overground, TfL Rail, Docklands Light Railway, the 
Croydon Tramlink system, the TfL bus network, and the Emirates Air Line; and 
when using TfL’s Dial-a-Ride services and TfL’s river services2 and piers. (The 
conditions of carriage were originally amended further to the former 
Commissioner’s decision upon consideration of the June 2020 Memo); 
 

(iv) note the position on other areas of work being undertaken in response to the 
move to Step 4 of the Roadmap, highlighted in section 4 of this paper.   

 
1.2 The Commissioner is authorised to make the decision requested pursuant to the general 

delegation to the Commissioner under Standing Order 121, which authorises the 

 
1 All references in this document to “non-exempt” passengers are a reference to persons who are not listed within the 
categories of persons exempt from the requirement to wear face coverings under the national regulations referred to in 
section 3 below.  
2 TfL’s river “services” were not included in the decision to amend conditions of carriage approved by the former 
Commissioner in the June 2020 Memo. For completeness, they are included here for approval.  
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Commissioner to exercise any functions of TfL not reserved to the TfL Board, or 
specifically delegated elsewhere.  

 
1.3 The Mayor of London asked TfL to retain the requirement for passengers to wear face 

coverings on all TfL services under its conditions of carriage from 19 July 2021. Having 
considered this, and for the reasons set out in this paper, it is recommended that the 
Commissioner agrees to this.  

2. The move to Step 4 of the Roadmap  
 

2.1 On 12 July 2021, the Government confirmed that England will move to Step 4 of the 
Roadmap and that, from 19 July, all legal limits on social contact will be removed.  

 
2.2 The Government’s decision to move to Step 4 was taken on the basis its assessment of 

four tests:    
 
• the success of the vaccine deployment programme  
• evidence showing that vaccines are sufficiently effective in reducing 

hospitalisations and deaths in those vaccinated 
• infection rates do not risk a surge in hospitalisations which would put 

unsustainable pressure on the NHS 
• its assessment of the risks is not fundamentally changed by new Variants of 

Concern. 
 

2.3 The Government’s slides on its assessment of the four tests are here, and its official 
Covid-19 statistics  here. The Prime Minister’s speech is here, and the Health 
Secretary’s statement can here. 

 
2.4 The move to Step 4 was also informed by a Government review of social distancing (“the 

Social Distancing Review”), which is here.  
 

2.5 From 19 July social distancing rules (2 metres or 1 metre with additional mitigations) will 
be lifted, and the legal requirements to wear a face covering will be lifted in all settings. 
Instead, Government will move towards advising people on how to protect themselves 
and others, alongside targeted interventions to reduce risk.  

 
2.6 This is set out in the Government’s COVID-19 Response: Summer 2021 (updated on 

12 July 2021) (“Summer Response”), which states that:   
 

“The Government will provide guidance to the public and to businesses on how 
they can help reduce the spread of COVID-19 and mitigate the risk of a 
resurgence which puts the NHS under unsustainable pressure.” 

 
2.7 On face coverings, the Summer Response states:  
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“The legal requirements to wear a face covering will be lifted in all settings. To 
help reduce the spread of COVID-19, published guidance will advise that wearing 
a face covering will reduce your risk and the risk to others, where you come into 
contact with people you don’t normally meet in enclosed and crowded spaces.” 

 
2.8 On social distancing, the Summer Response states:  

 
“Social distancing rules (2 metres or 1 metre with additional mitigations) will be 
lifted. You should continue to consider the risks of close contact with others, 
particularly if you are clinically extremely vulnerable or not yet fully vaccinated. 
Social distancing will only be required in limited circumstances: ports of entry for 
passengers between disembarkation and border control in order to manage the 
risk of Variants of Concern being transmitted between individuals; and people who 
are self-isolating should also continue to socially distance from others, particularly 
where they have had a positive test. Health and care settings will continue to 
maintain appropriate infection prevention and control processes as necessary and 
this will be continually reviewed. Guidance will be updated based on the latest 
clinical evidence this summer. 
 
For individual settings where the risks of rapid spread are particularly acute, 
Directors of Public Health, in consultation with setting operators and relevant 
departments, will be able to advise that social distancing is put in place if 
necessary to control outbreaks. This should be targeted, time limited, and apply to 
settings characterised by enclosed and vulnerable communities such as prisons, 
immigration removal centres and homeless shelters.” 

 
2.9 The lifting of restrictions on social contact is one of five strands of the Government’s 

approach to handling the pandemic at Step 4. These are identified in the Summer 
Response as follows:  

“…Step 4…will mark a new phase in the Government’s response to the pandemic,     
moving away from stringent restrictions, towards advising people on how to 
protect themselves and others, alongside targeted interventions to reduce risk. To 
do this, the Government will: 

1. Reinforce the country’s vaccine wall of defence through booster jabs and 
driving take up. 

2. Enable the public to make informed decisions through guidance, rather than 
laws [i.e.: lifting lifting of restrictions on social contact, as above] 

3. Retain proportionate test, trace and isolate plans in line with international 
comparators. 

4. Manage risks at the border and support a global response to reduce the 
risk of variants emerging globally and entering the UK. 

5. Retain contingency measures to respond to unexpected events, while 
accepting that further cases, hospitalisations and deaths will occur as the 
country learns to live with COVID-19.” 

 
2.10 In his statement on 12 July, the Health Secretary stated:  
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“… it’s expected and recommended that people should wear face coverings, 
unless they’re exempt, in crowded, indoor settings like public transport.” 

  
2.11 It has been reported on 13 July 2021 3 that the Secretary of State for Transport has said 

it is "up to"  transport operators to decide whether to make face coverings compulsory 
for passengers. At the time of writing, the Government has yet to update its 
Coronavirus (Covid 19): Safer transport guidance for operators. Should there be 
any further significant matters to take into account in any guidance issued then 
these will be drawn to your attention. 

3. Face coverings  

The Regulations   
 

3.1   The legal requirements to wear face coverings are contained in regulations that apply in 
England. There are two key sets of relevant regulations.   
 

3.2 First, the Health Protection (Coronavirus, Wearing of Face Coverings on Public 
Transport) (England) Regulations 2020 (SI 2020/592) (“Regulations 1”). These were 
introduced on 15 June 2020 and require face coverings to be worn while “using” 
(boarding or on board) vehicles and carriages on public transport. They do not apply to 
staff. They are due to expire at the end of 18 July 2021.  
 

3.3 Second, the Health Protection (Coronavirus, Wearing of Face Coverings in a Relevant 
Place) (England) Regulations 2020 (SI 2020/791) (“Regulations 2”). These were 
introduced on 24 July 2020 and require face coverings to be worn in parts of transport 
hubs - stations, terminals or similar premises in England – that are indoors and open to 
the public. They do not apply to staff. They are due to expire on 24 July 2021.  

 
3.4 A one-off breach of the Regulations is subject to a £200 fixed penalty notice (reduced to 

£100 if paid within 14 days) for the first offence. Repeat offences are subject to higher 
levels of fixed penalty notice, up to a maximum value of £6,400. If there is a criminal 
prosecution for non-compliance (rather than fixed penalty notice) there is no maximum 
fine upon conviction, and the courts have discretion to impose unlimited fines 
depending on the circumstances of each case.  
 

3.5 At Step 4 there will no longer be the power for fixed penalty notices to be issued, or 
criminal prosecutions to be brought, for non-compliance with the Regulations.  

  
 

TfL action to date on face coverings – byelaw notices and conditions of carriage 
  

3.6 When Regulations 1 were introduced they only applied to passengers boarding or on 
board public transport vehicles and carriages. At the time, it was considered that TfL 
should use its powers to require passengers to wear face coverings at all times when 
using its stations and platforms, to supplement the coverage of the Regulations.  
 

 
3 A BBC report of 13 July here.  
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3.7 To achieve this, approval was obtained from the former Commissioner through the June 
2020 Memo to issue byelaw notices and amend conditions of carriage. 
 

3.8 Byelaw notices were issued under (i) the TfL Railway Byelaws which apply to trains, 
track and stations that are part of TfL’s railway, including the London Underground, 
London Overground, TfL Rail and Docklands Light Railway networks; and (ii) The 
Tramlink Byelaws which apply to the use of the Croydon Tramlink System, its trams, 
tramstops and stations (“the Byelaw Notices”).   

  
3.9 The Byelaw Notices require non-exempt passengers to wear face coverings at all times 

in stations and on platforms, but do not require passengers to wear face coverings while 
travelling on vehicles or carriages because Regulations 1 cover this.   

  
3.10 The Byelaw Notices were issued as an instruction under the existing byelaws (rather 

than as an amendment to the byelaws themselves) under a provision that says: “The 
Operator may issue to any person reasonable instructions relating to safety on any part 
of the railway / Tramlink by means of a notice on or near that part of the railway / 
Tramlink system.” 

 
3.11 Breach of the Byelaw Notices is a criminal offence. Prosecution can be either by the 

police, or TfL, and is punishable by way of a fine of up to £1000. Unlike Regulations 1, 
there is no power for fixed penalty notices (on the spot fines) to be issued.  

  
3.12 In addition to the Byelaw Notices, in June 2020 the former Commissioner also approved 

amending TfL’s Conditions of Carriage to require all passengers to wear face coverings 
at all times when using stations, platforms and services on the TfL public transport 
network (“Amendments to Conditions of Carriage”). 
 

3.13 The reason for this was that there was no legal mechanism to issue Byelaw Notices to  
apply to all of the TfL public transport network. Byelaw Notices could not be issued to 
apply to buses4, bus stations5, the Emirates Air Line, Dial-a-Ride, or River Bus piers6. In 
addition, while Regulations 1 make it a requirement for passengers to wear face 
coverings while travelling on the vehicles or cabins of these services, they do not apply 
to rail or bus stations, the Emirates Air Line terminals or river piers. The Amendments to 
Conditions of Carriage therefore ensured that a requirement to wear face coverings was 
applied to all areas of TfL’s network.   
 

3.14 Passengers cannot be fined or prosecuted for breaching TfL’s conditions of carriage, 
but can be refused entry to and asked to leave TfL services and facilities for non-
compliance.   
 

3.15 The issuing of the Byelaw Notices and Amendments to Conditions of Carriage were 
approved by the former Commissioner in June 2020 with temporary effect, until further 
notice. They remain in effect until a decision is taken to withdraw them.  

 

 
4 The use of buses (boarding and travel on buses) is regulated by the national Public Service Vehicle Regulations 
1990/1020 and it is doubtful that these regulations can be used to mandate the wearing of face coverings.  
5 Unlike the TfL Railway Byelaws and Tramlink Byelaws, the TfL Road Transport Premises Byelaws do not contain 
a power to issue notices in the interests of safety.  
6 There are no byelaws relating to Dial-a-Ride, or River bus services. 
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3.16 Regulations 2 were introduced after TfL had issued the Byelaw Notices and made the 
Amendments to Conditions of Carriage. While Regulations 2 require face coverings to 
be worn in parts of transport hubs that are indoors, TfL was of the view that it should 
retain its Byelaw Notices and Amendments to Conditions of Carriage, because these 
cover parts of the network that are outside.  

  
3.17 To date, no enforcement action has been taken under the Byelaw Notices. It has all 

been taken under the Regulations. 
  
  

The recommendation to withdraw Byelaw Notices but retain Amendments to Conditions 
of Carriage 

 
3.18 This paper recommends that the Byelaw Notices be withdrawn with effect from 19 July 

2021, but that the Amendments to Conditions of Carriage be retained until further 
notice, until the outcome of a TfL review into the impacts of the move to Step 4 of the 
Roadmap (“the Recommended Approach”).   
 

3.19 If approved, withdrawal of the Byelaw Notices would mean that there could be no 
criminal prosecution of persons not wearing a face covering on our network from 19 
July.  In addition, the expiry of the Regulations on that date would mean that fixed 
penalty notices could not be issued either.  
 

3.20 However, the Recommend Approach would mean that as a condition of carriage all non-
exempt passengers must wear face coverings at all times when using stations, 
platforms and services on the London Underground, London Overground, TfL Rail, 
Docklands Light Railway, the Croydon Tramlink system, the TfL bus network, and the 
Emirates Air Line; and when using TfL’s Dial-a-Ride services and TfL river services and 
piers. Any non-exempt persons not complying with this condition could, as now, be 
refused access to or asked to leave these TfL premises, facilities and services by TfL’s 
enforcement officers; subject to different enforcement procedures as described in the 
paragraph directly below. This is also explained in more detail at paragraphs 3.60-3.67 
below.  

 
3.21 To be clear, the requirement under conditions of carriage would apply when a 

passenger is boarding or on board on any of the above services. TfL river services are 
the Woolwich ferry and, when it commences, the Hammersmith ferry7. The requirement 
under conditions of carriage would apply once a customer has bought a ticket, or 
already has one. In these circumstances, a passenger would be contractually obliged to 
comply with the conditions and wear a face covering on our services, and also in our 
bus and rail stations, on our platforms, Emirates Air Line terminals and river piers.  
Where a rail station is owned and operated by a third party such as Network Rail or a 
train operating company (other than London Overground or TfL Rail), our conditions of 
carriage will not generally apply. Where we or our concessionaires operate a station, 
the conditions of carriage will however apply. The requirement under conditions of 
carriage would not apply to bus stops or shelters because these are almost entirely on 
public highway. At Victoria Coach Station, where we control the building but not the 
services, our conditions of carriage do not apply; we can encourage the wearing of face 

 
7 They do not include other ferry services running in London, such as the Thames Clipper 
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coverings but enforcement would have to be on the basis that an implied license to 
enter has been revoked, and that may be harder in practice to implement than under 
the conditions of carriage. 

.  
 
3.22 The following would continue to be exempt from the requirement to wear a face 

covering under the conditions of carriage: Children under the age of 11; Employees of, 
or persons providing agreed services to, TfL; Police constables (including British  
Transport Police officers) acting in the course of their duty; Members or employees of 
the emergency services responding to an emergency; and passengers who have good 
reason not to such as: passengers who have a physical or mental illness or impairment, 
or a disability that means they cannot put on, wear or remove a face covering; 
passengers who would be caused severe distress by putting on, wearing or removing a 
face covering; people; passengers who are travelling with, or providing assistance to, 
someone who relies on lip reading to communicate; passengers who are travelling to 
avoid injury or escape the risk of harm, and who do not have a face covering with them; 
passengers who need to remove their face covering during their journey to avoid harm 
or injury or the risk of harm or injury to themselves or others; passengers who need to 
need to eat, drink, or take medication (they can remove their face covering to do so); 
and passengers who are asked to remove their face covering by a police officer or other 
official, for example to check their railcard.  

 
3.23 The Recommended Approach entails retaining the Amendments to Conditions of 

Carriage until further notice, until the outcome of a TfL review into the impacts of the 
move to Step 4 of the Roadmap. It is anticipated that there will be regular reviews of the 
face covering requirement on TfL services, and that an assessment of its effectiveness 
and effect on customer confidence will be made on or around than 16 August 2021, 
which is when the Government intends to change the current rules contact tracing rules 
to not require fully vaccinated close contacts of positive cases to self-isolate.  

 
3.24 The reasons for TfL proposing the Recommended Approach, as opposed to alternative 

options, are also explained below.  
 

3.25 Before turning to these, we set out below the health and safety case in support of 
retaining a requirement to wear face coverings on the TfL network.  

 
3.26 Finally, it is to be noted that the Recommended Approach was not TfL’s first preference 

as a response to the move to Step 4. TfL and the Mayor of London would have 
preferred for Government to have retained regulations mandating the use of face 
coverings on public transport, across all services (not just TfL / London), at least until 
the current contact tracing rules are changed (see above). Despite the fact that the virus 
has not been detected on our services through independent air and surface / touch 
point monitoring by Imperial College, it is considered that the continued mandating of 
face coverings would have better helped retain the confidence of customers using and 
staff working on the network, at a time when transmission levels are increasing and 
research suggests that a majority of passengers want to retain face coverings on public 
transport (see below). 
 
Health and safety case – retaining a requirement to wear face coverings on the TfL 
network 
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3.27 TfL’s Chief Safety, Health & Environment Officer and the TfL Head of Occupational 

Health & Wellbeing consider there is a positive case on health and safety grounds to 
require face coverings to be worn on the TfL network, in line with the Government’s 
guidance. Their conclusion is informed by the Government Roadmap Tests, the 
Government position on the wearing of face coverings, advice from the London COVID-
19 Scientific and Technical Advisory Cell, and a TfL risk assessment.    
 
Government Roadmap Tests 
 

3.28 As is noted above, the Government’s decision to move to Step 4 was taken on the basis 
its assessment of four tests. On 12 July 2021, the Government’s Chief Medical Officer, 
Professor Chris Whitty spoke to slides to explain why the four tests had been passed, 
and there would be a move to Step 4. He identified that: 
 

1) the vaccination programme is on track (a large percentage of younger groups 
have had one dose of the vaccine, the great majority of older age groups have 
both doses); 

2) the vaccine has been effective in decreasing hospitalisations and deaths (one 
dose reduces symptomatic infection by 32-38% and hospitalisations and deaths 
by 69-88%; two doses reduce symptomatic infection by 78-80% and 
hospitalisations and deaths by 91-98%); 

3) rising case rates are putting increasing pressure on NHS (there are currently 
2,700 people in hospital), but hospitalisations and deaths are rising more slowly 
than in the previous wave and not currently unsustainable (but there is an 
expectation that these will continue to rise); 

4) risks have not fundamentally changed by a new variant of concern (the Delta 
variant is now dominant, and no longer a variant of concern – and current variants 
of concern are not rising).  

3.29 Professor Whitty confirmed that England is clearly passing tests 1, 2 and 4, and passing 
test 3 but less clearly. He explained there will be an exit wave, but the overwhelming 
scientific view is that we should proceed slowly; albeit there is no ideal date for making 
this change. He explained that there is no clear evidence that a delay will improve the 
situation, but going slowly will; and noted that the overwhelming evidence is that the 
vaccine reduces the spread of the disease, hospitalisations, and deaths. 

3.30 The four tests, and the specific London context, are set out below:   
 

Government Roadmap Tests London context 
1. The vaccine deployment 
programme continues 
successfully 

Approximately 54% of the adult population in 
London has received both doses of the 
vaccine, and 78% of the adult population has 
received the first dose of the vaccine. This is 
the lowest uptake of the vaccine in England 
(where 66% of the adult population in London 
has received both doses of the vaccine, and 
87% of the adult population has received the 



 
9 

 

TfL CONFIDENTIAL 

first dose of the vaccine). This means the 
number of people who have not yet been 
vaccinated remains significantly lower than 
the average in England and in comparison to 
other regions in England. Could link to 
source: https://coronavirus.data.gov.uk/   

2.  Evidence shows vaccines 
are sufficiently effective in 
reducing hospitalisations and 
deaths in those vaccinated 
 

This evidence is valid at a national and a 
London level.  

3. Infection rates do not risk a 
surge in hospitalisation which 
would put unsustainable 
pressure on the NHS 

The links between cases, hospitalisations 
and deaths have been weakened but not 
broken. The vaccination uptake in London is 
not as high as other parts of the country. 
There is therefore a substantial pool of 
people who are still susceptible 
to the virus, some of whom cannot be 
protected by vaccination. Cases are currently 
rising rapidly in London, and removing all 
restrictions at the same time as we enter a 
third wave risks making the wave larger and 
more prolonged, widening already the stark 
health inequalities we have seen, creating an 
avoidable personal and economic burden 
from long COVID, and increasing the risk of 
vaccine escape variants evolving.  

4. Our assessment of the risk is 
not fundamentally changed by 
the new Variants of Concern 

This test applies equally at a national level 
and at a London level.  

 
  

The Government position on the wearing of face coverings  
 

3.31 On the basis of its four tests, the Government considers that it is appropriate and timely 
to remove the legal requirement to wear face coverings and to move to Step 4 of the 
Roadmap, and that this is supported by the expert medical and scientific advice. 
Notwithstanding this, and as is noted above, the Government has made it clear that it 
“expects and recommends” face coverings to be worn in busy, enclosed, indoor settings 
– specifically such as public transport; and that transport operators may consider local 
requirements for the wearing of masks. At the time of writing, the Government has yet 
to update its Coronavirus (Covid 19): Safer transport guidance for operators 

 
Advice from the London COVID-19 Scientific and Technical Advisory Cell 
 

3.32 In a paper dated 9 July 2021, the London COVID-19 Scientific and Technical Advisory 
Cell (“STAC”) produced a document entitled “Rapid evidence review and update to the 
London STAC paper ‘Update on public use of face masks and coverings in non–health 
and care settings in London’ (March 2021) in the context of Step 4 of the national 
roadmap” (“STAC Advice”). The STAC Advice is attached as Appendix 2.  
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3.33 The STAC Advice recommended that the London Strategic Coordinating Group 

“considers and where possible implements measures to maximise face covering usage 
on public transport and indoor settings such as shops after July 19th.” This was based 
in part in consideration of: 
  

“London’s rapidly changing COVID-19 epidemiological picture, lower than average 
vaccination uptake, comparatively younger population structure and the 
concentration of poorer outcomes in populations that are more deprived, still 
unprotected and more likely to live and move in higher risk settings - may magnify the 
risks around increased community transmission whilst restrictions are eased.” 

 
3.34 The STAC Advice notes that the “World Health Organization has urged that even 

double-vaccinated people should continue to wear face coverings in view of the highly 
contagious variants, such as Delta, spreading in many countries, and spurring 
outbreaks.” 
 

3.35 While the Government approach to Stage 4 on a national setting would have 
considered the WHO guidance, it is considered that the London specific situation, as set 
out in the STAC Advice, provides a medical and scientific justification for TfL to continue 
with a requirement for face coverings on its network – an approach which would be 
consistent with the Government position on the wearing of face coverings. The 
Government recognises that different organisations or parts of the country may choose 
to take specific action in order to manage the risk of COVID-19 transmission.  
 

3.36 As well as the update of the vaccination in London, the medical and scientific evidence, 
specifically relating to London, set out in the STAC Advice identifies: 
 
 rapid increases in infection rates in London, with the rate of increase rising week on 

week. The STAC Advice notes that these increases are concentrated in the 
unvaccinated, younger and more deprived populations. 

 public transport use rates have been 4-5 times higher in London than in other English 
regions during the pandemic. The STAC paper notes that this affects levels of 
occupancy and crowding across many settings, including public transport,  

 the STAC Advice refers to a SAGE EMG paper (May 2020) which highlights 
“evidence that there is an enhanced risk of transmission of SARS-CoV-2 for both 
transport workers and passengers on public transport” and highlighted the 
importance of face coverings as a key mitigation measure. 

 the specific risk to certain population groups in London who face high risks of 
exposure (such as bus and taxi drivers, people in certain other workplaces, and the 
household contacts of people with suspected or confirmed COVID-19). 

 
3.37 This STAC Advice highlights that face coverings remain an effective and low-cost 

intervention to reduce transmission with relatively limited adverse impacts. The advice 
recognises some other factors, such as the fact that some people may not derive 
protection from vaccines (e.g. immune-compromised), the emergence of new variants 
and the long-term impacts of COVID-19. These factors are not specific to London, and 
would have been considered by Government in its decision to remove the legal 
requirement to wear face coverings. The STAC Advice recommends that the London 
Strategic Coordinating Group “considers and where possible implements measures to 
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maximise face covering usage on public transport and indoor settings such as shops 
after July 19th.” 
 
TfL risk assessment  

  
3.38 As part of our preparations for the move to Step 4, we have considered the risks to the 

health of our customers and those who work on the TfL network. Protecting their health 
has been a priority for TfL during the pandemic.  
  

3.39 In our risk assessment, we also considered the risk if TfL was not able to provide a 
transport service (because of COVID-19 related illness amongst our staff) for those who 
rely on it to travel to work – including for key workers. Running a reliable transport 
service is essential to allow many of those key workers who play a role in responding to 
the pandemic to travel to work  

 
3.40 The outcome of the risk assessment concludes that, in order to protect the health of our 

customers and colleagues, TfL should maintain the requirement for customers to wear 
face coverings while travelling on TfL services, as well as maintaining the existing 
COVID-19 related controls, set out below and identified in TfL’s risk assessment. The 
TfL Risk Assessment is attached at Appendix 3.  
 
Existing Controls  
 

3.41 The existing controls mentioned above refer to a number of other measures TfL has put 
in place to manage the transmission of the virus on the transport network. These 
include enhanced cleaning regimes, regular testing, provision of over 1,000 hand 
sanitisers and installation of UV light devices on escalator handrails to eliminate viruses.  
 

3.42 To ensure that our controls are working effectively, we have commissioned Imperial 
College London to undertake regular independent sampling across our network. The 
team takes samples from various surfaces including grab handles, escalators and push 
buttons, as well as samples from the air, sampling 300l per minute of air. Results from 
all testing on the transport system to date (from September 2020) has shown to be 
negative for coronavirus. We will keep these controls in place as appropriate.  

 
   Conclusion 
 

3.43 Having regard to the above, it is considered that there is a positive case on health and 
safety grounds to require face coverings to be worn on the TfL network, in line with the 
Government’s guidance.     

 
Confidence in using network  

 
3.44 In addition to the above, it is considered that requiring passengers will help to retain 

public confidence and reassurance in using the TfL network. Recent opinion polls 
suggest that customers and potential returning customers view the wearing of face 
coverings by passengers as an important safeguard reassuring them about the safety of 
the network (a recent YouGov poll showed more than 70% of people thought masks 
should stay on public transport); although it is not known if or how this sentiment will 
evolve in future.   
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3.45 We also know from engagement with London businesses that there is considerable 

concern about the removal of the requirement to wear face coverings on the network on 
19 July at a point when customer confidence for returning to public transport is growing, 
but at the same time infection levels are increasing.  There appears to be a general 
sentiment in favour of continuing the requirement. This is also reflected by London 
TravelWatch which has expressed concern about the removal of face covering 
requirements.  

 
3.46 Given the essential service the TfL network provides in London – to key workers 

(including NHS workers, emergency services workers, carers, supermarket staff, and 
for others travelling to work, to see friends and family - it is essential as part our 
response to the pandemic customers in London have confidence in using the TfL 
transport network.  

 
3.47 As well as maintaining customer confidence it is hoped that retaining face coverings for 

now will also help limit the number of staff having to self-isolate with the virus. The 
provision of a near-normal service on the Underground is already under high pressure 
as more and more staff are told to self-isolate by the NHS Covid app and the possibility 
of service disruption is rising. 
 
Why not retain or extend the Byelaw Notices?  
 

3.48 In proposing the Recommended Approach for approval, we considered retaining the 
Byelaw Notices in their current form, and also an option of extending their coverage to apply to 
passengers boarding and on board vehicles and carriages.8 

 
3.49 It was not considered appropriate to proceed with either option because both options 

entail retaining the availability of criminal sanctions for non-compliance. It is considered 
that this is not appropriate, and is difficult to justify, in circumstances where the 
Government is decriminalising the act of not wearing face coverings in relevant settings 
by allowing the Regulations to expire.  
 

3.50 Furthermore, the BTP have said that they would not be prepared to police and enforce 
the Byelaw Notices when the Regulations expire. The BTP has said that they would be 
prepared to enforce a requirement for face coverings to be worn imposed under the 
Byelaws themselves. However, the Byelaws do not currently provide for this and so 
would need to be amended. For the reasons set out in paragraphs 3.52-3.53 below, TfL 
has discounted the option of seeking an amendment to the Byelaws as an immediate 
response to the move to Step 4 but this will continue to be considered.  
 

3.51 Finally, it is considered that continuing with the requirement for face coverings under 
conditions of carriage is more consistent with the Government’s approach and guidance 
that passengers will be “expected and recommended” to wear face coverings on public 
transport. 
 

 
8 It is to be remembered that the existing Byelaw Notices only require passengers to wear face coverings in stations and on 
platforms, not while travelling on vehicles or carriages (because Regulations 1 cover the latter). Accordingly, once the 
Regulations expire, the Byelaw Notices would need to be extended to apply to passengers travelling on vehicles or carriages to 
mandate an enforceable requirement to wear face coverings for passengers travelling on our services covered by the byelaws.  
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Other options considered  
 

3.52 We also considered seeking an amendment to the byelaws that apply to the TfL 
network; an amendment expressly allowing TfL to mandate the wearing of face 
coverings. This is different from the option pursued in June 2020, whereby Byelaw 
Notices were issued under existing byelaws. The option referred to here is an 
amendment to the byelaws themselves. There are four sets of such byelaws: TfL 
Railway Byelaws; Tramlink Byelaws; TfL Road Transport Premises Byelaws; and the 
London Cable Car Byelaws. Combined these byelaws cover all of TfL’s services and 
facilities, with the exception of buses9 and Dial-a-Ride, and River Bus piers.  
 

3.53 It is considered that this is not a viable option as an immediate response to the 
introduction of Step 4 of the Roadmap. Amendments to the byelaws require Ministerial 
approval; the process of amending a set of byelaws would take an absolute minimum of 
two months and in practice usually takes six to twelve months; and, as above, the 
byelaws do not cover the whole TfL network, including travel on buses. We will, 
however, continue to explore this option for the longer-term, or future use.  
 
The Recommended Approach – other considerations and impacts  
 
Other operators, and engagement with key stakeholders  
 

3.54 We have shared our plans with bus operating companies on the TfL bus network, 
Tramlink, DLR (KAD), TfL Rail (MTR), London Overground (ARL) and other service 
providers delivering services on the TfL network. Concerns that have been raised are 
mostly around the provision of physical measures to ensure safety of staff and issues 
around potential conflict situations for staff.  
 

3.55 The rail operators that run services that link into the TfL rail networks are in the process 
of determining their responses to the move to Step 4. It is not known whether they will 
require their customers to wear face coverings as a requirement of the conditions of 
carriage. We continue to engage with them on this. There are existing processes and 
local arrangements around how we interface with LO, TfL Rail and other NR and TOC 
services to deliver our Turn Up and Go service. These arrangements will continue 
following 19th July and will be reviewed locally as appropriate. 
 

3.56 We have engaged with the Rail Delivery Group (RDG) which represents all of the UK’s 
passenger and freight operating companies, Network Rail and High Speed 2 and 
exchanged our respective approaches to social distancing and the wearing of face 
coverings post-19 July.  Whilst there is an appetite to be aligned across all operators, 
the RDG stated that their members were not minded to pursue the mandatory wearing 
of face coverings, and preferred instead to soften the language to more of an 
encouragement.  There was recognition that the higher density metro and sub-service 
type operations that TfL offers was different to longer distance surface operations.  
However the RDG said that its members were concerned about giving the impression 
that rail travel was an unsafe mode of transport, especially as their ridership was not at 
the same level as TfL’s.  It was recognised that for the travelling public, especially at 
interchanges (possibly even across a shared platform such as at Stratford), there could 

 
9 The use of buses (boarding and travel on buses) is regulated by the national Public Service Vehicle Regulations 1990/1020 
and it is doubtful that these regulations can be used to mandate the wearing of face coverings.  
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be confusion around the inconsistency of approach.  These inconsistencies would also 
make compliance difficult to enforce at those locations. 

 
3.57 A number of our Trades Unions colleagues have expressed strong support for 

continuing to require passengers to wear face coverings, out of concern for the welfare 
of their members who are in close contact with the public.  
 

3.58 On 13 July, a press release was issued by the Mayor of London in which he publicly 
stated that he had asked TfL to retain the requirement for passengers to wear face 
covering on all TfL services under its conditions of carriage from July 19. To date, we 
have received very positive feedback in response to this from London TravelWatch, the 
Confederation of British Industry, London First, London Chambers, and the British 
Medical Association.   
 

3.59 While the Recommended Approach may differ to what other operators that link into the 
TfL network may decide, it is considered -  taking into account the views of stakeholders 
and partners summarised above - that for all the reasons contained in this paper the 
Recommended Approach should be approved. It is a measure that can contribute in 
helping to ensure the TfL network remains safe, and is an appropriate course of action 
to help retain public confidence and assurance in use of the network – consistent with 
the Government’s approach.   
 

Policing, enforcement and crime and disorder  
 

3.60 The Recommend Approach would mean that as a condition of carriage  
all non-exempt passengers must wear face coverings at all times when using stations, 
platforms and services on the London Underground, London Overground, TfL Rail, 
Docklands Light Railway, the Croydon Tramlink system, the TfL bus network, and the 
Emirates Air Line; and when using TfL’s Dial-a-Ride services and TfL river services and 
piers.  
 

3.61 Any non-exempt persons not complying with this condition could, as now, be refused 
access to or asked to leave these premises, facilities and services. Where the premises 
are controlled by TfL or any of its operators but a customer does not have a ticket (and 
so conditions of carriage do not apply), we can encourage the wearing of face coverings 
but enforcement would have to be on the basis that an implied licence to enter has 
been revoked, and that may be harder in practice to implement than under the 
conditions of carriage. It is proposed that TfL’s enforcement officers will run targeted 
operations in relation to face coverings post 19 July where there appears to be high 
levels of non-compliance. We will however start with a period of engagement and 
education with customers, including handing out masks given the risk that customers 
may be uncertain of requirements. 

 
3.62 TfL has a clear plan that its frontline staff at stations and bus drivers will continue to 

remind people that face coverings are a requirement on public transport where it is safe 
to do so.  

 
3.63 Achieving high levels of compliance under the conditions of carriage alone may be 

challenging. Conditions of carriage do not provide TfL or police with enforcement 
powers or criminal sanctions for non-compliance which have proved to be an effective 
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deterrent to date. Recent TfL surveys are already showing a deterioration in compliance 
as we approached Step 4 of the Roadmap. 

 
3.64 There is also a risk that the interactions with non-compliant passengers, without robust 

enforcement powers and criminal sanctions, could result in increased levels of violence 
and aggression (WVA) towards our staff or between customers. We will mitigate this 
risk through our WVA measures and risk assessments. Frontline station staff and bus 
drivers will be encouraged to remind customers of the requirement but not expected to 
deny customers to the system or to direct someone to leave. This will be the role for TfL 
enforcement officers.   

 
3.65 All of our enforcement officers are equipped with Body Worn Video (BWV). We will 

continue to strongly encourage other frontline transport staff who have access to BWV 
to wear it when on duty. 

 
3.66 Our transport policing partners – MPS Roads and Transport Policing Command and 

British Transport Police – cannot enforce the conditions of carriage as this is a civil 
matter. They will continue to have a role in dealing with any associated crime and 
antisocial behaviour issues, for example work-related violence or public order offences. 
They will not be routinely supporting enforcement operations given demands on policing 
resources as levels of crime increase with more passengers returning to the network. 

 
3.67 There is also a risk that the perceived lack of robust enforcement action undermines the 

‘authority’ of our enforcement officers and the rules we put in place for face covering, 
fares and other behaviour standards. We need to monitor this closely to inform the next 
review stage. 

 
Implementation and communications  

 
3.68 If the Recommended Approach is approved, the Byelaw Notices will need to be 

removed from the network. This may take some time, but will not be problematic 
providing there are no attempts to take any enforcement action under them.   

 
3.69 The Amendments to the Conditions of Carriage currently cross refer to the powers 

under the Regulations. There will need to be consequential amendments to the 
conditions of carriage to reflect the ending of the Regulations, and the Recommended 
Approach, if approved.   

 
3.70 We will continue with a programme of communications intended to secure compliance 

with the requirement to wear face coverings as a condition of carriage, and to continue 
to encourage the wearing of face coverings. We will continue to engage with the 
operators on the different modes of the TfL network in this regard.  

 
3.71 TfL will be using a wide range of communications channels to ensure customers are 

clear on the requirements, including customer emails, signage, digital advertising 
screens, social media, in-station announcements, the TfL Go app and the TfL 
website. These channels will also be used to encourage customers to travel during the 
quieter times wherever possible, which will help spread demand throughout the day and 
ensure that everyone has the most space possible.  
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3.72 If the Recommended Approach is approved, we will start with a period of engagement 
and education with customers, including handing out masks given the risk that 
customers may be uncertain of requirements. 

 
Equality impacts of the Recommended Approach 

3.73 TfL is subject to ongoing obligation under the Equality Act 2010 to have due regard to 
the need to: 

� eliminate discrimination, harassment, victimisation and any other conduct that is 
prohibited by or under the Equality Act; 

� advance equality of opportunity between persons who share a relevant protected 
characteristic and persons who do not share it; and 

� foster good relations between persons who share a relevant protected 
characteristic and persons who do not share it. 

 
3.74 In June 2020, prior to the introduction of Regulations 1, there was an equality impact 

assessment (EQIA) of the Government proposal to make the wearing of face coverings 
mandatory. The EQIA was attached as an appendix to the June 2020 Memo (which is 
attached to this memo as Appendix 1). The main findings of that EQIA were 
summarised in the June 2020 Memo, the relevant section of which is repeated below:  
 

“The EqiA has identified that some customers with mobility impairments may find it 
difficult to put on and adjust face coverings themselves (for example, they have 
limited mobility or no hands); that some customers using ventilators, might not be 
able to wear a face covering and may be using an alternative measure; that some 
customers with cognitive or learning impairments fail to understand the "new" rules 
regarding face coverings or find wearing one distressing; and that some customers 
won't be able to tolerate wearing a mask psychologically (i.e. claustrophobia) or 
physically (i.e. allergies).  
 
These customers would be exempt from wearing a face covering on the basis that 
they fall within the category of persons who may find it difficult to manage them 
correctly.  
 
Niqab and burka wearers will not need to adopt additional fabric layers to cover their 
nose and mouth. The Niqab and burka meet the requirements of what constitutes a 
face covering. It is recommended that customer and staff communications are clear 
that any kind of fabric face covering is acceptable as long as it covers the nose and 
mouth.  
 
There is a risk that customers with speech impairments may not be understood in 
dialogue, when wearing a face covering. IDAG has recommended that TfL staff do 
not challenge these customers if the customer does remove a face covering at 2m 
distance. 
 
To ensure customers with visual impairments are aware of the requirement to wear 
face coverings, it is recommended that TfL provides audio reminders over PAs 
wherever possible at regular intervals, that the rule applies to everyone at all times.  
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Customers who rely on lip reading to communicate find it difficult to understand TfL 
staff wearing face coverings. Guidance on alternative ways to communicate has 
been shared with London Underground staff - i.e. pen and paper/whiteboard or on a 
device (but not physically the device). This guidance should be rolled-out to TfL staff 
working on other modes of transport. TfL is also exploring the procurement of 
transparent masks for staff10.  
 
While customers on low incomes may not able to afford face coverings, Government 
advice is clear that a face covering can be as simple as a scarf or bandana tied 
behind the head. Government has also published guidance on How to make your 
own face covering.  Customer and staff communications should make it clear that 
any kind of fabric face covering is acceptable as long as it covers the nose and 
mouth.  
 
To ensure customers understand why others are not wearing face coverings, it is 
recommended that TfL produces and distribute a badge to signify that the wearer is 
unable to wear a mask. Wearing the badge would be optional. There should be clear 
communications to customers and staff about the reasons people may be exempt 
from wearing a face covering.  
 
In respect of all the above, TfL should work with stakeholder groups to ensure the 
guidance regarding what people should do on public transport is as clear as possible.  
 
The equalities impacts of the proposal to make the wearing of face coverings 
mandatory on TfL’s public transport service will be kept under review, and further 
steps and mitigations taken as required. 
  
The EqIA concludes that no negative equalities impacts have been identified, either 
arising from the proposals themselves, or because suitable mitigations have been or 
will be put in place.”  
 

3.75  We have reviewed and updated the EQIA to reflect the changes to legal requirements 
on face coverings. This is attached at Appendix 4. The continuing requirement for the 
majority of customers to wear face coverings on the TfL network provides support and 
protection to all our staff and customers including those who are not able to wear them, 
and/or those who are clinically vulnerable/extremely vulnerable and/or those who have 
not been vaccinated. The EQIA’s findings are very much in line with the original EQIA 
summarised above. The EQIA identifies a green residual risk for each potential negative 
impact; namely, concluding that the mitigations TfL has or will be putting in place 
provide suitable provision to ensure that people are not put at greater inconvenience to 
someone who does not have the protected characteristic. Some of the key mitigations 
are that, in advance of and from 19 July, TfL will be using a wide range of 
communications channels to ensure staff and  customers are clear on the requirements, 
including customer emails, signage, digital advertising screens, social media, in-station 
announcements, the TfL Go app and the TfL website. These channels will also be used 
to encourage customers to travel during the quieter times wherever possible, which will 
help spread demand throughout the day and ensure that everyone has the most space 

 
10 This was explored but was not introduced.  
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possible. We will start with a period of engagement and education with customers, 
including handing out masks given the risk that customers may be uncertain of 
requirements 

 
3.76 By way of additional information, we continue to distribute face covering exemption 

badges to customers who request them; customers can also download and print a face 
covering exemption card from tfl.gov.uk.  

 
3.77 Our Marketing Operations’ ‘Travel kind’ campaign is delivering positive behavioural 

messages across the TfL network eg ‘Be kind’; ‘Remember not all disabilities are 
visible’ – this has been very well received by the public. 

 
3.78 From Wednesday 28 July, we are changing our Turn Up and Go (TUAG) service on the 

LU network to return to a full service. This includes staff being able to offer physical 
assistance to customers who are face covering exempt and also staff being able to 
accompany customers in lifts once more. This brings LU’s TUAG service into line with 
National Rail and Train Operating Companies Passenger Assist services so will  
improve the customer experience for customers transitioning on to/from our network 
and other providers. 

 
  

Human rights  
 

3.79 To the extent that the requirement to wear a face covering on the TfL network could be 
regarded as an interference with human rights under Articles 8, 9, 10 or 1111 of the 
European Convention of Human Rights, it is considered that the interference is justified 
and proportionate for the reasons set out in this paper. The Recommended Approach 
will contribute in helping to ensure the TfL network remains safe, and to retain public 
confidence and assurance in use of the network, and is consistent with the 
Government’s approach. 

 

4. Other areas of work and the move to Step 4   
 

TfL Staff and face coverings  
 
4.1 At present, TfL staff and other staff working on TfL services are required to wear face 

coverings in public areas unless exempt. We also strongly recommend face coverings 
are worn in any indoor location when in close proximity to others.   
 

4.2 This will remain the position after 19 July, until further notice. TfL shall continue to 
provide its TfL staff with suitable face coverings, and continue with its provide Covid tests 
for staff. The Commissioner is asked to note that this.   
 
Taxi and private hire 
 

 
11 Respectively: Right to respect for private and family life; Freedom of thought, conscience, and religion; Freedom of 
expression; and Freedom of assembly and association.  
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4.3 While TfL regulates taxi and private hire vehicles, its conditions of carriage do not apply 
to these services. The issue of face coverings and Taxi and private hire vehicles is 
therefore not within the scope of this paper, but is being addressed through consistent 
advice to Taxi and Private Hire licensees and in public communications.   
 
Social distancing measures 
 

4.4 The different TfL modes are in the process of determining their responses 
to the move to Step 4 of the Roadmap and social distancing. Officers with 
relevant delegated authority are leading this work and will take decisions 
on any measures to be taken, as appropriate. This may include transitional 
plans and arrangements being put in place, as we look into what may be 
appropriate. The Commissioner is asked to note this. 
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TRANSPORT FOR LONDON 
 

From: Howard Carter, General Counsel 
 
To: The Commissioner, Transport for London 
 
Subject: Mandating the wearing of face coverings on TfL public transport  
 
Date:  14 June 2020 
 
 

1. Purpose and Decision 
 

The Commissioner is asked to: 

 

(i) note that the Health Protection (Coronavirus, Wearing of Face Coverings on 
Public Transport) (England) Regulations 2020 (“the Regulations”) are due to 
come into effect on Monday 15 June 2020 which, from that date, make it 
compulsory for passengers to wear face coverings when travelling on public 
transport in England. The Regulations are explained below;  

 

(ii) approve the issue of the byelaw notices attached at Appendices 1-2 temporarily 
mandating that, from 15 June 2020 until further notice, all non-exempt 
passengers must wear face coverings at all times when using TfL’s stations and 
platforms on the London Underground, London Overground, TfL Rail, and 
Docklands Light Railway networks, and the Croydon Tramlink system; and  

 

(iii) agree that TfL’s conditions of carriage be amended to temporarily require that, 
from 15 June 2020 until further notice, all non-exempt passengers must wear 
face coverings at all times when using stations, platforms and services on the 
London Underground, London Overground, TfL Rail, Docklands Light Railway, 
the Croydon Tramlink system, the TfL bus network, and the Emirates Air Line; 
and when using TfL’s Dial-a-Ride services and river piers. The proposed 
substantive amendments are identified in Appendix 4.  

 

The Commissioner is authorised to make the decision requested pursuant to the 
general delegation to the Commissioner under Standing Order 122, which authorises 
the Commissioner to exercise any functions of TfL not reserved to the TfL Board, or 
specifically delegated elsewhere.  

 

2. Background 

 

The coronavirus pandemic has given rise to an unprecedented health and public safety 
emergency; requiring Government, public bodies, employers and individuals to take 
appropriate action in anticipation of, and in response to, the situation as it develops.     
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Face coverings, public transport and Government advice 
 

On 4 June 2020, the Government issued guidance asking transport operators in 
England to make wearing face coverings a requirement of using public transport from 
15 June; to coincide with the next stage of social mobility restrictions being eased. It is 
Government’s intention to reopen non-essential retail from 15 June 2020, provided its 
five tests are met and shops have been made Covid-secure. 
 
The Government guidance provides that, from 15 June 2020: “bus, coach, train, tram, 
ferry and aircraft passengers must wear a face covering on their journey to help reduce 
the risk of transmission when social distancing is not always possible - with government 
also working with operators to ensure staff are provided with face coverings where 
appropriate.”  
 
The Government guidance notes that, since initial restrictions on social mobility have 
been eased, public transport usage has slowly increased; including a 20% increase on 
the London Underground in the week of 4 June 2020, compared to the previous week.  
 
As made clear in its announcement on 4 June 2020, Government anticipates that there 
may be increased use of public transport in the event that social mobility restrictions are 
eased further on 15 June 2020, as planned.  
 

In his speech on 4 June 2020, the Transport Secretary said: 
 
“We expect – conditions permitting – that the next easing of restrictions will occur on 
Monday 15 June. 
 
Non-essential shops will re-open and some children will return to secondary school, if it 
is safe to do so. That means there will be more pressure on our public transport. 
 
To help meet that demand, we’re ramping up services on buses, trains and trams; with 
substantial government funding. 
 
And as passenger numbers increase, and we expect this trend to continue, we need to 
ensure every precaution is taken, on buses, trains, aircraft and ferries. 
 
With more people using transport, the evidence suggests that wearing a face covering 
offers some – albeit limited – protection against the spread of the virus. 
 
A face covering helps protect our fellow passengers. It is something that we can each 
do to help each other. 
 
And whilst it also remains true that measures like maintaining social distance and 
washing your hands remain most critical, we also know that, on public transport, 
keeping two-metres apart is not always possible, all of the time. 
….. 
So, when more people return to the network, from the 15 June onwards, they will be 
required to wear a face covering on our transport network.” 
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Government guidance also notes that:  
 
“When necessary to use public transport people may be more likely to be in enclosed 
spaces for longer periods of time where we know there is a greater risk of the spread 
of the virus and social distancing is likely to be difficult to follow consistently. This 
differs from enclosed spaces like shops, for example, where people can more easily 
go outside if social distancing is not possible and where shop owners can place limits 
on the number of customers allowed inside at any one time. The Scientific Advisory 
Group for Emergencies (SAGE) has set out that using face coverings in this setting 
can provide some small additional protection to fellow passengers and can help 
people to avoid unknowingly spreading the virus if they are suffering from 
coronavirus, but not showing symptoms.” 

 
It goes on to say:  
 

“Social distancing and hand washing remain by far the most important disease 
prevention measures but it is also vital all passengers travelling on buses, coaches, 
trains, trams, ferries and aircraft should wear a face covering and the government will 
also work with operators to ensure staff are provided with, and wear face coverings, 
where appropriate for their role.” 

Government advice is that a face covering is not the same as the surgical masks or 
respirators used by healthcare and other workers as part of personal protective 
equipment. Its advice is that a cloth face covering can be as simple as a scarf or 
bandana that ties behind the head. It should cover an individual’s mouth and nose while 
allowing them to breathe comfortably. The Government has issued advice on “How to 
wear and make a cloth face covering.” 

On 6 June 2020, the World Health Organisation issued guidance also recommending 
the use of face coverings in public.  

 

3. The Health Protection (Coronavirus, Wearing of Face Coverings on Public 
Transport) (England) Regulations 2020  

 
Against the background set out above, Government is making it compulsory for 
passengers to wear face coverings when travelling on public transport in England from 
15 June 2020. It is introducing this through the Regulations, a draft of which has been 
provided to TfL. The Regulations are due to come into effect on Monday 15 June 2020.  
 
In summary, the current draft of Regulations:  
 
- require all non-exempt passengers to wear face coverings when travelling on public 

transport;  
- only require face coverings to be worn when a person is boarding or travelling on the 

vehicle, carriage, car or vessel being used to provide the transport service. The 
requirement does not therefore apply when a person is in a station, on a platform, or 
at a stop;  

- do not apply to certain modes or types of public transport, such as taxi or private hire 
vehicles, or school transport services;  
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- exempt certain categories of person from the requirement to wear a face covering, 
including: children under the age of 11; employees of or contractors providing 
services to public transport operators; constables acting in the course of their duty; 
and officers or employees of the emergency services responding to an emergency;  

- empower TfL officers to: direct persons to wear face coverings; direct persons not 
wearing a face covering to disembark from vehicles, carriages, cars or vessels; and 
physically remove from vehicles, carriages, cars or vessels persons failing to comply 
with their directions and to use reasonable force, if necessary; 

- create criminal offences for the following:  
o boarding or travelling on a public transport service and, without reasonable 

excuse, not wearing a face covering;  
o without reasonable excuse, contravening a direction or failing to comply with 

a reasonable instruction given by a TfL officer; and  
o obstructing, without reasonable excuse, a TfL officer carrying out a function 

under the Regulations; 
- specify the circumstances in which a person has a “reasonable excuse” under the 

Regulations, which include as follows: where a person is using an oxygen mask to 
breathe; where a person provides a lip-reading service to a person they are 
travelling with; where a person is eating or drinking or taking medication; and where 
a person cannot use a face covering safely or without pain, distress or anxiety;  

- enable TfL officers to issue fixed penalty notices of £100 to anyone over 18 years 
old they believe has committed an offence under the Regulations (£50 if paid within 
14 days); and  

- enable criminal prosecutions to be brought in the Magistrates’ court, and a fine 
imposed on conviction, for contravention of the Regulations.  

 
The Regulations will therefore apply when passengers are travelling on all vehicles,  
carriages and cars operating on TfL’s public transport network:  the London 
Underground, London Overground, TfL Rail, Docklands Light Railway, the Croydon 
Tram, buses operating on the TfL bus network, the Emirates Air Line, and Dial-a-Ride.  
 
While there is no requirement to do so under the Regulations, TfL should publicise the 
introduction of the Regulations, explaining their effect to the public and passengers.  
 
 

4. TfL action on face coverings   
 
While the Regulations apply when passengers are travelling on public transport vehicles 
and carriages, it is considered that TfL should use its powers to require passengers to 
wear face coverings at all times when using its stations and platforms too: to 
supplement the coverage of the Regulations. 
 
TfL’s public transport network is extensive, and provides a level and frequency of 
service, serving a volume of passengers, that is unlike any other in England. In addition, 
parts of the TfL network, such as some Underground, bus and tram stations and 
platforms, form spaces that are confined and constrained. These factors all presents 
safety and operational challenges, which are exacerbated in the current COVI9-19 
crisis.  
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In view of this, it is considered that requiring passengers to wear face coverings at all 
times - when using stations and platforms - will further help to reduce the spread of the 
coronavirus, and help to better protect passenger and public safety.  

 

TfL can introduce this requirement in two ways. One is by issuing notices under TfL’s 
byelaws. The second is by amending its conditions of carriage.  
 
TfL Byelaws  
 
TfL byelaws contain provisions enabling “notices” to be issued giving instructions to the 
public and passengers for safety reasons.  
 
Disobeying such a notice, without reasonable cause, is a breach of the byelaws and a 
criminal offence; if there is a decision to prosecute that results in a conviction in the 
Magistrates’ court.  
 
Prosecution can be either by the police, or TfL, and is punishable by way of a fine of up 
to £1000. Unlike the Regulations, there is no power for on the spot fines to be issued 
under the byelaws. The British Transport Police and authorised TfL staff are, however, 
responsible for policing compliance with both the Regulations and the byelaws.  

 

The TfL Railway Byelaws apply to trains, track and stations that are part of TfL’s 
railway, including the London Underground, London Overground, TfL Rail and 
Docklands Light Railway networks. 
 

The Tramlink Byelaws apply to the use of the Croydon Tramlink System, its trams, 
tramstops and stations.   
 

Under these byelaws, TfL may issue to any person reasonable instructions relating to 
safety on any part of the railway (in the case of the Railway Byelaws), or relating to any 
part of the Tramlink System (in the case of the Tramlink Byelaws). Such instructions 
must be given by way of a “notice” on or near that part of the railway, or Tramlink 
System.  
 
 
The Notices  
 
The Notices at Appendices 1-2 would need to be appropriately sited at all TfL railway 
stations, and Tramlink stops and stations. Once published, and clearly visible, the 
notices would make it a criminal offence for the public to enter and use the relevant 
station, and platforms or stops, unless they are wearing a face covering at all times.   
 
The notices apply the same exemptions (to the requirement to wear face coverings) as 
those contained in the Regulations. For policing and enforcement purposes, it is 
important that the exemptions are aligned. This list of exemptions, referred to in the 
notice, is at Appendix 3.   
 
The byelaw notices do not cover passengers wearing face coverings while travelling on 
vehicles or carriages because the Regulations already require this.  
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The byelaw notices do not apply to TfL staff. Appropriate arrangements are being put in 
place in relation to staff, and this is being taken forward separately.  
 
In order to issue the notices at Appendices 1-2, the Commissioner must be satisfied 
that the instruction mandating the use of face coverings is reasonable and in the 
interests of safety on the relevant TfL networks.  
 

Taking into account all the contents of this paper (including section 5 on Implementation 
and the section 6 on Equalities, below), it is considered that in the circumstances of the 
COVID-19 pandemic, it is reasonable and in the interests of public and passenger 
safety for the Commissioner to issue the notices.  

 

TfL Conditions of Carriage  
 

The byelaws referred to above do not apply to all of the TfL public transport network. 
They do not apply to buses, bus stations, the Emirates Air Line, Dial-a-Ride, or River 
Bus piers.  

 

While the Regulations will make it a requirement for passengers to wear face coverings 
while travelling on the vehicles or cabins of these services, they do not apply to rail or 
bus stations, the Emirates Air Line terminals or river piers.  

 

Conditions of carriage apply to the use of all TfL’s public transport services and 
facilities. Passengers cannot be fined or prosecuted for breaching TfL’s conditions of 
carriage, but can be refused entry to and asked to leave TfL services and facilities for 
non-compliance.   

 

The conditions of carriage do not therefore overlap with the operation of the byelaws or 
the Regulations; and it is appropriate that they are consistent with both these 
instruments.  

 

Accordingly, and for the same reasons as given above, it is considered appropriate that 
TfL should amend its conditions of carriage to require that all passengers must wear 
face coverings at all times when using stations, platforms and services on the TfL public 
transport network.  

 

The Commissioner is therefore asked to agree that TfL’s conditions of carriage be 
urgently amended to temporarily require that, from 15 June 2020 until further notice, all 
non-exempt passengers must wear face coverings at all times when using stations, 
platforms and services on the London Underground, London Overground, TfL Rail,  
Docklands Light Railway, the Croydon Tramlink system, the TfL bus network, and the 
Emirates Air Line; and when using TfL’s Dial-a-Ride services and river piers. The 
proposed substantive amendments to the conditions of carriage are identified in 
Appendix 4.  

 
The same exemptions (to the requirement to wear face coverings) will apply as those 
contained in the Regulations (and under the byelaw notices). This list of exemptions, 
referred to in the conditions of carriage, is at Appendix 3.    
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Conditions of carriage only apply to passengers and not staff. As above, appropriate 
arrangements are being put in place in relation to staff, and this is being taken forward 
separately.  

 

TfL has engaged with the Department for Transport, the British Transport Police, the 
Mayor of London, and the Independent Disability Advisory Group (IDAG) in connection 
with the development and introduction of its proposals.    
 

 

5. Implementation 

 

In advance of the Government’s announcement on 4 June 2020, TfL has already  
been running a far-reaching communications campaign to encourage the use of face 
coverings, with posters, radio and other advertisements, announcements and millions of 
emails sent to customers.  
 
The latest estimates suggest that between 30-50 per cent of customers on public 
transport are now protecting other passengers and staff by using a face covering, with 
the new requirements designed to make face coverings the norm. 
 
To help customers adjust to the forthcoming new requirement, TfL is also piloting the 
temporary distribution of free face coverings and instructions how to make a face 
covering at home,  at a selection of Tube and bus stations that have typically seen 
higher numbers of customers travelling throughout the lockdown period. 
 
TfL’s distribution of face coverings, one-use only face coverings commenced on 
Monday 8 June and is expected to run for 3 weeks – with volunteers from TfL and the 
Greater London Authority (GLA) distributing them. 
 
Face coverings will be made available outside TfL bus and LU services; will be  
distributed at gateways, destination stations and bus terminals, during AM peaks 7 days 
a week (06:00-09:00) only; and distribution volumes will be based on forecasted 
ridership data and distribution resource availability.   
 
From 15 June 2020, notices will need to be published and appropriately sited across the 
TfL network to introduce the requirements to wear face coverings under the byelaws.  
 
There will be a series of communications to give notice of the changes to the conditions 
of carriage, and an amended version of the conditions will be published on TfL’s 
webpages on 15 June 2020.  
 

6. Equalities Implications 

TfL is subject to ongoing obligation under the Equality Act 2010 to have due regard to 
the need to: 

 eliminate discrimination, harassment, victimisation and any other conduct 
that is prohibited by or under the Equality Act; 



8 
 

 advance equality of opportunity between persons who share a relevant 
protected characteristic and persons who do not share it; and 

 foster good relations between persons who share a relevant protected 
characteristic and persons who do not share it. 

 
The Diversity and Inclusion team has undertaken an assessment of the equalities 
impacts of the Government proposal to make the wearing of face coverings mandatory. 
As part of this process, the Diversity and Inclusion team engaged with the Independent 
Disability Advisory Group (IDAG), and TfL’s Social Impact Steering Group. An equalities 
impact assessment (EqIA) was undertaken and completed on 11 June 2020. It is 
attached at Appendix 5. The EqIA was completed with reference to the London 
Underground, but its findings are equally applicable to TfL’s other public transport 
services. The main findings of the EqiA are summarised below:   
 
The EqiA has identified that some customers with mobility impairments may find it 
difficult to put on and adjust face coverings themselves (for example, they have limited 
mobility or no hands); that some customers using ventilators, might not be able to wear 
a face covering and may be using an alternative measure; that some customers with 
cognitive or learning impairments fail to understand the "new" rules regarding face 
coverings or find wearing one distressing; and that some customers won't be able to 
tolerate wearing a mask psychologically (i.e. claustrophobia) or physically (i.e. 
allergies).  

 
These customers would be exempt from wearing a face covering on the basis that they 
fall within the category of persons who may find it difficult to manage them correctly.  
 
Niqab and burka wearers will not need to adopt additional fabric layers to cover their 
nose and mouth. The Niqab and burka meet the requirements of what constitutes a face 
covering. It is recommended that customer and staff communications are clear that any 
kind of fabric face covering is acceptable as long as it covers the nose and mouth.  
 
There is a risk that customers with speech impairments may not be understood in 
dialogue, when wearing a face covering. IDAG has recommended that TfL staff do not 
challenge these customers if the customer does remove a face covering at 2m distance. 
 
To ensure customers with visual impairments are aware of the requirement to wear face 
coverings, it is recommended that TfL provides audio reminders over PAs wherever 
possible at regular intervals, that the rule applies to everyone at all times.  
 

Customers who rely on lip reading to communicate find it difficult to understand TfL staff 
wearing face coverings. Guidance on alternative ways to communicate has been 
shared with London Underground staff - i.e. pen and paper/whiteboard or on a device 
(but not physically the device). This guidance should be rolled-out to TfL staff working 
on other modes of transport. TfL is also exploring the procurement of transparent masks 
for staff.  
 
While customers on low incomes may not able to afford face coverings, Government 
advice is clear that a face covering can be as simple as a scarf or bandana tied behind 
the head. Government has also published guidance on How to make your own face 
covering.  Customer and staff communications should make it clear that any kind of 
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fabric face covering is acceptable as long as it covers the nose and mouth.  
 
To ensure customers understand why others are not wearing face coverings, it is 
recommended that TfL produces and distribute a badge to signify that the wearer is 
unable to wear a mask. Wearing the badge would be optional. There should be clear 
communications to customers and staff about the reasons people may be exempt from 
wearing a face covering.  
 
In respect of all the above, TfL should work with stakeholder groups to ensure the 
guidance regarding what people should do on public transport is as clear as possible.  
 
The equalities impacts of the proposal to make the wearing of face coverings 
mandatory on TfL’s public transport service will be kept under review, and further steps 
and mitigations taken as required. 
 
The EqIA concludes that no negative equalities impacts have been identified, either 
arising from the proposals themselves, or because suitable mitigations have been or will 
be put in place.   
 

 

Appendices 1 to 5 are below. 
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APPENDIX 1 

 
NOTICE UNDER TFL RAILWAY BYELAWS 
 
 
TRANSPORT FOR LONDON PASSENGER EMERGENCY SAFETY NOTICE 
Made under paragraph 12(1) of the TfL Railway Byelaws 
 
DATE: 15 JUNE 2020 
 
PASSENGERS ARE ADVISED THAT IN THE INTERESTS OF SAFETY ON THE TFL 
RAILWAY:  
 
 

• PUBLIC ACCESS TO THIS STATION IS RESTRICTED TO PERSONS WEARING A 

FACE-COVERING WHICH COVERS THEIR NOSE AND MOUTH AND ATTACHES 

BEHIND THEIR EARS, OR TIES BEHIND THEIR HEAD. 

 

• FACE COVERINGS MUST BE WORN BY PASSENGERS AT ALL TIMES IN THIS 
STATION, AND ON ITS PLATFORMS.   
 

• THE ABOVE REQUIREMENTS DO NOT APPLY 
 

o TO CHILDREN UNDER THE AGE OF 11  
 

o TO PERSONS USING AN OXYGEN MASK TO BREATHE, OR 
 

o IN CIRCUMSTANCES DETAILED IN TFL’S FACE COVERINGS EXEMPTIONS 
LIST PUBLISHED ON THE TfL WEBSITE AND AVAILABLE  
AT STATIONS. 

 
 
IT IS AN OFFENCE TO ACT IN BREACH OF THIS NOTICE OR ANY SAFETY 
INSTRUCTIONS AND OFFENDERS MAY BE FINED UP TO £1000 ON CONVICTION. 
 
THIS NOTICE WILL REMAIN EFFECTIVE UNTIL FURTHER NOTICE. 
 
 
Mike Brown MVO 
Commissioner 
 
[Note: The TfL Railway Byelaws apply to trains, track and stations that are part of Transport for 
London’s railway, including the London Underground, London Overground and Docklands Light 
Railway networks]. 
 
 
ENDS 
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APPENDIX 2 
 

NOTICE UNDER TRAMLINK BYELAWS 
 
 
TRANSPORT FOR LONDON PASSENGER EMERGENCY SAFETY NOTICE 
Made under paragraph 13(1) of the Tramlink Byelaws 
 
DATE: 15 JUNE 2020 
 
PASSENGERS ARE ADVISED THAT IN THE INTERESTS OF SAFETY ON THE TFL 
TRAMLINK:  
 
 

• PUBLIC ACCESS TO TRAMLINK SERVICES IS RESTRICTED TO PERSONS 

WEARING A FACE-COVERING WHICH COVERS THEIR NOSE AND MOUTH AND 

ATTACHES BEHIND THEIR EARS, OR TIES BEHIND THEIR HEAD.  

 

• FACE COVERINGS MUST BE WORN BY PASSENGERS AT ALL TIMES IN OR AT 
THIS TRAMSTOP / STATION.   
 

• THE ABOVE REQUIREMENTS DO NOT APPLY 
 

o TO CHILDREN UNDER THE AGE OF 11  
 

o TO PERSONS USING AN OXYGEN MASK TO BREATHE, OR 
 

o IN CIRCUMSTANCES DETAILED IN TFL’S FACE COVERINGS EXEMPTIONS 
LIST PUBLISHED ON THE TfL WEBSITE AND AVAILABLE  
AT STATIONS. 

 
 
IT IS AN OFFENCE TO ACT IN BREACH OF THIS NOTICE OR ANY SAFETY 
INSTRUCTIONS AND OFFENDERS MAY BE FINED UP TO £1000 ON CONVICTION. 
 
THIS NOTICE WILL REMAIN EFFECTIVE UNTIL FURTHER NOTICE. 
 
 
 
Mike Brown MVO 
Commissioner 
 
 
 
[Note: The Tramlink Byelaws regulate the use and working of, and conduct and travel upon, the Croydon 
Tramlink and associated premises or other facilities provided in connection with the Tramlink system and 
the conduct of persons while on those premises. 

 
 
ENDS 
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APPENDIX 3 
 
TFL’S FACE COVERINGS EXEMPTIONS LIST   
 
[NOTE: TO BE AMENDED IN LINE WITH THE REGULATIONS, IF THE 
REGULATIONS ARE ALTERED WHEN FINALLY MADE].  

 
The following are EXEMPT from the requirement to wear a face covering on TfL’s public 
transport stations, platforms and services:  

 

• Children under the age of 11;  

 

• Employees of, or persons providing agreed services to, TfL;  

 

• Police constables (including British Transport Police officers) acting in the course of 

their duty; and  

 

• Members or employees of the emergency services responding to an emergency.   

 
 

A person will have a reasonable excuse and will not be required to wear a face covering 
in the following circumstances:  
 

 

• where a person cannot put on, wear, or remove a face covering safely, accurately, 

consistently, without pain, or without severe distress or anxiety; 

 

• where a person is using an oxygen mask to breathe;  

 

• where a person is providing a lip-reading service to a person they are travelling with;  

 

• where a person is eating or drinking, or taking medication; and  

 

• where a person is required to remove the face covering by a police constable 

(including a British Transport Police officer) or an another authorised person.  
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APPENDIX 4 

Proposed substantive amendments to Conditions of Carriage 

TO BE ADDED IN SECTION 2 OF CONDITIONS OF CARRIAGE  
 
 
“Given the coronavirus pandemic, all passengers over the age of 11 years must wear a 
face covering when travelling on our services, until further notice.  

 
You must wear a face covering when in our bus and rail stations, on our platforms, 
Emirate Air Line terminals and river piers, and on our bus, tram, train, Emirates Air Line, 
and Dial-a-Ride services.   
 
Your face covering must cover from the top of your nose to the bottom of your chin, and 
attach behind your ears or tie behind your head. 

 
Passengers who fail to comply with this requirement may not be allowed entry or may be 
asked to leave our premises.   

 
You must remove your face covering if asked to do so by police officers or our staff for 
the purposes of identification.  

 
Some people are exempt from wearing a face covering. For example, those using 
ventilators to breathe, or those with conditions effecting their dexterity which means they 
are not able to put on a face mask, and any other categories of persons listed in “TfL’s 
face coverings exemptions list,” published on the TfL website and available at stations.   

 
You can find out further general information here: 
https://www.london.gov.uk/coronavirus/face-covering-guidance”  

  

 

ENDS 
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APPENDIX 5 
 

 
Equalities Impact Assessment – attached separately. 
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To:   London Strategic Coordinating Group (SCG)  
 
From:   London COVID-19 Scientific and Technical Advisory Cell (STAC)  
 
Subject:  Rapid evidence review and update to the London STAC paper ‘Update on 

public use of face masks and coverings in non–health and care settings in 
London’ (March 2021) in the context of Step 4 of the national roadmap.  

 
Date:   9 July 2021 
 
 

1. PURPOSE 

In response to a request from the SCG Steering Group, this briefing note summarises the findings of 

a rapid review of evidence on use of face coverings, with a particular focus on any new, additional 

evidence published since the previous STAC paper on this topic in March 2021.  The paper also 

briefly summarises key considerations and issues in relation to face masks in the context of London’s 

current COVID-19 epidemiology, vaccination rates and national policy announcements on stage 4 of 

the roadmap.    

The World Health Organization has urged that even double-vaccinated people should continue to 

wear face coverings in view of the highly contagious variants, such as Delta, spreading in many 

countries, and spurring outbreaks.1 

It has not been possible in the time available to provide a fuller risk and mitigation assessment of the 

implications of no longer requiring face coverings in different settings.  Nor has it been possible to 

robustly assess the impacts on particular groups in London, for example equalities groups with 

protected characteristics or people disproportionately affected by the pandemic.  Use of face 

coverings is just one of the measures set to be lifted in London and nationally on 19 July 2021 that 

have operated together to prevent and control the spread of COVID-19 since March 2020.   

 

2. SUMMARY AND RECOMMENDATION  

The evidence is clear that face coverings remain an effective and low-cost intervention to reduce 

transmission with relatively limited adverse impacts.   

The links between cases, hospitalisations and deaths have been weakened but not broken, and 

approximately 5 million Londoners (including over 3 million adults) are currently either unvaccinated 

or only partially vaccinated. There is therefore a substantial pool of people who are still susceptible 

to the virus, some of whom cannot be protected by vaccination. Cases are currently rising rapidly in 

London, and removing all restrictions at the same time as we enter a third wave risks making the 

wave larger and more prolonged, widening already the stark health inequalities we have seen, 

creating an avoidable personal and economic burden from long COVID, and increasing the risk of 

vaccine escape variants evolving. Removing the requirement to wear face coverings is also likely to 

reduce public confidence to use public transport and go to indoor settings such as shops, and to 

 
1 CNBC: WHO urges fully vaccinated people to continue to wear masks as delta Covid variant spreads 
25 June 2021. URL: Delta: WHO urges fully vaccinated people to continue to wear masks as variant spreads 
(cnbc.com) 
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place substantial strain on businesses, workplaces and essential services due to staff absence and 

isolation. 

The London STAC therefore recommends that the SCG considers and where possible implements 

measures to maximise face covering usage on public transport and indoor settings such as shops 

after July 19th. 

 

PART A 

3. OVERVIEW OF STAC FINDINGS AND KEY UPDATES ON FACE COVERINGS  
 

3.1 Transmission of SARS-CoV-2 occurs through droplets, aerosols and fomites. Face coverings can 

limit each of these.  

 

3.2 Key findings from STAC briefing note “Update on public use of face masks and coverings in non 

health and care settings” presented to SCG on 17/03/21, which continue to apply: 

• Careful consideration is needed when interpreting national guidance for local and 

organisational contexts, and risk assessments may also change at different points in the UK 

Roadmap, between different individuals, populations and settings, and in response to 

changing epidemiological data over time.  

• Decision-making should incorporate behavioural, effectiveness and efficiency, supply, equity 

and ethical considerations and should reflect the likely costs and benefits of different 

options in specific contexts.  

• Whilst the precise magnitude of the individual and population-level impact of face coverings 

and masks is less clear, studies consistently report that the use of face coverings in the 

community reduce the spread of COVID-19. 

• Effectiveness is related both to how closely masks fit to the face (i.e. minimising leakage 

around the sides, and benefits from masks having nose wires and adjustable ear loops), their 

breathability and the number of layers, with certain fabrics performing better than others. 

This evidence suggests that achieving an increased impact on transmission may not 

necessarily require either surgical masks or FFP2 or FFP3 respirators. 

• Decision-makers should consider options around face coverings and related advice in the 

context of other important public health implications and infection control measures, and 

should adopt a multi-faceted ‘hierarchy of controls’ approach, as appropriate to the setting 

and context. Risk assessments should consider interactions with other factors; for example, 

the importance of high-quality face masks may be higher in poorly ventilated settings where 

aerosol particles are most likely to accumulate over time, even if physical distancing is 

observed, or where physical distancing is difficult. 

• Education and communication-focused measures to improve public awareness and 

understanding of practical ways to improve the effectiveness of face masks may be 

beneficial, particularly in higher-risk contexts and during periods with high levels of viral 

transmission. 
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3.3. The national PHE COVID-19 Evidence Team is currently updating a systematic rapid evidence 

review which examines new evidence on the role of face coverings in relation to COVID-19 

transmission. Key findings include2: 

• Studies consistently report that the use of face coverings in the community reduced the 

spread of COVID-19. The studies used varied methods and were from diverse geographical 

regions including the US, Europe and Asia.  

• Most studies examined the effects of a national or regional face coverings policy, and limited 

evidence from specific community settings was identified. Face covering interventions were 

typically implemented alongside other interventions (for example, ‘stay at home’ measures) 

or behaviours (for example, social distancing), and whilst some studies considered this in 

their analysis it is possible that factors other than the use of face coverings influenced the 

results. As a result, the precise effectiveness of face coverings if used in isolation from other 

interventions and behaviours is less clear.  

• 14 laboratory simulations provided mechanistic evidence that various types of face 

coverings can filter droplets and aerosols to some extent, and that medical masks may offer 

better protection than fabric alternatives provided they fit well. Only three of these studies 

investigated human participants. Notably, none of these simulations used SARS-CoV-2 in 

their experiments.  

 

3.4. Modelling studies have identified factors eg consistent distribution of masks and targeted face 

covering use among specific populations, which enhance effectiveness3.  

 

3.5. While there remains uncertainty around the precise scale of effectiveness of face coverings to 

reduce transmission of COVID–19, especially when factoring in differences in mask types, levels 

of adherence, and patterns of human behaviour, evidence reviews of face covering use and 

associated reductions of transmission for other respiratory viruses have demonstrated 

significant reductions in transmission and containment4,5.   

 

3.6. The WHO continues to advocate the use of face coverings (universal mask wearing in indoor 

spaces, even for those vaccinated) as part of a comprehensive strategy of measures to suppress 

transmission and save lives in line with updated review findings that face masks are associated 

with some reduction in risk of transmission in community settings6. The European Centre for 

Disease Prevention and Control (ECDC) continue to recommend using face masks in confined or 

crowded public spaces, or if people are vulnerable to severe COVID-19, or where a sick person in 

is the household. The ECDC acknowledge that face masks are most effective where physical 

distancing, proper hand hygiene and good ventilation practices are also followed7. 

 
2 PHE COVID-19 Evidence. Face coverings in the community and COVID-19 A rapid review (update 1) January 
2021.  
3 Worby, CJ et al. Face mask use in the general population and optimal resource allocation during the COVID-
19 pandemic. Available at https://doi.org/10.1038/s41467-020-17922-x  
4 Chu, D. K. et al. Physical distancing, face masks, and eye protection to prevent person-to-person transmission 
of SARS-CoV-2 and COVID-19: a systematic review and meta-analysis. Lancet 395, 1973–1987 (2020). 
5 MacIntyre, C. R. et al. Face mask use and control of respiratory virus transmission in households. Emerg. 
Infect. Dis. 15, 233–241 (2009). 
6 Chou, R. et al. Masks for Prevention of Respiratory Virus Infections, Including SARS-CoV-2, in Health Care and 
Community Settings: A Living Rapid Review. Ann Intern Med.2020;173:542-555.  
7 Using face masks in the community: first update - Effectiveness in reducing transmission of COVID-19 
https://www.ecdc.europa.eu/en/publications-data/help-slow-spread-covid-19-wear-face-mask  

 



4 
 

Internationally, countries are applying varied approaches eg Denmark announced on the 14’th of 

June that face coverings would no longer be required in any setting other than when standing on 

public transport from the 1’st of September. While Israel initially lifted the need for face 

coverings on the 15’th of June but then re-imposed the requirement again on the 25’th of June 

despite high vaccination rates following a ‘surge in cases’ linked to the Delta variant 8,9.  

 

3.7. Mode of transmission is important to take into account as face coverings, particularly in indoor, 

poorly ventilated settings can mitigate transmission. Current evidence indicates that respiratory 

droplets are an important transmission modality for the SARS-CoV-2 virus responsible for COVID-

19 alongside airborne transmission10. Key considerations include: 

• Asymptomatic or pre-symptomatic transmission of SARS-CoV-2 from people who are not 

coughing or sneezing is likely to account for at least a third, and perhaps up to 59%, of all 

transmission.  

• Transmission of SARS-CoV-2 is higher indoors than outdoors and is substantially reduced by 

indoor ventilation.  

• Viable SARS-CoV-2 has been identified in air samples from rooms occupied by COVID-19 

patients and in air samples from an infected person’s car as well as in air filters and building 

ducts in particular settings.  

• In laboratory experiments, SARS-CoV-2 stayed infectious in the air for up to 3hours and long-

range transmission has been documented settings11. 

 

3.8. Due to the above complexities and context-dependence, as well as the fact that short-range 

transmission (from close contacts) can result from both droplet and aerosol transmission, the 

relative epidemiological importance of different sizes of infectious particles for SARS-CoV-2 

transmission is highly challenging to estimate robustly and remains uncertain. It may also vary 

between settings. There is currently no evidence that the relative importance of different 

transmission modalities (e.g. droplet transmission versus aerosol) differs between variants of the 

virus. The relevance of face masks in the context of the new variants is therefore not that they 

are likely to be more effective, but that they may be more important – as part of a package of 

control measures – in reducing transmission, due to the new variants’ higher R-values12. 

 

3.9. Additional Considerations 
 

• There are specific aspects of the current London context, particularly during re-opening from 

lockdown in parallel with vaccine rollout, that make a re-evaluation of various issues related 

to face mask guidance and use in settings where it is recommended (such as public 

transport) timely. There is additional risk to London from higher use of public transport use 

 
8 Denmark Government (June 2021) - Agreement on further phasing out of restrictions 
9 Israel, Ministry of Health (June 2021) - Obligation to wear a mask in any place other than an open space 
10 World Health Organization. Advice on the use of masks in the context of COVID-19: Interim guidance. 
Geneva; June 5 2020 (updated Dec 2020). https://www.who.int/publications/i/item/advice-on-the-use-of-
masks-the-community-during-home-care-and-in-health-care-settings-in-the-context-of-the-novel-coronavirus-
(2019-ncov)-outbreak 
11 Greenhalgh, T. et al. Ten scientific reasons in support of airborne transmission of SARS-CoV-2. Lancet (2021). 
Available at https://doi.org/10.1016/S0140- 6736(21)00869-2 
12 Hayward AC, Beale S, Johnson AM, Fragaszy EB, Group FW. Public activities preceding the onset of acute 
respiratory infection syndromes in adults in England-implications for the use of social distancing to control 
pandemic respiratory infections. Wellcome open research. 2020;5. 

 



5 
 

than elsewhere in the country, and from London’s high population density and household 

overcrowding.  

• Public transport use rates have been 4-5 times higher in London than other English regions 

even during the pandemic,13 even after accounting for differences in age and sex structure. 

The average population density across London is 5,701 people/km2; 10 times higher than the 

next most densely-populated region, with some London boroughs at over 16,000 

people/km2.14 This in turn affects levels of occupancy and crowding across many settings, 

including public transport, shops, hospitality venues and workplaces, as well as being 

reflected in London’s high levels of household overcrowding.15  

• Factors associated with effectiveness. Potential protective effects of masks may be 

diminished by a number of factors – Poorer quality of masks, compliance and effective use 

may be inadequate, masks may not be replaced frequently enough to prevent 

contamination and COVID-19 infection may occur via alternative routes, such as ocular 

transmission16,17. 

• Broader behavioural implications. Face coverings have low economic cost, high compliance 

and high visibility and therefore act as behavioural cues for others, acting as a public 

reminder of the continued need for vigilance. ONS reports 97% (self-reported, 23-27 June 

21) compliance and experiments by the Behavioural Insights Team have demonstrated that 

people believe face coverings to have one of the highest protective effects, although it is 

likely that measures such as ventilation and meeting outdoors are more effective in reducing 

the risk of transmission18,19.  

• Visibility. Compliance with all approaches declines with economic easing as the public 

interpret this as a signal that it is safe to re-engage with wider “normal” activities and 

resume socialising (even if restrictions are still in place). Visible and structural changes help 

to encourage long-term behaviour change by giving the public the opportunity to perform 

desired behaviours. If social distancing or other public health measures become voluntary it 

is likely to become more challenging (physically and economically) to implement in certain 

settings (for example in public transport). Research shows that people have a high level of 

willingness to take safety precautions, although understanding of some mitigations (eg 

wearing a face covering indoors/ in crowded areas), are not as well understood. 

 
13 UCL Virus Watch study data on public activities in November and December 2020 (R. Aldridge, personal 
communication – manuscript in preparation) 
14https://www.ons.gov.uk/peoplepopulationandcommunity/populationandmigration/populationestimates/bul
letins/annualmidyearpopulationestimates/mid2019#:~:text=London's%20population%20density%2C%20at%2
05%2C701,region%20(the%20South%20West) 
15 Overcrowded housing (England) - UK Parliament research briefings 
https://researchbriefings.files.parliament.uk/documents/SN01013/SN01013.pdf 
16 MacIntyre, C. R. et al. Face mask use and control of respiratory virus transmission in households. Emerg. 
Infect. Dis. 15, 233–241 (2009). 
17 Li, J. O., Lam, D. S. C., Chen, Y. & Ting, D. S. W. Novel coronavirus disease 2019 (COVID-19): the importance 
of recognising possible early ocular manifestation and using protective eyewear. Br. J. Ophthalmol. 104, 297–
298 (2020) 
18 Proceedings of the National Academy of Sciences of the United States of America (August 2020) - Social and 
behavioural consequences of mask policies during the COVID-19 pandemic 
19 Social Distancing Review: Report (July 2021). 
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Understanding (along with motivation and opportunity) is critical to embedding behaviour 

change20,21. 

• Adherence. Self-reported facemask use in the UK has been consistently high since mid-2020: 

ONS surveys in early December 2020 found that 97% of adults report wearing a facemask 

when outside the home and in late February this figure was 95%.  Observational data, 

including from London Waterloo station, supports usage rates of over 90%22. 

• Public transport. A SAGE EMG paper from May 2020 highlighted “evidence that there is an 

enhanced risk of transmission of SARS-CoV-2 for both transport workers and passengers on 

public transport” and highlighted the importance of face coverings as a key mitigation 

measure.23 This paper also concluded that “there is a good body of evidence to associate 

public transport with transmission of respiratory infections from a mixture of 

epidemiological studies and modelling studies.” A 2020 rapid review of interventions to limit 

transmission of respiratory viruses on public ground transport24 concluded that ‘risk is 

associated with seating proximity to an infected person, duration of time spent aboard and 

inadequate ventilation’. 

 

4. KEY POINTS 
1. The use of face coverings and recommendations are particularly salient in the London 

context (particularly around public transport) and when considering population groups who 

face high risks of exposure (such as bus and taxi drivers, people in certain other workplaces, 

and the household contacts of people with suspected or confirmed COVID-19). There are 

also a range of specific issues arising for adults who are not able to be vaccinated, and 

potentially for those who may remain at increased risk of severe outcomes despite 

vaccination.  

 

2. There is consistent evidence that wearing a face covering within the community can help to 

reduce the spread of COVID-19 when a national or regional policy is in place. Face coverings 

of varying materials can be effective, and multi-layered face coverings are more effective 

than single-layer. Face covering fit, use in particular settings and quality of masks have been 

shown to influence effectiveness. This rapid review focussed on effectiveness of face 

coverings on reducing Covid-19 transmission but highlights some of the key broader or 

indirect impacts on eg population cautionary behaviour or confidence/sense of safety that 

face coverings also affect.  

 

3. Infection rates are rising rapidly. In the London region we are currently seeing approximately 

3000 new confirmed cases/day with the rate of increase rising week on week. Cases are 

concentrated in the unvaccinated, younger and more deprived populations.  

 
20 ONS (June 2021) - Opinions and Lifestyle Survey. 
21 SPI-B (April 2021) - Sustaining behaviours to reduce SARS-CoV-2 transmission – To be published on the SAGE 
website. 
22https://www.ons.gov.uk/peoplepopulationandcommunity/healthandsocialcare/healthandwellbeing/bulletin
s/coronavirusandthesocialimpactsongreatbritain/ 5march2021 
23https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachment data/file/888755
/4b. EMG-Transport Overview 18502020-updated S0407.pdf  
24 Zhen, J., Chan, C., Schoonees, A., Apatu, E., Thabane, L. and Young, T., 2020. Transmission of respiratory 
viruses when using public ground transport: A rapid review to inform public health recommendations during 
the COVID-19 pandemic. South African Medical Journal, 110(6). 
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4. A significant proportion of the London population remains unvaccinated or partially 

vaccinated. In addition, vaccines are designed to protect against severe disease, hospital 

admission and mortality. Some populations are unable to access or remain hesitant while 

others may not derive protection from vaccines (eg immune-compromised).  

 

5. The long-term impacts and risk of Long Covid have not been quantified but emerging 

evidence indicates this could be especially relevant and prevalent in younger unvaccinated 

populations – currently more than 30% under 45 years and between 40-50% over 45 years 

still experiencing symptoms after onset25.  Overwhelming the NHS short-term is one aspect 

but longer-term burden on healthcare system also needs to be considered. 

 

6. Variants – as cases increase and transmission increases, more viral replication and mutation 

leading to the evolution of new variants occurs. Mitigating transmission is key to reducing 

opportunities given to the virus to mutate and generate more transmissible and harmful 

variants.  

 

7. While evidence builds, inconclusive evidence on the specific effectiveness of face coverings 

on reducing transmission of COVID-19 should not limit action. Consideration of London’s 

rapidly changing COVID-19 epidemiological picture, lower than average vaccination uptake, 

comparatively younger population structure and the concentration of poorer outcomes in 

populations that are more deprived, still unprotected and more likely to live and move in 

higher risk settings - may magnify the risks around increased community transmission whilst 

restrictions are eased. Even limited protection that face coverings could provide could 

prevent some transmission of COVID-19 and save lives. Face coverings are simple, cheap, 

adhered to and potentially effective. Worn in situations where social distancing is not 

possible (for example, shopping, public transport), face coverings could have a positive 

impact on transmission with a relatively small impact on social and economic life. 

 

8. While evidence suggests that the mandating and enforcement of face coverings in certain 

settings increases population compliance, higher levels of compliance have been seen when 

there are stricter and consistent restrictions and guidance in place. Frequently changing 

rules or applying them in an inconsistent way (for example, requiring social distancing in 

some settings but not others) is likely to lead to disengagement and lower levels of 

compliance. Social groups also have shared norms for how one should respond to risks and 

establishing the normative character of risk protection measures and behaviours in specific 

settings is key to sustained implementation and adherence26. As compliance in general will 

decline with economic easing as the public interpret this as a signal that it is safe to re-

engage with wider “normal” activities and resume socialising, the continued use and 

consistent communication around use of face coverings in specific settings could serve both 

 
25 Whittaker, M. et al. Persistent symptoms following SARS-CoV-2 infection in a random community sample of 
508,707 people. Imperial REACT-2 pre-print (July 2021). Available at Spiral: Persistent symptoms following 
SARS-CoV-2 infection in a random community sample of 508,707 people (imperial.ac.uk) 
26 SPI-B: Sustaining behaviours to reduce SARS-CoV-2 transmission, 30 April 2021 - GOV.UK (www.gov.uk) 
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to maintain a level of caution, establish shared norms and promote adherence to protective 

measures27.  

 

9. Polling conducted by the GLA on 5 July 2021 indicates that a high proportion of Londoners 

support continued use: 68% of Londoners say face masks should continue to be mandatory 

on public transport and 60% support a continued requirement in shops for a further period 

of time, and belief in this rises with age. 61% of Londoners (and 70% of British adults) say 

they would feel less safe if they were in a crowded or un-ventilated place and people were 

not wearing face masks. Impact on return to high street and workplaces and economic 

recovery is likely to be strengthened by higher use of face coverings and improved 

confidence in the safety of public transport options28.  

 

10. A number of major UK airline providers have already announced that they will retain the 

requirement to wear face coverings after July 19th 29. 

 

11. The pandemic has had a disproportionate impact on a number of groups. In particular, 

ethnic minority and deprived communities also have the lowest levels of vaccine uptake. 

This could compound existing inequalities as measures are relaxed. In particular, London’s 

younger, more mobile and highly diverse population, for whom rates of both first and 

second dose vaccination are lower than many other parts of the country; a significant 

proportion remain susceptible. Lifting of measures that limit transmission, such as social 

distancing, working from home guidance, and face coverings, may lead to an increase in 

transmission, which in turn could disproportionately impact these same groups further30. 

Minority and socio-economically deprived groups face major barriers in applying risk-

mitigating practices in their workplaces, communities, transport and domestic spaces. The 

most effective approaches to promote equitable uptake and benefit are those interventions 

that create environments to avoid or overcome barriers, established social norms across all 

population groups to promote cohesion and complemented where necessary with targeted, 

consistent and co-produced communication interventions26. 

 

12. Some clinically extremely vulnerable (CEV) and disabled individuals - and particularly those 

who may be unable to mount a strong immune response or who are allergic to the vaccine - 

are likely to feel less comfortable to use public transport or enter shops without widespread 

face covering use. 26% of CEV individuals in England are in work (approximately 990,000 

people), with only half (49%) of those expecting to return to work in the next months and 

reported feeling comfortable with this31. These risks, both actual and perceived, may result 

in these groups potentially avoiding public transport and facing increased barriers to 

accessing essential services, employment, social contact, leisure etc, and/or facing greater 

risks if they do use public transport.  

 

 
27 ONS (June 2021) - Opinions and Lifestyle Survey 
https://www.ons.gov.uk/peoplepopulationandcommunity/healthandsocialcare/healthandwellbeing/bulletins/
coronavirusandthesocialimpactsongreatbritain/25june2021 
28 Goldman Sachs | Insights - Face Masks and GDP 
29 Updated: Airlines to retain face mask requirement despite planned easing of restrictions | Travel Weekly 
30 OpenSAFELY (July 2021) - NHS COVID-19 Vaccine Coverage 
31 ONS (June 2021) - Coronavirus and clinically extremely vulnerable people in England: 17 to 22 May 2021 and 
NHS - SPL Dashboard 
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13. As highlighted above the impact of face coverings impact population health beyond reducing 

COVID-19 transmission with effects across general public health and mental health, health 

inequalities, individual and population-level behaviour, community cohesion and future 

resilience. Face coverings have low economic cost, high compliance and high visibility and 

therefore act as behavioural cues for others, acting as a public reminder of the continued 

need for vigilance, shared understanding and a sense of cohesion to protect not only 

ourselves but also those around us and those more vulnerable15.  

 

14. Public transport use rates are substantially higher in London than any other English region. 

As the guidance to work from home comes to an end on the 19th of July – many Londoners 

dependent on the transport network for work and school face limited choice on keeping safe 

and limiting time in enclosed, crowded spaces as many global guidelines continue to 

recommend. By promoting the use of face coverings alongside other measures across public 

transport networks; the scope and scale for impact on keeping London communities safe 

and reducing COVID-19 transmission risk and broader impacts across a range of public 

health domains, particularly in groups that need this the most, is considerable.  

 

PART B 

5. NATIONAL EPIDEMIOLOGY AND POLICY – STEP 4 OF THE ROADMAP 
 

5.1 We are currently in the epidemic growth phase of a third wave, with prevalence doubling 

approximately every 6 days according to the REACT-1 study.32 A growth in cases was expected 

when the roadmap was published due to increased social mixing.  Steps 2 and 3 of the roadmap 

coincided with the emergence of the Delta variant first identified in India, which is 

approximately 60% more transmissible than the alpha variant that was predominant in London 

previously.  Currently, case rates nationally are higher amongst younger people particularly 

those aged 10-29 years.  Vaccination is protective from severe disease and hospitals are not 

currently overwhelmed in most of the country; however, recent weeks have seen continuing 

rises in the number in hospital in England with a 46% increase in the last week, since 2 July 

2021. An increasing proportion of hospitalisations are amongst younger adults. 

 

5.2 The link with hospitalisations and deaths has been weakened but not broken by the vaccination 

programme, and national modelling suggests that England could see 100,000 new infections per 

day within weeks, with central estimates for peak daily hospital admissions of >1000/day, and 

potentially higher than this.33  High case rates are of concern not only regarding hospitalisation 

or death, but also because of risks of long COVID, which is not yet well-understood but may be 

substantial, and because they promote the evolution of new variants, including variants with 

greater vaccine escape potential.  

 

 
32 Latest REACT-1 study findings show COVID-19 infection rates 3 times lower for double vaccinated people - 
GOV.UK (www.gov.uk) 
33 SPI-M-O: Summary of further modelling of easing restrictions – roadmap Step 4, 9 June 2021.  
https://www.gov.uk/government/publications/spi-m-o-summary-of-further-modelling-of-easing-restrictions-
roadmap-step-4-9-june-2021 
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5.3 There remains substantial uncertainty about the scale and duration of the third wave, however, 

the Scientific Pandemic Influenza Group on Modelling (SPI-M) has advised that baseline 

interventions such as face masks and ventilation will help to lower the R value and reduce the 

peak of this wave.34 

 

5.4 As announced on 5 July 2021, all legal Covid-19 restrictions in England are set to end on Monday 

19 July in alignment with Step 4 of the Roadmap. At present this includes the following: 

• Ending of social contact limits - no restrictions on indoor or outdoor gatherings.  

• All venues currently closed will be allowed to re-open. 

• Face coverings will no longer be legally required in shops, schools, hospitality, or on public 

transport. Directives indicate that guidance will be in place to recommend where face 

coverings could be worn and advocated but this at present will not be legally mandated and 

the details of this guidance have not been clarified.  

• Guidance to work from home where possible will end.  

• Specific guidance for schools is currently being developed. 

• The 1m-plus rule will be lifted other than in specific places such as at the border to help 

manage the risks of new variants coming into the country. 

 

5.5 At the time of writing, a further announcement is anticipated on Monday 12 July setting out the 

data and further guidance is expected on; testing (including asymptomatic/LFD testing), contact 

tracing arrangements, advice for immunocompromised and clinically extremely vulnerable 

individuals and updated guidance for specific settings. 

 

6 VACCINATION CONTEXT 

 
6.1 The vaccine rollout is progressing well nationally but is not yet complete, and London’s young 

and mobile population means that a higher proportion are unvaccinated than elsewhere. The AZ 

and Pfizer vaccines both provide good protection from the Delta variant after two doses, but 

they are not 100% protective from either symptomatic disease or severe outcomes such as 

hospitalisation and death. They are, respectively, estimated to give 71% protection against the 

risk of hospitalisation (AZ) or 94% (Pfizer) after one dose, and 92% (AZ) or 96% (Pfizer) after two 

doses (see Appendix for further detail).  The effect in preventing symptomatic disease is lower, 

at 33% after 1 dose (both vaccines), and approximately 60% (AZ) to 88% (Pfizer) after two doses. 

 

6.2 Their effectiveness also decreases with time elapsed since the second vaccine, meaning that the 

oldest Londoners (who were vaccinated earliest in the roll-out) have lower protection than 

earlier in the year and may need booster doses.  

 

7 COVID-19 PREVENTION AND CONTROL MEASURES  
 

7.1 A joint ADPH/FPH Statement35 on the COVID-10 Roadmap states that “Learning to live with 

COVID-19 cannot mean simply allowing infections to spread unchecked causing hospitalisations, 

 
34 EMG, SPI-M and SPI-B: Considerations in implementing long-term ‘baseline’ NPIs, 22 April 2021. 
https://www.gov.uk/government/publications/emg-spi-m-and-spi-b-considerations-in-implementing-long-
term-baseline-npis-22-april-2021 
35 ADPH/FPH. Joint Statement: The COVID-19 Roadmap. 5 July 2021 
ADPH Joint Statement: The COVID-19 Roadmap - ADPH 



11 
 

illness – including Long COVID, and deaths; and increasing the possibility of new variants of 

concern.” They advocate for caution, balanced communication and collective action to reduce 

transmission and keep case numbers low. The statement highlights a combination approach to 

protect local communities which in addition to vaccination includes handwashing, ventilation, 

testing, isolating and face coverings in high-risk settings.  

 

7.2 On the 7th of July, more than 100 global experts published a Letter in the Lancet, warning that 

removing restrictions on 19 July will cause millions of infections and risk creating a generation 

with chronic health problems and disability from long COVID, the impact of which may be felt for 

decades. They highlight the disproportionate impacts on unvaccinated children and young 

people; the significant educational disruption likely to result from a large third wave; the fact 

that this strategy increases the risk of emergence of vaccine-resistant variants; the risks of 

placing substantial additional pressure on the NHS and exhausted health-care staff, particularly 

at a time when millions of people are waiting for medical procedures and routine care; and the 

risk of deepening inequalities.  

 

7.3 The group advocate continuing with targeted public health measures to prevent the spread of 

COVID-19 until enough of the population are fully vaccinated with both doses, and specifically 

highlight the universal use of face coverings in indoor spaces including by those vaccinated.36 

 

7.4 The most important measure in reducing transmission, as highlighted by SAGE, is for 

symptomatic individuals to isolate as early as possible (not only from the receipt of a positive 

test result).37 The symptoms most strongly associated with COVID-19 infection are cough, fever 

or loss/change in sense of taste or smell; however a wider range of symptoms including 

headaches, fatigue and sore throat can also occur. Tracing and isolation of identified close 

contacts is also important to reduce transmission in the pre-symptomatic infectious phase. 

 

7.5 Mitigations including face coverings have contributed to preventing a large and avoidable health 

burden arising from COVID-19 infections in the population, as well as wider social and economic 

consequences including:  

- Impact on businesses and essential services (including health and care services) due to staff 

absence (both due to illness, self-isolation and caring for children or other relatives unwell 

with COVID-19) 

 

- Long COVID (whether individuals are hospitalised or not) – this represents a large and 

avoidable personal, social and economic burden which may fall disproportionately on 

younger adults, with more than 30% under 45 years and between 40-50% over 45 years still 

experiencing symptoms 12 weeks after onset38. 

 

- Risks to those likely to experience poor outcomes if they get COVID-19, particularly older 

and immunocompromised people. 

 

 
36 Gurdasani, D. et. at. Mass infection is not an option: we must do more to protect our young. Available at 
https://doi.org/10.1016/S0140-6736(21)01589-0  
37 S1216 Considerations in implementing longerterm baseline NPIs.pdf (publishing.service.gov.uk) 
38 Whittaker, M. et al. Persistent symptoms following SARS-CoV-2 infection in a random community sample of 
508,707 people. Imperial REACT-2 pre-print (July 2021). Available at Spiral: Persistent symptoms following 
SARS-CoV-2 infection in a random community sample of 508,707 people (imperial.ac.uk) 
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- Increased demand on health and care services, including primary care, urgent and 

emergency care, ICU and inpatient wards, ambulance and the social care system. This 

additional pressure has implications for elective care, where there is a significant backlog 

already, as well as routine care and delayed diagnosis. Ultimately the NHS has finite 

headroom and is likely to face significant other pressures on services over the summer, 

including urgent care demand arising from more people travelling/out and about (e.g. 

accidents), and risks of extreme heat related health impacts if we experience a late July or 

August heatwave. 

 

- Health inequalities and disproportionality – there is a significant risk of a third wave 

widening the gap between the least and most deprived groups and areas due to both lower 

rates of vaccine uptake in deprived areas and higher risks of transmission, as in previous 

waves (e.g. household overcrowding, fewer people able to work from home).  

 

- Risk of emergence of new more transmissible variants, and particularly vaccine escape 

variants, both to people in the UK and to other countries with low levels of vaccination. 

 

- Lower case rates and perceptions of COVID safety also help to build the public’s confidence 

to come back into the workplace, leisure, hospitality, public transport etc, supporting the 

economy. 

 

8. THE LONDON CONTEXT 

 
8.1 Epidemiology 

• London is in the epidemic growth phase of a third wave.   

• Currently across the London region cases rates are increasing in all age groups, ethnic groups 

and boroughs.  

• The Delta variant has become established as the dominant variant in London, as for the rest 

of the country.  A very small number of other variants of concern and variants under 

investigation continue to be identified through whole genome sequencing, although we are 

not seeing any significant clusters or community transmission of non-Delta variants. The 

Delta variant is more transmissible across all age groups which, while augmenting 

community transmission rates, further accentuates the need to keep case rates low.   

• The rate of increase is rising consistently week on week. In the most recent week (27th June 

2021 – 3rd July 2021) 18,889 cases were identified in London with a case-rate of 211 per 

100,000 population. This compares with 11,811 cases and a rate of 132 for the previous 

week. In the most recent week in England as a whole, the case-rate for the latest 7-day 

period was 264 per 100,000 population.   The latest REACT-1 study report estimates a 

doubling time of 9.3 days and an R of 1.54 for London39. 

• The REACT-1 study also highlights that the largest increase in prevalence was seen in London 

out of all English regions: prevalence has increased more than eightfold in approximately 

one month, from 0.13% in round 12 (20th May to 7th June) to 1.08% in round 13 (24th June 

to 5th July). 

 
39 Latest REACT-1 study findings show COVID-19 infection rates 3 times lower for double vaccinated people - 
GOV.UK (www.gov.uk) 
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• For the week 27th June to 3rd July 2021, higher case-rates are among those aged 20-24 (671 

per 100,000 population) followed by those aged 25-29 (468 per 100,000). Cases in those 

aged 60+ have increased by 90% in the last week (to 43 per 100,000 population) which is a 

faster rate of increase than the rate in all ages which has increased by 60% in the last week.  

• Positivity has been increasing in younger age groups. Positivity had been consistently highest 

in the 0-9 age group until early June when positivity in the 20-29 age group superseded it 

and continues to increase, now followed by the 0-9 age group. 

 

Figure 1: COVID-19 case rates per 100, 000 population in those aged 15+ in London (as 

reported 5 July 2021) 

 

Source: PHE Local Knowledge and Intelligence, SGSS and HPZone derived (denominator - ONS 2019 

mid-year population estimates) 

• Currently, 435 patients with Covid-19 are inpatients in London hospitals (reported on 9 July) 

demonstrating a 52% increase in the last 2 weeks. Up to 6 July, there was 45% week-on-

week increase in the weekly hospital admission rate amongst 18-64 year olds, and an 18% 

increase amongst 65-84 year olds. 

• Deaths remain low, however hospitalisations and deaths are lagging indicators.  

• The link between infections and hospitalisations has been weakened but not entirely broken 

by vaccination.  

• Modelling projections indicate that hospital admissions are at risk of increasing significantly 

over the coming weeks. 

 

8.2 Vaccination Uptake and Coverage in London  

• In London, up to the end of 7 July, 5.397 million people have taken up their first vaccine and 

3.652 million have had their second dose. In those aged 18+, 77.9% have had their 1st dose 

and 52.7% have received their second dose. In England, in those aged 18+ years 85.5% had 

their 1st dose and 64.3% have received their second dose. (Percentage coverage calculated 

using ONS 2019 population estimates.) 

 

• Among young Londoners (up to 7 July): 

➢ 400k aged 18-24 years have had their 1st dose (53.6%) 

➢ 513k aged 25-29 have had their 1st dose (66.7%) 
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Figure 2: COVID-19 1st and 2nd dose % vaccine uptake in those aged 15+ in London (as 

reported 5 July 2021) 
 

 
 

Source: PHE Local Knowledge and Intelligence, National Immunisation Management System derived 

(denominator - NIMS) 

 

• There are significant inequalities in vaccine uptake between ethnic groups and those living in 

the most deprived areas have a lower uptake compared with those living in least deprived 

areas. As of 20 June 2021 the highest vaccine uptake in those aged 18+ by ethnic group was 

among White-Irish (67%) and White-British (64%) followed by Indian (58%). The lowest 

vaccine uptake in those aged 18+ by ethnic group is among Black Caribbean (27%) and any 

other Black background (29%).  

 

• Vaccine eligibility was only extended to all adults aged 18 and over from Friday 18 June 

2021. Those aged 18 + years who were able to receive their first dose by 28 June are not 

eligible to have their second dose until w/c 23 August and therefore would not be expected 

to develop protection from second dose until w/c 6 September at the earliest.   

 

• Approximately 1.5 million (22%) Londoners over the age of 18 are not vaccinated at all, and 

a further 1.76 million (26%) haven’t had their 2nd dose, in addition to just over 2 million 

under 18s who are unable to be vaccinated. By 19th July we hope this gap will have reduced 

further, but it will not be closed.  

 

• There is some protection from natural infection-derived immunity, but this is difficult to 

quantify accurately and what level of protection is provided is not well-understood. 

 

• Therefore, there are several populations which remain unprotected or only partially 

protected by vaccines in London:   

 

1. Those aged 18+ who haven’t had a 1st dose yet and remain completely 

unprotected – estimated at approximately 1.5 million, although there is 

considerable uncertainty around this figure:  
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- People experiencing barriers to vaccine access e.g. inclusion health groups 

(rough sleepers, asylum seekers, undocumented migrants), childcare, 

locations/travel, times of day (e.g. night shift workers), digital exclusion 

- People who are not registered with a GP; undocumented migrants 

- People who are vaccine hesitant 

- Where the vaccines are contraindicated for that individual (for example, people 

allergic to the vaccine) and they are unable to be protected by vaccines. 

 

2. Those aged 18+ who haven’t had their 2nd dose yet and are only partially 

protected (vaccine effectiveness is much lower after only one dose) - estimated at 

approximately 1.76 million  

- People currently waiting until 8 weeks has passed for their second dose 

- People who are hesitant about risks from AZ (who had this as their first dose)  

- People unable to have it yet e.g. having recently had COVID and need to wait, or 

who are self-isolating 

- People experiencing barriers to vaccine access, as above 

 

3. People likely to have a poor immune response to the vaccine – particularly older 

adults and people with compromised immunity (e.g. blood cancers) and are 

relatively unprotected, as well as people with very severe health conditions likely to 

be at risk of more severe illness despite vaccination 

 

4. Under 18s (who are not currently eligible for vaccination) - approximately 2 million. 

 

5. People whose immunity (whether natural or vaccine-derived) has waned due to the 

length of time elapsed. 
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Appendix: Delta (B.1617.2) variant vaccine effectiveness estimates 

Background and purpose of this note 

1. Characteristics of the Delta variant (also known as the variant first identified in India) mean that vaccines are slightly less effective against it, and 

earlier estimates of vaccine effectiveness were derived when the Alpha (Kent) variant was dominant. 

2. This paper therefore provides an update of the most recent available estimates, based on real-world observational data. It focuses on effectiveness 

against the Delta variant specifically, and outlines where uncertainties remain. 

A study led by PHE and the Cambridge MRC Biostatistics Unit on 28 June estimated that vaccines have prevented between 6.4 and 7.9 million infections and 

approximately 27,000 deaths in England alone, up to 19 June.i 

 

Overview of current evidence regarding the effectiveness of AZ and Pfizer vaccines against the Delta variant after 1 and 2 doses (relative to 

unvaccinated individuals) 

 1. Effectiveness against 
symptomatic disease 

2. Effectiveness against 
transmission 

3. Effectiveness against 
hospitalisation 

4. Effectiveness against 
mortality 

What this 

means 

This is the reduction in risk of 
developing COVID symptoms amongst 
people who are vaccinated relative to 
people who are unvaccinated, with 
everything else constant. This should 
also help to prevent long COVID, but 
further research is needed. 

This is both effectiveness against 
symptomatic disease and reductions 
in contacts’ risk of being infected if 
they have contact with a vaccinated 
vs. an unvaccinated COVID-19 case. 

This measure incorporates both 
protection against symptomatic 
disease, and a further protective effect 
against more severe disease (amongst 
those with symptomatic disease).40 

 

This is influenced by the 
measures of effectiveness in 
columns 1 and 3 as well as 
potential additional 
protection (not yet 
established) from death. 

Evidence  
following: 

Effectiveness against symptomatic 
disease from two weeks after 1 dose is 
estimated at around 33% after both the 
Pfizer and AZ vaccines.ii This means that 
for every 100 unvaccinated people who 
develop COVID symptoms and are 

There is not yet evidence on 
effectiveness against transmission for 
the Delta variant. Evidence for the 
Alpha variant shows a further 
reduction (of around half) in the risk 
of transmission from symptomatic 

Recent PHE analysis suggests that 
vaccine effectiveness in preventing 
hospitalisation after 1 dose is estimated 
at 94% with the Pfizer vaccine and 71% 
with the AZ vaccine, or on average 75% 
across both vaccine types.iv In other 

Vaccine effectiveness in 
preventing death from the 
Delta variant has not yet 
been quantified (due to 
small case numbers) but is 
expected to be high, since 

1 dose 
(from 2-3 
weeks) 

 
40 Vaccine effectiveness against hospitalisation was calculated in this analysis using the formula: 1 - (Odds Ratio of symptomatic disease x Hazard Ratio for hospitalisation 
(amongst identified Delta cases with symptoms) 
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 confirmed as cases (with symptoms 
ranging from very mild to severe), if the 
same group of people had, 
hypothetically, had 1 dose two or more 
weeks before exposure to the virus, 
only approximately 67 would be 
expected to develop symptoms and be 
confirmed as COVID-19 cases. 

index cases to their household 
contacts from three weeks after the 
first dose of vaccination.iii So for every 
100 unvaccinated household members 
of an unvaccinated person with 
confirmed COVID-19 who go on to 
become symptomatic and test positive 
themselves, only around 51-53 would 
be expected to do so if the first 
household member with COVID had 
been vaccinated with their first dose 
≥21 days prior. 

words, for every 100 unvaccinated 
people with confirmed COVID-19 severe 
enough to need hospitalisation, only 
around 6 (Pfizer) and 29 (AZ) would be 
expected to be hospitalised had the 
same group been given 1 vaccine dose. 
However, further analysis is needed to 
better understand the clinical course of 
disease with Delta as most cases are still 
under follow-up.v  

the protection from 
symptomatic disease and 
hospitalisation (as detailed 
on the left) contribute to a 
reduced risk of dying.  
 
What is not yet known for 
the Delta variant is whether, 
of those who are 
hospitalised (and after 
taking account of differences 
in age, sex and pre-existing 
health conditions), there is a 
difference in the risk of 
dying between vaccinated 
and unvaccinated 
individuals. Studies 
undertaken when the Alpha 
variant was dominant 
showed an additional 
protective effect (for the 
Pfizer vaccine).vi 

2 doses  
(from 2 
weeks) 

This figure rises to an 88% estimated 
effectiveness against symptomatic 
disease with the Pfizer vaccine and 60% 
with the AZ vaccine, from 2 weeks after 
dose 2.i (This means that of 100 
unvaccinated who would otherwise 
become symptomatic with confirmed 
COVID-19, only around 12 and 40 
double-vaccinated individuals 
respectively would be expected to do 
so, following the hypothetical scenario 
above).vii  

A study from Scotland found broadly 
similar figures of 79% and 60% for 
Pfizer and AZ respectively, using S-gene 
target positivity as a proxy for the Delta 
variant.viii Corresponding estimates for 
the Alpha variant are 93% and 66%.v 

Comparable estimates for the Delta 
variant, or after two doses, are not yet 
available. 

 

The same analysis found that after 2 
doses, the Pfizer vaccine is approx. 96% 
effective and the AZ vaccine is approx. 
92% effective in preventing 
hospitalisation. iii This means that (for 
Pfizer and AZ respectively), out of 100 
people who would be hospitalised due 
to COVID-19 if unvaccinated, only 4 and 
8 people would be expected to be 
hospitalised if the same group were 
fully-vaccinated. 
 
These figures take into account both 
protection from symptomatic disease 
(column 1) and the fact that amongst 
vaccinated people with confirmed, 
symptomatic COVID, the risk of needing 
hospitalisation is around 71% lower  
than for an otherwise identical group of 
unvaccinated people with confirmed 
COVID. iii 
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Visual summary (data for the Delta variant): 

 

i PHE monitoring of the effectiveness of COVID-19 vaccination COVID-19 vaccine surveillance report - week 25 (publishing.service.gov.uk)  
ii Bernal JL, Andrews N, Gower C, Gallagher E, Simmons R, Thelwall S, Tessier E, Groves N, Dabrera G, Myers R, Campbell C. Effectiveness of COVID-19 vaccines against the B. 
1.617. 2 variant. medRxiv. 2021 May 24. Effectiveness of COVID-19 vaccines against the B.1.617.2 variant (medrxiv.org) 
iii Harris et al. (2021) Impact of vaccination on household transmission of SARS-COV-2 in England URL: 35bf4bb1-6ade-d3eb-a39e-9c9b25a8122a (khub.net) 
iv Stowe et al. (2021) Effectiveness of COVID-19 vaccines against hospital admission with the Delta (B.1617.2) variant (Public library - PHE national - Knowledge Hub 
(khub.net)) 
v PHE Technical Briefing 16: SARS-CoV-2 variants of concern and variants under investigation (publishing.service.gov.uk) 
vi Effectiveness of the Pfizer-BioNTech and Oxford-AstraZeneca vaccines on covid-19 related symptoms, hospital admissions, and mortality in older adults in England: test 
negative case-control study | The BMJ 
vii Bernal JL, Andrews N, Gower C, Gallagher E, Simmons R, Thelwall S, Tessier E, Groves N, Dabrera G, Myers R, Campbell C. Effectiveness of COVID-19 vaccines against the 
B. 1.617. 2 variant. medRxiv. 2021 Jan 1.  
viii Sheikh A, McMenamin J, Tayor B & Robertson C. The Lancet. 14 June 2021. SARS-CoV-2 Delta VOC in Scotland: demographics, risk of hospital admission, and vaccine 
effectiveness. URL: SARS-CoV-2 Delta VOC in Scotland: demographics, risk of hospital admission, and vaccine effectiveness - The Lancet 

 



 
APPENDIX 3  
 
Face coverings on the TfL network: risk assessment 
14 July 2021  
 
The Mayor of London has asked TfL to retain the requirement for passengers to wear face coverings on all 
TfL services under its conditions of carriage from 19 July 2021. This document considers the risks 
associated with this requirement and recommends next steps.  
 
This risk assessment considers how TfL could continue to protect the health and safety of our people and 
our customers as we move into Stage 4 of the Roadmap. We have considered the risks to the health of 
our customers and those who work on the TfL network. In doing this, we considered the risk if TfL was not 
able to provide a transport service (because of COVID-19 related illness amongst our staff) for those who 
rely on it to travel to work - including for key workers. Running a reliable transport service is essential to 
allow many of those key workers who play a role in responding to the pandemic to travel to work.  
 
The risk assessment concludes that there is a positive case on health and safety grounds to require face 
coverings to be worn on the TfL network, in line with the Government’s guidance. This conclusion is 
informed by the Government Roadmap Tests, the Government position on the wearing of face coverings 
and advice from the London COVID-19 Scientific and Technical Advisory Cell, which are set out in the 
Memo to the Commissioner on face coverings dated 15 July 2021, and are not repeated here.     
 

 
Risk Assessment 
The overall risks to our colleagues and customers relating to COVID-19 are set out in the TfL COVID-19 risk 
assessments. This risk assessment specifically considers the  

▪ risks associated with removing the requirement for customers to wear face coverings 
▪ risks associated with maintaining the requirement for customers to wear face coverings 

 
in the context of the current infection rate and in the context of the existing controls that TfL has in place 
to manage the risk of COVID-19 transmission to our customers and colleagues. These risks are set out in 
Table 1.  
 
The existing controls mentioned above refer to a number of other controls TfL has put in place to manage 
the transmission of the virus on the transport network. These include enhanced cleaning regimes, regular 
testing, provision of over 1,000 hand sanitisers and installation of UV light devices on escalator handrails 
to eliminate viruses. These are documented in greater detail in the TfL COVID-19 risk assessments. 
 
To ensure that our controls are working effectively, we have commissioned Imperial College London to 
undertake regular independent sampling across our network. Results from all testing on the transport 
system to date (from September 2020) has shown to be negative for coronavirus.  
 
The controls will be maintained as we move into Stage 4. All of our measures will be kept under regular 
review.  Before we make any significant changes, we will carry out appropriate H&S risk assessments and 
will consult with our Trades Unions Health & Safety colleagues.  
 
Conclusion 
Having regard to the above, and with particular consideration of the STAC paper in Appendix 1, it is 
considered that there is a positive case on health and safety grounds to require face coverings to be worn 
on the TfL network, in line with the Government’s guidance. It is recommended that TfL maintain the 
requirement on customers to wear face coverings on TfL services.   
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From the start of the pandemic in March 2020 until 15 June 2020 the wearing of face coverings was strongly advised but not mandatory. Then from 15th June 2020 until 18 July 2021, national regulations mandated the 

wearing of face coverings on public transport, unless an exempt: children under the age of 11; Employees of, or persons providing agreed services to, TfL; Police constables (including British 

Transport Police officers) acting in the course of their duty; Members or employees of the emergency services responding to an emergency; and passengers who have good reason not to. 

Following the 15th June 2020 change for the public, LU staff were given face masks and encouraged to wear them, however it was not mandatory. This is because the change in rules for customers forms part of the 

Conditions of Carriage agreement which does not apply to staff. From 19 July 2021 staff will continue to be encouraged to wear face coverings to ensure safety in the workplace alongside continued guidance on key 

protective measures (hands, face, space).

LU staff have been given guidance that they may remove their face masks in order to better communicate with customers as part of the Turn Up and Go service staff briefings (October 2020).

LU staff have been instructed not to enforce mask wearing amongst the public.

3 million face masks were distributed to customers from 8th June 2020 at LU gateway and destination stations. Distribution was "passive" in that customers were given the opportunity to take one if they choose to and 

they are not being actively thrust upon them. Uptake has been extremely high. A TfL leaflet outlining how to make your own mask was distributed following on from the free mask hand out phase.                               

From 19 July 2021, in line with the Government's Roadmap 'Step 4' and the opening up of society, wearing a face covering is no longer mandatory and enforceable under national regulations. From 19 July 2021: "the 

Government expects and recommends that people wear face coverings in crowded areas such as public transport." https://www.gov.uk/government/publications/covid-19-response-summer-2021-roadmap/coronavirus-

how-to-stay-safe-and-help-prevent-the-spread. In response to the Government's move to Step 4, TfL will be requiring as a condition of carriage customers to wear face coverings in its stations and on its services, unless 

exempt. This includes the Tube, bus, tram, DLR, Overground and TfL Rail networks, Dial a Ride Services, the Emirates Air Line and the Woolwich ferry. TfL staff and other staff working on TfL services will be required 

to wear face coverings in public areas unless exempt. We also strongly recommend face coverings are worn in any indoor location when in close proximity to others. TfL will be using a wide range of communications 

channels to ensure customers are clear on the requirements, including customer emails, signage, digital advertising screens, social media, in-station announcements, the TfL Go app and the TfL website. These 

channels will also be used to encourage customers to travel during the quieter times wherever possible, which will help spread demand throughout the day and ensure that everyone has the most space possible. we will 

start with a period of engagement and education with customers, including handing out masks given the risk that customers may be uncertain of requirements.
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Y/N How? Y/N How?

N 1

General customer impact: Some customers may face barriers to 

wearing face coverings. From 19 July, Some customers may be 

confused by TfL retaining the requirment to wear face coverings 

when the national regulations no longer require this. From 19 July, 

some customers may refuse to wear face coverings, given the 

national regulations will have ended and TfL is imposing 

requirement just through conditiopns of carriage.

Recommendation: Continue to ensure staff are aware of the specific 

limitations facing some customers (outlined in further specific impacts 

below) to enable them to have more informed conversations with 

customers if there are queries

Recommendation: Continue to clearly communicate that there are 

exceptions to customers and staff so that the "ask" is clear.                             

Amendments to the exceptions will be made as necessary to ensure 

that it is in-line with Government and Mayoral advice.                                                          

✓ MMc created staff briefing for LU station staff; reminding of 

exemptions broadly with the following wording: "Please 

remember that there are exemptions for people who have 

trouble breathing; children under 3 years old and anyone who 

finds it difficult to manage them correctly. " This is an 

acceptable broad briefing.

Customer channel plan was created (June 2020) to 

communicate face covering exemptions. [continues below]

Press release regarding face mask handouts sent last week. 

N 2

Specific impact: Some customers with mobility impairments may 

find it difficult to put on and adjust face coverings themselves e.g. 

they have limited mobility or no hands

These customers would be exempt from wearing a face covering

Recommendation: Continue to work with stakeholder groups to 

ensure the guidance regarding what people should do on public 

transport is as clear as possible

✓

N 3

Specific impact: Some customers using ventilators, might not be 

able to wear a face covering and may be using an alternative 

measure. 

These customers would be exempt from wearing a face covering

Recommendation: Continue to work with stakeholder groups to 

ensure the guidance regarding what people should do on public 

transport is as clear as possible

✓

N 4

Specific impact: customers with visual impairments may not be 

aware of the appropriate point to put the face covering on (e.g. 

when social distancing is no longer possible)

With a change to the blanket government rule that face coverings are 

mandatory on public transport and the move to this being a Mayoral 

and TfL Conditions of Carriage requirement, some customers may 

need reminding, and persuading that they need to comply with the 

requirement when they enter a public transport environment. 

Recommendation: LU continues to provide reminders via it's comms 

channels eg audio reminders over PAs wherever possible at regular 

intervals, that the rule applies to everyone at all times.

✓ On-going use of PAs to remind everyone. From 19 July, there 

will be a further communications campaign to create and 

maintain staff and passnger awareness and understanding of 

the ongoing requirements.  This will include continued use of 

PAs. 

N 5

Specific impact: Customers who rely on lip reading to 

communicate find it difficult to understand LU staff

1. LU staff were briefed that they are able to remove their face 

coverings to talk to customers (October 2020). Guidance on 

alternative ways to communicate has been shared with LU staff i.e. 

pen and paper/whiteboard or on a device (but not passing it to and 

fro).

2. Continue to work with stakeholder groups to explain our guidance, 

and that this is to protect everyone's health.

3. Consider transparent face covering options. A trial of visors is 

underway. We await the conclusion.

✓ From 19 July, there will be a further communications 

campaign to create and maintain staff and passnger 

awareness and understanding of the ongoing requirements.  

N 6

Specific impact: customers with cognitive or learning impairments 

fail to understand the 'changed' rules regarding face coverings or 

find wearing one distressing. Some customers may be confused 

by the Government's mixed message on face coverings being 

optional on public transport and in other public spaces eg shops.

These customers would be exempt from wearing a face covering

Recommendation: Continue to work with stakeholder groups to 

ensure the guidance regarding what people should do on public 

transport is as clear as possible. 

✓ From 19 July, there will be a further communications 

campaign to create and maintain staff and passnger 

awareness and understanding of the ongoing requirements.  

N 7

Specific impact: some customers won't be able to tolerate wearing 

a face covering psychologically (i.e. claustrophobia) or physically 

(i.e. allergies)

These customers would be exempt from wearing a face covering

Recommendation: Continue to work with stakeholder groups to 

ensure the guidance regarding what people should do on public 

transport is as clear as possible.

✓ From 19 July, there will be a further communications 

campaign to create and maintain staff and passnger 

awareness and understanding of the ongoing requirements.  

N 8

Specific impact: customers with speech impairments may not be 

understood in dialogue. 

Recommendation: Continue to work with stakeholder groups to 

ensure the guidance regarding what people should do on public 

transport is as clear as possible.

Recommendation: IDAG recommendation - staff advised not to 

challenge these customers if the customer does remove a face 

covering to make communication easier.

✓ From 19 July, there will be a further communications 

campaign to create and maintain staff and passnger 

awareness and understanding of the ongoing requirements.  

Note 9

Specific impact: Niqab and burka wearers will not need to adopt 

additional fabric layers to cover their nose and mouth.

Recommendation: Continue to work with stakeholder groups to 

ensure the guidance regarding what people should do on public 

transport is as clear as possible

Recommendation: Continue to ensure customer and staff 

communications are clear that any kind of fabric face covering is 

acceptable as long as it covers the nose and mouth. 

✓ From 19 July, there will be a further communications 

campaign to create and maintain staff and passnger 

awareness and understanding of the ongoing requirements.  

N 10

Specific impact: customers on low incomes may not be able to 

afford or have access to face masks.

These customers are not exempt from wearing face coverings

Recommendation: Continue to ensure customer and staff 

communications are clear that any kind of fabric face covering is 

acceptable as long as it covers the nose and mouth. The risk here is 

low and we assume anyone will be able to create a covering from 

items they have to hand - scarves/jumpers etc. Continue to work with 

stakeholder groups to explore if this presents real difficulties for any 

groups

✓ Leaflet available explaining how to make your own face 

covering was developed to hand to customers. Review draft to 

ensure it mentions you can use items of clothing as a 

substitute to a formal face mask - no special purchases are 

necessary.

Update 16th June 2020: 300 face masks were made available 

to 30 LU stations for staff to distribute at their descretion to 

those who have forgotten or are unable to create their own 

face covering. This supply acted as a fall back at busy 

stations to support all customers.   From 19 July, there will be 

a further communications campaign to create and maintain 

staff and passnger awareness and understanding of the 

ongoing requirements.  This will include reference to the 

Government guidance on how to make your own face 

covering. From 19 July, we will also be handing out some 

masks given the risk that customers may be uncertain of 

requirements.

N 11

Specific impact: some customers have already been advised not 

to wear face coverings by the government (e.g. those with 

respiratory conditions. See: 

https://www.asthma.org.uk/about/media/news/face-covering-

advice-for-people-with-asthma/)

These customers would be exempt from wearing a face covering

Recommendation: Continue to work with stakeholder groups to 

ensure the guidance regarding what people should do on public 

transport is as clear as possible.

✓ From 19 July, there will be a further communications 

campaign to create and maintain staff and passnger 

awareness and understanding of the ongoing requirements.  

N 12

General customer impact: Customers may not understand why 

others are not wearing face coverings. This could create a barrier 

for those unable to wear face coverings who may fear 

confrontation or feel uncomfortable about their inability to comply 

and deter them from travelling. This could also lead to animosity 

between customers due to a lack of understanding about why 

others are not wearing them and potentially conflict.

Recommendation: We have produced and continue to distribute a 

badge to signify that the wearer is unable to wear a face covering. 

Wearing the badge is optional. POMAS or sunflower lanyards have 

been suggested as potential alternatives but do not communicate 

about face covering exemption to others effectively enough. 

Recommendation: Continue to accompany the badge with clear 

comms to customers and staff about the reasons people may be 

exempt from wearing a face covering

✓ CCT are looking to RDG/DfT and other TOCs to see what 

they are doing to mitigate this. Face covering exemption 

badge and printable card were produced. Customers can 

request both items via our Customer Contact Centre. Staff 

can also download and print their own PDF face covering 

exemption card. Staff have been briefed on the importance of 

supporting customers who may have invisible disabilities and 

have been made aware of the sunflower lanyard and other 

travel support tools customers may use eg the TfL Travel 

Support Card. Marketing Operations have supported and 

promoted positive customer travel behaviours through their 

'Travel Kind' campaign across the TfL network with messages 

such as 'Be kind' and 'Remember not all disabilties are 

visible'. This campaign has been very well received by staff, 

customers and stakeholders with lots of positive feedback.We 

will continue to distribute the exemption badge, and comms 

about this. 

P 13

The measure is designed to reduce the transfer of COVID-19 

between customers and staff. It will have a positive impact for all 

but particularly for those who may be more vulnerable to COVID-

19.

None. ✓

Mayor of London to stipulate face coverings are 

mandatory for customers on public transport as 

part of TfL's Conditions of Carriage (From 19 July 

2021 until further notice)

Impact 

number

Stakeholder communications created a TfL line explaining 

exemptions are in place and that staff have been briefed. 

Emails were sent to relevant groups, and stakeholder comms 

are continuing to respond to questions we receive. From 19 

July, there will be a further communications campaign to 

create and maintain staff and passnger awareness and 

understanding of the ongoing requirements.  

Ongoing Monitoring and responsesMitigations/recommendations

Mitigation 

Implementation

Implementation Explanation

Mitigation communicated with publicMitigation communicated with staff

Residual 

risk
Proposed change Potential Impact for customers or staff

Impact 

positive (P) 

or Negative 

(N)



LU staff have been given face masks and 

encouraged to wear them, however it is not 

mandatory. They have been given guidance on 

how to safely wear them. Since October 2020 LU 

staff are able remove their face masks in order to 

better communicate with customers - LU staff 

briefing note on accessibility and the Turn Up and 

Go service.

Note Bus drivers aren't being given masks.

N 14

The above specific customer impacts (2-13) will apply to our 

workforce too

The voluntary nature of face coverings means that there will be no 

impacts for anyone who is not able to wear one. This may however 

increase the risk of infection between staff. We know that those who 

are male, older, BAME and have underlying health conditions are most 

at risk.

Recommendation: We will continue to communicate to all staff the 

risks that not wearing a face covering poses to their colleagues and 

urge everyone to wear one if at all possible. We will stop short of 

comms that risk stigmatising those who can't wear one.

Recommendation: design a badge which can also be worn by TfL 

staff                                        The voluntary nature of face coverings 

means that there will be no impacts for anyone who is not able to wear 

one. This may however increase the risk of infection between staff. 

We know that those who are male, older, BAME and have underlying 

health conditions are most at risk

✓ From 19 July, there will be a further communications 

campaign to create and maintain staff and passnger 

awareness and understanding of the ongoing requirements. 

From 19 July, TfL staff and other staff working on TfL services 

will continue to be  required to wear face coverings in public 

areas unless exempt. We also strongly recommend face 

coverings are worn in any indoor location when in close 

proximity to others.

 

Face coverings were given away to customers, 

free of charge, at some stations w/c 8th June 

2020 - customers had to take one rather than 

being handed actively to everyone, and this 

activity was for a limited time period prior to 15th 

June changes.

P 15

No negative impact due to voluntary nature of the hand out. N/A ✓ None needed.From 19 July, we will start with a period of 

engagement and education with customers, including handing 

out masks given the risk that customers may be uncertain of 

requirements.





Purpose The purpose of this Rapid Equality impact Assessment (REqIA) is to identify how TfL's changes to infrastructure, operation, policy or programme will impact on customers and staff, 

potentially creating barriers to travel or ability to work. TfL recognise that everyone is likely to be affected by Covid-19 but we are focused on people who come within the Equality Act 

2020 (EA) defined Protected Characteristic Groups (PCGs) in addition to people who may also be disproportionately affected due to their financial and socio-demographic situation. 

This document highlights potential mitigations and further investigations that may be required to reduce or eliminate the identified barrier. It will provide a record of the barriers 

identified and how they have been addressed with due regard to staff and customers.

Instructions Please fill out this form and submit to EqIA@tfl.gov.uk. This is a live document which will be updated as information is received. D&I will assist teams in ensuring that we have 

reduced or removed negative impacts, where possible. Where negative impacts remain it will be even more important to interrogate our decisions to enable TfL to make informed 

decisions regarding the impacts on staff and customers and the potential exposure of TfL to not meeting it's obligations under the Equality Act 2010. As the document is live, there are 

different stages for sign-off to ensure that any changes throughout implementation are recorded and any post evaluation is recorded.

Following the initial filling out of the form, it will then be controlled by D&I. Please send any required changes or updates to D&I so that up-to-date information may be centrally 

maintained.
The information will be sent to TfL's Independent Disability Advisory Group (IDAG) for review where this is deemed of benefit. The form will also be submitted to the Social Impact 

Steering group (SISG) to raise any impacts where the risk of negative impact is high. 

Tabs overview There are six tabs/sheets. The first three (shaded blue) will need to be filled out and the next three (shaded light green) are for information and reference to help with understanding 

and filling the form out.

Key information This needs to be filled out and provides the overall information for the proposal

Impacts & mitigations This sets out the proposed changes, the associated identified impacts and mitigations. There are other tabs which will broadly assist TfL in tracking decisions through the process of 

implementation of the changes.

Sign-off Sign-off needs to be completed prior to work commencing.

Instructions The instruction sheet provides information to assist with filling out the form

Completed example Not yet provided

Abbrev. Any abbreviations or definitions and references are listed here

Key information The key information is provided by the key contact who initially fills out the form

Name of Project/ Policy/ 

Change proposal

Provide the name of the proposed project, policy or any other change that will affect either our staff or customers. 

Project contact details Please provide details of the person responsible for the project

D&I contact details The details of who will be assisting the team with regards to reviewing the proposals will be provided by D&I

The number will be provided by D&I and will consist of: the number of the proposal: each REqIA will have a unique number; the stage that the proposal: there will be  is submitted for 

and the version.

The number of the proposal: each REqIA will have a unique number to assist with identification and reference.

The stage that the proposal is seeking sign-off for: There are four stages for sign-off which consist of:

A - Proposal with agreed mitigations

B - Changes to the proposal, risks or mitigations

C - Post implementation, including any changes

D - Post implementation evaluation

Key dates The dates will record submission date, D&I review date, IDAG review date (if required) SISG review date.

TfL modes impacted Please tick any box which is below the TfL mode of transport affected by the change(s). If those affected are not provided for in the boxes then please provide more information in the 

'Any other information' box below. Please provide all modes affected even if some are not affected by all of the impacts.

Other information The boxes below those specified above are to highlight any reviewers, information providers or other projects that may affect the proposals or be affected by them. A box is also 

provided for any other information.

Impacts & mitigations It will not be possible to fill out all of this part of the form when first submitting. Provide as much information as possible under the initial columns. The columns in grey will need to be 

filled out after submission. 

Proposed change Identify the changes that are being proposed. This could be physical changes to the environment, changes to a policy, strategy, business plan, practice or procedure or any change 

which could affect either our staff, customers or both.

Associated files or links Please submit any additional information which will assist the reviewer in understanding what is being proposed.

Impact number There may be a number of impacts associated with a specific change and so, to make referencing easier, each of the identified impacts is given a separate number. Please add in 

lines adjacent to the change to accommodate the identified impacts.

Positive or negative 

impact

Our key aim is to identify negative impacts to allow us to assess them and record mitigations. It can also be useful to identify positive impacts or changes we can make to enhance 

experience. This column helps us to easily identify whether the impact is positive or negative.

TfL modes impacted This column can be hidden if the REqIA deals with only one mode of transport. If the EqIA covers a number of different modes then please use this column do identify the mode(s) 

that are affected by the impact.

Impact for customers or 

staff

This column identifies the impact that will be a result of the change. Ensure that each separate impact has a different line so that it can be assessed separately. Whilst many people 

may be affected by a change we are particularly interested in how the change will impact on protected characteristic groups(PCGs). These are identified within the EA and are listed 

below:
Protected characteristic groups:

Age

Disability - disability covers a wide range of users who may have mobility, sensory, cognitive or neurodiverse characteristics which means that changes could have a greater impact 

 Gender reassignment - 

Gender (Sex)

Marriage and civil partnership - This does not need to be considered with regards to the public but should be considered when proposals affecting staff are being proposed.

Pregnancy and maternity

Race (ethnicity)

Religion and belief

Sexual orientation

We must also consider the needs of people who have the potential to be socially excluded, such as:

People on low incomes

Refugees and asylum seekers

The homeless

Job seekers

Evidence to substantiate 

the impact

Identify any evidence, including consultation, research, local geography and demographics etc. to demonstrate your understanding of the project and the potential impacts. Decisions 

to progress work or make changes are not carried out arbitrarily and so what information is available to evidence that inclusion has been considered throughout the decision-making 

process. 
Mitigations/ 

recommendations

Include incorporated or proposed mitigations and recommendations to reduce any negative impact or increase positive impact. 

Mitigation implementation

Implementation 

explanation

Residual risk The risk is assessed once the change, impact and mitigation sections are complete and agreed. The risk will be assessed by D&I in conjunction with the team. The definitions of the 

colour coding are outlined below:

This impact will have a significant effect on the identified group(s) of people. This may create a barrier that prevents someone from completing their journey. There may also be an 

impact on mental health and wellbeing. This will result in discrimination due to the increased impact above what someone without the characteristic might experience.

This impact is likely to have a negative effect on the group(s) identified although it is unlikely to prevent access to or completion of the journey. It is likely to result in greater 

inconvenience when measured against someone who does not have the particular protected characteristic. This will result in discrimination.

Either no negative impacts have been identified by the change or mitigations have provided suitable provision to ensure that people are not put at greater inconvenience to someone 

who does not have the protected characteristic.

It has not been possible to eliminate all negative impact but TfL has assessed the risk of the negative impact and determined that the change needs to be made and/or the risks are 

low.

Mitigation communicated 

with staff

Mitigation communicated 

with customers

Ongoing monitoring and 

responses

Please set out how, when and by whom the impacts of the changes will be monitored.

REqIA



Completed Example Not yet available



Reference 

number
Abbreviation Reference documents or abbreviation meaning

D&I TfL Diversity and inclusion team

DAR Dial-a-Ride

DLR Docklands Light Railway

EA Equality Act 2010

EAL mirates Air-line

IDAG Independent Disability Advisory Group

LO London Overground

LRS London river services

LU London Underground

PCG Protected Characteristic Group (As identified within the Equality Act)

PSED Public Sector Equality Duty (section 149 of the Equality Act)

REqIA Rapid Equality Impact Assessment

SISG Social Impact Steering Group

TfL Transport for London

TPH Taxi and private hire

TVM Ticket Vending Machine
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