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PPWR: Roles of Makers of Plastic Film in the Supply Chain

This note clarifies the allocation of legal responsibilities under Regulation (EU) 2025/40 on Packaging and
Packaging Waste (PPWR), applicable from 12 August 2026, as confirmed by the European Commission'’s
Guidance document for the PPWR (C(2026)3702, hereinafter ‘the Guidance’). It addresses in particular the status
of makers of plastic film in the packaging supply chain.

Makers of plastic film are ‘suppliers’ of ‘packaging material’, not ‘manufacturers’ of packaging. The
‘manufacturer’ under the PPWR is any natural or legal person who, in order to subsequently place packaging
or a packaged product on the EU market:

(i) has 'packaging’ or a packaged product designed or manufactured by another person under its own
name or trademark (Art. 3(1)(13)(a) and (b) PPWR); or

(ii) manufactures ‘packaging’ or a packaged product itself (Art. 3(1)(13) PPWR).

The Guidance (Section 2) confirms that two elements need to be considered: (1) the role in the design or
manufacturing of the packaging, and (2) the trademark or branding criterion. Where the packaging or
packaged product carries a name or trademark, the owner of that name or trademark is assumed to be the
manufacturer, as it has the decisive power in the contractual relation with its suppliers and is therefore able
to have the packaging produced and to determine the packaging characteristics. Where the packaging
carries no name or trademark, ‘the decisive criterion is who places the order and decides on the design
specifications for that packaging’ (Guidance, Section 2). The Guidance summary table (Section 3) likewise
describes the manufacturer as the person who orders and decides on the design specifications, rather than
the person who physically manufactures the packaging.

There is only one manufacturer per packaging unit in the EU, since the manufacturer bears sole responsibility
for the conformity assessment under Art. 15(1) PPWR. The identification of the manufacturer further depends
on the type of packaging concerned, for which the PPWR provides two distinct regimes.

For sales and grouped packaging: these packaging types are defined as a unit ‘consisting of products and
packaging’ (Art. 3(1)(5) and (6) PPWR) and therefore only exist as ‘packaging’ once filled. The Guidance
(Section 2) expressly states that the manufacturer is normally the economic operator that applies the final
processing steps to the packaging supplied by ‘converters (i.e. suppliers)’ and fills it with its product. The
Commission thus itself designates the converting stage as suppliers. Film supplied for conversion into sales
or grouped packaging is consequently ‘packaging material’, and its maker a 'supplier'.

For transport packaging: by contrast, this packaging type is placed on the market empty, and the
manufacturer will normally be the company which manufactures the transport packaging (Guidance, Section
2). However, plastic film supplied on a roll or core does not yet constitute transport packaging, for three
reasons:

1. While Art. 3(1)(1) PPWR defines packaging as an item ‘intended to be used’ for a packaging function,
the same provision requires that the item ‘can be differentiated by packaging format based on its



function, material and design’. Film on a roll has no determined format, as its dimensions are only fixed
at the point of application.

2. Art. 3(1)(16) PPWR explicitly recognises ‘packaging material’ supplied to a manufacturer as a category
distinct from packaging itself, confirming that material destined for packaging use is not thereby
packaging at the point of supply.

3. The Guidance (Section 3) confirms that where an item ‘is only ready to serve a packaging function after
other components are added, the assembler will be the manufacturer and the first potential producer'.

The EUNR reaches a comparable conclusion for producer purposes'. For transport, service and primary
packaging that only takes final form on filling, generally the case for film, it places the start of the domestic
supply chain, and so the earliest point a manufacturer can exist, at filling, not before.

The film only becomes transport packaging once applied by the operator using it, who also decides the
design specifications of the final packaging unit, including key performance parameters such as tension,
number of layers, coverage and load configuration, which determine the final packaging function. The
reference to pallet wrappings in Art. 29(1) PPWR does not alter this conclusion, as that provision describes
the packaging in its applied state, for the stabilisation and protection of products put on pallets, and not the
film as supplied on a roll.

Plastic film also serves non-packaging applications depending on how it is applied, so its classification cannot
rest on intended end use alone. A further distinction applies between finished packaging, capable of
performing a packaging function on placement on the market, and enabling products such as film on a roll,
which acquire that function only once applied.

Limited exceptions exist where a film maker qualifies as manufacturer: transport packaging supplied in final,
pre-cut format rather than on a roll (e.g. certain pallet hoods or top sheets), or unbranded service packaging
such as carrier bags, including where the branding user is a micro-enterprise in the same Member State.
These do not affect the general rule above.

Within this exception, the identity of the manufacturer still follows the general test above: where the film
maker itself decides the specifications (e.g. standard-format hoods), it is the manufacturer; where the
customer specifies bespoke dimensions or design (e.g. tailor-made hoods), the customer is the manufacturer
and the film maker remains a supplier.

Article 10 PPWR on packaging minimisation is addressed to the manufacturer and importer. The company
producing the film on a roll cannot determine, at that stage, how many layers will be used in application, and
could therefore not meet this requirement if considered the manufacturer.

Subject to the exceptions noted above, plastic film delivered on a roll or core is ‘packaging material’ and
its maker is a ‘supplier’ under the PPWR. The allocation of roles within the PPWR is binding and cannot be
waived by agreement.

Makers of plastic film are not ‘producers’ within the meaning of the PPWR. The ‘producer’ in the PPWR
is the person who bears the Extended Producer Responsibility obligation in the EU for packaging waste (Art.
44-47 PPWR). This is the economic operator who makes the packaging available for the first time in the
Member State where the packaging becomes waste (Guidance, Section 3). For transport packaging, the
Guidance (Section 3) identifies the producer at the level of the complete empty packaging. There is one
producer per EU Member State in which the packaging becomes waste. Article 3(1), point (15) PPWR defines
the ‘producer’ as either the manufacturer, importer or distributor. A ‘supplier’ can never be a ‘producer’
within the meaning of the PPWR. This reading is supported by the EUNR, noted above, which identifies the
producer in these cases as the filler, not the supplier. Film suppliers also cannot know in which Member State
their film becomes waste; only the filling customer can, and should therefore usually be regarded as both
manufacturer and producer.

' European National Registers for Packaging (EUNR), 202606_Producer_Definition_EUNR.pdf, June 2026.



https://www.eunr.org/fileadmin/user_upload/Publications/202606_Producer_Definition_EUNR.pdf

The importer concept does not alter this allocation of roles. An ‘importer under the PPWR is any natural
or legal person established in the EU that places ‘packaging’ from a third country on the market (Art. 3(1)(17)
PPWR). Since plastic film on a roll or core is packaging material and not packaging, a company importing
such film from outside the EU does not become an ‘importer’ within the meaning of the PPWR with respect
to that film. The roles of manufacturer, importer and producer arise only at the level of the packaging or the
packaged product.

Suppliers of plastic film may themselves hold manufacturer and producer obligations, in a different
capacity. The conclusions above concern the status of film supplied as packaging material. They do not
extend to the transport packaging (e.g. pallet wrapping, boxes) that a film maker uses to ship its own rolls to
customers. For that packaging, the same tests apply in reverse: the film maker, as the party deciding its
design specifications and placing it on the market, will generally be both its manufacturer and its producer.

Suppliers of plastic film are subject to information obligations under Article 16 PPWR. Although film
suppliers, not being the manufacturer of the packaging, do not issue the Declaration of Conformity or the
Technical Documentation, Article 16 PPWR imposes on them a direct legal obligation to provide the
manufacturer with all documentation and information necessary to demonstrate conformity. This obligation
is mandatory and independent of any commercial arrangement between the parties.

About EuPF

The European Plastic Films (EuPF) sector group within EUPC represents Europe’s plastic-film industry. EuPF
promotes a sustainable, innovative and competitive future for Europe’s flexible plastic packaging sector by working
with policymakers, value-chain partners and researchers to ensure that legislation supports real circularity and
resource efficiency.
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