The Problem

The activity of modern natural science has transformed our knowledge and
control of the world about us; but in the process it has also transformed itself;
and it has created problems which natural science alone cannot solve. Modern
society depends increasingly on industrial production based on the application
of scientific results; but the production of these results has itself become a large
and expensive industry; and the problems of managing that industry, and of
controlling the effects of its products, are urgent and difficult. All this has
happened so quickly within the past generation, that the new situation, and its
implications, are only imperfectly understood. It opens up new possibilities for
science and for human life, but it also presents new problems and dangers. For
science itself, the analogies between the industrial production of material
goods and that of scientific results have their uses, and also their hazards. As a
product of a socially organized activity, scientific knowledge is very different
from soap; and those who plan for science will neglect that difference at their
peril. Also, the understanding and control of the effects of our science-based
technology- present problems for which neither the academic science of the
past, nor the industrialized science of the present, possesses techniques or atti-
tudes appropriate to their solution. The illusion that there is a natural science
standing pure and separate from all involvement with society is disappearing
rapidly; but it tends to be replaced by the vulgar reduction of science to a
branch of commercial or military industry. Unless science itself is to be
debased and corrupted, and its results used in a headlong rush to social and
ecological catastrophe, there must be a renewed understanding of the very
special sort of work, so delicate and so powerful, of scientific inquiry.

If we are to achieve the benefits of industrialized science, and avert its
dangers, then both the common-sense understanding of science and the disci-
plined philosophy of science will need to be modified and enriched. As they
exist now, both have come down from periods when the conditions of work in
science, and the practical and ideological problems encountered by its propo-
nents, were quite different from those of the present day. Science is no longer a
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marginal pursuit of little practical use carried on by a handful of enthusiasts;
and it no longer needs to justify itself by a direct answer to the challenge of
other fields of knowledge claiming exclusive access to truth. As the world of
science has grown in size and in power, its deepest problems have changed
from the epistemological to the social. Although the character of the knowl-
edge embodied in a particular scientific result is largely independent of the
social context of its first achievement, the increase and improvement of
scientific knowledge is a véry specialized and delicate social process, whose
continued health and vitality under new conditions is by no means to be taken
for granted. Moreover, science has grown to its present size and importance
through its application to the solution of other sorts of problems, and these
extensions react back on science and become part of it. For an understanding
of this extended and enriched ‘science’, we must consider those sorts of disci-
plined inquiry whose goals include power as well as knowledge.

Extracted from J.R. Ravetz, Scientific Knowledge and its Social Problems, Oxford
University Press, 1971,
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A Critical Awareness of
Science

‘When the perceptive person considers the state of science today, she or he may
be forgiven for some bewilderment. The traditional dreams of scientific
progress, for the improvement of the material and then the moral condition of
mankind, seem to be in the process of realization as never before. But now they
are mixed with nightmares, of widespread and increasing, perhaps irreversible
degradation and destruction of the environment and humanity as well. When
we consider particular issues and problems, such as pollution or economic
development of the world’s poor, it becomes increasingly difficult to
disentangle the positive, beneficial aspects of science (including the technology
in which it is practically realized) from the malignant. The task of framing a
policy for science which is both benign for humanity and the environment, and,
also practical in political and technical terms, becomes ever more daunting.

If we are to avoid the sterile responses of rejecting either all of the achieve-
ments of science, or all of the criticisms, we must find some way to disentangle
the good and evil (as we perceive them) in the phenomenon of science today.
To this end I have produced an analysis into categories that are much more
simple than I would normally employ. I consider the Good, the True, Society
and Cosmology, in relation to the world’s poor, and to the roots of our own
world-view. It is unavoidably schematic, and many of my statements must be
given without the qualifications that would normally lend softness and subtlety
to them. However, if this essay is accepted as a sketch of a position to be
articulated, and a challenge to complacency in our view of science, it can be
worthwhile. :

In my discussion, I shall first state the phenomena of the present para-
doxical condition of science, then indicate the historic roots of our predica-
ment, and conclude with a sketch of possible ways to a solution. Lest the
analysis be too abstract, I also include a discussion of the phenomena from the
perspective of that majority of the world’s people who are poor.

I shall organize each phase of the discussion under four main headings. The
first two are the perennial themes of the Good and the True. These express
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the basic human values in whose terms the worth of science is judged. The
others are Society and Cosmology. These represent the context of scientific
endeavour; they are broadly (though not exclusively) paired with the Good
and the True for their main sorts of interaction with the world of science. 1
shall vary the order in which the four aspects are introduced in each section for
the better presentation of the ‘argument in each case,

1 shall frequently observe how, in human affairs and even in the work of
science, it is impossible to segregate off the ‘negative’ aspects of a phenomenon
from the ‘positive’. This characteristic may be called ‘duality’, ‘comple-
mentarity', ‘polarity’ or ‘dialectic’. I do not have a consistent theory or termi-
nology for describing or analysing it. Gerald Holton (1974) has already
discussed this patterning in connection with the progress and assessment of
science; I stress its paradoxical and disturbing aspects rather more. It suggests
the troubling conclusion that any of our actions are liable to be evil in part.
How then are we to apply scientific rationality for human good? I have no
answer to such a question; I can only say that at this point I must exhibit the
polarity in all these phenomena, as a precondition for true understanding and
good action.

The Positive Image

We may begin with a brief statement of the popular faith in science, as
revealed by opinion polls. The main emphasis is on what can be apprehended:
the improvement of the material conditions of life, through the reduction of
drudgery and danger. Even the recognized hazards of pollution, and various
possible global crises, do not yet balance the real benefits, in the comfort and
security of life, consciously enjoyed by increasingly wide groups of people in
recent decades. In our pragmatic world, such goods vouch for the truth of
science as a system of factual knowledge. The traditional enemy of science,
scriptural religion, is a great nuisance in some places (as in the less advanced
parts of America) but no real threat. And although the ancient occult sciences
had a frightening growth during the turbulent 1960s, they have by now at least
_stabilized, still out on the fringe. The hegemony of official, institutionalized
natural science and its applications is unchallenged. And the exciting
progress .of science still gives hopes of new discoveries and powers. The
response to the new challenges of environment pollution and resources
scarcity, though troubled by an unaccustomed degree of political involvement
and debate, shows that science can successfully modify its work and its style to
make a continuing contribution to human welfare. Even the recent protest
movements, populist in style with occasional Luddite or Arcadian themes, are
only a cry for an improved application of the modern scientific principle of
government, the achievement of a greater welfare for a greater number. And,
at the very deepest level of culture, the cosmology in which our science
operates, where material effects are commensurate with their impersonal
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causes, may well rescue from the ‘occult’ those yet unexplained phenomena
(such as dowsing and acupuncture) where reliable public repetition ensures
their genuineness.

This is, then, an optimistic picture for the present state and immediate
future of science. Anyone who wishes to remain reassured may stop there,
confident that any impending problems are only local difficulties. Any other
opinion is only a matter of judgement. But the picture would be incomplete
without the other side.

The Problems

The Phenomena

There is an abundance of piecemeal criticisms of science, and reservations
about some aspects of its state. I will introduce the discussion of the pheno-
mena by quoting from one revealing commentary which was not (apparently)
even intended as a criticism. Since it was made by Professor Harvey Brooks of
Harvard University, a truly wise man of the world of science, it is all the more
revealing. Although he is explicitly referring to technology, we can safely
include ‘science’ in the judgement.

The central fact about modern technology is that its powers for both
good and evil increase as it evolves, . . . Living with technology is like
climbing a mountain along a knife-edge which narrows as it nears the
summit. With each step we mount higher, but the precipices on either
side are steeper and the valley floor farther below. As long as we can
keep our footing, we approach our goal, but the risks of a misstep
constantly mount. Furthermore, we cannot simply back up, or even
cease to move forward. We are irrevocably committed to the peak.
(Brooks 1973, Zygon, Vol. 8, No. 1, 35)

One could not ask for a more frank and self-aware confession of the Faustian
drive of our modern scientific enterprise. We can agree that our technology-
based world, underpinned by modern science, is in a state fairly described as
‘brilliant but precarious’. Perhaps there is no way to preserve its present bene-
fits except by putting them increasingly at risk, through progress of the sort
imagined by Professor Brooks. If thisis so, that is a truly paradoxical situation,
Let us explore the structure of that paradox.

Problems: The Good

To ourselves and our immediate ancestors, the vastly increased material
prosperity and the consequent political and social amelioration are products of
the applications of science. Those who, in one way or another, preach the
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virtues of austerity or poverty encounter the brute fact of our affluence and the -
apparently universal desire to maintain and increase it. It therefore comes as a
disquieting surprise that so many present and impending ills seem to derive
from that same science-based technology. Moreover, it is not at all certain that
farther application of the same approach will cure these troubles. Some, such
as ionizing radiation, diffused asbestos fibres, or a disturbed atmosphere, may
v\;ell be beyond our means of control.

Furthermore, some applications of science present increasing threats to the
stability and survival of our civilization: with nuclear energy the question is not
whether but when uncontrolled proliferation of weapons will occur; with
microprocessors, the economic redundancy of humans on a mass scale
conjures up visions of unprecedented social readjustment or maladjustment.
We notice here that science, acting through a technology responding to
military demands and market opportunities, makes the problem. Its solution
will involve some techniques, but essentially lies in the sphere of politics and
values. Thus the faith of the Enlightenment is stood on its head.

The Baconian vision of a philanthropic science now become clouded and
compromised. Restoration of confidence will not be accomplished by exhor-
tation or thetoric. Nor will it do to try to keep the name of ‘science’ clean, as by
the logic that gives science credit for penicillin and blames society for the
Bomb. There is certainly no clear way through, from our inherited ideology of
science as a source of the Good.

Problems; The True

For centuries it has been the proud boast of spokesmen for science that by their
way, and no other, could real knowledge be attained. This ideology has
supported the established doctrinaire style of the teaching of science, where
every problem has one and only one solution. So long as the development of
science seemed a simple progress, either the discovery of new laws or the
correction of (retrospectively) obvious errors, this view was plausible. But now
perceptions of change within theoretical science, and a new awareness of the
ways science is actually deployed in the solution of practical problems, have
eroded the old confidence.

Within science, we cannot any longer believe that the application of
scientific method will protect scientists from adopting or maintaining false
beliefs, nor that these innovators subsequently proved correct were more
rigorous or methodical than their critics, The progress of science, while still
accepted as real on a large scale, becomes more problematical in its details.

When challenges are thrown up by discovery of malfunctions in our environ-
ment, the weakness of our science as a practical tool is exposed. We usually
discover our ignorance concerning both the data and the mechanism of their
production. And the conclusions of natural science, in these matters that
affect our survival, are far from the ideal of Galileo: neither certainly true nor
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necessary, and depending essentially on human judgements. The category of
‘trans-science’ problems, capable of a scientific statement but requiring a
political solution, describes our predicament well. And the need to regulate
technology and hazardous scientific research redresses the long-standing
imbalance of intellectual prestige between technical expertise and human
wisdom.

Problems: Society

The promise of science deriving from the Enlightenment was not merely for
material benefits, but for the cultural progress attendant on the diffusion of
the scientific spirit. Science was then seen as an affair of ‘savants’ or philo-
sophers, whose primary loyalty was to the truth and to humanity. The faith in
the civilizing powers of the ethos of science then survived nearly to this day. But
once we depict science as largely composed of research-workers, who are
‘puzzle-solving within paradigms’ that are set by their leaders or by external
agencies, the political and social significance of the endeavour is transformed.
Somehow it has proved possible for scientific communities to make a
concordat with repressive regimes, securing a limited area of autonomy, in
return for co-operation and acquiescence where desired. It then ceases to be a
puzzle that scientists can be recruited for military or commercial ventures of
dubious morality; or that the norms of behaviour of pure research are so easily
modified in the interests of employers or governments.

In the name of ‘science’, large bureaucracies have developed, most notably
in the military sphere. However isolated these may be from ordinary academic
comrmunities, they require the acquiescence of the apparently uninvolved
academic teachers and researchers for their continued operation and
influence. Nuclear weapons of mass annihilation, now endowed with a survival
instinct of their own, provide a clear example here.

Also, the ‘democracy’ of scientific work and scientific knowledge is now
revealed as somewhat abstract. There is unequal access to élite institutions;
there is the political influencing of priorities and standards in all but
exceedingly pure research; there is a heritage of job discrimination against
minorities in science as elsewhere; and there are the strong survivals of
prejudiced attitudes in many fields legitimated as scientific (consider the signi-
ficance of the enforcement of the supine rather than the squatting position for
childbirth).

The result of all this is that the lessons that science can give to society are
muted; the traditional assumption of the moral superiority of scientists is no
longer automatically tenable. Then, when the applications of science create
such hazards for the whole world, any attempted scientific solution is easily
discounted as part of the problem.
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Problems: Cosmology

Since cosmological assumptions are unquestioned and unquestionable in the
teaching and practice of any science, it is difficult to detect them, still less to
probe their adequacy. But there are cases on the borders of the hitherto
successful reductionist sciences of nature, where cosmology operates fairly
explicitly, if not as a logical entailment then at least as a stylistic pressure.
Thus the obsolete atomistic ideal of ‘genuine’ science still informs research in
behavioural disciplines, promoting an ‘objectivity’ in methods that is believed
to render insight unnecessary, and resulting in vacuity on a very large scale.
The result is a pretence of knowledge and power where there is none, and
confusion and impotence worse confounded.

The reductionist dogmas in fields dealing with humans in health and
disease, as nutrition and medicine, still impede the development of broader
conceptions of problems and solutions. To appreciate the state of medicine in
this respect, one need only consider the neglect of physiotherapy, itself not an
‘alternative’ system but only one that sees the whole body belonging to a
human being. Or there is the continued purveying of addictive mood-
influencing drugs on physicians’ prescription (which we might call ‘ethical
dope'), since the emotional roots of distress and illness are intractible to
medical science. The refusal to recognize the role of social and psychological
factors in health has its institutional and economic roots also; but these are
given plausibility by the ‘scientific’ flavour of the dominant picture of the
human body as a piece of plumbing.

The main article of faith in the present world-view of science is the denial of
any intelligence or consciousness operating here in the world, other than that
which can be localized to the brains of ourselves or of very closely related
species. Hence the Darwinian theory of evolution, which while it explains
everything predicts nothing and seems structurally incapable of falsification,

Is accepted as the only conceivable rational explanation of how the

unimaginably rich and subtle order of nature has come to be. In this view, the

defining criterion for quality of an organism, a type or (by natural extension)

a culture, is material survival, achieved through successful propagation.

Applied to the civilization of which it is an expression, it yields up a paradox:

our survival, as particular societies, as a civilization, indeed as a species, has

been problematic for nearly two generations now; and most increments of

scientific knowledge make us, on balance, less likely rather than more likely to

survive. The positive argument for dimensions of reality beyond those allowed

by Descartes has been relegated to cranks and cleries; but this reductio ad

extinctionem of our reductionist cosmology in its own terms may illustrate the

depth of the new dilemma of the modern scientific world-view.,
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The Perspective of the Poor Western science is quite other than “universal’ and ‘democratic’ in the lives of
those it touches. And those who are incapable of assimilating it are then
doubly victimized: as Illich has shown, they are then officially deemed inferior
: , for having failed to better themselves through obtaining certificates of a skilled
To speak of the ‘poor’ has an old-fashioned, condescending tone, unsuitable brain.

for this era of anti-colonialism and development. But the easy optimism of the To be sure, the use of knowledge as an instrument of social differentiation
post-war period about the transfer of our science and technology is gone; and it and 1deological control goes back long before modern science. Indeed, the
is now clear that because of social and political factors, the poor will be with us ostensibly public character of our science has enabled it to function repeatedly
for a long time. In considering the human meaning of science, we must there- s an instrument of liberation from the tyranny of official esoteric knowledge
fore consider their plight. In doing so we must either think dialectically or else in ‘traditional’ societies. But if we-are to be open to reality, rather than try to
perpetrate nonsense. pat it into shape, we must accommodate this dialectical interpenetration of

“The poor’ is an overly general term, since there is a continuum of misery, the nice and the nasty. This is nowhere more necessary than among the poor,
from the homeless of the United States through those south of the border, who might even be defined as those for whom the contradictions of material
down to the teeming millions of the flood-plains of Bangladesh. Some poor life are not tucked away out of sight.
countries seem to pull themselves up, others remain in abysmal poverty. But
for most countries it is recognized that poverty is not a simple, ‘natural
imbalance between mouths to feed and land for growing food. Hardly any
country is lacking in an affluent upper-class; few famines are caused by empty
warehouses. The world’s poor nations now function as the slums for the world’s
rich: the places where no one believes in them as home. Old-style tribalism or
landlordism is replaced by agribusiness and runaway industries. Again in most
cases, a rotten, oppressive Gemeinschaft gives way to a Gesellschaft that offers
advancement for some at the price of total misery for many. No matter how
poor a peasant is, it is always worth someone’s while (be it landlord, merchant,
bureaucrat or spouse), to exploit them (in the last case, her) economically,
politically or however.

Hence we see the general stagnation (admittedly worsened by the ruinous
interest payments after the decade of loan-pushing by the big banks) which
requires such heroic or even gargantuan efforts to break. The various tech-
nical-fix fantasies inspired by European science over the decades, from
enforced sterilization, through bureaucratized high-technology agriculture,
or attempts to ‘stamp out’ disease germs regardless of their social milieu, can
now be seen as the benevolent aspect of a process of scientific—cultural exploi-
tation of the world’s poor, whose commercial side is the exportation of dried
cows’ milk and cigarettes for the babies and mothers out there.

Their Experience of Science

The Poor and Science-Based Society

In their social and political lives, the world’s poor have been similarly exposed
_to the raw contradictions of our scientific way. The political benefits of
modernization have been reserved mainly for an urban élite. The machinery
_ of constitutional and even democratic or socialist government is displayed to
the appropriate European mass media periodically, but the cynicism of the
show is scarcely concealed. At its worst, chieftains using jet airplanes rather
than spears, or gangsters with epaulettes and aid funds, run ‘kleptocracies’,
peculiarly debased mixtures of tribal and capitalist societies, or bureau-
cratized tyrannies of one sort or another. It is not for us to be condescending,
since their stagnation and underdevelopment is the obverse of our ‘overdevel-
opment’, whereby we must extract their cash crops and minerals to feed our
wants and fashions.
The failure of the post-war attempts to ‘develop’ the Third World econo-
mically and socially in our image reflects the loss of impetus of the total system
of European imperialism, after a half-millennium of expansion. “‘We’ cannot
keep ‘them’ in our economic, social and cultural system; ‘we’ cannot even
_ prevent ‘them’ from lurching into barbarism. The ‘civilizing mission’ of
Europe, a source of much of the earlier idealism and drive of our cultural
_imperialism, is open to question. We must, then, lose the complacent confi-
dence in the simple universality and superiority of our scientific world-view, Its
own traditional criterion of truth, which is power, now tells against it in this
all-important respect.

The Poor and the Scientifically True

The facts of science, which in their own culture seem individually so peculiarly
irrelevant to human concerns, become implements of the worst sort of
imperialism, that of consciousness. At every level, from the grading of prestige
by the abstractness of one’s field of research or study, through the shaping of a
syllabus around scholastic rather than practical concerns, to the enforcement
of a harsh, flat, alien style of thought in problem-solving, the imported

The Poor and the Goods of Science

We need not believe that the pre-conquest ‘other’ world was a pastoral idyll, in
order to accept that the European impact was peculiarly traumatic. We
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destroyed their gods, either explicitly and deliberately, or by the imposition of
a material and intellectual culture that emptied them of experiential
meaning. To use an ecological analogy, European scientific civilization has
been (for the others) rather like a weed: encountering an order where life,
death, goo({ and evil passed through regular cycles of alteration, our ways
intruded (with people, guns, doctrines, diseases and drugs), and flourished
wherever there was an instability, soon choking out the culture that belonged
to that special place. Now it is settled there, ineradicably so, but producing
strange and frequently inharmonious hybrids of life-styles and cosmologies,

Therein lies a principal cause of the continuing poverty, stagnation and

corruption of colonial life, in the social, economic and cultural dimensions, In
such a context, apparently impractical and unrealistic criteria for economic
life, such as those derived by E.F. Schumacher from the teachings of the
Buddha, now become rather less fantastic than the perspectives of
Americanizing the life-styles of all the world’s billions.

The World’s Poor and the European Scientific Cosmology

So long as we insist that religion is an affair of the intellect (believing the
impossible, called ‘faith’), somewhat aided by sentiment, and we rigorously
exclude the possibility that the transcendent dimensions can be experienced
palpably and ordinarily, we will remain baffled by other cultures. And,
whether by accident or by the actions of our ancestors, the demarcation
between the world’s rich and poor runs close to that of cultures, To justify our
own cosmology, we have denigrated the others, and those who live in them.
This spiritual destruction will eventually be blamed by the victims on ‘science’,
since the metaphysics of our science still dares not enrich itself beyond
Descartes’ dualism of a totally dead material world complemented by
disembodied, desiccated rational souls. But we should not be swayed by
culture-guilt into believing that every ‘traditional’ survival is superior to the
more ‘Western’ rival; that would be to react, ignoring the polarity of such
phenomena. Can we but say that the cosmological question is among the most
urgent, and as yet the least attended, of all those on our agenda?

The Roots of Our Predicament
The Dialectic of History

Radical thinkers, intoxicated with their concepts, believe that all can be
transformed on the turn of an idea. Conservative actors, settled in the
constraints of inherited custom, sense that nothing can really change except of
itself. The tension between the shallowness of the one and the complacency of
the other, has motivated social philosophy in Europe for centuries. Only if we
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give up attachment to some simplistic Good as realized either in a fantasy
future or in a fictional past, can we comprehend what history can tell us of
ourselves.

The roots of our predicament will not be so simply enumerated; they extend
back through centuries of contradictory phenomena of the sort we have just
exhibited for the present moment of time. Each contradiction has its own cycle
of development, during which the balance of apparent costs and benefits shifts
drastically (what Illich calls ‘the watershed’) and perhaps suddenly. This sort
_of history can help us to understand the abrupt reversal of evaluation that has
occurred in connection with Science in recent years.

 The European Cosmology

Let us take the deepest root of all that defines European culture and conscious-
ness; and let us not be dismayed if the glory of our civilization may also contain
the seeds of its eventual decay. Identifying the essential common element in
classical Greek philosophy and mature Hebrew religion can be a game without

end (or even without rules). But if we cast around for themes, we see a signi-

ficant cluster. There is a quite strongly marked drive for the explicit, as in the
philosophical probings or the moral code respectively; with it is a need for an
absolute foundation of knowledge of the True or of the Good that is indepen-
dent of the will of ourselves or even that of a personal deity; and finally there is

_a personal identification with any position as the exclusive solution of its

problem. These stylistic features of the two sorts of thought go with a general
reduction of the degree of higher psychic functions that are believed to be
enjoyed by the various beings of the external world, both visible and invisible.
This is particularly striking when compared with neighbouring cultures of the
time. To us, ‘animism’ and its relatives in ‘superstition’ and ‘irrationality’ have
the full force of the uncleanliness associated with a taboo. In such a world as
ours, the human person is then alienated from his total environment, and is

_ self-conscious and necessarily self-justifying. Such a person is capable of the

heights of individual achievement, but also of depths of immersion in
loneliness and the meaninglessness of existence,

All possible variations in the degree of expression of these traits' have
occurred in the evolution of Europe; but we need only compare our sensibility
to that of other familiar great cultures, be they Muslim, Indian, Chinese, even
Japanese, to say nothing of non-literate societies, to appreciate their plausi-
bility as a composite identifying portrait. We can see that a particularly exag-
gerated version of this cosmology took hold in Europe in the seventeenth
century. The ‘scientific revolution’ was a sudden hardening of the sensibility of
the educated classes, which fostered the rapid development of particular sorts
of sciences involving a disenchanted mathematics applied to a dehumanized
world of nature. This desperately flat metaphysical basis defined the style and
content of the European natural science that soon moved beyond the level of its

™~ A



A Critical Awareness of Sclence A Critical Awareness of Science

predecessors at an accelerating pace, eventually yielding the triumphs. of
knowledge and power that we all know.

The cosmological root of modern European science, its tendency to the
reduced, explicit and exclusive style for objects and arguments, lies very deep
in our culture. Opposed sensibilities lie equally deep: Pythagorean, alchemical
and romantic themes recur through time, and they have been more important
than is recognized, for the origins of our ideals of technical mastery as well as
for our poetry. The scientists of the Renaissance were generally as much
imbued with alchemy and magic as the poets. This tradition in natural philo-
sophy lasted into the seventeenth century and produced some of the early
works of great science; the scientific revolutionaries shared more with that
tradition than they cared to admit. But these themes have, up to now, gener-
ally been maintained as a suppressed ‘darker’ side of our modern educated
European sensibility. The sorts of enhanced experience of reality, external as
well as internal, that are commonplace in other cultures, seem to have
occurred, or to have been acknowledged, only fitfully in Europe. Thus, feng
shui survives well in China except where it is self-consciously modernizing,
while here ‘ley lines’ are still recognized only by the eccentric few, Hence the
‘counter-culture’ of the 1960s, together with its descendants, can justly be
considered to be an importation of an Eastern technology, in this case of the
non-tangible realm.

to sketch out a dialectical interpenetration of knowledge with ignorance, each
implying the other in a way that is not merely good dialectics, but also very
important for understanding the uncertainties that affect all our statements
about the world.

Our Roots: The Good

Our idea of the Good is correspondingly harsh. Particularly since the
Reformation and the Scientific Revolution, the awareness of the benefits of
inward contemplation has wilted before the rewards of external action.
”consequently, in the interpersonal realm, the quiet, intangible reaching-out
describable as ‘compassion’ is too soft to be distinguished from passivity or
indifference. Instead our benevolence appears as a compulsion to reform the
object of our concern, preferable by actions of universal applicability and
under the guidance of a scientifically established theoretical system.

The reality of the human suffering, material and spiritual, that evoked this
response, is not in question. Any nostalgic looking backward towards the days
before the impersonal Welfare principle needs to ignore the overwhelming
mass of misery and degradation that resulted from leaving charity to the
charitable. Nor it is sensible to lay responsibility on individuals or cultures, for
those vast changes in sensibility and inward experience which incline us to one
or another conception of the Good or the True, But we now have had sufficient
experience of the frustrations of the Good conceived exclusively in the material
andrsocial planes, that we should see the limitations in our world-view and our-
selvesin their light. Again, seeing ourselves as the exaggerated ‘masculine’ pole
of a dialectic can provide the right sort of humility and insight.

Our Roots: The True

The European idea of the True, which defines our sciences, is thus one where
reality consists of objects with hard edges. Our ordinary logic admits only ‘yes
or no’, not ‘yes and no’, nor yet ‘yes nor no’. With such components we have
built amazing structures of rigorous and rigid thought, and yet more amazing
material realizations of them. Such a logic is now known to be inappropriate
for comprehending the outermost world that it has discovered, the physics of
the very large and the very small. There, the other logics, similar to those of the
pantheist or the mystic, seem necessary. But that discovery is still scarcely
appreciated. For coping with the vast problems of our uncontrollable total
environment, we still use the logical tools suited for straight-lines and abstract
mass-points.

This conception of truth is singularly ill-suited to variety or change in know-
ledge: our basic categories force us to oscillate between dogmatism and
scepticism. Our philosophy of knowledge (in science and outside) cannot cope
with error, but either ignores it, or explains it away as an accident that could in
principle be eliminated. Describing the sorts of relatively successful knowledge
that we can achieve (in science as in technology), and its roots in the interplay
of personal, social and natural and metaphysical elements, is a philosophical
task that is barely begun or even conceived. I am now beginning to see a way
through, not using the idea of error as much as that of ignorance. It is possible

Our Roots: Society

A look at European society in the terms of the present crisis well illustrates the
need for dialectical thinking. The alienation of our inner and personal selves,
so obvious to those outside our culture, is a drastic impoverishment. But it is
complemented by an enrichment: a widespread awareness of a social and
ethical self, as possessing the right to independence and dignity. This, even
more than crass material goods and evils, has been the corrosive solvent of
f)ther cultures, previously organized around customary acceptance of
inequality based on accidents of tribe, family or gender.

This new secular self-consciousness is variously realized under titles such as
‘democracy’ or ‘socialism’. With its enhancement of individual effort and
acquisitiveness, it is deeply related to the social order we have inherited, and
also provides a psychological and social context for our style of scientific
_ enquiry, Its negative side is increasingly realized in communities with
permanent social tensions and unrealizable popular expectations. Should our
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a century in which much has gone wrong. The self-confidence of the middle-
class European male as he surveyed the world in, say, 1900, is now lost for ever.
One war of butchery led by incompetents; another of genocide started by a
maniac; various empires breaking up in big and little chunks with no prospect
of repair; the constant and permanent threat of total catastrophe should there
. be a misreading of a warning about nuclear weapons; a natural environment
now reacting in unpredictable and non-linear ways; and most recently a
_realization that the material prosperity (and hence social stability) of the mid-
century years depended on local and foreign circumstances that cannot be
_ maintained. Although scientific discoveries continue to be made and applied,
the sense of triumph in that progress is muted or altogether lost. The natural
sciences now raise social and ethical problems at every turn, and the social
sciences are sadly recognized as being as far as ever from being mature and
effective foundations for enlightened social engineering.

To view this array of worries as ‘a problem’ and to seek a solution
as if it involved only the construction of lines and circles, is itself a
_very strong commitment, not at all justified by the phenomena under
_review. Let us instead consider the various styles of response that present
themselves.

technology fail to continue to buy acquiescence abroad and at home, individ.
ualism and anomie could degenerate into anarchy and chaos.

The Power of European Imperialist Science

All the foregoing generalizations could be a subject for the academic history of
ideas, were it not for the recent transformation of the scattered learned
sciences and empirical arts into an engine of unprecedented and scarcely
imaginable power, both for the production of new knowledge and for it
translation into tools. The consciousness of this power, which has made
modern Europe so qualitatively different in its material culture from any other
civilization ever, has produced the expectations and mass demands of the
material good life, which rulers must now either respect or else attempt to
crush with barbaric brutality. The very sudden transition to a future other
than that of increasing material plenty has not yet been grasped by those who
manage our nominally Welfare States. Its implications for politics and the
political role of science are just some more items on the agenda of those who
must try to steer us past the shoals that we and our ancestors have made.
In the long view, the power of our modern science has much of its human
significance in the cycle of domination by European society over the rest of the
world, that got under way in the fourteenth century and reached its summit in
1914. It is a myth of recent origin that science and scientists were not involved
in our imperialist conquest. The mathematical sciences in the sixteenth
century served exploration and war; similarly the ‘field’ sciences in subsequent
centuries. There was an intimate connection, personal and ideological,
between the English philosophical movement that eventually produced the
Royal Society, and the rape and plunder of Ireland in the Civil War period,
Thus our science has, in its global context, the same contradictory history as
the rest of our culture: destruction and development, oppression and libera-
tion, all joined in one discordant ensemble. )
The reaction to European science by other peoples will be similarly
inconstant and inconsistent: generally the tools are desired, but their cultural
entanglements are viewed with a mixture of admiration, envy, hate and fear.
The naivety of the good intentions of those of us who would export or impose
our own scientific ways have been sufficiently exposed. But the problem of
unscrambling the mess of our imperialistic scientific heritage has barely been
considered.

The Academic Reactionary: The Absolute Value of Truth

For many scientists, the immediate world of routine teaching and research has
not yet changed all that much; and from that perspective it is not easy to see
why it should change at all. The academic scientist’s fictional past is a
_ compound of the innocence of science in the days before it yielded material
power, and the affluence of science once its products could be put to use in the
_world. To protect his world, he invokes an idol of Objective Truth, making it
sovereign over all other considerations (except perhaps the proven immediate
hazards of research). Proponents of this view are unhappy victims of a narrow
_ professional ideology of ‘pure research’, designed to resolve the contradiction
_that science requires constant external support and yet is unable to give a
detailed accounting of the benefits rendered in return. Because they identify
with a past that never was, I call them ‘reactionaries’, even though their
~ general politics might sometimes be quite liberal or even radical in
appearance.

Philosophers of science are increasingly admitting the complexity of the
_ process whereby scientific knowledge is achieved, and are recognizing
unsolved and insoluble problems of clarifying the structure and content of
_ generally accepted scientific theories. Those who still believe that significant
scientific facts can be collected like pebbles on a beach are adhering to a very
_ fundamentalist faith. Further, the ever closer interpenetration of science and
‘industry makes the claim of ‘purity’ hollow; and once there are external
influences on the choice of problems (and hence of results) the ‘objectivity’
of science loses an important dimension. The distinction between the free

Ways to a Solution
The European Crisis

The problem of European science is thus a problem of the civilization of which
it js an integral and defining component. For Europe as a whole, this has been
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acquisition of knowledge and its subsequent socially constrained application,
is little more than the last refuge of a precarious minority vested interest,

The intellectual collapse of an ideology may take several decades or evey
generations to work its way through to common-sense understanding, evep
among the eminent. The delay will be particularly marked when there are
special interests to protect, and no satisfactory alternative presents itself for
that function. Hence we may expect many reiterations of the old faith, super.
ficially modified by lip-service to ‘social responsibility’. One salient point a¢
which the unreality of such rhetoric becomes obvious, is the claim that scien:
tific knowledge is essentially ‘public’. There are sectors where this holds, bur
when we consider research and development (R & D) managed in either mili.
tary or commercial institutions, or in many civil service settings, we see that
‘repeatable’ is by no means the same as ‘public’. Proclaiming ‘public know.
ledge’ in order to conceal the importance of ‘corporate know-how' serves to
confuse debates on technology policies. There, the styles of politics, journalism
and even detective work are frequently more appropriate for achievement of
public scientific information, than those of traditional refereed academije
research,

But even here there are dialectical contradictions. The autonomy obtained
by the ‘pure’ scientist in his research or academic institution does fend off the
worst sorts of blundering or malevolent interference in the process of enquiry,
To have science serve ‘the people’ is a noble ideal, but in practice a bureau-
cracy stands between the two parties, and defines those tasks by which the
service is to be-done. Then all sorts of irrelevant and damaging pressures may
be applied, for the perennial power-game of society does not depend on the
‘ownership’ relation for its motives and rewards. Hence political radicals may
need to find shelter in universities behind scientific reactionaries, for the
pursuit of their own work. If they are embarrassed thereby, that is a sign of the
room for further maturing in their understanding.

Sbmetimes on a massive scale, in response to problems set by some external
goal, be it for military, commercial, political or social benefit. Those who
promote and manage such enterprises must be sensitive to the desires of their
clientele, lest they find themselves abandoned as obsolete and irrelevant, Of
_ course they need not adhere slavishly to the client’s conception of any given
roblem, no more than any professional abandons his expertise and self-
interest when undertaking a brief. However, a reasonable facsimile of
elevance’ must be maintained by policy-science. Its task may be defined as
the setting and solving of those technical problems which promise to resolve
_the practical problems brought by corporate clients.
_ In comparison with those academic scientists, eminent and humble, who
find the outside world an unwelcome intrusion, the policy-scientists may
appear as very aware and even radical. They maintain familiarity and perhaps
a dialogue with critics of existing policies, and show no doubt that the various
social responsibilities of scientists must be fully and publicly disch(arged. When
1 refer to them as ‘conservative’ I do not use the term in a pejorative sense, but
only to call attention to an attitude or commitment. Generally, they do not
welcome change either within the social system of science nor in its technical
and political environment. But, like enlightened conservatives in any sphere,
they attempt to comprehend it, to respect its cause and thereby to channel it
away from dangerous courses.
However, such a conservative starts with the convictien that every problem
can be managed, and in particular without cost to his professional status or
ideology. Nor can he easily accept that an unpleasant problem is deeply rooted
in a social system with which he strongly identifies. I have personally seen how
difficult it is for individuals, however well motivated, to be simultaneously part
of the problem and of the solution. Hence the powers of analysis, and even of
perception, of such a person have their limits; paradoxically these tend to be
more severe on matters closer to that person’s professional competence and
__commitment,
The policy-scientists suffer from another disability; while they command (or
influence) research funds that dwarf those of their academic colleagues, they
do not ‘control curricula for science teaching at any level, Hence their
influence on the consciousness of younger scientists is indirect, and the false
_ ideology of ‘pure’ science is still passed on with remarkably little direct chal-
lenge from inside the world of science,
The conclusion is that this group of scientists might indeed manage well, so
long as the problems are manageable. But should we have a convergence of
crises in and around science, then we should not be surprised to find an inade-

The Policy-Science Conservative and the Achievement of the
Good

A sort of science which is not peculiarly devoted to acquiring knowledge is
now becoming recognized in principle by sociologists of science, although not
yet by philosophers of science. Yet the importance of such science, which may
be called ‘applied’, ‘mission-orientated’, or ‘regulatory’ or ‘public-interest
(emphasizing one or other aspect) is great and steadily growing. The directors
of this work will be found in government, in industrial labs, and (as individuals
with a personal and exceptional outside role) in universities in Europe. In
Anmerica, the ‘service’ tradition in state universities, the vast research busi-
nesses run by the great universities, and a general spirit of entrepreneurship
have long ago blurred the distinction between ‘basic’ and ‘mission-orientated’
research.

In this sort of science, resources of manpower and equipment are deployed,

quacy of vision and resolution, even among those policy-scientists who had
been aware of some separate components of the crisis. Also, should our society
_encounter the sorts of contradictions of basic values and cosmologies that
already afflict the world’s poor, then our particular dominant conception of
the Good, material and social, and the policy-scientists who operate in its
kftarnework, might even become hindrances to their resolution.
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The Isolated Social—Political Reformers of Science over to the alternative health movements, be they feminist, oriental or

i inspired. '
:lr;t?:iljt(}::rs is little direct confrontation wit.h Science as suclf; ‘Perhaps for
people that symbol is as outworn and. 1rrelevaflt as Religion. 'A.t the
olitical level the engagement is with various s.ectl(.)ns of .the I.)olmc.a.l-
chnical establishment; in that context the lone scientist making his exciting
iscoveries is as obsolete as the knight-errant on horseback. At the theoretical

dVtal the enemy is partly that establishment, partly our industrial society, and

The 1960s saw a dramatic increase in awareness that the social institution of
science in any class-divided society must, in many important respects, be
tailored to fit the requirements of its context. Young scientists who had been
misled by the apparent objectivity of scientific knowledge, and perhaps by the
personally liberal sentiments of some teachers, were shocked to discover the
degree to which science, and themselves, were recruited to the service of 3
repressive social system. A vocal minority, in America and. elsewhere, then ) ) .
dedicated themselves to the reform of science, under the slogan ‘science for the _As with every confrontation, there IS' a (?1alogue. P011t1c1an.s of all so.rts expe-
people’. A similar discovery was made in China, and contributed to the ence partial conversions to Green thxr{k{rl'g ; and as campaigners gain power
campaigns of the Cultural Revolution, now described as the rule of the Gang ey experience the burdens of res‘ponmblhty. In some fields, such as heal:il},
of Four. sharing of insights seems genuine; younger doctors have less of th'e tra .1-

Since that turbulent decade, such social reformers have had a thin time, tional scientistic phobia of any treatment thf‘t cannot be expla.med ‘u;
Their organizations in the West have dwindled, and China has swung away omistic terms, All these movements bring us fairly directly to thel‘efm.sten(;la
from the traditional left in social and political style. What still flourish in the stions of what is the real qua.hty, andlh‘en.ce the r'eal meaning of li ¢ and as
West are special-issue campaigns, usually centred on some particular objec: e twentieth century comes to Its close, itis 1ncr'easmgly cle:ar that neither the
tionable technology. Though many organizers and participants privately have owledge nor the power of science could provide fully satisfactory answers.
radical opinions about government and bureaucracies in general, there has k
been little concerted attempt to concentrate criticism on the scientific—
technical establishment as such. Even the movements for ‘appropriate’ or
‘alternative’ technologies, varying between populism and meditation for their
bases, do not focus their public criticism on the social institutions which foster
the ‘high technology’ that they wish to replace.

So a radical critique, in social—political terms, of the world of ‘science’ is left
to a very few authors and editors. I personally believe that the enfeeblement of
the critical spirit reflects the much reduced plausibility of any solution to the
problem of ‘science for the people’, which is cast in traditional political terms,
Since analyses of this sort need to provide solutions working at the social level,
not just for mere individual people, the political reformers of science are now
the victims of their own criteria of success, which are severe in themselves and
perhaps also inappropriate. Once one loses faith in the unique and domi-
nating influence of the abstraction called ‘ownership’, the path of radical
reform leads away from its traditional European ideologies, such as socialism;
but whither is not yet determined.

;o

artly ourselves.

aﬁ a Cosmological Critique be Relevant?

o 'diséuss alternative world-views seriously is nearly enough in itself to have
classed as an ‘anti-science element’. To believe that paranormal
lenomena exist, or that ‘altered state of consciousness’ has any significanc‘e,
k place onself well put on the eccentric fringe where, for instance, th'e. Jus
cendi would not extend. Yet to insist that rationality, the values of civiliza-
n, the success of science, or some other good is essentially tied to the
‘rtéesian reductionist cosmology is really to be somewhat parochial. It cannot
e denied that in the other great civilizations where science has flourished,
ch as China, India or Islam, the socially constructed reality of educated
mmon sense has been different from and richer than ours. Nor can we deny
he chronology of our own great scientific revolution: advances in technology,
and even the master-works of early modern science such as those of Gilbert,
Kfe’p}er and Harvey, belonged to an older world-picture, and were achie.ved
before the spread of the new metaphysics proclaimed by Descartes, Galileo
Gassendi. .

Perhaps the particular contributions of modern Europe, its science/
echnology and its political democracy, have been related to its dissnchax}ted
smology. But perhaps its negative side, its aggressive and destructive actions
ards other people and other species, are equally so related. Again, we do
D0t try to determine whether ‘good’ or ‘bad’ is in some absolute excess; rather
study the contradictory tendencies as they have developed and nurtured,
d then try to sense in which way a resolution may flow.

At this concluding point of my analysis, a rather elementary statement of

Radicalism for Science — from Red to Green

As the force of traditional socialism wanes, there emerge new forms of protest
and their associated theories. As yet they are scattered, ranging from middle-
class NIMBY campaigns (Not In My Back Yard), through the counter-science
groups which collect and publicize environmental health statistics that contra-
dict the official denials of danger, to the ecological activists (such as
Greenpeace) who use commando-Gandhi tactics to publicize global scandals;
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the credo of the European scientific world-view might be more plausible, and
useful, than at the beginning. Let us consider: “The true facts and the good
things are provided by the Science of a purely tangible world, and they are
each simple and separate’. Attempts to control nature and to reform society by
applications of this faith have become increasingly problematic and throw up
phenomena that are paradoxical, contradictory, and increasingly difficult to
control, at every step. This is the substance of the cosmological criticism of
science today.

What Sorts of Problems, What Sorts of Solutions?

It is certainly difficult to avoid a schizoid feeling when one writes (or reads)
about radical criticisms of science while located physically in a comfortable
room in some affluent and secure European city. Perhaps meetings about the
great problems of science could have an obligatory session in some thought-
provoking location, such as Beirut, Belfast or Phnom Penh, not to mention
Hiroshima. We could then be reminded that the summer of 1939 was an
exceptionally fine one.

My own views on the various elements of the criticism of science as outlined
here, are of little importance. If I did not think them worthy of reporting, I
would have described something else; but if I believed the whole range of criti-
cisms literally and one-sidedly, I would not have bothered to write at all. I
hope that I have at least exhibited a range of problems, and indicated some
elements of possible solutions. If there is any point which I feel prepared to
defend now, it is the approach that appréciates and strives to encompass the
apparent duality and contradiction in all these phenomena. In this I implicitly
criticize and depart from the scientific style as laid down by Galileo and
bDes<:artes ; how much of a change in metaphysics is entailed thereby has yet to

e seen.

Adapted from a lecture by J.R. Ravetz entitled ‘Critiques of science today’,
presented at a Nobel Symposium on Ethics for Science Policy’, held at Stockholm in
August 1978. A much abridged version was published in the proceedings of the
symposium: Ethics for Science Policy (ed. T. Segerstedt), Pergamon, 1979,

pp. 49-56.
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Risks and Their Regulation

This essay is adapted from several short pieces that I wrote over the space of
nearly ten years. These were stimulated, in various ways, by the work I didon a
report for the Council for Science and Society, The Acceptability of Risks,
between 1978 and 1976. I produced drafts for the chapters; these were then
reviewed and modified by a working party; and the whole text was finally
edited before approval and publication by the Council. The report is too long
to reproduce here in its entirety; and I feel that none of its separate sections
would read well if taken out of its context in the tightly structured argument of
the report. Although I do regret not seeing it republished, it is better to settle
for the work which is all of my own composition.

The first section is an introduction to the subject, adapted from an article
originally written for the journal Physics Education. In it I discuss the
uncertainties inherent in the scientific study of risks; and I draw out the policy
consequences of this aspect of risks research. This work on risks has led to my
most recent researches, conducted in collaboration with S.0. Funtowicz, on
uncertainties in quantitive information. Our joint book, Uncertainty and
Quality in Science for Policy, is due to be published by Kluwer Academic in
1989.

The second section is based on a lecture presented at a conference on
“Technological risk: its perception and handling in the European community’,
held in Berlin in April 1979. This was sponsored by DG XII of the European
Community, and it was held in the reconstructed Reichstag building, next to
the Berlin Wall. It was set up as an attempt at a dialogue between scholarly
critics of civil nuclear power and some influential persons in the research
section of that industry. An unforeseen event gave added point to the
conference: the accident at Three Mile Island. Some of the nuclear power
people showed obvious concern, and also a sense that their credibility would
henceforth be seriously affected; but others carried on with superb contempt
for the assorted critics and radicals, those present no less than those absent.

The third section is extremely brief, but even it has an interesting story. The
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essay on which it is based was sent to the editor of the journal Minerva, who was
a good friend of mine, as a sketch for a fuller piece. It was a development of
ideas on quality control, that I had worked out in connection with science i
my book Scientific Knowledge and Its Social Problems (1971), and which were
still not popular. The editor offered to print the sketch as it stood immediately,
as a comment on a long article that was just then ready for publication, I
accepted the offer, not knowing anything about the article. This turned ouit tg
be a programmatic manifesto by a very important person, Wolf Hifele, the
leader of the energy study at the International Institute for Applied Systems
Analysis and also a well-known proponent of nuclear power in general and the
fast-breeder reactor in particular. His paper very boldly stated the difficulties
affecting any analysis of the risks of nuclear reactors, and proclaimed that
there would be an answer. My little piece, arguing qualitatively about
regulation rather than quantitatively about risks, gave another impression,

Finally, the last section is based on an article, “The political economy of
risk’, which was written so that I could publish some ideas on risks that could
not be expressed so explicitly in the report for the Council for Science and
Society. It appeared in New Scientist, and was later republished in a booklet,
The Risk Equation. Were I to write it again, I would be more explicit about
the great variety of risks, so that the ‘risks triangle’ is significant only in somne
cases. On the other hand, I would emphasize more strongly that the imposition
of a risk is a form of oppression. Indeed, in the economies known as ‘socialist’
or ‘centrally planned’, one may say that the imposition of risks on workers,
neighbours and the natural environment has partly replaced profit-taking as
the leading form of oppression. The imposition of risks, and the weaknesses of
their regulation, have certainly become very sensitive, politically and
ideologically, in recent years. Also, the question of why there should be such
wanton imposition of risks in the absence of a profit motive could become an
important focus for deeper studies of political economy in general.

eSéarch had become much wiser and perhaps also sadder. For in spite-of the
;'appafendy ‘natural’ characte.r of the phenomena, tbere remain 1rred.uc1ble
and important uncertainties in any assessment of a risk of a technological or
industrial system. Moreover, the social and personal elements of a risks situa-
tion cannot be separated off from the scientific and engineering elements.
Risks are in their way a total phenomenon; and must be studied as such.

. Here, I will use examples primarily from nuclear power; this is appropriate,
since this was the issue around which the science of risk assessment was created.
I will try to show that while there is an objective ‘scientific’ core to any decision
on risks, this is conditioned strongly in its interpretation by inexactness,
uncertainty and value commitments. Simply citing strings of numbers without
qualification is, in this area, not the scientific approach but rather a variety of
pseudoscience.

The study of risks is'very much an ‘applied’ or ‘mission-orientated” activity.
There is no organized body of knowledge achieved for its own sake, nor an
elaborated structure of theoretical concepts. The ‘scientific’ part of the study
of a particular risk is therefore always related to a practical task of manage-
meént; it necessarily aims at results that are immediately useful for policy,
© rather than being elegant or theoretically deep. The work is all very empirical,
indeed exploratory. Ideas and methods are still subject to modification and
debate. There is no exclusive expertise which requires years of specialist
training for its possession. ,

For our present purposes we may consider the task of risk management as
divided into four phases: assessment, evaluation, decision and execution. The
first one looks most like ‘science’. The ‘intensity’ of a risk is measured by its
‘probability’ and ‘harm’ jointly (most simply, but not necessarily, by their
product). In the next phase ‘values’ enter; to determine its ‘acceptability’ the
given risk is compared to analogous known or existing risks and also to possible
risks of alternative decisions in the case of major policy choices. All this
information is provided by experts and is then fed into a process of decision
conducted by people in a political role. It is recognized that in many cases of
risks (particularly those involving choices of new technologies), the ‘scientific’
input is insufficient to determine the correct answer to immediate policy
questioris and so ‘politics’ quite legitimately comes in. Finally there is the phase
of ‘execution’ which will involve the establishment and operation of monitor-
ing systemns, both hardware and human. Since an unenforceable decision is the
worst of all, the practicalities of monitoring are a valid consideration in all the
previous phases of the process, even including the framing of the problems for
‘assessment’,

1should say that this model is capable of refinement in many ways, depend-
ing on the purpose of the discussion. For example, even before assessment must
come recognition of a risk. This is not a trivial affair; and first signs of a low-
 level risk are frequently based on uncontrolled, anecdotal information, which
may well relate to other physical causes or even just generalized fears and
_ suspicions. Public authorities must steer a course between chasing after every

RISK ASSESSMENT—A SCIENCE OF UNCERTAINTIES

Risks are very much in the news now; and the study of risks has assumed great
importance for policy purposes. It is also a very useful example for the
philosophical understanding of science. Until very recently, it was assumed on
all sides that when ‘science’ was brought to bear on a problem of public
concern, it would provide assured, objective facts from which the correct
policy conclusions could be derived. This faith was shared even by those who
worked in the fields from which the facts came, in spite of their personal
experience of the extreme difficulties of producing information of adequate
quality. It was in this spirit that the first quantitative studies of risk
acceptability were begun in the later 1960s in connection with civil nuclear
power. After only a decade of research and argument, the proponents of risks
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(hrough scommission’ and ‘omission’. First, there is a chain of situations, events
or actions, themselves each harmless or of only mild harm, but which when
_ combined produce the occurrence in question. But also, for the accident to
- occur, the normal routines and procedures whereby the above ‘incidents’ are
monitored, corrected or otherwise prevented from concatenation must be
_ absent or ineffective. One simple case of these could be a ‘blind corner’ on a
_ r0ad, which an occasional driver (most likely one unfamiliar with the road)
takes too quickly, and where a warning sign is obscured for a period in early
_summer by an overhanging tree (before the tree-pruning team get around to
it). All it needs is for an exceptionally careless driver or some distracting
presence to send a car around dangerously and a stationary car or pedestrian
10 be in the way. Then that very rare event (relative to many thousands of safe
passages through the year), an accident, occurs,
 When experts analyse such accidents they fill in the places in a matrix, or
‘tree’, with all the various predisposing causes and incidents as inferred from
this and related accidents. They can then see which are most significant, and
thereby advise on the most economic and effective policies for improvements.
Similar to such a retrospective analysis for the management of existing risks
is the prospective analysis of the risks of installations being designed. There the
_“ault tree’ is constructed by analogy with known similar units; the probabili-
. ties of failures or incidents, inserted at the ‘nodes’ of the structure, are derived
from historic data, The overall probabilities of accidents of various sorts are
calculated by the compounding of those of their antecedents. Those which are
too high, by some standard of evaluation, are then redesigned.
The ‘human’ element, the causes by ‘omission’, does not enter explicitly in
such models since it is known that the ‘incidents’ may themselves be the result
of inattentions, malevolence or some other human cause. However, where the
_ monitoring functions become very sophisticated or elaborate, this aspect of the
risk becomes exceedingly difficult to model or quantify.

complaint (incidentally producing public concern and disturbance in the
process) and being too cautious and then being accused of complacency or
collusion Vyith those interests that create risks. Thus even before ‘assessment’
can begin, there may be a quite contentious policy decision on whether there is
anything there to assess!

Risk Assessment—the Elements

The elements of a risk assessment are, in form, quite simple: measures of the
probability of an occurrence, and of the harm in the case of its happening,
One can even imagine O-level questions: given such components for several
comparable risks, determine which is the most, or least, ‘acceptable’. There
are many cases, indeed the vast majority of those where risk assessments are
made, in which the techniques can be applied in a straightforward way. These
will be in the various fields of ‘safety’ —at work, on roads, with respect to fire,
medicines or consumer products. So long as the following conditions are
satisfied, a straightforward process of risk assessment can be entirely adequate,
functioning as an analytical tool supplementary to ‘common sense’,

1. The risk situation is simple with a few clearly separable causes,
It occurs so often that there is a strong base in ‘historic data’ for the various
empirical probabilities. ‘

3. The sorts of harm are limited in variety and are capable of meaningful
measurement on a common standard (or a few such).

4. Calculated measures of ‘intensity’ are used for comparison between
related similar risks as an aid to design or management.

When we consider the risks that come under public scrutiny, we encountera
dilemma that is quite common in ‘science in society’ problems. It seems often
(though fortunately not always!) that the more important the risk for public
policy as a question of human or environmental welfare, the more it diverges
from the four conditions defining the possibility of its effective assessment in
a scientific way. Indeed, one distinguished American nuclear scientist,
impressed by the intractable problems thrown at him for decision, coined the
term ‘trans-science’ (Weinberg 1972). This describes those urgent problems,
typically occurring in risk assessments, whose form is quite scientific but whose
content puts them outside the limits of technical feasibility. His example was
low-level ionizing radiation from nuclear power stations, the statistical test of
whose possible carcinogenic properties would (by techniques available ten
years ago) require some eight billion mice!

For the moment, let us defer the difficult or insoluble problems and stay
with the easier ones. How is an assessment carried out? It is not enough to see
how often there are some bodies to pick up and cart away, after a particular
type of accident. Each undesirable event must be analysed both for its causes
and for its consequences. Accidents are relatively rare events that occur

Risk Quantification in Real Problems

Up to now I have sketched the elements of simple assessment problems with an
_indication of where complexities occur in the causal analysis. Now we must
consider the real and very challenging problems that arise from the significant
degree of inexactness in all the quantitative measures and estimates.
. First. and perhaps most obviously, there is the estimation of harm. Where
this is mainly material damage, as in many fires, then some sort of cost of
replacement may be a convenient and reasonable measure. But where people
are at risk, calculations can easily go wild. How much is a life worth, in coin of
the realm? There are a variety of measures, ranging from compensation
awards through to average investment in safety per year of life saved. They
have little in common in basis, calculation or result. Do we count lost earnings
ot suffering of self and family? Or do we also discount the costs to society of
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maintaining non-productive persons? There is no ‘objective’ cost of a life, n
any of non-lethal harm. Hence we may say as a principle calculations
personal risk that invoke a monetary measure of harm are liable to be high,
arbitrary or biased.

Policy decisions are best based on an explicit measure of human injur
Traditionally this has been done, for the case of nuclear power, by numeric
conversion of radiation dosage into cancer cases, but even this cannot encom
pass genetic damage to future generations. By some standards such harm
ethically impermissible even at very low incidence because of its irreversib
effects on totally innocent persons. ’ ~

Coming now to the measurement of probabilities, we are on ground. th
should be familiar to every scientist, for real quantitative science begins with
recognition that perfect precision is impossible; the real skill in usin
mathematics lies in the management of inexactness. Students know that every
set of experimental readings has a ‘spread’, sometimes inappropriately called
‘random error’. Indeed, one way that teachers can detect concocted data
when it fits too closely to the known theoretical curvel And the description of 5.
quantitative result is at best faulty, and at worst meaningless, unless it js
accompanied by an indication of its inexactness. This may be done by a ver
simple convention such as ‘significant digits' or by some more elaborate
notation. But in its absence we may find an implied precision which is total]
false and misleading, especially in the case of estimate-statements lik ;
‘2 X 10-°9, k

Such considerations apply even more strongly to statements of probability,
may say that the empirical probability of a particular coin coming up heads is
100%, but if that is the result of a single toss, my statement is really
misleading. If I toss it, say, 10 times and come up with, say, 60% heads, wha
does that tell me about its possible bias? In fact, to have any rigorous meaning
at all, probability statements should be the consequence of a test, organized
around a particular hypothesis, to a preassigned confidence limit. Otherwise
they cannot be distinguished from the results of a search for interesting strings
of digits in a telephone directory.

The full theory of statistical testing and inference would take us too far V
afield from our present concerns. Let it suffice to establish two principles. The
first is that every test, involving confidence limits, depends for its design on
values: most simply the relative undesirability of the two sorts of error: ;
‘pessimism’ (the ‘cry wolf’ syndrome) and ‘optimism’ (or complacency). In a
classic example, we apply different standards when sampling for rotten apples
in barrels and for hypersensitive landmines in their cases. The second principle
important for the assessment of statements about risk, is every quantitative
statement involving probabilities (or other estimates of uncertainty) must have
some indication of its degree of inexactness.

Finally, I must mention the more severe problems that inevitably arise in the
assessment of the most important technological risks. The measurement and
expression of uncertainty is a challenging but practicable task. But what to do

bout gnorance? Sometimes this relates to phenorr?en.a that are too subtle to
. studied effectively, as in the case of low:level r.aldlatlon. But ignorance may
wally well apply to quite important co.ntmgencms that are not gt all unlikely
d where a formal risk assessment requires some sort of number‘ in a box. On,e
bvious case in point is terrorism, sabotage or other .forms of malq::volence .
‘ ére have already been a number of incidents of this character, dlrected. at
vil auclear installations. How seriously should they be t.akenP Some policy
isions are easily settled by a purely qualitative ar}aly51s of the problerfx.
«s there are no known plans to site nuclear reactors in Northern Ireland: in
ite of the absence of indigenous energy supplies anc.l the consequent high
ce of energy there. Whatever quantities we might assign to the attentions f)f
& Provisional IRA, they are too high under our circumstanc.es. However, in
he Third World, governments cannot be so fastidious, 'and w1tb the approval
£ the International Atomic Energy Authority nuclear mst'a?latlons are set up
countries where there is no certainty of firm and stable civil rule throughout
e planned lifetime of a reactor. ' o .

1 .ess dramatic but equally important is the inevitable ignorance about the
haviour of technologies that are new or complex or both. For example, the
qult trees ‘used in analysis of nuclear reactors have needed to b'e ‘pruned’
nce the catalogue of all possible pathways and their interconnections ?vould
eld a completely intractable problem. Hence, in the US system, accidents
sulting from several things going wrong at once have been excluded and
situations of human error in response to crises cannot be modelled at all, Yet E'lt
‘hree Mile Island it was just such a combination that created a classic
accident.

_Even the probabilities that are inserted at the nodes of fault Frees become
ighly inexact or even speculative under such circumstances. Without a long
story of use, even the failure rates for pumps and valves are guesswork unless
here is a special and expensive testing programme for each such corr.lponent.
takes only a few such ‘guesstimates’ to yield a very different impression; four
robabilities in a chain, each ‘optimistic’ by a factor of ten (well within a
asonable range of inexactness) will then produce a risk apparently ten
thousand times less severe, which may well bring it up from ‘unacceptable’ to
cceptable’ on the scale. And in the absence of good historic data, such
babilities are derived either from theoretical models of a physical process or
from experts’ estimates— frequently reducing to guesses in both cases.

Judgements about Quantities in Risk Management

€ can miow see how the assessments of real risks for policy purposes may
become a much less tidy affair than the simple calculation ‘intensity = prob-
ability X harm’ would indicate. This should be no great surprise to those who
nderstand physical science. Indeed, the surprising thing is that some very
abstract and simplified models of physical systems have, over the past few
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centuries, had such extraordinary and unprecedented power for huma
understanding and control of the physical world. But the particular interest
risks is that the complications to be coped with are not merely of the natura]
systems under study, but also of human beings, as we react to events and also a5
we try to describe paradoxical phenomena, ;

As a first example we may consider how qualitative judgements become very
important, even crucial, in the expression of quantitative descriptiong
Suppose we have an element of a fault tree, whose probability is known ¢
within a factor of ten. If we write it by some suggestive convention, as (in
computer notation) p = E(— 61 1), then we may convey a misleading impres.
sion of precision in the =1, But we cannot write 1.5 —that would be absurdly
over-precisel How to indicate the inexactness of the inexactness? That problem
must be left for another occasion.

Further, the choice of a ‘representative’ numerical value within the band of
reasonable values of an estimate will itself have policy consequences. A string“
of most-pessimistic values would probably (!) involve overstating risks; .and pinions on mental states, But we have seen that while quantitfitive fac.ts are
optimistic ones, understatement; yet what is sacred about those in the middle; still at the core of risk assessments, they are inevitably swathed in a variety of
Sometimes, if the calculations are not too complex, a statement of whether uﬂitative and value-laden judgements. For experts to pretend that this is not
‘optimistic’ or ‘pessimistic’ values are chosen (with a quantitative indication, o, only decreases their credibility further. And this ‘forensic’ approach to the
necessarily inexact!) can be helpful for clarifying subsequent discussion. But a ;obl em is not entirely inappropriate. For what is at stake is not the conﬁrma-
display of some values or other, without explanation or qualification, can on of purported knowledge, to be made at leisure by a community of
convey information that is inadequate or positively misleading. Thus we have ; séholarS, but a decision on policy, to be made urgently by an agency represent-
the paradox that, particularly in the case of .risks, quantitative assertions

The above example displays another characteristic feat‘ure of nuclear
chnology that distinguishes it sharply from other technologies and the run-
_the-mill risks that are managed with reaso.nable success., We can call th}s a
mo—infinity’ risk; or rather ‘incalculable—immeasurable’. Th'at is, the r¥slfs
ay well have been brought down below the point where numerical analys.ls is
_eaningful (say, one in a million). Yet the consequences of the rpost serious
- of accident, involving release of much radioactive material into the air
r:ctl groundwater, are not to be contemplated as ‘acceptaple’ in any way. This
aradox cannot be resolved; in no way can nuclear materials be made benign.
1In such cases, where the numbers, however forcefully stat?d, do not carry
onclusive weight, other criteria are invoked.. Rather as in a courtroor.n
roceeding, the experts are assessed alon.g V{lth (or even 1nste.ad of) their

rguments. It may be very upsetting to sc1ent1.sts to .be.tr'eated like the. t.afne’
Psychiatrists who are trotted out for an.d agalnst ‘d.1mm1shed respons%bxh'ty
Sleas in murder cases; they deal in objective physical facts, not subjective

. L . . . g ng society. . .
require qualitative judgements of their inexactness if they are to have genuine, As the credibility of experts is eroded, it becomes ever more difficult to
useful content. restore or even maintain it. The present severe plight of the American nuclear

Another case to consider is where the paucity of the data requires the use of power industry is partly due to the ineffectiveness of the experts from the

quite complex judgements on probabilities, as inputs, to a decision. Here as an
example we have the problem of cracks in the pressure vessels of the PWR
reactor. There is a chance that such cracks, once established, will propagate
rapidly and catastrophically when the steel of the vessel is subjected to great
stresses, typically in the case of some incident involving rapid changes of
temperature and pressure. This is more likely to happen with large cracks than
with small ones. Also, remote methods for sensing cracks are relatively more
successful for large cracks than for small ones. The risk calculation then
involves the probability that some crack which escaped detection by being
‘small’ nonetheless would propagate rapidly by being ‘large’. Numbers can be
assigned to each contingency but they must have their ihexactness, with
respect to statistical confidence limits, and also be accompanied by technical
discussion of both the testing and the consequence of failure. After all that, the
question of the ‘acceptability’ of the risk of pressure vessel failure by crack
propagation becomes hedged in a labyrinth of qualifications and explanations
(Cottrell 1982). The final answer may then be ‘obvious’ to the experts
concerned, particularly if all the indicators point in the direction of an
‘optimistic’ conclusion. But the inescapable presence of judgements about
quantities describing uncertainties and ignorance cannot be denied.

industry and from the Nuclear Regulatory Commission before, during and
fter the Three Mile Island accident.

More recently, observers of risks management have neede.d to reflect on. the
trange fact that it was university students in America who dl.SCOVCI”ed a serious
problem that had eluded all the experts for decades: th'e intense and long-
ésting burden of radioactivity in the metals used as alloys in the PWR pressure
essel shell. These transform — for the worse —all the estimates of the costs and
feasibility of decommissioning nuclear reactors (Norman 1982). Previous
_assurances by experts that ‘there is no evidence of risk’ then tell more about
~ their methods than about the risk; and future assurances, however well
founded, are inevitably discounted.

The science of risk assessment as we know it was created largely in response to

the problems of the nuclear power industry. It was shaped partly for internal

design methods and quality control and partly for public reassurance.

Whatever else happens to civil nuclear power, this byproduct will survive as an

ndispensable intellectual tool for our coping with an increasingly complex
and hazardous natural and, man-made environment.
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;:'epting what the experts know is best flor it; b}lt .this should not be Conflfsed
th a genuine attempt to meet the pubh‘c’s anxieties. A second apprc?ach is to
ke the public seriously, at least as a political f'orce, z%nd to try to see just what
tional structure there might possibly be in its chome.s of r1§ks to accept or
eject. There might then be developed' a taxonomy of I‘lSk.S, .w1t}.1 some genera
‘ ing found less acceptable to the public (regardle'ss of thf..‘lr intrinsic degree of
zard). Then our policies which involve the creation of risks cox'ﬂ('l be.ta%lored
§it more comfortably with the public views or prejudices. This is still in the
alm of a technical fix to the problem, in that it attempts to shift from a
oblem involving values to one where scientific methods, in this case at the
ministrative rather than the physical level, can suffice. Let me make it clear
tantly that I do not oppose such taxonomies, but I have reservations about
eir effectiveness in solving a problem of this magnitude. .

Finélly, we may use this particular phenomenon, and the genuine c¥isis in
overnment which it now threatens to create, to reconsider the whole field of
ks, their production, their understanding, and their management. I am
nvinced that without such a deeper perspective, any attempts at manage-
nt of the problem will be seen, and sometimes correctly so, as attempts at
nipulation. And given the degree to which the problem of risks is politica.l,
hen such attempts are liable to be rejected quite independently of their
enuine motives and merits. My own thesis is that the peculiar structure of
ks both cognitive and technical, which is revealed by the variety of public
rceptions of acceptance takes it out of the realm of scientific control on the
echnicalside, and out of bureaucratic or manipulative control on the political
ide. For the management of risks in our present high-technology society, we
nust recognize that we can no longer apply the politics of ‘economism’, where
uantitative differences can be negotiated between opposing sides; rather we
nust accept some features of the politics of ‘ethnicity’, where deep differences
f values must be confronted and then used for the mutual education of both

des.

Those who promoted civil nuclear power had the sense of being revolutig
aries—they had a vision of a boon for mankind of nearly magical Proportion;
They were doubtless men of intelligence, integrity and commitment. If there
was a failing, it was of simplicity. Just as nuclear reactions are essentia]
straightforward as physical science, so (they thought) should the assessment g
their risks be essentially straightforward as a review exercise. But as enginee
ing systems involving ageing, thermal stresses, corrosion and cracks, nuclea
stations have proved increasingly troublesome. Similarly, the associated Tis
displayed novel and paradoxical properties: simple quantitative assertions
would not suffice, and unpredictable human errors proved more importang §
practice than randomly occurring mechanical failures. The injection 5
politics, of the new ‘environmental pressure group’ sort, only further confused
issues for the scientifically trained experts, ‘

But all that is behind us now; the present question is whether the Furopea
nuclear power industry can escape the fate of its American parent, Ne
industries, such as biotechnology, are providing challenges to risk assessmen
that are still more demanding, technically and practically as well. It is all
long way from the security of examination question exercises, but for ap
scientist who has wondered how to convert some messy experimental data by
some reasonably honest process into an acceptable result, it should not b
totally unfamiliar.

PUBLIC PERCEPTIONS OF ACCEPTABLE RISKS

When one considers the various public responses to the risks that it recognizes
and considers their great variety, confusion, and even inconsistency, one i
struck by the magnitude of the problem of achieving public acceptance of the
various risks that seem inherent in our modern technological order. I wish to
stress right away the apparent inconsistency in the public’s classification o
risks as either acceptable or unacceptable; for even though I feel very strongly
that the public has something important to say to the experts about the risks ;
which are imposed on it, still it would be false (and also it would be incorrect
and harmful to my argument) if I were to pretend that there is some instant |
wisdom available to the general public in its evaluation of risks.

There are several possible responses to this phenomenon of the public’s
fickleness, if T may put it so strongly. One is the simplest, technocratic
interpretation, which is to use this as evidence of the incompetence and irratio-
nality of the general public when faced with problems of a sophisticated, high-
technology society. This type of public response to risk is then strong evidence
against the extension of democracy in public affairs and for the restriction of
genuine decision-making power to a technocratic élite. Given this response,
there will doubtless be various techniques applied to lull the public into

Gogni'rive Aspects

Che first thing that we must appreciate about risks is their totality in human
xperience. Every human action (or even a decision for inaction) involves some
sk, and the risk from any given action has ramifications for all other areas of
uman experience. Therefore, the hope that one can give a taxonomy, an
valuation, and finally a technical fix to the problems of risks is as ambitious as
ing to put all of human experience and values on to a scale of measurement
or mathematical or political manipulation. The variety in the puk%lic percep-
ons of acceptable risk partly reflects the variety of life itself. Our understand-
g of risks encounters certain quite severe difficulties which, I believe, are
nique among problems of an ostensibly experimental or scientific character.
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There are three basic contradictions in our cognition of risks. In many impor-
tant senses risks are incalculable; unimaginable and uncontrollable,
For the first, we may observe that unless a hazard is so very common that the
probability of occurrence is right up into the range of percentage points, thep
it lies below the limit of where anyone can normally make consisteng
calculations with quantitative estimates of probability. When we consider
major hazards, of the sort where damage of an occurrence is very great, but the
probability is very small, perhaps down to one in millions or even billions, then
the phenomenon is like losing on a gigantic lottery. It is then in the realm of
‘luck’ rather than of a calculated gamble. The impossibility of calculating the
risk in a gambler’s way leads to a deeper sort of contradiction, namely that it is
extremely difficult to imagine the hazard as affecting oneself. The attitude ‘it
can’t happen to me’ may indeed be the appropriate one for a sane and healthy
person. Avoiding or preventing the occurrence of the hazard cannot then
depend on a lively imagination of the outcome, but on some other considers.
tions of costs and benefits, deriving perhaps from the system of control of the
hazard. Finally, I would say that risks are conceptually uncontrollable, in the
sense that one can never know, either in advance or even in retrospect, whether
one did enough to prevent a hazard from being realized. Even in retrospect one
is still left with two questions: how much more action would have been
necessary to prevent it? and would such action have been within the bounds of
reasonable behaviour? Thus all three contradictions are facets of the same
phenomenon,

Now I am not advocating that all risks are totally incapable of being
subjected to the processes of ordinary reasoning. Certainly, we do calculate
probabilities, we do act with caution and prudence, and we do try to prevent
the occurrence of accidents. However, my point is that the application of
logical and mathematical reasoning, personal imagination and prudential
measures does not have such a close relation to experience, either good or bad,

robability is multiple and, in each sense, obscure and confused. Also, the

application of a probability calculus (even under such reasonable rules as we

k possess) to any real situation is (if properly .dom?) as far more complex exercise

_ than is realized by all except a very small minority among exp‘ert Qracgtl.oners.

strictly speaking, any probability has meaning .only when flduc'lfil limits are

attached to it; and furthermore, to be quite strict, and probabqlty assertion

has meaning only as a result of the test.mg of a hypothesis ab'c?u.t an
experimental situation, Certainly, we can qulte. effe‘c.tlvely use probablhltl.els) as
loosely and unrigorously as we use most other scientific concepts and tools; ut
we must face the fact that this is, as yet, a. new fmd ve'ry rough tos)l, qu'lte
imperfectly understood. To blame the pl'lbllc for 1ncon51stenF reasoning w1t}1
probabilities, when so much nonsense is purveyed by certified experts, is
hardly fair or useful. o o .
The burden of my argument is that reasoning in the scientific mode, either
causal or probabilistic, does not suffice for getting us through the argumctn?s
involved in the management of risks. In other .arez.xs.of experlfznce where this is
the case, we can replace or supplement scientific reasoning by a sort of
‘personal’ knowledge. In this, belief can be based partly on authority, .a\pd
values and the decisions they constrain are based .partly on personal affl'ha-
tions. Indeed, that is the sort of reasoning .wh1ch .actually holds society
together; the great insight of conservative ;.)o.lmcal philosophy, as w?ll as the
force of conservative politics, is that exphCIt' reason has only a mlr.lo'r aer
marginal role to play compared to unq}lestloned custom ar?d.. trz.ldmon in
society. In the areas of technological risks 'whose. acceptability is now in
question, this ‘conservative’ support is not available in fu.ll strength. Firse, the
problems themselves have a technical component Wth.h calls for a large
element of scientific discussion; this is in principle antithetical to the personal,
‘conservative’ approach. Moreover, the very novelty of the problems takes

that we can claim to be in control of the phenomena, either perceptually,
personally, or technically. The reasoning involved in talking about risks is
probabilistic rather than simply causal—i.e. we do not have simple chains of
inference, inductive or deductive, and simple lines of confirmation or
refutation, as we do in other areas. The inadequacy of causal reasoning,
combined with these basic contradictions in thinking about risks, leaves us
without adequate tools for their comprehension and management.

Probability Calculus

Some might argue that the application of a probability calculus to the analysis
of risks solves these problems, I would strongly disagree. ‘Probability’ (in this
sense of quantified likelihood) is an extremely new idea in our culture; only a
few centuries have elapsed since its very first conception. The meaning of
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them out of the realm of the customary; here they lack that mellowness of age,
which enables the conservative type of authority to be developed. -

The political problem of risks is in these ways analogous. to pre—revolutlon?\ry
situations in societies under stress. In these the conservative style of res'oh.mon
of tensions and conflicts becomes ineffective q\‘lite 'snnply because it is no
longer accepted. Societal cohesion must be maintained, if at all, by od'ler
means. Thus the problem of technological risks has structurzfl features which
put it in a distinct class, being capable of effective control neither b‘_y a purel,y
scientific analysis (resting on an accepted expertise) nor on a persona.l ,
conservative, type of authority (on which our society norr.nally depends fo-r its
smooth runrﬁng). In consequence, when there is a polanzfed c%e‘bate on FISkS’
appeals from the authority of one side, whether based on sc1ent1f1.c expertlii 0(;
on political charisma, are very vulnerable to refutation or reje.ctlon. n
because of the cognitive structure of the problems, there are in them no
adequate internal barriers against a debate slippi.ng t'otally out of control, w.1th
the two sides losing that element of dialogue which is necessary for a genuine

resolution.
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Technical Aspects agrin of the associated experts) cause more agitation than the endemic
sease-type hazards as from automobiles, are very different. These are of the
ajor hazard' sort, where the maximum estimated probability of an occur-
nce is very low indeed, but the possible damage from an occurrence is
ceedingly, or unacceptably, high. It should be fairly well accepted on all
ides that such hazards, particularly in their more remote effects, are in the
ealm of what Weinberg (1972) has so aptly called ‘trans-science’: where
ientific data, however necessary for a partial exploration of the problem, will
k impossible to compile for its total resolution. Moreover, the structure of the
qzard, as a concatenation of possible causes and effects, is always complex
and depends strongly on human vigilance and commitment. Hence the
,robabilities which are assigned at the nodes of an analysis depend more upon
oral factors and judgements than they do upon repetitious events like the
rowing of dice or the random variations of mechanical equipment; and they
ould therefore have very wide fiducial limits indeed. When one carries such
antities with their ‘error bars’ or estimates of inexactness through a complex
lculation, the result may quite likely have such a wide band of inexactness as
lose all effective meaning as an estimate of an absolute risk, To pretend
herwise, and to use hyper-precise numbers (just the digits with no indications
inexactness) in a calculation, is to compromise scientific integrity. To
oceed further, and to compare the results of two such exercises applied to
quite different sorts of risks, involves losing political credibility as well.
Looking at these ‘major hazards’ as a class, we can see that, up to the present
least, there has been a tendency for them to increase in severity through
ses arising out of our prevalent styles of science, technology and adminis-
ation. In the first place, the division of intellectual and managerial labour in
a large bureaucracy with its attendant constriction of vision from any one
vantage point makes it possible for hazards to grow unnoticed from within the
ureaucracy. Indeed, there are significant cases on record where bureau-
cricies either denied the existence of obvious hazards, or tossed the problem
around from office to office, since a recognition and action would have been
too costly in personal terms for any one individual.

Also, in this period we have witnessed the dominance of a ‘gargantuan’ style
in technological design. This affected first oil tanker ships, and then nuclear-
powered electricity-generating plants (outside France). The technological or
nancial rationale for this growth was always thin, particularly when design
as considered in the context of construction and operation. But in the culture
of bureaucracies, bigger has always been beautiful in a variety of ways; and so
ir major hazards have inevitably become more concentrated. This trend may
ow be reversed through changes of style and aesthetic; some of our major
azards may thereby be alleviated, but the essential problem will remain as
orie characteristic of our high-technology society.

The final technical aspect of hazards needing discussion is rather delicate,
nd my viewpoint may be considered contentious. This is that the competence
those responsible for managing hazards is liable (more than in ordinary

Any discussion of technological risks must begin with a reminder of the gre.
reduction in the hazards to life which has taken place, at least in the rich
countries of the world, over the last generations. Life is now safer than it useq
to be; not merely are we better protected against micro-organisms that uge
as hosts, but also in all aspects of daily living and travelling, there is no doy
that we are safer as well as cleaner than ever before. In the poor countries ¢
situation is far more mixed. There have been some very dramatic reductions iy
the hazards of life, particularly in the cases where Western medicine and
sanitation are appropriate. But many traditional hazards survive, and noy
they are supplemented by high-technology hazards exported by ourselyes
the form of many new practices and pollutants. Here I cannot go into the tra
in ‘bads’ or ‘dyscommodities’ which now parallels the trade in ‘goods’; at t
present time it is partly an exchange of environmental toxicants (from the rich)
for human ones (from the poor). Any serious discussion of risks in the globa]
context would need to incorporate this aspect.

Concentrating my focus on the technological risks of the advanced societie:
I will say that in general they defy an approach to their reduction that is based
on scientific analysis and piecemeal hazards engineering. For examples I will
consider two possible exceptions, the first real and the second apparent. With
aircraft accidents we have a situation rather beautifully under technical
control. The possibilities for mechanical failure and human error are
scrutinized in the light of the rare accidents and incidents that occur; and,
given the very large number of repeated hazardous situations, there a
enough of these to support a probabilistic analysis. Hence they are controlled
in order of severity, and the mode of transport becomes safer all the time. By
contrast, the cayses of road accidents are complex, and lie deep in political
and personal attitudes and values; speed and drugs are still the main cause of
death and injury on a scale which, if inflicted by a political enemy, would be
totally unacceptable, and perhaps even destructive of the social order. \

This contrast is most striking in connection with the risks to pedestrians,
which are systematically underplayed in all official and industry pronounce-
ments in spite of constituting an epidemic of violence; and particularly the
risks to children, which are orders of magnitude more prevalent than the risks
of the traditional diseases. Since strictly obeyed speed limits would sign
ficantly reduce the scale of these assaults, we have here a good example of a
social ‘acceptability’ of a risk imposed on some for the sake of convenience and
gratification for others.

The case of automobile accidents, then, is only partly a technical question;
it is now even more a political, social and moral problem. But the same was
true of the health hazards of the Victorian industrial cities; and by gradual,
many-sided reforms (which, of course, required heroic campaigns for the
accomplishment) they were eventually conquered.

However, the characteristic hazards of modern times, those which (to the
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science or industry) to be inadequate to the task, Hence in those areas of oy
technological society where quality control is most crucial, it can be at its mgg
difficult to achieve. Evidence for this is supplied by the published enquirje
into disasters in the USA, such as at Three Mile Island and Challenger
Indeed, the continued occurrence of ‘incidents’ of various sorts in Americy
civil nuclear reactors has been important in depriving the industry there
what was left of its credibility after the near-catastrophe of 1979. W,
Americans should have these problems more severely than other nations isf
problem that could be answered by ‘the anthropology of quality control’
topic beyond my concerns here.

For an analysis of ‘major hazards’ we note first that they are liable to occur j
technologies that are complex or novel to some significant degree. There hay
been no opportunities for the development of the craft skills whereby smaﬁ
scale mishaps are monitored and contained, and a craft wisdom developed o
how systems can go wrong and be righted. Also, new installations, with thei
combination of inexperience of operatives and instability of operatin
conditions, are particularly at risk. Further, the problems of analysing an
containing hazards are as yet not standard or salient in the training an
outlook of scientists and engineers; courses in such topics are conspicuous b
their absence in formal curricula. Further, the bias of the leading schools i
risk analysis, towards formal probabilistic models and away from. crafi
experience and intuition, predisposes all concerned to concentrate on th
scientific aspects of the problem and to ignore the human and moral aspects
Thus the major nuclear power accidents have all resulted from ‘errors’ of sort
that were not included in the models. One might say that a theoretical schem
for hazards that omits the category ‘a disaster waiting to happen’ is likely to b
an abstract exercise, providing comfort to some but otherwise not much use

This analysis would be incomplete without a reminder of the strains an
distortions on practice to which the large-scale innovative technologies ar
particularly prone. Three Mile Island was finished in a hurry so that th
owners could obtain a tax rebate; and with the Space Shuttle NASA had ¢
prove that it could accomplish an impossible mission. In this latter case; th
burden of proof of hazards was explicitly imposed on those who warned; if
system had operated safely two dozen times already, this was effective evidence
that there was nothing to worry about this time. Finally, we should also keep |
mind the tendency of bureaucracies to stick to decisions once taken, howeve!
insecure their foundation, because of the political costs of change and of
public admission of error. ' ‘

The same considerations hold in the case of hazards which affect the natural
environment through pollution, either chronic or potentially disastrous. Ther
it is common to find a ‘David and Goliath’ situation, where an embattled
community, commanding resources in background education and self-taught
expertise, engages with a slow-moving bureaucracy whose relevant expertise 1s
inexpert in the ways I have described. My own education in these matters
began with a consideration of the story of the proposed nuclear reactor at

dega Head, California. In this pioneering case of environmental conflict,
¢ Gas and Electric, with the co-operation of the University of California,
.oht for years to defeat an opposition which maintained that the reactor was
a shelf of rock that sloped down towards the sea, less than half a mile from a
anch of the San Andreas Fault. Asking myself how this could happen, I
g‘an to articulate the ideas that are developed above. In the case of major
,ards, an analysis which treats them as a purely physical problem is bound to
misleading, ineffective and in the long run counter-productive.

cial Aspects

aving reviewed the difficulties in the way of a scientific approach to the
lysis and control of major hazards, we can now see how these affec‘t the
cial aspects of their management. In any problem of decision there will be
e party (at least) which must go away dissatisfied; and for decisions to be
epted, those making them must be accorded legitimacy by all the parties to
e debate. In the absence of such legitimacy, debates will tend to be resolved
 simple coercion; or, alternatively, those who lose in a particular decision
11 feel entitled to carry on the struggle by whatever means. Thus the risks
sroblem brings out in a particularly sharp form the phenomenon which
abermas (1976) has called the ‘crisis of legitimacy’ of modern society. For the
thority of those who make decisions does not, as in former days, derive from
merit based on blood or wealth; it derives really from what the Americans
ve called ‘the consent of the governed’, based on the competence with which
thorities exercise their functions. Now, we have just seen that in the case of
k problems, such a competence has a severe inherent limit. The trans-
cientific character of the problems themselves, the immaturity of the sciences
which occupy crucial positions in any argument, and the absence of a logic
hereby inexact estimates can be translated into sharply defined conclusions
and decisions, all seriously compromise any claims of a deciding authority to
scientific competence of the traditional sort. Yet, in the absence of a scientific
competence, what other basis is there for its necessary legitimacy?
The character of the outcome of realized hazards leads to difficulties in any
gotiation on their accepted levels. After all, we are dealing here with the
possibility of injury and death, perhaps on such as scale as to produce severe
ial dislocation and damage to the fabric of civilization. Few will now claim
at harm of such a character can be reliably or usefully represented on a
monetary scale to any degree of exactness.
This means that we cannot rely on what has been called the ‘intersubjective
comparability of utilities’ on which our economic analysis has depended as a
fundamental axiom. '
Negotiations over hazards therefore cannot be easily reduced to the same
sort as negotiations in economic affairs, even those which produce coercive
outbreaks, as in strikes over pay. In that case, in the last resort, there will be a



Risks and Their Regulation Risks and Thelr Regulation

compromise somewhere between the two positions on a basically quantitative
scale, perhaps as modified at the fringes for political or psychological effect.
Here the only quantitative scale is one of inexact probabilities, and these are
qualifying an event which at a high probability is absolutely impermissible.
Moreover, the juggling with probabilities can easily take on the substance of 4
ritual; very roughly speaking, a risk of one in a million (on some appropriate
scale) is considered ‘acceptable’, while one in ten thousand is definitely not
(except in the work-place). Now, that is a factor of a hundred, which is really
not much of a definite band in which to negotiate, when the risks themselves
are so imperfectly known.

Yet we must not ignore the economic aspect of any existing hazards. When
we are reminded that the amelioration of a hazard would be impossible or
counter-productive because the remedy would cost too much, we are thereby
shown that someone is, in effect, putting lives and limbs at risk because it is
cheaper to do so. I must hasten to say that the action need not at all be
undertaken in a cold-blooded spirit; the basic contradictions of hazard
analysis affect the reasonings of those who impose hazards on others just as
much as those who inflict them on themselves. It could be that a more skilled
management of uncertain quantities could ameliorate some of these problems;
if experts could avoid the traps of hyper-precision, and reason in orders of
magnitude when appropriate, then it could at least be clear when there is a
scientific foundation for distinction among risks, and when the problem is in
the ethical or political/economic realms. Regardless of the self-conscious
understanding of .any of the agents, it is possible to see cases of the imposition
of risks on others as a form of oppression. Indeed, this style of oppression might
be characteristic of our affluent high-technology society, as distinct from those
others where the strong have oppressed the weak by simple overwork and
underpayment, along with lethally hazardous conditions.

One further feature of technological and environmental risks should be
mentioned, as a corrective to some simplistic ideas that are held by many
theorists. This is that only rarely is it possible to make a simple ‘decision’ by
which the problem is resolved once and for all. Rather, the management of
any large-scale hazard is a continuously evolving process that may extend over
decades. In the case of industrial plant, it can start with the first intentions to
design and build, continue through construction and start-up, be modified
but still present as a monitoring task during normal operation, and finally
produce new sorts of problems in decomissioning and disposal. Each of these
phases has its characteristic scientific, engineering and political aspects. And
while bureaucracies, unlike individual protestors, are eternal, citizens’ move-
ments can persist a long time, and it only takes one victory on their part to stop
a project forever. Hence we would do well to stop thinking of simple ‘decision-
making’ on risks, and concentrate instead on the complex ongoing process of
managing risks.

Consequences of Failure

The problems of risks, from technology and the environme.nt, ar'e not central
to our societies; we still worry more about employment ar'xd 1¥1ﬂat10n. But they
' have been growing, in size and severity; and all the indications are that they
will continue to do so for the foreseeable future. Looking at them as a task for
management by the institutions of society, I have argL.led 'that they present new
challenges. For by their nature they deprive th?se institutions of the traditional
supports by which their legitimacy is maintained; :flnd yet the work of these
institutions is uniquely sensitive to the trust placed in them by those w}1f) are
affected by their decisions. This combination of importar}c'e and fraglhty of
the institutional management of risks derives from the cognitive, technical and
social aspects of the task. .
Although the multiplicity and variety of risks problems precludes any s1mple
assessment of success or failure (unless there should be some ow.lerwhelmmg
threat that is coped with with greater or less success), overall it will eventu'fxlly
be possible to have some assessment of the success of the manag.ement of risks
in any given nation. That success will be related to the achleve?ment .of a
consensus on risk management, so that those who lose on any particular issue
will not feel obliged or entitled to carry their grievance outside the co.nstltu—
tional channels. It would be as well to consider the consequences of a failure of
effective management, and the resulting breakdown of consensus. .
The failure of a consensus in any area of public concern may take some time
to show its effects. For in the absence of a crisis, the routine work of govern-
ment and society can continue more or less undisturbed. It is only when anew,
serious challenge is presented, and cannot be met because of a lack of intel-
lectual or moral resources, that there is a discovery of a degeneratio'n that may
be irreparable. In the meantime, there are only trends, any of which may be
contested. ‘
The most notorious example of the effects of a failed consensus on risks
management is the nuclear power industry in the USA. .Although some plants
are still going forward, new orders stopped a very long time ago, and therela.re
famous cases where protestors either stopped a reactor or even drove a utllle
into bankruptcy. Those responsible for the development . of genetic
engineering are well aware of the importance of the ‘drt?ad’ factor in the public
perception of risk, however much they may consider such fears to be
groundless. . .
These localized technological and environmental risks have brought into
being a new sort of politics, where NIMBY groups (Not In My Back Yard) join
with ideologically based pressure groups to fight off LULU plans (Ijo.cally
Unwanted Land Use). This might be merely an enlargement of the polmcz.ﬂly
active consituencies, to match the development of the problems of managing
technology, except that such groups can become militar{t and coercive to a
degree that is inconsistent with their general social location. Qne reason for
this is the breakdown in trust in the institutions that are planning the LULU,
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and also in those that are supposed to be regulating the problem on behalf of
society and themselves. Further, they see themselves as victims of a policy
which imposes severe costs on them on behalf of an impalpable generalized
benefit for all of society. It would be hard to assuage this grievance except by
instituting a new principle of compensation for local risks; and no government
is eager to open up such a new source of claims on the public purse.

One result of this new source of confrontation is that a new militancy in
political action has developed, and spread even to traditionally deferential and
law-abiding societies like England. The earliest manifestations of this activity
were in connection with protests against motorway plans, and even more,
against the rules under which enquiries were held. This brought a partial
victory; and since then the major investment decisions, as on civil nuclear
power, have all been accompanied by lengthy enquiries which gave at least a
show of concern for risk and environmental factors.

So long as such struggles are focused on proposed new developments, they
may be seen as marginal to the ongoing political and economic life of a society,
They do become a serious nuisance when the disposal of wastes is in question.
The sheer bulk of ordinary wastes, the menace of toxic wastes and the special
horror associated with nuclear wastes make all aspects of this problem partic-
ularly fraught. We are all learning the truth of Barry Commoner’s axiom of
ecology, ‘Everything has to go somewhere’ (Commoner 1966); and there is no
‘somewhere’ that is free of political or environmental worries. Of course, it is
possible that the rejection of such wastes, for deposit or even for transport, will
eventually force the waste-producing authorities to think again about what
they are doing. It would be no bad thing for such political struggles to induce a
transformation of consciousness (it has already happened in the case of nuclear
weapons); and following on that a change in the style and values of the
technology itself.

The issue might become more serious, should there be some major
challenge, perhaps on the analogy of a Chernobyl accident where the
radiation Was approaching the acute danger level, or perhaps in the framing
and implementation of plans to move populations away from land likely to be
flooded and then submerged through the rise of sea-level in the anticipated
greenhouse effect. There are many other possible threats to the stability of any
of our societies; and those concerning risks and the environment are by no
means guaranteed to become the most salient. However, they are there, and
will certainly grow before they decrease. Hence as a problem in government,
they deserve serious consideration.

Remedies and Recommendations
Since the political dangers I have just described are in many ways inherent in

the character of the technological risks we now face, there is obviously no
simple way out of them. All that one can do is to suggest measures which could
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lead to a better understanding of the problem, and eventually towards its
amelioration in various ways.

Starting at an immediately practical level, I believe that we could do well to
have a close scrutiny of technological design as it has developed in the post-war
period, and an examination of the sorts of styles, values, and fashions which
have operated, perhaps quite unconsciously, in major spheres. The influence
of vested interests and institutional pressures of various sorts could well be
brought into such a study, so that we would have a better appreciation of the
shape of that thing which must be submitted to social control, if we are to have
a consensus, or indeed survival,

I see the problem of risks not so much as one of decisions as one of regula-
tion, and I have also become keenly aware of the difference between the
national styles of regulation in America, Britain and continental Europe.

I believe that attempts to transfer ideas and techniques from one culture to
another may be frustrated in the absence of an understanding of the influence
of social and cultural context. Certainly, a study of contrasting styles in some
sample field (as I have seen in the case of recombinant DNA research) could be
quite illuminating.

Stepping back slightly from everyday practice, we might review our
atticudes to the ‘participatory’ aspects of decision-making on major techno-
logical risks. How much do those in authority still view them as a nuisance, a
diversion from the real tasks that must be endured for strictly political reasons?
I would suggest that we would do better to welcome them as an essential part of
technological development in the modern world. For the problems involving
technological risks cannot be reduced to exercises, puzzles for solution in one
or two established exact sciences. The various sorts of fragmented certified
expertise are no longer competent to predict and control all the manifold
unexpected and undesirable outcomes of new developments. The problems
should be seen necessarily as a dialogue rather than as a linear demonstrative
style. The greater the variety of viewpoints, the more effective imaginative
insights will be achieved.

The time and resources spent on such methods at the outset of developments
may seem large at the time. But they are always a very small fraction of the
total cost. And their sheer savings, in avoiding redesigned or aborted projects
later on, can be significant,

This change of approach to the management of risks would involve
important changes of attitude. In the first place, it appears that a set of
attitudes which may be called ‘scientism’ may well be too rigid or even brittle to
be allowed to survive unchanged in this coming period. Certainly, we should
be able to recognize that in many important fields the certified (academically
trained) expertise does not have a monopoly of competence in all aspects of the
problems. In the USA (a country more open and pluralistic than the UK in
many ways) they already give standing to local amateur ‘public interest groups’,
lending them financial support and even helping théem organize training
programmes for their own home-grown experts. A similar process is just now
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starting in England, at least with respect to financial support. Of courge
relax the claims of certified expertise to a monopoly of competence in par’t
ular areas has its own dangers. However, when one is in a situation where
the problems are trans-scientific and where the relevant sciences are frequent
immature, the pretence of a monopoly of expertise is one that can becom
counter-productive. Consequent on this, we might as well begin to revige

image of science itself, and reconsider which sort of natural science should0
the paradigm example.

Finally, we should recognize that science as a societal possession is ready for
a change as deep as any in its history in modern Europe. Hitherto it has been
¢he possession of a small, self-perpetuating €lite, who have been wonderfully
effective guardians of its quality and commitment. Now that science has
pecome on the one hand an industrialized branch of the productive machine,
and on the other a means to the containment of the risks inherent in produc-
tion, it can no longer plead the innocence of its philosophical or academic
periods, The experience of technological and environmental risks has shown
_that outsiders, even self-taught citizens, can make a real contribution to
science, if not in research findings then in the highlighting of problems.
_Conversely, the impotence of experts, as shown in the Chernobyl fall-out
fiasco, as well as in the Challenger disaster, was an important object lesson in
the limits of science when applied to real technological or environmental
problems. It has been said many times recently that the hubris of particular
'groups of scientists has led to their embarrassment; perhaps the triumphalist
ideology of science, so strong and so plausible for so long, has led them astray.
Now is the time for a reconsideration of how science can best serve humanity,
_and the area of techological and environmental risks would seem particularly
well'suited for being the focus of such a reflective effort.

Relevant Science

For a very long time the ‘real’ science was considered to be physics, with‘
combination of precise experimentation with powerful mathematical theoy
The triumphs of physics in these past three hundred years do not require an;
elaboration here. But it may be questioned whether this is the science whog
characteristics are the most relevant to the problems we now face, and to the
sorts of solutions we can achieve. If one were to consider toxicology,
climatology or nutrition, or even energy forecasting, we would then encounter
a very different picture indeed. Here we do not find scientific knowledgé
rolling back the frontiers with ignorance, and its applications steadiljr
iflcreasing human power, as on the old scheme, Rather, we find ourselves in
situations where facts are uncertain, values in dispute, stakes high and
decisions urgent. One traditional image of science was that of a map, whéré
the representation was becoming more accurate without limit; now we have a
reality that is changing more quickly, under human disturbance, than we can
keep up with in our scientific mapping.

I would suggest that our conception of science should shift in the direction of
these new problems and areas of expertise, in our work of popularization and
teaching. This would of course be a vast undertaking, with many changes of
.alttitude, style and power consequent upon it. But for an effective use of science
in an era when risks are certain to increase before they abate, this would seem
to be the only appropriate vision.

If I were to think of the most urgent well-defined educational task, I would
suggest a reconsideration of mathematics as it is used for describing the world
of experience. For a very long time we have been accustomed to thinking of
mathematical statements as essentially precise, and admitting of no inexact-
ness in content or formulation, Now, every competent scientist in a healthy
experimental field knows that all of his quantitative assertions are inexact, and
he or she will have conventions for expressing that quality. However, in most
fields, particularly the mathematical social sciences, and in nearly all teaching
in educational establishments, this feature of mathematics is barely
recognized. An educational reform here would be as difficult and frustrating‘
as in any other area, to be sure; but I feel that on this conceptual change, a
great deal would depend.

THE SAFETY OF SAFEGUARDS

Safety has become one of the most salient issues in technology policy. After a
record of centuries of progress, in which our world became more safe as well as
__more comfortable and pleasant, we now find ourselves with large-scale, basic
_technologies where safety is critical, and yet where it seems increasingly
difficult to guarantee it. Civil nuclear energy is the most prominent case here;
and by reflecting on the problems of that technology, which few can now claim
to have been definitively solved, we might gain some insights into the general
problem of safety as a task where technical factors are inextricably combined -
with those of the social and moral spheres.
It must be hard for someone trained in an older school of science or
_engineering to admit that some problems are insoluble. Particularly in
America, it had seemed that given enough resources, anything could be
accomplished once the national will was there. The atomic bomb project set a
precedent; and the moon landings showed that even the most visionary plans
could be realized. But both of these projects were simple in their goals and also
endowed with a special enthusiasm and commitment. Other sorts of projects,
- not enjoying such fortunate circumstances, were not similarly successful, Even
as the moon-shots were proceeding, it was remarked that it seemed to be easier
to organize a safe journey to the moon than one across Central Park in New
York City. Again, organizing an ongoing civil nuclear power industry that
would provide electricity that was clean, safe and cheap called for skills and
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attitudes that were very different from those of the Manhattan Project.

Even within more traditional engineering fields, the present period
provided many examples of problems that cannot be solved, at least within a;
conceivable constraints on their social context and resources. Perhaps the fir
of these was traffic in towns. Nothing seemed simpler than to enable .
automobile owners to exercise their democratic freedom to drive their
wherever and whenever they liked; if too many were using a channel a¢ §
given capacity, then the planners and engineers could simply increase
capacity. This policy has seemed to work in Los Angeles, at least for traff
movement; but then that is a city without a centre, where commuter traffic
as diffused as all other. In the case of cities with centres, it was discovered aft,
a couple of decades that providing storage and even access for all possib
commuter cars would require a destruction of that centre to which they woul
be heading, on such a scale as to deprive it of anything worth going to. So ¢
commuter-car problem was eventually recognized as ‘effectively insoluble’.

The problem of safety is different from that of highway engineering; bu¢
anything its management is even more dependent on the social and mor
context of an ongoing operation. Whether it is soluble, to an adequate degre
in any given culture is a contingent question; there may well be some where
is, and there are doubtless some where it is not., My purpose here is to explo
the elements of the safety task. For this I shall apply insights about the
behaviour of people in an institutional environment and of technologic
systems in a natural environment. Since the problem of safety is largely one
control —including monitoring and, where necessary, applying corrections
my argument depends on an analysis of ‘safety control' as an institutional
organized human activity. I identify three principles of rule-governe
behaviour which are relevant to systems of control intended to ensure safet

We may start with the old question: Qu#s custodiet ipsos custodes?—Wh
guards the guardians? No system of control involving human agents is sel
controlling as a whole. The hierarchy of control is, in a sense, uncontrolled ¢
open-ended at the top. No matter how many elaborate checks and sanctio
are formally built into a system of control, they will operate only to the extent
that there is an effective commitment for them to do so, in spite of their
inherent personal costs of the .controllers. We then have the principle of the
‘open-endedness’ of such a system, and the need for commitment at the top of
any hierarchy of control. -

We draw the practical conclusion that there is no guarantee that the socially
‘best possible’ system of control in a given environment will be adequate to its
intended functions. In the case of the global safety of nuclear energy system
the point might be translated into a maxim: ‘Do not circulate weapons-grade
plutonium in a country where the chief inspectors can be bribed’. Whether
even this restriction would eliminate safety control systems inadequate to their
function is something about which experts might argue.

It follows from the first principle that every human control system needs a
meta-system for its own control. Since this relation iterates without end we

mediately see that ‘ultimate’ control in any human system must be informal,
sonal, even partly tacit,

That feature of control systems interacts in practice with another property
f all systems of rule-governed human behaviour, namely, that it is necessary
,r operatives to violate the rules sometimes in order to accomplish their
signed tasks. Instead of arguing this in detail, I will simply point to the
henomenon of disruption through ‘working to rule’. Hence, it is strictly
pbssible for a control group.to enforce perfect adherence by operatives to
ny set of formal rules. They must be allowed initiative to accomplish their
sks as they see fit.

This inherent informality and imprecision of human control systems has
mportant consequences for all work governed by standards of adequacy of
sults. The degree of quality which can be effectively achieved, even within a
urely technical possibility, will depend on the commitment of the operatives.
management, however committed itself, cannot arbitrarily define and
aforce standards. If the work-force refuses to pay the personal costs of achiev-
ing them, the standards will eventually be jettisoned in the interest of the
accomplishment of more obvious goals, as formal —or formalistic —‘comple-
on' of tasks, Thus, we have the second principle: the ‘incompleteness’ of the
ntrollability of tasks, and the need for commitment at the bottom of the

Thus; for there to be effective control, of quality or of safety, it is necessary
or those both at the top and at the bottom to be committed. In regard to
quality, the Japanese are fully aware of this; in their industries, all ranks share
in the positive inducements and negative sanctions whereby group morale and
commitment is fostered. In relation to safety, the combination of these two
principles can explain the enormous variations between institutions, or even
within one institution in its earlier and later phases; NASA is a good case in
point here. This last example reminds us that no amount of external
enthusiasm or pressure can ensure that control of quality, or even of safety, will
be adequate for the performance of the required tasks. It is a matter of the
organizational culture, one of those aspects that is impossible to quantify and
yet which is crucial for the success of management.

The third principle relevant to systems of control is the ‘degeneration’ of
routine tasks. There is not enough ‘motivational capital’ to go round to cover
the multitude of boring, repetitious tasks on the diligent accomplishment of
_which all monitoring—and hence safety-engineering—depends. It is no
_ answer to ‘automate’ them. This may reduce their quantity, but it cannot
Vchange their quality. Also, using iteration again, we see the need for the
routine human task of monitoring the system of automatic control. Applying
this principle, we can understand the otherwise astounding reports of lax
_security at American civil nuclear installations. It needs no arguing that here,
s in the former-two cases, the institutional, social and moral aspects of the
human environment are crucial in the containment of the degenerative effects
of this situation.
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The importance of these three principles of human behaviour in sys
of control becomes clearer in the light of a fourth principle, relatiy
technological systems in their natural environment. In recent decades i
become common sense to think in terms of cycles, so that for any procé
manipulation of materials, energy or information, there are phases
‘upstream’ and ‘downstream’. There are no infinite sources, nor any infi
sinks, available as solutions of problems in the real world. In the nuclear
as in many others, engineering is corning to encompass the tasks of mana
flows through all the phases, each one requiring its own appropriate syste
control. With study, some of the ‘downstream’ phases are revealing themse]
as more problematic than those of the central, profitable operation, Thy,
now have the problem, which is currently the topic of strongly confi
politics in the USA, of constructing a repository for the storage of long.
nuclear wastes that will be ‘safe’ for at least ten thousand years, V

Partly under the influence of external pressures like those of the ah
example, there is developing as new appreciation of technologies in th
natural environment. We are no longer confined to consideration of the saf
problems of ‘nuclear power stations’; rather the safety of the whole, comp
‘nuclear fuel cyclic system’ is the issue. The processing, handling, storage 2
transport of ores, fresh fuels, spent fuels, reprocessed fuels, temporary
wastes and permanent cooler wastes, as well as the decommissioning of pla
and disposal of their products, are all equally important in principle, At e
phase, the hazards are different, including varied attractions for diversion
materials and terrorism. Perhaps more than any other technology, ¢
nuclear power has (partly through the operations of the political proc
forced an awareness of these aspects, because its materials, particularly in the
‘downstream’ phases, are so particularly problematic.

These latter phases may yet come to present more problems than th
‘central’ ones, as part of the general problem of waste management whie
steadily becomes more acute in'our industrial culture. Even though th
engineers no longer completely dismiss wastes as ‘garbage’, a problem lackin
in interest or prestige, we are still a long way from a general recognition th
‘waste’ is a pathological symptom of a technology. And certainly, all th
reward-structures of our society act against a proper appreciation of th
problems of wastes. Hence we can anticipate a period, some decades hence
when after a quite lengthy interval of trouble-free operation of nucle
reactors, the problems of decommissioning and disposal will obtrude. The
may well be costly in all sorts of ways; and yet they will provide none of th
rewards for reinforcement of safety control at the top, or the bottom, of th
relevant institutions. Of course such a prospect is speculative, but it is not o
that account irrelevant. The ‘downstream’ problems of nuclear energy wi
have to be solved; and that task will be undertaken in determinate contexts
commitment and morale.

When we consider the operation of such a system, we can do more tha
observe this or that particular hazard. On the basis of these, we can raise th

estion of whether the institutional, social and. moral environment can
fain adequate systems of safety con.trol. Hoping not to be cult.urally
auvinistic, I must say that I would be dlstresse(? at the prospect of the 1'nsta.1-
ion of such a hazardous cyclic system.in a Thn"q World country lacklrfg in
propriate technical skills and political stability. What of a relatively
skilled and unstable European country? What of' ourselves? '
Nuclear reactors are —so far —unique in civil life in the degree to' which the
ysical engineering of their matter and. energy systems requires extra-
dinarily high standards in the social engineering of. t.hCII‘ system§ of safet.y
atrol. If these fail, now or at some time in the indefinite future, life on this
anet will be endangered. Yet these systems of control are vu,lnerable to th'e
fect of ‘open-endedness’ of control at the top, ‘mcompleteness. of contr.olla'bl-
; of tasks at the bottom, and to the ‘degeneration’ of routme' mom'tormg
g 5. All these possibilities are more acute, and no less serious, in the
nstream’ phases of the nuclear materials cycle, when there are fewer
ternal supports for the morale and commitment, at the top and at the
ttom, necessary for the maintainance of effective contr'ol. In these respects
¢ hazards of civil nuclear energy are particularly sensitive to the quality of
. culture in which the technology is located. ‘

clative to the conditions of society as we now have it, even in the most
vanced centres, there is no guarantee that the problems f)f .safety through
e full cycle of nuclear energy are effectively soluble. This is of course an
ortant issue in technological policy. In addition, it opens perspectives of a
losophical sort: for here we have a case wh.ere the ‘hardw.'art?’ of a
hnological system is so critically dependent, for its proper functioning, on
soft’, social and moral, aspects of society. In this way, nuclear power may
¢ contributed not merely to our comprehension of risks, but also to our
nderstanding of the nature of technology as a human creation.

HE POLITICAL ECONOMY OF RiSK

“he subject of risks is as varied as human experience itself; each variety of risk
illuminate another aspect of it. Here I will concentrate on those risks where
s possible to identify three parties: those who impose, those who f':nd}lr'e, and
hose who regulate the risks. Clearly, these are ‘roles’ rather than individuals,
nce each of us takes chances, risks the consequences, and controls the
sardous actions. But there are some situations, notably industrial and
éupational risks, where the three roles are relatively distinct. There, social
power relationships between workers, management and inspectorates are
important as science in any realistic analysis of industrial risk. A shift in t.hls
lance of power would be a prerequisite of any policy for the more effective
ntrol of industrial risks. .

There is no doubt that quantitative studies of risks are essential for their
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retending that it is all a question of statistics and perhaps psychology, makes

scientific analysis and effective control, But their results cannot be treated |
ny effective progress on risk management all the more difficult.

weights, that are simply balanced against estimates of ‘values’ in the dege
mination of ‘acceptability’. Science, power and ethics are intimately related ;
every assessment of risks, The more we know about risks, the more y
understand how their management is conditioned by the goals and values th
are dominant in society. Through a greater awareness of the problems
controlling risks, we can come to scrutinize and eventually to refine them, Ap,
a realistic analysis of the relations involved in the ‘political economy of tisk’
necessary for any real improvement in their control. Such a study requires
new sort of scientific work, in which the committed amateur can make
contribution along with the certified expert.

Some risks, particularly those occurring in ordinary experience like ¢4
accidents, can be described quite well by statistical methods. By relating stati
tical indicators of personal and political reactions to risks, we can obtain som
idea of the practical limits of ‘acceptability’ of the various sorts. But the mor
we know about these limits, the more complex and even bizarre they seem. Fo
example, pressure groups concerned with particular industrial or medical risk
will argue endlessly about hypothetical scenarios, while the twin drugs of spee
on the road and alcohol are allowed (and, by official inaction, encouraged) ¢
regularly claim thousands of victims each year.

Any effective policy of risk control must come to terms with suc
paradoxical features of risks. I believe that they can be expressed in terms of
three ‘unthinkables’. First, as a matter of personal psychology, hazards with
low probability are unreal; we have no intuitions to help us balance costs an
payoffs when the odds against losing are ten thousand or one million to one

Secondly, and related to this, is the severe difficulty of studying hazards
scientifically. Elaborate calculations of the probabilities of complex harmfu
events are all too likely to be mere pseudo-precision, for accidents and disaster:
do not follow the statistical model of successively picking balls out of separate
urns.

Finally, there is the moral dilemma of anyone who imposes a risk on
another, through their activity as designer, inspector, supervisor or worker, A
zero probability of harm is just impossible; but if harm occurs, there will
always be the question, ‘though I did my best, was it as good as it should have
been?’

These three ‘unthinkable’ dilemmas cannot be suppressed in the day-to-day
management of risks; for that reason risk management cannot become a
‘matured science’ where standard exercises suffice for ordinary competent
practice. Although there is a great need for more competence in risk manage-
ment, any attempt to create a closed world of certified expertise would be
deceitful, and (in the present climate of public involvement in science)
ineffective. Some might even question whether there is any chance of 2
rational dialogue on strongly contested risks (as those of nuclear power and its
‘downstream’ phases of reprocessing and disposal). Certainly, the subject is
difficult; but I would argue that to ignore the political economy of risks,

he Risk Triangle

We can make a start on managing risks as a social phenomenon by recognizing
¢hat there are three sides involved in every hazard: those who create it; those
ho experience it; and those who regulate it. Sometimes all the ‘sides’ come
ogether in the same person (say, a mountain-climber). But for most techno-
logical risks the sides are largely separate, Although all share in creating,
‘xperiencing and regulating risks, broadly speaking, in industry it is
anagers, workers, and health and safety inspectors whose basic responsibility
nd commitment lie on the three different sides of the triangle.

_ Since risks are so difficult to study objectively or even to imagine, it is only
atural that the way each ‘side’ sees a hazard depends strongly on the values
and expectations of its role, and that this perception will be very different from
hat of another side. Hence a manager need not be callous or inhumane to
allow a hazard to persist even when warned about it; he just doesn’t necessarily
see it the same way as others. Nor need the worker take it too seriously,
:specially if he or she has real ‘danger money’ to compensate for an unreal
slight chance of future harm, or, as is often the case, does not know the extent
of the risk. This argument does not, however, excuse crimes: no doubt a
murderer or rapist sees the crime in a different light to its victim or to a
policeman!

Another consequence of the risk triangle is that the style of the control of
:risks will mimic, and be influenced by, wider social relations of power. A
_hazardous environment (at work or at home) is a part of social powerlessness.
Hence all debates on risks have an inevitable and inescapable element of
politics in them. Although bargaining on risks certainly involves the paradoxes
of ‘the three unthinkables’, a risk policy that excludes such bargaining is all too
likely to serve the interests of only one side of the risk triangle: that with the
ost power to shape perceptions and values.

Recognizing this basic structure makes it easier to isolate the influences that
make the control of risks much more than a technical exercise. For example,
the government agencies that regulate risks work in a bureaucratic context,
where ‘success’ is assessed by many criteria besides the satisfaction of their
publicly stated function—most notably the classic civil service aims of depart-
mental well-being and a peaceful life. Such constraints, when added to the
difficulties of imagination and analysis mentioned above, can lead to a total
fragmentation of perception and responsibility among agencies charged with
_regulation. Further, mechanistic solutions, such as ‘more flow of information’
can be counter-productive. Faced with more memos, people throw away all
the ‘bumf’. The existence of such influences, analysed by Barry Turner (1978)
n Man Made Disasters, indicates that the modelling of disasters as the

58 59



Risks and Their Regulation

Risks and Thelr Regulation

outcomes of series of independent random events is so misleading as perhaps ¢
contribute to the mentality in which disasters occur. ‘

We can better appreciate the actual role of science in the management ¢
risks by putting aside the traditional ‘public knowledge’ image of science, an
thinking instead of ‘corporate know-how'. Management, and also regulators
desire (or are even legally required) to keep to themselves much of th
knowledge about risks that gives them power. And the data that are collecteq
indeed the very categories in which they are cast, reflect a conception of th
problem that is influenced by the perceptions and values of the ‘side’ that hy
the power to collect and process the data.

All sides of the risk triangle are involved in its dilemmas of ‘designing fo
death’; but the official regulators are particularly vulnerable to corruption ¢
their work. In reality, they depend on the goodwill of managers to get improy,
ments carried out, despite the great formal powers they may hold. This forces
them to accept unsatisfactory conditions in the short, medium and even longe;
terms, Yet, through all this, they must present themselves to the public a
effective and sole guardians of safety. When the workers actually running the
risks react cynically to the inspectorate’s claims, the regulatory agencies are
driven still closer to management, in order to preserve their public image and
self-esteem. The end result of this process is that factory inspectors have ofteﬂ
appeared to workers as little more than adjuncts—even adjutants— p
management, trapped by their dependence on the philosophy of persuasio

This is a harsh judgement, and I know that many sincere and dedicated
personnel in the inspectorates will think ill of me even for publicizing it. It may
be that the many successes of the inspectorates are all small-scale and quiet
and their few failures large and notorious. Be that as it may, there have been
enough exposures of highly unsatisfactory conditions by journalists, in the
press and TV, to establish the point. Certainly, the failure of the old Factory
Inspectorate to protect workers against known asbestos hazards at Hebden
Bridge, Yorkshire, and in east London, is something that cannot be denied or
explained away except in terms of the corruptions of impotence. Of course this
impotence is decreed and enforced by the political masters, who keep the
inspectorates starved of personnel, funds and powers; but the personal
dilemma of inspectors is no less cruel because of that.

The corruptions of impotence may also help to explain a phenomenon that
is familiar, and disheartening, in the field of industrial hazards. This is the
‘careless worker', who seems indifferent to the well-posted hazards, or might
even seem to take changes deliberately with the firm'’s property and his or her
body. Certainly, there will always be some, of whatever social position, who
welcome risks; the prevalence of dangerous sports is proof of this. But we.can
also imagine the reactions of someone who knows that they are required to
‘accept’ risks, perhaps even some which are officially guarded against, in the
interests of getting through the job on time. They may feel that no one, neither
regulators or even trade union officials, has any real concern for their safety.
Hence the reaction to helplessness is apathy, demonstrated in apparently
irresponsible, even irrational behaviour.

With this approach we can understand the workings of the Supersta.r
echnology phenomenon. (This is the name of an ealrly report ?f the Council
¢ Science.and Society, drafted by Professor John Ziman.) ".['hls refers to th‘e
roblem of regulating an industry where all the reCf)gmzed expertise is
fluenced by those being regulated. What happens .then is not @erely that the
ata become disputed, but the identification of the rlsk.problem itself bec‘orfles
natter of institutional politics, with the powerful side eventually d..ef‘mmg
hat seems to be a purely scientific problem. A clear e.xample of this is the
chate of the 1970s over the possible hazards of recom'blnant 'DNA research.
here the problem was deliberately restricted to lmnlledlate lab‘oratory
azards, rather than being extended to wider issues of env1ronmental.1sm and
hics. Also, within the narrower problem, the burden of proo/f'was imposed.
on objectors, SO that unless they could demonstfat.e that a particular h.azard
as real, it was not taken seriously for policy, as distinct from r.eg\.ﬂatory rltuzhll.
his was confirmed by one of the more reflective of 'the ‘1r.151ders’, Daniel
allaghan, at the forum of the National Academy of Sc1ence§ in March '1977 .

Since risks are so deeply embedded in the human condition, no .sunple
evice will solve the problem of achieving effective or ‘fair’ -Contro.l of risks., A
hange in the balance of power around the relevant risks trlar-lgle is a precon-
ion of improvement for the regulation of any risk. Such a shift depends both
on formal measures, and no changes of consciousness and of cons.cience; t}}e
wo aspects interact. We should think not of a once-for-all sol}mon, but in
erms of cyclic processes, of advances on different fronts according tq oppor-
unity and effectiveness. And we should never forget that to every action Fhat
hreatens existing relations of power and privilege, there will be a reaction.
he Latin motto, Quis custodiet ipsos custodes? (Who guards the guardians?)
hould be displayed on the portals and letterheads of every inspectorate!

In this context we can see a function for strong and independent trade
nions and community groups in the partial redressing of the imbalances of
ower in the risk triangle. The British Health and Safety at Work Act, provid-
ng for official safety representatives from among the union membership, was
_major advance in this respect. Outside the work-place, risks are usually too
iffuse for there to be any effective organization of those who endure them.
nly on some special issues, notably traffic and pollution hazards, is there now
regular, recognized practice of communities organizing to protect them-
elyes against those who impose the risks and the regulators also, if need be.
The study of risks is a clear example of the sort of science that is now
emerging as salient in the management of our high-technology society. Here,
¢ in the fields of resources and environmental problems, the established
cientists have lost their professional monopoly of legitimate expertise. This
does not affect the position of the traditional academic scientists, who have
generally engaged in such problems only on an individual basis. What has
ecome questioned is the scientific authenticity and authority of those who
otk for agencies as employees, or who sit on expert committees in the belief
at the problems are not substantially different from those in the laboratory.
fany of the important issues have been opened up, and indeed much of the
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relevant research done, b

In this

y journalists, students, activists and
sort of science, th iti

, no less effectively than through private peer-review and J(_)u Recom bl nc nll. DNA
refereeing. Thus the isks s, ing i

B
i n example of how there could emerge a ‘critical science’, combip H Reseq rC h 8
objectivity with commitment in the study of nature | .
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Whose Risks?

‘Risk assessment —a science of uncer
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tainties’ was adapted from an article firse
nce in controversy’, J.R. Ravetz (1982) Physic

‘Public perceptions of acceptable risks' was adapted from an ar

ticle first publishe,
Science and Public Policy, October 1979,

k debates over the hazards of recombinant DNA resear.ch (or, um.ier l11ts
h'e' b title, genetic manipulation) were among the most 1mport:.mtb in the
‘n‘ns f the ;ocial relations of science in the 1970s. 1 was fortunate. in being a
]dd'o' nt observer, my knowledge of the pohtlcal. an‘d. social aspects
ParthIpaatin for my ignorance of the biological tCChnlCE.lhtleS.. My 1nv9lve-
Compel:ls an %vhen I was invited to join the Genetic Mampulatnon Advisory
mentp (e(g}MAG) probably because of the reputation I had gal'neld frcl)g; én)If
i Junci i i isks, This was in late ;
rk wi Council for Science and Society on risks. w 76
prkxéhotriemeeting of GMAG, and then went on a study visit to the In.stm;te
fi teI;&dvanced Study, Princeton, which had been plannec.i long previously.
O}iere I found the hazards debate in full swing; and u;mg mly meerl}(;;i
I even attended the classic pu
‘ I soon found out who was who. :
fx?:;;fl:,at the National Academy of Sciences in March 1977, Wl}llere ]ercrenl)]y
Rifki i i in the style of the 1960s, against the research.
fkin launched his campaign, in t ¢
?ﬁordy thereafter I returned to England, and plzyce;dfmytﬁar(; asa;ai OI:]IC;’;] H(:;
ic i GMAG, for the dur
ppointed to represent the public mtere§t on . .
vzs-o;:ar term cﬁ" appointment, My writings on my experiences were mainly
t%émscripts of lectures; from these I have now produced this account.

‘The safety of safeguards’ was ad

apted from an article firse published in J.R, Ray
(1974), Minerva 12 (3), 3235,

‘The political economy of risk’ was

adapted from an article first published in Ne
Sclentist, 8 September 1977,

ir A. (1982) “The pressure on nuclear safety’ New Scientist 95 March 773
» J. (1976) Legitimation Crisis. London: Heinemann, .

pes the nuclear industry overlooked’ Science 215, 377,
-A. (1978) Man Made Disasters. London: Wykeham.

A. (1972) ‘Science and trans-science’ Minerva 10, 209-99.

he coming of age of physics was markeccill\ll)y thek;ie:ilg)far?eerntth :ft rx;lglziieizz
weapons, with the horrors of Hir.oshlrria and Nagasaki, or the tragedies
e scientists, like Oppenheimer, who could not keep on ghts

éx:}lp;);wer structures. With biology, it ha.ppene.d on a }slmalleirr osrclillz,n:lo:;s
bsence of any perceptible threat to humanity or.mdeed i eenv on ea;s. "
a few distinguished careers were destroyed, and.l.t was al ovelrl 1121 wny cars. At
he beginning, molecular biology was an exciting and wed— I;cl)e n el o
cience, thanks partly to the great discovery of‘ the DNA dou oix anc
i)anks also to the effective publicity about that discovery. There wzils ¢ usaal
peculative talk about what these techniques could eventually do
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, petween the American and British styles of adm.inistratior}. In t'his r?gard it
might be something of a minor classic case, since the 1s§ue is qulte's.elf-
contained, without any complications of party politics or diverging p‘ol.1t1ca1
philosophies. The styles of management of the problem in the tvs{o ad'rmms’tra~
_ tive cultures were sO characteristic of each that the whole affair might have

humanity, but nothing was, or could be, promised. By the end, the commy.
nity of scientists found themselves embattled and somehow tarnished, h'avingw
been publicly accused (however falsely) of forming a self-serving élite; and the
excitement of these techniques was then being expressed by venture capita]
coming in on a large scale, so that leading scientists were simultaneously per-
forming the two roles of scholars and entrepreneurs. All this happened mos
openly and dramatically in the United States; the contrast with Britain, well.
mannered and well-managed, is striking; and the contrast with Continenta]
countries, where the scientists simply regulated themselves as they saw fi, is
more striking still.
This brief episode forms a fascinating history in its own right, and has been
studied by several competent scholars. My purpose here is to review it briefly in
the light of some important lessons that it can provide in connection with
debates on risks. In some ways it was like a revolution, not a neat replacement
of old by new, but a sequence of events that, once triggered, followed out a
logic of its own until the forces of innovation (or destruction) were exhausted
and a new normality could be created. Perhaps because for a time no onewas
really in control, the debates were more open even if less conclusive; and from
the succession of issues that formed the subjects of the debates among the
various parties, we may appreciate an important property of such episodes
This is that when (as in this affair) the science is not conclusive, then what is
actually debated will depend to a great extent on who sets the agenda of
debate, and therefore who controls the forum. Furthermore, if the issue is
contentious then this may be recognized at the time. The debate is then
conducted at two levels: on the substantive issues as chosen; and on the
question of the choice, its scientific appropriateness, political fairness, and
procedural justice. This multilevel debate occurred openly at a crucial pointin
the history -of the American effort to control recombinant DNA research.
Since such clarity is relatively uncommon in risks debates, the DNA episode is |
particularly instructive,
This history also has implications for the philosophy of science. For in such
debates it is impossible to make a neat separation of an objective, scientific
core from its subjective, political meanings for interpretation and policy. All
the actors in the affair had their own agendas, none of which was completely -
determined by such scientific facts as may have been available. Of course, this
does not imply that the’actors on either side were anything less than honour:
able and competent in their own sphere. Nor does it imply that there is never
anything there in the science other than the products of a negotiation. What
we have in these difficult risks debates is a mixture of the objective and subjec-
tive, the scientific and the political, which by its naturé is inextricable.
Perhaps a study of such debates will help us to get beyond the either/or
thinking that so hampers our attempts to understand the social aspects of
science, and to appreciate the need and the possibility of an enriched logic for
studying such problems.
The other important feature of this episode is the veat contrast it offers

peen written as a script. . |
_ The outcome of the affair is not particularly encouraging for those who

consider greater public involvement in discussions on s.cien(‘:e policy as a good
in its own right. The sporadic character of the Amgru.:a}n interventions, and
the nearly total absence of public debate on the British scene, serve as a
eminder that citizens’ activity in relation to science can occur only.when there
is somie issue so urgent that the wall of incornpre.hens.lble expertise must be
breached. This may be happening at the present time in sorme ‘places '(suc}% as
West Germany) in connection with the large-.scale genetic engineering
industry. But that is another story, whose history is yet to be told.

The Beginnings: Classic Microbiological Hazards

We must remember that when the trouble first began, in' thc? e‘arly 1970s, tPis
was after nearly two decades of the most exciting period in 11V1Qg mermory for
biology. From the initial discovery of the genetic code (the term 1s not.merely a
metaphor, as we shall see) in 1953, there had ?be.en great progress in actxlxal
manipulations with the material of heredity, .sphttmg’an(.i re-joining it at 'wﬂl.
As yet, it was still only on the easiest of materials, mainly in well-known micro-
_organisms such as Escherichia colt, a common gut bacterium, a‘nd then mainly
on some free-floating rings of DNA called plasmids. It was a s-hght worry that
the easiest way to mark particular sites was with a gene conf.errmg resistance to
particular antibiotics; but it was not difficult to avoid the risk that these could
somehow spread resistance to antibiotics in medical use. However, proplems
were being noticed, particularly when other micro-organisms, more 9bv10usly
_pathogenic or even possibly so, were used. - . . ‘
To explain this, I must introduce a few technicalities. The mafll.pulatlon, or
_splicing, of genes is not done on individual copies, but by the mixing of many
organisms in or on a nutrient medium. Furthermore, to effe.ct this operation,
it is necessary to have strings of DNA that are as small and mmplfe as possible;
even the main hereditary material of a bacterium, in a nucleus, is usually too
large for the operation to succeed. Hence the use of the sr.nall extranu'clear
plasmids, with a few thousand or even a few hundred base pairs. Alternatively,
there are viruses, also with a simpler genetic structure, and some of th-::m are
quite well studied because of their importance for medicine. These simpler
~ structures, on which the actual manipulations are performed, are called‘ the
vectors. When after a mixing some of them are presumed to have the desdrec.i
recombinations, they are then introduced to a host, most cornmonly E: c.olz,
which can be easily and quickly multiplied, or cloned up. In that way, millions
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or billions of copies of the vector, with its recombined DNA, can be produced
they can then be extracted and analysed. ’

The only catch is that viruses are somewhat mysterious organisms in thej
behaviour, especially when compared with the classic bacteriological pathg
gens. Some are plainly pathogenic; with others, it is not so clear, and it is not 3
all easy to be sure that any virus that cobabits with humans is truly ‘safe’
Hence the earliest concern about the hazards of this research was in connectig
with the viral vectors, not the bacterial hosts. This concern was developingi
the echo of a near-catastrophe in which the National Institutes of Health had
been involved. It had been discovered retrospectively that some twenty-fiye
million Americans had been inoculated with an attenuated polio virus whick
had been contaminated with another virus, SV40, which causes tumours‘ih
simians (monkeys). If this had been pathogenic in even a small minority of
cases among humans, the consequences would have been dire. Hence th
officials were justifiably nervous about any manipulations that might lead to 3
spread of pathogenic viruses, or even a threat or hint of such an event,

Then as the pace quickened, and increasing numbers of researchers joined
the work, these generalized worries began to take real and unpleasant form
Some researchers were worried that the micro-organisms in their culture
really required trained and careful researchers for their safe handling. In th
classic fields involving dangerous pathogens, this was no problem; peopl
would not presume to involve themselves with materials that were beyond thei
competence or their facilities. (In British there already existed a Dangerous
Pathogens Advisory Group to monitor research done with the most letha
organisms.) There were well-known craft skills and safety routines whereby an
experienced worker could quickly decide whether to allow someone in their
lab; the classic example is going to a basin to wash one’s hands after a prepara
tion: does the candidate look for the elbow-taps? If not, they are out. In thi
way, a club of experienced and committed researchers had generally
maintained quality and safety in the work. But in this new research these
organisms were not being studied in their own right, but simply as convenien|
carriers of the genetic information that was of scientific interest to the
researchers whose experience and commitment lay elsewhere.

Hence by 1978 there was an inceasing concern about the safe handling of the .
viral vectors, with the knowledge that the inevitable fringe of ‘cowboys’ could
possibly do something really irresponsible and dangerous. Attempts by
individuals to control who received samples had proved futile or even counter-
productive, There was a growing sense of unease, not very sharply focused,
about all the various problems of this new research. It is important that many
of the researchers were young, with a political and social awareness that had
been sharpened by living through the events of the 1960s. There was a sense of
determination to avoid being drawn into a situation that would be analogous
to that of the scientists who co-operated with the military in the Vietnam War.,
But just what to do, and how to assess the problems of such risks as there might
be, was not at all easy to decide.

The Andromeda Strain Hosts Hazard

The affair went public in 1974 with a classic statement, in the form of a let.ter
(o Science, signed by Paul Berg and ten other leading researcl.lers, which
described several classes of potentially hazardous research., covering most 'of
the interesting work in progress, and called for a moratorium on research in
those areas until the hazards had been assessctd and safety standards adopted.
It was quite unprecedented in the whole history of science for a group of
scientists to call a halt to their work, anfi trust to the force o.f consensus to
ensure that colleagues in other countries did not. cheat. If Leo Szilard had been
successful in his efforts to get such a moratorium among the much smaller

group of atomnic scientists in 1938, the subsequent history of the world would

have been much simpler and safer. N
This was indeed the finest hour of these scientists; and it is understandable

that they should have become bitter when., s0 s00n a.fterwards, t.he public (or at
least those parts made visible) turned their idealistic move against them. This
_happened for a variety of reasons. It seemed k?y Fhe force of the 'fir.mognceme?xt
that there: was some genuine hazard, even if it was not spe.c1f1ed in detail.
_Then, when a scant two years later they ann.ounced thaf it was all under
control, again with an absence of scient'ifig detail, Fh.at publ%c was Puzzled and
(given the inevitable changes in a'.ttltude) suspicious. There. is a (;eepe;
_ background here; especially in America, generations had been raised in ear o
erms’, which were always lurking, ready to attack from such places as toilets,
sink-drains; even one’s mouth. To be told by the scientists that some germs
were so dangerous they wouldn't handle them was reasonable; to be told soon
afterwards that it was all right, they're safe now, was not. .
Further, there is the question of what sorts of hazards were b'eing advertised
by the scientists. These had nothing to do with the issues of incompetent or
careless handling of pathogenic organisms as such. Rather, the fear was
focused on the possibility of pathogenic features be?ng.transferred across
species, since DNA had been shown to survive and function in new host species.
The areas of concern involved the enhancement of the pathogenicity of
: rganisms, either by antibiotic resistance or by the in.sertion of genes capa.ble
f causing cancer. Although viruses were mentioned, it was only in connection
ith the cancer problem. Thus the focus of concern was now clearly
oncentrated on bacterial hosts, carrying the risks either of enhanced
esistance to antibiotics or of some carcinogenic property.
The leaders of the research community were thus facing a C.ruelly
aradoxical problem: how to reassure the public that they were going to
estore safety to a set of totally hypothetical microbiological hazards? 11.1 the
etter they were very honest about the weakness of theories and the paucity of
ata on hazards; and they stressed the need for research. But there were
tematic difficulties as well. In order for these to constitute a genuine health
rd, there would need to be a most improbable sequence of events,
volving the escape of the affected micro-organisms, followed by a transfer of
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control. The basis of the scientists’ alarm was the discovery that
_enetic material from one species could be insertc:d into another, and not
merely be reproduced but also function there. This meant that t.he barrier
{ween species, which had been thought to be nearly absglute in naturej,
__1d now be bridged at will, by mankind. The adverse consequences of this
- difficult to specify in detail, and no one claimed that monsters and
h?maeras were going to be produced overnight. But there was among some a
nse of awe that something like a central tab.oo of the nf:ltural world was b.emg
eached; and we should at least stop to t‘hmk about it before rushlng in to
exploit it;» This wider problem was mentlf)ned by_ others, and wht.zn it was
introduced, the researchers’ response was simple: f}rst, fhat such things have
ccurred in nature; and secondly, that it is hard to imagine such a man-made
reétion being sufficiently hardy to become a ha-zar(‘i.

_In the discussions of such issues we have the begmmngs ofa st.ruggle over the
hoice of the salient problem, rather than in the unn'otlced, Probably
nscious shift from viral vectors to possibly pathogenic bacterial h.os.ts.
sts could label the broader concerns as speculative and unrealistic,
ut this was in respect of a programme for biol(?gy that was artificially narrow.
ome biologists, including the most disti.ngmshed among them,' }'1ad.been
ublicly speculating for decades in a Faustian rno.de a.b‘out tbe modification of
fe for the improvement of humanity under scientific guldax‘lce. .V‘Vhen ‘th.e
- f recombinant DNA approached the earlier visions, it 1s
cs took the more extreme versions seriously as the

their undesirable properties to wild strains, and then for these to becpy
vigorous and infectious to humans. It was all rather remote, and in its
unreal. From the outside, one could have compared such risks with those
viral infection in cowboy labs of researchers and technicians, who were larg
women, and (in America) totally lacking in the protections at work that tey
unions can provide.

ffair out of

Once the moratorium was announced, it was obviously urgent to organ‘
research to assess those hazards; but before this, there had to be some means
creating a consensus on what those hazards were. Running recursiy
backwards, this would first require a conference, and (earlier still) som
consensus about its organization and agenda. Quite soon some lead,
researchers went against the moratorium idea, and criticized and inde
ridiculed all hypothetical hazards when they were articulated in any detail, '
the other side; the environmentalists and radicals were beginning to stir, T
researchers’ shift of problem, to Andromeda strain bacterial hosts from
research cowboys’ viral vectors, had probably occurred without any singl,
conscious decision, and had the great merit of substituting a neat, scientifj
problem for an embarrassment on which one might well be reluctant t

br

nselfco
he scienti

confide in the public. But it was now well on its way to imposing its own logie
on any attempted solution, scientific or political. (The term Andromeda strais
comes from a famous science fiction story about an infection from anothe
galaxy, by its nature impossible to control or predict.)

Another feature of biological hazards made their self-imposed task yet more
difficult, As the discoverers of the double helix had said, the essence of ¢
genetic mechanism is not so much a substance as a code: information, rathe
than matter or energy, is the crucial agent in this system. In physical ane
chemical systems the dangerous things are material, and can be traced and

hetoric of promise o
ot surprising that criti
sentual outcome of the research. . ‘
Hence by the time that the conference on risk.s was o.rgamzed, the issues were
Iready complex, and the lines of future conflict taking .shape. It was held in
ebruary 1975 at the beautiful conference centre at Asilomar, on Monterey
ay in California, and is remembered by tbat place-name. It was remarkable
or happening at all; but the things that did not occur there were of compar-
ble significance for the unfolding of the story. First, there was a paucity of
perts in the fields relevant to assessment and control of the hazjar_ds ;even a
_nost enthusiastic bacteriologist who supported the research and ridiculed th'e
adromeda strain hazards, Dr B. Davis of Harvard, later cornplained that his

wherever found, reasonably assumed to stay put, or to move by recognizable
channels, or to disintegrate harmlessly. In biological systems, the informatios
constitutes the hazard, and it is carried on self-replicating units; the problem
of assessment and control of the hazards are therefore enormously more
difficult. Here the information can move in small numbers of invisible
carriers; if even only a few copies survive passage through some barrier; the X i X
can multiply again, and moreover pass their messages on to hardier relatives lents had not been utilized. A leading public health official in California told
So dilution and attenuation are effective only in the most extreme degree. Al he press that he learned about the conference from the DEwspapers. The one
this was common knowledge to those working with dangerous pathogens ‘ listinguished public health official who was there, an Engl.lshrnan, had a.\lways
experience of cases of smallpox and other infectious diseases spread by unlikel aid publicly that this hazard is minuscule compared \fvu:h the b.reedlng of
routes in labs and hospitals had driven home this lesson. To attempt to impose resistant strains of pathogens through the widespread inappropriate use of
the rigours of a dangerous-pathogen lab on DMA research would be antibiotics. Hence it is fair to say that at Asilomar the hazards problem was
ridiculous; but there was no calculus of quantifiable risks available which ‘ept under the control of the DNA scientists, who in this area were amateurs‘.
could provide guidance for the defining of controls and barriers of graduated ; . Furthermore, the problem was kept within the confines of the_ Berg letter’s
levels of severity. ~ ' tatement. One participant from Europe who had hoped that‘thls c'onference

The Berg letter opened the way for discussion of further hazards, which ould act in the spirit of Leo Szilard, and at least open up dlscusmon. on the
were to provide a bridge between the medical risks it discussed, and other, questions of the future of this nascent technology, went away embittered.
speculative risks whose discussion at that point might well have sent the whole nce every researcher who wanted to stay in the garne, or race, knew that he or
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i i i - ion by a
she had to be there, the pressure on the organizers for places was severe: at firse now well that self-regulation can be prlm'arliyigzz(zsi(iicz) ;:Lfl (irgttzclto()k ; Zto
they tried to economize on space by excluding the press, but the attempg onal group. More'over, at' those umvecfear which decided (0 oK e
failed, leaving a certain amount of ill-will. In the space of a few days the : heir own, 1.t was soon o that for the A A
organizers had to create the theory and framework of a programme of risk ad leading scientists the question was nolt1 ‘whh S b,ecome ow soon, DNA
assessment and regulation, and secure the consensus of a research com esearch would be promoted..I.n a pattern w c;c 1 a Do
of highly ambitious, individualistic scientists. A measure of acquiescence was merican environ@ental 'p.ohtlcs, there w;s eNvetoIp I\%I o oo
achieved after a sobering lecture by a lawyer on the sorts of legal liabilities that ‘oncerned for their }ocahtles (thf: NIMBY —No 0: S ya ack Yard groups)
might fall on institutions or scientists, should some of the hazards be realizeq with ideologically orientated national Q;;Stsure % feid, : g nst @ threatencd
And the elements of a solution were provided by another British member, LULU (Locally Unwante(.l La.nfi Use).b his coru e et v el
Sydney Brenner, with a proposal for ‘crippled bugs’ that would grow in the eople’s resentment of universities, as being arrog
artificial conditions of lab cultures, but die off with convenient pro s exempt from local property tax?s. o 75 a book was
soon as released., It did not help the researchers’ public image }2 eg s Hte i e

All that accomplished, the researchers went home, and the most concerned ublished that was a sort of sequel to the famous The ot e by T
scientists, mainly those at the National Institutes of Health, embarked on the Watson (1968). Watson was well known zs ﬁn }?ggr e ﬁzﬁn , gven (0
Herculean task of contructing guidelines. These were to define standards of Qgciferous and rude comments about any and a I—Iw o (S)I;io cd hin t,he el
safe practice in terms of the two sorts of containment, physical (equipment and occasional remarks that gave offence to women. 'e.waf N
standard procedures) and biological (degree of crippling) appropriate for each defectors from the Berg letter, and an .abraswe cntg: c‘)N alate ri)lations i
possible class of experiment; and to produce a comprehensive catalogue of ; 1n this new book, the gr.eat dlscovery,Man Wasson's reladions with
classes and their containments. Since practically nothing was known about the Rosalind Franklin and her pro.Jec.t manigel - aul;c gy ankm,% e Nt oy
infectious behaviour (in this context) of most of the organisms being used, all from a rather differen;\I persI‘){ectll{ve 11;17t;1)e ggeﬂyoscsz :;Lre’s e o thi
‘ rton, New York, . ,
x;sgzy}id( I\js(z:d the gullible Wilkins to obtain_, secre't1.y, X-ray photlc;lgralphs
that were the confidential property of Dr Franklin. Thisis u'nc‘omforta ly close
to academic theft; and the author argued fl‘u‘ther that this mforkl?atl}cl)n wla;s
crucial in Watson and Crick’s making the .dlsco.very befor.e Franf }1111 1elrste
Watson's book had already caused a great stir b).f 1.ts fr.ank filsplay of his 3 -t 00
human emotions and motives; now the de;nysiflcatlon, indeed degradation,
. ienti lling was carried a step further. '
of;‘lfesgies?stf;;ceato n%aturity in 1976, itself the cel?tennial year.for the Uflcllted
States. And it was natural for the great confrontation to occur in Can'lbrl 1ge,
Massachusetts, the home of Harvard and MIT but .otherw1se a workmgi.c .ass

burb of Boston with a strongly ethnic populau.on. There the coa .1t.1on
omprised local politicians with many grievances agaln§t the greazlt Enlfrtsm:}:fé
itogether with university-based radicals whose campaigns date bac ; "
960s or even further. There had to be an incident that. ‘tr.lgg.ere t 1 (el
onfrontation: this was a plan to construct DNA .research facilities in ar}l1 .oh
building suffering from an ineradicable infestatlor} .of ants; a plan which,
inoreover, had not been notified to the civic authorities. .
~ In some memorable public hearings and offstage de:bates, the issues were
oth of the safety of the DNA techniques as to be practised, and tbe attm}des
nd behaviour of the scientists and institutions' (or of thfe mtt.erfegng,
magogic politicians, depending on your point of v1ew).. A leafhng scxent;st Zt
he NIH, Dr Maxine Frank Singer, came to the hearings with a set of the
fficial guidelines hot off the press, assuming thz?t t}%ese would demonlft:zlatet
he sense of responsibility of the research community; instead she was asked a
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degree of conservatism necessary to cover uncertainties. Naturally, any such
category could be criticized as too severe to allow research to proceed, or too
lax in protection. By this time the American style of regulation was in opera-
tion, with ample facilities for observation and comment by all interested
parties, including those critical or hostile i any way. The environmentalists
were becoming steadily more alarmed at the way the affair was being
managed; and their criticisms were being relayed to community activists
wherever they might be preparing for struggle.

At this point, in 1975, reassurance might have been achieved if there had
been a ‘crash programme’ of large-scale research in risk assessment; as
recommended in the Berg letter. But this did not happen, in spite of money
being made available by the NIH. After Asilomar, several labs started work on
the engineering of Brenner’s crippled bugs; and as the difficulties in this
became apparent, it was abandoned nearly everywhere. The paucity of serious
risks research, in spite of the advertised official good intentions, is a constant

theme throughout this whole history; a study of the reasons. for this could be
illuminating.

The Political Struggle for the Agenda
By this time, the environmentalists and radicals were becoming alarmed. It

seemed that problem and solution were firmly in the hands of the profes-
sionals. Americans are quite sophisticated about ‘the regulation game’, and
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the outset, “‘Whose side are you on?’ As it eventually turned out in practice, the
Boston area was the one place where citizens’ involvement in regulation was
attempted seriously and where it was successful. A committee of laypersons
was appointed to review the regulations, within the confines of the narrow
hazards problem, and eventually came up with a broad approval of the official
scheme.

By this time, later 1976, the original concern with scientists who were
‘cowboys’ or simply incompetent in handling potentially dangerous patho-
gens, had been nearly forgotten. As the debate polarized, the issues went
correspondingly to the extremes. There was a conference on hazards at
Falmouth, Massachusetts, at which a consensus was obtained informally on all
sides that the chances of an accidental disease epidemic were extremely low;
this was then advertised as universal scientific agreement that the techniques
are ‘safe’. On the side of the critics, public leadership was being assumed by
Jeremy Rifkin, of the People’s Bicentennial Cornmission, now retitled People’s
Business Commission. His battle-cry was that the scientists were not merely
playing God, creating new life-forms, but worse yet, doing so for private profit
and concealing their conflicts-of-interest when they made public pronounce-

at the official opening, the
, y unfurled banners at various strategi i
: : : : ic locat .
‘(O?e of them, quoting Adolf Hitler, ‘We will create the perfect rfce’ was 1}(1):1;
in front of the speakers’ table; a mischievous press photographer ca’ught it at

ments on safety.
The achievement of a crippled bug, a version of the common E. coli that

needed a variety of artificial nutrients for survival, did not soothe the critics’
feelings. It was significant that this creation, named chi-1776 in honour of the
. bicentennial, was the only such successfully engineered organism, and thatits
crefitor was not a mainstream DNA researche?, but a bacterlol?glst Iflt the very strong on their assurances of present microbi i
University of Alabama Dental School, Roy Curtiss I11. True genetic engineer _ were equally strong on their concerns f nfmm aangers of e il
. ' ' 1 : eTe or fu
ing, as opposed to changing genes where it happened to be convenient, wasstill _scientists also did not resist the temptation to wture }?angelrs e s The
. rap themselves in th (
freedom of enquir 5 A e
¥ and the quest for truth: alth iti
: : ; ough as good citizens the
:;greeci‘ t'hath technological development should have no immunity from regulay
10n orats hazards. In all the debati -
. ating, there was no real di
of i . ‘ , alogue, onl
puiilc Slsplay of both sides being outwardly polite to each other . e
aract e ?r{ference was one genuinely tragic figure, a sort of Brutus
- ;ler‘ }(1115 was Robert Sinsheimer of CalTech who had been a leader as
searcner, administrator and state i :
54 Sman in the community. B fi
eviously, at the peak of his ca o the quest
, reer, he had begun to pond i
o ponder on the question of
i cientists could guarantee that these discoveries, which would

existence by the research scientists,
T . .
he debates themselves had a rather tired air, since the paired participants

had been ing in similar ri i
boxing in similar 1ings too many times already. The scientists were

in its infancy.
The climax came in March 1977 with an all- American event, an open forum

at the National Academy of Sciences in Washington, at which proponents and
opponents were paired off in public debate. By this time tensions were running
very high, and the leading scientists were feeling quite embattled. Newspape
and television were replete with jokes and cartoons depicting the scientists as
manufacturing new monsters daily; and a liberal senator from Arkansas
introduced a bill that by implication treated all this research like ger
warfare. Worse, Rifkin's rhetoric had been shifting from radicalism

populism with a religious tinge. Even his Cambridge radical colleagu o :
became a bit nervous at his repeated references to church-goers. The separ: é::;‘ytgi: lglfr;ia:n};OXS;bCOUIglbe conurolled for human benefic. After
tion of church and state, or rather the exclusion of organized religion fro roblem, and became pr ero. ectures, h.e .four}d that he could not solve
matters of intellectual policy, was an issue that polarized America betwee ough not with the ideaﬁ) Oires.swely more disillusioned with his colleagues
liberals of all religious views, and the religiously conservative who were late or from Cambridge sol ) 2 ;men.ce. His research output dwindled, and a
be named ‘the.moral majority’. Biologists in particular had the threat ches and earnegd a ‘I,\?obtele;;ig;s rg}blen}: th: ha}‘i guided Sinsheimer’s

ereby. By the time of the NAS

creationism hanging over them; and after that, who knows what could co
Rifkin was playing a very dangerous game, perhaps much more so: than
realized or cared; but for the biologists, liberal, intellectual, and many of ¢
Jewish, his brand of populism aroused very primal fears. Hence the issu

)

€ critics.. Hi

- amosn H}x]s f-ormer colleagues and students felt betrayed, for his

: kTherg the ill-assorted opposition figures transformed their public
¢ was much bitterness about his defection; and unpleasant

sl
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rumours about his motives circulated. Soon afterwards he resigned his Chaj he British Model—Consensual and Closed

and became an administrator in the University of California system, ) . .
;personally experienced the culture-shock of rapid transition from the

(nerican system to the British; only a few weeks separated the NAS forum
from my next meeting of the Genetic Manipulation Advisory Group. Going on
n early morning train to London rather than to Washington, 1 found my way
(j the Ciba Foundation, just up the street from the hallowed BBC, was allowed
in by the concierge, sipped coffee with my new colleagues, and then went into
the closed, windowless meeting room. One or two meetings afterwards, we
found on entry that our table spaces had been provided with texts of a declara-
tion about the Official Secrets Act, awaiting our signatures. (This statement
itself may make me liable to prosecution under the Act.) I decided not to sign,
eaving my conscience free to blow the whistle if my duties as representing the
Jublic interest required it, and also knowing that I would be liable under the

Re-Eniry, and Transformation

After 1977, the debate dwindled. The critics had had their chance, and in th
absence of a demonstrable present hazard, their vague and generalize
warnings and complaints were ineffective, Intensive lobbying on Capitel Hill
ensured that no unwelcome legislation would get through the Congres
Successive conferences were devoted to displaying the consensus among th
scientists that the Andromeda strain risks were indeed minimal, and that th,
original guidelines could safely be relaxed. The earlier fears about the cowhe
scientists were effectively allayed by the guidelines, which prescribed equip ‘ .

ct regardless of my signature.

ment and lab discipline for the more hazardous operations which, even if n ) . ..
The Genetic Manipulation Advisory Group was the outcome of the British

always obeyed to the letter, did at least serve to curb any really outrageou ; L s field fter the 1974 1 . £
excesses. In 1979, the operation went international, and a conference at Wy pproach to regulation in _thls ield. Soon after the 1974 letter, a committee o

College, England, worked on the relaxation of the standards for viruses. At nquiry was formed, consisting of eminent and independent scientists under

that event there were detailed reports of experiments on hazards; and by the the chairmanship of Sir Eric Ashby; it recommended th"}t there be a
paucity, simplicity and crudity they conveyed an impression almost o supervisory body s0 that the' research‘ could proce.eﬁi safely. This was planned
contempt for the whole exercise. ‘ by a second committee, chaired by Sir Robert Williams; and GMAG came to

One result of all the public agitation, certainly unintended by the ¢ritie be in late 1976. As an examplf.: f)f design of re.gu.latory agencies, 1t had S(?veral
was that this field became more notorious than it would have done on thé bas interesting features. In the British mode of rn.lmmal regulation, it functioned

_by the voluntary co-operation of researchers; it had no enforcement powers of
its own, However, all its work was done in the closest collaboration with the
Health & Safety Executive; so anyone who ignored the Group’s ‘advice’ or
otherwise contravened its recommendations would immediately have the HSE
own on them. Thus, the Group could have the reality of power without its
utward trappings or formal responsibilities; a device truly worthy of a

of its current scientific achievements (or indeed its palpable hazards) alon
The claims of its practitioners, that it would soon be producing substancé,
yielding great benefits to humanity and commensurate profits to investors,
eventually became plausible. At first there were only the glowing statements by
the early entrepreneurs, who had been among the pioneering researchers in
gene-splicing. But by the later 1970s, industrial investment in respectable

amounts was coming in, and an increasing proportion of the leadin mandarin.

Doubtless because of its creation under a Labour administration, with Mrs
Shirley Williams as the Minister responsible, GMAG had some uniquely
progressive features. First, the Group itself had the researchers as a minority
resence: eight places, with two for employers, four for employees and four for
_those nominated to represent the public interest. Thus the workers and public
_between them had a representation that balanced the researchers and
_comprised nearly half the Group. In practice, the categories overlapped
Considerably, since two of the ‘employees’ were active researchers, one of the
esearchers was an industrial manager, and one of the ‘public’ representatives
vas the polymath editor John Maddox. Hence there was never a polarization
1 an issue based on conflicting perceptions of what a problem was about.

It is worthy of reflection that three of the members were American in their
tigins, and another was frequently in America and had an American wife. It
oes without saying that considerations of the sort raised by the Cambridge
Massachusetts) radicals, to say nothing of Jeremy Rifkin, were totally absent

researchers were doubling as businessmen.

For a time this seemed to be causing considerable concern among thes
raised up in traditions of ‘little science’. To be sure, it is always possible for an
individual scientist to wear several hats, and to speak freely about his academi
research while being discrete about the other. But when a community becomes
involved with two radically different systems of intellectual property, value
and etiquette, it is hard for it to retain its integrity. Whereas high-energy
physics became bureaucratized through the sheer scale of the necessary equip-
ment, DNA research tended to become commercialized through these entirely k
natural and unavoidable developments. Seen in historical perspective, it is
part of the transformation of the social activity of science, from its ‘academic
phase to ‘industrialization’, where the size of the enterprise, the scale of
individual projects, and the proximity to profitable technological develop-
ment all combine to produce corresponding changes in the social relations'and.
then inevitably in the ideology of the work itself. ’
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from the agenda at GMAG. But since there were also absent from publ
discussion in the country at large, one could hardly expect GMAG g
looking for trouble by taking them up. As a public interest member, I
representing a constituency that was totally unorganized, and perhaps ey
non-existent! I saw my job as monitoring the regulatory machinery as it
being constructed and put into operation, including such things as checkj
that people in positions of responsibility (such as Biological Safety Officer
were already trained or committed to getting training. I learned that one

uld meet for a long day’s work once a month to engage on long, earnest
iscussions about the category in which t'o place some particular 'amblguf)us
xperiment. Eventually I decided that it was largely a cosmetic exercise,
esigﬂed t5 reassure the public and also ensure th.at resea'rche.:rs ‘kept a
enerally clean shop. In that way scandals woul‘d.be .avo1de.d, which is the great
esideratum of any Civil Service, and of the British in particular. (Much later,
’MAG learned that the HSE had commissioned a research project on the

upposed fragility of the American crippled bug chi-1776. Also, a sub-
the most important techniques of my task was checking the ‘matters arisin I;nmittee of GMAG commissioned research on the transfer of some plasmid
against the minutes of previous meetings. It was all too easy for small items |

ctors in common use, with results that I discuss below.)
be forgotten from one meeting to the next! It should be said that GMAG did its bit to keep the labs up to scratch. Even if
It could be that it was easier to promote this innovative model for GMA the categorizations of proposed experiments were to some extent arbitrary, the
against the inevitable resistance just at that time, because in 1973 there had . yisits were most definitely not. There we could see how at even the most
been a scandal over a smallpox outbreak in a hospital near one of the fe ite Vi {ous lab, with the most safety-conscious staff, little (and sometimes big)
laboratories licensed to work on that virus. The whole affair was extreme prestig )

hings could go wrong unnoticed. To some extent (though in my view in-
confused for a long time; but it was clear that the self-regulatory Dangero fficiently) we functioned like a good safety inspectorate, being a conduit for
Pathogens Advisory Group had not succeeded in preventing this aceiden ‘

mplaints that could be made to us without fear of victimization; we could
Hence, the radical idea of giving the workers and public interest some say hen make enquiries without disclosing the source of our particular interest.

Scientific questions did become very significant at a crucial juncture for
GMAG One of the subcommittees was charged with assessing and then
validating the safety of hosts and vectors. They were at.)le to commis?,ion
xperiments which demonstrated the decay rate of particular populations
nder particular circumstances. But whether any such numbe;r could stand for
safety was a question that they (perhaps imprudently) face(li squarely, 'amd then
promptly admitted defeat. This put GMAG into a crisis; the basis of our
categorizations hitherto had been a table which, according to Sydney Brenner,
had been drafted by him and inserted into the Williams report over his protests
that it would be accepted as definitive in spite of being nothing of the sort. The
table was being questioned as more information came in; and now it seemed
impossible to create any sort of scientific basis for categorizations. Just at th‘is
point (late 1977) it seemed as if the Americans were set to dilute their
standards to the vanishing point; and only GMAG would be there to hold the
line for safe and proper operation. (No other country then had both the
sources and the inclination for such an exercise.) So Sydney Brenner was
prevailed upon to overload himself to the danger point yet again and produce
a scheme for categorization. This he did within a few weeks; and with
interpretations and modification by various GMAG members, it became the
standard biohazards analysis scheme for the UK and remains so to this day.

1t may be significant that the only really serious disagreements on GMAG
were concerned with institutional politics rather than science. The first
concerned the status of the trade union members. At one point they said that
they wanted to consult with the Trades Union Congress before agreeing to
some policy; this was challenged on the grounds that they were at GMAG as
idepenident members representing an interest, not as mandated delegates of
e organizaiion that had been asked to nominate them. The issue was taken

connection with this hypothetical hazard, even as a reassurance exercise, w.
less vulnerable than it might ordinarily have been.

A second progressive feature of GMAG's constitution was that the Genet
Manipulation Safety Committees which each centre was required to institu
were to have less than half their members from ‘management’. This term w
offensive to many academics who, in spite of having responsibilities, pow
and pay on a managerial scale, still wanted to think of themselves as just fir
among equals in a community of scholars. This hint of a trade unionis¢
conception of a laboratory was strengthened by another provision, that thi
committees were to consider the scientific merit of proposals as part of the
assessment in passing them to GMAG for advice. The origin of this seems
have been the point that if you are asking people to do something dangerous,
is only proper to show them why it is worthwhile. But since the hazards covered
by GMAG were agreed to be only ‘hypothetical’ at worst, it seemed to som
that this provision was an invitation to mischief. However, the Group was not
inclined to stir things by changing the regulations with which it w
constituted.

As the meetings ground through their lengthy agendas of assignment
categories to proposed experiments, it gradually became clear to me that the
scientifically competent members of GMAG considered the hazards to be not
very real at all. Early on I took it on myself, as public interest representative, to
suggest that GMAG sponsor research into the risks that it was regulating; this
was actually the second point of its remit. This proposal received no suppor
and raised some influential opposition. This was based on the very sensible
point that if you tell the public you are researching into the risks, then they will
believe that there are some, and become alarmed, all unnecessarily. I:the
wondered what people were doing on GMAG, especially the scientists who
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up to the Minister, and the ‘gentlemen’s’ status confirmed. The most
struggle concerned confidentiality. Given the traditional, semi-pa
concern of British industry with secrecy, it was not surprising that firmg
reluctant to have their proposals viewed by the whole membership of ¢
They did have a point, in that if one of us merely mentioned something a
proposal to a rival, that could count as ‘prior disclosure’ and nullify‘
patent rights. And the sanctions over us, consisting only of the Official §
Act, were not really effective. There was a proposal to have a small chairy
committee review such proposals; and the employees’ representatives
adamant in their opposition to this, on the grounds of the remit of GMAG
also of their responsibility to their members. This issue, with its ramificag
came close to splitting GMAG, until an acceptable British compromise
found. i ‘

The political temperature was finally raised in late 1978, near to the e

in 1979 1 was invited to do a brief front-page article for the journal
nds in Biochemical Sciences. The editor, although a strong proponent of
research, clearly thought it good journalism to have a piece from me. 'He
id even have intended a minor scandal, since the issue would appear just
en everyone was awaiting news of the Wye conference on r.elax.atlon .of
for research with viruses. For that, I coined the term ‘high-intensity
ence’; and although my definition got lost whel:n the text was cut by the
ditdrs, I recall that it involved manipulations of mforrnatlon rather. than of
(ter or energy. Because of this, relatively modest inputs of capital and
bour would be sufficient to produce results of great power, in all the aspects
knowledge, applications and hazards. ‘ o
Equivalent to my thousand words was a cartoon, showing a sclentist ‘and a
orson both looking at a packing case labelled ‘Environmental Risks—
”igh—lntensity Science’. The one is holding his telescope k?alckwards, and.pro'-
ims, ‘Ah, yes! Precisely as my scientific colleagues anticipated! The risk is
anishingly small.” The other, viewing frontwards, shows great alarm, and
outs, ‘Good griefl It’s even worse than I feared! The risk is COLOSSAL:’
arby is a journalist with a press-card from the ‘Dazly Trash’, whose tabloid
ont page consists of the headline ‘NEW CANCER SHOCK HORROR
EPORTS are totally untrue’.
The world of academic science was doubtless turbulent and stressful for its
;ractitioners in all sorts of ways. But in relation to its environment it was
alated and peaceful to a remarkable degree. That is all gone now; in
etrospect the insulation of academic science may be seen as a transitional
hase, between its predecessor in natural philosophy, never far from ideology
.nd hence politics, and its successor in industrialized science, so very close to
ndustry and (through its hazards) to another sort of politics.
The cartoon in TIBS symbolizes the new sorts of debates that take place
round science. They may well determine the course of research that is done
nless the research communities can always maintain total control of the
eguldtion of their hazards); and yet they cannot be conclusive scientifically. Is
¢ all a matter of prejudice, through which end of the telescope one chooses to
iew? Is there so little possibility of consensus that the gutter press has a free
-un? In terms of the system of ideas that grew up for explaining and promoting
academic science, these questions cannot be answered. If we need some
bsolute criterion of truth or objectivity in science, then we will surely be
disillusioned and fall prey to subjectivity and prejudice. But if we can develop
a new understanding of science, that sees it as part of life and society, then
_debates like those on the safety of recombinant DNA, which are bound to
_recur so long as we have a science worth pursuing, can be better
_comprehended and hopefully better managed as well. That is the purpose of
historical sketches like this one, indicating by example the sort of philosophy of
_ seience that we will need to have.

eguards

my two-year term, First, the most prominent trade union in the industr
Association of Scientific, Technical and Managerial Staffs, organized an
meeting on genetic manipulation. This was well attended, but the only ¢r
were a very small group from the British Society for Social Responsibil
Science; and they were not on the platform but on the floor with a sin
strident leaflet. Shortly afterwards there was a television programme
second on the subject. For the first, in early 1977, the producers had need k'
come to America to interview me, as the only mildly critical person wit
British accent that they could find. In this second, the critical voices ca
from America; the programme could be considered as sensationalist, and
ill-received on GMAG. And then in December 1978 I was rotated off GM/
for reasons that may be discovered in 2008 when the thirty-year rule perm

1 was later told that after that first two-year session, GMAG settled down
routine, to the point that the public interest representatives eventually for
themselves with not much to do. This clarified my own ideas on what ¢
initial period of GMAG was all about. Its function was only partly in
performing of ritual categorizations; more important was the work done
the margins of the meetings’ agendas, in the piecewise construction o
framework for regulation. This was done formally through the drafting ar
approval of guidance notes on a variety of topics for safe and. prop
procedures, and informally through the establishment of precedents an
understandings on a great many detailed issues. Since, as it turned out, the
were no realized hazards which would test, or strain, the machinery of GMAC
there is no proof that the machinery was effective or even necessary. But as a
exercise in the enlargement of the idea of regulation in the British context,
had a significance beyond its size or original remit. Not long after GMAG w:
established, the regulatory climate in the UK changed drastically, so that ¢l
example of GMAG was not likely to be followed up. But providing th
memories are kept, the example of GMAG will be there, when the tide tur
again.
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