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the h2nds of tne few, he remarks that the time has come when
those who lead opinion will hazve to maxe up their minda what
they propose to do as revolutionary. He atatee that the

most dangerous sort of unreat ie that which prevails among the
leaders of the community, among those who exercise the force

of the state and set the temper of de'oate.33

33. "Unrest," New Recublic, 30, November 13, 1930, p. 315

Lipprenn often asserts taat the zdministration hz2s an
opportunity to affect public devste and puolic judgment. Thet
advantage ¢f euch an opportunity is not utilized is poirted
out in many of hls editoriels and magezine erticles. Vriting

in the Nes York Tricune, he eays, "Next weex Congress will

meet. The administration hzs had nine monthe of freedom from
congressicnzl criticisz, nine monthe in waich to mold a public
opiniorn which woulid suprort mezsurss needed $0 zmeet the world
crisis. Is there =2ny evidence that iV hes succeeded in align-
ing 2 public opinion behind 4t on which it can count during
the critical months ahead.® He feels that such evidence 1s
lagking, that the prevailirg ocinion in Wasnington 2t the time
he wrote was exactly what it had oeen nine months previous,
thet the adminietrztion could teke no far reaching steps be-
ceuse it was not sure of the support of public opinion. For
more then two years the administrztion nas been workiag with
other pcwers, Tut 1t nas never once.exolainad it3 work to the

putlic. It, the adrinistrzticn, does net know whether it czn




pledge the nation %0 any of the dootrines which it has been

considering; it 1s walting for esome sign from = puolic which
hae never oveen inatructed and informed. While the publioc
velts for some elgn from adminiastrative officiale, thoee same
officiale are treating the nresent uninstructed public opinion
as final. This 18 a different attitude than the cne taken by
the government during the wer crisis. Then, Lippmann seys,
the government conscripted public opinion. Officiale goose-
stepgced it, taught it to stand at attention and szlute.
Degisions in tae moiern state tend to be made by the in-
teraction, not of Congrees end the Executive, but of public
opinion end the Executive. Public opinion, for this purpoase,
finda itealf collected about sgpeoial groups, & labor group, a
farmer group. Theee groups conduct & continuoue electioneering
campaizn upon the uninformed, exploitable public. Beinz special .

groups, they have special aources of information. Very frequentfﬁfﬁﬂ

ly the informztion 18 simply manufactured to fit the need. It

f’

would seem, esye Liprmann, that the sources of opinion must be

carefully protected if the resulting public opinion ise to be of ;Eﬁé

value in guiding the aots of the exeoutive.34

- —— - - - a—— o - o

34. Lippmann, Walter, Libertiy gnd the News, New Yorkx, The
Macmillan Coxrany, 1930, p. 61

The public is often poorly instructed, and the result is
not 211 thet leaders desire. Unless the czrds =re 1laild on the
tatle, the ultimate good of eny move, political or sc¢oclal, may

not be realized. In writing of the HManchurian affaeir, Lippmenn
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seys: "It ia of the utmost importance that the implicetion of
this resolution should be clsarly understood, so that assuming
that the resolution is adopted, pudblic opinion through the world
way oe left in no douvt as t¢ what has been eachieved.®™ He eays,

in writing of Grandi's visit, "Unless some way is found to

clerify Amaricen opinions cn thie $oint, Grendils miesion may

have the opposite effect.® Lippmann is convinced that there ie
potential strength in e well-instructed public opinion., He seeus
to feel thet this sirenzth hes, so far, not been tapped, that
there are w2ys of getting the oublic to fall in line, tc suprort
irportznt measures. The technigue, eo far, has been faulty. He
saye thst perhaps t00 much reliance is placed on editors of lead-
ing papers and on editors of magazines which claim to reflect
opinion,

Pernaps one other point may be mentioned in analyzing the
faectors whicn inufluvence the formation of public opinion, as con-
ceived by Welter Lipprann., He stresees the plurality of the per-
son. Puoilc opinion is formed oy the self in the ascendancy--
and no one self is alwayse in the sscendancy. Those mznipulating

oublic opinion nmve to deal, nct 2nly wita aumerocus individuale,

tut with individuels whose intergsts may tend in one direction at

. . . 35
one tiuwe and in a2notaer cdirection at a future tinme.

35. Phantomn Pudlic, ». 161

——— — - A VD - — — — — ———

Codee Lave thelr place in the mexing of public opinion., Ster-

eotyres which form ths tasis of our codes influence us in seeking




out fzcts end determines in what way we shall see them, and
"in the ma2king cof public opinion, and in the present state of
sducation, = public opinion {s primarily a moralized =2nd codi-

£1ed version of the facts." 9

36. Pudblic Opoinion, p. 135

— e et - -~ -y

Perheps the entire matter of the formation of oublic opin-
ion, a8 far as lippmannt's concept is concerned, is to be found
in nis statemsnt: MUy conclusion i3 that public opinion muat

ve orgznizad for the press if it ies to ve sound, not by the
press aa it 1is today.'37

37, 1bid., p. 32
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Part III
The Function of Public Qoinion

*The action of a public,"™ saye Lippmann, "is principally
confined to sn occasionel intervention in affairs oy mesnsa of

an elignment of the force which a dominant section of taat

public can wield "8

—— - ——— D o G b - - e~ -

38. Phapntom Puzlig, p. 80

Woat the public really does is to 2lign itself for or
against 2 proposzl., It Gces not express its opinions, It can-
not do 80 by simrly enswering "Yes®™ and "No." In saying that
the popular will doee not direoct continuouely, but intervenee
only occasionally, we are advocating that the paople themselves
do not govern, but mobilize, as a mz=jority, to support or to
oppose the individuale who govern. The members of a public can-

not possess the intimate xnowledge of affairs that those who

are witnin the inner cirole gossess. They cannot understand the i
fine pointe of the zrzument. They can du$ wait for soxe sign
#nich will indicete beshind which actor, wmhich leader, to mobi-
1lize. Thevy caunot anticipate the problem much before it has
reached the crisis stege, nor do they mull over the vroblem when
that stage is paseed.

Public opinion is not a conserving or orseting force, di-
r90ting soclety to clearly conceived ende, or taking a delidberate

atand toward any preconceived goel and then working consistently

and ugchecked toward that goal. 1t does not continuously direct



tne affaires of the world, It is only when these affaire meest

with a2 snag thet public opinion intervenes, and then 1t does
not "deal with the substance of the problem, or make tecnnical

decisions, or attempt to do justice, or impose a moral preoopt.'39

38. Phantowr Publi¢, p. 68

——— - -

It simply aligne men in such a way as to back thoee individuals

n0 oppose the crisis.

It ie Lippmannls theory that public opinion is a reserve
of force operating only in veriois of crisis., Public opinion
in this role is an attempt to control the action of those who
meke up the *In"™ group by those who make up the "Out® group,
to control thoee on the inaeide. The public's relation to a
proolem ie always an externsl one. It taxes the form of a
vote, & boycott. The expression of opinion is of no 1mgortapoe
aven at the crisis point unless the action of those on the 1%— 1:!
side is influenced. Lippmann saye i% is the iniirsct relation- -
enip Tetween public opinion 2nd public affairs which must be

considered if we, 28 s tudenta, are to understand the posslolili-

ties of zublic opinion.®

400 Ibldo, ppo 55‘56

It would seer thet an election might express the aireot
opinior of & public. However, it is the election wnhich deter-
mines the 2lipnment to be rede behind certzin actors. The
voter merely says that he will %ack the candidate who promises

teo do certain things. The candidate is not selected by the



public, as such. He 1s chosen by the party leaders, by the

city faotione. The result of general voting is to align the
voters.

Lippmann doea not conoede that public opinion makes the
law any more than it chooses the candidate. It does, he says,
whun the law is preaented to it, either affirm or deny ite
wvorthe It does, by giving =esent to certain candidates, say
toat this man shall make the law instead of that man. So
long as tne laws which are made operate smoothly and inoffen-
sively, the public does not interfere. It ie only when the
power of certain persons to make the law has been challenged
that the public intervenes.

If we depended upon the entire rmess of people to make the -

law, we should be a nation without law. It ie impoasivle for q
the public to govern directly. The only interest that the mess
has in governing ie to see that there are laws, that these laws
funotion, and thazt when they cease to funoction, naw laws are
suostituted. As a2 people, we are rnot interested in the law it-
self, out only in enforcing tne law; in the maintenance of a
regime of rule, contract, and custom; in "law,” not in laws;

in the method of law, not in the subetance; in the saactity of
contract, not in a particular contract. The pressure which the
puctlic brings to bear through praiee and blame, through votes,
strikes, boycotts, or support ¢an yield results only if 1t re-

enforces the men who enforce an old rule or sponsor.a new one.



The public does nct consider any one system of rules sacred

and cares only that some system te eniorced, It doee not inter-
fere unless there is some question as to vslidity of the rules,
as to enforcement, &s to meaning, Then, 1% requires thet cer-
t2in objective tests Le applied. The public is not a dispenser
of law and morals, out a reaserve force that may be called into
usé during tne poor functioning of the existing laws and

morsala.

411 Ibld-‘ pp. 104-8

There 1s conaideravle talk about the educaticn of the gen-
eral public in order that there ray be a2 dependable pubvlic opin-
icn, Lippmann feels that it i3 in the elementary state schools
that such education should logically start. It is impossible,
he saye, circumstances veing 28 they are, to educate above the

43
level of the prejudicea of the whole state citizenry. He

- -

43. Lippmann, W=lter, Americay inguisitore, Hé; Yorx, The
Ugcmillan Corpany, 1838, p. 34

saye, further, that we cannot imagine that the trusts will drif¢
naturally into the service of humen life; the people can compel
such service. But there will have to ke an adjustment in think-
ing, and this adjustment will not come undirected.

Thet there is potency in an organized nublic opinion 1is
evident in the weight it has with oertain of the leading actors
on the etaze of public affesirs. In his Men of Destiny, Lippmann

saya of William X4cAdoo: 'Hé, of all nmen, hae incomparaoly the

‘1!
.



greatest sensibllity to the prevailing winde of public opinion.

He 1e organized dy a remarkadble sense of what the goveraning
majority of voters w»ante and will receive." Of Hervert Hoover,
he has this to say: "Hoover, lackingz stimulation from the mass,
advances copinions from a few stock ideas.® Comparing the two,

he says that McAdoo is less intricate personally, but infinitely

more 8oneltive to the stimulus of popular feeling?3

43, Men of Destiny, p. 118

- —— - e

The popular feeling ia that if one can secure a hearing in
pudlic opinion, the cause which he represents will bte more cer-~
tain of ultimate success. Lippwann tells us that organized
labor spends large sums of money trying to enforce ite will, but
such efforts are generally unsuccessful because it does not have

4
an opportunity to sscure a genuine hearing in public Opinion.4

44. Ljiverty and ing News, p. 103 %

No one can work at his beat, nor secure the best results if
he knows that he is constantly having to fight puolic d isfavor.
The press, or rather those who control the press, are always on
the alert for the approvel or disapproval of different publics.
Lippmann thinks th2t in the repression of the newe no finanoial
power is "one-tenth™ so corrugpting, so insidious, 80 hostile
to originelity aad Irenk statement ae the ®"fear of the public
who reads the magazine. For one item suppressed out of respect

for a railroad or a bank, nine are rejected because of the



Ty

prejuiice of the public. This will anger the farmer, that will - =

arouse the Cathclice, another will shock the summer girl.'4s

— -— - e G i e G0 Son - €D e, Ene

45, Prefasce to Politiocs, p. 196
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The public has 2 function. It must form methods of its
ovn in controversies. Ii muet conform to certain principles.
It must confine the efforts of 1ts membere to a pley which they
cal: pley, merely to an intervention whioch will result in an
allaying of the disturbance and so let them, the members, go

on with their own affairs.
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Part IV
Tests

It has already been said that Lipgmann feelﬁ that there
is no question for the public unless there is doutt as to the
valiaity of a rule, doubdt atout its meanianz, ite scundness, or
the methud o i1ts erplicstion. When doubt exists, the public
reguires sinmrle, objective teste to help 1t decide where it
will enliet. These te22ts must snswer two Questions: Is the
rule defective, and now sh2all the agency be recognized which
is most likely to mend i+t7

Since the memvershipn of the public is not fixed, changing
with the issue, there 1e a drifting weck and forth between the
field where certzin individuzle are executives and the field

where they are memoers of the puolic. Thers is confueion as

to whether the attitudes of these individuale ere pubdlic a2t- iﬁ!!

tituées or privste attitudes. The public point of view is

herd to detect, it is confused by the presence of those per-
gens who z re working to shape opinion, to bend the rule in

theixr favoer while pretending, or even imegining, that they are
interested crly in the public good and in the existence of a
workable rule. It is essentiel that thie eelf-interested group
be recognized and that its actions be discounted. The members
of the self-interested group will not aid in the eearch. There=-
fore, it devolves upon the mezbers of the public. They must

&

insist on debete. Thay, the members of the public, will not



be able to decide the question on the merits of the argurents

rrecented, but they will e watching the exposure of the self-
interested groupr in the discussion, The debate will most fre-
quently not lead t0 an answer t0 the question devated, but it
will tend %o expose ﬁhe partisan group. This identifiocation

4
is the {ruve purpose of the debzte. ¢

-— e o . . mp— — -—

46. Phantom Puklic, p. 114
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The validity of a rule may be tested by 1ts violation and
public justification for such violation. This is tne only way
in which an appeal for public judgment may ve asked. So long
as the rule works smoothly, the public is not interested. If,
however, a mar violates tne 1rule, or cleims to have acted under
a new rule which is better than the old one, there must be a
decision between the two rules. The test apnlied in a case of
this sort is the teet of assent. The publie, working through
an ii;dividuel, will firet ask the aggressor why he did not seek
the coneent of those concerned befors he violated the rule. If
he acted in a orisis, the public is satisfied, for the o0ld rule
hes not been abandcned, nor proven defective in ordinary cir=-
cunstences., If, however, it ie shown that the violator did
have time to seek assent, that he made a ohoice between the old
Tule and & new one and deliberately choee the new one because
he thcought it wzas bet?er, the public must intervene to estab-
lish the v=lidity of the new rule or to reinstate the old.

When =esent is lacking, there is asitues cren protest or a lack




of conformity to the new rule. A new rule, which is workable,

and whioch has zssent, will not provoks protest or general
disctedience.

The public does not intervene unless $there is wholeeale
digovbsdience, or unless large numvers ara involved. But where
there are lerge numbers involved, where the protest 1s made on
nehalt of large numbers, the public rust act. The first fact
that the public must establish is the authenvicity of the pro—
test. A decision must be mede as to whether or not the spokee~
men i3 suthorized. One way of esscertaining the authorization
is, of course, through election., The test of assent by larze
vedies of rer is sirmply tkhat their authorized spokesmen must
have azreed.

The test of conformity is closely relazted to the test of

agsent. If the members cf the public evade tne rule, 1% is
evidence of criticisk, or evidence that criticism will soon
follow. Perhaps this snculd be stated in another way. If
there is open criticiem of a rule, a custom, a law, an insti-
tution, there will be evasion of that rule. Critioiem ie al-
waye an indicetion that the law is defective. Walle the pub-
lic cannot determine the exact defect in the rule, it can, by
the teets of conformity and assent, determine that there is a
defect. The next step is to seek out the agencies most capa-
ble znd likely to remedy the defect.

In discussing the next test, that of inquiry, Lippwenn



divides the mass into the Ins and tne Oute. The random col-

lection of byatanders, szys Lippmznn, cennot interfere in all
the problems of the day. There is a sort of professional pub-
lic, the Ins, made up of more or less eminent persons. If
settlements are made more or less continually, the Ins have the
confidence of the public and the outeiders are arrayed behind
the dominent leaders. If, however, the interested parties can-
not agree, and a split ooccure arong the insiders, the publio
will esupport the dissenters, the Outs. The difference between
the Ins and the Outs nay be more or less significant--the

Ine may tend toward collectiviem, the Outs towvard individual-
iem; the Ins may have favored certein asgricultural interests,
the OQuts, cortain Industrial interests. The Ins, after a term
of powver become sc committed to certain policies and so entangled
with interests oonnected with these policles that they are pow-
erless to check the movement of the interest with whioch they

are aligned. It is time, then, for the dissenters, the Outs,

to intervene. The teat of whether the Ins are handling affalirs
effeotively is the presence or abvsence of dieturbasnce.

The tests of aasent and of conformity will determine when
there 1¢ 2 need for reform. The only way the public csn choosse
between the Ins and the Outs ie to depend upon cumuletive
judgment as to whether probleme are being solved or aggravated.
Hewever, wholesale judgments z2re not to be depended upon for
final action. They must te broken up into more "retail® Jjudg-

ments. The people rust locate by clear and objective tests the



actor in a controversy who should be given support. !

The only teet applicadble in so loceting thie deeerving ace ¢
tor, 18 the test of inquiry. The party who is willing tc sub- ‘
mit hie claim to inquiry ie generzlly adjudged to ve the most
slncere, most oonfident in his stand, moet willing to risk his
platform for the good of the people. If the parties to a
dispute are willing to submit to an inquiry, there is some
proapect of a settlement. Failing settlemwent, there is a
ohance for clarification of the point at iseue, and failing
clarification, there ie the possibility that the most aroitrary
of the disputants will be identified.

But, if all the perties submit t¢ inquiry, the test of
inquiry 1s valuelees. Tas only thing #hich is accomplished is
that the disputantse may be identified. Other tests must be ap-
plied to ascertain whether the new rule ie workable. Theae
tests must ascertzin whether the rule provides for its own clari-
ficatlon, whether or not it provides for samendment by consent,
and whether or not i1t providea that due notice shall be given

before amendnent is made.47
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Sunming up, Lippmenn sayse: "The real value of debate is
to make identification of the partieans posaible. 4 problem
exists where a rule of action is defective, end its defective-
ness cen best be judged by the public through the test of assent
and the test of conformity. For remediee,'normally, I have as-

sured that the public must turn to the Cute as against the Ine,
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although these wholeszle judgments may be refined by more gna-

lytiocal tests for specific issues. As samples for these more
adalytical teets I have suggested the test of ingquiry for con-
fused controversies, and for reforms, the test of interpreta-

tion, of amendrent, of due not:ic:«.a."“8
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43, lIbpjd., p. 140
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Lipprann does not ¢laim that these tests are infzllible,
nor that they may not be improved upon. He dceas,suggest, how-
ever that where the memdoers of z pudblic cannot use tests of
this sort to gulde them, the wisest course for them is not %o
act. The exiastence ¢f a2 usable test is itself the test of
whether the puoblic ought to iutervene.

There are certzin principles underlying the tests proposed

by Lippmenn. Briefly, these gre:

P

1, Executive action is not for the public. Q

3. The intrinsic merite of the question are not for the
publio.

3, The anticipation, the analysis, and the solution of
a question are not for the public.

4. The specific, technical, intimate oriteria required
in the handling of 2 question are not for the
public.

5. Whet ie left for the nublic ie a judgment as to whether
the actors in the controversy are following a
gettled rule of tehavior or their own arbitrary

desires.

6. Thie judgment is dependent upon the discovery of
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criterla vy which reasonable behavior, conduct which
follows a settled ocourse, may ve distinpuished from
arbitrary behavior.4

49. Ibid., pp. 144-145




Conclusion

It 1s difficult to find cutatanding contributions of any
one writer in a subject on which 80 many authorities write and
waich 1s conceded to be one of the most important subjects of
vhe dey. So fer as I neve been able to aacertain, Lippmann
ie the firet writer toc meke uss of the cencept of stereotypes
in his definition of public opinion., Tke triangular relétion—
sLip whioch he finds exists between the scene of action, the
humau picture of the scene, and the response to the picture
working itself out upcn the scene of action 1s olearly a
Lippxmeun concept. Others concede the value of the concept and
nake use of 1t, but 4t is %o Walter Lippmaenn that all writers
give oredit. ﬁ

Lippmann is convinced that there 15 not one public, but q
many cublics, each interested in its own problems, end while
the membere of the different publics mzy be the same individuals,
eéach public seems to be concerned only with ite problems. He
builde up the personnel of his pudlics in rather a unique man-
ner. To him anyone who 18 peeking to learn from the public, who
proposes to the memters nlens to employ, in thelr most produc-
tive and harmonious form, the energies of man, is a member. The
public is made up of tnose whose intereet in any question leads
them to align themselves on the gide of any of the main aoctors.
He does not concede the existence of a "gollective mind." A
public’s will is made upr of many wills, and when e public speaks,

it speaks through some person. He ¢onceivea public opinion 6o
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be, then, the woice of the interested spectetors of action
transmitted through aome person,

He emphasizes the fact that nublic opinion is not eponta-
neously formed within the group, that it must be directed, edu-
cated, Tefore it is capable of use. He sees, in the formetion
of opinion, the part played by the dual aspect of human nature.
interest is at the basis of opinion, and the self which is in
the ascendancy when the question is belng dieéussed is the
self which is or is not influsnced. The making of one general
will out of a multitude of individual wills consists essentially
in the uee of eyzbols which eseenmble emotions after they have
oeen detzched from their ideals. The change is brought about
by leaders who have acoess to the instruments of public
cpinion.

The function of public opinion is to intervene in a ori-
sis, It is not a directing force, nor is it a c¢creating force.
It simply offers a aolution in a conflict by eligning men in
such e way as to baock the leaders most capable of effecting a
settlement of difficulties. Public opinion does not make the
law., It approves or disapproves the advocates of the law and
s0 affirms or denies its worth. The public is not a dispenser
of law and morale. It is s reeserve force that may be called
into play during the poor functioning of existing laws or
rorale. In order that publio opinion may function properly,

1t must te given to the instrurents through which it works in



an orgenized form, not left to be organized oy such instruments.

It must, in other words, ve organized for the prese instead of 'FE
by. the preas.
There should be an independent, expert organization which
1s capeble of making unseen facts known to those who must de-
cide the isgue, Besldes the experts to orgznize public opinion,
Lipprann suggests that there should also be sxperts to direct
the force whioh ruvlic opinion wields. Tine ovusiress of the
public, then, is to decide whether the actors are following
certain established rules, whether an existing rule of action
le defective, and if so, who 1s best suited to remedy the defeot.
The public muzt have certain ovjective tests to gulide it
ir mexing decisions. The teets of aseent, conformity, and
inquiry may ve agplied. A rule is considered defective when the
majority of the people no longer assent or conform to it. Per-
sons beest suited to rexedy a defective rule =re those who are @
willing to submit to an impartial inguiry into the fzots ana \L‘~H
who will abide by the results of an inguiry which provides for
sslf-clarificetion, arendment, and due notice of change. In
most cesees the Outs are suprorted againat the Ins.
It is possible, indeed highly provable, that anotner stu-
dent, or other students, will find additionel contributions
rzde by Welter Lippmann, or they may not agree that the phaaea.
xhich have been discussed are the phases of most value to an

understanding of the sucject of public opinion. It has been



ry purpose to isolate, so far as isclation is possible, those

ldeas which seem to be peculiarly Lippmann's, those ideap which
are most frequently quoted by other writerse in the field. Cer-
tainly, to me, the outstanding contrioutions of Walter Lippmenn
to an understanding of the subject of public opinicn ares

(1) Stereotypes, the pictures in our heads, form the basis

for the formetion of opinions. (2) Opinions should be organ-
ized for the press by experts znd the welght, cr force, which
opinions are to exert should be controlied by experts. (3)

It 1s the function of public opinion to operate only in a
crisis 2nd to operste by sligning the public on the particular
question, behind the actors. (4) Objective tests, to ascertain
whether or not the situation justifies puoblic interventicn,
should be apilied.

If we, as students, might incorporate these ideas into ocur
conoept of pudblic opirion, it seems to me that we should have
scmething cn which to dulld, some point of departure, and that Q
we might better understand the working ¢f public oplrion and

the force wnich it has, or which it umay have, in public

affeirs.
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