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Abstract

Public Administration (PA) has been a unique witness and
protagonist of scholarship in the field of public administra-
tion over the course of an entire century. On the occasion
of the journal's 100th anniversary, we conduct a systematic

analysis of the publication history using bibliometric
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on the basis of linguistic similarities and track their evolu-
tion through five eras of PA scholarship. Overall, the results
show both the journal's strong British roots and its evolve-
ment toward an increasingly international, interdisciplinary,
and dynamic community. The findings also indicate the

state of the field as a “fragmented adhocracy,” with chang-

ing modes of differentiation over time.

1 | INTRODUCTION

Ever since the Royal Society launched the Philosophical Transactions in 1665 to inform about the work and achieve-
ments of scientists throughout Europe, scholarly journals have become important catalysts in the development of
academic fields and disciplines (Price, 1963). Today, writing for publication in peer-reviewed journals is an almost
ubiquitous practice in academia. Such journals have long expanded from their original function of disseminating
knowledge among readers and engaging them in critical discourse. Through peer review, particularly for journals at

the top of the rankings, professional reputation is allocated and academic careers are boosted or broken. For these

This is an open access article under the terms of the Creative Commons Attribution-NonCommercial License, which permits use,
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and other important functions, self-reflections on the evolution of an academic field should not, and cannot, miss the

role of the community's most influential journals, and often it is a journal's anniversary that gives the occasion for
such “belly button pieces” (Raadschelders, 2011, p. 917) in the first place (Kumar et al., 2020; Ni et al., 2017).

In the field of public administration, the eponymous journal—Public Administration (PA)—is the longest-running
outlet, celebrating its 100th volume in 2022. We are not aware of any other journal in the field that would invite us
for a longer travel backward in time to when the field took its early roots. PA is thus a unique witness and protago-
nist of the field's development over the course of an entire century, and its archives are a treasure for those who
want to discover this history. Of course, PA reflects only one trajectory in the much broader history of the field, as
there are many other important journals, each with its own tradition and profile. Although the audience of PA has
become increasingly global over the past decades, its British roots and European tradition are impossible to miss.
Public administration journals thus make a case for the “situatedness of knowledge” (Mannheim, 1936), as they dis-
seminate knowledge that is embedded in particular sociohistorical contexts. Such contingencies do not only emerge
from the changing social organization of scholarship, but also from the field's deep engagement and co-evolution
with administrative practice.

This embeddedness of knowledge production into particular historical, geographical, cultural, and institutional
contexts is a root cause for the fragmentation of public administration as an academic field. If there is any point of
integration, it is the object of study, that is, governmental organizations, the public sector more comprehensively,
and the public realm at large (Pollitt, 2010). Scholars from different disciplinary backgrounds study this object and
bring in various professional habits and standards, notably from political science, public policy, management, eco-
nomics, sociology, and law (Hustedt et al., 2020). The degree of reputational control by defining overarching goals
and standards is rather low, as scholars have high autonomy in setting research priorities and evaluation criteria
within their subcommunities. At the same time, public administration scholars have multiple audiences beyond aca-
demia, including policymakers, public managers, consultants, etc., representing a broad range of interests and
awarding different forms of reputation. This plurality of internal and external stakeholders gives rise to a reputational
work organization that has been referred to as “fragmented adhocracy” (Whitley, 1984), with high levels of task
uncertainty and low levels of interdependence among subcommunities.

The fragmentation or, more positively termed, plurality of public administration scholarship makes it both worth-
while and challenging to study one of its core journals, and to study it over a period of 100 years. In addition to the
sheer size of the body of knowledge that has accumulated in the archives of PA, the fragmentation of the field makes
it difficult for single researchers to maintain a comprehensive overview. Each member of the community has an idio-
syncratic perspective on the field and its history; a perspective that has been shaped in the academic socialization
and is imbued with a particular zeitgeist. Looking back on an endeavor that began 100 years ago without bringing too
many personal views and contemporary perspectives in is thus not a trivial pursuit.

We address this challenge by applying a systematic, computer-aided approach to literature reviewing, which
expands bibliometrics (Zupic & Cater, 2014) into natural language processing (NLP; Manning & Schiitze, 2005). Our
approach can be referred to as “NLP-enhanced bibliometrics” (Atanassova et al., 2019), combining methods from the
broad portfolio of large-scale text analytics. Of course, advanced methods of text mining do not suspend all personal
views and prior knowledge, particularly in the calibration of the methods and interpretation of results (Hannigan
et al,, 2019). However, such methods first and foremost give voice to others than those who apply them: the thou-
sands of authors who have contributed to PA over the years. Through their writing and citing behaviors, they have
collectively yet unintendedly drawn the “big picture” of scholarship that our methods extract from the journal's text
corpus. Our analysis might be considered a grassroots approach, as all authors had the same chance to contribute to
the picture, irrespectively of whether they were published in the inaugural volume of 1923 or in one of the more
recent volumes. Nonetheless, the authors still remain the “unsung heroes” in our study because our analytical focus
is primarily on the use of language, rather than on renowned scholars and their seminal works.

The goal of this article is, hence, to identify and indicate the major lines of development in the journal's publica-

tion history. We seek to identify the changing topics published in PA, but given the sociohistorical situatedness of
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this scholarship, we also pay attention to the disciplinary, geographical, and methodological influences that have

shaped the journal over time. Somewhat paradoxically, however, a journal article may not be the best genre for car-
rying out and reporting a longitudinal study spanning a century, as it does not offer the space to go into details. We
thus settle for “visualizing what we know” (Bérner, 2010) and hope that our maps will invite readers to embark on
their own journey of discovery through time and topics. For reasons of both brevity and readability, the outline of
our analytical approach and procedure in the next section is limited to general information that is indispensable for
an understanding of our methods and results; more specific technical details are presented in Appendix A. Some
more information is provided in the subsequent results section, where it is needed to understand the data visualiza-
tions that guide our reasoning.

2 | ANALYTICAL APPROACH AND PROCEDURE

This study started out as a bibliometric project but quickly expanded into text mining with NLP (Manning &
Schiitze, 2005). Bibliometrics is the statistical analysis of scholarly communication, mostly (yet not exclusively) focus-
ing on written communication through articles in peer-reviewed journals (Price, 1963; Zupic & Cater, 2014). Beyond
mere citation counts, often fed into simple rankings of influential authors and their works, scholars use bibliometric
methods to study the intertextual relations among documents, which are established by references. By citing other
works and providing these sources in a bibliography, authors successively and cumulatively weave a web of their
publications. Bibliometricians extract this web by converting citation data into information on the similarity between
documents. A well-established and—if tested on a large scale—well-proven assumption is that documents are the
more similar the more references they share in their bibliographies (Kessler, 1963) or the more frequently they are
jointly cited in other documents (Small, 1973).

When it comes to analyze PA, or any other journal of similar age, bibliometric methods quickly reach their limits.
The reason is simple: Citing other works, and citing them extensively, has established as an ubiquitous academic
practice not earlier than in the second half of the 20th century. A look into the first volumes of PA reveals that only
a few articles provide sources in footnotes or bibliographies. When the journal was founded in 1923 as The Journal
of Public Administration, its main purpose was to inform about the work of the Institute of Public Administration (since
1954 Royal Institute of Public Administration [RIPA]) and to disseminate knowledge among its members in the over-
arching attempt to professionalize the civil service (Corner, 1923; Nottage & Stack, 1972). Although this mission
involved putting “into permanent form the contributions which are made, from time to time, to the science of public
administration” (Anonymous, 1923, p. 3), PA was first and foremost a practitioner journal (Rhodes, 2022, this issue).
Practitioners neither had the skills nor the time to engage in academic studies, for such research “infers a quiet and
meditative withdrawal from the hustle and hurly-burly of worldly affairs, of undisturbed prolonged and connected
thought” (Roberts, 1931, p. 350). Articles were predominantly written in an essayistic style and included only few
references, if at all (Dargie & Rhodes, 1996). Even if references were distributed more evenly across the century, the
challenge remains that citation databases do not cover the first half of the 20th century, leaving researchers with a
tremendous effort of data collection. Therefore, standard applications of bibliometrics would strongly bias the results
toward the more recent decades while largely neglecting earlier scholarship that paved the way.

Given this challenge, we decided to adhere to bibliometrics' focus on the similarities between articles but not to
extract a similarity measure from citation data. With increasing capacities to analyze even largest amounts of textual
data, NLP has gained importance, with first applications in public administration scholarship (Kowalski et al., 2020;
Pandey et al., 2017). The repertoire of NLP includes measures of document similarity, but in this case, the similarity
is calculated on the basis of the language used in the full texts of documents. Broadly speaking, such methods
decompose each full text into a “bag-of-words” (Zhang et al., 2010), counting how many times each word occurs in
the text. The result is a representation of the text in a vector that indicates a kind of linguistic “fingerprint” left by

the authors. As these vectors can be compared for every pair of documents in a large text corpus, the method
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substitutes for the missing similarity information from citation data. The assumption is that authors who work on

similar topics use similar language, such that their written texts will have overlaps in the terminology used.

Following this approach, the analytical procedure started with the download of all full texts of articles
published in PA since its inaugural volume. We also downloaded citation data available from the Social Science
Citation Index, reaching back to 1965, because they offer some insights that cannot be gained with NLP but
are still noteworthy even if the period of citation analyses is limited to only half a century. We then converted,
reduced, and reorganized the initial data and analyzed them in a series of sequential steps. Figure 1 shows the
entire analytical procedure. We do not explain each step at length here but instead refer to Appendix A for
technical notes.

3 | RESULTS

Figure 2 shows some features of the basic text corpus resulting from Step 2 of the analytical procedure. As the
analysis required some time to be prepared for this anniversary symposium, it does not span the entire century
but only 98 volumes up until and including 2020. In total, we retrieved 3202 articles with more than 21 million
words. The distribution over time shows a drop of publication activity during World War Il and a fast recovery
in postwar times. The subsequent decrease of articles per volume since the early 1950s is paralleled by an
increase in article length. The tendency to publish fewer but longer articles, which is reversed only in the last
decade, might reflect a broader trend of professionalization with increasing methodological requirements and
growing reporting standards (Chester, 1951; Dargie & Rhodes, 1996; Simey, 1952). Since the early 1990s, PA
offers more publication space to the likewise growing scholarly community, as the number of articles per vol-
ume has increased since then. Interestingly, authors show a slight tendency to use shorter sentences particu-

larly since the early 1980s, which indicates that linguistic standards have changed over time. Depending on

Preprocessing Sample characteristics Analysis
Step 1 Generation of initial dataset N = 3202 articles Bibliometric analysis
Retrieval of meta data for all articles published in PA thereof 1935 articles Disciplinary influence (Figure 3) based on Scopus
between 1923-2020; subsample of articles with cited with 85,067 references classification of cited journals in references
references covered in the SSCI database to 59,129 sources
Step 2 Corpus creation N = 3202 articles Closed vocabulary text mining
Retrieval of full texts and conversion of data format; with 21,624,442 words References to administrative traditions (Figure 4) and
elimination of all additional information in documents in 858,063 sentences use of research methods (Figure 5) based on keyword
aside from the running texts; tokenization of running texts dictionaries
Step 3 Corpus reduction N = 3202 articles Open vocabulary text mining
Elimination of stop words, symbols, and numbers; with 159,783 stem words Term specificity (TF-IDF) based on document-term-
word stemming frequency matrix; document similarity based on TF-
IDF matrix
Step 4 Selection of documents N = 1398 articles Cluster analysis
Elimination of documents with low similarity values; in 63 topics Detection of topics (Figures 6, 7) based on document
dismissal of minor clusters similarity matrix; classification of topics based on
network centrality and unigram analysis (Appendix B)
Step 5 Filtering of references N = 1398 articles Bibliometric analysis

Selection of references between topics.

thereof 306 articles
with 655 references
to 335 sources

Evolution of topics (Figure 8) based on cited references

FIGURE 1 Steps in the analytical procedure. For reasons of brevity and readability, technical details of the
procedure are omitted from the text and instead presented in Appendix A. The figure is available for download in
high resolution at https://doi.org/10.7910/DVN/ON6407
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the perspective, this finding might be interpreted as a change toward more clarity and simplicity or as a loss of

richness in the art of writing.

3.1 | PA and disciplines

Figure 3 summarizes the results of our first more conventional (i.e., citation-based) bibliometric analysis (Step 1;
Figure 1). The diagram shows the extent to which articles published in the second half of the century have referred
to journals from a broad range of disciplines in the social sciences. In aggregation, references from PA to journals
within the field of public administration, including journal self-citations, account for the largest part of all coded

sources (33.1%). The strongest outside influences come from political science (25.0%) and management (12.5%),
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FIGURE 2 Characteristics and distribution of the analyzed text corpus. The left Y-axis shows the number of
words per sentence and articles per volume, the right Y-axis indicates the number of words per article. The figure is
available for download in color and high resolution at https://doi.org/10.7910/DVN/ON6407 [Color figure can be
viewed at wileyonlinelibrary.com]
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FIGURE 3 Disciplinary influence. The diagram builds on the journal classification of the Journal Citation Reports
and shows the shares of references from PA to journals in particular disciplines for all references to classified
journals. The figure is available for download in color and high resolution at https://doi.org/10.7910/DVN/ON6407
[Color figure can be viewed at wileyonlinelibrary.com]
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followed by economics (5.1%), psychology (3.7%), and sociology (2.9%) with much smaller shares. Law, though one

of the “root disciplines” of public administration (Rosenbloom, 1983), accounts for an almost negligible number of
references (1.7%). The residual category includes references to journals from 34 other disciplines in the social sci-
ences, in sum accounting for 15.9% of all coded references.

These results lend only partial support to the often-claimed insularity of the field, as scholarship in PA draws to
considerable extent on research from two foundational disciplines (i.e., political science and management;
Rosenbloom, 1983). Our findings thus differ substantially from other bibliometric studies on this subject (Andrews &
Esteve, 2015; McGuigan et al., 2021; Wright, 2011). Whereas previous studies have coded only for few top journals
in political science and management, we adopted a much longer journal list from the Journal Citation Reports (JCRs),
including 3132 journals from 41 disciplines in the social sciences. This approach is less prone to an underestimation
of interdisciplinarity and helps to put the findings into perspective: Less than one third of outgoing references from
PA are within-field references to public administration, whereas more than two-thirds go beyond the field to other
disciplines. When combined, journals in political science and management account for a higher share among all coded
references than public administration journals. With regard to these two disciplines, we conclude that there is little
evidence for an insularity of public administration but much indication of a vivid interdisciplinarity.

However, we do find support for an insularity of public administration with regard to the third of the founding
disciplines, that is, law (Rosenbloom, 1983). The divergent evolution of public administration and administrative law
has recently been analyzed (Osorio et al., 2021) and our study echoes these findings. It should be noted here that
our method might underestimate the influence of law because in legal scholarship, publishing in journals does not
play the same pivotal role than in many other fields. This aspect brings us to a broader limitation of our approach:
We focused exclusively on references to journals, accounting for 43.9% of all references, and within this subset, we
coded only for journals listed in selected categories of the JCRs (covering 33.1% of all references). We cannot know
the extent to which the representation of disciplines across these journals generalizes to the full body of references.
A further limitation is our exclusive focus on references from PA to other journals, whereas we do not examine the
extent to which PA is cited in other journals. Previous studies have consistently shown that in this reverse perspec-
tive the isolation of public administration scholarship stands out more clearly, as other disciplines take only little
notice of it (Andrews & Esteve, 2015; McGuigan et al., 2021; Wright, 2011).

3.2 | PA and administrative traditions

The next analysis focuses on the coverage of different administrative traditions in PA throughout the century (Step
2; Figure 1). Administrative traditions are groups of countries with a shared history and common cultural heritage as
well as similarities of the broader political systems (Painter & Peters, 2010; Peters, 2021). Figure 4 depicts the share
of countries in particular administrative traditions for all geographical terms in the text corpus, as identified by using
a dictionary for coding in-text references. On average, the Anglo-Saxon tradition has gathered by far the most in-text
references (64.2%), followed by continental Western Europe with the Germanic (9.9%), Napoleonic (8.4%), and Scan-
dinavian (4.9%) traditions. Further traditions with noteworthy shares are (Post-)Colonial South Asia and Africa
(6.1%), as well as East-European and (Post-)Soviet (3.1%) countries. References to the East Asian (1.3%), Islamic
(1.1%), and Latin American (0.9%) traditions are almost negligible when aggregated over the full lifespan of the
journal.

The findings confirm the marginalization of non-Western perspectives in public administration scholarship,
which has already been demonstrated for the least developed countries (Gulrajani & Moloney, 2012). However, our
longitudinal perspective draws a more nuanced picture. First, it provides evidence for the global aspirations of the
journal in its foundational decade (Nottage & Stack, 1972). It took the journal 80 years to reclaim its initial interna-
tional orientation. Second, scholars have paid considerable attention to the Global South during the decolonization
in the 1950s and 1960s, although this research likely ignored indigenous systems of administration (Basheka, 2012).
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FIGURE 4 Administrative traditions. The diagram builds on a closed vocabulary text mining and shows the shares
of in-text references to administrative traditions for all references to administrative traditions in the full texts of PA
articles. The figure is available for download in color and high resolution at https://doi.org/10.7910/DVN/ON6407
[Color figure can be viewed at wileyonlinelibrary.com]

Third, the data show a clear trend toward more diversity after the Anglo-Saxon tradition peaked in the late 1970s. In
particular, the internationalization has accelerated since the 1990s, when Comparative and International Administra-
tion (Rhodes, 1992) and the European Forum (Bogason et al., 1999) were introduced as new sections in the journal.
This development has also been reflected in an increasingly global composition of the editorial teams since then
(Aoki et al., 2022, in this issue). In addition to editorial policies, the internationalization is likely to be driven by the
alignment of academic practices and career systems across the world, which place an increased emphasis on publica-
tions in international journals (Lodge, 2022, in this issue). It might also be a response to the changing nature of
administrative problems in a globalized world, which increasingly refute national compartmentalization (Hou
etal, 2011).

Evidently, the statistical analysis of term frequencies neither allows for conclusions about the reasons for the out-
lined developments nor does it reveal how the articles utilize the evidence from the different administrative traditions.
The algorithm cannot distinguish between original data in empirical studies and simple references to results from other
administrative contexts. Still, by revealing contextual information in the articles, our measures go beyond the coding of
author affiliations for assessing the international orientation of a literature, which is a common practice in bibliometric
analyses. Furthermore, the assignment of countries to administrative traditions glosses over country-specific develop-
ments and ignores overlaps between traditions (Painter & Peters, 2010). However, administrative traditions provide a

“comparative bureaucracy” (Peters, 2021, p. 1) grounded in the historical genesis of administrative systems.

3.3 | PA and methods

Figure 5 informs about the use of quantitative and qualitative research methods in PA articles. The analysis followed

the same text mining approach as above (Step 2; Figure 1) but applied a dictionary for research methods (Vogel


http://wileyonlinelibrary.com

| wiLE Y-S vooEL o HaTIE

60% 6%

FIGURE 5 Research methods. The diagram builds on a closed vocabulary text mining and shows shares of
articles referring to quantitative or qualitative methods, respectively. The red line shows the share of numeric
expressions for all terms in the full texts. The figure is available for download in color and high resolution at https://
doi.org/10.7910/DVN/ON6407 [Color figure can be viewed at wileyonlinelibrary.com]
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et al., 2017). The graph further includes the frequency of numeric expressions in the articles, which might serve as a
supplementary proxy for quantitative analyses. On average across the entire century, we identify a low share of arti-
cles using quantitative (10.8%) or qualitative (12.9%) methods. However, our data also show a considerable method-
ological development toward the end of the century.

The findings confirm earlier assessments that public administration scholarship had for a long time been “meth-
odologically underdeveloped” (Groeneveld et al., 2015, p. 62). Until the 2000s, less than 10% of PA articles used sta-
tistical analyses, and even the enthusiasm for quantitative methods during the postwar period (Stallings &
Ferris, 1988) left imprints only in a slight rise of numeric expressions (Figure 5). Much of the earlier work can be
described as “capturing and recording” and “case reporting” (Chester, 1946, p. 94), both of which were acknowl-
edged as research methods. The very idea of research was “to get out of the heads of the practitioners and into pub-
lished material” (Chester, 1962, p. 54) for the main purpose of informing teaching and practice. A comparative
analysis of public administration journals in the 1970s showed that more than two-thirds of articles published in PA
used “historical” methods, which was the highest share among all analyzed journals (Bowman & Hajjar, 1978). How-
ever, such articles did not build on qualitative methods in the systematic manner that we know from contemporary
research. The widespread use of qualitative methods is a phenomenon only of the last three decades, and in this
regard, PA has deviated from the quantitative orientation of other top journals in the field, particularly when com-
pared to North American journals (Ospina et al., 2018; Wright et al., 2004). The stronger roots of interpretivism in
the European intellectual tradition might provide an explanation for the qualitative profile of PA (Bevir &
Rhodes, 2022, this issue). Over the last decade, however, the journal has likewise become more quantitative, primar-
ily at the expense of conceptual articles.

These results provide testimony for the methodological development and sophistication of PA toward the end of
the twentieth century (see also Rhodes et al., 1995). Nonetheless, the probabilistic classification of articles based on key-
words bears some limitations. We compiled the dictionary with contemporary methodological terminology, but scientific
practices have changed substantially over the century. For example, standards for qualitative methods were not
established until the 1970s, and, previously, even the term “qualitative research” was uncommon in the social sciences
(Wolcott, 2009). While this primarily concerns the first 50 years, recent estimates might be affected as well, because the

level of methodological sophistication in qualitative public administration research remained low until the turn of the
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millennium (Brower et al., 2000; Lowery & Evans, 2004). Besides, the extent to which authors use technical terms in their
writing varies considerably between articles of a similar methodology, even in the same publication year, causing a mar-
gin of error in our estimates (Appendix A). Furthermore, mixed methods studies (Hendren et al., 2018) are identified as
both qualitative and quantitative, which potentially inflates the share of empirical studies. Owing to these limitations, the
actual distribution of methods within each volume can deviate from our estimates. What we can conclude with certainty

is that PA is answering Simon's (1946) call for more systematic empirical knowledge today more than ever before.

3.4 | PA and topics

3.4.1 | Thematic network of PA

Although the previous analyses have revealed some of the basic features of scholarship published in PA, they have
been largely silent on the formative topics throughout the journal's publishing history. This is the focus of our main
analyses resulting from Steps 4 and 5 of the procedure (Figure 1). Figure 6 shows which thematic clusters have
emerged over the century, when they peaked, and how they are interrelated. The network is the result of an aggre-
gation and clustering procedure based on document similarities, outlined in more detail in Appendix A. The colored
nodes represent topics, with the node color indicating the median publication year of related articles and the node
size being proportional to the number of these articles. The articles, symbolized by the nodes in light gray, are linked
to a thematic cluster if they have a certain level of similarity with a minimum share of clustered articles. As articles
can be linked to multiple thematic clusters, they establish connections between the topics and bring them closer
together the more similar they are. In total, we extracted 63 thematic clusters with more than five related articles
each. The table in Appendix B provides for each cluster some information on its structure and content. Given limita-
tions of space, we cannot elaborate on each cluster and instead direct our focus to the major lines of thematic devel-

opment over time.
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A first observation is that the network core is populated by topics that peaked in the first half of the century

and thus appear outdated from today's perspective. Among the largest and most central clusters are those dealing
with local government with regard to its reform (topic #12), internal administration (#17), external relations to central
government (#4 and #30), and political representation (#33). Similarly, the clusters on city management (#2 and #19)
and regional government (#29) have a focus on particular jurisdictions in the politico-administrative system. Other
thematic clusters revolve around policy fields in the provision of public infrastructure, such as postal services (#3),
transportation (#5 and #10), social security (#13), health (#18), and public utility services (#1) more generally, with
the latter being the “oldest” cluster in the network. Another pattern of topic emergence is the focus on management
and policy functions, such as planning (#35), budgeting (#32), purchasing (#11), and controlling (#14). Although all
these thematic clusters reflect a large variety of scholarship, they also reveal how strongly PA scholarship had been
driven by phenomena or objects of practical interest for a long period of time. Although topics have changed, this
period can still be regarded as one of continuous development. This continuity is indicated by the colorful region
around the core of the network, ranging from red (1920s) to green (1970s). While this scholarship spans a consider-
able amount of time, the clusters are still densely interconnected and in close proximity, which reflects a smooth the-
matic evolution.

A discontinuity in the journal's thematic development occurs in the late 1980s and the early 1990s, as most blue
and purple clusters are located in a distinct region of the network. Although these clusters are still connected to
scholarship in other regions, there is a trench separating them to a visible extent. The similarity of scholarship on
each side of the trench is thus considerably larger than the similarity across the trench. This emancipatory move is
closely associated with the demise of the RIPA in 1992 and the sale of the journal to Blackwell's (Chapman, 1992;
Shelley, 1993), a turning point in the journal's history. It marked the becoming of PA as “a hard-core academic jour-
nal” (Rhodes, 2022, this issue), for editorial policies no longer had to consider the practical interests of the Institute's
members. Since then, the main target group were academics, and revenues were predominantly generated from sub-
scriptions by university libraries.

The beginning of the “new” era of PA coincides with the New Public Management (NPM) movement, as
reflected in the emergence of clusters on government reforms in NPM's country of origin (i.e., New Zealand; #42)
and public sector reforms more generally (#49 and #55). Further clusters cover both the external and the internal
dimension of NPM: The external marketization of public services is reflected in clusters on the privatization of water
supply (#43), public service contracting (#51), and regulatory policies more broadly (#47). The internal dimension
appears in clusters on the managerialization of the National Health Service (NHS; #48), on the foundation of a new
public service (#50), as well as on strategic (#56) and performance management (#59). However, although NPM
marks the beginning of a new era, not all thematic clusters that have emerged since then comply with this agenda.
More recent topics, such as collaborative governance (#53), network governance (#58), or public leadership (#61),
indicate a post-NPM era of public administration research (Christensen & Lzegreid, 2011).

Although the divide into an “old” and a “new” era of PA scholarship is visually apparent from the thematic net-
work, historical accounts on the field's intellectual development suggest a more fine-grained differentiation into
more eras, paradigms, or reform stages. With some notable exceptions (Dunsire, 1999; Hood, 1995; Rhodes
et al., 1995; Robson, 1975), such historiographies have predominantly taken a US-American viewpoint. A more PA-
specific division comes to the fore when the additional analysis in Figure 7 is combined with findings from the previ-
ous analyses and enriched by considerations of the broader historical context. The stack chart shows how the clus-
tered articles are distributed across the full range of publication years. The legend illustrates two (hypothetical)
extreme cases: one with horizontal lines, in which all topics are equally studied over the entire century, and one with
vertical lines, indicating a disruptive succession of only temporarily trending topics. PA is between these extremes,
suggesting that periods in which groups of topics receive broad attention alternate with more transitional periods of
accelerated change. The overall pattern indicates an increasingly rapid succession of topics as the slopes of the lines
steepen over the years. In full awareness that any separation into distinct eras is to some extent arbitrary, we draw

four lines of demarcation, suggesting five eras of PA scholarship. The trends in writing style, disciplinary orientation,
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empirical contexts, and methodological preferences complement this picture. Due to the gradual development from
the first to the second era, also signified by the moderate slope in the succession of topics, these periods are sepa-
rated only by a dotted line.

3.4.2 | Erasof PA

The first era with a particularly strong focus on practical issues of governing and administering might be called the
Foundational Years, including topics with a median publication year before the mid-1940s. In the early years of PA,
and lasting until the 1960s (Dargie & Rhodes, 1996), authors were primarily distinguished practitioners writing for
other practitioners, preferably in an essayistic style. Articles were rather short (Figure 2), and the level of methodo-
logical sophistication was low (Figure 5); data, if reported, primarily served descriptive purposes. Inspired by concur-
rent advancements in industrial administration, the journal was primarily interested in the “efficiency of public
services” (Anonymous, 1923, p. 3), such as public utilities (#1) or postal services (#3). A telling example is a confer-
ence on office management in 1927 to which the Institute invited industrial managers for their expertise
(Gibbon, 1927). Although most articles concerned domestic issues in Great Britain and the colonies of the British

Empire, the early volumes also included references to the Germanic, Napoleonic, and Scandinavian administrative
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traditions (Figure 4). International conferences at the Institute and visits to other public administration institutes facil-

itated the journal's global orientation during the foundational era (Nottage & Stack, 1972).

The following era of “Post-War Etatism” peaked during the 1950s and lasted until the early 1960s. Although
Simon's (1947) seminal work Administrative Behavior had induced a first wave of academic professionalization in
North America during this time (Mackenzie, 1951), many European scholars remained skeptical toward Simon's
generic behavioral approach and instead emphasized the specific democratic context of public organization
(Bowman & Hajjar, 1978; Robson, 1961). Contemporary issues on the British agenda, such as the nationalization of
industries (#20) or the transition of former colonies to independent nations (#25), reflect the embeddedness of PA
research within the historical context (Oliver & Pemberton, 2004). The average length of articles increased during
this period (Figure 2), and their style slowly became more similar to what contemporary readers are familiar with.
The trend toward a more analytical style at the expense of normatively charged essays is also apparent from the
increasing use of numeric expressions and a growing number of references to academic methods, although these
developments were rather modest (Figure 5). Publishing quantitative analyses was still so uncommon that the edito-
rial introduction of two articles on statistical methods was almost apologetic (Chester, 1951). At the same time, the
interest in administrative systems beyond the Anglo-Saxon tradition climbed back to pre-war levels (Figure 4). Over-
all, the post-war era closely resembles the foundational period in PA, which is further supported by the rather
smooth succession of topics (Figure 7) and strong thematic continuities, such as the persistent interest in the educa-
tion, training, and promotion of civil servants.

Many of these gradual changes reversed during the subsequent era of “Administrative Localism,” ranging from
the mid-1960s until the early-1980s. Topics remained centered around major British policies, and the diversity of
referenced administrative traditions reached an all-time low by the end of the 1970s (Figure 4). British public admin-
istration was largely detached from international trends (Fry, 1999; Rhodes, 1996; Rhodes et al., 1995; Ridley, 1972)
although its policy-driven approach shared some ideas with the New Public Administration movement, which simul-
taneously developed in the United States (Frederickson, 1980). The era was strongly influenced by a landmark
reform for the reorganization and decentralization of government authority in 1972, the “Local Government Act,”
which concerned most of the topics (e.g., #29, #30, #33, and #36). Furthermore, the increasing demand for profes-
sionals within the civil service (#28 and #31) as well as the monetary policies associated with the devaluation of the
Pound Sterling (#26) were of primary British concern (Oliver & Pemberton, 2004). The pace of methodological pro-
fessionalization slowed down during this time (Figure 5), and the language of the articles became again more complex
(Figure 2). At the same time, the share of authors with an academic affiliation rose considerably to almost 80%
(Dargie & Rhodes, 1996; Rhodes et al., 1995). Toward the end of this era, the imprint of political science decreased
while the influence of management and economics steadily increased (Figure 3).

The change in disciplinary orientation continued throughout the 1980s. We consider Hood's (1991) famous arti-
cle in PA as the symbolic shift to the "NPM" era although some articles published during the 1980s had already
heralded the advent of the new era. Although we have already discussed how the trench in the network (Figure 6)
signifies thematic discontinuities, the stack chart (Figure 7) shows the rapid pace of the transition: Topics that had
accounted for less than 10% up until the 1980s increased to about 70% within only two decades. The contracting of
public services to private providers (#51) and the emphasis of a new service ethos (#50) were among the most
trending topics. Although this development still echoed contemporary British policies (Pollitt, 1996), it quickly gained
relevance around the world. The NPM era was also a period of disciplinary pluralization, internationalization, and
methodological professionalization. Management and economics had established as disciplines from which authors
sourced to a significant extent (Figure 3). The introduction of the Public Management section in PA since 1990 facili-
tated this development (Rhodes et al., 1995). Articles covering administrative traditions beyond the Anglo-Saxon
world substantially grew in number (Figure 4). Authors made increasing use of research methods although this trend
first accelerated only on the qualitative side of the methodological spectrum (Figure 5).

We label the fifth era “New Public Governance” (NPG; Osborne, 2006), with work on collaborative governance

(#53) and network governance (#58) reflecting the current era most clearly. The dynamic succession of topics
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continued, and NPG topics accounted for most publications already in the 2008-2012 period. However, although
NPM has often been declared dead (Dunleavy et al., 2005), some of its core elements, such as strategic management
(#56) and performance management (#59), continue to thrive throughout the NPG era. In disciplinary terms, a dis-
tinguishing feature of the contemporary era is the rise of psychology as a supplier discipline of PA research
(Figure 3); a change that is most likely driven by research on public leadership (#61) and public service motivation
(#62) as well as the behavioral public administration movement (James et al., 2017). These developments might also
explain the pace with which quantitative methods have caught up in the first two decades of the millennium, now
being roughly on a level with qualitative methods (Figure 5). The NPG era has also been the first period in the history
of the journal in which references to administrative systems outside the Anglo-Saxon tradition take the major share
(Figure 4).

3.4.3 | Evolution of PA

Separating lengthy periods of time into distinct periods always runs the risk of overemphasizing differences between
these periods and underestimating the extent to which they evolve from one another. Our final analysis (Figure 1;
Step 5) therefore reveals how the topics in different eras were connected through the “flow” of references across
the century. The Sankey diagram (Figure 8) shows the extent to which PA articles clustered in one era were cited by
articles clustered in the following eras. The graph shows four “pillars,” each comprising the topics whose median
publication years lie within the respective period. Owing to the limited availability of citation data from the first half
of the century, the diagram consolidates the first two eras into one. This merger is justified also for thematic reasons,

as there are strong thematic continuities connecting these eras. The width of the connecting streams indicates how
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strongly a former topic provided foundations that authors considered worth citing when studying a topic in a later

era. Correspondingly, the size of a bar depends on the number of such intellectual relationships between topics from
different eras. The diagram does not include all clusters from the previous analyses as some of them did not contain
articles that were cited in subsequent eras. Such era-specific interests are mostly linked to temporary problems in
administrative practice (e.g., property valuation, #8).

The diagram can be interpreted in two directions with different implications. In chronological order from left to
right, the chart indicates the degree of scholarly attention that a topic received in subsequent eras. Civil service train-
ing (#21) and nationalized industries (#20) provided the strongest foundations to subsequent scholarship although
journal self-citations are rather equally distributed across the topics in these early years. Remarkably, some of these
initial topics retained their relevance for a long time. The thematic cluster on administrative law (#16), for example,
was still referenced in the literature on public service contracting (#51) in the NPM era, making a case for a dialog
between public administration and law (Osorio et al., 2021). In the later periods, few topics attracted a clear majority
of citations. In the era of Administrative Localism, the works on civil service (#31) and local government relations
(#30) had by far the largest influence on subsequent scholarship. Indeed, the civil service reforms following the Ful-
ton Report in 1968 (Chapman, 1968) were an early indication of the upcoming NPM era (Fry, 1990, 1991,
Johnson, 1985). The NPM topics of public service contracting (#51) and the new public service (#50) have received
most attention in the post-NPM era—most likely within the leitmotif of reintegrating the compartmentalized public
service (Christensen & Laegreid, 2007).

When interpreted from right to left, the Sankey diagram highlights PA's most pertinent topics with historical tra-
jectories within the journal. In today's NPG era, network governance (#58) as well as EU policy and governance (#60)
are the topics with the strongest intellectual roots in PA. Especially, the latter continues the journal's European and
political science traditions. Public service contracting (#51) is the topic of the NPM era that is most deeply embedded
into the journal, followed by the cluster on the NHS (#48). In contrast, the cluster on new public service (#50) has
hardly any intellectual foundations in PA and is thus literally “new.” During the era of Administrative Localism, both
of the highly recognized thematic clusters (i.e., civil service, #31; local government relations, #30) are the topics that
also strongly rely on previous PA scholarship. Taken together, the evident continuity suggests an evolutionary
dynamic rather than a disruptive change of topics.

The thematic evolution indicates numerous relationships spanning topics across time, both expected and unex-
pected. For example, the literature on local government relations (#30) draws upon work on local government admin-
istration (#17), yet it remained unrecognized by the later publications on local government review (#44). Still, this
observation does not imply the absence of relationships. In the identification of thematic clusters, we reduced the
sample to a considerable extent, potentially excluding topic-bridging works. Similarly, the lack of citation data from
the earlier eras might obscure intellectual relationships. Given the change of referencing practices over the decades,
it is little surprising that thematic clusters in the first pillar are, on average, the least cited. Nonetheless, the analysis

indicates some trajectories in the thematic evolution of PA until today.

4 | CONCLUSION

Throughout the journal's publication history, self-reflections on the development of the journal and the broader field
have repeatedly found their way into PA. For example, a thematic cluster of its own (#22) emerged with apprecia-
tions of the life-time achievements of Lord Richard Burdon Haldane (1856-1928), particularly in the fields of higher
education and administration (Bridges, 1957; Haldane, 1923; Heath, 1928). Haldane, philosopher and politician, was
a founding member of the journal, and his legacy had lived on for a long time in a prize for distinguished practitioner
essays, now revived as PA's best article award. Articles in another cluster (#52) have reflected on the status of public
administration as a science and its relationships to other sciences. Remarkably, this cluster brings together docu-

ments from very different eras, beginning with an article in the inaugural volume and spanning almost the entire
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publication history (Bogumil, 2005; Merson, 1923; Ridley, 1972). The journal has also provided a platform for an

exchange on the institutionalization of public administration in higher education across the world (#57; Hood, 2011;
Kickert & Toonen, 2006; Su et al., 2013), turning comparative public administration into a self-reflective mode.

In this tradition of self-observations, our study has contributed an analysis of scholarship published in PA
throughout the first century of the journal's history. It is important for scholarly communities not to forget where
they come from when moving forward, for a “field of study that is unaware of past intellectual and practical con-
cerns is [...] unlikely to offer insight into contemporary challenges” (Lodge, 2022, in this issue). A bibliometric anal-
ysis on the occasion of a top journal's anniversary might be a useful intervention to sharpen this historical
awareness. We hope that our findings invite for such self-reflections, the more so as this study has not offered the
space to elaborate on a century of scholarship in the detailed manner it deserves. Given our technical approach
based on bibliometrics and NLP, we consider our study to be a complementary piece to retrospective and pro-
grammatic reflections on more personal accounts (Lodge, 2022; Rhodes, 2022, in this issue). Each step of the ana-
lytical procedure had certain limitations the most important of which have been briefly discussed above. As a more
general limitation across these steps, it is worth repeating that the results obtained from bibliometric analyses
depend to some extent on the researchers' technical decisions. We have taken these decisions to the best of our
abilities but not without bringing our own knowledge of the field.

The results virtually draw a colorful picture of the journal's history. The case of PA is an exercise in how a
journal, and a scholarly field more broadly, co-evolves with the object of study and is thus embedded into the
political and societal contexts of its times. It also shows that throughout its history, PA scholarship has been in a
fragmented state. However, the kind of fragmentation has changed over time: In the first three eras, British idi-
osyncrasies (Lodge, 2022, in this issue; Rhodes, 1996) are strongly reflected in the publications, corresponding
to the journal's institutional affiliation and dedication. The predominance of geographical references to the
journal's country of origin was not specific to PA but common in the broader field of publishing (Bowman &
Hajjar, 1978). In this “old” PA, the national fragmentation of scholarship was more pronounced than the the-
matic fragmentation as the topics continued to be interrelated even over long periods of time. In the “new” PA,
spanning the two recent eras, the mode of fragmentation has somewhat reversed: The strong push toward
internationalization has resolved much of the national fragmentation, but, at the same time, the thematic frag-
mentation (or “hyperspecialization”; Rhodes, 2022, in this issue) has increased as emerging topics have changed
more frequently and show less similarities to each other. Despite these fragmentary forces, and countervailing
them, contemporary scholarship has common roots, the deepest of which go back to the foundation of PA a

century ago.
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APPENDIX A

Technical notes on the analytical procedure (Figure 1)

Step 1: Generation of initial dataset and bibliometric analysis.

We started with retrieving metadata for documents published in PA between 1923 and 2020 from the Scopus
database. We limited our search query to documents in the “article” and “review” categories and did not consider any
other document type, such as editorials, errata, letters, and book reviews. Please note that in the text, tables, and fig-
ures, we refer to all analyzed documents as “articles,” although some of them technically fall into the “review” category
(with sometimes blurring boundaries between both). For volumes that were missing in Scopus, we downloaded meta-
data from the publisher's website, which we also used for a download of all available full texts. We manually deleted
some of the retrieved documents because they were wrongly classified as article or review. In total, the initial database
consisted of n = 3202 documents which met the selection criteria and for which full texts were available.

For the more conventional bibliometric analyses, we downloaded citation data from the Social Science Citation
Index (SSCI) in the Web of Science, as this database provided more complete and standardized data than Scopus.
However, a manual cleaning of the cited references was still necessary because bibliometric data usually suffer from
some “noise.” Authors might make spelling or other errors when citing references, they might cite various editions of
the same book, and there might be a loss of information in the transfer of data to the citation index. We therefore
manually reviewed the cited references and resolved inconsistencies where obvious. The resulting database is a sub-
sample of the initial database outlined above, consisting of 1935 articles with 85,067 references to 59,129 sources.

A first analysis building on the bibliometric data was an automated coding of disciplines in the body of refer-
ences. For this purpose, we built on the SSC edition of the JCRs and classified cited journals according to their sub-
ject category. Before running the coding, we modified the original journal classification by aggregating some
subfields to broader disciplinary categories. For example, we merged various specializations within psychology, such
as developmental, educational, and social psychology. The resulting coding scheme comprised 41 disciplines, all of

which were represented in the body of references. In total, 28,022 references were assigned to at least one


https://doi.org/10.1111/padm.12030
https://doi.org/10.1016/j.respol.2017.07.001
https://doi.org/10.1111/j.1540-6210.2010.02310.x
https://doi.org/10.1177/0095399703257266
https://doi.org/10.1007/s13042-010-0001-0
https://doi.org/10.1177/1094428114562629
https://doi.org/10.1111/padm.12831

%_I_WI LEY @ Ej‘nl\)illjics:trotion VOGEL ano HATTKE

disciplinary category (a journal can be assigned to more than one discipline). We then calculated the share of refer-

ences to journals in a particular discipline among all coded references.

Step 2: Corpus creation and closed vocabulary text mining.

The full texts of the articles were converted to a machine-readable data format. We then deleted journal headers,
author bios, endnotes, reference lists, and appendices, thus reducing the files to the main text of the articles. A necessary
first step in NLP is tokenization, which divides the documents into sentences, words, and symbols (Webster & Kit, 1992).
We applied space-based tokenization to extract unigrams (i.e., single words). Figure 2, presenting some basic characteris-
tics and distributions of the text corpus, is based on this data. The decomposition of the texts further produced a
document-term-frequency matrix, in which each row represents a document and each column a token (i.e., term). The cells
indicate the occurrence of a token relative to the total number of tokens for a particular document.

The document-term-frequency matrix was the input for two lexicographic analyses based on predefined dictionaries
(Indurkhya & Damerau, 2012; Hickman et al., 2020). First, we were interested in the geographical situatedness of PA
scholarship and thus applied a dictionary with more than 400 words or phrases indicative of countries or regions, including
obsolete denominations (e.g., “Soviet Union”). This coding prepared the analysis of the different administrative traditions,
specifically the extent to which these are subject to research published in PA (Figure 4). Second, as our focus also was on
methodological developments, we applied a dictionary including more than 7300 descriptors of different types of data
and methods (Vogel et al., 2017). The list distinguishes terms for quantitative (e.g., “regression analysis” and “factor load-
ing”) and qualitative methodologies (e.g., “grounded theory” and “ethnography”) and provides a value for the frequency of
methodological descriptors for each document. Prior to the analysis, we calibrated the dictionary based on 207 randomly
selected articles. We first calculated the mean term frequencies for subsamples of quantitative and qualitative methods.
We subtracted the standard deviation from the mean frequencies and assigned to the resulting score a probability of 1 for
classifying an article as quantitative or qualitative, respectively. When estimating the probability for a quantitative or quali-
tative article, we benchmarked the frequency of methodological terms against the score we obtained from the calibration.
Accordingly, an article received a probability of 0.5 for being a qualitative study if it used qualitative terms half as frequent
as the score from the benchmark. Probabilities were capped at 1. To triangulate the results, we also calculated the fre-
quency of numeric expressions per document, as the application of quantitative methods should correlate with the use of
numbers in the texts (Figure 5).

Step 3: Corpus reduction and open vocabulary text mining.

This step prepared the data for the open vocabulary text mining. It was conducted in Python (version 3.9.6)
using the modules nltk (version 3.6.2) and scikit-learn (version 0.24.2). More precisely, the applied techniques
reduced the size of the corpus, highlighted frequently occurring terms and concepts, and enhanced the predictive
validity of the subsequent cluster analyses (Hickman et al., 2020). We first removed punctuation (e.g., “!,” “?,” etc.),
stop words (e.g., “the,” “if,” “we,” etc.), symbols (e.g., “@,” “%,” etc.), and numbers from the corpus. Furthermore, we
standardized the corpus by lowercase conversion and reduced term variations to their root words using

»

Porter's (1980) stemming algorithm. For example, “formal” is the stem word for “Formalization,” “formalize,”

.

“formalized,” “formality,” etc. “motive” is the stem for “motivation,” “motivated,” “motivates,” and so forth. We then
transformed the document-term-frequency matrix (see Step 2) into a term frequency (TF)-inverse document fre-
quency (IDF) matrix (Sparck Jones, 1972). As a method of term weighting, TF-IDF acknowledges that rare words are
more valuable for distinguishing one document from another than terms that are common throughout the corpus.
For example, “public” and “administration” are (literally) descriptive of the corpus as a whole and will occur fre-
quently across documents. For the same reason, however, both terms are of little value for identifying patterns of
scholarly communication within the corpus. TF-IDF adjusts the frequency of a term by weighting it with the number
of documents in which the term occurs at least once. The inverse of the document frequency accounts for the nega-
tive effect of an increasing number of documents for the distinctiveness of a word (Wu et al., 2008).

The salience of terms in the TF-IDF matrix was the input for an assessment of the similarity of documents.
Cosine similarity (Bhattacharyya, 1946) is a widespread measure in NLP because it is less affected by variations in
document length than other similarity measures. It quantifies the distance between the term vectors of any two doc-

uments by comparing only the terms contained in both documents (Huang, 2008). The cosine 0 of the angle between
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the two vectors oscillates between 0, indicating no semantic relationship, and 1, suggesting a complete textual over-
lap. The resulting document similarity matrix designates semantic relationships between every pair of documents.

Step 4: Selection of documents and cluster analysis.

For the detection of topics, we applied a network-based clustering algorithm (Girvan & Newman, 2002) to the
document similarity matrix, thus detecting clusters (i.e., topics) based on the links between nodes (i.e., documents).
To focus on major lines of development and arrive at a manageable number of coherent topics, we first reduced the
matrix by excluding relationships between documents with low similarity values (0 < 0.4). We applied the clustering
algorithm to the reduced matrix and yielded the highest goodness-of-fit (Q = 0.810) for a solution with 91 clusters.
We then further reduced the network by dropping small clusters with five or less documents, as clusters are more
likely to represent peripheral topics the smaller they are. Through this stepwise reduction of the network, we finally
arrived at 1398 documents clustered in 63 topics (Figure 6). In our interpretation and labeling of the clusters, we pri-
oritized documents according to their within-cluster centrality. The document with the highest local centrality in a
cluster is provided in Appendix B. The table also includes word clouds resulting from unigram analyses based on the
document-term-frequency matrix, showing the most common terms for each topic.

Step 5: Filtering of references and bibliometric analysis.

In a final step, we filtered the bibliometric data (see Step 1) for references only among articles published in PA
and clustered in Step 4. Owing to the limited availability of citation data, this step reduced the sample to 306 PA arti-
cles with 655 references to 335 older PA articles. It also eliminated 12 topics because assigned articles were
unrelated, that is, they neither received a citation from more recent topics nor did they refer to one of the older
topics. We used the citation data to visualize the intellectual links between topics across the history of PA in a San-
key diagram (Figure 8).

APPENDIX B

Thematic clusters [Color figure can be viewed at wileyonlinelibrary.com]
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