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Focus II

Beyond Citizens as Customers:
the Mission-Orientated Scorecard
The measurement of a certain aspect of performance has to start from the def
inition of what is to be measured. In the case of ‘public value’ this is particu
larly difﬁcult, since there is no consensus over what public value is. Further
more, all deﬁnitions of public value underline that this is indeed a multi-faceted
concept. Therefore no individual performance indicator would be able to fully
capture the concept of public value. Rather, a set of indicators could be devel
oped to express information on its most salient aspects, in order for public
sector organisations to ensure they are creating value for their stakeholders.

Pietro Micheli
Centre for Business Performance,
Cranﬁeld School of Management
Fabrizio Bocci
CERISMAS, Catholic University,
Milan

In this article we ﬁrst introduce the concept of public value, and contrast it to
the view of citizens as customers. Subsequently, we take a critical look at both
the delivery and the uses of public services. Finally, we structure a framework
– the Mission-Orientated Scorecard – which addresses several shortcomings
of existing models, such as the Balanced Scorecard, through a more compre
hensive deﬁnition of roles played by citizens in their relationship with public
sector organisations. Through this re-conceptualisation, we argue, it is possi
ble to contribute to a more accurate representation of public value, especially
in terms of the complex interactions between organisations and citizens.
Public value vs. Citizens as customers
The idea of public value, as proposed by
Mark Moore (1995), was developed in
opposition to some of the principles underpinning the ‘reinvention’ of government movement (Osborne and Gaebler,
1992), which placed increasing emphasis
on the role of citizens as ‘customers’ of
public services. These changes, also
reﬂected in the so-called ‘New Public
Management’ doctrine, were, supposedly, inspired by the private sector’s approach to product and service delivery.
This is particularly interesting, if we think
how private companies have increasingly
moved away from simple, ‘linear’ delivery of goods. On one hand, they are doing so by extending the meaning of ‘per-

formance’, by considering, for example,
aspects such as corporate social responsibility and environmental sustainability.
Although often not immediately related
to ﬁnancial results, these issues strongly
affect their performance, both in substan
tive and symbolic terms. On the other
hand, private companies are re-consider
ing the ways in which they create ‘private
value’: growing emphasis on, for example, product-service systems and open
innovation is challenging typical product
offerings and approaches to research
and development.
While a focus on service delivery and
customer satisfaction is certainly appro
priate, it was felt that reducing citizens to
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mere customers was a dangerous over
simpliﬁcation. In particular, by adopting
too a stringent customer orientation, it
was argued, organisations may play
down fundamental issues over both the
delivery and use of public services. If we
look at service users and, more broadly,
stakeholders, it is clear how a predomi
nant focus on ‘customers’ can be inade
quate, especially if we are interested in
“the capacity of a political process to es
tablish an articulate collective aspiration”
(Moore, 1995; p. 36). Furthermore, if citi
zens are solely regarded as customers,
public sector organisations then become
mere service providers.

“Reducing citizens to mere customers
is a dangerous oversimpliﬁcation.”

Service delivery in a complex
environment
Comprehensive deﬁnitions of ‘citizens’
and ‘public value’ clearly clash with the
mono-dimensional picture suggested by
a simple ‘supply and demand’ scenario.
From a delivery point of view, public sec
tor organisations provide a wide number
of services and, to do so, they have to co
operate with a number of partners and
mobilise quite diverse skills to deliver
those services (see Carter et al., 1992).
Therefore, managers and leaders have to
develop and implement strategies that
go beyond the mere execution of tasks
and, rather, look at the overall perform
ance of the organisation. Over the last
decade, in the UK growing attention has
been paid to partnerships, ‘joined up’ de
livery and local agreements to provide
better services. As remarked by a man
ager we interviewed in a local authority,
“Local Area Agreements are useful cata
lysts and opportunities [that] could be ex
ploited through joint service provision,
workforce planning, joint problem solv
ing, joined-up consultation, and [aimed
at] enhancing knowledge sharing and per
formance management. This would im
prove the Council’s capacity and maintain
the momentum for delivering across all
shared priorities”. However, fragmenta

tion of national performance measure
ment regimes and systems has often hin
dered the provision of ‘joined up’ serv
ices at the local level. As one Chief Fire
Ofﬁcer recently commented, “it is difﬁ
cult to have ‘ joined up’ services when
there’s a lack of strategy at government
level”. This remark highlights the impor
tance of connections and consistency be
tween different levels of government –
the so-called ‘golden thread’ – and the
risks related to top down, hierarchical ap
proaches to performance management
(Micheli and Neely, 2006).
From the point of view of service users,
and stakeholders in general, the adoption
of performance measurement systems
could be useful, as they could enhance
transparency and accountability, and pos
itively affect the quality of services. How
ever, the frameworks adopted should be
explicitly designed to account for the
complexity of public sector contexts.
Rather than slight modiﬁcations of frame
works developed for private companies,
they should be able to assess and pro
mote the creation of ‘public value’.
The Mission-Orientated Scorecard
Notwithstanding criticisms received in
both private and public sector contexts,
the Balanced Scorecard (Kaplan and Nor
ton, 1992; 2008) is still the most widely
adopted performance measurement and
management framework. To adapt this
framework originally developed for pri
vate companies to public sector organisa
tions, a Public Sector Balanced Scorecard
and Strategy Map have been developed.
Although the original focus on ﬁnancial
results was replaced by overall critical
mission objectives, the presence of mul
tiple stakeholders which express a pleth
ora of conﬂicting interests and priorities
was not effectively captured. Also, insuf
ﬁcient attention was paid to the multiple
roles played by citizens in their interac
tions with public sector organisations.
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COMMUNIT Y
What are the outcomes we need to achieve to create value for the community we serve?
I N T E R N A L P R O C ES S ES
What are the processes in which we must excel in order to achieve the desired results?
LEARNING AND GROW TH

F I N A N C I A L R ES O U R C ES

What are the intangible assets necessary to drive
performance and excel at the processes that
allow us to create value for the community we
serve?

How can we raise, plan and allocate the ﬁnancial
resources necessary to drive performance and
excel at the processes that allow us to create
value for the community we serve?

Figure 1: The Mission-Orientated Strategy Map

Citizen as Customer

Citizen as Owner

Citizen as Subject
(to Laws)

Citizen as Partner

Responsiveness and
effectiveness

Social Accountability
(Equity and cost
control)

Protection and respect
of laws

Personal engagement
and collaboration

Figure 2: The four roles of citizens in the Mission-Orientated Scorecard

The ‘Mission-Orientated Scorecard’ was
developed to overcome this latter issue
(Bocci et al., 2006). While the logic be
hind both frameworks is essentially the
same, the Mission-Orientated Scorecard
differs from the traditional Balanced
Scorecard in three key aspects (Figure 1):
• the deﬁnition of a Community per
spective that replaces the Customer
perspective
• the order in which the perspectives are
arranged
• the multidimensional approach to the
Community perspective, which takes
into account the different roles that
citizens can play in their relationship
with the organisation.
The multidimensional approach proposed
is particularly interesting from a public
value point of view, as it expresses the
role played by citizens by introducing four
dimensions (Figure 2):
1. Citizen as customer: the responsive
ness and effectiveness of the service
are of particular relevance, as the citi
zen focuses on the ‘one to one’ rela
tionship with the public sector organi

sation. Therefore, the organisation
should include indicators related to
both the personal interests and levels
of satisfaction expressed by citizens.
2. Citizen as owner: social accountabil
ity in terms of equity and cost control
is important as public sector organisa
tions have to ensure value for money
as well as consider accountability to
auditors and regulators that represent
citizens as owners of the organisation.
Therefore, indicators related to efﬁ 
ciency, productivity, value for money
and quality of service should be in
cluded.
3. Citizen as subject to laws: this aspect
focuses on legislation and actions
aimed at protecting citizens. Indeed,
citizens have duties to the citizenship
as a whole; duties which are regulated
by rules and laws. Within their jurisdic
tion and competences, public sector
organisations should control their ap
plications. Therefore, indicators related
to dissemination of information, certiﬁ 
cation and accreditation should be part
of the model.
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4. Citizen as partner: involvement, en
gagement and collaboration of citizens
are fundamental for an organisation to
provide quality services. From this
point of view, organisations should
focus both on ‘individual partnerships’,
i.e. prevention to reduce the demand
of services, and on ‘organised partner
ships’, i.e. networking to improve the
effectiveness of services and, eventu
ally, reduce their costs. Consequently,
indicators that capture these aspects
should be developed.

“The Mission-Orientated Scorecard
provides a multifaceted perspective
of the relationship between citizens
and public sector organisations.”

In the Mission-Orientated Scorecard, ob
jectives and indicators in the community
perspectives should derive from the or
ganisation’s mission and mandate. This
approach should help the organisation to
identify its outcomes in such a way as to
reﬂect the complexity of the relationships
existing with citizens. Subsequently, the
organisation should develop a truly multi
faceted strategy by identifying the key
processes to excel at in order to pursue
the community outcomes. Finally, it

should identify the ﬁnancial and intangi
ble resources that are necessary to drive
performance and create value for its
stakeholders. Figure 3 reports the exam
ple of implementation of the MissionOrientated Scorecard in a healthcare or
ganisation.
Conclusions
The concept of public value is hard to de
ﬁne and even harder to measure. How
ever, it is not by reducing citizens as cus
tomers that public services can be im
proved. Rather, the creation of public
value starts by providing a truly multifac
eted perspective of the relationships be
tween citizens and public sector organi
sations. The Mission-Orientated Score
card is a performance measurement
framework designed to do exactly that.
From a measurement point of view, it
suggests that several indicators ought to
be introduced to capture these relation
ships. While measures of efﬁciency, pro
ductivity, value for money and quality

MISSION
COMMUNIT Y
Citizen as Patient

Citizen as Owner

Citizen as Subject
(to Laws)

Citizen as Partner

Healthcare and
welfare services

Regulatory
Requirements

Environment and
Social Awareness

Prevention and
cooperation

Effec
tiveness

Costs

Protec
tion

Individual

Access

Law and
Rule

Control

Orga
nised

I N T E R N A L P R O C ES S ES
Which processes
must we excel at to
improve our healthcare
and welfare services?

Which processes
must we excel at to
control our costing
and observe law and
rules?

F I N A N C I A L R ES O U R C ES
Fund raising and ﬁnancial
resources planning and allocation

Which processes
must we excel at to
protect environment
and social welfare?

Which processes
must we excel at to
prevent diseases and
cooperate with other
organisations?

LEARNING AND GROW TH
Human
capital

Information
capital

Organisation
capital

Figure 3: The Mission-Orientated Scorecard applied in a healthcare context
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should certainly be included, other as
pects should be considered too. These
include the personal interests and satis
faction expressed by citizens; the effec
tiveness of the organisation in dissemi
nating information; ‘process’ aspects of
quality (e.g. certiﬁcations and accredita
tions); and its capacity to establish indi
vidual and organised partnerships, i.e.
prevention to reduce the demand of serv
ices, and networking to improve their
efﬁciency and effectiveness.
Finally, these reﬂections have substantial
implications on auditing and monitoring
processes. In particular, the main focus
should be on outcomes rather than tasks,
and ensure that accountability is tied to
results, rather than processes. As sug
gested in this article, it is only through
a more comprehensive understanding
and operationalisation of public value that
outcomes could be measured, and, ulti
mately, achieved. p
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