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Research on the Balanced Scorecard for Government Entities: A 

Literature Review 

Abstract 

Purpose: New public management reforms have allocated a central place within public 

organizations to performance measurement. The balanced scorecard (BSC) is one of the 

models adapted and promoted for use in that setting. After more than 30 years of practice, 

this study reviews the leading literature published on the BSC for government entities and 

considers how it has been developed, the main insights gained, and what could be 

investigated further.  

Design/methodology/approach: A literature review procedure inspired by a structured 

literature review process was conducted using the Scopus and Web of Science databases. 

Findings: Our research approach allowed us to obtain 39 articles published in 26 journals, 

showing a steady interest over the period from 1999 to 2022. These studies mainly adopt 

a case study approach with a practical orientation. With diverse situations reported, 

ranging from more beneficial situations to ones involving greater difficulties, this study 

calls for future researchers to investigate not only the implementation and use issues of 

the BSC but also its continuing use over time and the course that its application may take. 

Additionally, future researchers should not ignore the political and social issues 

concerning its implementation and use. We also observe that qualitative approaches are 

likely to remain valuable research designs for pursuing our research suggestions. 

Originality: This study offers a comprehensive review of the use of the BSC for 

government entities, connecting the results and considerations to further research with 

reflections on NPM.  

Keywords: Balanced scorecard; BSC; Public sector; Government; Local government 

Paper type: Literature review 
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1. Introduction 

The emergence of the new public management (NPM) principles and the associated 

doctrines of emphasis on output control, private sector-like management practices, and 

tightfistedness in resource use (Hood, 1991, 1995; Funck and Karlsson, 2020), prompted 

a shift of public services to a more quantifiable and managerial emphasis. Through this, 

performance measurement has acquired increased importance and a central place in 

public institutions (Hood, 1991, 1995; Lapsley, 2008; Steccolini, 2019). NPM reform 

processes have been pursued and conducted with some reliance on accounting (Guthrie 

et al., 1999; Olson et al., 2000), with financial management representing the technical 

“lifeblood” of NPM (Guthrie et al., 1999). In fact, Olson et al. (2000) associate with NPM 

the concept of new public financial management (NPFM) as a label to incorporate a set 

of reforms of public service systems in which the development of performance 

measurement approaches is represented (see also Guthrie et al., 1999). In light of this, 

performance models that were initially developed for the private sector have started to be 

applied in the realm of public services. One of these models is the balanced scorecard 

(BSC) (Modell, 2004, 2005; Lapsley, 2008).  

Today, the BSC represents a strategy management system with an approach that focuses 

not only on financial aspects but also on measures that consider the clients, the internal 

processes, and learning and growth inside the organization (Kaplan and Norton, 1996, 

2001). Although developed for the private sector, the BSC was rapidly modified for the 

public sector (Kaplan and Norton, 2001; Niven, 2008), which, supposedly, was able to 

guarantee the necessary architecture to represent the specificities of a public sector 

institution. However, its adoption (and that of performance measurement more generally) 

has prompted some scepticism. Modell (2004) suggests that the use of the BSC is a myth, 

and, although admitting that it has gained some popularity, Lapsley (2008) interprets that 

mythical characterization as an allegation that the model will fail to accomplish its 

intended goals. Interestingly, Lapsley (2008) also postulates that performance 

measurement, with its importance and centrality, will continue to be of interest to the 

many NPM players in the years to come, despite some probable dysfunctional effects.  

Against this backdrop, and with a history of more than 30 years (Kaplan and Norton, 

1992), it is argued in this study that the time has arrived to take stock and map the 

evolution of the research and the main insights that have been published in the best peer-
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reviewed international journals about the BSC regarding governmental entities. To the 

best of our knowledge, no previous literature reviews explore the research published so 

far about governmental bodies. In addition, these organizations are characteristically 

prone to having a multitude of purposes and goals that pose additional challenges in 

developing and using the BSC model. Therefore, and given the purpose of the study, a 

literature review is conducted following a procedure close to a structured literature review 

(SLR) process (Massaro et al., 2016). Based on the teachings of Massaro et al. (2016) 

about SLRs, the study answers three interrelated research questions (RQ): 

RQ 1: How has the research published on the BSC for government entities evolved 

and developed? 

RQ 2: What are the main insights reported about the BSC in government entities? 

RQ 3: What should be considered and could be explored in future research on the 

use of the BSC? 

By tackling these questions, this study intends to contribute to enhancing the current 

understanding of the BSC’s use in governmental entities and providing some directions 

for researchers to advance the current knowledge. More specifically, by answering the 

first research question, it presents a picture of how research is being developed 

considering its characteristics and tendencies. With the second question, the study aims 

to ascertain the insights provided by the studies, specifically about the specific 

idiosyncrasies related to the design and implementation of the BSC in the specific case 

of government entities. Last, but not least, the third question allows to raise some 

possibilities for further research. 

The remainder of the paper progresses in the following way. We next give a brief 

introduction to the BSC, the specificities of public organizations, and the modifications 

proposed for the BSC in public institutions. The research approach is outlined in the third 

section. The fourth section answers the first two research questions through an overview 

of the studies and a description of the main points reported in them. In the fifth section, 

to respond to the last research question, we outline points to consider in future research. 

The sixth section presents the conclusion of the work. 
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2. Balanced scorecard: beginnings and adaptation to the public sector 

In light of the criticism concerning the inadequacy of focusing only on financial 

performance measures associated with traditional accounting systems (Johnson and 

Kaplan, 1987; Kaplan and Norton, 1992; Niven, 2008), in 1992, Kaplan and Norton 

proposed a new model – the balanced scorecard (Kaplan and Norton, 1992). The BSC 

was developed to permit managers to look at their business not only through the lens of 

financial measures but also from the perspective of performance measures of drivers 

associated with future performance (Kaplan and Norton, 1992, 1996) and activities 

pertaining to the entire organization (Niven, 2008). As such, the BSC “provides 

executives with a comprehensive framework that translates a company’s strategic 

objectives into a coherent set of performance measures” (Kaplan and Norton, 1993: 1–2). 

Indeed, although the BSC was developed as a performance measurement system (Kaplan, 

2009) to improve the measuring of intangible assets (Kaplan and Norton, 2004), it has 

evolved into a whole strategy management system (e.g., Kaplan and Norton, 1992, 1996, 

2001, 2004, 2006). Translating strategy into objectives, the BSC incorporates four 

perspectives – financial, customers, learning and growth, and the internal business 

process – into a single model (Kaplan and Norton, 1996, 2001). Kaplan and Norton (2001) 

state that the BSC employs a top-down logic that starts with the desired financial outcome 

within the financial perspective, followed by the customers and internal business process 

perspectives, and at the bottom the learning and growth perspective. With those four 

perspectives, objectives are organized and linked in cause-and-effect relationships 

(Kaplan and Norton, 2004). A visual representation of this architecture and relationships 

is provided in the strategy map (Kaplan and Norton, 2000, 2001, 2004). 

Although originally developed to measure the performance of private organizations 

(Kaplan and Norton, 1996; Kaplan, 2009), which have a profit-oriented motive, soon the 

BSC started to be seen as a tool for public and non-profit organizations. Even considering 

it to be an appropriate model for non-profit and public organizations to transition to the 

21st century (Niven, 2008), Kaplan and Norton (2001) highlight that, from 1996 to 1999, 

the BSC concept was accepted by and adopted in these organizations (an assertion that is 

reinforced by Arnaboldi et al. (2015)).  

Additionally, Kaplan and Norton (2001) express the idea that this group of organizations 

could encounter some difficulties in the original architecture of the BSC. The main 
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challenge, undoubtedly, resides in the fact that public organizations are not primarily 

concerned about profit and their performance should be measured as the effectiveness of 

their delivery of benefits to constituents (Kaplan, 2009). Moreover, public organizations 

have a political focus and are driven by political decision making (Euske and Malina, 

2014) as well as having cause-and-effect relationships that are complex and even unclear 

(CIMA, 2011). Indeed, as mentioned by Sharma and Gadenne (2011), transposing the 

BSC to public organizations involves some challenges, with their unique circumstances 

giving rise to adjustments in the design of the model. As the BSC was initially developed 

with the financial perspective at the top, a readjustment of the model was proposed, 

putting the customers or constituents at the top of the hierarchy (Kaplan and Norton, 2001; 

Kaplan, 2009). This line of thinking is also followed by Niven (2008), who, like Kaplan 

and Norton (2004), recommend placing the mission at the top of the BSC.  

Early examples that appear in the literature on this rearrangement of the architecture, 

mentioned by some authors, include the case of the city of Charlotte, North Carolina 

(USA) (Kaplan and Norton, 1996; Quinlivan, 2000; Kaplan and Norton, 2001; considered 

by Niven (2008) as one of the best examples in this realm) and that of the Boston Lyric 

Opera (Kaplan and Norton, 2004).  

 

3. Research approach 

To proceed with the literature review, this study took into consideration previous 

published review works (e.g., Dumay et al., 2016; Manes-Rossi et al., 2020, Mattei et al., 

2021;  Bisogno and Donatella, 2022; Nerantzidis et al., 2022) and gained inspiration on 

the steps for developing a structured literature review as proposed by Massaro et al. 

(2016). Since an SLR allows researchers to analyse a corpus of literature, providing 

reflection and exploring future research paths as well as being replicable and unbiased 

(Massaro et al., 2016), it offered a strong research approach for this study. Therefore, our 

review proceeded through several stages that will be explained in the following 

subsection. 
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3.1. Steps in the article selection and screening of the articles 

Having defined the research questions presented in the introduction, the literature search 

was planned. First, a strategy based on a search for some keywords was prepared. To 

define the keywords carefully, a broad examination of previous studies was conducted. 

To achieve the objectives of this review, it was important to obtain a clear and 

comprehensive representation of terms connected both to the BSC and to the 

organizations included in the study (government entities) simultaneously. For the 

purposes of this study (and building on the explanation given in the introduction), 

government entities encompass government departments, government ministries, 

government agencies, government dependencies, municipalities, local authorities, and 

local public institutions. Accordingly, the keywords used were: (“balanced scorecard” 

OR “BSC”) AND (“public” OR “government*” OR “municipal*” OR “local”). Like the 

approach followed in the literature reviews conducted by Manes-Rossi et al. (2020), 

Mattei et al. (2021), and Bisogno and Donatella (2022), these keywords were then 

combined to search for articles in the Web of Science (WOS) and Scopus databases in 

February 2023. The same search string was used in both databases. The keywords were 

searched in the title, abstract, and keywords in both databases.  

Next, the WOS and Scopus databases’ own filters were used to apply a set of exclusion 

criteria (Table 1 and 2 – prepared in light of what is portrayed in Ardito et al. (2015) and 

Mattei et al. (2021)). More concretely, it was decided that only papers that constituted 

articles or reviews would be included in this study and, as an additional way of ensuring 

the quality of these research works, all results that were not from journals ranked 2 or 

above in the 2021 Chartered Association of Business Schools (ABS) journal list were 

excluded. To this end, the option of articles or reviews in the document type filter was 

selected first; afterwards, the journals in the source title were manually selected. Articles 

of any discipline were allowed to guarantee an interdisciplinarity review and to ensure 

that contributions from different areas would be present. Additionally, no restrictions 

regarding language or time frames were imposed (a summary of the exclusion criteria is 

provided in Table 1). This procedure returned a total of 205 articles, which, after 

eliminating duplicates, left us with 152 articles. The results obtained are summarized in 

Table 3.   
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After these reduction steps, the first screening of the title and abstract was performed. As 

further inclusion criteria, studies that address any aspect or report insights into the design 

of, use of, or any experience with the BSC in any setting regarding government entities 

(in accordance with the information at the beginning of this section) were retained for the 

review, even if their main purpose is not connected to the BSC. Therefore, any study 

relating to education, health, cultural organizations (e.g., theatres or museums), the police, 

armed forces, or state-owned companies was disregarded. These settings have 

characteristics and missions that make them very specific and deserving of reviews on 

their own merit. If doubts remained after the screening of the title and the abstract, the 

article was downloaded and a search of the keywords and a brief analysis were undertaken 

to decide upon its inclusion or exclusion. More theoretical contributions or reviews that 

debate or analyse the BSC in the public sector were accepted in the final set of articles 

since they could offer important contributions to the topic of this study. The criteria were 

purposely kept somewhat broad to gain a good picture of the field. A summary of the 

inclusion criteria can be found in Table 2. This step yielded a final total of 39 articles 

(Table 3).  

 

 

 

 

3.2. Analytical framework and coding process 

In a structured literature review, it is common to define an analytical framework (e.g., 

Dumay et al., 2016; Nerantzidis et al., 2022) to help in the organization and analysis of 

the studies retrieved (Massaro et al., 2016). Following this lead, an analytical framework 

was defined by using previously explored categorizations whenever possible or by 

adapting them to our aims. Building on the study by Massaro et al. (2016) and previous 

Table 3 around here 

Table 1 and 2 around here 
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reviews, we sought to select categorizations that could provide a concrete and far-

reaching picture of the published literature on the BSC.  

To answer the first research question in a structured way, some descriptive data are 

reported: more concretely, these constitute a descriptive analysis related to the journals in 

which our retrieved articles were published, the number of articles per journal, and the 

number of publications per year. Moreover, the retrieved literature was coded for the 

academic areas in which the article was published using the areas defined in the ABS 

ranking list for the journal (as performed by Nerantzidis et al., 2022). From all the areas 

in which journals are ranked by the ABS, the study ended up with eight categories 

(accounting, public sector, operations and technology, management, ethics and social 

responsibility, sector studies, social sciences, and strategy). In conjunction with the first 

categories, these allowed us to explore the interdisciplinarity of the field and its spread 

through time and journals. To analyse the spread of the research in terms of the country 

to which the study or case refers, the geographic location was analysed by adapting the 

categorizations employed by Nerantzidis et al. (2022). The five categorizations adopted 

were interpreted, for the purpose of this study, as closely mimicking the borders of the 

five continents (Europe, Asia, Oceania, Africa, and America). One category of “not 

applicable” was created to include studies that did not identify any geographic location. 

Still gaining inspiration on the categorizations used by Nerantzidis et al. (2022), the 

retrieved literature was categorized according to the government level on which the study 

takes place or to which it refers. Theoretical contributions or literature reviews were left 

aside for this analysis. Nerantzidis et al. (2022) report six categories considering four 

levels of government institutions and a category to comprise multi-level organizations. 

Since the international level did not make sense for the organizations present in this study, 

it proceeded with only four categories, namely national level; regional level; local level; 

and a multi-level category. This categorization allowed us to explore where the BSC has 

been studied. 

Furthermore, some codifications were performed to help us to establish how the studies 

were conducted and enlightened by different theoretical approaches. Using a 

categorization adapted from Guthrie et al. (2012), the research methods employed were 

recorded. Particularly, five categories were adopted, namely case/field study/interviews; 

content analysis/historical analysis; survey/questionnaire/other empirical approach; 

commentary/normative/policy; and theoretical/literature review. Following Guthrie et al. 
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(2012), if a paper was unclear regarding the research method category to which it should 

be allocated, the dominant method used was chosen. To complement the previous analysis 

in relation to case studies, the articles were further categorized by the number of 

organizations addressed. In recording this aspect, we ended up with five categories (one, 

two, three, four, and not applicable). Surveys were categorized as not applicable along 

with the theoretical works. Empirical studies were also coded for the theoretical approach 

followed and the combination of theories. In these categorizations, only empirical studies 

were considered as the intention was to provide an overview of the basis used to make 

sense of or explain the data collected or the findings obtained through either qualitative 

or quantitative approaches. For the theory categorization, we did not start with any 

previous categorizations from any author and took note of the theoretical background 

specifically expressed in each study. A more inductive approach, in which we let the 

articles emerge with the categorizations, was therefore adopted. Following Schmidt and 

Gunther (2016), if a study relied on more than one theoretical lens, equal weight was 

attributed to the lenses. The combination of theories was classified into four categories 

adapted from the study of Nerantzidis et al. (2022) to our circumstances. These categories 

were single theory; two theories; and no theory. Theoretical contributions and literature 

reviews were put aside for these two analyses. All these categorizations were organized 

using an Excel spreadsheet. 

Finally, the articles were carefully analysed to obtain insights regarding the BSC. This 

step allowed us to answer the second research question. However, for this analysis, no 

previous categorization was used, and the results reflect the main insights rather than 

offering an exhaustive description of all the aspects in the studies. 

 

4. Findings 

In this section, we answer the first (subsections 4.1 to 4.6) and second (subsection 4.7) 

research questions. Subsections 4.1 to 4.6 report the coding of the articles, as expressed 

above. Section 4.7 provides an account of the main experiences reported. In the Appendix, 

it is possible to find the purpose of each of the studies retrieved for this literature review. 
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4.1. Evolution of the publications over time 

The number of papers per year shows a constant rate of publication over time (Figure 1). 

In line with Lapsley’s (2008) prediction, public performance measurement is an area of 

steady interest and attraction, and our findings provide evidence to support that 

prediction. The dataset is composed of articles published between 1999 and 2022. The 

first decade (roughly) accounts for slightly more than half of the articles, possibly due to 

the parallel development of the BSC’s features in that period (Kaplan and Norton’s first 

book was published in 1996 and their last one in 2008) and the consequent interest of 

academics. During this period, 22 of the 39 papers in the dataset were published. The year 

with the most articles was 2010, and, except for 2015 and 2019, at least one article was 

published in every year. Thus, continuous and steady academic interest is visible 

throughout the period of analysis. 

 

 

 

4.2.  Journals and academic areas 

The studies in our dataset were published in 26 journals. Of these, three journals that are 

more connected to discussions on the public sector published four articles each, while 

most of the other 23 journals only published one article (Table 4). When disaggregating 

the articles into academic areas (Table 5), it is apparent that half of the studies appeared 

in journals from the accounting domain, and the public sector domain occupies second 

place with roughly a quarter of the articles. 

 

 

 

 

 

 

Tables 4 and 5 around here 

Figure 1 around here 
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4.3. Geographic areas studied 

Of the empirical studies that reveal the target country of the study (Table 6), the 

geographic area most investigated is Europe (16 papers), followed by Oceania (nine 

papers), Asia (four papers), and countries from the American continent (two papers). The 

proliferation of the BSC in the public sector may be traced to the principles of 

quantification and orientation to results described in the NPM reforms. However, Guthrie 

et al. (1999) argue that cross-national differences and different NPFM development paths 

exist. Our results seem to support their argument. There are geographies that show more 

reports and analyses regarding the BSC (Europe) than others (America and Asia). In fact, 

NPM has occupied a notable position in the United Kingdom (Lapsley, 2008, 2009, 

2022), with the Anglo-Saxon countries adopting NPM’s ideals in a more central way 

(Steccolini, 2019). Additionally, the retrieved studies report on settings in the United 

Kingdom (Irwin, 2002; McAdam and Walker, 2003), Australia (Kloot and Martin, 2000; 

Umashev and Willet, 2008; Yetano, 2009; Sharma and Gadenne, 2011; Nuhu, 2017), and 

New Zealand (Griffiths, 2003; Greatbanks and Tapp, 2007), but there is a fair-sized 

contingent from southern European countries (Italy, Portugal, and Spain) and northern 

ones (Sweden and Denmark). This is an indication that the ideas of managerialism and 

the use of the BSC have spread amongst different cultures.  

It is also noteworthy that African countries are absent from the dataset. This adds to the 

remark made by Hoque (2014) that knowledge is lacking and that it would be worthwhile 

exploring the BSC in public sector organizations in emerging economies. Another point 

is that the USA has only minor representation in our findings, which is interesting since 

the BSC was developed largely by scholars associated with Harvard Business School. 

Holmes et al. (2006) review the cases of Washington state and the City of Charlotte; 

North Carolina is also well known (e.g., Kaplan and Norton, 1996; Quinlivan, 2000; 

Kaplan and Norton, 2001; Niven, 2008).  

 

 

 

Table 6 around here 
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4.4. Research methods and the number of organizations studied 

Regarding the research methods followed, it seems that authors choose mainly to adopt a 

qualitative approach, such as case studies, field studies, or interviews, as these account 

for 74% of the studies (see Tables 7 and 8 for a more complete account of the research 

methods used and the number of organizations included in the analysis for case studies). 

This is probably connected to the fact that the BSC is a tool that is adapted to each context, 

with the context influencing the outcomes of that adaptation as well. The case study 

approach can bring to the debate the complexities associated with each organization, and 

it allows in-depth and rich analysis of the implementations. In fact, of the total number of 

studies that informed this investigation, there were only four report surveys (Ghani et al., 

2010; Wu et al., 2010; Elbanna, 2013; Nuhu et al., 2017). Amongst these case studies, 

most adopt a single-case approach (approximately 56% – Table 8). Multiple-case studies, 

with some authors reporting on two or more organizations, are also a research option (e.g., 

Griffiths, 2003; McAdam and Walker, 2003; Guimarães et al., 2010). Longitudinal case 

studies are additionally performed (e.g., Greatbanks and Tapp, 2007; Modell, 2009; 

Modell, 2012; Pimentel and Major, 2014). 

There are also six publications that do not report empirical studies, and these were 

categorized as theoretical works or literature reviews. In addition, there are four that 

undertake surveys as a research method (these are considered in the last category of Table 

8 as well). 

 

 

 

4.5.  Level of government studied 

When considering the level of government studied (Table 9), it is possible to perceive 

that organizations at the local level are studied more frequently in our sample. Together, 

these organizations are present in 17 articles, a little over half of them. Following this 

category, studies on institutions at a more national level account for slightly more than 

39%. Studies with a regional-level and multi-level approach are less represented, with 3% 

and 6%, respectively. This result therefore reinforces the suitability of the BSC for 

Tables 7 and 8 around here 
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different contexts independent of its hierarchal positioning in the public structure of 

activities. 

 

 

 

4.6. Theories and combinations of theories 

Of the 39 articles that were included in this literature review, six were not considered in 

this analysis because they are categorized as theoretical contributions or literature reviews 

(please refer to Table 7). Of the remaining 33 studies, only approximately 33% rely on a 

theoretical framework (Tables 10 and 11). Interestingly, most of the studies that make use 

of a theoretical background were published in accounting outlets, which could reinforce 

Steccolini’s (2019) claim that papers from the public administration literature take a more 

functionalist approach. Furthermore, it can be perceived that, of the 11 studies with a 

theoretical background, only eight rely on the use of a single theory, while three adopt 

combined theoretical approaches (Table 10). Therefore, in general, our analysis indicates 

that more than 66% of the empirical studies have no theory to accompany the results, 

taking a more practical orientation without being guided by any specific theoretical 

lenses.  

As categorized in Table 11, a higher number of studies draw upon institutional theory 

approaches to anchor the observations made (Sharma and Lawrence, 2005; Kasperskaya, 

2008; Fältholm and Nilsson, 2010; Modell, 2012; Sutheewasinnon et al., 2016; Maran et 

al., 2018; Bertz and Quinn, 2022). By looking into the concepts of isomorphism (e.g., 

Sutheewasinnon et al., 2016) or decoupling and loose coupling (Kasperskaya, 2008), 

institutional theory has become a handy tool for investigating processes of change. 

Institutional theory is clearly called upon to study the institutionalization of performance 

measurement (Modell, 2022), and, through the spread of NPM reforms, the 

implementation of newer models involves processes of change (Steccolini, 2019), for 

which institutional theory can aid the understanding (see Modell (2022) for a reflection 

on institutional theory about performance management and measurement (PMM) in the 

public sector). Additionally, in the three studies that rely on more than one theoretical 

Table 9 around here 
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lenses, institutional theory is present and accompanied by other theoretical lenses, such 

as technical rational theory (Sharma and Lawrence, 2005), critical theory (Modell, 2012), 

and structuration theory (Maran et al., 2018). However, not only institutional theory is 

used by the authors. Additionally, actor–network theory (Zawawi and Hoque, 2022), fads 

and fashions (Modell, 2009), innovation diffusion theory (Zawawi and Hoque, 2020), and 

system theory (Roge and Lennon, 2018) are employed as a basis for studies. None of 

these studies combine more than one theoretical lenses.  

 

 

 

4.7.  Main issues addressed regarding the BSC 

As pointed out by Micheli and Kennerly (2005), at the time of their review, many cases 

present an application of the BSC but lack a deep analysis of it. However, with multiple 

cases appearing in the literature about the BSC, more insights into its evolution, virtues, 

and difficulties naturally accumulate. The next subsections explore the insights collected 

from the reports on local and governmental entities’ BSC use. 

 

4.7.1. Ranking perspectives and designing the model 

NPM reforms may justly be said to be the starting point for public service managers to 

implement more business-like practices to modernize and transform the public sector 

(Lapsley, 2009). NPM promoted a paradigm shift to a quantifiable way of thinking 

(Lapsley, 2008, 2009; Steccolini et al., 2020), with ideas for comparing performance with 

targets (Olsen et al., 2000). This new paradigm probably found in the BSC a model that 

could accomplish these purposes. Besides, since its inception, the BSC has been seen as 

an adaptable model, meant to be customized by each organization intending to implement 

it. The BSC is adaptable to both the context and the organization (Holmes et al., 2006). 

As an example, Griffiths (2003) mentions, for the three organizations that he studies, that 

the scorecard is modified to reflect their unique characteristics.  

Tables 10 and 11 around here 
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In this vein, the studies analysed provide some insights into the models developed and 

the choices of design made by public managers in their organizations. To begin with, 

public and non-profit organizations must (or are recommended to) alter the hierarchy of 

the model, prioritizing the constituents, that is, the stakeholders, rather than the financial 

aspects (see Section 2). Governmental entities abide by a far-reaching scope of activities 

intended to serve the public interest, which should be reflected in the BSC model adopted. 

NPM ideas may well be oriented towards emphasizing results (Lapsley, 2008), but results 

in these organizations should not focus solely on financial outcomes (Kaplan and Norton, 

2001). 

Therefore, in terms of arrangement, different solutions are reported. For a state rental 

organization in Fiji, Sharma and Lawrence (2005) provide insights into a BSC solution 

that retained the original format of the BSC. Conversely, Kasperskaya (2008) describes a 

BSC in a Spanish council that put the clients at the top. The same approach is followed 

by Mendes et al. (2012) for a waste division of a municipality. Bracci et al. (2017) 

examine two Italian public organizations, both of which present their strategy map with 

this different architecture, and the same applies to the Irish organization in Bertz and 

Quinn’s (2022) study. Following this line, Modell (2009) refers to a BSC that 

encompasses a wider stakeholder focus. There is even a situation, reported by Røge and 

Lennon (2018), in which a business unit of a Danish municipality started to implement a 

performance measurement system inspired in the BSC with four perspectives but, in a 

further revision, reduced it to just three perspectives, excluding the financial one. 

Guimarães et al. (2010) also propose a model with both the financial perspective and the 

customer perspective at the top.  

NPM ideas may be interpreted as a way to reduce public services’ need for resources 

(Hood, 1995), which could represent a temptation to focus on finance and budgeting 

constraints. Nevertheless, the previously reported experiences with the BSC align with 

the downplaying of the financial perspective and a focus on measuring the service to the 

citizens by putting the corresponding perspective in a higher position on the strategy map. 

In the case reported by Røge and Lennon (2018), the financial perspective was abandoned 

because there was a propensity in the municipality to attach service quality to resource 

consumption and managers hoped to focus on outputs and outcomes.  
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All these findings reinforce the importance of adapting the BSC model to the inherent 

characteristics of the organization so that the implementation can succeed. Another design 

adaptation that seems to be quite common involves the naming of the model (e.g., 

Griffiths, 2003; Modell, 2009; Sutheewasinnon et al., 2016; Bertz and Quinn, 2022) and 

the perspectives (Irwin, 2002; Bracci et al., 2017). Some organizations in these studies 

tend to adopt names other than the balanced scorecard (e.g., Griffiths, 2003; Modell, 

2009; Sutheewasinnon et al., 2016; Bertz and Quinn, 2022). Bertz and Quinn (2022) 

mention that the manager of the organization was afraid that keeping the original name 

would lead the employees to perceive it as another irrelevant tool (the BSC became 

known just as the business plan). In turn, Chesley and Wenger (1999) report that an initial 

adaptation of the model involved a change in the labels of the perspectives, which enabled 

the start of the necessary strategic conversation, employees’ buy-in of the model, and the 

legitimacy of the executives. This further emphasizes the adaptability of the model for 

each organization to encourage the buy-in to the idea and some strategies seeking to 

reduce the resistance among managers. 

 

4.7.2. Possible justification and reasons for adopting the BSC in public organizations 

Among the studies in our dataset, some of them refer to or mention NPM (Modell, 2005; 

Sharma and Lawrence, 2005; Kasperskaya, 2008; Nilsson, 2010; Zawawi and Hoque, 

2020, 2022). Some of the points regarding the adoption of the BSC, in more general terms, 

can indeed be traced back to the ideas of a “government that works better and costs less” 

(Hood and Dixon, 2015: 265; see also Hood, 1991) or to the phenomenon of the “audit 

society”, which causes managers to look for ways to make their outcomes more verifiable 

(Lapsley, 2008, 2009). The reasons for adoption pointed out in the studies are varied. For 

example, they could be related to supporting “management by results” (Modell, 2009), 

accountability, transparency, and better use of public funds (Holmes et al., 2006) or 

lightening the burden on taxpayers without losing service quality (Sharma and Lawrence, 

2005). The implementation could even be linked to the political will unleashed by a fiscal 

crisis (as observed by Holmes et al., 2006), the need to comply with legal requirements 

(Farneti, 2009; Sutheewasinnon et al., 2016; Bracci et al., 2017), the need for better 

planning and evaluation of operations (Yetano, 2009; Nilsson, 2010), or a way of 

introducing a longer-term emphasis (Modell, 2012). Sharma and Lawrence (2005) 
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mention at the outset of their article that public organizations face pressure to be more 

efficient and effective. Kloot and Martin (2000) provide evidence for that as well, as does 

Yetano (2009), observing that improvements were reported by interviewees. 

Additionally, adopting the BSC may be related to expectations of gaining legitimacy 

(Kasperskaya, 2008; Fältholm and Nilsson, 2010; Nilsson, 2010; Zawawi and Hoque, 

2020). These reasons notwithstanding, Nilsson (2010) concludes as a corollary that 

different groups of actors (politicians, administrators, and operative employees) inside 

public organizations are likely to have different expectations regarding the 

implementation of the BSC or any performance management system. 

 

4.7.3. Points regarding the entrepreneurs and consultants 

Lapsley (2009) attributes growing significance in the public sector to management 

consultants, to whom the NPM reforms may have given an important push for working 

with public organizations. However, summarizing a set of results from prior studies, the 

author makes the case of a certain degree of disappointment with management consultants 

and some difficulties in taking advantage of their expertise. Indeed, our search in the 

articles in this study found some brief mentions of the hiring of external consultants. For 

the implementation, and probably even for the design, of the model, there are signs of the 

hiring of external consultants (e.g., Kasperskaya, 2008; Modell, 2009; Fältholm and 

Nilsson, 2010; Nilsson 2010; Sutheewasinnon et al., 2016). Specifically, Sutheewasinnon 

et al. (2016) mention that a consulting firm played an important role in integrating the 

BSC into the performance model and in providing capital for its legitimization. This adds 

to Lapsley’s (2009) idea of reliance on management consultants, attributing them more 

of a legitimization purpose than an instrumental one. 

Moreover, based on institutional theory, a line of studies addresses the role played by so-

called institutional entrepreneurs (e.g., Sutheewasinnon et al., 2016). These authors’ 

findings demonstrate the importance of having an entrepreneur and, more importantly, an 

entrepreneur with a stock of legitimacy capital, to advocate the implementation 

(Sutheewasinnon et al., 2016). Zawawi and Hoque (2020) also report that the 

implementation of the BSC was promoted by the first CEO of the organization, who acted 

as a champion, and McAdam and Walker (2003) mention the importance of a champion 
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at a strategic level in one of the cases presented. In Bertz and Quinn’s (2022) case study, 

the BSC, known internally simply as the business plan, was an initiative of a new director.  

Nilsson (2010) stresses the importance of superiors and subordinates working together in 

designing the implementation process. In addition, as Farneti (2009) emphasizes in her 

case study, by working together in developing and implementing the BSC, the case 

organization was able to cultivate the dialogue between politicians and administrators.  

In sum, all the previous points highlight the importance of having individuals who are 

knowledgeable about the design and adoption of the BSC and can drive the 

implementation of the model.  

 

4.7.4. Main experiences reported on the implementation and use of the BSC 

Over the years, the NPM initiatives and ideas have been questioned and criticized (e.g., 

Olsen et al., 2000; Lapsley, 2008), with Lapsley (2008) referring to some doubts about 

the key elements of NPM, in which he includes performance measurement. At the time 

of his publication, research was still underdeveloped (Modell (2004) called for more 

research on systems like the BSC). Now, an accumulated body of published research 

allows us to study the BSC’s solutions and its use in more detail. Either exploring what 

seem to have been successful implementations (e.g., Pimentel and Major, 2014; Bertz and 

Quinn, 2022) or reporting on less successful ones (e.g., Kasperskaya, 2008; Modell, 2009; 

Bracci et al., 2017; Maran et al., 2018), the experiences of implementation and use vary.  

Sutheewasinnon et al. (2016) identify a more gradual implementation process of the BSC, 

with more and more of its elements being adopted, passing through various phases in the 

organization studied. In the last phase described, it is reported that the implementation 

started with features that were easier to understand, and many actors had become involved 

in it by the end. Being more pragmatic and instrumental also seems to be beneficial in the 

case of one of Kasperskaya’s (2008) organizations, which searched for simpler formats 

(adopting only some elements of the BSC). Another example is the study by Greatbanks 

and Tapp (2007), who show gradual implementation from one area of the organization to 

the others within a structured process containing presentations and discussions. After 

implementation, the BSC design and use tend to proceed generically and evolve over 
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time. Sharma and Gadenne (2011) explain that the development of the performance 

measurement system passed through some interactions that eventually led to a model that 

differed from the original BSC. The same appears to have happened in Zawawi and 

Hoque’s (2020) case organization and in one of those studied by Yetano (2009).  

There is no doubt that the use of BSC elements can be seen as a stable and usable system 

(Zawawi and Hoque, 2022) with an easy philosophy (Mendes et al., 2012). Additionally, 

the BSC has the capacity to change organizational life and define new ways of working 

(Kasperskaya, 2008), change behaviours (Greatbanks and Tapp, 2007), or change existing 

situated rationalities (Bertz and Quinn, 2022). The levels of service quality are said to 

improve with higher levels of BSC adoption (Ghani et al., 2010). The BSC can assist in 

the alignment of programmes and resource allocation to the organization mission and in 

developing a shared vision (Griffiths, 2003) or aligning the interests in a purchaser–

provider relationship (Zawawi and Hoque, 2022). Communication within the 

organization and externally to other parts of the government can benefit from the BSC 

(Irwin, 2002), as can the translation of political priorities (Farneti, 2009). Furthermore, 

the BSC may embody an interactive system that allows the breakdown of performance 

measures for different areas and levels, holding together employees and activities 

(Zawawi and Hoque, 2022). Similarly, Pimentel and Major’s (2014) findings allow them 

to conclude on the successful and proper integration of a combination of the BSC and 

quality management in the management model of the organization under study. The 

benefits of using the BSC are certainly vast (see Holmes et al. (2006) for a more 

exhaustive account of the expected benefits of implementing the BSC in public agencies), 

and some studies report good rates of use of the BSC (Elbanna, 2013).  

Through the sharing of ideas, the use of the BSC in the public sector may have introduced 

benefits that converge with the rationales of efficiency and effectiveness that are at the 

heart of NPM (Lapsley, 2022), but this managerial emphasis brought by NPM to public 

services is expected to face some challenges.  

Regarding the BSC studies in our database, there is a case presented by Kasperskaya, 

(2008) in which the BSC of one of the organizations, with the clients perspective at the 

top of the strategy map, ends up having a ceremonial and symbolic role, without being 

used to support decision making, and therefore is decoupled from operational activities. 

This case, which began with the intention to transform the old ways of performance 
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measurement, was implemented symbolically merely to signal a modern organization, 

with some managers seeing no relationship with their job responsibilities. Similarly, there 

are situations in which organizations end up discarding the BSC altogether (Modell, 2009; 

Bracci et al., 2017). In the case described by Bracci et al. (2017), the model failed due to 

strong resistance to change and difficulties in defining measures and identifying 

stakeholders. These are also possible reasons for the poor adoption and success of the 

BSC reported by Nuhu et al. (2017). Höglund et al. (2021) show that the introduction of 

a system in combination with the political authorities that supervise the agency led the 

BSC to be questioned in terms of legitimacy as a strategic management accounting 

system. Modell (2009) states that, due to the lack of managerial attention during 

restructuring, the use was halted, and, in the end, elements of an earlier performance 

system were incorporated into a new system. The author further concludes that the 

fashion-driven adoption of some techniques can lead to problems, but these adoptions, 

even when “rejected”, may influence the newer systems to be developed.  

Some of these cases of disengagement with the BSC may be interpreted as evidence of 

resistance. As Lapsley (2009) hypothesizes, when introducing NPM ideas into public 

services, one should expect a degree of passive resistance through complex forms, and 

Lapsley (2008) suggests that dysfunctionalities may continue in the performance 

measurement of public services. Our findings indeed indicate that not all implementations 

progress well and that some resistance and difficulties can derail the use of the BSC 

entirely, even if some situations have a focus on stakeholders (e.g., Modell, 2009; Bracci 

et al., 2017), as recommended. 

Other problems and obstacles may also appear. There are cases that highlight difficulties 

regarding the cascading process (Umashev and Willet, 2008; Sharma and Gadenne, 2011; 

and Harahap (2021) give examples of a cascading process): inadequate education, 

sponsorship, and commitment (Farneti, 2009); the organizational culture (Sharma and 

Gadenne, 2011); motivation and political support (Kasperskaya, 2008); complexities 

regarding the involvement of political organs (Maran et al., 2018); the definition of links 

between outputs and outcomes (Sharma and Gadenne, 2011); the representation of 

multiple outcomes (Yetano, 2009); a lack of time and human resources (Kasperskaya, 

2008); and a lack of integration with a reward system (Maran et al., 2018). 
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Similarly, data collection can be perceived as a challenge (Holmes et al., 2006; 

Kasperskaya, 2008; Sharma and Gadenne, 2011; Maran et al., 2018), with delays deriving 

from limited resources or time (Kasperskaya, 2008; Sharma and Gadenne, 2011), the lack 

of an integrated information system (Bracci et al., 2017), or failure to provide the 

necessary data for strategic decision making (Roge and Lennon, 2018). Difficulties also 

seem to arise with causality and with the representation of complex causal relationships 

to be set aside in the early stages of institutionalization (Kasperskaya, 2008). Griffiths 

(2003) additionally reports that measures were not causally linked. 

 

5. Discussion and directions for further research  

Undisputedly, the NPM agenda and ideas have created fertile ground for much of the 

development of research on performance measurement in public organizations (Lapsley, 

2008; Steccolini, 2019) and on the use of the BSC. NPM (and its NPFM ally) has a wide 

array of experiences and diversity in practice between different geographic regions, but 

performance systems are a key aspect (Guthrie et al., 1999). Performance measurement 

and the implementation of proven private practices seem to be at the core of the NPM 

movement and reforms (Hood, 1991, 1995), with Lapsley (2008) predicting at the time 

of writing that performance measurement would remain an area of interest to those 

involved with NPM. The manner in which the toolkit of performance techniques, such as 

the BSC, contributes to helping public managers will probably persist in attracting 

academic interest. The BSC is portrayed as a model that is adaptable to public services 

(e.g., Kaplan and Norton, 2004; Niven, 2008), and our analysis summarizes some key 

considerations regarding the use of the model in government entities. Indeed, for these 

discussions to mature, earlier observations must be acknowledged, and “scholars who 

wish to contribute to changing and improving current practices and policies may need to 

ensure that the exploration of the past and the present offers insights and indications for 

the future” (Steccolini, 2019: 259). 

Accordingly, opportunities remain to be exploited, and, in the subsections below, we 

address the third research question of our study by offering some considerations and ideas 

for future researchers to take into account as well as reporting on current situations that 

may provide a stimulus for further research into the BSC.  
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5.1. Further situations to consider in BSC design, implementation, and ongoing use 

In the discussion about NPFM presented by Olson et al. (2000), the authors assert that 

often the performance information was inaccurate, complex, and even misleading, and it 

is important for the information generated to be of interest to diverse actors, for example 

politicians and service recipients. Following this reasoning, further designs and solutions 

of the BSC should continue to be directed to measuring what is valued by the public or 

the essential qualities that should drive public services, as posited by Guthrie et al. (1999). 

Certainly, the quantification of and orientation towards results, as backbones of the NPM 

ideals, are likely to remain well into the future and may come to be seen as sources of 

conflict that hinder the effective conducting and accomplishment of the mission in pursuit 

of the targets set (see Lapsley (2009) for examples). Moreover, one of the contentions of 

NPM, as Lapsley (2008, 2009) explores, is the possible establishment of tick box 

behaviour or resultant compliance in achieving targets, which could cause rigid 

interpretations that do not benefit the public or create value (Lapsley, 2009). The 

imposition of targets should therefore be undertaken with caution. It is important to avoid 

dysfunctional behaviours that may undermine public trust by focusing only on the 

accomplishment of the target in prejudice of the service (Olson et al., 2000; see Lapsley 

(2009) for some cases of this). This is an aspect that could be explored further. 

In addition, it cannot be overlooked that many activities are related to people, in different 

contexts, and it should be guaranteed that performance will be monitored appropriately 

to improve it (Olson et al., 2000). Therefore, the BSC should be substantiated in the 

services that the organization wishes to provide.  

Moreover, as indicated in the CIMA (2011: 20) report: “performance measurement is a 

process, not an event. It operates as continuous cycle, needing continuous development 

of people, processes and services.” This, to some extent, seems to find some confirmation 

in section 4.7.4 in that performance measurement in public organizations tends to evolve 

over time (Greatbanks and Tapp, 2007; Yetano, 2009; Sharma and Gadenne, 2011; 

Sutheewasinnon et al., 2016; Zawawi and Hoque, 2020). It would therefore be 

worthwhile paying closer attention to how the BSC evolves and what are the challenges 

for its day-to-day use after implementation. Furthermore, according to the results 

presented by Modell (2009), solutions that may be created and implemented can show the 

influence of past experiences. At the same time, disengagement with the BSC could reveal 
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the stability of earlier mechanisms and practices (Maran et al., 2018). On a similar line, 

Lapsley (2022) states that the introduction of NPM reforms does not happen in a vacuum 

and probably occurs as layers of change, with new practices and old ones being enacted 

simultaneously. The same reasoning could be applied here. Therefore, future research 

could take this issue into account and put it into wider contexts in further explorations of 

the idiosyncrasies of the BSC’s implementation. Analogously, researchers could explore 

further how the past systems or other tools experimented with in these organizations may 

influence technical issues in the BSC solutions adopted or how they affect further 

revisions of the model. Following the suggestion of Modell (2009), it would be valuable 

to investigate how the histories and carry-overs of past experiences may result in the 

failure of the change process.  

Additionally, despite some indications of the use of the BSC with various other tools and 

techniques (in concrete, the findings reported by Modell (2009) and Pimentel and Major 

(2014), i.e., the combined implementation with total quality management), the evidence 

presented in most of the studies is limited. Indeed, the BSC could be the foundation of an 

entire system (Kaplan, 2012), but much of the management accounting and control 

literature asserts that systems do not work in isolation (e.g., Malmi and Brown, 2008). As 

pointed out by Sharma and Sharma (2021) for private companies, the use of 

complementary systems extends the use of the BSC. Future researchers should not ignore 

what surrounds the BSC. The integration and use of both the BSC and costing techniques 

or the use of the BSC and the budgeting process, which is of paramount importance in 

the public domain, could be of great interest. It could also be worthwhile exploring how 

different controls would affect policies and decisions (Steccolini, 2019), create tensions, 

and, in combination, influence the value of the services provided by the organizations. 

Moreover, further research on the BSC for government entities should take into account 

the fact that the lines between private and public sectors are becoming increasingly 

blurred, with public services being provided by different entities (Steccolini, 2019). Given 

their expected proximity to citizens, local authorities will probably be required to 

implement sophisticated performance solutions to help in these arrangements, and the 

BSC could provide assistance in that sense. Likewise, it is important to determine how 

the BSC could be involved in that network, how it creates tensions and constraints or 

offers benefits (Steccolini et al., 2020), and/or how it is involved in the co-production of 

public services (Steccolini, 2019). 
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5.2. Considering political and societal issues 

Another point that should be considered (as Modell (2005) advises) concerns the political 

and social processes surrounding the public sector. According to Olson et al. (2000), 

NPFM techniques are bound to notions of control and politics, and public services are 

activities related to people, whose lives and social contexts differ. Monitoring 

performance by focusing on internal causes may not adequately facilitate its improvement 

(Olson et al., 2000). Conversely, the measurement of all political stakeholders’ interests 

may lead to the absence of a coherent strategy, and the performance measurement system 

of the organization may become dysfunctional and unmanageable (Johnsen, 2001). 

Indeed, accounting in the public sector is undoubtedly complex simply because of the 

varied social and political contexts common to these organizations (Hoque, 2014) – a 

point that Höglund et al. (2021) underscore as the government’s position and influence 

have had an impact on internal monitoring and overridden the use of the BSC.  

Likewise, the study of the BSC and other performance measurement tools cannot be 

divorced from the broader political, societal, and cultural forces that influence and are 

influenced by them (Steccolini et al., 2020). Guthrie et al.’s (1999) findings highlight the 

importance of cultural dimensions to understand the national experiences with NPFM. 

Extrapolating, the cultural aspects should also be important to BSC implementations. 

Moreover, public institutions are permeated by politics that affect governance 

arrangements and the philosophy behind reforms (CIMA, 2011). As Bracci et al. (2017) 

suggest, some attention should be directed to political contingencies when managers are 

designing and implementing the BSC for public organizations, while Yetano (2009) 

mentions that both legislation and the associated complexity of the local government 

environment influence the structure of the performance management system. This 

presents a challenge to the BSC as a performance model and raises the prospect that these 

forces could affect the design, implementation, and use of the model. As an example, the 

media and public opinion may have some influence (Höglund et al., 2021).  

Future research questions may include the following. How might a change of 

governments or local elected authorities affect the development, revision, and use of the 

BSC? How might the political positioning of the government or the local authorities 

change the system? How might conflicts between administrators and politicians affect 

and change the BSC in use? How might the political regulation affect and change the 
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practices adopted by public organizations, and how might that regulation collide with 

strategy development (Höglund et al., 2021)? 

Additionally, in line with the above, how the BSC could incorporate and contribute to 

local and government organizations to be more compliant with discussions of public 

concerns could be explored. In this regard, more current societal concerns, such as 

sustainability and environmental performance, are relevant. These concerns are becoming 

central issues in organizations, and government institutions cannot avoid them. The BSC 

will probably be an instrument to address them. Hence, studying the inclusion of an 

environmental dimension in the design option of governmental entities, the changes 

brought in, the complexities, the selection of indicators, and the way in which it is used 

for reporting to the varied stakeholders would be valuable.  

 

5.3. Research methods and theoretical approaches  

As Barros and Ferreira (2019: 356) express for control and innovation, performance 

measurements in public organizations “are complex and challenging realities to analyse” 

as well. Accordingly, a deeper appraisal of the BSC’s solutions, interactions, 

consequences, and effects, through a holistic view of situations that are fully grounded in 

its context, would be of the greatest value. Indeed, contemporary issues of performance 

measurement and management in public services are complex (Steccolini et al., 2020), 

and trying to reduce these complexities invites the failure to see the subtleties of public 

management (Lapsley, 2008). Therefore, after the golden age of NPM, research still needs 

to performed in the specific context (Steccolini, 2019), and case studies will allow 

researchers to bring up the complexities of each organization and report in depth on the 

circumstances of the BSC’s adoption and use. Qualitative methods are better able to 

capture all of these nuances. Research on the use of the BSC, given its specificities and 

customizations, best occurs in the real context in which it is enacted (Yin, 1981). 

Pursuing the previous research agenda, future researchers could employ a variety of 

research designs. Single cases allow greater richness, offer a better understanding of 

context, and provide greater learning opportunities (Verleye, 2019). To answer the calls 

in the literature (e.g., Modell, 2009, 2004, 2012; Sutheewasinnon et al., 2016), 

longitudinal research strategies would be especially helpful (such as investigating some 
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paths mentioned here). As Yin (2018) emphasizes, for longitudinal cases, the interest lies 

in establishing how processes evolve, and their conditions change over time. Although 

some existing studies use this strategy (e.g., Greatbanks and Tapp, 2007; Modell, 2009, 

2012; Pimentel and Major, 2014), future research approaches still need to follow the 

evolution of the implementation processes and managers’ use of the solutions with a more 

dynamic approach. It should also be noted that some of the experiences described 

(subsection 4.7.4) indicate that the BSC is not static in public organizations and does not 

have the same characteristics in every organization. Therefore, accompanying the 

organizations over time and closely observing the modifications as they are occurring 

may strengthen the theory development.  

Theory will also be a relevant way to counterbalance the more practical orientation of the 

studies (Table 11 – subsection 4.6) and to further the understanding of actors’ behaviours, 

the courses of BSC implementation, and the implications for broader contexts (see Modell 

(2022) regarding the argumentation for institutional theory). General literature on public 

accounting research is criticized for underplaying the role of theories or at least making 

it less important to obtain more profound forms of theorization since they are being built 

on the ideas of NPM (Steccolini, 2019). It is certain that behaviours will not be captured 

by a neo-classical economic or principal–agent view (Steccolini, 2019), but, following an 

interpretative tradition, future studies could employ the new branches of institutional 

theory, such as institutional logics, to fuel the discussion and ask new questions. For 

example, Modell (2022: 362) discusses a growing number of studies about institutional 

logics but reports that “little attention has been paid to how PMM practices are implicated 

in a dynamic, recursive interplay with institutional fields across different level of 

analysis”. Furthermore, Modell (2022) argues that institutional fields present competing 

logics that coexist in public organizations and that enable a variety of courses of action. 

Exploring these conflicts and implications may constitute another possible direction for 

research. Moreover, these ideas of logics may be similar to some debates in the sociology 

of valuation and valuation studies regarding the plurality of social orders (Modell, 2022). 

Therefore, a way forward, as suggested by Modell (2022), is to make institutional theory 

enter into dialogue with the sociology of valuation and valuation studies (see Modell  

(2022) for a more complete account on this point). 

In the opposite direction, as Massaro et al. (2016) highlight for one of the projects that 

they address in their paper, an insider (emic) perspective should also be of value. The 
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majority of the research conducted involves the researchers acting as outsiders, and 

offering the field interventionist research that is able to join the two perspectives would 

shed light on real-life events.  

 

6. Concluding remarks and contributions of the study 

More than 30 years have passed since the publication of the first article on the BSC 

(Kaplan and Norton, 1992), and, over the same period, public accounting research has 

been developed, probably triggered by the NPM reforms (Steccolini, 2019). The BSC 

was soon adapted to public organizations as performance measurement became a central 

element of NPM (Hood, 1991, 1995; Lapsley, 2008; Steccolini, 2019). With the changes 

that NPM has imposed, some dysfunctionalities were to be expected (Lapsley, 2008), and 

there is a suggestion that the BSC may be going out of fashion (Arnaboldi et al., 2015). 

Nevertheless, Lapsley (2008) hypothesizes that performance measurement will continue 

to be a theme in the future, enduring through its continued use amongst diverse agents of 

NPM. Hence, this study’s intention was to take stock of the research conducted to date 

regarding the use of the BCS in governmental entities. Accordingly, it presented a process 

developed around a structural literature review (Massaro et al., 2016). Two research 

questions were posed to provide insights into the literature and a third one to inquire about 

the directions that future research may take. We performed a search of articles in 

electronic databases, which allowed us to capture a broad picture of the field as reported 

in the leading journals.  

This search resulted in a literature review of 39 articles from 26 journals, mainly from the 

accounting and public sector ABS ranking domains, published between 1999 and 2022. 

We found steady interest and a continuous publication rate, concluding that authors resort 

mainly to case studies but that many studies lack a grounding in theory. Geographically, 

the biggest group of studies focuses on the European region.  

Examining the studies collected also allowed us to synthesize some insights into the 

BSC’s situation. Although some reported benefits are described in the presented cases, 

there are both situations in which applications of the BSC seem to have been more 

successful (e.g., Chesley and Wenger, 1999; Pimentel and Major, 2014) and cases in 

which the change to the BSC was resisted and the model ended up being abandoned (e.g., 
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Modell, 2009; Bracci et al., 2017; Maran et al., 2018) or becoming just symbolic 

(Kasperskaya, 2008). 

With both benefits and difficulties for the organizations striving to use the BSC, future 

research could explore some of the possibilities highlighted here. Specifically, future 

undertakings in the field should keep investigating some idiosyncrasies and the 

underlaying dynamics related to implementation and use. It could be considered that the 

implementation and use of the BSC do not occur in a vacuum, that old practices will 

probably continue to be enacted (Lapsley, 2022), and that the BSC and control practices 

of different organizations will evolve and probably experience diverse interactions in the 

life of the organization. Additionally, further research on the ongoing use of the tool, how 

it is evolving, and the day-to-day challenges is a possible way to proceed. Conversely, 

failed BSC solutions may still influence future performance measurement solutions 

(Modell, 2009), and the BSC is not expected to work in isolation (e.g., Malmi and Brown, 

2008). There are also new ideas about hybridization in which public services are provided 

by networks of different entities, either private or public (Steccolini, 2019). These are 

challenges for performance measurement and management and areas in which the BSC 

may provide support. Closely related to this point, future studies should also be performed 

in the wider social and political contexts, which may well influence the BSC’s design, 

use, and path over time. Along with these suggestions, we propose that, in terms of 

research design, qualitative methods, with their possibilities of addressing the 

complexities of performance, control, and contexts, will persist as an adequate option, 

especially when developed in a longitudinal way. Furthermore, the ideas for future 

research presented here will suit this more qualitative approach. 

Overall, this literature review will be pertinent both to the literature on performance 

management in public services and to practitioners. First, it is relevant to the research line 

that is devoted to studying the use of the BSC in public services, and performance 

measurement more widely, in the sense that it provides a stock of insights into the model 

and a reflection on the different experiences that are reported in the leading literature. It 

also highlights some considerations and points that could provide a stimulus for further 

research. This work would also be of interest to practitioners since it provides an analysis 

of the design and implementation issues of the BSC, which could provide preliminary 

support and useful initial information for decision making about the BSC. 
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These advantages notwithstanding, there are also limitations to be acknowledged in this 

work. The research approach followed limited the scope of organizations to be included 

in the review. BSC applications in public organizations like education, health, police or 

armed forces, theatres, museums, and state-owned firms were excluded. Therefore, future 

research could take the entire public sector into consideration. 
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Figure 1: Distribution of articles per year 
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Type of Publication  Exclude all papers not classified as an article or review. 

2021 ABS Journal List Exclusion of any work that was not published in a journal 
ranked a minimum of 2 in the 2021 ABS journal list in any 
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Research Focus and 

Setting of the Study 

Exclusion of any study related to private organizations, 
education, health, cultural organizations (e.g., theatres or 
museums), police, armed forces, or state-owned companies. 

Table 1: Exclusion criteria. Source: Authors own work 

 

 

Research Focus and 

Setting of the Study 

Works (quantitative or qualitative) that reported any aspect 
of the BSC, addressing aspects regarding either its design, 
its use, or experiences of it in the organizations targeted by 
this study. 

 Focus on organizations relating to government departments, 
government ministries, government agencies, government 
dependencies, municipalities local authorities, and/or local 
public institutions. 

 Theoretical contributions, reviews, or literature review 
papers that debate or analyse the BSC in the public sector 
more generally. 

Table 2: Inclusion criteria. Source: Authors own work 

 

 

  Scopus WOS Total 
Keyword Search 1433 1060 2493 
Restriction to Articles and Reviews 1030 767 1797 

Restriction to journals classified as 2 or higher 
in 2021 ABS ranking list 92 113 205 
Elimination of duplicate articles 39 113 152 
Screening of the Title Abstract and Keywords 15 24 39 

Table 3: Development of the database. Source: Authors own work 
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Journal Number  
of articles % 

International Journal of Public Administration  4 10.26% 
Financial Accountability and Management  4 10.26% 
Australian Journal of Public Administration 4 10.26% 
Australian Accounting Review  2 5.13% 
Management Accounting Research  2 5.13% 
Accounting, Auditing and Accountability Journal  2 5.13% 
Qualitative Research in Accounting and Management 2 5.13% 
Journal of Environmental Management  1 2.56% 
International Journal of Operations and Production Management 1 2.56% 
Managerial Auditing Journal  1 2.56% 
Production Planning and Control 1 2.56% 
Critical Perspectives in Accounting 1 2.56% 
Public Administration 1 2.56% 
Total Quality Management & Business Excellence 1 2.56% 
Long Range Planning 1 2.56% 
Asian Review of Accounting 1 2.56% 
Abacus 1 2.56% 
California Management Review  1 2.56% 
British Accounting Review 1 2.56% 
Service Industries Journal 1 2.56% 
Canadian Journal of Administrative Sciences 1 2.56% 
Public Money & Management 1 2.56% 
Journal of Accounting & Organizational Change  1 2.56% 
International Journal of Managerial and Financial Accounting  1 2.56% 
Journal of Cleaner Production 1 2.56% 
Journal of Public Budgeting, Accounting & Financial 
Management 1 2.56% 
Total 39 100,00% 

Table 4: Journals and number of articles per journal. Source: Authors own work 

 

Area Number 
of articles % 

Accounting 20 51.28% 
Public Sector 10 25.64% 
Operations and Technology 
Management 3 7.69% 
Ethics and Social Responsibility 2 5.13% 
Sector Studies 2 5.13% 
Social Sciences 1 2.56% 
Strategy 1 2.56% 
Total 39 100.00% 

 

Table 5: Academic areas of the articles retrieved according to the ABS ranking list. 

Source: Authors own work 
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  Number of 
articles % 

Europe 16 41.03% 
Asia 4 10.26% 
Oceania 9 23.08% 
Africa 0 0.00% 
America 2 5.13% 
Not Applicable 8 20.51% 
Total 39 100.00% 

Table 6: Geographic areas where the study was conducted. Source: Authors own work 

 

  Number of 
articles % 

Case/Field study/interviews 29 74.36% 
Content Analysis/ historical analysis 0 0.00% 

Survey/Questionnaire/other empirical 4 10.26% 
Commentary/normative/policy 0 0.00% 
Theoretical/literature review 6 15.38% 
Total 39 100.00% 

Table 7: Research methods of the studies. Source: Authors own work 

 

  Number 
of articles % 

One 22 56.41% 
Two 5 12.82% 
Three 1 2.56% 
Four 1 2.56% 
Not Applicable 10 25.64% 
Total 39 100.00% 

 
Table 8: Number of organizations studied. Source: Authors own work 
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 Number of 
articles % 

National level 13 39.39% 
Regional level 1 3.03% 
Local level 17 51.52% 
Multiple levels 2 6.06% 
Total 33 100.00% 

Table 9: Number of articles per level of government. Source: Authors own work 

 
 
 

  Number of 
articles % 

Single theory 8 24.24% 
2 theories 3 9.09% 
No theory 22 66.67% 
Total 33 100.00% 

 
 
Table 10: Articles and combination of theories.  
 
 
 
 
 

  Number of 
articles % 

Institutional theory 5,5 16.67% 
Actor-Network Theory 1 3.03% 
Critical Theory 0,5 1.52% 
Structuration Theory 0,5 1.52% 
Fads and Fashions 1 3.03% 
Innovation Diffusion theory 1 3.03% 
Technical Rational Perspective 0,5 1.52% 
System Theory 1 3.03% 
No theory used 22 66.67% 
Total 33 100.00% 

 
 
Table 11: Theoretical approaches followed. Source: Authors own work 
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Appendix Table: Purpose of the retrieved studies. Source: Authors own work 
 
Paper Main Purpose of the Paper 

Chesley and 
Wenger (1999) 

The authors present a longitudinal case study of an office that 
implemented the BSC, examining how strategy models and organizations 
co-evolve over time. 

Kloot and Martin 
(2000) 

The paper investigates performance measurement systems in local 
government using the four BSC perspectives. 

Quinlivan (2000) The article proposes a solution for the use of BSC in not-for-profit 
organisations. 

Johnsen (2001) The study's aim is to identify theoretical perspectives and look at the 
implications for the use of the BSC in public management. 

Irwin (2002) 
The article provides an example of how the BSC and the strategy map 
were developed for a UK public organization. 

Griffiths (2003) 

The study examines how the BSC is used, assessing the extent of its use 
as a 'performance measurement system, a strategic management tool, and 
to discharge external accountability requirements in New Zealand 
government departments and Crown entities' (Griffiths, 2003: 71). 

McAdam and 
Walker (2003) 

The study dives into the use and development of the BSC as a tool for 
implementing the Best Value initiative in UK local government. 

Modell (2004) 
Looking into previous empirical evidence, the author analyses how 
competing performance measurement myths influence organizational 
action. 

Sharma and 
Lawrence (2011) 

The paper analyses the introduction of the BSC in a Fijian organization 
and other techniques, examining whether it was adopted for legitimacy 
reasons or economic rationalisation. The paper also investigates the 
consequences for Fijian society. 

Micheli and 
Kennerley (2014) 

The study provides a review of the frameworks used for public and non-
profit organizations. 

Modell (2005) 
The author revises the developments at the time regarding performance 
measurement in the public sector, leaving some space for the BSC. 

Holmes et al. 
(2006) 

The paper assesses the applicability of the BSC to government 
organisations in developing countries, following a discussion on its use in 
government agencies. 

Greatbanks and 
Tapp (2007) 

The study provides an analysis, supported by empirical longitudinal 
evidence, of the implementation and use of the BSC in a department of a 
city council. 

Kasperskaya 
(2008) 

The study conducts an examination and description of the implementation 
of the BSC in two city councils within the same autonomous Spanish 
region. 

Umashev and 
Willett (2008) 

The case study aims to explore the implementation of the BSC, analysing 
the factors of success and failure from the perspectives of the 
organisation's senior managers. 

Farneti (2009) The article examines the implementation of the BSC in a local 
government organisation in Italy. 
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Yetano (2009) 
The paper makes use of the BSC as a framework to examine how local 
governments use performance measurement and management systems. 

Modell (2009) 
The paper examines how experimenting with the implementation of total 
quality management and the BSC affects the progress of control practices 
in a government agency. 

Wu et al. (2010) 
The paper proposes a performance measurement model based on the 
BSC, combined with a fuzzy linguistic scale model, for public service. 

Faltholm and 
Nilsson (2010) 

Looking into different organisations, the paper examines the 
implementation of the BSC in a local government institution in northern 
Sweden. 

Nilsson (2010) Based on an attempt to implement the BSC, the author explores what 
different actors expect from it. 

Guimarães et al. 
(2010) 

The intention of the study is to analyse the potential of the BSC in the 
application to waste utilities, a responsibility of local authorities. 

Ghani and Said 
(2010) 

The study provides an assessment of the level of BSC adoption in 
Malaysian local authorities and the level of service quality. 

Sharma and 
Gadenne (2011) 

The paper analyses the implementation of the BSC within an Australian 
local government authority, identifying challenges and issues in its 
implementation and use." 

Mendes et al. 
(2012) 

The paper's aim is to propose and evaluate the BSC in the Urban Hygiene 
and Waste Division of a Portuguese municipality. 

Modell (2012) 
The author conducts a field study to examine how evolving practices 
based on the BSC mediate the process of strategy formation. 

Elbanna (2013) 
The study explores strategic management processes and impacts in 
federal and local public sector organisations within the United Arab 
Emirates. 

Pimentel and 
Major (2014) 

The paper analyses the implementation of total quality management and 
how its integration with the BSC impacted the effectiveness and 
management model of a government agency. 

Sutheewasinnon et 
al. (2016) 

The study analyses the development of the performance management 
system by the Thai government, providing an account of it and analysing 
the isomorphic pressures influencing its different stages. 

Nuhu et al.. 
(2017) 

The aim of the study is to analyse the association between the diagnostic 
and interactive use of systems, as well as the success of the adoption of a 
range of management accounting practices in the public sector. 

Bracci et al. 
(2017) 

Comparing the BSC implementation in two case organisations, analysing 
'whether the BSC development process can be effectively translated into 
the public sector context' (Bracci et al., 2017: 407). 

Roge and Lennon 
(2018) 

The paper conducts a case study on the introduction of a PMS in a Danish 
municipality, where the BSC served as the inspiration, analysing how 
efficiency and effectiveness relate to the inadequacy of PMS in the public 
sector. 

Maran et al. 
(2018) 

The study analyses how and why factors related to external and 
organisational pressures play a role in the preference for the stability of 
'old' practices rather than the change brought about by the implementation 
of the BSC. 
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Zawawi and 
Hoque (2020) 

The development and evolution of the BSC model in a government entity 
is analysed to understand how it becomes a sustainable organisational 
practice in an entity that must deal with a purchaser-provider arrangement 

Hoglund et al.  
(2021) 

In a public sector agency, the authors elaborate on the formation of the 
organisation's strategy and how strategic management accounting is 
influenced by both internal and external actors, and, again, what this 
means for strategy. 

Harahap (2021) The integration between organisational and individual-level performance 
measurement systems in an Indonesian public organisation is examined. 

Zawawi and 
Hoque (2022) 

The article examines how a government agency used and implemented 
control mechanisms to align expectations in a purchaser-provider setting, 
focusing specifically on the provider and interpreting management control 
mechanisms (where the BSC is adopted by the provider) as an inscription. 

Sayed et al. 
(2022) 

Conducting a study in a Canadian municipality, the use of the BSC for 
strategy reformulation and performance measurement is explored, 
showing how a municipality can develop a strategy map with the BSC 
perspectives. 

Bertz and Quinn 
(2022) 

The paper explores the role of the situated rationalities of key individuals 
in a process of change that involved the implementation of a BSC model. 

 

 


