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ABSTRACT

The public sector plays an important role in the economy in delivering public services and
infrastructure development. Public procurement is an essential element in the delivery of
these services, through the acquisition of goods, services and construction in the most
economic and efficient manner whilst ensuring value for money and complains about poor

service delivery necessitated this study.

This study focuses on the challenges in the public procurement process that detract from
service delivery in Zimbabwe, the extent the challenges are experienced and how the public

procurement process can be improved to enhance service delivery.

The public sector in Zimbabwe comprises ministries, parastatals and local authorities but the
study focused on the parastatals and the ministries only. The study seeks to examine the
challenges faced in the public procurement process and to what extent they detract from

service delivery in Zimbabwe.

Initially, the challenges were identified through a literature review and interviews with two
ministries and three parastatals. Using this data, a questionnaire was compiled and sent to 25
ministries and 52 parastatals to determine (1) whether these were challenges that detract from
service delivery and (2) to what extent they were challenges.

This study is by nature descriptive and exploratory and contains quantitative and qualitative
elements, using mixed methods research based on the pragmatic research paradigm.
Challenges were examined in the public procurement process, human resources, finance and

budgeting and the public procurement legal framework.

The findings of this research indicate that the challenges faced in the public procurement
process that detract from service delivery are: firstly, the length of the process, which is
significantly long and inefficient as a result of the State Procurement Board involvement in
all activities in the public procurement process; secondly, inadequacy of thresholds; and,
finally, lack of proper training and knowledge of the public procurement policies, procedures
and legal requirements in the process. It was found that the majority of the challenges in the
public procurement process that detract from service delivery result from the public
procurement legal framework, which centralises the procurement authority at the SPB.
Reforms in the legal framework are recommended to devolve the procurement authority to
the procuring entities to allow the SPB to assume a monitoring and oversight role of

supervising the procuring entities and policy issues.
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KEY WORDS

Accountability: The acknowledgment and assumption of responsibility for actions, products,
decisions, and policies

Accounting Officer: Head of the procuring entity

Acquisition: The purchase of goods and/or services at the best possible total cost of
ownership

Act: A statute enacted as primary legislation by parliament

Adjudicating: The final evaluation in tender proceeding; the act of pronouncing a winner
based on the evidence presented

Award: A public acknowledgment of excellence

Benchmarking: The process of comparing one's business processes and performance metrics
to industry bests or best practices from other industries

Bid validity: The period for which bid prices remain valid after the tender closing period
(usually 90 days in tenders)

Bid: A price offered for a good by a potential buyer or a price offered by a potential vendor
to perform a specific job

Bottleneck: A phenomenon where the performance or capacity of an entire system is limited
by a single or limited number of components or resources

Bribe: Something, such as money or a favour, offered or given to a person in a position of
trust to influence that person's views or conduct

Comparative schedule: A listing of all bidding firms indicating in ascending order bid
prices and their reasons for qualification/disqualification

Compliance: A state of being in accordance with established guidelines, specifications, or
legislation or the process of becoming so

Contract: An agreement having a lawful object entered into voluntarily by two or more
parties, each of whom intends to create one or more legal obligations between them
Corruption: When an office-holder or other governmental employee acts in an official
capacity for personal gain

Decentralization: The dispersion or distribution of functions and powers specifically the
delegation of power from a central authority to regional and local authorities

Delivery: The act of taking something to a person or place

Design: To create the plans, drawings, etc., that show how something will be made or
achieved
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Detract: To diminish the importance or effectiveness of something

Disbursement: The payment of money from a fund or account (for example, from treasury)
Efficiency: The extent to which time, effort or cost is well used for the intended task or
purpose; it is often used with the specific purpose of relaying the capability of a specific
application of effort to produce a specific outcome effectively with a minimum amount or
quantity of waste, expense, or unnecessary effort

Entity: Department, team, corporation, cooperative, partnership, or other group with whom it
is possible to conduct business

Ethics: Moral behaviour in humans and how one should act

Expediting: A concept in procurement and project management for securing the quality and
timely delivery of goods and components

Exploratory: Done or created to find something or to learn more about something
Hindrance: An obstruction, snag or impediment

Homogenous: Of the same or similar nature, uniform in structure or composition

Inventory: The raw materials, work-in-process goods and completely finished goods that are
considered to be the portion of a business's assets that are ready or will be ready for sale

Lead time: The time taken between recognition of a need and delivery of material
Mandatory: Obligatory; required or commanded by authority.

Manual: A book, especially of instructions or information

Methodology: A body of practices, procedures, and rules used by those who work in a
discipline or engage in an inquiry; a set of working methods

Obstacle: Something that stands in the way of, or holds up progress

Parastatals: A company or agency owned or controlled wholly or partly by the government
Performance: The way in which someone or something functions

Population: The total number of inhabitants constituting a particular race, class, or group in a
specified area

Practitioner: One who practices something, especially an occupation, profession, or
technique

Procuring Entity: Ministry, department or other division of government

Proposal: The act of offering or suggesting something for acceptance, adoption, or
performance

Regulation: A principle, rule, or law designed to control or govern conduct

Reliability: Yielding the same or compatible results in different clinical experiments or

statistical trials
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Requisition: A formal written request for something needed.

Sample: A portion, piece, or segment that is representative of a whole

Sanction: A coercive measure adopted usually by several nations acting together against a
nation violating international law

Sector: A part or subdivision, especially of a society or an economy

Service: A facility providing the public with the use of something, such as water or
transportation

Specification: A detailed, exact statement of particulars, especially a statement prescribing
materials, dimensions, and quality of work for something to be built, installed, or
manufactured

Stakeholders: A person or group not owning shares in an enterprise but affected by or
having an interest in its operations, such as the employees, customers, local community
Standard: Something, such as a practice or a product that is widely recognized or employed,
especially because of its excellence

Supplier: Someone whose business is to provide a particular service or commodity

Tender: A written offer to contract goods or services at a specified cost or rate; a bid
Threshold: An allowable range within which certain decisions can be made, e.g. purchases
of 0-$20 000.00

Transparency: Openness, clearness

Treasury: A place in which private or public funds are received, kept, managed, and
disbursed

Validity: Producing the desired results; efficacious

Value: Worth in usefulness or importance to the possessor; utility or merit
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CHAPTER 1: INTRODUCTION AND BACKGROUND TO THE STUDY

1.1 INTRODUCTION

Public procurement plays a critical function in service delivery and performance of
government departments globally. It plays the fiduciary duty of ensuring efficient delivery of
goods and services to the public (Uyarra & Flanagan 2009:2). It involves all the processes
related to the procurement of goods and services by government departments, parastatals
(procuring entities) and local public authorities (Roodhooft & Abbeele 2006:490). The public
procurement process is governed by public procurement laws and regulations in all countries
and differs from one country to another. Since governments are the biggest spenders in all
countries, monetary values involved in public procurement are significant and it is every
government’s responsibility to ensure that resources are utilised in the most efficient,
transparent and ethical way to promote sustainable development of both the economy and

standards of living (European Parliament and Council 2004; Murray 2007:194).

The major objective of public procurement is cost reduction through the use of competition
and specialist expertise, the promotion of transparency and the protection of public funds, as
well as through reducing and eliminating corrupt tendencies (Asian Development
Bank/Organisation for Economic Corporation and Development, 2007:11) so as to enhance
public service delivery. Vellapi (2010:4) states that the primary concept of public
procurement is saving money and increasing the efficiency of the daily business operation
using advanced planning, scheduling and group buying. According to United Nations
Development Programme/Inter Agency Procurement Service Office (2006:1), public
procurement has a direct effect on government performance measured as service delivery.
However, the implementation and results achieved are significantly affected by the
differences in the socio-political environment, fundamental economic conditions and the
technological environment of various countries, as well as the laws governing procurement.
Public procurement has not been justly recognised in spite of the concerted efforts of partners
like the World Bank, the International Trade Organisation, the United Nations Conference on
Trade and Development and the World Trade Organisation (WTO) to ensure it is accorded

the necessary importance.


http://www.wisegeek.com/what-is-group-buying.htm

1.2 PUBLIC PROCUREMENT IN ZIMBABWE

The public procurement processes and procedures in Zimbabwe are governed by the
Procurement Act 2002 [Chapter 22:14] (Zimbabwe Government 1999) as read with the
Procurement Regulations, Statutory Instrument 171 of 2002 (Zimbabwe Government 2002).

A procurement act, as explained in the Procurement Act (Chapter 22:14), (Act No. 2 of 1999)
(Zimbabwe Government 1999), is the principal law in procurement and contains a set of
regulations that directs how local government (municipalities and local authorities) or central
government (ministries) and parastatals acquire goods and services and other requirements.
The policies and procedures of a procurement act may include the responsibilities of the SPB
that approves the contracts to procure goods and services. It also usually details the process
each business entity must follow to bid on and secure contracts with the government. For
some local or regional governments, the act may also detail the responsibilities of the

governing agency that administers the contract.

Procurement regulations are explained in the Procurement Act 2002 [Chapter 22:14] Section
33 as rules that local and central government ministries and parastatals must adhere to in the
process of awarding public contracts to private companies. The objective behind public
procurement is ensuring that governments act in a fair and cost-efficient manner in awarding
contracts. Public procurement regulations are useful in avoiding any improper awarding of
public contracts as well as making sure governments spend taxpayer money in an efficient

manner.

1.2.1  Procurement thresholds
There are three procurement thresholds applicable in Zimbabwe currently, as stated in S.I.
160 of October 2002 (Zimbabwe Government 2002).

1211 Competitive quotes

The first of the three public procurement thresholds, as determined by the statutory
instrument, is the competitive process which is used for all purchases below US$10 000. In
this process, the procurement officer / buyer of the procuring entity processes requisitions for
such purchases through invitation of at least three quotations from which he or she is

mandated to select the lowest bidder to specification. Entities are required to submit quarterly
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reports of all such procurement carried out during that period. A copy is also retained by the

department for audit purposes.

1.2.1.2 Informal tender process

In terms of S.I. 160 of October 12 2012, the informal tender (IT) process is applicable for
purchases between US$10 000 to US$50 000. Where any supply and service is being
arranged in terms of these regulations, the procuring entities should invite tenders or
quotations from prospective suppliers or contractors through advertising them in the
newspapers. The quotations are compared and recorded on a comparative schedule prepared
by the procuring entity. The accounting officer (AO) records the decision made in the

comparative schedule and retains a copy, forwarding another to the SPB for audit purposes.

1.2.1.3 Formal tender process

All purchases of supplies or services above US$50 000 are subject to formal tender (FT)
procedures. A Formal Tender, which is also known as an open tender, is a tender that does
not restrict participation by any bidder and takes a longer route than the other forms of
purchasing. The principal officer of the SPB in liaison with the AO invites tenders, indicating
the periods when such tenders will close and these are then published in the government
gazette (the official government publication) and in national newspapers of wide circulation
as approved by the Board. According to Zubcic and Sims (2011:299), the major objectives of
publication of tenders in the media are the reduction of corruption. In addition, it increases

transparency and participation by more firms (Borden 2007:223).

Tenders received are publicly opened by the SPB in the presence of tenderers and then
forwarded to the procuring entities for evaluation. The head of the procuring entity returns
the documents to the SPB once the evaluation is completed with recommendations for
consideration and decision by the Board; the Accounting Officer is required to do the
evaluation within 15 days of receiving the documents. The Board exercises its prerogative in
terms of the law after considering the procuring entity’s recommendations and direct which
tender is to be accepted. All bidders and the procuring entity are notified of the results of the
tender. Unless otherwise approved by the Board, FTs close after 30 days. This 30-day period
includes public holidays and weekends. However, in emergency cases, when urgent orders
need to be placed, a shorter period may be authorised by the chairman of the State

Procurement Board.



Prior studies in public procurement and supply chain management have established that
public procurement efficiency impacts service delivery and public sector performance. Most
of these studies, however, have been conducted in developed economies where conditions are
different to those in emerging economies. While a number of articles have been published in
national newspapers describing poor implementation of government projects and service
delivery, a limited number of research studies have been carried out in Zimbabwe focusing
on the challenges in the public procurement process that detract from achieving service
delivery. Thus, there is no research evidence that poor service delivery has occurred as a

direct result of challenges in public procurement.

1.3 KEY CONCEPTS

This section explains the key concepts of the research to make it easier to understand the

topic and objectives of this research study.

1.3.1  Public Sector

According to Monczka, Handfield, Giunipero and Patterson (2008:2), the public sector is
responsible for the provision of goods and services by governments for their citizens. The
primary aim is the provision of services to the community in a way as cost effective as

possible and without expectations of profit.

1.3.2  Public Service Delivery

Public services are services that are provided by governments (central and local government)
to the citizens, including inter alia sewage treatment and disposal, provision of street lighting,
provision of affordable education and public health services, transport infrastructure,
communication systems, provision of energy resources and the provision of safe, clean
drinking water (Wanna, Butcher & Freyens 2010:1).

Public service delivery is the execution of these services with the objective of making sure
they are accessible to the people and places they are intended for. A good public service is
characterised by equal access for all, regardless of social or economic position or other
differences not relevant to their need for the service. Le Grand (2009:7) remarks that there are

five attributes of a good public service: “the service should be of high quality, should be



managed and operated efficiently, should be responsive to the needs and wants of users while

simultaneously being accountable to tax payers and, at last, it should be delivered equitably.”

1.3.3  Public Procurement

Public procurement involves the acquisition of works, goods and services by the government.
Public procurement is based on price and quality, while maximising benefits for the
ministries and parastatals and achieving value for money (Lloyd & McCue 2004). Monczka
et al (2008:2) add that public procurement can be explained as the process by which
government ministries, departments, agencies, and statutory corporations, municipal

corporations and public sector undertakings obtain goods, works and services.

1.3.4  Performance
Performance is the act of doing things in the way they should be done (Longman Business
English Dictionary 2007:390).

1.3.5 Procurement Performance

Procurement performance is the comparison of actual against expected deliverables of the
procurement process. Vellapi (2010:4) identifies cost effectiveness, profitability, assured
supplies, quality improvement, and the achievement of competitive advantage as measures in
procurement performance. Public procurement performance can also be measured through
the provision of a value-for-money procurement service that guarantees financial savings,

provision of quality products and services.

1.3.6 Panacea
The meaning of panacea is a remedy for all diseases or ills. It is something_that people think

will make everything better (Longman Business English Dictionary 2007:377).

1.3.7 Fallacy
A fallacy is a “statement or an argument based on a false or invalid inference, incorrectness

of reasoning or belief” (Oxford Advanced Learners Dictionary 2002:419).



1.3.8  Obstacles
An obstacle is a hindrance or an impediment. It is something that provides resistance, delay,

or obstruction to something or someone (English Illustrated Dictionary 1996:581).

1.4 LITERATURE REVIEW

In this section various studies in the field of public procurement are explored to establish the
linkage with service delivery and public sector performance. The section begins with an
overview of the public procurement process, followed by an examination of public
procurement objectives. Insight is also provided into what the research literature suggests as
the challenges in the public procurement process, offering possible suggestions to make the

process more efficient.

1.4.1  Overview of Public Procurement

Public procurement has received more and more public attention, which has resulted in
reforms and restructuring of the procurement process. The term refers to the process of the
acquisition of goods, services and works by government entities using public funds.
Roodhooft and Abbeele (2006:490) argue that public entities handle high value purchases,

which signifies the importance of public procurement.

Hui, Othman, Normah, Rahman, and Haron (2011:567) remark that monies from the public
have to be spent in a transparent and accountable manner. A number of countries such as
Tanzania, Uganda, Ghana, Sierra Leone and Nigeria have made serious efforts to reform their
procurement laws and regulations so as to improve transparency and accountability (Dza,
Fisher and Gapp 2013:49). The major challenge, however, has been around the failure by the
entities to comply with these regulations. Compliance, as an organisational objective, has
traditionally been known as conformity or obedience to regulations and legislation (Lisa
2010:702).

Public procurement consumes a significantly high proportion of government expenditure and,
according to Mahmood (2010:12), 18.42% of the world’s Gross Domestic Product (GDP) is
constituted by public procurement, while, with regard to emerging economies, Madara,
Nyandemo, Kanduiwo, Mokaya and Iraki (2009:12) note that public procurement accounts

for 70% of gross domestic product (GDP) in Uganda and Sierra Leone, while in 2007 in



Kenya it constituted about 30% of GDP. Basheka and Bisangabasaija (2010:91) reiterate that
public procurement is progressively being recognised as of paramount importance to service
delivery by developing countries. The importance of efficient public procurement processes
and systems are thus clear. The significant spend by public procurement requires that public

procurement be highly regulated to prevent fraud, waste and corruption.

Public procurement officials have to make important decisions in environments characterised
by increasingly intense scrutiny, technology-driven accelerated changes and political
expectations for service improvements (Eyaa & Oluka 2011:35). Public procurement is an
important area that requires close attention as procurement staff in public entities are
governed by regulations, policies and procedures. The government’s level of compliance with
procurement regulations affects whether it achieves its goals and objectives. The level of
compliance impacts on internal and external stakeholders (Smart Procurement 2011).
According to De Lange (2011) significant monies are wasted yearly due to poor management
of public procurement policies. For example, De Lange (2011) cites that in South Africa
taxpayers were fleeced of R30bn through corruption, incompetence and negligence by public
officers. Therefore staff in the public sector should be managed to ensure that they comply

with the relevant regulations, policies and procedures.

For these reasons, a number of countries have tried to come up with procurement reforms in
an endeavour to improve the management of public procurement and it has been observed
that over the last few years most countries have implemented changes in their procurement
system. Thai (2006:1) indicates that the challenges experienced in public procurement go
beyond procurement regulations to procurement processes as well as the different methods

adopted in different countries.

Public procurement accounts for significant proportions of countries’ annual expenditure
throughout the world, with countries spending approximately US$11 trillion yearly on public
procurement (Hetland 2012). In the United States of America (USA), annual federal
procurement was estimated to be about US$250 billion and in the United Kingdom £240
billion (US$367 billion) (Federation of Small Businesses, 2012). Public procurement
spending was estimated to be over R600 billion in the 2010/11 financial year in South Africa
(BWASA 2013:8).



1.4.2  Public procurement Objectives

The principal aim of public procurement is to enable public authorities to achieve their
policies and the business objective of better public service delivery to the citizens (Vellapi
2010:4). In addition to efficiency, there are other critically important objectives relevant in
public procurement, such as the rule of law, social justice and political goals (McCrudden
2007:25). An important and distinct feature of public procurement is the demand for high
level accountability and efficiency (Abebe 2012:1266; Erridge 2007:1023) through value-for-
money procurement of goods and services. Through public procurement, important policy
objectives such as the promotion of small to medium enterprises (SMEs) and promotion of

sustainability and innovation can also be achieved (Arrowsmith 2010:4).

1.4.3  Public procurement and promotion of socio-economic goals

Public procurement assists in the provision of business opportunities and employment and
can be used as a catalyst of government policy for facilitating social-economic development
(Mathew, 2010). Developing countries, such as Brazil, the Philippines and Namibia, have
used public procurement to further objectives such as job creation (Rogerson & Voster 2009:
1). Public procurement is an important tool in the promotion of governments’ socio-economic
and environmental objectives (Arrowsmith 2010:5) and it is also an important tool for socio-
economic development through advancing previously economically disadvantaged and
marginalised groups, such as women, racial minorities and the disabled (BWASA 2013:8).

Public procurement has been used by governments as a catalyst to enhance economic activity
through improving the competitiveness of industrial sectors and the protection of
national/local industries from foreign competition (Arrowsmith 2010:23; Bolton 2006:193;
Thai 2006:1) and the result is economic provision of fundamental service delivery to the

citizens.

1.4.4  Economic and Value for Money Considerations

Mamiro (2009: 4) defines value for money as “an essential test against which a procuring
entity must justify a procurement outcome. From the user or the targeted public point of
view, value for money is the value (output) attached to some defined cost (input).” The
objective of attaining value for money (Madara et al 2009:22) is of critical importance in
procurement both in the private and public sectors. Value for money can be achieved through

the public procurement process by means of timely deliveries, pursuit of the lowest process
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costs, prevention of waste and promotion of competition, ensuring transparency and

accountability during the public procurement process.

However, achievement of the value for money objective demands attention throughout the
entire public procurement process (Arrowsmith 2010: 5), from the pre-tendering phase to the
contract management phase. In the pre-tender phase, it is important to understand clearly the
requirements of the entities and the lessons learnt in previous procurements and processes, as
well as having a comprehensive understanding of the market. After the award phase, effective
contract management is required to ensure timely deliveries by contractors within the budget

and in line with the needs and specifications of the entities.

Successful achievement of value for money in the public procurement process is made
possible through consideration of the costs of the whole life cycle when making award
decisions and the avoidance of any unnecessary costs and delays for the entities and
suppliers. Value for money can be enhanced through the public procurement process by
monitoring the supply arrangements and determining the need to revisit them if they are
failing to achieve the expected benefits, as well as ensuring continuous improvement in the
efficiency of internal systems and processes. Public procurement laws in developing
economies have been found to be very rigid and have been blamed as one of the major
reasons for failing to achieve value for money through the public procurement process and

achievement of international best practices (Ackah, Agboyi & Gyamfi 2014: 2)

Public procurement laws make procuring authorities “invite the world” to take part in tender
processes in an effort to promote competition (Mamiro 2009:9) and to reduce public
spending. Whilst this is a legal requirement, it can be challenged in that it has sometimes not
taken into consideration all costs related to the increased competition, and some models have
been developed that have proved that it is possible to achieve savings through limiting the
number of bidders without detriment and compromise to competition (Costantino, Falagario
& lacobellis 2008:17).

1.45 Procurement Efficiency
One of the core principles and pillars of public procurement is efficiency (Madara et al
2009:25), which requires the execution of the public procurement process as cost effectively

as possible and in a timely manner (Arrowsmith 2010:19). An important method for
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achieving increased efficiency in procurement is through the decentralisation of authority and
procurement processes. However, such decentralisation demands that a number of measures
be adopted for it to record any successes; these measures include setting out clear public
procurement regulations and guidelines that are comprehensive and well understood by
everyone concerned from the head office level down to the entity level. Equally important
also is the need to ensure that appropriately and professionally trained procurement personnel
are available. Therefore public procurement aims to make the acquisition process in the
public sector of goods and services more efficient, taking cognisance of the fact that such
decentralisation will result in a duplication of effort and waste of scarce resources (Bossert &
Bowser 2006:13).

1.46 Promotion and protection of local industry

Emerging nations face the task of deciding to open up their public procurement market or to
create a favourable position for local industries (Ssennoga 2006:1). Promotion of local
industry through public procurement can be achieved through laws with preferential
conditions like the preferential price margin or domestic content requirement. The
preferential price margin entails that procuring entities consider bids of local suppliers over
foreign sources on condition that the price difference is less than a specific margin of

preference.

In the USA the price preference margin has resulted in policies that favour procuring from
local suppliers, such as the ‘Buy America Act’. In line with that policy, the USA government
offers 6% preference for procurement local suppliers and such preference is raised to 12%
where purchases are made from small business and companies in regions of high
unemployment. The domestic content requirement directs government purchases from non-
local sources if foreign suppliers make a commitment to purchase a percentage of

components from domestic firms (Ssennoga 2006:2).

In Zimbabwe, the public procurement process must support local business and industry
through encouraging local players to participate in tenders, in line with Section 20 (S.I. 171
Zimbabwe 2002), whilst upholding the need to encourage competition through actively
seeking quotes from local sources. The process provides for supporting and helping local
industry to be more competitive and enhancing their capabilities by providing advice to

unsuccessful bidders when requested. In an effort to advance this objective the Zimbabwean
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procurement laws, through Section 20(2) of the Procurement Regulations (Zimbabwe 2002b),
give local firms a 10% preference over non-local firms. Some benefits as a result of this

objective include creation of employment.

1.4.7  Public Accountability

Accountability is a pillar in public procurement (Arrowsmith 2010:11; Soundry 2007:432).
There is a need for transparency and accountable systems, given the vast resources consumed
(Basheka 2008:380; Jeppesen, 2010; Madara et al 2009:24). Tsabora (2014:8) concurs,
emphasising the importance of creating policies and procedures that enhance accountability

in public procurement in Zimbabwe.

A common characteristic of the public procurement process is the use of elaborate procedures
requiring strict compliance and records with explanations and justifications for every
purchase decision made. The objective is to curb abuses in public procurement and to ensure
that money contributed by the taxpayer is not diverted to enrich private individuals and
appropriated from legitimate public services (Erridge 2007:1023). Accountability has been
seen as a major problem in the conduct of public affairs in most African countries, including
Zimbabwe (Basheka & Mugabira 2008:380), and this has been attributed to highly
centralised forms of governance resulting in serious financial leakages through the public
procurement process. Agaba and Shipman (2007:373) argue that the global trend towards
decentralisation of public procurement decision making has been put in the hands of those
responsible for the delivery of services. Therefore, accountability is established, and at the

same time transparency about how public funds are being spent is enhanced.

14.8 Transparency

Transparency demands clear rules and the necessary mechanisms to ensure compliance with
such rules, such as using clear unbiased specifications, standard evaluation criteria and
standard bidding documents (Arrowsmith 2010:21). Procurement records are public and must
be available for inspection by auditors. Mechanisms for debriefing unsuccessful bidders on
the strengths and shortcomings of their own offers must also be in place. Transparency
requires that any deviations from fair play are detected early on in the process, with a view to
making such deviations less likely to occur (Ochrana & Pavel 2013:116)
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Significant monies are involved in public procurement and these monies come from tax
payers, hence the need for accountability and transparency (Hui et al 2011:567; Madara et al
2009:24). According to the OECD (2007:9), transparency dictates that the entire public
procurement process should be executed in line with defined and well-publicised
procurement laws, regulations and procedures leading to the evaluation and award of a
contract (Zimbabwe 2002a; Zimbabwe 2002b). Against the background of the difference in
the nature of goods and services required, public procurement officials should use these
regulations and procedures when drafting tender documents, which should be in tandem with
procurement entities' own standard purchasing conditions and in line with the public

procurement laws and regulations.

1.4.9  Public Procurement and Non-Compliance Behavior

Public procurement has become an activity of paramount importance in many countries and
is being subjected to public attention, reforms, restructuring, rules and regulations (Migosi,
Ombuki, Ombuki & Evusa 2013:154). Hui et al (2011:567) note that the major hindrance in
public procurement is non-compliance with regulations. The issue of non-compliance affects
emerging countries and developed countries (Gelderman, Ghijsen & Brugman 2006:702). An
analysis done by Hui et al (2011) revealed that in Malaysian state procurement, buyers were
guilty of failing to comply with the procurement policies and procedures and the resultant

effect was serious procurement malpractices.

A number of factors affect compliance and non-compliance with procurement regulations
(Migosi et al 2013:158), with no single factor being responsible for compliance levels
(Obanda 2010). Lack of knowledge and appreciation of the rules, processes and procedures in
the procurement process has been noted as one of the most significant causes of non-
compliance with procurement regulations (Onyinkwa, 2013:588). Migosi et al (2013:158)
note that this lack of knowledge of the legal and institutional public procurement framework
results in compliance problems. This was corroborated by Gelderman and Brugman
(2006:702), who reported on a survey conducted with regard to compliance with EU
procurement directives, where it was found that most non-compliance was as a result of a
lack of knowledge and comprehension of the regulations. Eyaa and Oluka (2011:35) remark
that a similar survey in Uganda, entitled “Explaining non-compliance in public procurement
in Uganda”, revealed that lack of knowledge and understanding of public procurement

regulations was a major cause of non-compliance in public procurement. Thai (2009:3) states
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that public procurement is an important tool for various countries to achieve socio-economic
objectives; however, this is not achieved because of non-compliant behaviour and corruption.
Hui et al (2011:567-593) highlight the importance of organisations targeting the

implementation of effective compliance.

1.4.10 Public Procurement and Professionalism

Raymond (2008:782) is of the opinion that the procurement system is impacted by the level
of education and skills of its staff. This affects the way procurement is carried out. Ethical
behaviour and fair dealing in the public procurement process are distinctive characteristics of
professionalism (Madara et al 2009:27). A lack of purchasing professionalism in public
procurement and skills shortage has proved to be a serious drawback to the success to the
implementation of public procurement in South Africa (McCarthy 2006:1; Migiro & Ambe
2008:230; Sheoraj 2007).

In a survey conducted in Ghana, it was found that in 49 procuring entities only 5% had
procurement staff with appropriate procurement qualifications, with 95% lacking these
qualifications (Ameyaw, Mensah & Osei-Tutu 2012:58). Lack of professional procurement
staff has been noted as one of the major reasons affecting the public procurement process and
the lack of success of procurement reforms. The findings of a research study conducted by
Onyinkwa (2013:571) reveals that lack of procurement knowledge among the procurement
staff remains a significant inhibition to the efficiency of procurement operations in Kenya

and in developing countries.

While Zimbabwe has one of the highest literacy rates in Africa, formal training in diploma
and degree courses at institutions of higher learning in procurement cover tendering only as a

chapter and there is no specific training in public procurement.

1.4.11 Efficient and Effective Public Procurement System through Benchmarking

Public procurement system efficiency and effectiveness is premised on the need to enhance
competition among suppliers (Thuo & Njeru: 2014: 70) and to achieve real value for money
(Quinot & Arrowsmith 2013: 8). This facilitates delivery of services in a timely manner since
the goods or services are purchased within an efficient market, thereby driving down costs.
The aim of the public procurement process benchmarking is to determine what and where

changes and improvements are necessary in the process and to analyse how other
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organisations achieve their performance levels (Essig, Amman & Boerner 2010). This data

can be used to improve public procurement processes of the organisation.

Benchmarking stimulates competition that is necessary to create an incentive effect in terms
of comparing one’s practice to that of another (Essig, Amann & Boerner, 2010; Knight,
Harland, Telgen, Thai, Callender & Macken 2008: 249). Triantafillou (2007:829) states that
this results in the improvement of the firm’s performance and efficiency. Benchmarking for
these reasons is of critical importance in public administration as benchmarks are able to raise
standards of public services and service delivery without incurring any additional costs. As a
strategy for enhancing the public procurement process, developing countries can benchmark
their processes with those of developed countries with regard to public procurement legal
frameworks, policies and procedures, process and the documentation used in the purchase of

same product categories (Carpineti, Piga & Zanza 2009:484).

1.5 THE NEED FOR THE STUDY AND ITS AIM

Approximately 60% of government expenditure in Zimbabwe is attributable to public
procurement, with 40% going to salaries and other costs. Diverse arguments have been
presented from a number of perspectives, political, social, economic and professional on the
importance of public procurement and its effect on service delivery and public sector
performance in Zimbabwe. This 60% is viewed as significant for a country that is facing
unprecedented liquidity challenges. The liquidity challenges are as a result of the economic
sanctions imposed on the country, the alienation of the country from the West and dwindling
donor support. Hence, the public procurement system in Zimbabwe has been under scrutiny,
with many blaming failures to implement government projects and initiatives in the public

procurement process (Daily News 2011:2).

In a test case in Zimbabwe, compliance with State Procurement Board (SPB) procedures and
the public procurement process were blamed for the lagging behind of the construction and
completion of a District Hospital in Gokwe North, for which project the government had
allocated US$600 000. It was also found that problems with the SPB affected the
construction of the District Hospital adversely (Herald Business 2011a). In an article entitled
“Zimbabwe: End of an era for the State Procurement Board”, it was stated that the Zimbabwe

Government had intentions to streamline operations of the SPB with the view to improving
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efficiency and service delivery. Squabbles on how tenders for various projects are awarded

result in delays and non-completion of crucial projects (Herald 2013:2).

Proponents of this argument to streamline the operations of the SPB state that amendments to
the Procurement Act will result in the SPB being reduced to a regulatory role, leaving the
adjudicating and awarding of tenders to the responsible ministries. This means that tenders
will be awarded to competent firms. Advocates for streamlining the functions of the SPB
have in the past argued that some of the people who won the tenders were "briefcase
businessmen™, who do not have the capacity to finance and manage multi-million dollar
projects (World Bank 2012:13).

In a presentation on a procurement view of Zimbabwe (Biti 2011:93), Zimbabwe’s Finance
Minister stated that public procurement is an impediment in the successful implementation of
public projects. The rate of project implementation in the country in 2011 dropped to 20-25%
compared to the same period in 2010 when it was 35-40% of the annual implementation
target. The implementation rate reflected the utilisation rate of disbursements that emanated
from Treasury. Some organisations had utilisation rates as low as 7% and with local
authorities the rates were in the range of 20%. The Minister of Finance attributed this to

challenges related to tender procedures and regulations.

In an article entitled “Wean us from State Procurement Board”, (The Herald: 2014) Chief
Executive Officers of two government entities stated the need for these entities to be
exempted from procuring goods and services through the SPB as the industry they are
operating in competes with the private sector. Their argument was premised on the fact that
that their competitors are able to make procurement decisions faster as they are not subjected
to the tendering process. They also argued that the use of the public procurement process

results in their strategies being exposed to competitors.

It is against this background of the continuous ‘blaming, naming and shaming’ between the
public enterprises and the public procurement process that this research is premised. The aim
is to determine whether the challenges in the public procurement process detract from
achieving service delivery in Zimbabwe. Research is inadequate and lacking in proper
balance in the area of public procurement in emerging economies and this leaves a research

gap which this study intends to address. Stakeholders in the public sector could gain useful
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insights from the observations of this study, which would enhance their procurement

processes and ultimately service delivery.

Studies in public procurement have generally been carried out with the emphasis on the
process and its effectiveness in developed economies. Few studies have been conducted in
emerging economies, particularly on the public procurement process and its efficiency in
delivering public services. Therefore, this research aims to identify the obstacles in public
procurement that detract from achieving public sector performance and service delivery in
Zimbabwe. This study will contribute to the body of knowledge by identifying areas through

which public sector procurement can be improved to enhance service delivery in Zimbabwe.

1.6 SCOPE OF THE STUDY

This study was carried out in Zimbabwe in the public sector, which includes all the public
entities. Zimbabwe has 25 ministries and 52 parastatals, whose headquarters are in Harare,
except for one, whose headquarters are in Bulawayo. Purchases within the FT category were
used and the period under review is from 2009-2014, which is when Zimbabwe shelved the
use of the Zimbabwe Dollar and assumed the American Dollar as its official currency in a
multicurrency regime with currencies like the South African Rand, Botswana Pula and the

British Pound being also acceptable for business purposes.

1.7 RATIONALE FOR THE STUDY

Previous researches in the area of public procurement in countries such as Ghana, Kenya and
Uganda take different views on how the public procurement process affects service delivery
(Basheka 2008: 402, Njeru & Thuo 2014: 77). Studies in these countries have noted a
positive relationship between the public procurement process and service delivery (Basheka
2008: 402) whereas others found negative relationship between the two (Tadeo, Karuhanga &
Mukokoma 2008: 15). Furthermore, these prior research has also shown that in developed
countries public procurement has been a pillar in public sector performance and service
delivery. However, there is no evidence to suggest that the same status quo has been achieved
in the emerging world. It is against such background and because previous research has
mostly concentrated on developing economies that this research study focuses on Zimbabwe,
which is an emerging economy. The aim is to identify the challenges in the public
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procurement process that detract from service delivery and to determine the extent of these

challenges.

1.8 THE RESEARCH PROBLEM

The SPB, which is the custodian and implementer of the public procurement process, was
accused of buying equipment that does not have appropriate service support, procuring
materials that are substandard and procuring from “fly by night™ suppliers. It was accused of
engaging with contractors that do not have the capacity to carry out the work scope and of
disregarding expert views (Gumbo & Mugabe 2014; Newsday 8 August 2012). The
procurement process of floating a tender with neutral specifications that disregards technical

inputs has been widely condemned as flawed and detracts from service delivery.

There have been numerous complaints by the health sector of medicine delivery delays, cases
of delayed or non-completion of public contracts, patients’ failure to access healthcare due to
equipment breakdowns (Chimberengwa, Masuka, Gombe, Tshimanga & Bangure, 2015:
1018), thereby putting the general populace at risk. Poor utilisation of disbursements and
unrealistically high payments for services and products are attributed to the public
procurement process (Thuo & Njeru 2014: 70). Therefore, this study seeks to identify
procurement challenges that detract from service delivery in Zimbabwe, to determine the
extent of these challenges and to make recommendations on how these challenges could be

overcome.

1.9 THE RESEARCH QUESTION

What are the challenges in the public procurement process that detract from achieving

service delivery in Zimbabwe?

Sub-Questions

1. How does the public procurement system operate in Zimbabwe?

2. What are the challenges in the procurement process that negatively affect service
delivery in Zimbabwe?

3. To what extent are these challenges experienced?

4. How can these challenges be explained?

17



5. How can these challenges be overcome?

6. How can the public procurement process be improved to enhance service delivery?

1.10 RESEARCH OBJECTIVES

1.10.1 Primary Objective

The primary objective of the study is as follows:

e To identify the challenges in the procurement process that detract from achieving

service delivery in Zimbabwe.

1.10.2 Secondary objectives
The secondary objectives of the study are as follows:

1. To provide insight into the public procurement process in Zimbabwe;

2. To identify challenges in the procurement process that negatively impact service
delivery in Zimbabwe (through a qualitative investigation including in-depth semi-
structured interviews);

3. To determine the extent of these challenges experienced (through a quantitative
investigation by means of a questionnaire);

4. To explain the reasons for these challenges (through a qualitative section included in
the questionnaire);

5. To identify and suggest recommendations to stakeholders in the public procurement
sector in Zimbabwe to overcome the identified challenges; and

6. To identify and suggest to stakeholders in the public procurement sector how the

procurement process could be improved to enhance service delivery.

1.11 RESEARCH METHODOLOGY AND ETHICAL CONSIDERATIONS

The purpose of the study, in line with the objectives as indicated in 1.9 above, is to identify
the challenges in the procurement process that detract from achieving service delivery in
Zimbabwe. Therefore, this study uses a mixed methodology that incorporates qualitative and
quantitative approaches. This study is both a descriptive and exploratory study. Descriptive
research describes what exists and helps in uncovering new facts and meaning and its main

purpose is to observe, describe and document aspects of a situation as it occurs naturally. The
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study aims to describe the public procurement process in Zimbabwe with the view to
exploring the challenges encountered in the process. Exploratory research is used for a
problem that has not been clearly defined and when the objective of the study is to gain
familiarity and understanding of a phenomenon or gain new knowledge of it so as to
formulate a more precise problem statement or develop hypothesis (Shields & Rangarjan
2013). The study aims to explore the challenges in the public procurement process that

detracts service delivery.

The first secondary objective was achieved through the review of the relevant literature
which is addressed in Chapters 2 and 3. In order to achieve secondary objectives two, three
and four, primary data was collected. The primary data collection consisted of two phases.
The first phase consisted of semi-structured in-depth interviews with procurement staff at two
ministries and three public entities. Convenience sampling was used to select the public
entities. The two ministries were selected because they provide critical services, health and
transport. The three public entities were selected on the basis of the services they provide,
that is, energy, the distribution of anti-retroviral drugs and fuel. The population of this study
is made up of 25 ministries and 52 public entities in Zimbabwe. The participants of the study
are listed in Table 1.1.

Table 1.1: List of participants 1

Interviewee Position
Participant 1 Procurement Officer. Ministry of Health and Child Welfare.
Participant 2 Administrator-Procurement and Contracts. Ministry of Transport

and Infrastructural Development.

Participant 3 Procurement Officer. National Aids Council.
Participant 4 FProcurement I\-'Ianager. Zimbabwe Power Cempan}-‘.
Participant> Procurement Officer. Petrotrade.

The objective of using the interviews method of collecting data was to identify challenges in
the procurement process that negatively affect service delivery. Once the challenges were
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identified, a questionnaire was designed with all the identified challenges from the literature
review and the semi-structured interviews. The aim of the questionnaire was to test the
identified challenges, determine their extent and explain the reasons for these challenges. The
results of this study are dealt with in Chapter 6.

The second phase of the research study consisted of sending out the questionnaire to the
target population. The target population refers to the entire group of individuals or objects of
which researchers are interested in generalising the conclusions (Saunders, Lewis &
Thornhill 2007:5). The total target population is made up of 25 ministries, 52 parastatals. 72
questionnaires were sent to respondents, and a response rate of 86% was achieved. The
completed questionnaires were coded by a statistician and the responses captured in the
Statistical Package for the Social Sciences Version 21. The results of this chapter are dealt
with in Chapter 6.

Chapter 7 deals with the primary and secondary objectives five and six of this study, namely

recommendations and conclusions.

The research was guided by the ethical standards set by the University of KwaZulu-Natal.
Once a gatekeeper’s letter was obtained from the Office of the President and Cabinet in
November 12, 2013 (see Appendix A), ethical clearance for the first phase of the data
collection was applied for. In January 2014, the ethical clearance was approved by the
University of Kwa-Zulu Natal Ethics Committee (see Appendix B). The five participants
included in the first phase (interviews) of data collection signed the informed consent

document before interviews were conducted.

After the first phase of data collection, a questionnaire was drawn up for the second phase. In
June 2014, ethical clearance for the second phase was applied for and granted. All
respondents also signed the informed consent before completing the questionnaires (see
Appendix C).

1.12 EXPECTED CONTRIBUTION TO THE BODY OF KNOWLEDGE

It would be reasonable to argue that public procurement plays a significant role in delivery of

public services and public sector performance. Studies alluded to earlier reveal that 60% of
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government expenditure in Zimbabwe is attributable to public procurement. While the subject
of public procurement has increasingly become important as a result of that fact that it is a
drain on the fiscus, justice has not been done in terms of research on the public procurement
process in emerging economies. Prior research reveals that some significant progress has
been recorded regarding the application and success of the philosophy in developed
economies. However, despite such progress in these areas, there are few or no recorded
studies on emerging economies, dealing with its successes and the direct effect on service
delivery. However, it is acknowledged that the concept is being widely used in these
countries. This research explores the use of this concept in emerging economies where
economic fundamentals and other environmental variables are not predictable. This research
is original and will add an important perspective to studies in the area of public procurement
and the body of knowledge.

1.13 LIMITATIONS OF THE RESEARCH STUDY

Accessing certain information from the some ministries and government organs, particularly
those that deal with national security issues, was a challenge as some information in these
areas is deemed to be confidential. Also, no similar research has been done in Zimbabwe and
some of the respondents in the high offices may have felt that it was aimed at exposing their
technical and other inadequacies, which may impact negatively on their employment
contracts. Some respondents could also have been sceptical about the objectives of the

interviews for fear of the unknown as a result of not having been exposed to such research.

The researcher approached the relevant ministers and heads of parastatals for assistance in the
dissemination of information as far as the objectives of the research were concerned so that
respondents were free to express their views and respond to questions with a free mind. These
heads wrote official letters granting permission to the researcher to access certain information
and allow access to records and statistics of economic activities as well as to interview certain

people in the departments as well as to access records and statistics of economic activities.

1.14 AN OVERVIEW OF THESES ON RELATED RESEARCH

A search conducted on the Nexus Database in South Africa for studies in the field of public

procurement in Zimbabwe ascertained that there are no similar studies to this proposed study.
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Some of the previous studies on public procurement on the Nexus data base done in the past

five years are summarised in the following table (Table 1.2).

Table 1.2: Previous studies in public procurement

Year | NAME Title and Degree Type UNIVERSITY
2012 | Maxwell Evaluating the Efficacy of Anti-Corruption | University of Fort
Sergeant measures in the Procurement System: A | Hare, South
Sabilika case study of Marondera Municipality in | Africa
Mashonaland East of Zimbabwe (Masters
in Public Administration)
2012 | Van der Walt, Innovations in  South African Public | UNISA, South
EM Service Procurement Policy: 1999-2005 | Africa
(Masters in Public Administration).
2010 | De La Public Procurement Law: a Comparative | UNISA, South
HarpeSPLeR Analysis (PhD) Africa
2009 | Rumbidzai E. Bureaucratic Corruption in Zimbabwe | University of Oslo
Tizora (MPhil Environmental and Developmental
Economics)
2009 | Motsiri, PM Public Sector Procurement as Strategic | North West
Tool for Black Economic Empowerment at | University 2009
Sedibeng District Municipality (Masters in
Development and Management).
2009 | Bopape, PM The Impact of Current Public Sector | Cape Peninsula

Procurement Strategies on the South

Small, Medium and Micro
(SMME)

Construction Industry (Masters)

African

Enterprises Sector in the

University of
Technology 2009

The studies referred to in table 1.2 explore a number of significant areas in public

procurement. Areas include corruption in public procurement, public procurement as a tool

for achieving black economic empowerment and its impact on economic sectors such as the

SMEs. However, it must be stressed that whilst these are important areas in public

procurement, actual problems and challenges in the public procurement process that detract
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from service delivery in Zimbabwe have not been deal with. Identifying the challenges in the
public procurement process will assist in determining the impact of public procurement
strategies/policies or laws in government on service delivery in Zimbabwe. This research is
premised on the fact that criticism in public procurement has not necessarily been directed at
the major root causes of corruption in public procurement or its failure to achieve important
national economic goals — that is to identify public procurement process challenges.
Therefore this research is aimed at addressing the research gap in public procurement, which
is the need to explore the basic challenges of the public procurement process, whether they

detract from service delivery and how these challenges could be overcome.

1.15 OUTLINE OF THESIS

Chapter 1: Introduction and background of the study
This chapter introduces the study and explains the area of the study; it provides a definition of
research problem and question, describing the aims of the study, the research objectives and

scope, limitations, delimitations and contributions to be made by the research.

Chapter 2: The procurement and public procurement process
Chapter 2 presents a review of prior research and the literature in the area of procurement and
public procurement. Past empirical studies on the area under study are reviewed under this

particular section.

Chapter 3: Challenges in the public procurement process detracting service delivery
Chapter 3 identifies the challenges and challenges in the public procurement process that
detract from service delivery in the public sector. It also discusses the challenges in the public

procurement process experienced in other countries.

Chapter 4: Research Methodology
The chapter explains the research design used in the research, the research population,
sampling method and procedures, data collection instruments and procedures. Validity,

reliability and generalisability of data are also explained in this section.
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Chapter 5: Phase 1 of the study: discussion and analysis of the results
This chapter presents Phase | of the study. Data is presented in tabular and graphical form for

ease of comprehension and analysis.

Chapter 6: Phase 11 of the study: discussion and analysis of the data
Chapter 6 presents the findings of the second phase of the study. Data is analysed through
statistical and non-statistical means to derive meaning from the data accumulated.

Chapter 7: Summary, recommendations, caveats, and suggestions for future research
The concluding chapter provides the summary of the results. The conclusions made through
the analysis of the results are stated, while recommendations and suggestions for further

research are also made.
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CHAPTER 2: THE PROCUREMENT AND PUBLIC PROCUREMENT PROCESS

2.1 INTRODUCTION

The previous chapter dealt primarily with the background and introduction to the study and
indicated that the main objective of this study is to identify the challenges in the procurement
process that detract from achieving service delivery in Zimbabwe. In order to be able to
conduct empirical research, it was necessary first to build a theoretical foundation on this
topic to ensure that the research would provide insight into procurement and the procurement
process.

This chapter aims to achieve secondary objective one, that is, to provide insight into the
public process in Zimbabwe. Therefore, Chapter 2 examines various studies in the field of
procurement and public procurement, providing an overview of the procurement process and
public procurement, as well as public procurement and the public procurement process in

Zimbabwe.

2.2 OVERVIEW OF PROCUREMENT PROCESS

The primary objective of procurement is to acquire the right goods, services or works at the
best possible terms to meet organisational needs in terms of the right quality and the right
quantity, right time, and right location (Emmertt & Wright 2011:5; Johnsen, Howard &
Miemczyk 2014:9). Whether the acquired goods and services fall into the category of direct
procurement or of indirect procurement is determined by their use (Caldwell, Roehrich &
Davies, 2009:178; Lewis & Roehrich, 2009:125). Table 2.1 compares the two types of
procurement and their common features. It presents the nature of products or materials
procured under each type, that is, raw material and production goods under direct
procurement and repair and operational supplies under indirect procurement. The features in
Table 2.1, that is, the quantity, the frequency of purchases, the value of the goods and the
nature of the goods are the major determinants of whether the direct or indirect procurement

method is used.
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Table 2.1 Direct and indirect procurement

Direct procurement versus indirect procurement

Direct Indirect
procurement procurement
Naturt_a of Raw materials Operating supplies Capltal'goods and
materials equipment
Quantity Very large (tonnes Lov_v often on demand Very low (units)
(units)
Very low (road
. . construction equipment,
Very high Relatively high i.e. graders, excavators
Frequency . (consumables spare 4 .
@ (Mineral ore) arts) and industrial
[ P equipment i.e. assembly
E plant equipment)
<
L Depends on nature .
L [ Value of industry Low Very high
Nature Operational Tactical Strategic
Mineral ore, crude bl ineral
Examples oil, agricultural Consumables, spare 'V“F“?r? ore storage
’ parts, standard items | facilities
produce

Source: Adapted from Caldwell, N.D., Roehrich, J.K. & Davies, A.C. 2009. Procuring

complex performance in construction: London Heathrow Terminal 5. Journal of Purchasing
and Supply Management, 15(3):178-186.

As indicated in Table 2.1, direct procurement is usually associated with manufacturing
industries where purchased material is for direct consumption in production. It is made up of
all the materials that will form part of the final product, such as raw material (e.g. mineral
ore, agricultural produce) and components (e.g. car assembly Kits and parts). Direct

procurement derives its importance in supply chain management from its direct impact on the

production process of manufacturing firms.

Indirect procurement activities are concerned with resources which firms procure for

purposes of facilitating and supporting their everyday operations, such as standard items,
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including office stationery and supplies, and consulting services to more complex products
like plant and equipment (Caldwell et al 2009:178; Lewis & Roehrich, 2009:125).

2.3 OBJECTIVES OF PROCUREMENT AND THE FIVE RIGHTS

Purchasing aims at maintaining the quality and value of a company’s products through the
procurement of quality materials (Emmertt & Crocker 2008:1; Emmertt & Wright 2011:1). It
also aims at minimising cash tied up in inventory through a number of inventory control
methods. Continuous flow of production through a continuous flow of inputs is a major aim
of procurement. The firm’s competitiveness is also enhanced through the use of cost effective
procurement methods. However, procurement objectives in their general form are constituted
by five ‘rights’, namely, the right time, the right source, the right place, the right price and the
right product (Lysons & Farrington 2012:322).

The five rights provide a simplified explanation of the traditional objectives of the
procurement function. The five rights comprise getting the right material, from the right
sources, to the right place, at the right time, at the right price (Emmertt & Crocker 2008:1;
Emmertt & Wright 2011:6) and in the right quantities (Lysons & Farrington 2012:322).
However, it is important to note that in reality it is not always possible to achieve all of the
five rights at the same time. Getting the goods at right time is more important than the right
price in some instances. This means that the five rights are not always equally important and
their importance is circumstantial. It is difficult for the buyer to consider them all as a set of
objectives to consider as ‘the right price’ is often the most important indicator for purchasing
performance. It is also important to remember that early deliveries may not be favourable, as
they impact on increasing warehouse and handling costs (Toppari 2009:1; Zheng, Knight,
Hartland, Humby & James 2007:69). The five rights form a good base for purchasing theory.
The firm might put them into order and each of them could be given an importance factor as
determined by the circumstances. This would help the purchasing department make the final
decisions of where to buy and at what price (Leenders & Fearon 2008:1; Toppari 2009:13).
Whilst these are the general objectives of purchasing, public procurement may have
additional objectives, such as social or economic objectives, but the procurement process

itself aims to achieve the five rights of purchasing.
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Various debates have concluded that the five rights are a fraction of what is expected of
procurement departments, given the different procurement challenges being faced. The right
price has advanced into the right total cost and value. Price remains an important element of
total cost and value, but coexists alongside other components that have more recently
received much attention, resulting in the development of 20 additional rights, so that there are
25 rights in total. This change is substantiated by the fact that procurement is very different
today than it was two to three decades ago. It is also argued that, as the field of procurement
is evolving, its models must evolve as well (Dominick 2013). The other 20 rights retain the
five main rights, as the basis but include also: right warranty, right payment terms, right
innovation, right social responsibility, right total cost, right availability, right agility, right
convenience, right safety practices, right compliance, right country, right environmental
responsibility, right ethics, right supplier support, right risk management, right financial
stability, right commitment to continuous improvements, right technology, right contractual

terms, right reputation, right experience, right convenience and right safety practices.

24 THE PROCUREMENT CYCLE

According to Emmertt and Crocker (2008:77), it is vital in any company that management
fully comprehend the cycle involved in procuring its products and services. The procurement
cycle is a logical step by step process from need identification right through to the eventual
delivery, inspection and acceptance of the product or signing of a contract (Emmertt &
Wright 2011:23; van Der Walt 2007:205). However, the procurement cycle that organisations
use may not necessarily always take the same steps as it may depend on other factors such as
urgency (Handfield 2011:1). As explained by van Weele (2010:10) and corroborated by
Handfield (2011:1), the procurement cycle generally follows nine steps. The steps are as

follows:

Step 1: Need recognition

Step 2: Specifying the need

Step 3: Source options / supplier selection
Step 4: Pricing and terms

Step 5: Purchase order processing

Step 6: Expediting and progress chasing
Step 7: Receipt and inspection
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Step 8: Invoice approval and payment

Step 9: Record maintenance

Each of these steps is briefly explained below.

2.4.1  Step 1: Need Recognition

Procurement activities in an organisation are initiated by the need for a material or a service.
Organisational material requirements are categorised into two broad categories, namely,
inventory items and non-inventory items. When a department requires an item which is a
non-inventory item, the department concerned is required to describe the need. This implies
explicitly creating or writing down the specifications of the item required, the units or
quantity required of the item and other related information to enable further processing
(Halchin, 2012:1; van Weele, 2010).

For inventory items there are usually predetermined forecasting techniques that determine
what could be needed and when (Chen, Lu & Xu 2012:1). The need for an item may occur at
regular intervals, normally known as the reorder period, or when stocks reach a certain
predetermined quantity, known as the reorder level. Items could be consumables like items
required to run a machine or certain raw materials needed for production and manufacturing
(Jacobs, Berry, Whybark, Vollman 2011:469; Sollish & Semanik 2012:311).

The requirements must be clearly defined because at this stage the precise need description
will lead to getting the right material or service. Once the purchaser receives the material
requirement, through a material requisition, the requisition is checked for correctness and
completeness to ensure that the appropriate method has been used to satisfy the requisition

originator and also to select the source (Sollish & Semanik 2012:25).

2.4.2  Step 2: Specifying the Need

According to Martson (2012:6), procuring the right product is critical for the company as it
guarantees continuous production. Certain industries have standards to help determine right
specifications. In manufacturing, the automotive industries and information technology, part
numbers help identify the specifications, while other industries have no point of reference.
Unless the requirement is a repeat order, the firm must specify the necessary product by using

identifiers such as shape, size, dimensions, colour or weight (Bailey, Farmer, Crocker,
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Jessop, & Jones, 2008:141; Sollish & Semanik 2012:2). Once the need for a specific item or
service has been confirmed, the need is transmitted to procurement either manually or
electronically for further processing at their end. Transmission of the need to the purchasing
department is usually done by means of a purchase requisition, which can be electronic or
manual. A purchase requisition is a document used to specify the requirement and sent to the

procurement department for further processing (Sollish & Semanik 2012:25).

2.4.3  Step 3: Source Options / Supplier Selection

According to Lysons and Farrington (2012:358) and Emmertt and Wright (2011:30), supplier
selection presents a major challenge for any procurement manager. Imeri (2013:64) identifies
important multiple criteria considered in the process of supplier selection. In his examination
of 74 articles on selection criteria, he found that many of the articles had more than one
criterion and the top ten criteria ranked are price, delivery and quality, as shown in Table 2.2.

Table 2.2 Ranking of supplier selection criteria

Rank Rating | Criteria No. of %age

Articles out

of 74
6 1 Net Price 61 80%
2 1 Delivery 44 58%
1 1A Quality 40 52%
5 1 Production facilities and capabilities 23 30%
20 2 Geographical location 16 21%
7 1 Technical abilities 15 20%
13 2 Management and position in industry | 10 13%
11 2 Reputation and position in industry 8 11%
8 1 Financial position 7 9%
3 1 Performance history 7 9%

Ratings: 1A = Extreme Importance, 2 = Average Importance, 1 = Considerable Importance, 3 = Slight
Importance

Source: Imeri, S. 2013. Key performance criteria for vendor selection: A literature

review. Management Research and Practice, 5(2):63-75.
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In line with the basic objectives of purchasing, a procurement manager has to ensure that the
material requirements are purchased from the right source. The same criteria are important in
all public procurement processes but their relative importance and how criteria may be rated
may be different depending on the circumstances (Beil 2009:1; UCL2011:10).

Once the purchase requisition is received in the purchasing department, it is scrutinised to
check for the following important issues:

e The completeness of specifications, including drawings if necessary

e Stock on hand and expected deliveries

e Auvailability of funds.

Once the requisition has been checked, the next activity involves sourcing. The mode of
sourcing is decided at this stage and this often depends on the nature of purchases and the
nature of the organisation (Abdolshah 2013:1; Bailey et al 2008:198; Martson 2012:7). In
most private organisations, if the number of items is not large and the suppliers are known, a
purchase order can be placed (Bailey et al 2008:150; Imeri 2013:63). However, in
government entities the public procurement system of tendering is used (Emmertt & Wright
2011:45).

Tendering is a long process by which a potential source is identified beginning with
advertising in national newspapers and extending to actual engagement through contract
signing (S.I. 171 of 2002, Sec 4:4). The invitation to tender contains the details of materials
required as well as the terms and conditions applicable for entering into an agreement with
the seller. In Zimbabwe, the type of tender assumed for particular purchase in public
procurement is dependent on thresholds as dictated by public procurement laws and
regulations, namely, the Procurement Act (Chapter 22:14), (Act No. 2 of 1999) (Zimbabwe
Government 1999) and Procurement Regulations, Statutory Instrument 171 of 2002
(Zimbabwe Government 2002).

2.4.4  Step 4: Price and Terms

This stage involves the determination of the best price and will depend on whether the
company needs standard or non-standard items (Bailey et al 2008:225; Sollish & Semanik
2012:3). Usually a business will consider at least three quotations from suppliers before it
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makes a final decision as to who to procure from. However, in public procurement a number
of factors need to be considered for a supplier to be the lowest recommended bidder to
specification (Bailey et al 2008:84), which does not necessarily mean the lowest price will
suffice (Imeri 2013:64; Procurement Regulations, Statutory Instrument 171 of 2002,
Zimbabwe Government 2002, Sec 19:9).

2.45  Step 5: Purchase Order

When procurement is satisfied with the selected source, pricing and terms, the purchase order
is prepared (Emmertt & Wright 2011:76; Martson 2012:6). It is drafted electronically or
manually. The purchase agreement must be carefully worded because once it is signed it
becomes a legally binding document, which means parties can sue or be sued on the basis of
the document. The purchase order indicates important information about the purchase, which
includes the quantity required, product specification, required quality standards, price,
delivery periods and lead times, mode of delivery, purchase order number, and the order due
date (Hugo 2011:88; UCL 2011:9). Most entities have now adopted new technologies of
electronic transmission of these documents through electronic data interchange.

The purchase order is usually delivered in a number of ways, which include fax, personally,
mail, email or electronically using means like electronic data interchange (EDI). Some
purchase orders specify a preferred delivery method. The supplier or bidder should normally
acknowledge receipt of the purchase order by the means by which the order has been
delivered and both parties should keep a copy for future reference (Sharma & Mutsaddi
2010:287).

2.4.6  Step 6: Expediting / Progress chasing

The expediting of orders is an integral element of the procurement process, which normally
involves following up orders and progress chasing (Bailey et al 2008:193; Emmertt &
Crocker 2008:100). The aim of expediting orders is to address the timeliness of the service or
materials delivered, for example, to ensure that no delays in delivery are experienced. The
most important issues at this stage which may require expediting include delays in payment
dates, delivery times and contract completion (Musanzikwa 2013:122). Expediting should be
used as a preventative function rather than a corrective one. Expediting is a process which

should be continuous from the time of placing the order in order to ensure that final delivery
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of goods is achieved within the shortest possible time (Crocker, Jessop & Morrison 2011:50;
Musanzikwa 2013:122).

2.4.7  Step 7: Receipt and Inspection of Purchases

Receipt and inspection of materials is carried out when purchase orders have been fulfilled,
normally through a delivery (Crocker et al 2011:47, 53). On delivery of the product, the
recipient compares the purchase order against the received products and accepts or rejects the
items following the comparison and inspection. The user department is usually involved in
the inspection, particularly for non-standard items which are technical and complex. Such
inspection may also be done through acceptance testing, for example, chemicals may require
laboratory analysis before being certified as meeting expected standards, while computer
software may require actual use by users to be satisfied with its features and capability to
meet requirements (Lewis & Roehrich 2009; Shaw 2010). Once items have been accepted,

the receiving firm has an obligation to pay for the items.

2.4.8  Step 8: Invoice Approval and Payment

Before payment of a product can be processed, three important documents must match, that
is, the invoice itself, the receiving document, normally called the goods received voucher,
and the original purchase order. The matching of these documents signals confirmation of
satisfaction on the part of both the buying and supplying firm and in the event of any
discrepancies parties must be in agreement before the buying firm pays the invoice; such
payment can be done using cash, bank transfers, letters of credit or other types of electronic
transfers (Lewis & Roehrich 2009; Shaw 2010).

2.4.9  Step 9: Record Maintenance

The company must maintain proper records, which form an audit trail should the need arise
for procurement audits (Crocker et al 2011:73). Purchase records are also required for
reference purposes for future purchases so that satisfactory performance can result in repeat
orders. This stage means that the received materials are now ready for issue through the issue
procedures for consumption in production or manufacturing (Crocker et al 2011:62; van
Weele, 2009).

This concludes the description of the procurement process. The next section (2.5) provides

insight into public procurement and public procurement process.
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2.5 PUBLIC PROCUREMENT

2.5.1  Overview of Public Procurement

Public procurement has become an issue of public scrutiny due to the significant financial
investment by governments, which has resulted in its being subjected to reforms and
restructuring (Thai 2008; 131). The issue of public procurement refers to the acquisition of
goods, services and works by a procuring entity using public funds (Bailey et al 2008:84).
Hugo and Badenhorst (2011:287) argue that public bodies make purchases that deal with
significant budgets, hence the need to recognise the importance of public procurement
(Moeti, Khalo, Mafunisa, Nsingo & Makonda 2007:122). According to Hui et al (2011:567),
monies that come from the public have to be spent in the most transparent and accountable
manner. Many countries have reformed procurement laws and regulations so as to improve
transparency and accountability. The major challenge has been around the failure by the
agents to comply with these regulations. However, as an organisational outcome, compliance
has traditionally been understood as conformity or obedience to regulations and legislation
(Lisa 2010:702).

Public procurement consumes a significant high proportion of government expenditure,
constituting 18.42% of the world’s GDP (Mahmood, 2010:12; Mamiro 2010:1). Basheka and
Bisangabasaija (2010:91) acknowledge that public procurement is progressively being
recognised as of paramount importance to service delivery by developing countries. In
emerging economies, public procurement represents approximately 9-13% of the nation’s
GDP. Knight et al (2007:1) note that public procurement constitutes significant proportions
of total expenditure in Kenya where it constitutes 60%, while in Angola it constitutes 58%
and in Uganda 70% of public spending.

Procurement officials make decisions in an environment of increasingly intense scrutiny and
accelerated changes driven by technology, programme reviews and political expectations for
service improvements (Bolton 2006: 193; Eyaa & Oluka, 2011:35). Public procurement is an
important area that requires close attention as procurement staff in public entities is governed
by regulations, policies and procedures. The level of compliance to procurement regulations
determines whether government meets its goals and objectives or not as well as affecting
many internal and external stakeholders (Smart Procurement 2011). According to De Lange

(2011), significant monies are wasted every year due to poor management of public
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procurement policies. De Lange (2011) cites an example of taxpayers in South Africa being
fleeced of R30bn through corruption, incompetence and negligence by public officers.
Therefore staff in the public sector should be managed to ensure that they comply with the

relevant regulation, policies and procedures.

Many countries have tried to come up with procurement reforms in order to improve the
management of public procurement (Thai 2008:131). Over the last few years, almost all
countries have implemented changes in their procurement system. Thai (2008:511) indicates
that the challenges in public procurement go beyond procurement regulations and extend to
procurement processes, methods adopted by various countries and also employees’

perceptions.

2.5.2  Public Procurement Laws and Regulations

Public procurement represents a set of rules, policies and procedures that guide a
government’s activities of purchasing goods, services, and works (Azeem 2007). The public
procurement laws and regulations explain how governments should organise and structure
their procurement processes and the activities that directly impact on the execution of the
procurement process and ultimately the quality of procurement outcomes such as service
delivery. However, how the laws and regulations influence the public procurement process
varies between different countries as some countries are developed whilst others are still in

different stages of development.

For example, in Uganda, a new law enacted to regulate public procurement activities was
introduced in the 2002. Before its promulgation, public procurement operated in a haphazard
fashion, guided by uncoordinated government rules and regulations characterised by a
multitude of procurement boards and an avalanche of procurement practices and processes.
The new procurement law was promulgated to bring sanity and uniformity in public
procurement processes as well as to improve the efficiency and transparency of the process.
Another objective was to improve accountability and achieve best value for money. The aim
was also to minimise and eliminate corrupt tendencies and promotion of fair competition and
to improve service delivery (Government of Uganda 2002). The new laws therefore aim at
ensuring that the country’s public procurement process maximises the purchase of goods

through service delivery and allows market forces to function properly during the
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performance of procurement activities. Public procurement law acts as the basis of
procurement activities in the public sector so as to achieve the basic objective of public
procurement, which is service delivery. People in public procurement have an obligation to
use the law for the benefit of the owners of the funds, who are the taxpayers, through delivery

of public services.

In Zimbabwe, on the other hand, the public procurement process is governed by the
Procurement Act (Chapter 22:14), (Act No. 2 of 1999) (Zimbabwe Government 1999) as read
with the Procurement Regulations, Statutory Instrument 171 of 2002 (Zimbabwe Government
2002). The sections, 2.6 and 2.7, provide insight into public procurement and the public

procurement process in Zimbabwe.

2.6. IMPORTANT SOCIO-ECONOMIC CONSIDERATIONS IN PUBLIC
PROCUREMENT

The public procurement process is a process that starts from budget allocation through
procurement planning, invitation of bids and evaluation of bids contract award, management
and performance evaluation. It is an important activity as it supports the delivery of a
procuring entity’s strategic objectives and the meeting of the service expectations of the

citizens and taxpayers at large (Mamiro 2010:5).

It is important that public procurement personnel carry out the procurement function
diligently and fairly so as to enhance best value for public money through service delivery
(Mamiro 2010:6; Thai 2008:427). AOs and procuring entities must achieve cost effectiveness
and efficiency in the use of public resources while maintaining the highest standards of
integrity in the provisioning of public services. Public Procurement practices in Zimbabwe
are subject to audit and scrutiny under the Audit Office Act (Chapter 22:18) of 2009
(Zimbabwe Government 2009) Section 5.

2.6.1  Public Procurement Objectives

Procurement (including public procurement) objectives are all based on the need to acquire
the right product from the right place at the right time, at the right price and in the right
quantities. These are the fundamental bases for the objectives of any type of procurement.
However, public procurement objectives also include other socio-economic objectives (Ambe
& Badenhorst-Weiss 2012:244; Thai 2009:2). Essentially, it is important to note that these
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will ultimately lead to the achievement of the basic objectives. This section will discuss

public procurement objectives and their importance.

2.6.2  Public Procurement as a Development Tool

Public procurement avails business opportunities, creates employment opportunities and is
useful in advancing the government policy of facilitating socio-economic development.
Developing countries, such as Brazil, the Philippines and Namibia, have used public
procurement to further objectives such as job creation (Nel & Rogerson 2005:102).
According to Emmertt and Wright (2011:7), public procurement has the potential to
contribute to local economic development as a tool for poverty reduction and for that reason

it has continued to receive attention (Murray 20009.

Currently in South Africa, public procurement has become a policy issue as a result of
discrimination and unfair practices during the apartheid era (Pomazalova 2012:254). Public
procurement is critical to service delivery as well as to promoting socio-economic, industrial
and environmental policies and has been used in Malaysia as a tool for improving local
governance and accountability (Pomazalova 2012:276). Despite its long history and its effect
on government expenditure, the effect of public procurement on public service delivery has
not been the subject of considerable academic research and has been a neglected area of

interest by academics particularly in the developing world.

In most of the countries such as Angola, Benin, Botswana, Burundi and Burkina Faso and
other Sub Saharan African countries (de Mariz, Mernard and Abeille 2014: 23), public
procurement often constitutes the largest portion of how governments spend their funds.
Public procurement is the pillar of success of both developing and developed economies.
Through public procurement the Zimbabwe government can meet important developmental
objectives like provision of infrastructure, such as roads, bridges, railways, clinics and
hospitals, sewage and water reticulation, and the supply of essentials drugs (Emmertt &
Wright 2011:8).

2.6.3  Public Procurement and Value for Money
Value for money is a broad phenomenon encompassing a range of important factors and it is
important to understand the implications value has for the public sector (Dominick & Lunney

2012:10). The value for money objective is of critical importance in procurement in both
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private and public sectors (Mamiro 2010:4). In that regard it is important to recognise the
importance of the first basic purchasing objectives commonly referred to as the five Rs of
purchasing, namely, to purchase the right product, in the right quantities, from the right
source, at the right time and at the right price (Bailey et al 2008:84). Public procurement is
important to governments as it stimulates economic activity and growth through enhancing
competitiveness of local industrial sectors as well as protecting national industries from cut
throat foreign competition (Quinot & Arrowsmith 2013:374) The objective is the provision of
fundamental service delivery to the country’s citizens in an economic and cost effective

manner.

Value for money is of critical importance in the area of procurement. The concept of value
for money in public procurement looks at the contribution to be made in achieving
government policy objectives and priorities while aiding the attainment of best returns and
performance against the taxpayer’s money spent (Weishaar 2013:243). In public
procurement, government considers other important criteria besides just the lowest price.
These include, among others, the technical capabilities of a firm, the financial stability of a
firm, qualifications of key project personnel and historical performance records (Procurement
Act (Chapter 22:14) section 32:17, (Act No. 2 of 1999) (Zimbabwe Government 1999). Some
of the challenges in achieving value for money are weak governing policies and laws,
political environment, culture, and lack of procurement training programmes (Mamiro
2010:4). In complex purchases, value is more determined by quality and performance issues
as these are more prominent than the cost of the purchase. Lowest price does not necessarily
mean lowest cost over the life of the product. Public procurement facilitates a competitive

process which results in enhanced value for money in procurement.

Worldwide, public procurement is now experiencing pressure from various quarters to go
beyond simply complying with laws, policies and procedures and to address value for money
considerations. There is widespread criticism of public procurement processes. In most
countries, public procurement legal frameworks are concerned about compliance without
regard for outcomes of the procurement process. Governments are exposed to financial losses
when higher bids above the average market rates are awarded tenders, with lower priced bids
being disqualified for failure to comply with procedural requirements (Sabiita & Mahumuza
2012:2043).
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In Zimbabwe, failure to utilise government funds and votes has been attributed to
“cumbersome” public procurement procedures and rules (Biti, 2011b). Consequently, the
important questions to answer are whether the current public procurement regulatory
framework in Zimbabwe sufficiently targets performance or focuses on compliance to
regulations and procedures alone without delivering value for money (Sabiiti & Mahumuza
2012).

2.6.4  Procurement Efficiency

Public procurement should aim to improve the efficiency of procurement in government and
it is one of the policy issues that governments formulate to improve government efficiency
and service delivery (Gupta 2011:16; Madara et al 2009:25). An important method of
achieving increased efficiency in procurement is through the decentralisation of authority and
procurement processes. For decentralisation to record any success it requires the assumption
of a number of measures such as explicitly laying down clear and comprehensive public
procurement regulations and guidelines understood by all those involved, from head office
level to procuring entity level. Equally important is ensuring that properly and professionally
trained public procurement officers are available. Therefore, public procurement seeks to
make the acquisition process of goods and services in the public sector much more efficient,
taking cognisance of the fact that such decentralisation will result in duplication of effort and

waste of scarce resources (Thai 2008:9).

2.6.5 Promotion and protection of local industry

A study conducted during the 1980s revealed that 99.6% of all purchases made by British
public sector organisations had been supplied by British sources. In an effort to advance this
objective of promoting local industry, the Zimbabwean procurement laws through Section
20(2) of the Procurement Regulations, Statutory Instrument 171 of 2002 (Zimbabwe
Government 2002) state that local firms will be given a 10% preference over non-local firms.
Benefits also include creation of employment protection and promotion of local industries. It
is important that the public procurement regulations consider promotion of local industry as a
major objective (Quinot & Arrowsmith 2013:100). This has been a major issue in Zimbabwe,
with a number of industrial sectors complaining vehemently that the public procurement
legislation was not supportive of the local sector, especially in the motor vehicle sector
(Zengeni & Mwanawashe, 2015. In the article it was noted that last year a total of US$469

million was spent by Zimbabweans on vehicle imports from different countries, particularly
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Japan, the United Kingdom and South Africa. Capacity utilisation of local car assemblers (i.e.
Willowvalle Motor Industries and Quest Motor Corporation) fell to between 10% and 5%,
with growing calls to capacitate local car assemblers to meet the objectives of Zim-Asset
Economic blueprint. The government is inundated with pressure to come up with enforcing
measures to implement the Presidential Procurement Order (Cabinet Circular 16 of 2011) on
the purchasing of vehicles by public institutions to enable the motor assembly industry to

recover.

2.6.6  Public accountability

As stated by Soundry (2007:432), accountability is a pillar in public procurement. This is
supported by Jeppesen (2010), who explains the need to have transparent and accountable
systems, given the resources consumed. The public also demands greater accountability and
better service (Knight et al 2007:7; van Weele 2010:106). According to Erridge (2007:1023),
public procurement aims to ensure that the taxpayer’s money is put to appropriate use. The
public procurement process is characterised by the use of elaborate procedures requiring strict
compliance and records with explanations and justifications for every purchase decision
made. The objective is to curb abuse in public procurement and to ensure that that money
contributed by the taxpayer is not diverted to enrich private individuals and appropriated to
legitimate public services (OECD, 2005:115). The public procurement laws and regulations
enacted in Zimbabwe, that is, the Procurement Act (Chapter 22:14), (Act No. 2 of 1999)
(Zimbabwe Government 1999) and the Procurement Regulations, Statutory Instrument 171 of
2002 (Zimbabwe Government 2002) include provisions that ensure that this objective is
attainable. It has been proven that corruption in public procurement is a more serious cancer
in emerging countries than developed countries. According to the World Bank, bribery is
estimated to be over $1million per year, accounting for above 12% of the GDP of countries
like Nigeria, Kenya, Venezuela and Sri Lanka (Quinot & Arrowsmith 2013:100). Poverty in
these areas has been identified as the major cause of corruption and it has resulted in serious
corruption by government’s procurement officers in countries such as Bangladesh, India, Sri
Lanka, Nigeria and Venezuela, which are in the developing world. Corruption has also been
attributed to the poor enforcement of the rule of law in developing countries and it is
imperative that urgent initiatives be introduced to cope with the increasing levels of

corruption.
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The Transparency International Corruption Perceptions Index (Transparency International
2012) gave Botswana a score of 65 which translated to 30th position in 176 countries and it
was recorded as the highest of any African country measured on a scale of zero to 100, where
zero counts as “highly corrupt” and 100 as *“very clean”. Zimbabwe’s score was 20 in the
same Corruption Perception Index, which made it number 163 out of 176, on par with
Equatorial Guinea, and only slightly above Burundi, Chad, Somalia and Sudan. Given the
statistics on the index, which takes into account bribery of public officials and kickbacks in
public procurement, this means that Zimbabwe is an incubator of corruption (Bloom 2013).

2.6.7  Transparency

Transparency refers to the concept of openness (Knight et al 2007:7; OECD 2005:23).
Transparency is a crucial element in ensuring accountability as well as eliminating or
minimising corruption. According to the ADB/OECD Anticorruption Initiative (ADB/OECD
2008), public procurement has been noted as an incubator of corruption in developing

countries and one quarter of public expenditure has been lost through the corruption.

Significant monies are involved in public procurement, money that comes from the taxpayer,
hence the need for accountability and transparency (Hui et al 2011:567; Madara et al
2009:24). According to the ADB/OECD (2008), public procurement consumes about 20% of
public expenditure throughout the world and a quarter of that 20% is lost every year as a
result of corruption. According to Van der Walt (2007:204), transparency dictates that the
entire public procurement process be carried out in line with well-defined and publicised
regulations and procedures which are normally enacted into law leading to the evaluation and

award of a contract.

Transparency means having clear rules and mechanisms to ensure compliance with these
rules, such as using clear unbiased specifications, standard evaluation criteria and standard
bidding documents. Procurement records are public and should be available for inspection by
auditors and include mechanisms for de-briefing unsuccessful bidders on the strengths and
shortcomings of their own offers. Transparency requires that any deviations from fair play are
detected early on in the process, with a view to making such deviations less likely to occur
(Van der Walt 2007:204).

Corruption in public procurement has been estimated as accounting for $390-400 billion per

annum globally, although corruption is said to be present in all aspects of society; it is
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estimated that corruption in Sub-Saharan Africa exists in about 70% of public contracts and
this has resulted in a rise in contract costs approximated at 20-30%. According to Mawenya
(2008:3), $148 billion a year has been estimated to be the corruption in Africa and Osei-Tutu,
Badu and Owusu-Manu (2009:236) add that corruption is prevalent throughout the
procurement process and project cycle, through the actions and inactions of political officers,

public officials, suppliers, contractors and consultants.

Table 2.3 and 2.4 highlight the Transparency International Corruption Perceptions Index
(Transparency International 2012), which ranked countries based on how corrupt their public
sector is perceived to be. A country score shows the level of public sector corruption on a
scale of 0-100, where 0 means that a country is perceived as highly corrupt and 100 means it
is perceived as very clean. CI refers to the confidence interval. The confidence interval
reflects some of the uncertainty associated with a country's corruption perception industry
score. It is calculated by looking at the range of scores given by all the data used to calculate
that country's score, so that a wider interval reflects a wider variation in the data for that

country.
Table 2.3 indicates the least corrupt countries in the world, where Denmark is ranked number

1 with 90 points out of 100. Apart from Hong Kong and Barbados, the least corrupt countries

in the world are in Europe.
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Table 2.3: The least corrupt countries in the world in ascending order

Rank{Country ScorelSurveys Used|Cl: Lower|Cl: Upper]
1 Denmark 90 [7 87 93
1 Finland 90 [/ 85 95
1 New Zealand90 |7 87 94
4 Sweden 88 [7 85 01
5 Singapore 87 |9 33 90
6 Switzerland 86 |6 81 90
7 Australia |85 |8 83 86
7 Norway 85 |7 82 87
¢ Canada 84 |7 80 87
9 Netherlands |84 7 81 88
11 (lceland 82 |6 75 89
12  [Luxembourg|80 |6 75 85
13 |Germany |79 [8 75 83
14 |Hong Kong [77 |8 74 80
15 |[Barbados |76 [3 65 87

Source: Transparency International. 2012. Corruption Perception Index.

http://disqus.com/forums/transparencyinternational
Table 2.4 reveals the world’s 15 most corrupt countries. Somalia is the most corrupt country

in the world with a score of 8 out of 100. Zimbabwe is the world’s 13th most corrupt country
with a score of 20 out of 100.

43



Table 2.4: The most corrupt countries in the world in ascending order

Rank|{Country ScorejSurveys Used|Cl: Lower|Cl: Upper|
160 |Libya 21 6 14 27
163 |Equatorial Guinea20 |3 18 22
163 |Zimbabwe 20 8 12 27
165 [Burundi 19 |5 14 23
165 |Chad 19 5 15 23
165 [Haiti 19 |5 14 23
165 [Venezuela 19 [7 15 22
169 |lraqg 18 |4 14 22
170 [Turkmenistan 17 13 12 22
170 [Uzbekistan 17 |6 14 20
172 |Myanmar 15 4 9 21
173 [Sudan 13 |6 8 17
174 |Afghanistan 8 3 2 13
174 |Korea (North) (8 3 2 13
174 |Somalia 8 4 4 12

Source: Transparency International. 2012. Corruption Perception Index.

http://disqus.com/forums/transparencyinternational

These statistics indicate that corruption in Zimbabwe remains a significant challenge in the
public procurement process, in the effective utilisation of resources and in service delivery
efficiency in the public sector. As remarked by Transparency International (2012), there is no
tangible evidence to suggest that Zimbabwe is making serious efforts towards the

promulgation of corruption targeted legislation

2.7 PUBLIC PROCUREMENT PROCESS IN ZIMBABWE

The public procurement process follows a series of steps which consist of generally similar
activities throughout the world (Mamiro 2010:5). Figure 2.1 explains the public procurement
process adopted by Zimbabwe. The process consists of five stages, and each stage is

explained.
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Figure. 2.1: Stages in the public procurement process in Zimbabwe

Source: Adapted from the Procurement Act (Chapter 22:14), (Act No. 2 of 1999) (Zimbabwe
Government 1999) and Procurement Regulations, Statutory Instrument 171 of 2002
(Zimbabwe Government 2002)

The public procurement process as illustrated is figure 2.1 is explained as follows:

2.7.1  Stage 1-Preparation

The process begins with the preparation stage at the procuring entity level where the actual
need for procurement arises. The nature of the procurement method to be used is dependent
on the cost and in terms of S.I. 171 of 2002 and availability of budget (Mamiro 2012:6).
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Section 5(1) of the Procurement Regulations of 2002 (Zimbabwe) provides that where a
procuring entity requires a supply of goods, construction works or services of which the value
is less than US$10 000, the procuring entity is required to obtain at least three competitive
quotations from prospective suppliers. Tender documents containing specifications of the
services or goods are the basis for evaluating tenders. Section 6(2) requires letters of
quotation to be entered on a comparative schedule. A procurement committee makes a
recommendation that is approved by the AO. A record of all procurement must be kept for
audit purposes and a copy sent to the SPB in line with Section 6 (3) of Procurement
Regulations and Section 35 of the Procurement Regulations, Statutory Instrument 171 of
2002 (Zimbabwe Government 2002).

Where a procuring entity requires goods or services, the value of which will cost above
US$10 000 but does not exceed US$3000 000 for goods and services and US$1lm for
construction projects, the procuring entity has, in line with Section 6(1) of the Procurement
Regulations, Statutory Instrument 171 of 2002 (Zimbabwe Government 2002), to invite
tenders through newspaper advertisement. Tenders are made returnable for 30 days, in line
with Section 9(1). A shorter closing period must be approved by the Board or the Chairman.
The advertisement should inform bidders where they can collect tender documents. A
procurement committee set up in terms of Section 14(1) and (2) is responsible for evaluating
tenders and making recommendations to the Accounting Officer (AO). The AQO, in line with
Section 6 (3) must record the decision on the comparative schedule. A copy is to be retained
by the AO and a copy transmitted to the Board (Procurement Regulations, Statutory
Instrument 171 of 2002 (Zimbabwe Government 2002). In other words, the AO finalises
procurement and advises the Board accordingly.

The FT system is used for purchases above US$300 000.00 for goods and services and above
US$1000 000.00 for construction. The AO identifies needs and the budget and prepares a
draft tender document and advertisement. The draft tender document is amended as required
and a final document is prepared as approved by the SPB. The tender can be a two-stage or
single stage tender. One-stage tendering is the normal tendering process whereby bidders are
required to submit one envelope containing both their technical and financial bid. Two-stage
tendering is a process whereby bidders are required to submit the technical and financial
proposals in different envelopes. The technical envelope normally addresses issues of quality

or other characteristics of the goods, technical specifications, the professional and technical
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competence and qualifications of the bidders. The technical envelopes are opened first and
bidders whose bids meet the required standard qualify for the financial stage. The financial
envelopes are opened on a separate day and those bids which fail the technical evaluation will

have their financial envelopes returned unopened.

The SPB checks the advertisement and request for proposal (RFP) (solicitation) documents to
ensure compliance with the Act and Regulations and ensures corrections are done. The Board
approves the document and advertisement and in collaboration with the AO books a tender
closing date. The checklist for tender documents include tender numbers, detailed description
of supplies or services and publication dates and the closing dates which are normally 30
days (Procurement Regulations, Statutory Instrument 171 of 2002 (Zimbabwe Government
2002:6). Other information to check for on the RFP documents include where tender
documents are obtainable, the document fee, query procedure, the address where tenders are

returnable and the tender closing time.

The general requirements of tender include amongst others: the company profile; the
certificate of incorporation; proof of registration with tax authorities; certified financial
statements; three copies of bid documents, with the original clearly marked; personnel
capabilities; equipment capabilities; litigation history; the pricing structure; the bid validity
period; bid security; performance bond and advance payment of bond if required. Other
important information includes technical specifications, site visits (date, venue, time, whether
compulsory or optional) and evaluation criteria (Procurement Regulations, Statutory
Instrument 171 of 2002 (Zimbabwe Government 2002; 6).

2.7.2  Stage 2—Advertising and Publication of Tenders

In line with Section 8 and 10 of the Procurement Regulations (2002), the AO is required to
advertise the tenders in the government gazette and relevant national publications 30 days
before the closing date. For special formal tenders, (SFTs) the AO prepares letters of
invitation with physical addresses and phone numbers of the bidders then submits these to the
SPB for dispatch and booking of the closing date. SFTs and direct purchases require prior
approval from the Board or the Chairman in line with Section 7(1) of the Procurement
Regulations, Statutory Instrument 171 of 2002 (Zimbabwe Government 2002). Under this
procedure, the AO may request the Board or Chairman for authority to adopt SFT procedures,

providing justification for such request. The Board or Chairman will consider the
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submissions in line with Section 7(1) and make a decision to grant authority to adopt SFT or
not. The Board may, after other considerations and having noted the shortcomings in a FT,
direct that the AO adopt SFT procedures. Other cases in which a SFT may be invited are
detailed in Section 7(2) of the Procurement Regulations. A SFT may depend on the urgency
of requirements and will be open for any period as approved by the Board or the Chairman
(Procurement Regulations, Statutory Instrument 171 of 2002 (Zimbabwe Government
2002:5).

Direct purchases also require prior approval from the Board or Chairman. Direct purchases
are granted in line with Section 7 (2)(a), (b), (c), (d), e, and (f) of the Procurement
Regulations (2002) (Zimbabwe). The Accounting Officer may request the Board to approach
one company for a direct purchase, providing clear justifications as to why only one company
(S.1 171 2002:4). In terms of Section 25 of the Procurement Regulations, the SPB may
compile a list of approved suppliers for various products and services which list will be
published in the government gazette. However, before framing a list, the Board will publish a
notice in the government gazette and other papers inviting firms interested to submit
applications for inclusion on the approved list. The Board, in line with Section 23(5), may
add or remove from the list any firm or person whom the Board considers no longer suitable
to undertake Government contracts. The AO may seek authority to use a specific approved
list of suppliers and propose companies to be included on the approved list. AOs utilise
approved lists by inviting companies on the list to submit quotations, then award to the lowest
to specification (Procurement Regulations, Statutory Instrument 171 of 2002 (Zimbabwe
Government 2002:10). When dealing with approved lists, tender value limits have to be
applied (i.e. if the value exceeds the IT upper limit, then recommendations have to be

submitted to the Board for final approval).

2.7.3  Stage 3-Bid Evaluation

All tenders in line with Section 8 and 10 of the same regulations are received and opened
every Tuesday at 10h00. All bidders are free to attend. Prices for all the tenders are
announced in the presence of all the bidders. Bid documents are dispatched with a cover letter
and are collected by the AO, who is expected to evaluate them within 15 days in line with
Section 15 to 20 of the Procurement Regulations. Muller (2008) notes that received tenders
are evaluated and successively weeded out according to the evaluation criteria (S.I. 171

2002:6). The AO is expected to provide a clear comparative schedule with prices in
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ascending order and explanations on each bidder as well as making a recommendation
(Mamiro 2010:7). The AO should also give clear detailed reasons for disqualifying
companies that have quoted the lowest prices (Marcer 2013:30). The SPB does its own
evaluation in order to check the AQO’s evaluation, ask questions and seek clarification if

necessary.

AOs (heads of ministries, normally the permanent secretary, chief executive officers of
parastatals and town clerks for local authorities) are mandated to constitute procurement
committees in line with Section 14(1)(2) of the Procurement Regulations of 2002
(Zimbabwe).This committee is responsible for the procurement of goods and services for the
designated procuring entity (Section 14(2)). The AO is also required to advise the SPB of the
composition of the committee and provide specimen signatures of its members (Section
14(3)). The Board improves on this monitoring function to ensure the authenticity of
recommendations from AOs through the appointment of procurement auditors (S.I. 171
2002:8).

2.74  Stage 4-Award

In line with Section 21 of the Procurement Regulations, Statutory Instrument 171 of 2002
(Zimbabwe Government 2002) the SPB awards the tender to the lowest compliant bidder to
specification. The SPB notifies all bidders and the AO of the award results (S.I. 171 2002:9).

The AO then engages the winning bidder for the contract signing. When the contract is
signed the AO sends a copy of contract to the SPB. In line with the same section, no
variations to the contract can be made without the approval of the Board. The SPB keeps a
copy of contract documentation for monitoring purposes (Government of Zimbabwe
2000b:11). In terms of Sections 43 and 44 of the Procurement Act (Chapter 22:14), (Act No.
2 of 1999) (Zimbabwe Government 1999), if a losing bidder is not satisfied with the award he
or she can appeal to the Administrative Court within 20 days after notification of award; in
that case the AO will suspend the contract for seven days. Depending on the urgency and
circumstances, the AO can apply for a Certificate of Urgency to proceed with contract
(Procurement Act (Chapter 22:14), (Act No. 2 of 1999) (Zimbabwe Government 1999)).
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2.7.5  Stage 5-Contract Management

The AO should form a contract team, hold a post award conference and organise contract
implementation, performance and management plans. Payment methods and penalties are
agreed on by the contract team. The AO then monitors the progress to completion. Only
when a contract is completed, the AO accepts performance and the contract is closed
(Mamiro 2010:7).

For a contract for the supply and delivery of goods the AO arranges for pre-shipment
inspections. When such inspections are complete the AO prepares for receipt and acceptance
of goods (S.I. 171 2002:11). Where there are prices, quantity or scope variation (S.I. 171
2002:11) the basis of variation shall be clearly stated. No variations are allowed without the
Board authority in line with Section 26 of the Procurement Regulations (2002) (Zimbabwe).

2.8 CONCLUSION

This chapter has explained the concept of procurement and the general procurement
objectives, observing that purchasing objectives are derived from the five rights of
procurement. The chapter has also explained the concept of public procurement and its
relationship with the procurement concept. The public procurement objectives of
transparency, accountability, value for money procurement, procurement efficiency and
promotion of local industries have been explained. The chapter ends with a detailed analysis

of the public procurement process in Zimbabwe were five major steps have been observed.

This concludes Chapter 2. The next chapter provides insight into the challenges in the public

procurement process in Zimbabwe that detract from service delivery.
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CHAPTER 3: CHALLENGES IN THE PUBLIC PROCUREMENT PROCESS
THAT IMPACT NEGATIVELY ON SERVICE DELIVERY

3.1 INTRODUCTION

The main objective of this study is to identify the challenges in the procurement process that
detract from achieving service delivery in Zimbabwe. Chapter 2 provided an insight into
procurement and the public procurement process that is used in Zimbabwe, with a close
analysis of the stages and activities followed in the process. This chapter looks at the
challenges in the public procurement process that detract from service delivery. The main
purpose of the chapter is to present the information used as a guideline in the crafting of the
interview guide for the first phase of data collection. Lessons and challenges from
experiences in other countries are also explored and these experiences and challenges also

acted as a basis for crafting the interview guide.

3.2 OVERVIEW OF CHALLENGES IN THE PUBLIC PROCUREMENT
PROCESS

According to Stergiou (2009:1), large amounts of taxpayer’s money are used to purchase
goods, services and works from the private sector, with most of the procurement procedures
being conducted manually. For that reason the system is exposed to two kinds of risks,
namely: (1) human error, which is high as a result of the numerous processes and movement
of various documents over a long time frame; and (2) the risk of corrupt tendencies during the

various stages of the procurement process.

Public procurement practitioners are faced with many challenges and, because each country
has a different socio-economic, cultural and political environment, the procurement officers
in different countries encounter different types of challenges in their processes or face the
same challenges but at differing levels to those from their counterparts in other countries
(Harland, Callender, Knight, Telgen, Thai & Walker 2010). Public procurement is an activity
of paramount importance in government for a number of reasons. For instance, the financial
outlay in public procurement has a significant impact on the economy and needs to be well
managed. It is estimated that public procurement constitutes between 13% and 20% of GDP
on average worldwide and this has a significant impact on public funds allocation and

economic growth (OECD 2013). This size of procurement spend needs efficient handling and
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this has been a management and policy concern, as well as a challenge for public
procurement practitioners. Public procurement has always been seen as an area of waste and
corruption and it is noted that corruption and bribery are widespread in government contracts
(Kuhn & Sherman 2014:6).

Globalisation has resulted in the world becoming one big place. Public procurement
practitioners are therefore faced with the challenge of complying with their country’s public
procurement laws and regulations. This must be achieved without infringing the regional
and/or international trade agreements of the global economy they exist in. The need to
comply with national socio-economic policies (in supporting and promoting domestic firms),
without unfairly disadvantaging foreign players as provided in the WTO agreements, presents
a challenge which requires a careful analysis of trade agreements in order to take advantage
of special provisions. According to Arrowsmith (2003:165), in developed and developing
countries, a sound procurement system has accomplished management requirements such as
quality, timeliness, costs, and policy requirements, and such policies include socio-economic
goals such as local preference, sustainable procurement, social goals and global trade
agreements. It is acknowledged that it is not easy for policy makers and public procurement
practitioners to make an optimal decision, as there are always trade-offs among these goals
(Thai 2009:2).

3.3 PROCUREMENT LAW AND CHALLENGES IN THE PROCUREMENT
PROCESS

In a test case in Zimbabwe, compliance with SPB procurement procedures and processes
were blamed for the lagging behind of the completion of a district hospital for the Ministry of
Health and Child Welfare for which US$600 000 had been allocated by government. Public
procurement processes, policies and procedural requirements were cited in response to
questions raised by Parliamentary Portfolio Committee on Health and Child Welfare on
progress of the project and why allocations from treasury to the ministry had not been fully

utilised.

This criticism was supported in an article in the Herald (2013), entitled “Zimbabwe: End of
an era for the State Procurement Board”, which stated that the Government intended to

streamline operations of the SPB with the view to improving efficiency and service delivery.
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The article added that this was evidenced by seemingly never ending squabbles and
complaints on how some tenders for various projects have been awarded, which had resulted
in delay and non-completion of crucial projects attributable to the procurement processes and
policies.

Amendments to the Procurement Act (Chapter 22:14), (Act No. 2 of 1999) (Zimbabwe
Government 1999) and the Procurement Regulations (2002) will result in the SPB being
reduced to a regulatory role leaving the process of adjudicating and awarding of tenders to
the responsible ministries. This will result in awarding tenders to competent firms. Advocates
in favour of streamlining the functions of the SPB and decentralisation of procurement
authority have in the past argued that some of the people who won the tenders were
"briefcase businessmen”, who do not have the capacity to finance and manage some multi-
million dollar projects (Bwititi 2014; Musanzikwa 2013:126).)

Zimbabwe’s Finance Minister acknowledges that public procurement procedures are a
challenge in the implementation of projects. The rate of project implementation in the country
for the period under review dropped to 20-25% from 35-40% of the annual implementation
target compared to the same period in 2010. These implementation rates reflected on the poor
utilisation rates of disbursements that came from treasury. Some organisations had utilisation
rates as low as 7% and with local authorities they were in the range of 20%. The Minister of
Finance attributed this to challenges related to tender procedures and rigid procurement
regulations (Biti, 2011) and this is also supported by Mamiro (2010:8) and Smith (2009).

It is against this background of the continuous ‘name, blame and shame’ between public
enterprises and the public procurement process that this research is premised. The aim is to
analytically determine whether performance, non-performance, completion or non-
completion of critical government projects and poor service delivery is attributable to the
public procurement process. This study is important because it aims to determine whether
such failure is attributable to the public procurement process and how the laws and

regulations could be used to enhance the public procurement process.

One of the principal aims of public procurement is ensuring and enabling procuring entities to
satisfactorily achieve their policy and business objectives in the delivery of better service

delivery to the public (Vellapi 2010:4). In addition there are some other critically important

53



objectives that are relevant for public procurement, such as social justice and political goals
(Cohen & Eimickle 2008:1). An important distinct feature of public procurement is the
demand for high level accountability and efficiency (Erridge 2007:1023) through VIM
procurement of goods and services. Important objectives such as the promotion of SMEs can
also be achieved through public procurement. The universally common objectives of public
procurement are: (1) the use of public procurement as a development tool; (2) economic
development; (3) promotion of fairness and transparency; (4) public accountability; and (5)
promotion of local industries (Procurement Act (Chapter 22:14), (Act No. 2 of 1999)
(Zimbabwe Government 1999) and S.I. 171 of 2002 (Zimbabwe); Rwanda Public
Procurement Authority 2007; USAID 2007).

3.4 PUBLIC PROCUREMENT AND NON-COMPLIANCE BEHAVIOUR

Public procurement has become an important activity in many countries and as a result it has
been subjected to some reforms, restructuring, rules and regulations. Eyaa and Oluka
(2011:35) note that a significant amount of money is lost as a result of inefficient and
ineffective procurement systems, laws policies and procedures. In addition, the inability to
impose reprimands for failure to follow procurement regulations has resulted in poor service
delivery. Hui et al (2011:567) confirm that the major hindrance in the public procurement
process is non-compliance with regulations. For example, the African Peer Review
Mechanism Country Review (APRM 2009) report on Uganda carried out in 2009 states that
the levels of non-compliance with procurement regulations is high in Uganda. It is estimated
that over Uganda Shillings 300 billion (US Dollars 184 million) is lost yearly as a result of
non-compliance of public procurement regulations and processes (Eyaa & Oluka 2011:35).
The issue of non-compliance has not only affected emerging countries but also developed
countries (Gelderman et al 2006:702). An analysis which was carried out by Hui et al (2011)
reveals that in Malaysia in public procurement, buyers were guilty of behaviour that was not
compliant with procurement policies and procedures, which resulted in serious procurement
malpractices. Zhang (2008) holds that public procurement can be useful as a catalyst for
pursuing socio-economic and other objectives by various countries. However, it is being
hindered by mismanagement issues associated with non-compliance behaviour and
corruption. The levels of compliance in public procurement procedures have continued to be
relatively low in Ugandan public entities despite the endeavours of the Public Procurement

and Disposal of Assets Authority (PPDAA) of Uganda to enforce measures to reduce non-
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compliance (PPDAA 2011). Procurement audits carried out by the Public Procurement and
Disposal Assets Authority (PPDAA Uganda) in 2006/2007 and 2007/2008 highlighted the
fact that levels of non-compliance of procurement regulations was significantly high, with
procurement regulations being continuously violated (PPDAA Audit Reports, 2007
(Government of Uganda); PPDAA Audit Reports 2008 (Government of Uganda). The
Transparency International Report on Uganda (Transparency International 2009) corroborates
the PPDAA Audit Reports (2007; 2008) and states that high levels of non-compliance and
violation of procurement regulations characterises public procurement in Uganda. Hui et al
(2011:567-593) suggest that organisations should target implementing effective compliance

to public procurement regulations in an endeavour to save public funds.

3.5 PUBLIC PROCUREMENT AND PROFESSIONALISM

According to Raymond (2008:782), the procurement system is impacted by the level of
education of its personnel, which has an effect on the levels of skills and professionalism
going into the work done. According to Sheoraj (2007) and Migiro and Ambe (2008:230), a
lack of purchasing professionalism in public procurement and a skills shortage (Mamiro
2010:5; OECD/DAC 2007) has been identified as an obstruction to the successful
implementation of public procurement in South Africa. Eyaa and Oluka (2011:42) note that
professionalism in public procurement can be achieved through a number of initiatives,
including procurement skills assessment, investment in training and staff development
through refresher courses. Workshops, seminars and conferences should be encouraged
where procurement staff will be able to meet, interact and share knowledge and experiences,
and higher education authorities, universities and government entities should collaborate to
develop internship opportunities so that graduates are familiar with public procurement

regulations and have the necessary experience.

3.6 ETHICAL CHALLENGES IN PUBLIC PROCUREMENT

Holtzhausen (2007:154) states that ethics are a critical element in the management of public
activities as they play a pivotal role of enhancing transparency and accountability, resulting in
the elimination and minimisation of corrupt behaviour. The administration of public
organisations presents serious ethical dilemmas (Holtzhausen 2007:154). Public officials are
faced with several challenges, such as serving the public interest and guarding against misuse
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and abuse of public funds; hence there is need for a strong ethical code of practice that can be

used as a standard guide.

A strong ethical code of practice is an important principle in governance and public
procurement. Procurement professionals are held to higher standards of ethical behaviour
than those in other fields. It is important to acknowledge that procurement professionals are
not aware of the behavioural standards expected from them. It is important that the workforce
is properly educated in these matters, as this may lead to serious consequences such as

breaches of codes of conduct.

3.7 CHALLENGES IN THE PUBLIC PROCUREMENT PROCESS
EXPERIENCED IN OTHER COUNTRIES

This section provides insight into the challenges experienced by other countries in their
procurement processes and how these challenges affect service delivery. These countries are
all in the sub-Sahara Africa and are also developing countries. The rationale behind
identifying the challenges in their public procurement processes was to help and guide the
crafting of the interview guide questions used in this study. Measures adopted in these
countries to mitigate the identified challenges, are also explored with the view to establish
whether these measures could be applied in the Zimbabwean situation. The countries dealt
with are: Tunisia; Sierra Leone; Tanzania; Uganda; Ghana; and Malawi.

3.7.1  Tunisia: Improving Efficiency and governance - public procurement reform

Tunisia has been saddled with an inept and inefficient public procurement system for many
years (World Bank 2013). Inefficiencies, such as often taking years in the awarding of
contracts, were aggravated by serious political interference in the public procurement system.
The World Bank granted support and technical advice to the government, leading to the
passing of a public procurement decree which removed major procurement process obstacles

and laid the foundation for a comprehensive public procurement reform programme.

Historically, the hiring of contractors to build important infrastructure took many years, with
the procurement system powerless to prevent political interference, which continuously
influenced the results of the tender award process, and discussions to attempt deal with these

concerns and other critical issues proved difficult to sustain. The ineptness experienced in the
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public procurement process was also a challenge and hindered the response to the recent
economic crisis through slowing down the process of implementing the government’s

economic recovery plan (Dza, Fisher & Gapp 2013:53).

Through the technical assistance to the Government of Tunisia provided by the World Bank
in order to help public procurement stakeholders, the government managed to identify and
remove the serious obstacles in the public procurement process which negatively affected the
effectiveness and efficiency of public expenditures (World Bank 2013). The main aim was to
simplify and streamline tender award procedures by ensuring that the award process took less
than 120 days from bid invitation to contract award. Measures were also taken to ensure the
transparency and integrity of the public procurement process without detriment to its
effectiveness, for example, mandatory publication of procurement notices to provide a level
playing field for all prospective bidders and to ensure that civil society organisation and all
stakeholders would be able to monitor expenditures. The complaint handling system was also
improved to ensure all bidders are provided with the right to raise complaints out of the
awarding process and implementation of contracts (OECD 2013:66).

3.7.2  Sierra Leone (National Public Procurement Authority of Sierra Leone)

The National Public Procurement Authority (NPPA) of Sierra Leone in its 2005 annual report
(NPPA 2005) mentioned a number of challenges hindering its operations. They included
insufficient budgets, poor staff staffing and internal and logistical problems. In its
recommendations the report stated that there was a need for an inclusive effort by all
stakeholders supported by adequate financial support and sufficient political will to focus and
improve public procurement policies, processes and procedures (NPPA 2005). All other
subsequent annual reports by the Public Procurement Authority highlighted inadequate
funding as the major challenge to the efficient operation of the Authority (Ghana Public
Procurement Authority 2007, 2008).

The National Public Procurement Authority (NPPA) of Sierra Leone 2005 annual report
added that Sierra Leone lacked a powerful procurement profession and that insufficient
training of personnel resulted in a different understanding of public procurement procedures
across the civil service and parastatals. Inefficiencies aggravated by mediocrity in
specification of requirements as well as inadequate bidding documentation and procedures,
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corruption, payment delays and poor contract management contributed to incremental costs

of public procurement.

The World Bank produced a white Paper on Public Procurement with recommendations for
the Government of Sierra Leone on the public procurement reform process which was to be
adopted (GoSL 2011:2). The recommendations included the amendment of public
procurement laws and regulations through the creation of public procurement policy
frameworks, regulations and standard bidding documents. Amendments to the law and
regulations (PPA 2003 Sierra Leone) to meet international best practices in public
procurement were undertaken, and contribution and comments were invited from all stake
holders including civil society, the private sector and development partners. A public
procurement website was also established for ease of access to public procurement
information and the establishment of monitoring syst