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Executive Summary

Background

The assessment of the public procurement system in Tanzania based on the Methodology for Assessing
Procurement Systems (MAPS) was carried out from December 2023 to June 2024, at the initiative of the
Government of Tanzania (GoT) through the Ministry of Finance and Planning (MoFP). The GoT aims at
developing a reform plan for building a sustainable, effective, and efficient public procurement system.
Using the second version of the MAPS tool, the analytical work assesses strengths, weaknesses, and gaps
in the system; benchmarks it with international practices; and provides recommendations for its
improvement. In particular, it looks into the sustainability aspects, including net zero, the key reasons for
the delay in procurement and possible mitigation measures to ensure better efficiency, and the current
legal framework supporting professionalization and capacity development.

The Concept Note was reviewed and cleared by the World Bank Management on October 31, 2023, and
subsequently by the MAPS Secretariat and Assessment Technical Advisory Group (ATAG) on April 15,
2024. It was also endorsed by the MAPS Assessment Steering Committee (ASC) on February 29, 2024. The
MAPS report was subject to the validation of the Steering Committee (SC) on May 23, 2024. It was also
subject to the World Bank’s Decision Meeting on June 24, 2024. The government’s final endorsement was
obtained on January 28, 2025, and the MAPS ATAG final clearance was obtained on February 19, 2025.
The process of review and validation is summarized in Chapter 6.

MAPS envisages the review of the public procurement systems based on four main pillars: (i) Legal,
Regulatory, and Policy Framework; (ii) Institutional Framework and Management Capacity; (iii)
Procurement Operations and Market Practices; and (iv) Accountability, Integrity, and Transparency of the
Public Procurement System. Based on MAPS, the assessment is aimed at identifying the strengths and the
weaknesses of the public procurement system in Tanzania Mainland with the scope of providing
recommendations for improvement. It also identifies the priority areas of intervention to address the
identified gaps, the associated objectives, and the action plan with measurable targets.

Country Context

Tanzania is a lower-middle-income country, with a gross per capita of US$1,099 as recorded in 2021.!
An estimated 28 percent of Tanzanians live below the poverty line in a country that recorded a gross
national income (GNI) per capita of TZS 2,577,967 (US51,080) in 2019, giving it a lower-middle-income
country status. At about 17 percent of gross domestic product (GDP), total public spending in Tanzania is
below the average for Sub-Saharan Africa (18 percent), low-income countries (21 percent), and lower-
middle-income countries (28 percent).

Despite progress made by Tanzania since 2017 on several governance indicators, particularly on the
‘control of corruption’ and ‘political stability’ where it ranks above most countries in the region,
corruption remains a huge challenge. Tanzania scored 40 points out of 100 on the 2023 Corruption
Perceptions Index reported by Transparency International (Tl). On the other hand, the 2021 Ibrahim Index
of African Governance Index Report? ranks Tanzania well among its Africa peers on governance at a broad

1 Tanzania World Bank Data at https://data.worldbank.org/country/TZ.
2 https://mo.ibrahim.foundation/sites/default/files/2020-11/2020-index-report.pdf.
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level (21st out of 54 in Africa), higher than the African average (48.9) or the regional average for Eastern
Africa (46.0). However, there has been a slight decline in the scoring on safety and rule of law which
encompasses dimensions that affect the public procurement system, such as accountability and
transparency.

Past public financial management (PFM) reforms have led to significant achievements, but continuing
weaknesses in core aspects threaten to undermine the value of the improvements achieved. Most
notably, the rollout of electronic revenue collection systems has contributed to an increase in nontax
revenue collection by 350 percent over the past five years. Other notable reforms include the adoption of
a treasury single account, the rollout of expenditure management systems, the introduction of electronic
procurement systems, the development and rollout of the central budget management information
system and strengthened parliamentary oversight functions. However, the lack of a reliable, credible
annual budget, a weak control environment, and deficiencies in the transparency in the financial reporting
of public institutions remain the biggest threats to the Tanzania Mainland PFM system according to the
most recent Public Expenditure and Financial Accountability Report for Mainland Tanzania (PEFA 2022)3.
Further, inefficiencies in financial management and inadequate transparency, as well as inadequate
capacity in following-up and monitoring the implementation of audit findings, have impeded
developments in accountability.

Tanzania’s most urgent reform priorities include measures to improve efficiency and effectiveness of
expenditure programs and boost tax revenue mobilization. Tanzania’s National Development Vision
2025 and Five-Year Development Plan (FYDP) Il both reference the need for reliable PFM systems.
Furthermore, the Zanzibar Development Vision 2050 identifies effective PFM as a priority with a focus on
domestic revenue mobilization.

Public Procurement in Tanzania

Tanzania has been making continued efforts to bring a systemic change to its public procurement
framework for over a decade. About 70 percent of the annual budget of Tanzania, or US$13 billion, is
spent through public procurement (NAOT 2020).* Following the recommendations of the Country
Procurement Assessment Report (CPAR) 2003 and Assessment of the Country’s Procurement System
conducted in 2007, the GoT enacted the Public Procurement Act (PPA) 2004, which fully decentralized
procurement functions to the procuring entities (PEs). Public procurement is a nonunion matter, and the
Mainland and Zanzibar have separate public procurement frameworks. At the time of the assessment, the
public procurement of the Tanzania Mainland was governed by the PPA of 2011 Cap 410 (as amended
2016) and the Public Procurement Regulations (PPRs) Government Notice (GN) No. 446 of 2013 (as
amended in 2016). A new PPA (PPA 2023) entered into force on June 17, 2024. The public procurement
of Zanzibar is governed by the Public Procurement and Disposal of Public Assets Act 2016 (PPDPAA) and
the Public Procurement Regulations 2021.

In Tanzania Mainland, five institutions carry out the main functions of the public procurement system:
(a) the Public Procurement Policy Division (PPPD), established under the Ministry of Finance (MoF), with
the responsibility to develop and monitor procurement policy; (b) the Public Procurement Regulatory
Authority (PPRA) which regulates and monitors procurement activities conducted by PEs; (c) the Public

3 https://www.pefa.org/node/5062
4 https://www.nao.go.tz/uploads/monitoring_and_enforcement_of_public_procurement_activities.pdf.
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Procurement Appeals Authority (PPAA) mandated to hear and determine appeals and complaints from
bidders who are not satisfied with the decision of the PE; (d) the Procurement and Supplies Professionals
and Technicians Board (PSPTB) established to regulate and develop the procurement cadre and monitor
the conduct of procurement and supplies professionals in the country; and (e) the Government
Procurement Service Agency (GPSA) which coordinates and manages the procurement of common-use
goods and services.

PPRA has developed and rolled out a new electronic government procurement (e-GP) system, the
National e-Procurement System of Tanzania (NeST), on July 1, 2023. It is managed by PPRA and is
mandatory for all PEs, with some exceptions provided by legislation. The GoT has recently amended the
PPA to make the use of NeST mandatory in the Tanzania Mainland, without exceptions. NeST replaced
the previous Tanzania National e-Procurement System (TANePS) introduced in 2018, which could not
adequately achieve the desired efficiency and transparency in public procurement due to a lack of key
functionalities. Currently, the 1,147 PEs registered in NeST have awarded approximately 20,800 contracts
since its introduction on July 1, 2023. A total of 19,300 firms have already accessed public procurement
through NeST, out of which 96 percent represent the national market. As of April 2024, the number of
planned tenders in NeST reached 77,595 with an estimated total value of TZS 30.12 trillion.

The new PPA adopted in 2023 emphasizes the use of procurement arrangements with the objective of
delivering value-for-money outcomes in Tanzania. PPA 2023 also establishes a framework for
procurement by public entities which operate as commercial enterprises (that is, state-owned
enterprises). The new law extends its scope to include supply management functions, such as guidelines
for assets management, distribution of goods and supplies, and overall responsibility of PEs in managing
goods, supplies, or assets. The PPA 2023 entered into force on June 17, 2024. The newly passed law was
enacted in the Kiswahili language, with an official English translation expected to be issued within 90 days
from the date of operationalization.

Given that PPA 2023 and its regulations were adopted soon after this assessment was completed, the
assessment of the Tanzania public procurement legal framework was based on the legal framework in
force at the time, but it also included a review of some of the major changes brought by the new law.
Therefore, the assessment included the review of the PPA 2011 (Cap 410 Revised Edition [R.E.] 2022)
(PPA) and the PPRs (GN. No. 446) of 2013 (PPR) as well as the changes from PPA 2023 and its regulations
which would affect the findings and recommendations from the existing legal framework. These changes
are reflected in the respective assessment criteria and accordingly considered in the gap analysis. A
summary of the major changes introduced by the new is provided in Chapter 7.

Strengths of the Public Procurement System

The public procurement legal framework in Tanzania is designed to encourage competition and value
for money. It largely complies with international obligations and achieves the principles of integrity,
competition, accountability, economy, efficiency, transparency, and value for money as mandated by the
2011 PPA, as modified and supplemented by its PPR and other instruments, such as ministerial orders,
guidelines, and circulars. The legal framework regulates procurement of works, goods, consulting, non-
consulting services, and public-private partnerships (PPPs) under a clear and hierarchical legal structure.
The functions for undertaking contract management are clearly defined and responsibilities are clearly
stated under the current PPRs and regulated by the new PPA adopted in 2023. All PEs in Tanzania are

-
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required to publish all procurement opportunities in NeST and the sample analysis showed that this is
generally the case. The PPA and its regulations provide for both competitive and less competitive methods
of procurement; however, competitive tendering is the default procurement method. Participation of
state-owned enterprises is allowed under certain conditions specified by the legislation. Standard Bidding
Documents (SBDs), including contract conditions, are developed by PPRA and available through NeST to
all users; their level of detail varies according to the nature and complexity of the procurement. The legal
framework allows the use of price and non-price attributes and/or the consideration of life-cycle cost as
appropriate, to ensure objective and value-for-money decisions, however, there are no procedures for
evaluation of non-price attributes other than including them as qualification criteria and compliance
specifications in procurement of goods, works and non-consulting services. The PPA and PPR require the
use of a combination of price and non-price factors in evaluating proposals for consulting services, and
clear procedures and methodologies for assessment of technical capacity are defined, however such
criteria are rarely used in procurement opportunities. The legal framework provides bidders the right to
challenge decisions issued by the PE which may be appealed to the PPAA or the High Court of Tanzania if
aggrieved by the PPAA decision.

The institutional framework for public procurement in Tanzania is well established, an e-procurement
systemis in place, and the country public service recognizes procurement as a profession by establishing
a professional board covering both procurement and supplies professionals. The public procurement
system is integrated with the PFM system, and its roles and responsibilities are clearly defined and
assigned. The PPR sets the requirement for fund allocation or commitment by the PEs before the
commencement of procurement proceeding and includes clear provisions for procurement planning and
mechanisms for payment. NeST, introduced in 2023, was designed to facilitate e-registration, e-tendering,
e-contract management, e-payment, e-catalogue, and e-auction, however, not all were operational at the
time of the assessment.”> NeST captures and stores data along the workflow process and maintains the
audit trail and logs in the system for the data integrity, non-repudiation, and reliability. A lot of information
is auto-populated following its integration with the e-services of different government institutions. With
the new PPA 2023, all public bodies using public funds, without exception, are required to use NeST. The
country public service recognizes procurement as a profession by establishing the PSPTB in 2007 through
the Act of the Parliament No. 23. A division responsible for capacity development and advisory services
on procurement-related issues and a helpdesk were established at the PPRA level and a Capacity-Building
Strategy has been developed.

The public procurement system performs well on some aspects of the procurement process. Most of
the PEs comply with the requirement of using the standard tender documents prepared by PPRA. The
sample analysis shows that the process was conducted in full compliance with bidding documents and
publication requirements in 92 reviewed cases (out of 100 analyzed). Competitive tenders are generally
preferred, and competition levels look adequate. Works contracts and goods tend to receive more
interest from the market (with an average of 6.6 bids for works and 6.9 bids for goods). Both international
and national competitive tendering processes are also well received by the market, with an average of

> E-registration and e-tendering are fully operational. Contract creation is operational, and contract
vetting is completed awaiting training delivery, however contract management module is under
development with e-payment expected to be completed by January 2025. Appeal and complaint
management modules are completed, and training is ongoing. Compliance auditing is completed and in
use and templates have been developed.

s
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about eight bids. About 71 percent of the firms that responded to the survey appreciate that there are no
major systemic constraints inhibiting the private sector’s access to the public procurement market.
However, they have also noted some constraints, which are highlighted in the next section.

The public procurement legal framework provides an enabling environment for public consultation and
monitoring. A consultative approach is embedded in the general legislative process of Tanzania and
followed when formulating changes to the PPA and regulations. The procurement laws, regulations, and
other operational instruments are publicly available on the PPRA website, whereas the public
procurement opportunities can be accessed in real time in NeST by any interested party. The legal
framework also creates the basis for building the capacity of stakeholders involved in the public
procurement matters, including civil society organizations (CSOs), and it is PPRA’s role to ensure that
programs are developed and implemented.

A comprehensive legal framework governing the internal and external control system, and an effective
procurement appeals system are in place. The public procurement laws and regulations establish a
comprehensive control framework, including internal and external audits, and recognize the National
Audit Office (NAQ) as the supreme audit institution. There is a clear mechanism for internal control and
audit to ensure oversight in procurement, and there are written procedures, manuals, and standard
operating procedures designed to be used by the internal and external auditors. There is evidence that
internal audits are carried out on quarterly basis based on the identified risk areas while the external
audits are carried out at least annually. In terms of complaints and appeals, there is a two-tier system in
place, including an independent appeal body, PPAA, procedures are clear and publicly available, and
reasonable fees are charged.

The PPA and the Prevention of Corruption Act (PCA) provide a solid foundation for preventing
corruption and ensuring compliance in procurement processes, supplemented by other measures such
as the Code of Ethics and Conduct for Public Officers and Bidders Engaging in Public Procurement,
mandatory for both groups. The procurement legal framework provides legal definitions of the prohibited
practices in public procurement, including fraud, coercion, collusion, and corruption, as well as conflict-
of-interest provisions. It also includes clear definitions of individual responsibilities and accountability as
well as penalties for government employees and private firms or individuals found guilty of fraud,
corruption, or other prohibited practices in procurement, without prejudice of other provisions in the
criminal law.

The country has in place a comprehensive institutional anti-corruption framework and a National Anti-
Corruption Strategy and Action Plan. Anti-corruption activities are reported on a quarterly basis and the
Preventing and Combating of Corruption Bureau (PCCB) publishes statistics of complaints received,
investigations, and prosecutions each quarter. PCCB has secure, accessible, and confidential channels for
reporting cases of fraud, corruption, or other prohibited practices or unethical behavior. The public is
educated on the evils of corruption and the protection of whistleblowers and witnesses and is encouraged
to report acts of corruption via different channels, such as the 113 toll-free number, the PCCB website,
letters to the Director General, emails, or nearest PCCB Offices.

Main Challenges

There is limited consideration for sustainable public procurement in support of broader national policy
objectives. The 2023 PPA introduces provisions recognizing the need for sustainable procurement

<
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considerations, indicating a legislative commitment to sustainability, and foresees the requirement for
PEs to set aside 30 percent of the annual procurement budget to special groups. Green public
procurement is however not covered by the current framework, despite a general requirement that every
person living in Tanzania safeguards and enhances the environment and informs the relevant authority of
any activity and phenomenon that may affect the environment significantly. The sustainable public
procurement (SPP) policy is still not in place and systems, implementation tools, including the monitoring
and evaluation framework have not been yet developed, therefore the operationalization of sustainable
public procurement in Tanzania is still pending.

The disbursement constraints and late payments to suppliers, service providers, and contractors have
been major setbacks for the effective implementation of the planned procurements. Although the
requirements are identified in the annual procurement plans, budget is planned, and funds are allocated,
the disbursement of funds was not observed. Even though clear mechanisms for payments are in place,
timely payment of invoices has been a major concern to suppliers, service providers, and contractors
(delays in payment is also one of the issues highlighted by the survey results). This may be due to
bureaucratic approval processes which involve multiple stakeholders which delays the payment
processing process and results in government delays in disbursing funds to the procuring entities. Due to
delays in payments, interest charges have been claimed and paid by the implementing agencies as being
evidenced through the Controller and Auditor General (CAG) audit reports. As NeST is currently not
interlinked with the budget and accounts systems, it is difficult to have a comprehensive overview of the
contract implementation status and funds disbursement.

The assessment noted challenges and constraints in performing monitoring and control functions
effectively. PPRA carries out periodic monitoring of the compliance with the PPA through procurement
audits, investigations, and analysis of the quarterly internal audit reports submitted by PEs. However, only
23 percent of the total registered PEs were audited by PPRA in FY202223 and the current mechanisms
used by PPRA to access the quarterly internal audit reports prepared the PEs proved inefficient. At the
same time, although NeST, Tanzania’s e-procurement system, was designed in line with modern systems,
important features which enable performance monitoring of the public procurement system are missing.
NeST has the capacity to capture and store information in Open Contracting Data Standard (OCDS) format.
However, it is not published in machine-readable format and there is no option to download and view the
data in machine-readable format. In addition, the assessment could not establish the actual use of the e-
procurement system due to unavailability of data or statistical reports because NeST was introduced less
than a year prior to the assessment. It was also noted that the third-party system audit has not yet been
carried out to identify the system vulnerability and risks to take appropriate risk mitigation measures.
system audit has not yet been carried out to identify the system vulnerability and risks to take appropriate
risk mitigation measures.

The PEs generally comply with legal provisions and provided guidelines, including templates; however,
the assessment revealed inadequate or inefficien