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ABSTRACT:  

The publication dissects the public procurement law regime in Pakistan and further focuses on 

the development and evolution of the law regime specifically in the Province of Punjab. The 

author has taken a bilateral approach in his assessment of the law. The first part of the article 

explains and scrutinizes the multiple stages of progression and expansion concerning the public 

procurement law regime in Pakistan; and further explains the PPRA Ordinance 2002, the 2004 

Rules, and the 2008 Regulations. The second part of the publication places particular focus on 

the Punjab PPRA Rules 2014 and provides a detailed analysis of the application of its sections 

in brief accessible language. 
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INTRODUCTION 

 

Public procurement is an essential feature of public administration that connects the public 

financial system with social and economic outcomes. Public Procurement is vital to public trust 

and an indication of quality service delivery and effectiveness of government. Governments 

worldwide are spending a major portion of their national budgets on procurement. Pakistan 

spends nearly twenty (20%) percent of its GDP on procurement, however the procurement 

mechanism in Pakistan unduly suffers from inexplicable and overly complicated systems, 

scarcity of institutional dimensions, and shortfall of competent and trained human resources. 

Pakistan is squandering trillions of rupees on procurement yearly, and thus is in dire need of 

redesigning an efficacious and coherent procurement system. The system has predominantly 

perished over the years and no significant evolution has been noticed to intensify its 

effectiveness. 

 

The General Financial Rules are the predecessor to the current Public Procurement Law 

Regime in Pakistan. The Federal Government of Pakistan created the Public Procurement 

Regulatory Authority (PPRA) through the Public Procurement Regulatory Authority 

Ordinance, 2002 (XXII of 2002). The PPRA is an autonomous body endowed with the 

responsibility of stipulating procedures and regulations for public procurement. In years to 

follow, the Government notified the Public Procurement Rules (PPR) 2004, Public 

Procurement Regulations 2008; and Public Procurement Regulations for Procurement of 

Consultancy Services 2010. These rules and regulations, primarily drafted based on 

international best practices, are applicable to the procurement of goods, works, and services by 

the Federal Government, semi-autonomous organizations, and state-owned enterprises.  

 

Following the federal regime, all provinces i.e., Punjab, Sindh, Balochistan, and Khyber 

Pakhtunkhwa, and regions with special status i.e., Gilgit Baltistan and Azad Jammu Kashmir, 

have also entrenched their corresponding procurement authorities though, with unapparent 

dissimilarities but discernibly all in line with the federal PPRA rules.  

 

LEGAL FRAMEWORK FOR PUBLIC PROCUREMENT IN PUNJAB 
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Punjab Procurement Regulatory Authority Ordinance was originally disseminated in 2007 but 

it expired as the Provincial Assembly of Punjab failed to pass the ordinance within the specified 

period of four months. A new ordinance with the same locution was promulgated in 2009, and 

subsequently ratified by the provincial assembly of Punjab. The act is a mirror image of the 

federal PPRA ordinance of 2002 except for the addition of functions and powers of the 

authority. The additions briefly included establishment of performance indicators for Procuring 

Agencies and mechanism for monitoring compliance through independent third-party 

evaluations and open channels for recommendations for the improvement of procurement 

performance; issuance of guidance and instructions regarding the interpretation and 

implementation of the act, and rules, regulations, notification and other standard documents 

made under its auspices; the extension of the members of the board of management; and the 

audit of the authority by a Charted Accounting firm in place of the Auditor General of Pakistan.  

 

PUBLIC PROCUREMENT LAW REGIME IN PUNJAB  

 

The Constitution of Pakistan 1973, on which the legislative system of Pakistan is based, does 

not directly deal with public procurement. The public procurement regime in Pakistan is based 

upon a subsidiary legal and regulatory framework. Until now, public procurement in Pakistan 

has gone through multiple stages; 

 

a) Purchase Manuals (Purchase Manuals 1947) enfolded the commodity purchase of 

nine different categories obtained by foreign-funded projects. There were many 

deficiencies in the manuals in lieu of presently applicable procurement rules.   

 

b) Infrastructure expansions and developments and the hiring of experts regulated by the 

West Pakistan Building & Roads Department Code 1960.  

 

c) General Financial Rules of 1951 are of vital importance as they contain procurement 

rules, subsequently revised by the Federal Government in 1979.  

 

One aspect that was particularly neglected by the regime was that of mis-procurement. There 

was no clear and straightforward regulatory framework accounting for incidents of mis-
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procurement by practitioners in these legislations. In addition, there was no eccentric system 

providing a platform for the redressal of grievances relating to procurement transactions. These 

legislations were replaced in 2002 through a presidential ordinance with the creation of the 

Public Procurement Regulatory Authority (PPRA). The Procurement Rules 2004 and 

2008 Regulations further tried to strengthen the system. Public procurement has become a 

provincial prerogative after the 18th amendment in the constitution of Pakistan – distributing 

the power dynamics at the national level.  

 

Punjab adopted the PPRA system in 2007 which under the same ontology was converted into 

an act in 2009. Punjab Procurement Rules 2009 were introduced in the same year for the sake 

of strengthening the procurement system in Punjab. A new procurement system was instituted 

through the PPRA Rules 2014 in Punjab with the hopes of circumventing the issues and 

complications in the existing procurement system and improving transparency, efficiency, 

value for money, accountability, fair competition, and governance. The new system, based on 

the best international practices, was established to create standardization of the system at both, 

the provincial and federal levels.  

 

The earlier procurement system was a victim of delayed procedures of dispute resolution 

because of the infirmity in the judicial system and partially due to the labyrinthian appeals 

procedures. The recovery mechanism for the default is also very inconvenient because 

insurance bonds are rarely encashed. Contractors also face legal resistance in the process of 

recovering their charges from the government.  

 

THE PUNJAB PUBLIC PROCUREMENT 

REGULATORY AUTHORITY RULES 2014 

(AMENDMENTS INCLUDED)  
 

This section of the study is a thorough analysis of the PPRA Rules 2014, using landmark 

judgements to demonstrate the application of these Rules. The author has segregated the 

individual Rules under the following headings: 

 

 Upholding the Principles of Procurement 

 Language To Be Used In Communication And Documentation  
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 Procurement Planning  

 How Advertisements Are Made   

 Pre-Qualifications Criteria  

 Blacklisting Of Contractors And Subsequently Remedies For Contractors 

 Methods Of Procurement  

 Opening, Evaluation, And Rejection Of Bids   

 Appropriate Procedures For The Selection Of Contractors Under Rule 38 

 Procurement Of Consultancy Services   

 Acceptance Of Bids And Award Of Contracts  

 Dispute Resolution And Redressal Of Grievances  

  

UPHOLDING THE PRINCIPLES OF PROCUREMENTS 

 

Under these Rules, Procuring agency must endorse the principles of procurement. Rule 4 places 

a duty upon the procuring agency to ensure that the procurement is made fairly and 

transparently, brings value for the money and the process becomes efficient and economical.  

 

LANGUAGE TO BE USED IN COMMUNICATION AND DOCUMENTATION  

 

Urdu and English are the official languages for all the communication and documentation 

relating to procurements in Punjab. Rule 6 further says that if the procurement is required to be 

made from any other state, the language of that particular state can be used in addition to Urdu 

and English.  

 

PROCUREMENT PLANNING  

 

Chapter 2 of the Rules discusses planning of the public procurement system in Punjab. Rule 8 

provides that a procuring agency will devise annual planning for all proposed procurements at 

the end of the financial year and it further says that the procuring agency will determine the 

requirements within available resources, delivery time, or completion date at the time of 

devising planning for the new fiscal year. Rule 9 states that the procuring agency will 

appropriately announce all proposed procurements. It further says that the procuring agency 
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will advertise all the requirements for the procurement in advance. Rule 10 says that the 

procuring agency will determine specifications in a way to allow competition that will not favor 

any single contractor e.g. in 2015 GBLR 252 Supreme Appellate Court, the contract was 

awarded to Northern Areas (now Gilgit-Baltistan) Transport Company (NATCO) by the Food 

Department of Government of Gilgit-Baltistan for wheat carriage from Pakistan Agricultural 

Storage and Services Corporation (PASSCO) centers situated in the province of Punjab and 

other areas to go down, Islamabad and thereafter to Gilgit-Baltistan by direct contracting under 

Rule 42(c)(iii) of the Public Procurement Rules, 2004, without inviting tenders vide publication 

in the newspapers. The court held that the Contract awarded to NATCO, in the present case, 

was illegal, invalid and was executed in violation and contravention of the mandatory 

provisions of the Public Procurement Regulatory Authority Ordinance, 2002 as well as the 

provisions of Public Procurement Rules, 2004 and directed that Food Department should 

reinitiate the de novo process to award the contract for transportation of wheat in a fair, just, 

reasonable, rational and transparent manner, strictly in accordance with the provisions of the 

Public Procurement Regulatory Authority Ordinance, 2002 and the Public Procurement Rules, 

2004. Moreover, Rule 11 sets out that procuring agency will be responsible for initiating 

procurements after prior approval of the competent authority.  

 

HOW ADVERTISEMENTS ARE MADE   

 

Chapter 3 of the Rules details how advertisements are to be published, and more specifically 

Rule 12 provides that the Procuring agency shall advertise all procurements that are over Rs. 

200 and less than Rs. 3 million on the website of the authority along with an advertisement in 

one daily national newspaper. However, in the case of procurement of more than Rs. 3 million, 

Rule 12 requires the procuring agency to advertise through the Authority’s official website, the 

Procuring agency and via advertisement in two national daily newspapers. Rule 12(3) places a 

further duty upon the Procuring agency to ensure that all the relevant information concerning 

the particular procurement remains on the website till the closing date of the submission of 

bids. Rule 14 states that all advertisements related to procurements will expressly mention the 

response time allowed, that should not be less than 15 days in case of national competitive 

bidding and 30 days for international competitive bidding.  
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PRE-QUALIFICATIONS CRITERIA  

 

Rule 16 sets out the criteria to be considered by the Procuring agency for the pre-qualification 

of bidders. The factors to consider range from qualifications, relevant experience, and past 

performance, capabilities with respect to personnel, equipment, and plant, financial position, 

appropriate managerial capability, to any other factors Procuring agency deems fit and proper. 

Rule 17 says that the procuring agency, after announcing and collecting back the pre-

qualification documents and other information, will inform the contractor who has applied 

earlier for the pre-qualification whether or is at that stage pre-qualified. However, the courts 

are of the view that pre-qualification is the domain of the procuring agency and it can only be 

challenged if it involves arbitrariness or favoritism.  

 

In 2014 CLD 1410 LAHORE-HIGH-COURT-LAHORE, the High Court heard the 

petitioner’s grievance that respondent authorities had, with mala fide intention, not pre-

qualified the petitioner with providing any reasons for his non-pre-qualification. The court held 

that Courts ordinarily refrain from entering into the policy-making domain of executive 

authority unless the claim involves accusations of arbitrariness, favoritism, and a total disregard 

for the mandate of law. The question as to whether petitioners were qualified or not being a 

factual controversy, could not be resolved by the High Court in its constitutional jurisdiction. 

Therefore, in the circumstances, the constitutional petition was dismissed.  

 

The only grounds for disqualification of an applicant are set out in Rule 19. Rules 19 provides 

that the procuring agency may disqualify a contractor in the event it is discovered that they 

provided false information.  

 

BLACKLISTING OF CONTRACTORS AND SUBSEQUENTLY REMEDIES FOR 

CONTRACTORS 

 

Rule 21 says that procuring agency can debar a contractor from participating in any public 

procurement for a specified period if the contractor had acted in a manner detrimental to the 

public interest, consistently failed in performing his obligations, indulged in corrupt practices, 

or failed to perform the contract up to standard. However, regardless of which reason is cited, 
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blacklisting of contractors by procuring agencies is often times challenged in court. In 2016 

YLR 296 LAHORE-HIGH-COURT-LAHORE, a petitioner having failed to fulfill the 

contract within the specified period, was blacklisted for lifetime by the relevant authorities. 

The court however, found that the petitioner was an approved contractor on the Government 

list. Therefore, principles of natural justice demanded that due opportunity be provided to 

defend his case before placing the ultimate prohibition. High Court set aside the order passed 

and imposed cost upon the authorities, allowing the petition. Moreover, Sub Rule 2 places a 

duty upon the agency to transfer the name of the contractor to the authority for publication on 

the website. Rule 20 says that the procuring agency can declare the ineligibility of such a 

blacklisted contractor through a notification.  Rule 21(4) says that the blacklisted contractor 

can file a representation before the Managing Director within 30 days from the date of 

publication of the information on the website. The contractor or agency being aggrieved from 

the decision of the Managing Director can file a representation before the chairperson under 

Rule 21(5).  

 

METHODS OF PROCUREMENT  

 

Chapter 5 deals with the methods of procurement in the province of Punjab. Rule 22 says that 

the procuring agency will open competitive bidding or publication of requests for tender. Rule 

24 says that the bidder will submit a bid in a sealed package so that the contents of the bid are 

fully enclosed. Rule 25 says that the procuring agency will make sure that the bidders get the 

precise bidding documents after the publication of the invitation to bid. The particular rule also 

lists the documents required to hand over to bidders. Rule 27 says that the procuring agency 

can ask the bidders to furnish bid security of five percent (5%) of the price of procurement 

estimated by procuring agency; in 2019 CLC 1128 LAHORE-HIGH-COURT-LAHORE, 

the petitioner was of the view that as per Rule 27, the procuring agency may require the bidders 

to furnish bid security not exceeding five percent of the estimated price i.e., the price of 

procurement estimated by the procuring agency before initiation of the process of procurement, 

but was not done in the present case. The court opined that it was important to know in the 

present case whether compliance with Rule 27 had been treated as mandatory by the relevant 

Government department on previous occasions. The court transmitted a copy of the present 
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petition along with its annexures to the relevant Secretary, with the direction to treat it as further 

representation and decide the same afresh strictly in accordance with the law.  

 

Rule 28 is significant in that it limits the term for a bid. The rule provides that a bid may only 

be valid for the specified period and in case of an extension, it is necessary for all bidders be 

requested to extend their bid validity period not more than the original period of validity of the 

bid or for 180 days, whichever is more. Under this rule, procuring agencies are required to get 

prior approvals for the extension of the bid validity period.  

 

OPENING, EVALUATION, AND REJECTION OF BIDS   

 

Chapter 6 deals with the opening, evaluation, and rejection of bids. Rule 30 says that the date 

for the opening of bids and the last date for the submission of bids will be the same, and bids 

will be opened not less than thirty minutes after the closing time for the submission of bids. 

The bids are revealed in the presence of all bidders or their representatives and the attendance 

sheet will be circulated for the signatures of the bidders or their representatives. Rule 31 

requires a procuring agency to formulate appropriate evaluation criteria for which a bid is to 

be evaluated. 31(3) says that in open competitive bidding or procurement through a direct 

request for tender, procuring agencies will use the amount of the bid price as the sole evaluation 

criteria. Rule 33 says that no bidder will be allowed to modify his bid after the closing time, 

however, procuring agency can make such necessary alterations without changing the 

substance of the bid. Rule 35 says that the procuring agency can reject the bid or proposal 

before the acceptance of such bid or proposal but the procuring agency will communicate the 

reasons for the rejection to the bidder. 35(5) gives the power to procuring agency regarding the 

restart of the bidding process without violating the principles of procurement. Rule 36 requires 

the procuring agency to reconsider specifications and evaluation criteria in case of re-bidding. 

36(A) says that one person can only submit one bid in any procurement and the bids other than 

such bid will be considered rejected. Rule 37 says that procuring agency will announce the 

results of bid valuation in the form of a report while rule 38 lists the procedures for the selection 

of contractors.  
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Under Rule 38, the principal method of procurement of works and standard goods is open 

competitive bidding but it is further divided into two categories; national competitive bidding 

and international competitive bidding.  

 

APPROPRIATE PROCEDURES FOR THE SELECTION OF CONTRACTORS 

UNDER RULE 38 

 

The different appropriate procedures for the selection of contractors may be adopted.  

 

a) Single stage one envelops procedure is ordinarily the main open competitive bidding 

procedure used for the procurement of works and standard goods.  

 

b) Single stage two envelop procedure is generally used where the bids are to be evaluated 

on technical and financial grounds and the price is to be taken into consideration after 

technical evaluation.  

 

c) The two-stage bidding procedure is adopted in large and complex contracts where 

technically unequal proposals are likely to be encountered or where the procuring 

agency is aware of its options in the market but, for a given set of performance 

requirements, there are two or more equally acceptable technical solutions available to 

the procuring agency.  

 

d) Two-stage two envelop bidding method is used for procurement where alternative 

technical proposals are possible, such as certain types of machinery, equipment, or 

manufacturing plant. 

 

The distinction between these different procedures has also been pointed out by the courts e.g. 

in 2022 CLC 364 LAHORE-HIGH-COURT-LAHORE, the petitioner being a registered 

contractor contended that his technical bid was rejected without specifying any reasons and 

without availing him an opportunity to improve upon its technical bid. The court held that the 

tender notice clearly mentioned that procedure of single stage two envelope bidding would be 

followed consisting of the technical and financial proposals. The basic difference between 

"single stage two envelope bidding" and "two-stage bidding" was that the former procuring 

agent was clear about its technical requirements and needed to evaluate the price proposal of 
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those bidders who were technically sound and met the requirements; whereas, in the latter 

process, the bidders could be allowed to meet the technical requirements which were prescribed 

under the Punjab Procurement Rules, 2014, in terms of clause (b) & (c) of Rule 38(2). In the 

two-stage process, there was room to improve technical requirements whereas, in the single 

stage, the technical requirements were specific and needed to be met. Therefore, the 

constitutional petition was dismissed accordingly. 

 

PROCUREMENT OF CONSULTANCY SERVICES   

 

Rule 39 says that all the rights and obligations of the procuring agency and the consultant are 

governed by general and special conditions stipulated in the contract between the procuring 

agency and consultant. Rule 40 places a duty upon procuring agency to set up a committee for 

the selection of consultants. Rule 42 says that the decision of the majority of the members of 

the committee will prevail as far as the selection of consultants is concerned. Rule 43 talks 

about the functions and responsibilities of consultants while rule 45 stipulates the different 

methods for the selection of consultants i.e., Least cost selection, Quality and cost-based 

selection, and quality-based selection. Rule 47 says that a request for expression of interest will 

be advertised and will contain the following information i.e., the name and address of the 

agency, an appropriate description of the assignment, closing date, and place of the submission 

of the expression of interest, criteria for shortlisting, or any other information. 

 

ACCEPTANCE OF BIDS AND AWARD OF CONTRACTS   

 

Chapter 8 deals with the acceptance of bids and awards of contracts in the system of 

procurement in Punjab. Rule 55 says that the bidder with the lowest evaluated bid will be 

awarded the procurement contract. But being the lowest bidder does not necessarily mean that 

the bid stands accepted e.g., in 2020 PLD 565 LAHORE-HIGH-COURT-LAHORE, the 

court held that bid was accepted only when, in addition to being the lowermost financially, it 

was not in conflict with any other law, rules, regulation or policy of the Federal Government, 

and it culminated into a procurement contract in terms of Rules 55 & 63 of the said Rules. 

Declaration at the time when financial proposals were opened that a particular party was the 

lowest bidder would not mean that its bid stood accepted. Procedure in terms of Rules 37 & 55 

of the Punjab Procurement Rules, 2014 had to be followed before a bid could be declared to 
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have resulted in a contract. Moreover, Rule 59 talks about the alternative methods of 

procurements, listed below;  

 

a) Petty purchases: a procuring agency may engage in petty purchases where the object of 

the procurement is below the financial limit of Rs. 75,000 and such procurement shall 

be exempted from the requirements of bidding or quotation of prices.  

 

b) Petty purchases through quotation: a procuring agency may engage in petty purchases 

through at least three quotations where the cost of the procurement is more than Rs. 

75,000 but less than Rs. 200,000 and such procurement shall be exempted from the 

requirements of bidding procedures 

 

c) Direct contracting: a procuring agency shall only engage in direct contracting if the 

different conditions stipulated under this subsection exist.  

 

d) Negotiated tendering: a procuring agency may engage in negotiated tendering with one 

or more contractors with or without prior publication of a procurement notification.  

 

Rule 60 states that in case of an unsolicited proposal received for any engineering, 

procurement, and construction project involving the cost of one thousand million rupees (Rs. 

1,000,000,000) and above, the procuring agency shall be required to process the proposal to 

ascertain its viability and after the such process if the proposal is found viable, the procuring 

agency may continue with the process.  

 

Rule 62 says that the procuring agency will make prompt payments to the contractor within the 

time given in the conditions of the contract which will not exceed 30 days.  

 

Rule 63 details when a procurement shall come into force in different circumstances. As per 

Rule 63: 

 

a) Where no formal signing of a contract is required, the procurement shall come into 

force from the date the notice of the acceptance of the bid or purchase order has been 
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given to the bidder whose bid has been accepted and such notice of acceptance or 

purchase order shall be issued within a reasonable time; or 

 

b) Where the procuring agency requires the signing of a written contract, the procurement 

shall come into force from the date on which the signatures of both the procuring agency 

and the successful bidder are affixed to the written contract and such affixing of 

signatures shall take place within a reasonable time; and 

 

c) Where the coming into force of a contract is contingent upon fulfillment of a certain 

condition(s), the procurement shall come into force from the date whereon fulfillment 

of such conditions(s) takes place.  

 

DISPUTE RESOLUTION AND REDRESSAL OF GRIEVANCES  

 

Chapter 10 deals with the redressal of grievances and settlement of disputes. Rule 67 says that 

the procuring agency will set up a committee that will look upon the complaints submitted by 

the bidder. It further says that any bidder feeling aggrieved by an act of the procuring agency 

may lodge a written complaint not later than ten days after the announcement of the bid 

evaluation report and the committee will investigate and decide the complaint of the bidder 

within 15 days of the submission of the complaint. However, the decision of the grievance 

committee can also be challenged, as in 2019 PLD 395 LAHORE-HIGH-COURT-

LAHORE. In this case the petitioner was a two-member partnership firm and was aggrieved 

by the cancellation of a bid by the Grievance Committee on grounds that death of one partner 

had rendered partnership dissolved. The court opined that decision of the Grievance Committee 

was based on the wrong notion that the petitioner firm was no more a legal partnership on the 

date of submission of the proposal for prequalification. The court set aside the decision of the 

Grievance Committee as it was based on an erroneous interpretation of the proposition of law 

and was devoid of any legal force. The petitioner was valid and the partnership existed at the 

time of submitting a prequalification application. Therefore, the constitutional petition was 

allowed in circumstances. Moreover, Rule 68 says that disputes between the parties will be 

settled by arbitration or mediation and the procuring agency will provide for a method of 

mediation or arbitration or both. 
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CONCLUSION 

 

Pakistan’s progress in the area of Public Procurement has been at best dilatory. The authority 

established for the sole purpose of making public procurement autonomous seems to lack the 

initiative to self-improve. Moreover, for whatever reasons, political or otherwise, the Provincial 

and Federal Governments have largely neglected the area, leaving businesses wanting for better 

governance.  

 

While the Punjab Procurement Rules still lack a well-defined framework necessary for 

regulating public-private partnerships for optimal benefits, the Punjab PPRA has shown more 

promise in recent years. Punjab has recently launched an e-procurement system, this in its own 

right has revolutionized the area, a very welcome step for the future of the procurement system 

in Punjab. It is well established that the economy and transparency can be intensified by the 

utilization of an e-procurement system as evinced in many regional IT reforms initiated by the 

Government of Punjab such as the online land record system, the Punjab safe city system, e-

licensing system, etc., which goes to show that if maintained and used correctly, the e-

procurement system could go a long way.  

 

 

 

 


