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Abstract

The Procurement Act 2023 brings a more simple, transparent, and inclusive
procurement tender process, and contracting authorities are now required to remove
barriers for Small and Medium Enterprises (SMEs) and Voluntary, Community-led
and Social Enterprises (VCSES) to tender. Collaborative working is one of the most
effective ways to remove barriers for small business and should be encouraged.
When businesses bid jointly as a consortium, this provides unrivalled opportunities to
learn from each other, bid for and win higher value contracts, and accelerate
business growth.

The ambition for supplier collaboration in Wales was first established in 2012, when
the Welsh Government published a Joint Bidding Guide for buyers and suppliers.
Under Public Contracts Regulations (PCR) 2015, leaders of SMEs often reported
that public procurement felt inaccessible. This was due to contract values that
exceed their annual turnover, the heavy administration burden of tendering,
associated bidding costs, and the need to meet standards, accreditation, and other
due diligence requirements. Subcontractors also struggled with delayed payments,
relying on the main contractor to settle them between 30 and 120 days.
Collaborative efforts between suppliers were often rushed, bringing high risk and
sometimes leading to failure. The focus for partnering was often simply to win a
higher value contract which was never sustainable. Effective collaboration is built on
relationships. Loose coupling forms of collaboration are too risky for the public buyer
to consider.

The Procurement Act 2023 leads to more inclusive opportunities for leaders of SMEs
and VCSEs to tender. The pipeline notice requirement for above threshold contracts
means that business leaders have time to plan strategically, build credibility in their
businesses, develop stronger relations in the supply chain, and explore potential
partnership opportunities. The evaluation criteria now focus more on value (Most
Advantageous Tender) and less on lowest cost (Most Economically Advantageous
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Tender). This means that bidding for contracts should no longer be a 'race to the
bottom.' Instead, industry experts should be encouraged to collaborate and bid jointly
for delivering greater value.

This Power of Partnership: Joint Bidding Guide for Buyers (2026) draws on
extensive knowledge and experience.

e In 2014, in collaboration with contracting authorities in Wales, demonstration
projects were commissioned by the Welsh Government, and these revealed
important lessons for buy and supply sides. The lessons learned form the basis
from which this guide is written.

e Developing this guide involved interviews and workshops with stakeholders
based across Wales, representing a range of industry sectors, and from buy
and supply sides.

e The content further builds on the Procurement Act 2023, public procurement
notices, and other documents published by the Welsh Government and the UK
Government®. These are listed at the end of the guide under Additional
Resources (p.37).

e Expert knowledge drawn from academic and industry members of the Institute
for Collaborative Working (ICW) highlights the value-added benefits of
collaboration and how to overcome some of the challenges with setting up and
managing partnership working.

The Power of Partnership: Joint Bidding Guide for Buyers (2026) proposes a
Procurement Assessment Model (PAM) to build the business case and rationale for
inviting joint bids. The guide further provides some insight on guiding suppliers with
partner selection, sharing knowledge and resources, and adopting the right
structures for managing supplier consortia to win public contracts.

Overall, the new Guide promotes the benefits of suppliers bidding jointly and
seamlessly as an effective method for accelerating business growth in Wales.
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The guide for buyers complements a separate guide for suppliers in Wales — The
Power of Partnerships: A Joint Bidding Guide for Suppliers (2026).

Who is the guide for?

The Buyers' Guide is aimed to support public sector procurement leaders and
practitioners who plan, commission, and procure a wide range of categories, such as
health and social care, education, housing, information technology, construction
(including fabrication and engineering), energy and utilities, food, consulting, and
many others.

Stronger together

There is something every small business I've ever met wants access to and that's
new contracts. From running my own business, I've seen at first hand the benefits of
selling to larger clients including the public sector. Not only do you have to win work,
outputs need delivering with quality and good governance at the core. Doing so
means maturing as a company; updating processes, developing your team, and
making the most of credibility gained from a first contract to secure more.

| welcome this guide that offers small firms/buyers the guidance required to
win/procure and deliver contracts in partnership with others.

Emma Jones CBE Small Business Commissioner

Introduction
Defining collaboration

The Institute for Collaborative Working defines collaborative working as "business
relationships formed by committed organisations to maximise joint performance for
the achievement of mutual objectives and creation of value."
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The objectives for suppliers to bid jointly as a consortium must be right. As a buyer,
you should seek reassurance that when suppliers express interest to bid jointly, they
have the motivation and commitment to work jointly, and they are genuinely forming
a consortium to add value, not just to win a contract. Much more on this is provided
in the guide.

From barriers to opportunities in public procurement

Procurement Reform in Wales and the wider UK means that more opportunities are
made available to Welsh businesses of all types, levels of maturity and company
size. Three new pieces of legislation bring a more inclusive approach to public
procurement in Wales and beyond:

e The Procurement Act 20233 came into effect from February 2025 enables
greater flexibility for procurement professionals when designing the tendering
process, and mandates a more simple, transparent and inclusive approach to
the procurement of goods and services in Wales and the wider UK.

e The Social Partnership and Public Procurement Act (Wales) 2023, closely
aligns with the principles of the Well-being of Future Generations (Wales) Act
2015, and promotes socially responsible procurement? in Wales. One of the
Welsh Government's ambitions is keeping as much of the Welsh pound (£) in
Wales by contracting where possible with local businesses to grow and develop
a more resilient Wales.

e Since February 2025, The Health Service (Wales) Procurement Act 20247
has introduced a new Provider Selection Regime in Wales. The changes
reduce bureaucracy by introducing a flexible and proportionate procurement
system for health services delivered on behalf of the NHS in Wales.

The Procurement Act 2023 (PA23) helps buyers to break down the historical barriers
to tendering for SMEs and VCSEs. PA23 offers simplified procurement procedures,
30-day payment, and transitioning from closed to open frameworks.
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Through Smarter Procurement? and a socially responsible procurement approach,
the Welsh Government pledges to remove existing barriers such as ensuring a fair,
open and transparent procurement process. This makes it easier for SMEs to talk
with public buyers, and to be more transparent especially when advertising lower
value contract opportunities below threshold (<£30k).

Shirley Cooper, Small Business Crown Representative for UK Government said?,
this once—in-a-generation change to public procurement laws will provide enormous
opportunities for small businesses to take a greater share of contracts.

Bidding as a consortium gives a unique opportunity to sole traders, leaders of Micro
firms, SMEs (Small and Medium Enterprises) and VCSEs (Voluntary, Community-led
and Social Enterprise)? to bid jointly for public contracts that would otherwise be out
of reach.

Recommended sources that endorse and promote the additional value that can be
gained through collaborative working include:

e The Collaboration Playbook developed by The Institute for Collaborative
Working (ICW)

e UK Cabinet Office guidance on supplier consortia?

e Crown Commercial Services Guidancet?

e The Sourcing Playbook developed by the UK Cabinet Officel?

Please note that the information set out in this and subsequent sections of
the guide is not legal advice and is not intended to be exhaustive.
Suppliers may seek their own independent advice as appropriate. It is
important to remember that the law and regulations are subject to change,
and further advice may be sought on individual cases. The information in
this guide is current as of 20th April 2026.

Structure of the guide
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The Joint Bidding guidance is structured using the Plan, Define, Procure and
Manage Stages illustrated in Figure 1.

Figure 1: Four stages of the procurement pathway

Stage

Plan

Define

Procure

Manage

Procurement stage alignment with notices

Description

Develop a strategy and plan in line with

Related activities

business objectives and commercial policy Strategy and plan; Commercial

outcomes, have clear and transparent
commercial pipelines and a good
understanding of the market.

Identify options and determine relevant

procurement requirements that encourage

broad participation, and are open and
accessible to all.

Prepare procurement documentation and
publish, select suitable suppliers, evaluate

bids, award and mobilise the contract.

Establish a contract management plan to

monitor performance and ensure
successful delivery of contractual
obligations, exit and contract closure.

pipeline; Market strategy and
management

Business need; Assess the market;
Market consultation and engagement;
Sourcing strategy

Finalise and publish procurement pack;
Supplier engagement; Selection stage;
Evaluation stage; Clarification and due
diligence; Contract award and
implementation

Manage and monitor; Receive goods,
services and issue payments; Contract
modifications; Closing the contract
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Procurement

Alignment with notices Pages
stage

o . - 10 —

Plan UK 1 Pipeline Notice; UK 2 Preliminary Market Engagement 18
: : . 19 -

Define UK 3 Planned Procurement Notice; UK 4 Tender Notice 24
: . 25 -

Procure UK 5 Transparency Notice; UK 6 Contract Award Notice 29

UK 7 Contract Details Notice; UK 10 Contract Change Notice; UK 11
Contract termination Notice; UK 12 Procurement Termination Notice;

Manage UK 13 Dynamic Market Intention Notice; UK 14 Dynamic Market
Establishment Notice; UK 15 Dynamic Market Modification Notice;
UK 16 Dynamic Market Cessation Notice

Planning stage

In 2026, annual spend in Wales on the public procurement of goods and services is
estimated at £11 billion. It is well-documented that public procurement is an effective
strategic lever of economic growth in the supply market, and encouraging smaller
business leaders to bid jointly will open doors to growth that are unparalleled by any
other mechanism. The Wales Procurement Policy Note (WPPN) 013 demonstrates
the ongoing commitment by public bodies in Wales to remove barriers to tendering
for SMEs and VCSEs.

UK 1 Pipeline Notice!3

It is a legal requirement that pipeline notices for contracts over £2 million are
advertised on Sell2Wales and the Central Digital Platform (CDP). This means they
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are visible to the marketplace. In the context of joint bidding, this early notification
requirement to the supply market provides more time for business leaders to
consider partnering as a consortium and bidding jointly.

On the Sell2Wales platform there is a tick box for buyers to select that
informs the market that joint bids are welcome.

Pipeline notices may also include planned frameworks or dynamic markets where
the contracting authority expects to publish a tender notice during the reporting
period, and the estimated value exceeds £2 million. The 'reporting period' for these
notices is 18 months, commencing on the first day of the financial year in which the
notice is published.

Frameworks may be structured into smaller value lots for delivery purposes;
however, the decision on how requirements will ultimately be packaged does not
affect the obligation to include the overall opportunity in the pipeline notice where the
value threshold is met.

Under the Procurement Act 2023, dynamic markets differ from frameworks in that
they must remain open to new suppliers at any time. While these operational
features apply at the procurement stage rather than the pipeline stage, publication of
the opportunity through a pipeline notice provides early visibility to the market of the
authority's intention to establish or expand such arrangements.

Where open frameworks are used, authorities should ensure that details of future
reopening points are communicated through Sell2Wales at the appropriate stage.

Frameworks can be divided into smaller value Lots, but there are slightly different
considerations when using dynamic markets'?. A dynamic market under the
Procurement Act 2023 is a list of qualified suppliers who are eligible to participate in
future procurements. One of the positive changes since PA23 is that dynamic
markets must remain open to new suppliers to join at any time. Open frameworks
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are opened periodically, but the times set need to be communicated via Sell2Wales.

13 Procurement Act 2023 guidance: dynamic markets [HTML] |
GOV.WALES

The budgeted contract values (£) are important considerations because
they often preclude SMEs and VCSEs from tendering. If suppliers form
consortia, the individual turnover for each consortium member can be
aggregated. This enables them to bid and compete against other larger
businesses.

Procurement Assessment Model

If your organisation struggles with procurement capacity, it is possible that contract
management for consortium bids may become more onerous to administer,
especially if things go wrong. However, a well-managed consortium, delivering as
expected, should not require extra workload. Hence the purpose of this practical
guide for buyers.

First, it is recommended that you assess your procurement and tender strategy in
the following context: Figure 2 is adapted from the Kraljics two by two matrix'?, one
of the most applied tools used for procurement decision making. The figure also
reflects on a segmentation of business relationships methodology such as
recommended in BS 11000-2:20171?.

Figure 2: Simplified segmentation matrix for business relationships
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Cost/Time

Lower complexity/risk Higher complexity/risk
Impact p y g Y y
Lower Transactional relationships (no real Development relationships (potentially
cost/time collaboration) — Limited scope; collaborative) — Potential to build; May
Standard products/services migrate to strategic
Hiaher Opportunistic relationships (potentially Strategic relationships (collaborative) —
J . collaborative) — One off; Typically Critical to long term; Aligned
cost/time .
contract based operations

1? cips.org/intelligence-hub/supplier-relationship-management/kraljic-
matrix#item-block-1 1? Figure 6 of BS 11000-2:2017 Collaborative
Business Relationship Management Systems, Part 2: Guide to
Implementing BS ISO 44001.

Second, a Procurement Assessment Model (PAM) helps buyers to assess the
relevance of a tender for supplier consortia. The PAM model was designed in
consultation with buyers, suppliers and other stakeholders based in Wales. The PAM
is structured using the factors featured in Table 1.

The PAM offers a useful and simple approach to considering whether to encourage
joint bidding for a procurement. The RAG (red, amber, green) colour coding is
designed to help buyers quickly assess whether the project is suitable for joint
bidding:

e Green — It is suitable for joint bidding.

e Amber — Joint bidding is acceptable, but further project specific guidance may
be needed.

e Red — The high scale of complexity and/or risk makes the project most suited to
a prime contracting or single source procurement short-list because major risks
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are likely to be transferred to the contracting party.

Table 1: Procurement Assessment Model (PAM) criteria

Buy side factors

Timeframe of delivery — 'short timeframe'

to 'extended timeframe'

Project Complexity — ‘readily specified'
to ‘complex specification’

Size — 'scalable delivery' to 'unique and
large’

Core need — 'product driven' to 'service
driven’

Overall risk — 'low risk on performance’
to 'high risk on performance’

End user contact — 'not end user facing
to ‘critical to end user'; and,

Location — 'location discrete' to
‘geographically networked'.

Supply side factors

Market Polarisation — 'suppliers of all sizes' to a
'polarised market' dominated by larger firms

Portability — 'portable supply' to fixed location'

Barriers to entry — 'easy to enter market' to 'high
entry cost'

Collaborative intensity — 'collaborative market' to
'discrete traditional firms'

Price sensitivity — 'quality led market' to 'very price
sensitive'; and,

Other — for the procurement team to specify, if
needed.

The PAM can be a powerful tool for helping you assess the procurement approach
with your organisational sponsor. There are some worked examples in Appendix 1.
You may want to choose your own procurement factors, tender strategy and joint
bidding RAG to help you tailor your own decisions. It is recommended that you
create your PAM at the earliest possible stage to understand what and how to
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communicate with potential suppliers at the planning stage. The approach illustrated
in Figure 3 offers potential bidders enough time to decide whether to bid as a
consortium, not to bid at all, or to work via a prime contractor.

Figure 3 illustrates the buy and supply side considerations and uses the RAG
method for highlighting the key characteristics of each procurement to establish the
least and most suitable opportunities for inviting joint bids.

Sub-contracting is very different to tendering in a consortium.
Subcontracting brings very limited opportunities to establish good working
relationships, to learn from other suppliers, and contribute strategically to
the overall project delivery plan. Sub-contracting also brings an element of
uncertainty for the supplier as there is no guarantee they will be chosen to
deliver the work, and they are likely to face delays with invoices
outstanding. For the buyer, there is greater risk of visibility and supply
chain resilience.

Tendering as a consortium brings greater learning and business growth
opportunities. Consortium members are involved in all decision making,
and for their part of the project delivery. For the buyer, a consortium offers
greater value for money because technical experts each deliver their
components or part of the project, rather than a generalist trying to deliver
more. More information on structures for managing consortia are on p.22.

Figure 3: The procurement assessment model for joint bidding

Buy side factors
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# Factor

Short
timeframe

Readily
specified

Scalable
delivery

Product
driven

Less than 3
months.

Easily specified
product/service.

Highly scalable
allowing a range
of supplier sizes
to bid.

Can be broken
down into
packages of
discreet
products/services.

Between 3 and
6 months to
procure.

Some expertise
needed to
specify the
product/service.

A lotting
approach is
planned which
might enable
consortia to bid
for at least one
lot.

Requires some
coordination
between
packages of
delivery.

Between 6 and

12 months to
procure.

Some external
support
needed to
create the
specification.

The

product/service

can be split
down into
discreet
stages.

Service
delivery
appears
seamless to
end user.

4 Right label

Could take
more than 12
months to
procure.

Extended
timeframe

External
expertise
critical to
creating a
complex
specification.

Complex
specification

A single very

large scale

product/service

Is required e.g. Unique and
building and large
running a

hospital or a

high school.

The end user
requires a high
level of service
integration
involving multi-
party
programme
management.

Service driven
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# Factor 1 2 3 4 Right label

Delivery
performance is
Some Robust aualit critical to end
Performance of coordinated d Y user health,
. management
. discrete performance safety and/or L
Low risk on and systems . High risk on
packages can be management of security. A
performance are needed to performance
managed separate ensure range of
separately. packages is accepted
performance.
needed. standards may
apply (ISO/BS
etc).
The end user
High standards requires
Some of service consistent and
.. Interaction delivery and dedicated
The end user will . .
. . between the compliance critical .
Not end not be interacting . . Critical to end
: . . end userand  with good services. e.g.
user facing directly with the . i . user
. the delivery practices Prisoner
delivery team. . _
team is and/or security or
needed. regulations are operating
needed. theatre
cleaning.
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# Factor 1 2 3 4 Right label

The
. The The product or
product/service . o
. . product/service service is
isneededina . . , .
The . is required on  required in
.. confined . .
. product/service is a regional multiple .
Location- o geography . . . Geographically-
. required in s basis needing regions
discrete . within easy . . networked
discrete . multiple bases needing
. travelling .
location/s. or depots to national levels

distance of the
consortium's
base.

fulfil of co-
requirements. ordination.

Supply side factors
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# Factor

Suppliers of
all sizes

Portable
supply

Easy to
enter market

A full range of
supplier sizes is
available.

Suppliers can
deliver

products/services
anywhere, within

reason.

No significant
investment is

needed to deliver

the
product/service
to the market.

A competitive
market exists,
although some
collaboration
may be needed
to increase
scale.

Most

products/services

can be supplied

to the end user's

required
locations.

Some market
entry costs.

Aggregation
of suppliers
may create
high
polarity,
potentially
limiting
competition.

A consortia
could cover
most
locations.

With
sufficient
preparation
and
investment
new
consortia
could be
established
to compete.

Large suppliers
dominate the
market with
SMEs usually
subcontracting.

The supplier
must be
collocated with
the end user.
E.g Court
services.

Barriers to
entry are high
requiring major
capital or
training,
development
and specialist
certification to
deliver the
product/service.

Right
label

Polarised
market

Fixed
location

High entry
cost
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Right

# Factor 1 2 3 4
label
The market is
. The market dominated by
Suppliers can be . .
. is usually discrete
, flexible and . ,
The market is . served by traditional firms _.
. sometimes work . . . Discrete
Collaborative used to established with extensive | . ,
. together . . Traditional
market collaborative . suppliers experience, not
. effectively to . firms
working. , operating used to
meet user's -
. familiar (perhaps
requirements. -
processes. suspicious of)
collaboration.
The price and
margins within
the market may
make it
. . The costs  unattractive to
Suppliers Established .
. associated new entrants.
compete on consortia can . .
. . with Suppliers may
quality more than enhance their .
. . bringingin  be very
on price, so may products/services
. . . . new reluctant to :
Quality-led  be willing to with a limited . Very price
12 ) members share price .
market share price and  number of new . . sensitive
. . may information that
cost information  members. remove anv  may impact
to improve Members' Quality . Y Y 1mp
. competitive future
quality through systems can be .
. . advantage competitive
collaboration. readily extended. .
on price. advantage.
High potential
for collusive
practices
developing.
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Right

# Factor 1 2 3 4
label
Other Other
(specify) (specify)

Buy-side factors

1. Short timeframe or extended timeframe Refers to your procurement pipeline. If
the procurement is less than 6 months away there may be insufficient time for a
consortium to put a successful bid together.

2. Readily specified or complex specification The level of complexity involved in
your project. A very complex specification may be difficult for a consortium to tackle,
and lead to difficulties in contract management. A main contractor or project
manager working with subcontractors may be a better approach.

3. Scalable delivery or unique and large Consortia can often be established to
scale up to meet higher levels of demand, and they can be flexible in doing so. A
large one-off project may best be led by a prime contracting entity, although there
may be exceptions to this. Assess this on a case-by-case basis.

4. Product driven or service driven If the quality of service required is such that
high levels of service integration would be needed between consortium partners,
then the contract may be better delivered by a prime contracting organisation. If
each package of work is discrete then a consortium may be well-placed to deliver.
Each partner may bring different specialisms that leads to higher overall quality of
delivery.

5. Low risk on performance or high risk on performance If the quality of each
package of work can be managed separately this might mean the contract lends
itself to consortium delivery. If performance levels are critical to health or safety,
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and/or outcomes need high levels of integrated quality management and
coordination, a new consortium may have challenges achieving the necessary level
of integration. Consortium partners need to evidence experience of working
collaboratively.

6. Not end user facing or Critical to end user If end-users are directly engaging
with service providers it may be more challenging to establish and manage
consistent service standards between consortium members. If these interactions are
high risk and critical this may be an important factor. Examples such as home
delivered medical support services could be within this category.

7. Location-discrete or Geographically-networked If services are provided in
separate locations, for example a contract where consortium members can cover
specific geographic areas, then consortium delivery model can be very successful.
When high levels of geographical and logistical coordination are needed, a prime
contracting organisation may be better suited to delivery.

Supply-side factors

8. Suppliers of all sizes or polarised market A polarised market is one where
some very large organisations take most of the work, and smaller firms are either
specialists or more typically act as sub-contractors. It can be difficult, but not
impossible for a consortium of small firms to work together to bid against a large
established company with a dominant share. This is especially relevant where they
have traditionally worked for the larger organisations as subcontractors. Sometimes
the larger firms' terms and conditions try and preclude its suppliers competing
against it. An example of this is facilities management, where prime contracting
businesses tend to be large organisations and SMEs provide sub-contracted
services. If the market has suppliers of a range of sizes, smaller or medium sized
firms can more readily work together to compete with larger prime contracting
organisations.
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9. Portable supply or fixed location Suppliers that can offer services flexibly over
different locations may find it easier to deliver as consortia. If suppliers are delivering
from a fixed base this can reduce flexibility, increase fixed costs and therefore a
prime contractor with larger geographical coverage may be better suited to delivery.

10. Easy to enter market or high entry cost If a large investment in resources is
needed to enter a new market, this might make it difficult for new consortia of smaller
businesses to compete with established larger organisations especially where
specialist training, staff and certifications are needed. This may also be an issue
where there are fixed assets required (e.g. equipment, plant, etc).

11. Collaborative market or discrete 'traditional’ firms This may be one of the
most important indicators in Figure 3. Where markets are characterised by firms or
sole traders that are used to working together, it may be easy to establish effective
consortia. The other extreme might be closed control or family-owned firms that have
competed with one another for years. It can be very challenging to address such
cultural issues of trust and sharing of information in a relatively short time frame.

12. Quality-led market or price sensitive In markets where firms are competing
strongly on price, consortia may be difficult to establish because of on-going
concerns about sharing information and working together. Often there is too little
gross margin created to invest in development, and the larger firms drive down
prices through economies of scale. It is best to get legal advice if the risks of
collusion are increased.

13. Other Factors The model not only provides buyers with a list of key decision
making criteria when designing contracts, point 13 invites buyers to customise and
add in their own key factors.

Market Competition and Bidding
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Before the invitation to tender (ITT) stage, suppliers must decide whether
to tender independently or as a cons