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1 ISSAI 3000 Standards and Guidelines for Performance Auditing Based on INTOSAI Auditing Standards and practical experience 
2 Economy - The principle of economy means minimizing the cost of resources. The resources used must be available on time, in the 

right quantity and quality, and at the best price 
3 Efficiency - The principle of efficiency means getting the most out of the resources available, it is about the connection between the 

resources committed and the outcomes given in terms of quantity, quality and time 
4 Effectiveness - The principle of effectiveness means achieving the predetermined objectives and achieving the expected outcomes. 

http://zka-rks.org/
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Executive summary 

Air transport services were centrally contracted for the first time in 2016. By November 2020, two 

framework contracts have been concluded for this type of service, one5 already implemented while 

the second6 one has a deadline until December 2021. The executed value of the first contract was 

close to €5.7 million, while close to €3.7 million were spent under the second contract by January 

2020 out of approximately €4.7 million planned to be spent. 

The Central Procurement Agency is responsible for conducting procurement activities (which have 

resulted in the conclusion of these two contracts). Central and local level budget organizations are 

included in these two contracts. Initially, the first contract mainly included central level budget 

organizations, then the second contract also included local level organizations.  

To assess whether the supply of tickets for air transport services was carried out in accordance with 

the contracts, we audited a significant number of these supplies in the following budget 

organizations: Office of the Prime Minister, Ministry of Foreign Affairs, Ministry of Internal Affairs 

- including Kosovo Police as its agency, Ministry of Justice, Ministry of Environment, Spatial 

Planning and Infrastructure, municipalities of Gjilan, Gjakova, Vushtrri and Suhareka. 

The audit found that some of these budget organizations had incurred more expenditures than 

originally projected, mainly because the average ticket price purchased was higher than the average 

ticket price projected in the course of tendering process by the Central Procurement Agency. This is 

due to a large number of tickets of higher classes than the economy class of travel. Six out of nine 

audited budget organizations had purchased tickets of higher classes than the economy class. On 

average, 31% of the total value of the audited tickets of the first contract belonged to tickets that are 

higher than the economy class of travel. As a result, the first contract was terminated nine months 

before the termination date, imposing the launch of a new procurement activity eleven months 

earlier.  

The approach of the Central Procurement Agency when conducting the procurement activity for 

the second contract was no different in terms of the average price projection. The second contract 

was being implemented at a rate similar to the first - where 23% of total audited expenditures were 

for tickets of higher than economy classes - risking expiring much earlier than the contracted 

deadline. However, the Covid-19 pandemic situation changed the normal course of government 

activities (borders were closed and air traffic was reduced) reducing the spending trend of budget 

organizations in air transport. Thus, the second contract continues to be in force (potentially) until 

the ceiling of 130% of the value of the centralized framework contract is reached. 

When comparing economy class tickets to the other classes, we found that the latter were two to six 

times more expensive than the economy class tickets.  

 

 
5 CPA 15-003-211 
6 CPA 18-008-211 
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Moreover, the budget organizations that had cancelled the tickets, managed to reimburse from 5% 

to 97% of the ticket purchase price. The total value they were not able to reimburse was around 

€16,000, while over €2,700 were paid for the postponement of the travel date.  

Based on the issues identified during the audit, it turns out that there is a need for improvements in 

the process of providing air transport services. To eliminate the identified shortcomings, action is 

required at the governmental level, therefore we have given a priority recommendation to the 

Government of Kosovo. As to the improvement of issues at the level of budget organizations, we 

have given three recommendations to the Central Procurement Agency as responsible authority for 

conducting centralized procurement and two recommendations to budget organizations that are 

beneficiaries of centralized contracts.  

The list of recommendations is presented in Chapter 5 of this report. 

 

Response of the parties involved in the audit 

The Central Procurement Agency, the Ministry of Foreign Affairs, the Ministry of Internal Affairs, 

including the Kosovo Police as its agency, the Ministry of Justice, the Office of the Prime Minister, 

the municipalities of Vushtrri, Gjakova, Suhareka and Gjilan have agreed with the audit findings 

and conclusions and committed themselves to address the recommendations given. Whereas, we 

have not received a response from the Ministry of Finance, Labor and Transfers and the Ministry of 

Environment, Spatial Planning and Infrastructure. We encourage the entities involved in this audit 

to make every effort to address the recommendations given. 
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1 Introduction 

Expenses for trips abroad through air transport are among the expenditures incurred by Budget 

Organizations (BOs) during the implementation of their respective missions. Until 2016, BOs 

needing air transport arranged this under an individual contract. From 2016 onwards, central level 

BOs initially, and later those at the local level, were included in the centralized contract for air 

transport services. The Central Procurement Agency (CPA) is responsible for conducting 

centralized procurement activities and the conclusion of centralized contracts. 

By November 2020, CPA entered into two centralized framework contracts for air transport services, 

while the procurement activity for the third contract is ongoing. The first contract has been 

implemented 100% before the expiration of the contract, while the second one had managed to be 

implemented within 12 months at a rate of 74%. This poses the question as to what could be the 

reasons impacting the early execution of the contract that imposed the launch of new procurement 

activity. Although CPA is responsible for monitoring the implementation of this contract, and other 

centralized contracts, it did not conduct an analysis to identify the factors bringing about this 

situation (i.e. early implementation of the contract).  

Monitoring, among other things, is necessary to ensure that the state budget is spent by complying 

with the principles of economy, efficiency and equal treatment/non-discrimination.  

Centralized procurement should result in savings because it is expected to have Economic 

Operators (EO) offer their goods/services at lower prices, as allowed by the scale economy (EO 

reduces unit costs of the product when its sale volume increases, consequently there is room for a 

price reduction).  

In the case of centralized procurement, the parties involved are required to carefully and accurately 

identify their needs, communicate them in a timely manner to CPA and manage their part of the 

contract according to the adopted plan in order to achieve the main goal of each procurement (value 

for money). Whereas, CPA is required to establish effective communication with the requesting 

units, by continuously monitoring whether contracts are being implemented according to the plan 

and taking corrective actions whenever it identifies a deviation from that plan.  

Requesting units in cooperation with CPA are responsible for taking all actions to achieve the best 

value for money. 
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Audit objectives and questions 

The objective of this audit is to assess how CPA in coordination with BOs assessed the needs for 

ticket supply and how BOs managed contracts for air transport services and whether they were 

supplied in accordance with the contracts.  

The main audit question is: Is the process of supplying air transport services properly managed? 

This audit covered the years 2016-2019, during which time BOs involved in the two centralized 

contracts have received about 8,500 invoices (5,286 + 3,246) the total value of which is close to €9.6 

million (€5,867,705 + €3,729,359). The subject of this audit was CPA, responsible for conducting 

procurement activity and monitoring the implementation of contracts, while payments were 

audited in nine out of about 90 BOs using contracts, they are Office of the Prime Minister (OPM), 

Ministry of Foreign Affairs (MFA), Ministry of Internal Affairs (MIA), Ministry of Justice (MoJ), 

Ministry of Environment, Spatial Planning and Infrastructure (MESPI), Municipality of Gjilan, 

Gjakova, Vushtrri and Suhareka. 

The detailed audit methodology, audit criteria and scope are presented in Annex 1 of this report.  
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2 Process Description  

When CPA decides on conducting centralized procurement activities, pursuant to the 

Administrative Instruction on centralized procurement issued by the Ministry of Finance, it 

establishes a formal communication with all BOs that will be included in the contract to obtain 

information on the needs of each of them.  

The information requested from BOs by CPA refers to the type of tickets they need, i.e. the 

destinations to which they are expected to travel, and the relevant amount for the duration of the 

contract (usually three years). For the procurements made for the first time, CPA also requires the 

respective price of the items based on the previous BOs contracts. To ensure that BOs have 

submitted accurate information, CPA should also request from them a Statement of Needs and 

Availability of Funds. 

CPA consolidates the needs of all BOs in a single document which sets out all the needs, type and 

quantity of all BOs to be included in the contract. CPA applies to this amount the prices resulting 

from the market research/analysis of the previous BOs contracts. Thus, CPA calculates the 

estimated value of the centralized contract which is presented in the contract notice while the needs 

of BOs in detail become part of the Tender Dossier (TD).  

CPA publishes a contract notice notifying the interested EO to bid. EOs submit their bids within the 

deadline specified in the DT. Bids are evaluated and the winning bid is announced.  

The price of the winning bid must be lower or at least the same as the estimated value of the contract, 

otherwise the tender would have to be rejected as it may not reach the value for money.  

When concluding the contract, CPA notifies all BOs that are part of the centralized contract and 

requires each of them to appoint a contract manager. Contract management includes actions taken 

to enable BOs and EOs to fulfill their obligations under the contract, in order to achieve the 

objectives set under the contract. In other words, the contract management ensures that both parties 

to the contract receive what they expected, at the price and all the rights and obligations they 

expected (contracted) thereof.  

CPA monitors the implementation of the contract, receiving regular reports from EO, to ensure that 

it is implemented as provided. CPA communicates with the contract manager in case the 

implementation of the contract does not go according to the forecast, i.e. according to the stated 

needs of BOs.  

CPA takes corrective action in case BOs insufficiently use the contract enough, or in case they use it 

more than they should. This is done in order to reach the threshold of 70% or not to exceed the 

contracted quantity (ceiling of 130% of the contracted value/quantity).  
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3 Audit findings 

We have presented in this chapter the findings related to the audited samples to answer the main 

audit question: is the process of supplying air transport services properly managed?  

We have presented the findings according to the sub-questions of this question and according to the 

contracts. Firstly, the findings for the first contract that was in force from 2016 to 2018 are presented 

then for the other contract which superseded the first one to enter into force in 2018 and which is 

scheduled to expire at the end of 2021.  

Furthermore, we presented the findings according to BOs, starting from BOs having higher costs 

for this type of service, then others in turn. We did not find any issues to report in the audited 

municipalities (Gjilan, Gjakova, Vushtrri and Suhareka).  

3.1 Are contract beneficiaries supplied in accordance with pre-

stated needs? 

A total of 84 BOs, Ministries with their agencies, Independent Agencies and four municipalities, 

which had the right to use the centralized contract for air transport services, were included in the 

first public framework contract, Air Transport Services - CPA 15-003-211. According to the requests 

submitted by BOs included in the contract, it resulted that within 36 months foreseen of the 

implementation of this contract, BOs would buy about 11,933 tickets with an average price of €400 

per ticket, meaning that the contracted value was €4,773,200.  

The contract, which entered into force at the beginning of August 2016, was expected to be 

implemented over the next 36 months, i.e. until August 2019. This forecast turned out to be incorrect 

because the contract users were supplied with 11,654 tickets or 279 tickets less, but the executed 

value exceeded the contracted one by close to €1.1 million, namely it was 23% higher. This means 

that the average ticket price was not €400 as provided for by CPA, but in fact, it was €503 per ticket, 

hence BOs on average paid €103 more for each ticket purchased, or 26% more expensive than the 

original projected price. 

Table 1 Projection versus contract execution, by quantity and value 

  Projection  Execution Difference Difference in % 

Number of tickets 11,933 11,654 -279 -2% 

Ticket value 4,773,200  5,867,704 1,094,504 23% 

The difference between projection and execution according to the number of tickets is relatively 

small, only minus two percent (-2%), while in terms of value the difference is 23%, meaning that the 

ticket price is higher than projected.  

From this contract, we have analyzed the ticket costs of the six BOs. The total number of tickets 

planned for these six entities was 4,740 pieces whereas during the 22 months of implementation of 

this contract they were supplied with 4,500 tickets or about 5% less than planned. The total cost of 

these tickets was €2,536,477 which against the projected value for that number of tickets (€1,896,000 
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= 4,500 tickets x €400) was by €640,477 or close to 34% higher. This means that the main factor for 

the early execution of the contract was the high ticket price. The factual average price per ticket did 

not match the projected average price per ticket.  

For the first contract, we audited 1,523 tickets with a total value of €1,150,570, while for the second 

contract we audited 1,050 tickets amounting to €694,721.  

A contributing factor to the high average ticket price was the purchase of a significant number of 

tickets that were above economy class.  

There are several classes of flights that differ from each other in terms of quality of service and 

comfort during the flight. The classes are as follows: 

• First-class;  

• First-class with discount/business;  

• Premium economy class; and  

• Economy class. 

The difference in price between economy class and other classes ranges from 20% to 300%.  

From the sample we audited, we found that 212 tickets amounting to €353,695 were of a higher class 

than the economy class. This accounts for 33% of the total costs of the audited sample. The table 

below presents the number of tickets (not belonging to economy class) by institutions. 

Table 2. Number of tickets of higher classes than economy class, by institutions - CPA contract 15-003-211 

Institution Number of tickets Ticket cost 

MFA 147 273,408 
KP 51 59,147 
MESPI 6 3,116 
OPM 3 12,670 
MIA 3 4,864 
MoJ 2 490 

Total 212 843,205 

From the analysis we made of a total of 928 tickets purchased by MFA, 147 of them are of higher 

classes than economy class. Table 3 below shows the other classes including the number of tickets 

for each class, their value and the average ticket price for each class. 

Table 3 The most expensive classes compared to the economy class in MFA 

Class No. of tickets Value Average price per Ticket 

Premium Economy 40 31,673 792 

Business 84 177,335 2,111 

First class 23 64,400 2,800 

Total 147 273,408 1,860 

MFA spent a total of €273,408 (or 36% of the total value spent on tickets) for 147 tickets which 

according to the class do not belong to the economy one.  
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The premium economy class, which is at least 20% more expensive than the economy class, has 40 

tickets amounting to €31,673. The rest of the tickets belong to the business class, 84 tickets amounting 

to €177,335 and 23 first-class tickets (significantly more expensive) amounting to €64,400.  

For some of the above-mentioned tickets, we have identified tickets of the same date and travel 

route, but of economy class and we have compared their prices. We found from the comparison that 

the difference in price ranges from €2,200 to €4,800 per ticket (figures marked in red are of premium 

economy class). 

Table 4 Comparison of ticket classes (business - economy) in MFA - CPA contract 15-003-211 

Destination Busines
s 

Economy Difference Proportion
7 

Washington - Frankfurt 7,447  2,725 4,721  3 
Frankfurt - Washington 5,993   1,6688  4,325  4 

Lusaka - Dubai - Skopje 4,974 859 4,114  6 

Bangkok - Seoul - Ottawa 4.296   1,757  2,539  2 

Prishtina - Frankfurt-Washington 3,758   1,174  2,584  3 

Prishtina - Frankfurt - New York 
(return) 

3,461   1,746  1,715  2 

Jeddah-Frankfurt-Pristina 3,164  983  2.181  3 

New York - Vienna - Prishtina 2,913  605  2,309  5 

Amsterdam- Kasablanka - Monrovia 2,150   1,620   530  1 
Abu Dhabi - Cairo 1,917  843  1,074  2 
Hong Kong - Dhaka 1,813  609  1,204  3 

Total 41,886   14,590  27,296  2.9 

For the 11 trips listed in Table 4, MFA paid €41,886 for tickets higher than economy class, while for 

the same trips, but of economy class MFA paid €14,590. This means that MFA would have saved 

€27,296 if it had made the trip in economy class, which constitutes 65% of the cost of these tickets. 

Out of 501 tickets amounting to €297,705, we audited in the Kosovo Police, we found that 51 tickets, 

or 10% of the total sample, were of a higher class than the economy class. Their total cost was over 

€59,000 while the average price for these tickets was over €1,160.  

 

 

 

 

 
7 Business class ticket price/Economy class ticket price 
8 Numbers in red belong to the Premium Economy Class which are slightly more expensive than the economy class 

tickets. The comparison of business class with premium economy class was done in the absence of economy class 
ticket. 
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Table 5 The most expensive classes compared to the economy class in Kosovo Police 

Class No. of tickets Value Average price per Ticket 

Premium Economy 22 12,203 555 

Business 19 36,788 1,936 

First class 10 10,156 1,016 

Total 51 59,147 1,160 

However, for these 51 tickets, we found only one economy class ticket of the same date and 
destination to compare the price difference between classes.  

Table 6 Comparison of ticket classes (business - economy) in KP 

Destination Business Economy Difference Proportion 

Pristina-Vienna-Beijing 3,623 1,523 2,100 2.38 

For the trip Prishtina - Beijing (China) for economy class, KP paid €1,523 while for the trip for 

business class, on the same date and destination, it paid €3,623 or €2,100 (238%) more. 

The results of the comparative ticket analysis show that the difference in the price for higher class 

tickets was from 2.8 to 5.7 times higher than the standard economy class ticket price. In other words, 

for each ticket of higher than economy class, BOs had the opportunity to buy roughly 3 economy 

class tickets.  

The total costs for tickets of higher classes than the economy class for the second contract amounted 

to €353,695 which compared to the total costs for tickets audited in the above BOs represents 31% of 

these costs. The subsequent contract for air transport services CPA 18-008-211 entered into force in 

December 2018, at the same time CPA sent a notice of termination of the first contract to all contract 

users instructing them to use the new contract.  

During the procurement activity for the second contract for air transport services, CPA did not 

change the average price provided for the ticket. The second contract was implemented at a similar 

pace to the first one - within 14 months the contract users spent over 3.7 out of a total of €5 million 

contracted for tickets (74%), risking that the contract would be concluded much earlier than the 

contracted deadline. However, the Covid-19 pandemic situation changed the normal course of 

government activities (borders were closed and air traffic was reduced) reducing the spending trend 

of BOs in air transport. Thus, the second contract continues to be in force until the expiration of the 

foreseen term or until the ceiling of 130% of the contracted value is potentially reached. 

MFA was at the top of the list of users of the second contract for air transport services, spending a 

total of €726,267 which is 19.5% of the total expenditure. We analyzed 501 tickets amounting to 

€430,299 in MFA. The average price for a ticket was €859.  
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A total of 44 tickets (8% of the total number of tickets audited) turned out to belong to higher classes 

than the economy class. Their total cost was €102,260, representing close to 24% of the total audited 

expenditures in MFA on tickets for the first 14 months of the contract concerned (December 2018-

January 2020). 

For 9 of these 44 tickets, we have identified economy class tickets of the same date and travel rout 

and we have compared their prices.  

Table 7 Comparison of ticket classes (business - economy) in MFA - CPA contract 18-008-211  

Destination Business Economy Difference Proportion 

Frankfurt– Washington  6,205  3,166  3,039  2.0  
Washington– Frankfurt  7,879  3,611  4,268  2.2  

Nairobi - Prishtina  1,986  933 1,053  2.1  
Istanbul - Prishtina  1,679   402  1,277  4.2  
Nairobi - Frankfurt - Nairobi  5,767   2,430  3,337  2.4  
Lusaka - Istanbul  4,430   2,057  2,373  2.2  

Dakar - Prishtina  3,519   3,1129   406  1.1  

Seoul - Prishtina  1,525   1,091   434  1.4  

Xhida - Prishtina  4,584   2,958  1,625  1.5  

Total 37,574 19,761  17,813  1.9  

From the comparison, we found that the price of these tickets is on average 1.9 times higher than 

the price of the economy class ticket, and ranges from 10% to 420% more expensive for a ticket. The 

cost for these nine tickets was €37,574 whereas they could be bought for €19,761, whereby MFA 

could have saved €17,813 only for these 9 tickets, which represents 47% of the cost.  

In OPM, we found a business class ticket which had cost €5,964. But, for this, we have not found 

any economy class ticket to compare. 

The same in MESPI, we found three tickets amounting to €4,054 for which we did not find economy 

class tickets to compare.  

The total costs for tickets of higher classes than the economy class for the second contract amounted 

to €112,278 which compared to the total costs for tickets audited in the above BOs represents 23% of 

these costs.  

 

 
9 The comparison of business class with premium economy class was done in the absence of economy class ticket.  
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3.2 Are the tickets purchased in accordance with the permitted 

travel class?  

According to Administrative Instruction No. 2004/07 on travels abroad, the class allowed for official 

air travel is economy class10. However, we found that six out of nine BOs audited had purchased 

tickets of higher than economy class. 

During the use of the first contract for air transport services, MFA purchased 147 tickets of higher 

classes than the economy class, their value was €273,408 or 32% of the value of the sample audited 

in MFA. These tickets were mostly bought for the Minister of Foreign Affairs, at the same time the 

Deputy Prime Minister, as well as for foreign officials who were invited to participate in various 

state events.  

Most of the trips undertaken by the Minister of Foreign Affairs were business class, who for 33 

tickets from the audit sample spent 102,848 for his trips during 2017-2018 which is close to 11.5% of 

the sample value. The average ticket price for the minister's trip is €2,707. The most expensive ticket, 

which was paid for him was €8,222 for a trip from Frankfurt to Hong Kong. 

In the Ministry of Internal Affairs, out of a total of 3 tickets of higher classes than the economy class, 

we found that two of them were bought for the Minister and one for the Secretary General of the 

MIA.  

Kosovo Police (KP) bought 51 tickets of higher classes than the economy class, and their total value 

was €68,947. Such tickets were mostly bought for the police officer who was in close protection of 

the former president of Kosovo. KP spent on the officer concerned about €34,425 for 16 tickets, which 

belong to the business class. On average, a ticket for her cost about €1,401. The most expensive ticket 

paid for this officer was €5,483 from Vienna to Boston (USA) and back to Prishtina. The Office of the 

President of Kosovo adopted the Administrative Instruction No. 02/2019 on President’ Official 

Travels providing that the staff of the President may accompany him for security issues and use the 

business class. However, all tickets we have audited date before the entry into force of this AI.   

In OPM, from the sample we received, we found a total of three tickets of a higher class than 

economy class in a total value of €12,669. The Prime Minister used two of them, while one was for 

the Deputy Prime Minister. We could only compare one of them with an economy class ticket. The 

ticket price was €2,828 compared to the economy class ticket that was €810 or 40% more expensive.  

MESPI requested three tickets for Abu Dhabi while EO was not able to provide such tickets in 

economy class. Therefore, MESPI was forced to accept and pay for business class travel. 

According to MFA, purchases of tickets of higher classes than economy class can be justified by the 

Government decision11, based on which the Minister of Foreign Affairs and his delegation are 

allowed to exceed the expenses of representation and travel abroad while lobbying for the 

recognition of Kosovo's independence. 

 
10 Article 16 of AI 2004/07 
11 Decision No. 16/24 dated 12.06.2008 
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3.3 Are there other factors that have led to discrepancy between 

the plan and execution of contracts? 

There are other factors impacting the average ticket price to be higher than the projected price, and 

some of the reasons are the postponement/change of the travel date and the cancellation of trips. 

We are presenting below the cases we found in the tickets we audited.  

MFA purchased a ticket for Nairobi (Kenya) - transit via Amsterdam - to New York (USA) and vice 

versa, which was initially paid for €1,499 and was cancelled immediately to buy another ticket for 

the same travel date but now through other transit (Istanbul), and namely a business class. The new 

paid ticket was priced at €4,440. The reason for this change was the health reasons of the ticket user. 

The ticket reimbursement was in the amount of €532. Eventually, this officer’s trip cost MFA a total 

of €5,407. Other cases like this, which we have identified within our sample of the first contract, are 

presented in Table 8.  

Table 8 Comparison of the ticket price with the reimbursed value for the contract CPA 15-003-211 

Destination Ticket price Reimbursement Difference/loss 
 % of 

reimbursed 
value 

Nairobi - New York 5,939 532 5,407 9% 

Prishtina - Tallinn 4,868 2,760 2,018 57% 

New York - Vienna - 
Prishtina 

2,913 1,415 1,498 
49% 

Prishtina - Singapore 2,751 1,603 968 58% 

Prishtina - Prague 670 263 407 39% 
Total  17,141 6.573 10,568 38% 

The table shows that the reimbursed value for the tickets of the first contract ranges from 9% to 58% 

of the ticket purchase price, while in total MFA managed to reimburse only 38% of the tickets 

purchase price. In other words, €10,568 or 62% of the value spent went on trips that were not made.  

The following cancellations and reimbursement were made by the following contract: 

For a guest from Africa, MFA booked two tickets amounting to €3,321 which they then cancelled 

because the trip could not be made. MFA requested reimbursement but managed to reimburse only 

€152, which is not even 5% of the ticket purchase price.  

Ticket for the trip Poznan (Poland) - Prishtina in the amount of €32612 was cancelled by reimbursing 

€30, or less than 10% of the ticket purchase price.   

Tickets for the trip Lusaka - Istanbul amounting to €7,70713 were cancelled, having €6,413 or 83% of 

the purchase value reimbursed. However, €1,294 were spent without any benefit in this case.  

 
12 Invoice 1944-210-001-19 
13 2021-210-001-19 
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There were also tickets that were reimbursed by 88% e.g. Washington-Istanbul trip that cost €2,22514 

was cancelled to be reimbursed by €1,969, in this case, €256 spent without making the trip, and New 

York-Zurich trip amounting to €13,702 was cancelled to be reimbursed by €13,252 or €450 less than 

the purchase price of tickets.  

Table 9 Comparison of the ticket price with the reimbursed value for the contract CPA 18-008-211 

Destination Ticket price Reimbursement Difference % of 
reimbursed 

value 

Istanbul - Prishtina  3,321   152  3,169  5% 

Zagreb - Sarajevo  326   30   296  9% 

Lusaka - Istanbul 7,707  6,413  1,294  83% 

Washington - Istanbul 2,225  1,969   256  88% 
Zurich - New York - 
Zurich  

 13,702   13.252   450  97% 

  27,281   21,816  5,465  80% 

The table shows that the reimbursed value for the tickets of the second contract ranges from 5% to 

97% of the ticket purchase price, while in total MFA managed to reimburse 80% of the tickets 

purchase price. In other words, €5,465 or 20% of the value spent went on trips that were not made. 

Each airline, with which the EO operates, has its own travel cancellation policy which sets out the 

conditions for travel cancellation by the passenger. This policy determines how the refund amount 

should be calculated, which varies depending on the ticket class and the time when the cancellation 

is made. Based on the cases presented in the table above, higher class tickets are refunded at a higher 

percentage and, the other way around, lower-class tickets can be refunded up to 5% of the ticket 

price.  

MFA reserved for its two officials tickets in Skopje-Zurich route for 6 September 2019 in the amount 

of €976 which it had not used. A day later, for the same officials, MFA bought two tickets for the 

same route, in the amount of €880. Thus, for the trip Skopje - Zurich these two passengers spent 

€1,856 instead of €880 because they did not plan the trip accordingly.   

The trip Istanbul - Prishtina and return for two officials who were visiting Kosovo, was postponed 

twice. The postponement cost €122 the first time and €200 the second time, reaching a total of €322. 

This trip would cost MFA €1,680 but due to the postponement, it cost €2,000 or 19% more expensive. 

Out of 90 tickets of the second contract that we audited in OPM, we found that the travel date was 

changed for 10 of them. This change cost the Office of the Prime Minister €1,228 of €128 per ticket, 

increasing the ticket price by 17%, so the total was increased from €7,338 to €8,567.  

 

 
14 2041-210-001-19 
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Then, all these tickets were cancelled and the OPM managed to reimburse only €377 or less than 5% 

of €8,567 it had paid for this trip, even though the cancellation notice was sent 3 days before the 

flight, thus €8,190 were paid for tickets that were not used.  

MoJ, after reserving four tickets for the Tirana-Florence route, requested a postponement of the 

flight date. This postponement cost €320 and increased the ticket price from €1,454 to €1,774 or 22%.  

We were unable to find the reasons for the change in travel dates that resulted in these additional 

costs.  

3.4 Other issues 

The Public framework contract for Air Transport Services - CPA 15-003-211 which entered into force 

at the end of June 2016 was expected to be implemented over the next 36 months, i.e. until June 2019.  

3.4.1 Service fee price 

The service fee price for the first contract was €1.27 which was cheaper than the price of the MFA 

individual contract by roughly €1 or 44% cheaper. Whereas, the price of the service fee for the 

subsequent contract was €3 which means €0.75 or 33% higher than the price of the MFA individual 

contract. Compared to the price of the previous contract, it was €1.63 or 136% more expensive.  
Table 10 Price difference between individual contracts and CPA contracts  

BO Individual contract 
price 

Amendment to contract 
15-003 

Amendment to contract 
18-005 

MFA 2.52 1.25 -0.48 
KP N/A N/A N/A 

MESPI N/A N/A N/A 

OPM -6% of the ticket price   

MIA N/A N/A N/A 

MoJ 2.85 1.58 -0.15 

Gjilan 20.00 18.73 17.00 

From the table above we see that before starting to use the centralized contract, MFA had an 

individual contract according to which the service fee for the ticket was €2.52, meaning that it was 

by €1.25 more expensive compared to the first centralized contract fee, while by €0.48 cheaper than 

the second centralized contract fee.  

Before starting to use the centralized contract for air services, OPM designed its tender in a way, 

and entered into a contract, that it was not obliged to pay the service fee, allowed it to purchase 

tickets at 6% discount on the ticket price. 
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Out of these seven BOs, Gjilan paid the highest service fee for a ticket amounting to €20 euros which 

was at least €17 more expensive than the CPA contracted fee, but the spending of the municipality 

of Gjilan compared to the total costs incurred with the centralized contract is very small.    

MESPI, before the centralized contract, did not have an individual contract for air transport services. 

They bought tickets directly from EO.  

From our analysis of the settlement of purchased tickets, concerning MFA activity under contract 

18-008-211, by the “Billing & Settlement Plan” (BSP), we have found that out of a total of 45815 

sample tickets, 363 were settled by the Amadeus system, respectively by BSP, while 95 tickets were 

purchased by companies (low-cost carriers) whose tickets have low prices, therefore were not 

included in BSP.  

3.4.2 Unreasonable requirements in the contract  

In the tender dossier for the second contract, CPA 18-008-211, CPA requested the employment of 

two employees for the contract period, a primary employee with a net salary of €600 per month and 

a secondary employee with a salary of €250 net, for replacement of the primary worker in case of 

annual leave, medical leave and overtime work, an expense which the winning EO had to put in the 

service fee. The reason for this request, according to CPA, was because MFA requested that such 

staff be deployed in MFA offices due to a large number of orders it makes for air transport services. 

CPA, taking this into account, approved MFA request but decided that it would be more 

appropriate for the staff to be located in CPA offices from where services will be provided not only 

to MFA but also to other contract users. The request for employees, according to CPA, came from 

the need to establish a preventive measure against possible fraud.  

This CPA request may have impacted the service fee price increased from €1.27 to €3, so the price 

for the service fee in the new contract of air transport services was more than twice as high, €1,73 or 

136% higher compared to the price of the previous contract (15-003-211).  

Considering that the planned amount of tickets under this contract was 12,500 pieces, the difference 

in the fee will be reflected with an additional expense of €21,625 compared to the previous contract. 

In addition, in the correspondence of the audited samples, between BOs and EOs, the name of the 

primary employee whom CPA engaged to be available to BOs, was not identified to appear in any 

case.  

 

 

 
15 This does not include travel postponement, ticket refunds and similar  
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Further on, CPA had submitted in the tender dossier a criterion (discriminatory) that in case of 

accepting two bids with the same price, the bank turnover will determine the winner of the contract, 

i.e. the contract will be awarded to the bidder with the highest banking turnover. However, such a 

thing did not happen in the tender concerned, therefore the application of this criterion was not 

considered. According to CPA, the introduction of such a criterion was followed by consultation 

with the PLANET project advisors who were specifically engaged to assist CPA in conducting 

centralized procurement activities. 
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4 Conclusions 

Based on the audit findings it results that the three main factors that impacted the increase in the 

value of costs for air transport services are business class travel, travel postponements and travel 

cancellations. The average price per ticket based on the expenses incurred by January 2020 under 

the CPA contract 18-008 (when close to €3.7 million were spent) was €456 or 14% higher than the 

projected price, while for the previous contract the average price per ticket was €503, thus BOs on 

average paid €103 more for each ticket purchased, or 26% more expensive than they projected to 

pay. The average estimated ticket price for the two centralized contracts for air transport services 

was €400 per ticket. Therefore, the first contract reached the ceiling of 130% nine months before the 

expected expiration date of the contract, while the second contract exceeded the threshold of 70% 

reaching 73% within just 12 months. This means that there was no proper planning regarding the 

average ticket price.   

Expenditures for travel in higher classes than the economy class constitute a significant part of the 

expenditures for air transport services by BOs. Average travel expenses in higher than economy 

class for both contracts were close to 29% of the audited expenditures. This means that close to 1/3 

of funds are spent on tickets of higher classes than the class allowed by administrative instruction.  

According to our analysis of MFA tickets, it turned out that 36% of the total expenses were made 

for tickets of higher classes than economy class, while they were able to save 47%-65% of them if 

they had travelled in economy class. The MFA share in these expenditures is close to 85% of the 

total. If 212 tickets of higher classes than economy class, amounting to €353,695, which we have 

identified from the audited sample of the CPA contract 15-003, would be purchased in economy 

class, it turns out that BOs had the opportunity to buy the same tickets for €123,793 and the total 

savings could amount to at least €229,900 meaning that 65% or two-thirds of the funds spent would 

have been saved. 

If 48 tickets of higher than economy classes, in a total amount of €112,277, purchased under the CPA 

contract 18-008, for the first 12 months of the contract, were purchased in economy class, it turns out 

that their potential saving could reach over €52,770 or 47% of the funds spent.  

The causes impacting on the appearance of the above-mentioned factors are partly in the BOs 

control, e.g. the decision to travel or not in business class was made by the respective BO itself.  

In terms of travel postponements, BOs with better planning could be able to completely eliminate 

the costs that result from postponements and cancellations except when the commitment for which 

they travel abroad is cancelled or postponed by external factors (in our case we did not have any).  

The unnecessary requirement from CPA may have been the reason that the fee price in the second 

contract compared to the first, and with the fees of some individual contracts, is higher. This has to 

do with the requirement for the winning EO to hire two employees for the duration of this contract 

(a primary employee with a salary of €600 and the other secondary one - replacement with a salary 
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of €250) whose salaries were paid by the EO through the service fee. The consequence of this 

requirement is the double increase of the service price fee, while from the time when the contract 

entered into force until the time when this audit was conducted, the total expenses only for the 

service fee have amounted to at least €20,000.   

The reimbursed amount for cancelled tickets was on average 38% of the purchase price, for the first 

contract and 80% for the second one. This means that 62%, respectively 20% of the value of the 

cancelled tickets are expenses for tickets that have not been used, which contributed to the increase 

of the total costs of the contracts for air transport services, leading to their early expiration.  
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5 Recommendations  

In order to improve the process of purchasing air transport services and more rational use of the 

budget, we have given recommendations to the Government of the Republic of Kosovo, the Central 

Procurement Agency as the responsible authority for conducting procurement procedures and 

monitoring contracts, and we have also given recommendations to budget organizations as users of 

these services. 

Recommendations to the Government of the Republic of Kosovo 

• To review Administrative Instruction No. 2004/07 by addressing the issue of permitted air 

travel classes, clearly specifying the cases and functions that make an exception to the 

general rule. 

Recommendations to the Central Procurement Agency  

• To make better planning of the procurement activity (based on the analysis of current and 

previous contracts) in order to more accurately forecast the service fee price per ticket;    

• As appropriate, require BOs to categorize ticket needs according to travel class (for BOs that 

are allowed to use higher than economy classes);  

• To include in the tender dossier only necessary and reasonable requirements to avoid the 

service fee price increase; and 

• To consider using the framework contract procedure with mini-tender in order to enable 

more competition and more economical prices and lower administrative costs (without 

requiring additional staff from EO for the provision of services).  

Recommendations to the contract users 

• To use economy class to avoid high air transport costs, unless the revised AI would allow 

the use of other classes; and 

• To plan trips better in order to avoid the need for cancellations and travel postponements. 
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Annex 1 - Audit motive, audit criteria, methodology and scope 

The fact that two centralized contracts for air transport services were concluded before the 

expiration of the 3-year deadline, indicates that there may be problems in planning or there may be 

problems in contract management.  

Audit scope  

This audit covered the period 2016-2019 and will include:  

1. Office of the Prime Minister;  

2. Ministry of Internal Affairs;  

3. Ministry of Internal Affairs - including Kosovo Police as its agency; 

4. Ministry of Justice; 

5. Ministry of Environment, Spatial Planning and Infrastructure; 

6. Municipality of Gjilan; 

7. Municipality of Gjakova; 

8. Municipality of Vushtrri; 

9. Municipality of Suhareka. 

The sampling includes 171 out of 3,143 transactions, which accounts for about 5.5% of the number 

of transactions. The sampling value amounts to €2,485,111 or about 31% of the total value of 

transactions. 

Audit approach/Audit criteria 

To achieve the audit objective, we formulated the following questions:  

 Is the process of supplying air transport services properly managed?  

1.1. Are contract beneficiaries supplied in accordance with pre-stated needs? 

1.1.1.  Is the plan consistent with implementation in quantitative terms? 

1.1.2.  Has the centralized contract provided more economical prices compared to individual 
contracts? 

1.2. Are the tickets purchased in accordance with the permitted travel class?  

1.3. Are there other factors that have impacted the discrepancy between the plan and the 
execution of the contracts? 

Audit Criteria: 

 BOs should place orders in accordance with the pre-stated needs, both in terms of quantity and 

value. 
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• For effective planning it is necessary for CPA to obtain information from BOs 

regarding the approximate amount of tickets needed to ascertain the total amount 

required;  

• It is also necessary for CPA to obtain information from BOs regarding their recent 

contracts to ascertain at what prices they are currently being supplied;  

• In order to be able to calculate the estimated value of the centralized contract it is 

necessary for CPA to ascertain the lowest price of the current contracts; 

• To ensure the value for money spent, the contracted price must be lower or at least the 

same as the price at which BOs are currently supplied.  

 BOs should order tickets in accordance with AI 2004/07 unless otherwise provided for by 

another legal act in special cases.  

 BOs should try their best to avoid the impact of factors that increase costs, i.e. variants are 

required to get the cheapest price and the price is offered immediately after the request was sent 

by the BO (no later than 6 hours)?  

Audit methodology 

We will answer the audit questions by: 

• Comparing the number of tickets purchased with those planned to ascertain if there are 

substantial differences; 

• Comparing the prices of a certain number of business class tickets versus economy class 

tickets to assess the reasonableness of the order.  

• Comparing the service fee prices of individual BOs with the fee achieved with a centralized 

contract.  

• Evaluating BOs’ actions to avoid the unnecessary impacts on price increases from poor 

planning.  
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Annex 2 Sample of contracts and transactions for air transport services 

To select BOs, subjects of this audit, from the tables of suppliers for 2016 (August) to 2019 
(December) we have extracted the amounts paid for the two contracted EOs.  

We have divided the population into 3 layers, based on the spending criterion:  

Criterion Contract 1 Contract 2 
Total per 
category 

Total 
transactions 

Over €100 thousand  4,414,065 2,624,401 7,038,466 2,378 

from €10 thousand to €100 
thousand  321,392 474,905 796,297 641 

up to €9,999  28,733 70,751 99,484 124 

Total 4,764,190 3,170,057 7,934,247 767,378 

 

We have audited for the first contract 1,523 tickets with a total value of €1,150,570, while for the 

second contract we have audited 1,050 tickets amounting to €694,721, in the following BOs:  

In the first layer (over €100 thousand expenditure), we involved two organizations and audited 

2,331 tickets with a total value of close to €1,686 thousand.  

Over €100 thousand:  

Code Name of organization Contract 1 Contract 2 Total 
Total 

transactions 

216 Ministry of Foreign Affairs  769,390   430,299  1,199,689         1.429  

214 Ministry of Internal Affairs  306,282   179,826   486,108            902  
 Total 1075,672 610,125 487,996 902 

  
In the second layer (from €10 thousand to €100 thousand), we have included four organizations and 
the value of the selected sample is over €147 thousand, with a total of 212 tickets.  
From €10 thousand to €100 thousand 

Code Name of organization Contract 1 Contract 2 Total 
Total 

transactions 

104 Office of the Prime 
Minister 

 38,583   51,654   90,237            127  

210 MESPI 20,663 11,713 32,375 53 

644 Municipality of Vushtrri 7,403 6,353 13,756 11 

215 Ministry of Justice 8,250 2,655 10,905 21 

Total  74,899 72,375 147,273 212 
  

In the layer of small users (under €10 thousand), we have included in the sample three organizations 
with a value of over €12 thousand with a total of 30 tickets. 
up to €9,999 

Code Name of organization Contract 1 Contract 2 Total Total tickets 

632 Municipality of Gjakova 0 4,436 4,436 5 

651 Municipality of Gjilan 0 5,270 5,270 18 

624 Municipality of Suhareka 0 2,676 2,676 7 

Total  0 12,382 957,436 30 
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Central and local level organizations are included in the sample. All these are supplied by both EOs 
except the organizations that are categorized in the last layer (under €10 thousand). The latter have 
used only the current contract.   
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Annex 3. Letters of Confirmation  

 



ZYRA KOMBËTARE E AUDITIMIT - NACIONALNA KANCELARIJA REVIZIJE - NATIONAL AUDIT OFFICE 

 

                  

28 

 



ZYRA KOMBËTARE E AUDITIMIT - NACIONALNA KANCELARIJA REVIZIJE - NATIONAL AUDIT OFFICE 

 

                  

29 

 



ZYRA KOMBËTARE E AUDITIMIT - NACIONALNA KANCELARIJA REVIZIJE - NATIONAL AUDIT OFFICE 

 

                  

30 

 

 

 

 



ZYRA KOMBËTARE E AUDITIMIT - NACIONALNA KANCELARIJA REVIZIJE - NATIONAL AUDIT OFFICE 

 

                  

31 

 



ZYRA KOMBËTARE E AUDITIMIT - NACIONALNA KANCELARIJA REVIZIJE - NATIONAL AUDIT OFFICE 

 

                  

32 

 



ZYRA KOMBËTARE E AUDITIMIT - NACIONALNA KANCELARIJA REVIZIJE - NATIONAL AUDIT OFFICE 

 

                  

33 

 



ZYRA KOMBËTARE E AUDITIMIT - NACIONALNA KANCELARIJA REVIZIJE - NATIONAL AUDIT OFFICE 

 

                  

34 

 



ZYRA KOMBËTARE E AUDITIMIT - NACIONALNA KANCELARIJA REVIZIJE - NATIONAL AUDIT OFFICE 

 

                  

35 

 



ZYRA KOMBËTARE E AUDITIMIT - NACIONALNA KANCELARIJA REVIZIJE - NATIONAL AUDIT OFFICE 

 

                  

36 

 


