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1 SNISA 3000 Standards and guidelines for performance auditing based on INTOSAI’s Auditing Standards and practical
experience
2 Economy – The principle of economy implies minimising the cost of inputs. Inputs should be available at the right time, quantity
and quality and at the lowest price possible.
3 Efficiency - The principle of efficiency implies achieving the maximum from the available inputs. It relates to the relationship
between input and output in terms of quantity, quality and time.
4 Effectiveness - The principle of effectiveness implies the achievement of set objectives and the achievement of expected outputs.
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List of Abbreviations
CA

Contracting Authority

DPR

Directorate for Protection and Rescue

EO

Economic Operator

MF

Municipality of Ferizaj

MI5

Ministry of Infrastructure (nowadays: Ministry of Environment, Spatial
Planning and Infrastructure – MESPI)

MM

Municipality of Malisheva

MP

Municipality of Prishtina

MPz

Municipality of Prizren

NAO

National Audit Office

5 Since the audit covered earlier period, in the body of the report, Ministry of Environment, Spatial Planning and Infrastructure
we referred it with earlier name Ministry of Infrastructure-MI
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Executive Summary
The road construction sector continues to be one of the most important sectors in the
country’s economy due to its impact on the well-being of citizens and the investments
involved. The good quality of road works is important both for safety and for reasons of
economic development.
Road construction receives a significant share of capital investment costs. During the
period 2017-2019 only in the construction and improvement of regional and local roads
were spent over 343 million euros. However, budget organizations responsible for road
construction face various challenges during the road construction process.
Therefore, to assess whether the constructed roads are completed on time and with the
quality accepted by the standards, the National Audit Office has conducted the audit
“Value for money in the construction of local and regional roads”. In the audit we have
included the Ministry of Infrastructure and the municipalities of Prishtina, Prizren,
Ferizaj and Malisheva.
Through this audit we have identified some significant shortcomings during the
construction of roads that need improvement.
The first issue concerns the shortcomings in the planning of activities related to road
construction, first the Ministry of Infrastructure and the audited municipalities had
announced tenders without ensuring that the preconditions for their start were met
(expropriations, etc.). Further, the initiation of the procurement activity had been done at
an inappropriate time which had prevented the uninterrupted implementation of the
contracts. As a result, the road construction works were not completed within an optimal
time and the benefits for the citizens were delayed.
The second issue concerns the shortcomings in the budgeting of funds, i.e. the way of
financing the construction of roads. The Ministry of Infrastructure as well as the audited
municipalities had not budgeted sufficient funds to ensure the uninterrupted
implementation of contracts. Sufficient funds were made available only after two or three
years which also caused delays in the implementation of contracts.
The third issue relates to shortcomings in project design. In almost every road
construction project designed, managers/supervisory bodies found shortcomings in
implementation and consequently modified them. This had in some cases caused
additional costs. Moreover, the construction of some roads was not based on major
projects but was based only on bill of quantity which had caused additional work because
the bill of quantity was not adequate.
The fourth issue is related to the lack of cost-benefit analysis of road construction projects,
where the Ministry of Infrastructure and the audited municipalities would determine
which objectives will be achieved through road construction, including all requirements
of applicable construction standards of roads, both in terms of technical/construction, as
well as that of road design. Consequently, the design of the roads was different (the width
of the road differed from municipality to municipality) and there was no uniform design
based on a unique standard.
5
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In the absence of cost-benefit analysis, some roads were built that provided little value for
money.
In addition to these issues we have identified some common shortcomings regarding
compliance with legal requirements in the road construction process.
The overall conclusion of this audit is that the construction of local and regional roads is
followed by numerous shortcomings ranging from lack of cost-benefit analysis,
inadequate planning of activities, insufficient budgeting, expropriation problems as well
as problems with drafting major projects and uncertainty regarding reference to road
construction standards. As a result, road construction was delayed by up to three years
and some remained unfinished for another five years. Therefore, in most of the audited
projects, the best value for money is not provided.
In order to address these important issues, we have provided nine (9) recommendations
to the Ministry of Infrastructure and the audited municipalities. The full list of
recommendations for the audited parties is presented in Chapter 5 of this report.

Response of the parties involved in the audit
The municipalities of Prizren, Ferizaj and Malisheva have agreed with the audit findings
and conclusions and have committed themselves to address the recommendations given.
Whereas, we have not received a response from the Ministry of Environment, Spatial
Planning and Infrastructure, and from the municipality of Prishtina. We encourage the
entities involved in this audit to make every effort to address the recommendations made.
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1. Introduction
Constructing high standard road infrastructure has an important role in the economic
development and well-being of a country. Kosovo covers an area of almost 11,000 km2
extending 190 km from North to South and 150 km from East to West. While the entire
territory of Kosovo consists of a road network of about 8,522 km6.
The quantity and quality of road infrastructure is one of the main factors that determines and
facilitates the movement of citizens and goods, but without neglecting the willingness of a
business to invest in a country. This importance is related to the fact that the transport sector
has an important role in the socio-economic development of a country as it provides access to
markets, production, jobs, health, education and other social services. Road infrastructure is
particularly important for international transport, while the goal of a country’s economy is to
boost exports to impact economic growth.
Despite the rapid development of travel trends in the world, Kosovo has a low level of
urbanization, which reduces the intensity of transport (number of passengers per capita). The
geography of Kosovo means that distances are short, therefore road transport is the most
effective and sustainable form of traffic. Most roads in Kosovo were built or rebuilt in the
1960s7, to continue more intensively with construction of new roads after 2000.
During the years 2017-2019, the central and local level together had spent over 343 million
euros on the construction and improvement of road infrastructure, especially on regional and
local roads, provided by the Sector Strategy8.

Millions

Graph 1 Expenditures of BOs on road infrastructure for the years 2017-2019
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Millions

Graph 2 BOs’ expenditures on road infrastructure
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Road construction in Kosovo is mainly financed by the state budget, but there are cases when
it is financed by various loans.
Expenditures for the construction of regional and local roads for the last two years (2019 and
2018) are on average 35% of the total expenditures for capital investments. Therefore, their
timely completion, within budget limits and good quality is important for both safety and
economic development in our society.
A better quality, faster and cheaper road infrastructure will help all industries in Kosovo to
provide cheaper raw materials and to place products on the market cheaper. Improving road
infrastructure will also encourage new investments. All this will enable higher rates of
economic growth.

1.1. Audit motive
A road infrastructure with good standards means that the roads are of good quality, provide
safety and opportunities for the development of businesses and the economy. However, such
facilities are not always provided with the construction of new roads. The factors influencing
this issue are numerous.
Reports of the National Audit Office (NAO)9 indicate poor quality road construction and
frequent breakdowns, which among other consequences is low traffic safety. Moreover, these
reports have identified other shortcomings as follows:
• project definition, Contracting Authority (CA) have started the works and the contract
has been signed without an initial project;
• land expropriations in some cases have not been done on time which have affected
the construction of roads to be delayed and there are cases that the roads have
remained in half, consequently non-functional.
• initiating procedures without committing funds and in some cases the funds of one
9

http://zka-rks.org/publications/ Audit Report-Traffic-Safety-Municipal Reports published in 2019;
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project were used to make payments for other projects, so there was a lack of funds
for some of the road projects.
The NAO reports also highlight cases where the bill of quantity and estimation have been
changed from the contracted one without any prior approval and some roads do not have
major projects at all.
Moreover, many print and electronic media have reported on various problems especially in
terms of the quality of road construction. Demolitions on newly built roads have been reported
in various cases10, which turns out that the roads will need repair and maintenance more often
than expected. The most recent case (in 2021) of reporting on the poor quality of road
construction is the case of the newly built road in Malisheva, a segment of which was damaged
by rainfall11.
The indicators presented above lead to the formulation of the hypothesis that the construction
of regional and local roads is accompanied by numerous shortcomings that affect their quality
and consequently the construction of roads does not provide value for money.

https://www.koha.net/kosove/95253/kosova-vazhdon-te-kete-cilesi-te-dobet-te-rrugeve/;https://insajderi.com/shkaqet-pse-pombin-bari-neper-rruget-e-asfaltuara-ne-kosove/
11 https://kallxo.com/lajm/malisheve-shiu-e-ben-cope-cope-asfaltin/
10
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1.2. Audit objective and questions
The objective of this audit is to assess whether value for money has been achieved in the
construction of regional and local roads. In particular, we will assess whether the Ministry of
Infrastructure and the municipalities of Prishtina, Prizren, Ferizaj and Malisheva are ensured
that the constructed roads: are completed on time, within reasonable costs and with quality
accepted by standards.
To answer the audit objective, we have posed the following audit question:
• Has value for in construction of regional and local roads money been achieved?

Audit Scope
This audit covered eleven projects, of which two projects of local character and a regional road
initiated by the Ministry of Infrastructure and eight local road projects implemented by
municipalities.
In addition to the Ministry of Infrastructure from the central level we have audited four
municipalities: Prishtina, Prizren, Ferizaj and Malisheva. The audit included the contracted
projects during the period 2016-2019, while we followed the realizations until May 2021. In
this audit the audit team was supported by an expert in the field of construction.
During the audit process of the Rudë-Sfërkë project, the municipality of Malisheva could not provide
us with the construction diary. With this we were limited to the exact determination of the working days
performed and the eventual causes of delays.
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2. Description of Audit field
The road network in Kosovo is categorized into highways, national roads and regional roads,
which are under the administration of the Ministry of Infrastructure (MI) and local roads,
roads in settlements, urban roads, connecting and uncategorized roads which are under
administration of municipalities.
Regional road means a public road which connects the centres of economic importance of two
or more regions. Whereas, local road has the meaning of public road officially categorized as
local road, which connects the living spaces within the settlements of a municipality.
MI is responsible and has a great influence in terms of road construction, as it is the regulator,
procurer and supervisor of road projects. 1,951 km are included in the responsibility of MI, of
which 647 km are national roads and 1,304 km are regional roads. While in charge of
municipalities are 6,571 km of which 571 km are urban roads and about 6,000 km rural
roads.12
Diagram 1: Responsible parties in the road construction process at the central and
local level
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Project definition
The project definition phase represents the process of preparing the document that officially
confirms the project and gives the CA the authority to use the resources of the organization
for the development of project activities. In the case of capital projects, in this case also road
construction projects, each budget organization must complete all the data required in the
Public Investment Program (PIP) system for each proposed capital project according to the
requirements and prescribed procedures. Further, the document that officially confirms the
project is the budget law for the respective year. After defining in which project will be
invested, CAs identify new projects approved in the budget law for the respective year and
existing ones. The central level, in addition to the projects that it has planned itself based on
investment strategies, also highlights new projects approved by the Assembly. Whereas, the
local level makes the planning for investment in road construction based on the requests of
the citizens, while after the approval of the projects in the Municipal Assembly it starts with
the planning for contracting.

Planning
Planning is the first function that defines the goals, activities to be undertaken, capacities and
time to be accomplished, what resources to use and when to commit. Planning is an abstract
action that in most cases is finalized on paper or document. It precedes the realization of
works, defining in advance the orientations, strategies, reports and commitments.

Organisation
The organizing phase implies the division of tasks against the available resources. The design
company designs the blue-print design project according to the design task and the terms of
the contract. The draft is controlled and approved by the commission appointed by the
decision of the secretary general at the central level, respectively the mayor at the local level.
After the approval of the main project, the responsible officials prepare the request for
initiating the procurement activity. Procurement Unit develops procurement procedures that
result in awarding the contract to the winning EO.

Supervision
The purpose of this very important phase for the successful implementation of the project and
in accordance with the standards is to control and monitor the progress of the project in
relation to the plan and at certain moments when it is necessary to intervene to
eliminate/prevent problems.
Supervision is one of the basic functions in construction processes. Supervision is made by the
individual or the supervisory team, appointed by the investor, for the purpose of technical and
administrative control of the execution of works. Supervision controls the quality and quantity
of materials, architectural realization as well as monitors construction deadlines and budgets.
Quality control systems are a legal obligation for every participant in the construction project.
The contractor (EO), is the main responsible for quality. He has the task of making regular
control of the materials used and quality control of the realization of job positions. EO during
the control is based on regulations and construction standards, adapting them to the
conditions required by the project. On the other hand, the Ministry, i.e. the Municipality,
appoints the supervisory body/contract manager, to control the quality of the works. The
12
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supervisor has an even greater responsibility, as he is the main control of the EO, and any
weakness of the supervisor will be reflected in the construction results. Control of materials
and construction itself is determined by law, such as the requirements of the law on roads and
the law of construction. Then it should be based on the regulations for the construction of
buildings with certain materials, such as Eurocodes. In order to enable proper control of works
and materials, the main technical construction projects should have the chapter of
“Specifications”, in which, for each bill of quantity point, the standard required for work and
material is clarified.
These functions are foreseen by quality control in construction according to good practices:
• Material quality control;
• Quality control of the realization of positions;
• Control of transport and storage of materials; and
• Controlling the implementation of contractual articles, such as labour price, deadlines, etc.
Quality control is organized in three levels:
• Quality control: is the simplest way to achieve quality. In this way of control, the
materials and positions applied are checked separately, taking samples and
examining them;
• Quality assurance: is a higher level of control, which in itself includes quality control.
By quality assurance we mean the creation of prevention against defects; and
• Total quality management represents the highest level of quality control, with which
the whole enterprise is organized for the purpose of quality control. This means: all
departments are in function of product quality realization, which requires integration
of decision-making and efficient administration.

Acceptance
This stage means closing the whole process. At this stage it is necessary to prepare a checklist
to make sure that the project is completed as planned. At the central level, the acceptance of
works is done by the commission formed by the decision of the Secretary General, respectively
by the decision of the mayor at the local level.
In addition to the above, road construction projects are also developed through Memoranda
of Understanding (MoU) between MI and municipalities, where municipalities usually carry
out procurement procedures, while the ministry makes payments and appoints a project
oversight officer.
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3. Audit findings
This chapter presents the audit findings related to the audited projects to answer the main
audit question whether value for money has been achieved in the construction of regional and
local roads. We presented the findings by audit questions, organizations and projects.
• The first part refers to the issue of implementation of projects in a timely manner by
the four audited municipalities and the Ministry of Infrastructure. The results of our
audit showed that only two projects were completed within the stipulated time, five
other road construction projects had faced significant delays and the other four
projects had not yet been completed. These issues are detailed in Chapter 3.1.
• The second part refers to the implementation of projects with reasonable costs, i.e.
budgeting of sufficient funds for road construction projects. The audit revealed that
the audited entities had different ways of budgeting funds, their insufficiency and
differences in costs of similar positions. Chapter 3.2.
• The third part refers to the issue of design, respectively the structure of built roads.
The audit found that there was no unique standard regarding the design of the roads,
i.e. the road and the accompanying road infrastructure varied from project to
project/road. Chapter 3.3.
• The fourth part refers to quality control of works and materials used in road
construction. The audit found that the organizing of road quality control and the
controls themselves were not good and there were cases when the road was damaged
shortly after it was completed. Chapter 3.4.
In addition to these issues, we have encountered cases of non-compliances with the
requirements of relevant legislation during the organization and implementation of the road
construction process. These details are in Chapter 3.5.
For each part we have given the relevant recommendations for the central and local level, as
in the chapter 5.
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3.1 Execution of projects within a reasonable time
In order to achieve value for money in a project, the project must be completed within the set
timeframe. The project implementation process should follow the contracted steps. When changes to
the original contract are unavoidable, measures must be taken to prevent unnecessary delays.

1. Most road construction projects were not completed within an optimal
time
The time limit within which these projects were completed ranged from 27 days - for the
rehabilitation of the road in the municipality of Prizren - to 1010 days for the construction of
the road in the municipality of Ferizaj. While there were four projects that were not completed
at all, two of them even after five years from the start of contract implementation.
Graph 3 Duration of project implementation in audited municipalities
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In the graph above, the differences between the working days foreseen by the contract are
presented compared to the calendar days spent in the construction of roads in the audited
municipalities. A project (marked in green) is not yet complete.
The reasons for this long time for the completion of projects are:
• starting the procurement activity at inappropriate times;
• starting the works on the project without completing a series of preliminary works without solving in advance the property problems, illegal constructions, etc.;
• weaknesses in the designed projects;
• Inadequate way of budgeting; and
• delays caused by closure during pandemic (2020-2021).

Municipality of Prishtina
For the construction of Richard Holbrooke Road, with the length of the first segment 523 m
and width 16.5 m, as well as the other segment 251 m and width 11 m, the dynamic plan had
foreseen that the works be completed in 240 days while the calendar period for the realization
of works was not specified at all. A total of 709 calendar days were needed for the realization
of this project.
Initially, the start of procurement activity at inappropriate times was one of the reasons for
the delay. The requesting unit had submitted a request to initiate the procurement activity at
the end of May 2017 while the procurement activity had started in June 2017, while the
contract was signed in September, just two months before the start of the winter season.
The prolonged period of works (according to the summary report of the contract manager)
was caused by the interruption of works during the winter season of 2017 and 2018 for 244
days, weekends and holidays (125 days), atmospheric conditions (57 days according to the
report) and due to property disputes (25 days).
Also, the works were suspended for 21 days because a new decision had to be issued for the
appointment of the contract manager.
In addition, the situation on the ground had imposed deviations from the blue-print design
projecting some positions which, although they had not caused a substantial change in the
project nor in excess of the contract value, had resulted in delays in project implementation.
Additional works which were not foreseen in the contract are: protective walls; sidewalks,
relocation of the transformer that was not foreseen either in the dynamic plan or in the project,
demolition of the objects that had occupied the public property (neither these are foreseen in
the dynamic plan nor in the project), and negotiation with the residents who had property
claims for the route to which the designed road passed.
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The implementation of the other project, the construction of the road Rimanishte - Sharban,
with a length of 3.6 km and a width of 5.5 m, the municipality of Prishtina (MP) took a total
of 403 calendar days. So, from the first day of work until the end of the implementation of this
contract, it took about 13 months versus 120 working days as it was intended to last under the
contract.
One of the reasons for the delay in the implementation of the contract was the start of
procurement activity at inappropriate times for construction. Procurement activity was
initiated in July 2018 and it took another four months until the contract was signed. The works
had started in the beginning of November 2018, not at all favourable time for the development
of the construction works, continuing for only 22 days until the interruption, because the
atmospheric conditions had not allowed the continuation of the works. The works had started
again in April 2019, 144 days or close to 4 months after the interruption.
Another factor was the complaints from some citizens along whose property the road had to
be built. The developer of the project - contracted by the municipality of Prishtina - had not
foreseen access to the road from the properties of these citizens so they had hindered the
development of works.
There was also a case when the road passed through the property of a citizen from whom the
MP had not obtained a construction consent nor offered compensation. So he too had
hindered the development of works. The reason for this situation was the lack of an
expropriation report, in the absence of which the MP was not able to take any preliminary
action to ensure the unimpeded implementation of the contract. It had dealt with property
problems only after it had started implementing the contract.

Municipality of Ferizaj
The construction of the road Prelez i Muhaxherëve - Papaz - Sally - Prelez i Jerlive, with a
length of 5.4 km and a width of 6.0 m, was completed after 873 calendar days while the
contract stipulated that the construction be completed in 120 working days.
The works had started in the second week of December 2017 and had lasted only 5 days when
they were interrupted due to the winter season, to resume in the first week of April 2018. The
works had continued (with occasional interruptions) until in the middle of December 2018
when they were interrupted for the second time due to the next winter season to continue in
17
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March 2019 and until the end of July 2019. The works on this project were completed after 3
years, while effective working days were 114, which means that the time provided by the
contract of 120 days for the implementation of this project was sufficient, but these 114 days
were spread over 3 years, which is not a reasonable time for a project with a length of 5.4
kilometres.
A key factor for the prolongation of the works was the way of budgeting (funding from the
Ministry of Infrastructure, for more details see chapter 3.2). As a result, the works were carried
out at a slow pace and with frequent interruptions during 2017 and 2018.

The implementation of the project for the construction of the road Rahovicë – Kishnapolë with
a length of 14 km and a width of 6 m according to the contract was foreseen to last 250 working
days within a period of three years. The contract was signed at the end of 2017 which means
that the works on the project should have been completed in 2020.
The Municipality of Ferizaj (MF) had started the procurement activity very late, in August
2017 and the procurement procedures until the conclusion of the contract had taken nearly 4
months. Consequently, the contract was signed at the end of the year or in the winter season
when no works are carried out due to atmospheric conditions.
Since the works had started in the middle of December 2017, they were interrupted eight (8)
days after the start because the winter season had started, when the atmospheric precipitation
prevents the development of the works. The works had started again towards the end of May
2018, about five months after they were stopped. From this time until the following winter
season, the municipality had at its disposal at least seven more months (175 working days, not
counting weekends) during which it could have carried out the works. However, due to the
limited financial capacity of the Ministry, the municipality had developed only 41 effective
working days, interrupting them at the end of July 2018 to continue again after six and a half
months, in April 2019. Another 134 effective days works carried out during 2019 were not
enough to construct the road so the works in this project were carried out during 2020, until
September 17.
Consequently EO had developed a total of 281 effective working days over 1010 calendar days.

During the implementation of the project, MF had encountered some obstacles but which
were negligible reasons regarding the slow implementation of works on this road.
18
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Municipality of Prizren
The Municipality of Prizren (MPz) was the only one that had realized its projects within an
optimal time, also defined by the contract. Since the nature of the works was the rehabilitation
of the road, then the possibilities for delays were small.
The rehabilitation project of the road Dedaj-Lubizhdë e Hasit, with a length of 5.15 km and a
width of 5m, was completed within 85 calendar days, while the contract (dynamic plan)
stipulated that the rehabilitation be completed within 150 days.

The time foreseen for the rehabilitation of the road in Petrova neighborhood was 90 days
with a length of 1.47 km and a width of 6 m, a reasonable time for projects of such dimensions,
with the technical and professional capacities defined by the contract. As the works had started
five days after the signing of the contract, 27 days after the start of the works were fully
completed as during the implementation, the MPz had not encountered any obstacles. It was
the season when works could take place due to good weather conditions.

Municipality of Malisheva
The project for the construction of the road Rudë - Sferkë, with a length of 4 km and a width
of 5 m, according to the contract (dynamic plan) was foreseen to be realized for 45 days
(without determining whether they are working days or calendars). It took the Municipality
of Malisheva (MM) 248 calendar days to complete this project.
For this project, we were not able to be provided with the construction diary to verify the
working days as well as to understand the duration of the works and the cause of the delays.
The construction diary was kept by the contract manager appointed by MI (who had a service
contract, according to the contract manager from the MM) and after the expiration of the
contract he lost contact with him and the construction diary remained with the latter.
However, Contract manager had other evidences for the time of beginning, interruption and
completion of works.
Among the reasons for extended time of the contract execution was the late initiation of
procurement activity (11/7/2019), then until the signing of the contract it took more than two
months (69 days). The works started in September until 15 December 2019 when they were
interrupted due to atmospheric conditions. The application for technical acceptance was made
at the end of June 2020 or more than eight months from the start of works.
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According to the contract manager, another factor for the delay in the implementation and
completion of this project was the complete closure of several months due to the pandemic.

Regarding the construction of the road Llapqevë - Mirusha Waterfalls, 3.1 km long and 6 m
wide, the road was not completed yet, until June 2021, when this audit was performed,
although 42 months had passed since the signing of the contract, while it was intended to last
120 working days. The last time when works were carried out on this project was in May 2018,
which means that in the last 35 months there has been no progress in this project.
Work had begun in late November but was suspended due to the winter season after 42 days,
many of which had been rainy days. Work then began in early April 2017, approximately four
months or 113 days after the suspension.
Most of the works were executed within the next 45 days, but the road was not fully built.
There was also the work of the asphalt layer that according to the contract had cost 1 euro per
m2 which was an abnormally low price, while the market price was about 8 euros per m2.
Since the EO had offered with this price, it was not convenient to complete this stage so the
road was not built 42 months after the contract was awarded. Procurement office in the MM
during the bid evaluation phase had expressed doubt that the EO would not be able to
implement the contract with this abnormally low price, therefore had requested additional
clarifications from the EO. Upon receiving the clarification, although it was not convincing,
the procurement office had given him the contract which resulted in the situation described
above – failure to execute works. After some remarks that the contract manager had made to
EO for non-compliance with the terms of the contract, the MM terminated the contract and
paid the amount for the work performed up to that date, applying a fine for delay. However,
after that, the MM did not take any action and consequently the road was left unfinished.

Ministry of Infrastructure
For the construction of the road Vojnik -Osojan, Lot 1, with a length of 3.6 km and a width of
6m, which was planned to connect the villages of the municipality of Skenderaj with those of
the municipality of Istog, the works had started at the end of January 2016 but have not been
completed still, although with the dynamic plan its construction was foreseen to be completed
in 155 days. In this segment of the road, the works had continued until June 2017 when they
were stopped indefinitely.
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Graph 4 Duration of project implementation in the Ministry of Infrastructure
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During the physical inspection of the road we found that the works were carried out only along
2.4 km of the road, (excavations were carried out and the base of the road was paved with
gravel), part of which was covered by landslides from the slopes13. For the remainder of the 1.2
km road, the MI had only carried out excavation.

Photo 1 Road Vojnik Osojan – Lot 1

13

Sloping side on the side of a raised road
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The reason for this road to be realized only partially were the property problems as this road
was a completely new road and it was foreseen that the whole route would pass through private
properties, which were not expropriated before the signing of the contract.
Although the contract was signed in 2016, the road is not even close to construction and
citizens can not use it even after four years from the start of works.

The time foreseen for the construction of the other segment of the road Vojnik-Osojan - Lot 2
with a length of 6.5 km and a width of 6m, was 155 working days, while in this road were
developed a total of 184 effective working days (including rainy days) but not even half of the
road was built.
The works had started in April 2016, but, MI had encountered obstacles from the owners of
the lands through which the road was planned to be built. On the eighth day of the works, the
residents had warned the EO that they would not allow him to carry out the works, however,
the contract manager appointed by the Ministry had ordered the development of the works
despite being notified about this issue. According to him, the problem was reported to his
supervisors, in the weekly meetings held regularly by the Road Directorate of MI, but no
measures were taken to resolve the ownership problem.
After the physical inspection of the road we found that only about 3.5 km, or approximately
half of the road, was built/asphalted, the rest remained unfinished.
The reason for this situation was ineffective communication between MI and beneficiary
municipalities. The municipalities did not undertake anything to expropriate the road route
while MI did not ensure that the municipalities completed the expropriation. Thus, MI had
given a contract for the construction of this road without meeting the preconditions.
Consequently, MI, respectively the beneficiary municipalities, had not achieved their objective
for the construction of this road that connected the respective localities of the two
municipalities.
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Rehabilitation of the regional road Rahovec-Suhareka with a length of 12.35 km and a width
of 6.8 m, was not completed even two years after the start of works. First the procurement
activity had started at the end of June 2018 while the contract was signed after two months,
at the beginning of August. The works had started at the beginning of August 2018 and
according to the contract, for the rehabilitation of this road it took a total of 90 working days.
While 107 days of effective work were developed by the end of November 2018, when the
works were suspended due to atmospheric conditions. The time of 90 days allocated for this
rehabilitation was not enough, so the works had continued in 2019, after a 4-month
suspension. Another 36 days of work were carried out but the rehabilitation of the road was
not completed.
The main reason for the delay in the completion of the works was the change that had to be
made in the bill of quantity to adapt to the real needs.
MI had appointed a commission consisting of five MI officials to draft a bill of quantity for the
rehabilitation of this road and several other roads at the same time.
However, the bill of quantity also lacked some elements, the absence of which was ascertained
by the contract manager. Among them was a roundabout, a retaining wall, a concrete channel
as well as road extensions in turns. For this, 8 months after the start of works on this road, the
manager had made a request for additional work. The request was followed by the
appointment of another commission to review/approve it. In addition to this approval, the
commission that drafted the basic bill of quantity was also required to approve the required
changes. This happened more than two and a half months after the approval of the additional
works. Furthermore, before starting the realization of these additional works just approved, it
was necessary to formally conclude an annex contract between MI and EO. However, until the
signing of this contract annex by the procurement office, it took another 6 months (in April
2021).
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3.2 Project execution and the way of budgeting
In order for projects to be fully implemented, they need to be properly planned from a budgetary point
of view. Moreover, such a goal is defined in the Medium-Term Expenditure Framework, where road
construction projects must be completed at favourable costs, to enable faster and cheaper movement of
citizens and goods and with a proper quality.

2.

For most road construction projects, the budgeting was inadequate

The way of planning, i.e. budgeting of funds for project implementation, was different in the
entities we audited. Budgeting of funds for more projects in a single budget code and two- and
three-year budgeting for road construction projects, characterize the budget planning in the
audited entities.
Graph 5 Budgeting for projects (amount budgeted as a percentage of contract value)
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As can be seen in the graph, there was a project that had started to be implemented with a
budget of only 4% of the contracted value, as well as a project for which 91% more than the
contracted value was budgeted.
We also analysed seven contracts by comparing the six positions that have the biggest weight
in contract value. From the analysis we found that the prices of the same (or similar) positions
were different from contract to contract. The highest prices were in the contract for the
construction of the road in Ferizaj, Sazli village, for example the price of crushed limestone 063mm with thickness t=20cm was 120% higher than its price in the contract of the
municipality of Malisheva. The prices of other contracts also had differences between them,
which can be seen presented in tabular form in annex 2.
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Further on, for the construction of these seven roads, of the same category, the audited entities
had included in the pre-measures the same or similar positions with a few differences from
each other. For example, at position 4 the thickness of the bitumen aggregate in the Ministry
(Vojnik) and Prishtina was 7cm while in the others it was 8cm. There was ambiguity as to the
thickness determination factor. There were also discrepancies in the design of the project
regarding the width of the roads from 5m (Lubizhdë) to 7m (Rahovica-Kishnapole).

Municipality of Prishtina
MP’s practice was not to budget each road construction project in a separate budget code.
Instead, the municipality merges more urban road construction projects into a single budget
code as well as rural road construction projects into another budget code. However, this
practice does not comply with the requirements arising from the Public Investment Program
manual14.
For the Richard Holbrooke road construction project, MP had projected that the value of the
contract would reach 980,000 euros while the contract price was 469,930 euros which means
that there was an inaccurate forecast, i.e. double the funds needed for this road. For this
project together with other projects, MP had budgeted 2.2 million euros.
For the construction of the road Rimanishte - Sharban, MP had projected that the cost for its
construction would be 982,303 euros of which 80,580 euros it planned to spend for the first
year and the rest for the following year. The contract price was 564,649 euros, which means
that even for this project it had provided the double of the necessary funds. The MP projects
were budgeted together with other projects and the budget could be sufficient provided that
the other MP projects did not spend the combined project funds. However, payments during
2019 were made as invoices had arrived, within the legal deadlines.

Municipality of Ferizaj
Funding for the road construction project in the villages of Prelez i Muhaxherëve-Papaz - SazliPrelez i Jerlive, the MF had secured by signing a memorandum of understanding for funding
with the Ministry of Infrastructure according to which the Municipality of Ferizaj had no
financial obligations.

The value of the contract for the construction of the road was 1,045,409 euros, while the
memorandum provided that the Ministry allocate a total of 400,000 euros, 100,000 euros in
2017 and 300,000 euros for 2018 while for 2019 no funds were provided, although the project
was defined as three-year-project. Therefore, MF did not have the financial means to complete
the project within an optimal time.
14

Public Investment Program - Procedures for BO users, (page 7, para.3) www.pip-ks.org
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Table 1 Allocations and payments for the road Prelez M -Papaz - Sazli - Prelez J.

Budget Law
Appropriations
Payments

2017

2018

2019

2020

2021

Total

100,000

200,000

500,000

111,143

18,071

929,214

10,000

201,767

724,268

93,072

120,557

1,149,663

As can be seen from the table, quite small amounts were budgeted to finance a project worth
over 1 million euros, and to pay the obligations the MI had received funding from other
projects (as in 2019 or 2021). For the construction of this road, in addition to the basic
contract, MF had signed an annex contract, in the amount of 104,253 euros, or close to 10% of
the value of the basic contract, not for additional work related to the road but for additional
roads which were not originally provided for in the basic contract. With this contract annex,
the municipality had built 6 new alleys, with a total length of 1.2 km, in several neighborhoods,
following the constant requests that the residents of this area had submitted to the contract
manager during its implementation. For these works, the municipality should have
announced a new tender instead of an annex contract.
The way of financing the project was based on the memorandum of understanding between
MI and MF, which was also a reason for delays in implementation.

The cost for the construction of the road Rahovica - Kishnapole was over 2.6 million euros
under the contract, and the municipality had given the contractor a deadline to build the road
within 36 months from the date of signing the contract.
The financing for the construction of this road was taken over by MI based on the
memorandum of understanding according to which MI would provide 600,000 euros for
three years. It turns out that this amount would cover only 22% of the project, while the other
2 million, for the remaining 78% of the cost, was not defined where they would come from.
MF did not allocate funds for this project so that the project could be completed within a
reasonable time.
Table 2 Allocations and payments for the road Rahovica - Kishnapole

Budget
Law
Appropriations
Payments

2017

2018

2019

2020

2021

Total

100,000

100,000

400,000

600,000

150,000

1,350,000

250,000

942,000

485,983

150,000

1,827,983

As can be seen from the table, the amounts that were budgeted were insufficient to finance the
project in question and to pay the obligations, MI had received funding from other projects
(in 2018 and 2019).
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However, during the years 2018-2020 in this project were spent 1,677,983 euros, which were
taken from other projects (through budget review and re-allocation of funds) because
liabilities had already been created to EO. Over 60% of the contracted value was paid, but
about 1 million euros remain to be paid. EO had performed all the works provided by the
contract, so the project was completed, technical acceptance was made and was put into use.
In addition, during the execution of the contract, the citizens of MF, affected by this road, had
made a request for change/completion of the project - for an additional road - which request
was approved by the Mayor. Thus, an annex was added to the existing contract, which
increased the cost of the project by 260,520 euros, bringing it to a total of 2,909,226 euros.
This means that the outstanding debt to the contractor is over 1.3 million euros.

Municipality of Prizren
For the construction of the road Dedaj-Lubizhdë e Hasit, contracted in the amount of 251,000
euros, MPz had allocated 130,000 euros for 2019, or only 52% of the contracted value. Then
in 2020 it had allocated another 130,000 euros. The works on this road were completed in
early October 2019 but due to insufficient budgeting to cover the full value of the contract, the
last payment of 25,140 euros was made at the end of December 2020, or 13 months after the
end of fieldwork.
The value of the contract for the rehabilitation of the road in the Petrovo neighborhood was
96,928 euros, while MPz had budgeted only 50,000 euros for 2019, while the other 46,928
euros were not foreseen in the projections of the following year. However, the works on this
road were completed much earlier than anticipated/planned. Therefore, since the amount of
50,000 euros, which MPz had budgeted for this project in 2019, covered only 50% of the
contract value, payments were made in three installments, one of which in the amount of
46,928 euros (close to 50 % of contract value) was executed at the end of March 2020, or 13
months after the completion of field work (works were completed at the end of June 2019).
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Municipality of Malisheva
For the construction of the road Rudë - Sfërk, contracted in the amount of 267,720 euros, the
MM had provided funding based on a memorandum of understanding with the Ministry of
Infrastructure. The memorandum specified that initially MI would allocate 10,000 euros (for
2018) while the MM 40,000 euros, while the funds projected for the coming years were up to
370,000 euros. In 2019, MI had budgeted 410,000 euros while the contract price for this
project was 267,720 euros. This means that MI had budgeted close to 35% more funds while
ensuring that payments could be made on time, provided the construction is completed within
an optimal time.
However, the construction of this 4 km long road was completed after 395 calendar days, so
the unspent balance of the budgeted amount had to be carried over to the following year, as a
budget surplus.
Table 3 Allocations and payments for the road Rudë - Sfërk

Budget law

2019

2020

2021

Total

Appropriatio
ns
Payments

410,000

97,280

124,319

631,599

69,991

189,149

-

259,141

The value of the contract for the construction of the road Llapqevë - Mirusha Waterfalls was
185,713 euros, with a length of 3.1 km and the MM had given the contractor a deadline to build
the road within 120 days from the date of signing the contract. The contract stipulated that
the amount of 50,000 euros, budgeted by MI for 2017, was available for the current year. This
means that the project had financial coverage for only 27% of the contracted value of the
project, while another 135,713 euros would have to be provided in 2018. However, even in
2018, MI had not budgeted the full amount necessary for the implementation of this project
but only 100,000 euros, then in 2019 MI had budgeted another 35,720 euros.
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With the contract, the MM had foreseen
that 50% of the contract value will be paid
to the EO after the completion of works.
Although the EO had agreed with this
condition of the contract, during the
implementation
had
not
shown
willingness to continue the works. Invoice
payments were made on time but there
was an additional factor why the EO did
not continue the works. The position of
asphalt concrete that EO had offered at a
price of one (1) euro per square meter,
abnormally low price because the market
price was on average eight (8) euros per
square meter, may have affected that EO
not to continue the works. Along with the
asphalt concrete position, three other
positions with a total value of close to
60,000 euros were left unfinished.
Photo 2 Unfinished road in
Llapqevë-Mirusha Waterfall

Table 4 Allocations and payments for the road Llapqevë - Mirusha Waterfalls

Budget
law
Appropriations

2017

2018

2019

2020

2021

Total

50,000

100,000

35,720

62,392

31,196

279,308

Payments

49,993

42,783

30,545
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Ministria e Infrastrukturës
The construction of the Vojnik-Osojan road was planned to be divided into two parts (lots).
The contract price for lot 1 of this project was 502,000 euros while for lot 2 was 1,347,374
euros. The contracts for both of these lots had entered into force in January 2016 and both
were budgeted under the same budget code. The budgeted fund for 2016 was only 400,000
euros, which means that MI did not budget enough funds to make payments in parallel with
the development of works, although for the construction of such a road was needed (according
to MI) only 155 working days. In other words, the road could be built within 2016 while the
budgeted funds covered only close to 22% of the contracted value. The project financing plan
was extended over three years, until 2018, according to which 600,000 euros would be
provided in 2017 and 1.5 million euros in 2018.
During the years 2016-2017 for lot 1 were invoiced works worth close to 380,000 euros (62%
of the contracted value) of which in 2016 over 108,714 euros, while the road is not available at
all for traffic due to property problems. had stopped work.
During the years 2016-2018 for lot 2 were invoiced works in the amount of 1,108,761 euros
(75% of the contracted value), of which 323,590 euros in 2016, but only half of the road was
built because property disputes had stopped the works.
The chances for resumption of works in
either of these two lots were minimal
because neither MI nor the municipalities
of Istog and Skenderaj had allocated funds
for the expropriation of the lands on which
the road was to be built, nor had they
made any alternative settlement (any
other form
of compensation
to
landowners).
As a result, the works were suspended
indefinitely, while the works performed so
far had degraded to such an extent that the
movement of motor vehicles was
impossible and on most of the road it was
impossible to distinguish the works that
had been carried out.

Photo 3 Works suspended due to property disputes
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Table 5 Allocations and payments for the road Vojnik - Osojan (Lot 1 and 2)

Budget law

2016

2017

2018

2019

2020

2021

Appropriation
s

400,000 450,299 10,000

Payments

399,945 592,074 347,713 0

Total

458,225

200,000

200,000

1,718,524

0

0

1,339,732

For the construction of the Rahovec-Suhareka road, which was contracted in 2018, in the
amount of 933,670 euros, MI had budgeted only 200,000 euros - carried over from the 2017
budget - while a special condition of the contract was that the works be completed for 90
working days. This means that MI had financial coverage for only 21.5% of the contract value.
However, during the first year of implementation of this contract MI had paid bills in the
amount of 419,000 euros, or close to 110% more than budgeted, 219,000 of which it had paid
from funds allocated for other projects.
Table 6 Allocations and payments for the regional road Rahovec - Suhareka

Budget law

2018

2019

2020

2021

Total

Appropriations

200,000

400,000

115,060

33,315

748,375

Payments

418,611

400,000

44,430

-

863,041

The table shows that for 2019, MI had budgeted 400,000 euros and paid the same amount,
and in 2020 had budgeted 115,060 euros and paid 44,430 euros, with which the realization
had reached 863,000 euros or close to 93% of contract value. However, the road works were
far from being completed because of the need for additional work, which was not initially
foreseen but was identified during the implementation of the contract. For the realization of
which additional financing was also needed and which was partially made available in 2021,
i.e. about two years after the start of works and only 33,315 euros which were not enough to
cover the costs of the annex contract in the amount of 88,336 euro.

Inadequate budgeting was the main reason for the delay in the implementation of road
construction contracts in most of the audited budget organizations. Consequently, some roads
were built after a few years while under normal conditions they could be built within a year.
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3.3 Design/implementation
applicable standards

of

projects

according

to

The projects must be designed/realized based on the standards and requirements of the technical
specifications foreseen in the design task and the main project15. In order for the project to be
qualitative, it must achieve the intended results, have a cost-benefit analysis, a feasibility study,
and in the main project, all the requirements of the applicable standards must be included in the
pre-measure.

3. The audited projects did not have cost-benefit analysis, while the
main projects had shortcomings
None of the projects that were part of our audit sample had the cost-benefit analysis required
by the Public Investment Program (PIP). The data in the PIP have been completed enough to
pass the requirements in technical terms. Also, in three cases of road construction, the blueprint design project was missing where all the requirements of applicable standards for road
construction must be foreseen, both in the technical/construction aspect and that of the road
design. The main road construction projects provided by the audited entities were deficient
and as such were accepted by municipal officials. On the other hand, MI and municipalities
have not issued rules or adopted unique standards about the construction of this category of
roads.

Photo 4 Differences in road design and construction

The road in the photo on the left has vertical and horizontal signalization while the other
road on the right has none of these.

15

The Ministry issues rules on technical criteria for the design, construction and reconstruction of highways, national roads and
regional roads, while the Municipality issues rules on technical criteria for design, construction and reconstruction of roads under its
authority.
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Municipality of Prishtina
In the Municipality of Prishtina there are several regulatory plans drafted for urban areas such
as Regulatory Plan West, Mati 1, Calabria etc. based on which the road designer designs the
main project. According to the contract manager, the designer of the road Richard Holbrooke
in length of nearly 780 m (on both sides) and width of 5.5 m for the lane referred to the
regulatory plan Prishtina e Re – West Zone of September 2013 which plan in itself encloses
all road profiles with constituent elements. However, the design of the project for this road
was not preceded by a cost-benefit analysis.
For the design of the project for the road Rimanishtë - Sharban in length of 3.6 km and width
5.5 m the designer contracted by MP was not referred to in the regulatory plan because MP
did not have such a plan designed for rural areas. In the absence of this plan, the designer
usually refers to the design task drafted by the municipality, but this was also missing in this
case. So, the design company had designed the blue-print design project of this road based on
the minimum information given verbally by municipal officials.

Photo 5 Rimanishtë - Sharban Road

As a result, the blue-print design project was not well adapted to the needs of the locals, it did
not adapt to the terrain in some places, so it had to deviate from the project during the
construction of the road to better approximate the needs of its users. The road construction
did not contain other elements such as protective walls, side rails, etc. This was because the
MP had not applied the necessary construction standards.
The design of this road was not preceded by a proper feasibility study, there was no
information about the benefits deriving from the construction of this road. In the main project,
in the part of the technical report, it was stated that the daily number of vehicles is 1,000
vehicles/24h, while from the physical inspection we did on the road, a total of three
inspections in three different days of approximately one hour per day 16 , we found that traffic
of vehicles on that road was minimal, far from the projections made by the municipality
(according to which the movement of vehicles would reach 1000 vehicles/24h).
16

Visits were conducted at time intervals of one hour 10:00 - 15:00
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Municipality of Ferizaj
The project for the construction of roads in Prelez i Muhaxherëve- Papaz - Sazli- Prelez i
Jerlive with a length of 5.4 km and a width of 6 m was realized in the absence of a feasibility
study and the main project. The construction of this road was not based on any applicable
regulatory plan or standard but was carried out based only on pre-measures and estimations
for materials and works that have been part of this road. According to the supervisory body, it
was not necessary because the project mainly involved the reconstruction - rehabilitation of
the existing road.
This road lacks vertical and horizontal signalization, as these positions were not foreseen in
the bill of quantity and estimation. The supervision of the road construction was carried out
by the Supervisory Body composed of representatives of the Municipality of Ferizaj and the
Ministry of Infrastructure.

Photo 6 Prelez i Jerlive - Prelez i Muhaxherëve Road

MF had built only one road profile almost the entire length of the road, although the road
passed close to the settlements and the school where another profile is planned to be built
(with accompanying infrastructure, such as sidewalks, horizontal and vertical signalization,
road obstacles for speeding down etc.).
In a certain segment, in a very dense/frequented locality in the village of Prelez, with the
recommendation of the supervisory body, the body of the road was moved for several meters
to enable the construction of the sidewalk in the future.
Even for the construction of the road in Rahovica-Kishnapole, the FM had not based it on the
regulatory plan because it had not yet had one. The municipality was in the process of
approving the regulatory plans, while in the absence of the regulatory plan, the design
company had drafted the blue-print design project based only on information provided
verbally.
There was no cost-benefit analysis for this road either, where the benefits from its construction
would be described.
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Rahovica-Kishnapole Road and the road in the nearby village (Mirosalë next to the
school)

As seen in photo 7, the road Rahovica - Kishnapole crosses a hilly terrain, very sparsely
populated, while in the nearby village Mirosale, the road near the primary school had no
sidewalk or vertical signalization, which was much needed for such an environment (this route
was not within our samples, just for illustration/comparison).
According to the main project, it was initially envisaged that the length of this road would be
14.3 km and a width of 7 m. However, according to the information from the supervisory body
of the municipality of Ferizaj, based on the request of the residents, a road with a length of 1.2
km and a width of 6 m was added. This intervention had the effect of modifying the blue-print
design project so that the total length of the road is 14.3 km + 1.2 km = 15.5 km and this whole
segment is reduced in width from 7m, as originally planned, to 6m. According to the
supervisory body, this change was also approved by the Designer. Another intervention was
carried out in a part within this segment, respectively it was necessary to change the route of
the road, because the decline (slope) in a part of the road, according to the project was about
12% despite the fact that according to AI it was predicted that the maximum slope of the
longitudinal level would be 11%, and according to the residents it was very high, therefore the
supervisory body had decided to reduce it to 9% by changing the route of the road. This
intervention in the regulation of the slope of the road was presented as a result of
shortcomings in the main project, which was accepted by the municipality of Ferizaj without
any remarks in this part.
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Municipality of Prizren
The construction of the Dedaj-Lubizhdë e Hasit road with a length of 5.15 km and a width of
5 m was not based on any applicable regulatory plan or standard. For this road, which is a
rehabilitation of the existing road, neither the design task nor the blue-print design project
was drafted but was based only on bill of quantity and estimation. Only one road profile was
built along the entire route, although in some places there was a need for ancillary
infrastructure (sidewalks, sewerage, vertical and horizontal signalization, etc.) as the road
traversed settlements, near the school, through the two villages.

Photo 8 Road in the residential area in the village

We were informed by the supervisory
body that MPz had already signed a
contract for the construction of ancillary
infrastructure (sidewalks) in certain
places along the road that connects the
two villages (Dedaj-Lubizhdë). So, there
will still be works on this road. The
construction of the road in the Petrovë
neighborhood with a length of 1.47 km and
a width of 6 m was not based on the
regulatory plan because it had not yet had
one for this part of the city. The
municipality was in the process of drafting
and approving regulatory plans, while in
their absence, for this project it had used
only bill of quantity and estimation.

Romaja near the elementary school (lacks sidewalk)

The contracted positions were executed as foreseen by the contract without substantial
deviation. The municipality had foreseen that in the future to contract the horizontal and
vertical signalization of this road, including the sidewalks in certain places.

Municipality of Malisheva
Both projects audited in the MM lacked the main projects. Both were built based on bill of
quantity only.
The construction of the Rudë-Sferkë road with a length of 4 km and a width of 5m was not
based on any regulatory plan or any applicable standard. For this road, no design task has
been given nor the blue-print design project has been drafted but only the bill of quantity and
estimation have been drafted. Even for this project, there was no cost-benefit analysis to
determine the civic benefit from the construction of this road.
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Photo 9 Road Rude-Sferke

As seen in photo 9, most of the road passes through hilly terrain for which the MM had not
made the analysis about the benefit to citizens.
The MM did not contract a company to design the projects. As a result, it had not drafted the
blue-print design project for this road. Failure to draft the blue-print design project for the
construction of the road in question has led to the construction of the road based only on bill
of quantity which has led to not knowing exactly which standard was implemented. Thus, the
geo-mechanical drillings that preceded the blue-print design project were ignored, based on
which the road structure, density, and compaction of the road base are determined and
consequently a part of the road located near the riverbed was damaged because the density
and the compaction of the road base were not adequate and the terrain was not analysed. The
damaged road was under warranty and the EO had intervened to repair the damage but had
not returned it in proper condition yet.

Photo 10 Road in Malisheva damaged by the river flood and in the process of intervention for
rehabilitation
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The MM in this case along the entire length of the road had adhered to only one profile for
road construction because for this road no other profile is provided (with accompanying
infrastructure) as the respective road was hilly, but did not properly analyze the surrounding
area of the riverbed and consequently damage had occurred.
For this road, EO who had built the road, after its completion had drafted the executive project
for the road built, in the absence of the main project.
The construction of the road Llapqevë - Mirusha Waterfalls with a length of 3.1 km and a
width of 6 m, the MM had not based on the regulatory plan because it had not yet had one. In
the absence of this plan, it is usually required for the MM to draft a design task based on which
the blue-print design project is drafted. However, the MM did not draft either a design task or
a major project for this road. Therefore, the construction of the road was based only on the
bill of quantity drafted by the municipal officials responsible for road infrastructure.
During the implementation of the contract, the supervisory body had noticed that the bill of
quantity was deficient, therefore it was necessary to make an annex contract for additional
work, which had cost the Municipality of Malisheva over 16,000 euros or close to 9% of the
initial contract.

Ministry of Infrastructure
All three projects audited in MI had a contract annex each in the amount of 10% of the basic
contract, two of which in the initial phase of contract implementation.
Road Vojnik - Osojan - Lot 1 with a length of 3.6 km and a width of 6 m had started to be built
based on the blue-print design project designed by the municipality of Skenderaj. Despite
being designed by a professional office for such projects, according to the contract manager,
the blue-print design project had significant shortcomings. However, these shortcomings were
noticed only after the signing of the contract, in the first days of its execution.
The design company had not properly foreseen the excavation position because it lacked geomechanical drilling without which it was not possible to ascertain the type of soil to be
excavated, therefore it did not include in the premeasurement the soil excavation of category
VI and VII. Consequently, in addition to the deviation from the project, there was a need for
an annex contract for additional work, in order to enable the execution of the basic contract.
There was a need for other positions for which no annex contract was concluded because the
Public Procurement Law does not allow an annex contract over 10% of the value of the basic
contract. There were protective walls that were not foreseen in the project, the lack of which
caused landslides from the slopes, for which the contract manager had reported significant
damage to the works which were carried out in the previous year on a certain segment of the
road.
This happened because the municipality of Skenderaj and MI did not review the blue-print
design projectbefore approving the financing for it and before signing the road construction
contract.
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For the rest of the road Vojnik - Osojan, Lot 2, 6.5 km long and 6 m wide, the Municipality of
Istog had taken responsibility for drafting the project. As for the first part of the road, this
project was incomplete, according to the contract manager, because it did not foresee some
positions related to excavation, filler material and compaction due to soil composition and
joints. on mountain roads. Immediately after the start of the field work, the contract manager
found that additional work was needed, thus concluding a contract annex that accounted for
10% of the value of the basic contract.
This happened because the municipality of Istog and MI accepted the project from the
designer as a matter of course without analyzing whether there is a need to review/revise the
blue-print design project before approving the funding for it and before signing the road
construction contract.
For the rehabilitation of the regional road Rahovec-Suhareka, with a length of 12.35 km and
a width of 6.8 m, MI had not drafted the blue-print design project but was based only on premeasures and pre-calculates. The commission composed of MI officials that drafted the bill of
quantity did not include all the necessary positions to make the road more usable. During the
implementation of the contract, the contract manager had identified some positions that were
necessary to be executed but were not included in the pre-measure. Thus, he had applied for
additional work for which an annex contract was required, the value of which amounted to
10% of the value of the basic contract.
Additional work had resulted due to poor planning as well as the MI had not revised the bill
of quantity before awarding the basic contract.

3.4 Actions of Contracting Authorities to ensure quality
in road construction
For a road to be of good quality, all requirements of the applicable standards must be included in the
bill of quantity. In order to enable proper control of works and materials, the main technical
construction projects should have the chapter of “Specifications”, in which, for each bill of quantity
point, the standard required for work and material is clarified. CAs should take steps to ensure quality
control of construction works.

4.

Insufficient road quality related actions

The organization of road quality control was not unified, it varied from entity to entity. Most
of the audited entities have charged the EO to perform the tests of materials and positions in
order to ensure quality. The municipality was also based on these results to ensure the quality
of road construction. The contract provided that the samples of materials used be reviewed by
the EO and submit to the contract manager, who after quality verification accepts the work
done and gives permission for their continuation. These tests are also available to the
commission for the final acceptance of the work performed. This is the simplest method of
quality assurance, while there are two other more advanced levels (practices) for quality
assurance17, which the audited entities did not apply at all. Road inspections have not even
been carried out as required by road law.
17

See chapter 2. Description of the audit scope
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Municipality of Prishtina
MP did not have a direct contract with any specialized laboratory for quality testing of
materials used in road construction, therefore MP relies on reports received by the EO. The
reports received may not accurately reflect the quality of materials and works, as was found in
the case of the construction of the Rimanishte-Sharban road.
Quality testing reports performed by the EO and received by the contract manager showed
that the quality of the road was in accordance with applicable standards. However, the
situation on the ground was different from what the tests showed because from the physical
inspection of the road we found that the asphalt-concrete layer had suffered numerous
cracks/crevices along the entire road which were repaired almost a year after the completion
of works. According to the contract manager, this had happened because the road base had
moved due to the mountainous configuration of the road base.

Photo 11 Road Rimanishte - Sharban

However, MP had requested EO to provide a five-year warranty for the work performed and
had kept 10% of the contract value (about 56,000 euros) and it is expected that EO takes care
of repairing any defect identified within this period without incurring additional costs to the
municipality.
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Municipality of Ferizaj
MF had another practice, as it had contracted a laboratory which performs quality tests of
materials and works performed in road construction and reports them directly to MF. This
laboratory had performed the tests for the construction of the road Prelez i MuhaxherëvePapaz - Sazli- Prelez i Jerlive as well as for the construction of the road Rahovicë-Kishnapolë,
however, the contract with this EO had expired in April 2018, so the following reports had
provided EO responsible for road construction. These reports indicated that the quality of the
road was in line with applicable standards.
From the physical inspection of these two roads built in MF we found that the road was in
good condition without any damage.

Municipality of Prizren
MPz, for road construction projects had foreseen to assign the responsibility for testing the
quality of the materials used to the economic operator that was responsible for road
construction. At the time these two roads were built, MPz did not have a contract with any
quality testing laboratory. However, currently this practice had changed because now MPz had
contracted the quality testing of materials and works performed in road construction with a
laboratory that sends reports directly to MPz.

Municipality of Malisheva
The MM also assigned the economic operator who built the roads to be responsible for testing
the quality of the materials used for the road construction projects. The reports received from
the EO had resulted that the quality of materials was in accordance with applicable standards.
From the physical inspection of these two built roads, we found that the road Rude-Sferke was
in good condition, except for the part of around 45 meters long damaged by the river flood due
to insufficient analysis of the terrain in the planning phase and the other road Llapqevë Mirusha Waterfalls unfinished.

Ministry of Infrastructure
The road that had started to be built had not yet been completed except for a 2.5 km segment
for which temporary acceptance had been made. Quality tests were performed only for this
part of the road while for the rest it is expected to be done when it is fully completed. The MI
also has the practice to request quality tests from the EO that builds the road. The tests
performed for the Rahovec-Suhareka road had resulted in road quality that was within
acceptable parameters.
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3.5 Other compliance issues
During the audit of road construction projects, we found other issues which we considered
important because they are related, directly or indirectly, to the projects in question.
Incomplete data in the information system-Public Investment Program (PIP).
The PIP Manual assists BOs in justifying and evaluating investment projects, programming
and planning them in the future, budgeting and monitoring project implementation and
capital budget execution18.
This system was not used effectively to evaluate and rank projects according to their
importance in order for the investment decision to provide value for money.
During the review of the audited projects in the PIP system, we found that in many cases the
data on the projects were missing, while where they were completed they had no relevant
correlation with the projects. The data were completed only to meet a procedural requirement
and not to provide information on the respective projects.
Extract 1: PIP of the Ministry of Infrastructure, project Asphalting of the road
Rahovica-Kishnapole of Ferizaj

Extract 2: PIP of the Ministry of Infrastructure, project Asphalting of the road
Sazli - Prelez i Muhaxherëve of Ferizaj

As can be seen the description of the current situation and objectives in extract 1 is a copy of
the project description in extract 2, while the situation in both projects is not at all similar to
the description. While in extract 3 for the project in the Municipality of Malisheva, MI had left
without completing the fields where data related to the project are required.

18

Public Investment Program - Procedures for BO users, www.pip-ks.org
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Extract 3: PIP of the Ministry of Infrastructure, project Asphalting of the road in the
village Llapqevë - Mirusha Waterfalls.

Extract 4: PIP of the Municipality of Prishtina, projects Construction of roads in urban areas with
ancillary infrastructure

MP was satisfied with only this description of the current situation that covered all road
construction projects in MP.
Starting projects without sufficient budget coverage. After the approval of a capital
project by the Assembly, the Ministry and the Assembly should give the highest priority to the
provision of funds as well as the budget allocation necessary for the regular and timely
financing of that project for the current year and the coming years19. Also, CAs should ensure
that budget allocations in addition to the current fiscal year provide a reasonable basis that in
the coming years will be provided sufficient funds to meet contractual obligations20.
Out of 11 audited projects, eight (8) projects did not have sufficient financial coverage for the
fiscal year or subsequent years for their implementation within the optimal time.
Changes to blue-print design projects without designer approval. Any changes to the main
projects designed by design professionals must be approved by the project designer. Almost
every major project had undergone changes in the implementation of road construction
19

Law on Public Financial Management and Accountability, Article 23

20

Law on Public Procurement, Article 9.3
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contracts. These changes were made without the prior permission of the project author.
Such a case was in the project, Rimanishte-Sharban and Richard Holbrooke in MP, in the
project Vojnik-Osojan in MI.
Lack of road construction permits and lack of environmental impact assessment.
According to the law on roads, the permit for construction, reconstruction of the highway,
national, regional road and other ancillary road facilities and for their use, is given by the
Ministry21 , while the permit for the construction or reconstruction of local roads and other
ancillary facilities as well as for their use is given by the Municipality.
Apart from the municipality of Prishtina, none of the audited entities had obtained
construction permits for the roads they had built. In addition, they did not do the
environmental impact assessment as required by law during the design, construction,
reconstruction of public roads. While this requirement does not apply to the rehabilitation of
roads as is the case in the municipality of Prizren, or the project of rehabilitation of the road
Rahovec-Suhareka by MI.
Road inspection to ensure the application of quality rules and constructions. The
Law on Road Construction provides for a range of authorizations for road inspectors,
including a) checking the technical documentation related to the construction of public roads,
and b) controlling the development of works on the construction of public roads.
The roads included in our audit sample were not inspected by inspectors. The inspection was
not done for the documentation or the performed works.

21

The permit for the construction of public roads, in the competence of the Ministry, according to the Law, is issued by the Ministry of Environment and
Spatial Planning in cooperation with the Ministry.
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4. Conclusions
Based on the findings of this audit we conclude that the construction of local and regional
roads is followed by many difficulties ranging from lack of cost-benefit analysis, inadequate
planning of activities, insufficient budgeting, problems with expropriation and problems with
project design. as well as uncertainty regarding the reference to road construction standards.
As a result, road constructions were delayed by up to three years and some remained
unfinished for another five years. Therefore, in most of the audited projects, the best value for
money is not provided.
No road construction project was completed within an optimal time. The deadline within
which these projects were completed ranged from 85 days for road rehabilitation in the
municipality of Prizren to 873 days for road construction in the villages of the municipality of
Ferizaj. The reasons for this long time for project completion range from poor planning,
inadequate budgeting, weaknesses in major projects designed, and delays caused by closure
during the pandemic.
Poor planning had to do with bypassing a number of preliminary works that had to be done
before awarding the road construction contract. Municipalities and the Ministry of
Infrastructure had started working on projects, i.e. had awarded contracts for road
construction, without first resolving property problems and problems with illegal
construction.
Inadequate budgeting had to do with the inability of municipalities and the Ministry to secure
sufficient funding to launch and complete construction projects within an optimal time.
Budgeting was such that it took up to three years for a project while if sufficient funds were
budgeted, there was a possibility that the project would be completed within just one year.
The roads we audited we found were of different designs, from five to seven meters wide, some
had sidewalks and others did not even though they were needed. This means that there was
no unique standard according to which roads are designed and that the needs of citizens for
traffic are only partially met. Also, some roads had vertical and horizontal markings and some
did not have any at all which makes the roads unsafe for traffic for both vehicles and
pedestrians, especially near schools and settlements.
Most of the road construction contracts lacked the main project, while there were major
projects that were not adequately designed due to the fact that they did not consider the many
elements that had to be included in the project and that had to be included after signing the
basic contract, through annex contract. In some cases, even the latter had not met the needs
for additional work.
None of the audited projects had the cost-benefit analysis that is necessary when it comes to
decision-making regarding priorities, i.e. which projects have priority to be contracted and
implemented first. In the absence of study, decision-making was done without a proper
process of ranking projects by importance and consequently roads were built that provide little
value for money. In other words, fewer citizens had benefited from the construction of some
roads (e.g. roads: Rahovica-Kishnapole, Vojnik-Osojan, Rudë-Sfërkë) in which more than 3.5
million euros were spent, while there were projects that it was more necessary to realize that
they would meet the needs of more citizens (e.g. rehabilitation of the Rahovec-Suhareka road),
i.e. they would provide more value for money, but that not enough funds were allocated for
realization.
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Even the municipality of Prishtina, which had spent over half a million euros on the road on
which very few vehicles passed during the day and on the other hand had spent less than half
a million on the construction of another road where traffic during the day is almost
continuous, more citizens benefit from the construction of this road, consequently more value
for money.
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5. Recommendations
Based on the findings of this audit we have concluded that it is very important that the
implementation of road construction projects is carried out effectively, efficiently and that it
provides value for money.
Therefore, we recommend the Ministry of Environment, Spatial Planning and Infrastructure and the
audited municipalities that before awarding the contract for construction-rehabilitation of roads:
1. Make proper planning for road construction by making the necessary assessments and
preparations around property issues to ensure better process management
1.1. Procurement activities should start at the best possible time so that road
construction contracts are implemented without unnecessary interruption;
2. Ensure sufficient budgeting of funds so that projects are implemented within optimal
timeframes.
3. Provide rules for technical criteria for design, construction and reconstruction for each
category of roads;
3.1. The Ministry of Infrastructure in cooperation with the relevant parties to initiate
the process of unification and establishment in the function of the applicable
standards for road construction in Kosovo;
3.2. Plan and conduct cost-benefit analysis including a feasibility study for each road
construction project, based on which it is determined which projects should be
invested in and which are priority;
3.3. Main blue-print design projects to be designed for each project based on unique
construction standards so that roads of the same type/model have no differences
in design and structure;
4. Ensure adequate organization and management of quality control during road
construction, for this to analyze/use best practices, where contracting authorities take
responsibility for the organization and quality assurance;
5. Ensure that during the construction of roads, the legal requirements regarding the
environmental impact assessment, road construction permit, budget aspect, and
fulfilment of the requirements arising from the Public Investment Program are
implemented. Also, to undertake regular inspections during the road construction
process and in case of changes in the project to obtain the necessary preliminary
approvals.
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Annex 1: Audit Criteria, Methodology and Scope
Audit Criteria
Audit criteria are derived from applicable legislation, good practices and local and
international standards for the construction of regional and local roads.
To verify this, we have set the summarized criteria:
• In order to achieve value for money in a project, the project must be completed within
the set timeframe. The project implementation process should follow the contracted
steps. When changes to the original contract are unavoidable, measures must be
taken to prevent unnecessary delays22;
• In order for the projects to be fully implemented, they need to be properly planned
from the budgetary point of view. Such a goal is also defined in the Medium-Term
Expenditure Framework, where road construction projects must be completed at a
favourable cost, to enable faster and cheaper movement of citizens and goods and
with a proper quality23;
• Projects must be designed/implemented based on the standards and requirements of
technical specifications provided in the design task and the blue-print design
project24. In order for the project to be qualitative, the project must achieve the
intended results, have a feasibility study, and in the main project, all the requirements
of the applicable standards must be included in the pre-measure25; and
• For a road to be of good quality, all requirements of the applicable standards must be
included in the bill of quantity. In order to enable proper control of works and
materials, the main technical construction projects should have the chapter of
“Specifications”, in which, for each bill of quantity point, the standard required for
work and material is clarified. CAs should take steps to ensure quality control of
construction works26.

https://www.nao.org.uk/successful-commissioning/general-principles/value-for-money/assessing-value-for-money
https://mapl.rks-gov.net/wp-content/uploads/2018/03/Doracaku-1.pdf
24 The Ministry issues rules for technical criteria for design, construction and reconstruction of highways, national roads and regional
roads, while the Municipality issues rules for technical criteria for design, construction and reconstruction of roads in its authority.
25 http://www.mit-ks.net/repository/docs/Studimi_1.pdf
26 Construction Management (Liber-Prishtina, 2004).
22
23
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Audit Questions
To answer the audit objective, we have formulated the main question and the following subquestions:
Has value for money in construction of regional and local roads been achieved?
1.1
Are the projects completed in a timely manner?
1.2
Have the projects been implemented with a reasonable budget/cost?
1.3
Are the projects designed/implemented according to applicable standards?
1.4
Have contracting authorities taken appropriate action to ensure that roads constructed are of
contracted quality?

Audit scope
This audit covered eleven projects (two projects initiated by the Ministry of Infrastructure,
one regional road and eight projects from local roads) including planning, procurement
procedures, contract management and measures taken by the CA to ensure that value for
money has been achieved in the construction of regional and local roads. Contracts for these
projects were concluded during the years 2016-2018, and this selection was made in order for
the selected projects to have time to conclude by 2021 when this audit is carried out.
The subject of this audit from the central level was the Ministry of Infrastructure (former
Ministry of Infrastructure and Transport - hereinafter MI) as one of the main sponsors and
procurers of road projects while from the local level were four municipalities: Prishtina,
Prizren, Ferizaj, and Malisheva.
In MI, we have received two road construction projects Construction of Vojnik Osojan road
lot 1 and lot 2 as well as rehabilitation of Rahovec-Suhareka road.
The selection of municipalities was made based on a large number of projects, the largest
number of inhabitants, the highest expenditures, and the number of businesses. Out of all 38
municipalities, these four municipalities had these elements more emphasized than the
others.
Table 7. Information on the selection of municipalities for audit
Municipaliti
es
Prishtina
Prizreni
Ferizaj
Malishevë

Number of projects
2018-201927

Number of
inhabitants 28

Expenses for 2018-2019
for roads(€)29

49
19
7
10

207,313
189,120
102,517
58,282

14,929,789
7,866,664
6,884,685
1,967,408

Number of
businesses30
30,399
16,825
14,484
984

These four municipalities have been selected to illustrate how road projects are managed at
Report of contracts signed by PPRC (2018) and websites of municipalities (2019)
KSA-assessment-of-the-population-of-kosovo-2016
29 KFMIS
30 https://opendata.prishtinaonline.com/dataset/bizneseteregjistruara

27

28
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the local level compared to the central level. Also, the selected projects were of the highest
value but those projects that were completed or are expected to be completed during the audit
were considered:
Tabela 8. Sample of selected projects in the municipality of Prishtina
No. Contract number Signature date Contract
duration

Description

Contract value
(€)

1

616-18-92-521

31.10.2018

564,649

2

616-17-47-511

08.09.2017

Construction of the Road
“Rimanishtë - Sharban”
Richard Holbrooke road
construction Lane 1 and 2

120 working
days
240 working
days

470,047

The 2017 contract has been selected due to the long number of days to be completed.
Tabela 9. Sample of selected projects in the municipality of Prizren
No. Contract number Signature date Contract
duration

Description

Contract value
(€)

1

622-19-090-521 10.07.2019

250 working
days

251,591

2

622-19-031-521 24.05.2019

90 working
days

Expansion and
reconstruction of the road
Dedaj-Lubizhdë e Hasit
Rehabilitation and
asphalting of roads in
Petrovë

96,928

The 2016 and 2017 contracts were selected because they had sufficient time to be
implemented/completed at the time of the start of the audit.
Table 10. Sample of selected projects in the municipality of Ferizaj
No. Contract number Signature date Contract
duration

Description

1

656-17-111-511

11.12.2017

250 days –
3 years

2

656-17-89-511

22.11.2017

120 days –
3 years

Contract value
(€)

Asphalting Rahovica Kishnapole, Municipality of 2,648,707
Ferizaj - three-year project
Asphalting of the road
Prelez i MuhaxherëvePapaz - Sazli- Prelez i Jerlive 1,045,410
- three-year project

In Ferizaj we have selected for audit the contracts of 2017 as the deadline for completion of
works was 36 months, if we would have taken the contracts of 2018 and 2019 the works would
still be unfinished.
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Table 11. Sample of selected projects in the municipality of Malisheva
Signature date Contract
No. Contract
number
duration
1
625-17-106-521 18.10.2017
120 days
2

625-19-111-521 18.09.2019

Description
Asphalting the road in the
village of Llapqevë Mirusha
waterfalls
Asphalting of Rudë-Sferkë
roads

45 days

Contract
value (€)
185,713
267,270

Audit methodology
The audit methodology included audit performance methods which are elaborated below in
detail, to conclude whether value for money has been achieved in the construction of regional
and local roads. To ensure that the information and analysis that emerged from this audit is
accurate and useful, we considered it necessary to focus on creating a good audit design that
resulted in addressing potential deficiencies.
Our approach to regional and local road construction audits uses a range of techniques to
obtain audit evidence and assurance, including interviewing relevant officials, analysing
relevant documents, and physical examinations of projects.
More specifically, we focused on:
• Initial investment plan and its comparison with the final one;
• Citizens’ requests for construction where applicable (in the case of municipalities,
public hearings of citizens in case the starting point for the construction of new roads
is from there);
• Prioritization of investment in relevant roads;
• Tender dossiers from the initiation of procedures to the signing of the contract;
• Comparison between technical specifications (in bill of quantity and estimation) of
audited projects to compare contracted prices for the same items (for several
items/items) versus market prices31 and competitive prices32;
• Analysis of applicable standards for the construction of regional and local roads and
assessment of how much these standards have been considered when determining
the bill of quantity and estimation (technical specifications);
• Testing the payments for the works done and comparing them with the contract, with
special focus on the duration and the contracted amount;
• Studies of job acceptance reports comparing with the real situation on the ground.
The purpose of these visits is to assess the working conditions of the road, to gather
evidence and opinions on quality issues; and
• Interview of responsible officials in the Ministry of Infrastructure and selected
municipalities for the process of construction of local and regional roads.

31
32

List of reference prices issued by the PPRC or KSA;
Other responsive offers
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Annex 2: Designated road construction stages of
works
Table with stages of works compared for seven road construction contracts of the same character
ROAD STRUCTURE

Supply and filling and stabilization
with incoherent quarry material
brought from the loan at a distance of 3
m
10km with the transfer, layer
extension, and compaction with CBR>
15%, with thickness t=40cm, Msh=50
MN/m2
Supply and production of buffer
(80MN / m²) from broken limestone m3
0-63mm with thickness t = 20cm
Supply and processing of buffer
(100MN / m²) from broken
limestone 0-31.5mm with thickness t
m3
= 10cm, in this layer is calculated the
amount for adjusting the geometry in
turns and direction
Supply and processing of BA22mm
bitumen layer with thickness t = 8
cm, joints are also included. In this
layer of asphalt should be provided a
mixture of additive for reinforcement
of asphalt BA 22 with a composition m2
of aramid fibers and polyolefins, the
same as “FORTA FI” (0.5 kg / 1ton)
or other materials with the same
composition and characteristics
Supply and spraying with emulsion
0.3-0.5kg/m2, between the two
layers (Asphalt Concrete and
Bitumen aggregate) joints are
included
Supply, transport, layering and
compacting concrete-asphalt
AB16,t=8.0 cm, the price should
include Marshal test

m2

Supply and work of asphalt concrete
layer AB 0-11, t=4cm. In this layer of
asphalt should be provided a mixture
of additives for reinforcement of
asphalt AB 0-11 with the composition
of Aramid and Polyolefins fibers, the
m2
same as “FORTA FI” (0.5 kg / 1ton)
or other materials with the same
composition and characteristics.

Rahovicë

Sazli

Rudë Llapqevë

3.50

9.00

2.50

5.00

11.00

5.00

5.50

11.00

6.80

0.30

Rimanishtë

Vojnik Vojnik
2

2.30

2.00

1.30

5.00

6.00

7.00

6.00

5.50

5.00

6.50

8.00

7.00

9.50

N/
A

1.00

6.60

7.35

5.50

N/A

N/
A

7.60

4.40

6.70

Connections are also included in this
surface
52

7.60

4.30

4.00

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

Annex 3: Letter of Confirmation
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