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Local Government and Administration in Kosovo

Analysis

Executive Summary

Reform of local government in Kosovo became a prominent issue in October 2002,
when the then Special Representative of the Secretary-General of the United Nations,
Michael Steiner, promised to decentralise local government structures in the hope of
encouraging the Serb community to take part in local elections. Although an issue cru-
cially affecting the interests of the Kosovar citizen in general, decentralisation in
Kosovo has remained integrally tied to inter-community politics, and all the more so
following the inter-ethnic violence of March 2004.

While recognising that local government reform is an issue that crucially affects the
interests of ethnic communities, KIPRED’s researchers took the view that the decen-
tralisation debate ought not to be narrowed to the point of ignoring the interests of
other social and economic groups, and those of the citizen in general. Hence, as well
as examining local government in relation to ethnic communities, this report also con-
siders some broader issues of municipal governance, administration and finance.

KIPRED?s research found that a territorial division of current municipalities will, in
general, not improve the local autonomy of most ethnic communities because the
majority of them are either already concentrated in municipalities in which they are
numerically dominant or are too dispersed to form a compact territorial unit. Hence,
rather than treating decentralisation as a panacea for all troubles affecting Kosovo’s eth-
nic minorities, efforts should be placed to develop mechanisms that can strengthen the
voice of communities in the current municipal system. Mechanisms that provide com-
munities extra security at local level are to be welcomed, although they must be devel-
oped in conjunction with other measures provided at the central level.

Another finding is that the performance of local governments and administrations in
Kosovo is critically affected by political dynamics at local level, encompassing inter- and
intra-party rivalries as well as relations with central party organisations. Our conclusion
is that in municipalities with political disagreements, the main point of contention
between actors tends to be the control of executive positions of the municipal admin-
istration. Such political conflicts are detrimental to the efficient and effective function-
ing of municipalities, as well as harming the voters’ long-term trust and confidence in

KOSOVAR INSTITUTE FOR POLICY RESEARCH AND DEVELOPMENT 1

Policy Research Series PARPER #4




°
s
2
3
N
=
c
2
-
s
L od
i)
&=
£
s
<
5
c
o
&
c
(7]
£
c
]
>
5
O
®
v
o
-

Local Government and Administration in Kosovo: Analysis

political processes and the political parties themselves. One way to diminish these con-
flicts is to change the procedures for the appointment of executive officers. The aim
would be to find procedures and mechanisms that strengthen accountability lines
between the governing party and the municipal executive branch, thereby also strength-
ening lines of accountability between the voter and the leading party.

Such political problems only exacerbate the already substantial municipal administrative
problems. Most municipal administrations are inefficient institutions, with bloated staff
lists and unaccountable structures, lacking high quality personnel, especially in techni-
cal fields. While there are notable exceptions, most municipal administrations face
problems of a poor work-ethic, as civil servants rarely fear losing their jobs on account
of an unsatisfactory performance. The main explanation for such a state of affairs is
that there are no well-defined lines of accountability connecting civil servants, elected
politicians and the electorate. A quick way to improve these lines of accountability is to
introduce measurable Kosovo-wide performance standards for each municipal depart-
ment and post, which would help remove the political criteria used for selecting munic-
ipal staff, installing merit-based criteria instead.

Financially, municipalities are heavily dependent on the central government, as a rela-
tively small fraction of municipal budgets is financed from own revenues.
Municipalities can do little with regard to local economic development, as more than
half the budgets are allocated for paying out the salaries of civil servants, while less
than a fifth for capital investments. This financial dependence has increased since the
introduction of Regulation 2000/45 — regulating local government in Kosovo — with
important sources of local revenue being progressively centralized. In order to redress
the financial dependence of municipalities, a first step would be to devise a new law on
local government, which would redefine the competences of different levels of gov-
ernment and provide mechanisms to ensutre that municipal rights and sources of rev-
enue are not subsequently encroached upon by arbitrary directives from the centre.

Due to a lack of standard and uniform book-keeping practices, it is difficult to make
comparisons of investment projects across municipalities, a fact detrimental both to the
policy-maker at the central level and the general Kosovar citizen who funds these proj-
ects through his or her taxes. Hence, the relevant government ministry should review
the book-keeping practices used across the municipalities, so as to enforce greater uni-
formity of municipal financial reporting and bring them in line with modern account-
ing practices.

The purpose of this study was to provide a preliminary diagnosis of current problems
of local government and administration in Kosovo, and to map out some possible
routes for improvement. The report should, thus, not be seen as a comprehensive study
of all aspects of local government and administration, but as a useful guide to areas
which require further research, such as those concerning the financial, economic, and
administrative performance of municipalities, detailed research into issues specific to
education and health care at local level, and research of ethnically mixed municipalities.

2 KOSOVAR INSTITUTE FOR POLICY RESEARCH AND DEVELOPMENT
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1. Introduction

1.1.The debate about local government reform in Kosovo

The reform of local government in Kosovo became a prominent issue in early October
2002, with the publication of the Seven Point Plan for Mitrovica, by the then Special
Representative of the Secretary-General (SRSG) of the United Nations (UN), Michael
Steiner.1 Steinet’s plan offered to decentralise local government in return for the pat-
ticipation of Kosovo Serbs in the local elections of October 2002. Although the offer
to the Serb community had questionable success in this direction, decentralisation
remained on the agenda, with the SRSG calling for a wider process encompassing all
of Kosovo’s municipalities.

The SRSG, with the support of the Provisional By encouraging debate on a wide
Institutions of Self-Government (PISG), invited set of issues concerning local gov-

. ernment, this report aims to foster
the Council of Europe (CoE) to lead the process greater transparency of municipal
of decentralisation in Kosovo. The CoE agreed to  institutions, encourage better gov-
send a Decentralisation Mission to Kosovo ernance and delivery of services, as
(CoEDMK)), for a period of nine months begin- well as promote political party

. . R competition at local level
ning in February 2003, with the mandate to devise
a reform strategy for local government and administration in Kosovo. The Mission
produced its final recommendations in mid-November 2003, laying the stress on the
creation of sub-municipal units with relatively extensive political and administrative

autonomy from Kosovo’s existing municipalities.?

Thereafter, the issue of decentralisation receded somewhat from public discourse,
although continuing to fuel Kosovo Albanian fears that the process could threaten the
authority of Kosovo’s central government and lead to the territorial division of
Kosovo. Meanwhile, in an effort to upgrade UNMIK?s regulation on local government
without touching upon the issue of decentralisation, the Ministry of Public Services
(MPS) began drafting a new law on local government, the purpose of which ‘was to
create the legal basis for future reforms... [and] ... to improve the organisation and
performance of municipalities, offer services closer to the people, and create mecha-
nisms for involving citizens in decision-making,3

Following the inter-ethnic violence of March 2004, the issue of decentralisation came
back to the forefront of the political agenda in Kosovo, again with a focus on autono-
my for ethnic communities. The new plan for local government reform proposed by
the Government of Serbia in April 2004 rekindled fears of Kosovo’s territorial division
among the Albanian community.4 The international community, while not entirely
endorsing the proposals of the Serbian Government, has increased pressutes on
Kosovo’s authorities to seriously consider decentralisation of local government as a
solution to problems of ethnic communities.

KOSOVAR INSTITUTE FOR POLICY RESEARCH AND DEVELOPMENT 3
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Local Government and Administration in Kosovo: Analysis

While recognising that local government reform is an issue that crucially affects the
interests of ethnic communities, KIPRED took the view that the decentralisation
debate ought not to be narrowed to the point of ignoring the interests of other social
and economic groups, and those of the citizen in general. Hence, as well as examining
local government in relation to ethnic communities, this report also considers some
broader issues of municipal governance, administration and finance.

1.2.The aim of the report

Political disagreements at local 1he purpose here is to provide a preliminary diag-

level are usually about controlling nosis of current problems of local government
executive positions of the munici-

ne muni and administration in Kosovo, and to map out
pal administration

some possible routes for improvement. The
report should not be seen as a comprehensive study of all aspects of local government
and administration, as it focuses only on some key issues affecting municipal gover-
nance, administration, and finance. In carrying out this analysis, we are also endeavour-
ing to delineate areas requiring further research.

The aim of the analysis is to foster greater transparency of municipal institutions,
encourage better governance and delivery of services, as well as promote political party
competition at the local level. If this study paints a largely negative picture of local gov-
ernment and administration in Kosovo, this is because our concern has been to identi-
fy points of friction in the current system that need urgent attention and to suggest
effective remedies in response. This should by no means be understood as implying
that no praiseworthy work has been done at the local level or that no positive initiatives
are being taken.

This paper is intended primarily for key policy-makers at central and municipal levels —
local and international alike, the Kosovo Government, members of the Kosovo
Assembly and of municipal assemblies, civil servants in municipalities and at central
level, the international community in Kosovo, and civil society members engaged at
local level.

1.3. Main findings

Our research found that a territorial division of current municipalities will, in general,
not improve the local autonomy of most ethnic communities because the majority of
them are either already concentrated in municipalities in which they are numerically
dominant or are too dispersed to be able to form a compact territorial unit. Hence,
rather than treating decentralisation as a panacea for all troubles affecting Kosovo’s eth-
nic minorities, efforts should be placed on developing mechanisms that can strengthen
the voice of communities in the current municipal system. Ethnic minority communi-
ties should be given extra incentives to take part in Kosovo’s political processes, while

4 KOSOVAR INSTITUTE FOR POLICY RESEARCH AND DEVELOPMENT
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the Albanian majority representatives should be encouraged to engage themselves more
seriously in issues affecting ethnic minorities.

Another main finding of the research is that performance of local governments and
administrations in Kosovo is critically affected by local political dynamics. This does
not encompass just inter-party rivalries, but also intra-party struggles and relations with
central party organisations. Our conclusion is that in municipalities with political dis-
agreements, the main point of contention between actors tends to be the control of
executive positions of the municipal administration. These are positions of great
importance for local actors by virtue of opening access to municipal financial funds
and employment possibilities for local civil servants. Such political conflicts are detri-
mental for an efficient functioning of municipalities, as they normally block the entire
legislative process and pose obstacles to long-term planning and project implementa-
tion. Municipal performance is also affected by relations between municipalities and
other levels of governance. The competences of municipalities as defined by UNMIK
Regulation 2000/45, and thus their petformance, have been significantly curtailed by
subsequent regulations and government directives, especially in the field of property
management and own revenue collection.

Such political problems only exacerbate the already substantial municipal administrative
problems. Most municipal administrations are inefficient institutions, with bloated staff
lists and unaccountable structures, lacking high quality personnel, especially in techni-
cal fields. While there are notable exceptions, most municipal administrations face
problems of a poor work-ethic, as civil servants rarely fear losing their jobs on account
of an unsatisfactory performance. The explanation for such a state of affairs is that
there are no well-defined lines of accountability connecting civil servants, elected politi-
cians and the electorate — that is, the citizens whom they are supposed to serve.

Financially, municipalities are heavily dependent Most municipal administrations are
on the central government, as a relatively small faced with a poor work-ethic, as
fraction of municipal budgets is financed from Civil servants rarely fear losing
their jobs on account of an unsatis-
> s ; factory performance. This is
planned municipal budgets is envisaged to come pecause there are no defined
from own sources, and this figure is even lower in  accountability lines between civil
servants, elected politicians and
the electorate

own revenues. Only 20 percent of the total

practice, since only about two-thirds of planned
own revenue is actually raised by the local author-
ities. This dependence has in fact progressed since the introduction of Regulation
2000/45 — regulating local government in Kosovo — since important sources of the
municipalities’ revenue, such as business registration fees and traffic fines, were pro-
gressively centralised. Municipalities can do little with regard to local economic devel-
opment, as more than half the municipal budgets are allocated for paying out the
salaries of civil servants (including schoolteachers and medical staff), while less than a
fifth of the budget is allocated for capital investments. Due to a lack of standard and
uniform book-keeping practices, it is difficult to make comparisons of investment proj-
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Local Government and Administration in Kosovo: Analysis

ects across municipalities, a fact detrimental both to the policy-maker at the central level
and the general Kosovar citizen who funds these projects through his or her taxes.

1.4. Methodology

The study involved extensive field research in most municipalities in Kosovo during the
period from July until September 2003. Interviews were conducted with key figures in
local government and administration, including each municipality’s president of the
assembly, Chief Executive Officer (CEO), directors of General Administration,
Finance, Health Care and Education, as well as presidents of the main party branches.
The aim was to gain a first-hand understanding of local political and administrative
dynamics and examine the system and its problems from the point of view of local
practitioners.® In addition, KIPRED also visited the Association of Municipalities of
Kosovo (AMK) and central government institutions responsible for local government,
namely, the Department of Local Government and Administration at the Ministry of
Public Services (MPS), the Principal International Officer at the MPS, the Department
of Budget for Local Government and the Department of Treasury for Local
Government at the Ministry of Economy and Finance (MEF).6

At the outset, it should be noted that it is extremely difficult to conduct systematic
research in Kosovo because much key data is lacking, such as exact population figures,
information on the state of local infrastructure and annual statistics on health visits
made in the public sector. Thus, part of KIPRED’s research project was to build a data-
base of information on local government and administration that brings together all
the data collected in the field and from secondary sources. When conducting interviews
with municipal officials, researchers took the opportunity to collect key documents
from municipalities themselves. The standard documents requested were:

* Annual budgets and various financial reports,

* Staff lists of the municipal administration (different posts available in the munic-

ipality, with their respective payment coefficients),

* Municipal administration statistical reports (breakdown of those employed by

gender, age, ethnic background),

* Municipal inventory lists of key equipment (computers, printers, cars, etc.),

* Quarterly or mid-year reports from the registry office,

* Municipal statutes,

* Information on the number of students, schools and teachers in the municipality,

* Information on the number of health care facilities, medical staff and their pro-

files, and municipal health care reports, and

* Any available regulations on sub-municipal arrangements.
In addition, information was collected from government ministries, especially from the

MEF and the MPS.

6 KOSOVAR INSTITUTE FOR POLICY RESEARCH AND DEVELOPMENT
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2. General geographic and demographic characteristics

Kosovo covers a territory of 10,891 km?, of which about half (5,846 km?) is arable
land.” As already mentioned, due to a lack of precise data, one can only work with esti-
mates on population figures in Kosovo. The Statistical Office of Kosovo (SOK), esti-
mating on the basis of the 1981 and the 1991 census, claims that there are currently
some 1,900,000 people living in Kosovo.8 Aggregating OSCE Mission in Kosovo
(OMiK) Municipal Profile figures yields a total of 2,578,000 people, a figure which
most analysts regard as an overestimate. This paper shall rely on estimates used by the
MEEF, which place the population of Kosovo at 2,236,000 people, as this figure is used
for most institutional policy-making in Kosovo, including the compilation of munici-
pal budgets. This population is spread out among some 1,450 localities, including the
seven largest towns.?

Tabklk: 1. Ery statisticz papulation size

Sowrce: MEF, 20114

Kosovo currently has thirty municipalities. Thus, on average, each municipality covers
363 km?, in which there live about 74,000-75,000 people. There are, however, signifi-
cant variations from these average figures (tables 1 and 2). For example, the municipal-
ity of Prizren covers an area of 635 km?, while Novo Brdo/Novobérda has only 79
km?2.10 With regard to population, the largest municipality, Prishtina, has approximate-
ly 400,000 inhabitants, while the smallest, Novo Brdo/Novobérda, has only about
5,000 inhabitants.

Tabkr 2. Koy statistics: surfaco arca

Source: SOK, SN

A system of local government and administration has important implications for the
interests of various social and ethnic groups. Arguably, the most salient divisions in
Kosovo’s society are those created by ethnic differences.!! Today, there are five munic-
ipalities with a Setb majority — Zve¢an/Zvegan, Leposavi¢/Leposaviq, Zubin Potok,
Novo Brdo/Novobérda, and Strpce/Shtérpcé. Novo Brdo/Novobérda and
Strpce/Shtérpeé also have sizable Albanian communities. Serbs also live in the enclave
of Graganica, which is located in the municipality of Prishtina; in the northern part of

KOSOVAR INSTITUTE FOR POLICY RESEARCH AND DEVELOPMENT 7
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Local Government and Administration in Kosovo: Analysis

the town of Mitrovica; in a few villages in the municipality of Gijilan/Gnjilane,
Lipjan/Lipljan, Obiliq/Obili¢, Fushé Kosova/Kosovo Polje, Kamenica, and
Viti/Vitina; other municipalities have pockets of Serb inhabitants. The Gotrani commu-
nity is largely concentrated in the municipality of Dragash/Dragas; Bosnjaks in the
municipalities of Peja/Pe¢, Istog and Prizten; the Turk community in the municipality
of Prizren; Romas are mainly scattered across the municipalities of Prizren, Klina,
Peja/Pe¢, Obiliq/Obili¢, Istog and Vushtrti, with smaller pockets in other municipali-
ties; the Ashkali community are scattered between the municipalities of Gjakova, Fushé
Kosova/Kosovo Polje, Obiliq/Obili¢, Shtime and Vushtrti; Egyptians are largely con-
centrated in Peja/Pe¢ and Gjakova.12

Ethnic differences have had a great impact on other aspects of social and economic life
in Kosovo, and can especially be observed when examining the local level of govern-
ment. Historically, economic lines of division coincided to a great extent with ethnic
ones. As KIPRED researchers found, some of these divisions continue to remain vis-
ible, with Serb community villages often being concentrated in the low-lands with bet-
ter infrastructure facilities, around which many of the former socially-owned enterpris-
es (SOEs) are concentrated.13 Moreover, the Setb community tended to be concentrat-
ed in the urban centres — Prishtina, Prizren, Peja/Pe¢, Mitrovica, and Gjilan/Gnjilane
— which were more economically developed and had better employment opportunities.

Moreover, historically, local government reform and reorganisation was an important
tool with which to affect the balance of power between the different communities.
Often it involved a top-down approach applied in selected areas and was not used as a
measure to decentralize power across Kosovo’s municipalities. During the 1980s and
early 1990s, a number of municipalities were carved out of existing municipalities, so
as to create the new, majority Serb municipalities of Sterpce/Shtérpca, Zubin Potok
and Zvean/Zvegan. In addition, two other municipalities with sizable Setb communi-
ties — Fushé Kosova/Kosovo Polje and Obiliq/Obili¢ — were cteated. By contrast, only
one Albanian municipality, Malisheva, was created; some analysts argue that this was a
political decision to nominally counterbalance the creation of the other Serb-majority
municipalities.1* As a result of these reorganisations, Setb municipalities have 50 peo-
ple per km?, in contrast to the Albanian average of 226 inhabitants per km?2.15

However, there are also some significant differences within the Albanian community —
most noticeably between the economic and general welfare conditions of urban and
rural populations. As most of the industrial and economic capacity was concentrated
in towns, those living in urban municipalities have historically had better employment
opportunities, and this remained so after the war. Furthermore, these municipalities
were also favoured in terms of education and health care facilities.

Thus, Kosovo has a fairly heterogeneous society, with most, although not all, socio-eco-
nomic divisions coinciding with ethnic differences. As any system of local government
will affect the power balance among various social and ethnic cleavages, it is important

8 KOSOVAR INSTITUTE FOR POLICY RESEARCH AND DEVELOPMENT
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to bear in mind their varied interests when assessing the performance of the current
system and suggesting paths for reform.

3. Analysis of local government and administration in Kosovo's

3.1. Ethnic minority communities
3.1.1. The size of municipalities

One of the main arguments for reforming local government in Kosovo is that current
municipalities are too large to provide adequate democratic institutional representation
to meet the interests of individual citizens, social groups, and particularly those of
smaller ethnic minority communities.1” The ‘size argument” has two facets: one regard-
ing territorial representation, the other regarding population diversity and representa-
tion. While the former is especially important with regard to the representation of geo-
graphically concentrated communities, the latter facet bears more on the quality of
democratic governance in general, determining how well the diverse interests of vari-
ous groups within a community are reflected.

Although having substantially different implications for democracy at the local level,
these aspects of the ‘size’ argument are very often propounded hand in hand. Such is
the case regarding the size of the municipality of Prishtina, where it is said that an
assembly of 51 councillors cannot adequately represent an estimated population of
400,000 people, who have a multitude of interests, are spread across a relatively large
territory of 572 km?, and where certain compact geographic areas are inhabited by eth-
nic minority communities.18 The argument can be further generalized, claiming that
Kosovo’s average of 74,000-75,000 people per municipality is a far cry from the aver-
age base units of local government in most European countries. For example, a base

Graph 1. Awcmge papulation of base units of lacal goeernment

80000 74500
£ GOOA0
2 4000
= 14000 13529
& 200 3
Ba7T
, I W
Belgium Sluvenia Slervakia Koo
Countrles

s Loun | of Furape conuntrg reports and MEF 2003

KOSOVAR INSTITUTE FOR POLICY RESEARCH AND DEVELOPMENT 9

Policy Research Series PARPER #4




Local Government and Administration in Kosovo: Analysis

unit of local government in Belgium contains an average of about 17,000 people, while
in Slovenia this figure is even lower at just over 13,500 people (graph 1).

According to this view, having such large municipalities is especially detrimental to
meeting the interests of ethnic minorities in Kosovo. Insufficient territorial representa-
tion means that their voices are outnumbered by those of the majority community even
in key areas of local governance such as primary education or health care.

One proposed solution to the problem of minority representation is to break down the
current municipalities into smaller units with decision-making capacities. The aim
would be to ensure that minority communities become majorities or significant minori-
ties in these smaller areas, thereby enhancing their powers and influence over matters
of local importance.19 Such a policy is also expected to bring local government closer
to individual citizens — allowing them to voice their concerns more easily — as each local
representative would represent fewer voters than the current average of 1,278 inhabi-
tants per municipal assembly councillor (table 3).

Tabkr 4. Represcntatsan mtins i local gavernments in Knsowsn

solarea: DI § enrral Hection Cammilssion, 2003

However, there are European countries with a much longer tradition in democracy that
also have large base units of local government, both in terms of population and terri-
tory. In Holland, for example, the municipality of Amsterdam has a population of over

700,000 inhabitants, yet, unlike in the case of

Breaking down all municipalities  Dyishtina, the ability of its assembly to adequate-
into smaller units cannot provide a
quick solution to minority issues, ) )
because the vast majority of the apparently unSthIlCd.zo In Belglum, average

Serb population living in Kesove  base units of local government cover tettitoties
today is already concentratedin ¢ ,},,,r 512 km? — much higher than the aver-

municipalities which they control, or, .
in similarity to other minority com-  42¢ of 363 km* in Kosovo (graph 2). These

munities, it is generally dispersed examples illustrate that while the size of base
across various municipalities  units of local government may be important for

ly represent the interests of its inhabitants is not
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improving representation levels and making the government more accessible to the
public, size alone is not the sole determinant of the quality of democratic governance
of citizens and communities.

| Graph 2 fworage surface arca af basc units of local govermment
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In fact, in Kosovo it is difficult to see how better territorial representation for most
minority communities can be achieved by simple splitting up of existing municipalities
into smaller units. It would be inadequate to indiscriminately break down municipalities
into smaller units of self-government, because the Serb population living in Kosovo
today is already either concentrated in Serb-controlled municipalities, or, in similarity to
other minotity communities, it is dispersed across vatious municipalities.?! In fact, if
there is a legitimate case for reducing the size of current municipalities, it stems from
Albanian-dominated areas, such as Junik or Hani i Elezit, which have strong local iden-
tities distinguishable from existing municipal centers.

The other aspect of the ‘size’ argument — population representation — is similarly unsat-
isfactory as a premise for reducing the size of municipalities in order to improve rep-
resentation and democracy of the Serb community, as well as other communities. As
illustrated in table 3 and graph 3, an average councillor in Albanian-controlled munici-
palities already represents more than double the number of voters than an average rep-
resentative in Serb-controlled municipalities, while an average Albanian-controlled
municipality has more than six times the population of a Serb-controlled municipality.

Territorial solutions for ethnic minorities should Itis unrealistic to expect that territo-
ry-based reforms of the local gov-
ernment system will provide a solu-

T i tion to the security problems of the
enough to justify the economic costs of reorga- Serb community

be limited only to cases when a territorially con-
centrated ethnic community, which is sizable

nization, is part of a larger municipality that is

dominated by another community. Only in such instances could a break up of a munic-
ipality enhance the autonomy of a community. There are very few such cases in
Kosovo. Graganica, along with surrounding villages, in the municipality of Prishtina is

KOSOVAR INSTITUTE FOR POLICY RESEARCH AND DEVELOPMENT 11

Policy Research Series PARPER #4




g
(]
3
X
=
<
80
-’
j
-’
2
=
£
5]
<
T
<
[
-
<
[T}
£
<
1]
>
(-]
O
®
v
o
-l

Local Government and Administration in Kosovo: Analysis

perhaps the only such example.

Finally, it is important to emphasize that it is unrealistic to expect territory-based
reforms of the local government system to provide a solution to the security problems
of ethnic communities, especially those of the Serb community. Other mechanisms to
tackle such issues must be developed. For example, a special branch within the Kosovo
Police Service (KPS) that provides police officers directly answerable to municipal
authorities could be developed. Each municipality could have its own police unit, which
could draw its members from the citizens of that municipality while remaining under
the umbrella of the KPS, so as to ensure overall discipline and quality control.
However, one must recognise that this measure does not necessarily require a territori-
al reorganisation of municipalities, but can just as adequately be instituted within the
existing system.

tGmph 4. wemge population of Kosows municipaitics distinguished by othnicy
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What local government reform can achieve is an enhancement of the decision-making
powers of smaller communities, over a number of issues of vital importance. However,
since terfitorial solutions are inadequate for communities that are geographically dis-
persed across a number of smaller settlements — which is the case for the vast majori-
ty of Kosovo’ minority communities — developing institutions and other mechanisms
that promote good governance and protection of individual and community rights is
of paramount importance. Hence, rather than focusing on the size of Kosovo’s munic-
ipalities in general, analysis of Kosovo’s local government and administration system
should focus on the effectiveness of mechanisms intended to provide protection and
expression for the voice of each minority ethnic community.

3.1.2. Local political representation of ethnic communities

Regulation 2000/45, currently regulating local government in Kosovo, does not diffet-
entiate between majority and minority groups, but rather gives recognition to ‘commu-
nities’, guaranteeing the protection of group interests in areas of culture, language, or
symbols.22 In order to protect community interests, each municipality with a ‘sizable
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minority population’ is to establish a Communities Committee, a Mediation Committee
and one or more Community Offices.23 The term ‘sizable minority population’ has
been interpreted so as to oblige every majority Albanian municipality, with the excep-
tion of the municipality of Gllogovc, to establish these institutions.

A Communities Committee is composed of both
members of the Assembly and representatives of
communities, but so that the community that is

Regulation 2000/45 provides a num-
ber of mechanisms to ensure that
the grievances of any sizable minori-
ty population in any municipality are
heard by Kosovo’s highest institu-
tions, including ultimately the SRSG

in the majority in the municipality makes up less
than half of its membership, and the remaining
membership fairly reflects the number of other
communities in the municipality.?4 Its role is to ensure that ‘all persons enjoy, on an
equal basis, civil, political, economic, social and cultural rights, and fair and equal
employment opportunities in municipality setrvice at all levels’?> A Communities
Committee does not have any executive powers, but it can refer the matter to the
Mediation Committee if it considers that the municipal assembly has ‘violated or may
violate the rights of a community or a member of a community or which is or may be
prejudicial to the interests of a community’.26

A Mediation Committee consists of equal numbers of (a) members of the municipal
assembly who are not members of the Communities Committee, and (b) representa-
tives in a fair proportion of communities in the municipality who do not belong to that
community which is in the majority in the municipality. When a Communities
Committee raises a complaint, the Mediation Committee submits recommendations on
how the matter should be dealt with to the municipal assembly, which the latter is
obliged to consider.?” If the Mediation Committee is dissatisfied with the decision
taken by the assembly, it may refer the issue to the Central Authority (UNMIK acting
under the authotity of the SRSG) for review.28

Under Regulaton 2000/45, every municipality
with substantial minority communities is obliged

One suggestion for improving the
protection of rights of minorities is
to have all ethnically sensitive

to establish one or more Community Offices for
as long as the Central Authority deems it neces-
sary. These offices are responsible for ‘enhancing

issues, especially pertaining to cul-
ture, language and religion,
approved by the majority of the rep-

resentatives of minority communi-

the protection of community rights and ensuring 'S m
ties in the municipal assembly

equal access to communities to public services at
the municipal level’.29 In addition, municipalities having a sizable minority population
are also obliged to appoint ‘an additional deputy president from these communities’.30

Finally, under what is known as “The Fair Share Financing Principles’, every municipal-
ity with a minority community is obliged to allocate them a proportion of its budget
equal to the size of the community (with population estimates based on pre-war fig-
ures). This has been applicable in every municipality, except Gllogove, Malisheva and
Kacanik. Overall in 2003, on average, 13.2 percent of municipal budgets were allocat-
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ed to minorities, and in 2004 this was revised to 12.5 percent.31

In sum, Regulation 2000/45 provides a number of mechanisms to ensure that the
grievances of any sizable minority population in any municipality are heeded by
Kosovo’s highest institutions, including ultimately the SRSG. There are, however, those
who argue that the interests of the Serb minority

Double majorities for ethnically sen- are not always sufficiently protected in every

sitive issues would promote greater municipality in Kosovo, as their representatives
political responsibility on the part of
representatives of the Albanian com- . ) . . .
. 2
munity, as they would shift the focus Committees.32 Yet, keeping in mind the ethnic
from demands specific to the Serb  composition of Communities Committees, i.e.
community to issues of general  the guaranteed minority of the majority Albanian
minority and civic rights, which they
would have to address in their own .
Municipal Assemblies demands made by Serb representatives are not

shared by other minorities — Bosnjaks, Goranis,

are sometimes outvoted in the Communities

community, it is evident that some of the

Turks, Romas, Ashkalis and Egyptians. Arguably, these are not demands about general
minority rights at local level, but are related to specific political aims of the Serb com-
munity. Often, these are demands regarding the Kosovo-wide status rather than issues
for which a solution can be found at the local level.

Although local government in Kosovo remains hostage to national politics, the temp-
tation to use the specific demands of the Serb minority as general arguments against
the current system of local government and administration must be resisted. This is by
no means meant to imply that the complaints of the Serb community should be
ignored. On the contrary, Kosovo’s institutions should work hard to ensure that these
grievances are addressed at local as well as national levels, but without jeopardizing the
system of local government for other communities as well as for the citizen in gener-
al.

Before discussing the validity of the current system of local government, it is impor-
tant to try out other mechanisms that would provide extra protection of rights of
minorities at local level. One suggestion is to have all ethnically sensitive issues, espe-
cially pertaining to culture, language and religion, approved by the majority of the rep-
resentatives of minority communities in the municipal assembly. This would encourage
Serb representatives to rally the other communities around their cause within Kosovo’s
local institutions, and to take part in, rather than boycott, its political processes. On the
other hand, double majorities for ethnically sensitive issues would also promote greater
political responsibility on the part of representatives of the Albanian community, as
they would shift the focus from demands specific to the Serb community to issues of
general minority and civic rights, which would have to be addressed in their own
Municipal Assemblies.

Critics could argue that it was precisely the purpose of Communities Committees to
encourage such inter-community interaction at local level, but that they did not prove
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very effective in accomplishing their aim. However, it is important to stress that any
shortcomings of Communities Committees to date have not rendered the entire mech-
anism invalid. The political incentives necessary for their effective functioning were
largely absent. Hence, it is paramount that both these mechanisms (i.e. Communities
Committees and double majorities) are supported by appropriate political incentives, so
that the Serb community could legitimately pursue their interests at the local level, inde-
pendently of their demands pertaining to Kosovo’s status.

3.1.3. Ensuring equitability for ethnic communities

Differences in performance between municipalities controlled by different communi-
ties are potential sources of inter-ethnic animosities, especially if these variations fuel
perceptions of inequality and injustice among the members of either community. If,
however, a constructive process to devise institutional mechanisms to solve these dif-
ferences were to be undertaken, they could also be a useful backdrop for improving
inter-ethnic relations.

An examination of the funds allocated to the Capital Outlays and Wages and Salaries
budget lines of various municipalities reveals that there are some noteworthy differ-
ences between municipalities with a Serb majority and those with an Albanian majori-
ty. As graph 4 shows, the average wages of municipal employees in Serb municipalities
are noticeably lower compared to average wages of employees in both large and small
Albanian municipalities.
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These discrepancies may not necessarily cause special economic difficulties for the Serb
community, because municipal institutions and civil servants in majority Serb munici-
palities also receive financial remuneration from the government of Serbia. Indeed, sur-
veys show that the levels of income per capita are higher among members of the Serb
community than those of the Albanian.33 However, these differences in average wages
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have a potential to influence community perceptions, creating a sense of institutional
bias and thereby causing political frictions. In fact, even data on per capita capital
investments — where Serb municipalities are equal to their Albanian rural counterparts
(graph 5) — have the potential to cause resentment among members of the Serb com-
munity, if their points of reference are the Albanian urban municipalities or the gener-
al average of Albanian municipalities.
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Closer analysis, however, shows that these discrepancies in average wages and per capi-
ta capital investments are in fact to a large extent a result of the employment policies
of Serb municipalities, as well as small Albanian ones, rather than reflecting bias of
Kosovo’s central institutions. As can be seen from graph 6, on average, the five munic-
ipalities with a Serb majority employ nearly twice as many civil servants per capita than
small Albanian municipalities and over two and a half times more employees per capi-
ta than the seven largest municipalities. With the largest proportion of the central gov-
ernment General Grant being allocated for wages and salaries, fewer funds are left
available for capital investments.

Of course, it is natural that one administrative employee serves fewer people in small-
er and rural municipalities than in large urban ones, because certain key departments
and officials of the administration are always necessary regardless of the size of the
municipality. In other words, although small municipalities may require fewer clerks
than larger municipalities, they must still retain nearly as many departmental directors
and high professional officials as the latter, thereby swelling the Wages and Salaries
budget line and pushing average wages up. This being said, however, the significant dis-
crepancies in per capita municipal employees between majority Serb and rural majority
Albanian municipalities merit further explanation.

16  KOSOVARINSTITUTE FOR POLICY RESEARCH AND DEVELOPMENT



Local Government and Administration in Kosovo: Analysis
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It is important to understand why municipalities with a Serb majority employ more staff
per capita than do their Albanian counterparts, although this works to the detriment of
their capital investment budgets and the average wages of their staff. After the war,
there was continuity in the administration of municipalities with a Serb majority, the
swollen workforce not having changed much since the 1990s. Hence, in order to reduce
the size of their personnel in line with the other municipalities, Serb municipal officials
would have had to lay off a number of employees. Such a measure would have lead to
significant social and economic problems for the Serb communities, given that the pub-
lic sector is one of their most significant employers in Kosovo. By contrast, as Albanian
employees had been largely excluded from state institutions during the 1990s, after the
war, UNMIK was freer to fully determine the size of administrations in majority
Albanian municipalities, and to hold down the number of employees.

However, the fact that these discrepancies in average per capita capital investments and
average salaries of municipal employees are not strictly speaking results of institution-
al bias, but reflect different local employment policies, does not mitigate their potential
to cause inter-ethnic frictions. To simply demand that Serb municipal officials lay off a
portion of their administration in order to bring their salaries and per capita invest-
ments in line with the Kosovo average is unrealistic considering the social and econom-
ic troubles this would cause to their communities. Private economic activity among the
Serb community is even more limited and scarce than among the Albanian communi-
ty — consisting mainly of small-scale retailing and subsistence farming — and the vast
majority of Serb families in Kosovo depend for their existence on public sector
employment in Kosovo and subsidies from Serbia.34

Hence, it is necessary to develop, at all levels, mechanisms that promote a sense of sol-
idarity across the different ethnic communities. Minority communities should not be
left feeling that they are being treated unjustly, while at the same time removing any
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sense of unfair subsidy that there may be among members of the majority communi-
ty. This formidable task can be tackled only through long-term commitment. However,
crucial steps can immediately be taken, beginning with the thorough collection of
cross-cthnic statistics that measure and monitor the well-being of all communities, as
groups and as individuals. In addition, the government, together with UNMIK and the
municipalities, must develop mechanisms that ensure the equalization of funds across
the different municipalities.

3.2.Local government politics
3.2.1. Government building and lack of opposition in municipal assemblies

Odur field research has found that most local politicians are proud if they manage to
reach an agreement with the other political parties to share responsibility in municipal
governance, that is, to achieve ‘bashkégeverisie’ or what in English could be translated as
‘co-governance’. This form of government is not

According to many local politicians,
the lack of opposition in the munici-
pal assembly is a positive feature o
because, in their view, an opposition come together to command a majority in the
is destructive of good governance, ;5sembly so as to create a government.35 Rather,
whereas bashkéqeverisje offers a

sign of unity and cooperation that
keeps political tensions down and
wins respect in the eyes of the elec-  simple majority required to approve the appoint-

torate ment of executive officers and to formulate

a typical coalition — when two or more parties
each unable to form a government on their own

a co-governance agreement often commands the
support of more parties and councillors than the

municipal policy.

The usual practice in Kosovo’s municipalities is for all the parties represented in the
assembly to agree to share the executive posts, where the most significant posts — that
of the CEO, heads of the departments of Finance, Reconstruction and General
Administration — are apportioned to the party that won most votes. It is important to
note here that, according to the current regulations on local government and the civil
service (Regulation 2000/45 and Regulaton 2001/306, respectively), the CEO and
members of the Board of Directors are civil servants, and as such, are to be profes-
sional and politically neutral (discussed further below). The form of this requirement
is indeed respected, with a special panel being composed to interview and recommend
candidates to the municipal assembly on the basis of their professional ability.
However, these panels are usually made up of municipal councillors, and reflect the
political composition of the assembly. Moreover, the final verdict on the appointment
of executive civil servants in municipalities rests with the municipal assembly, thereby
ensuring that political considerations take precedence over professional ones.

With everyone taking part in formulating and executing policy, the outcome is a lack of
a meaningful opposition bloc in the assembly. According to many local politicians, this
lack of opposition is a positive feature because, in their view, an opposition is detrimen-

18 KOSOVARINSTITUTE FOR POLICY RESEARCH AND DEVELOPMENT



Local Government and Administration in Kosovo: Analysis

tal to good governance, whereas bashkégeverisje offers a sign of unity and cooperation
that keeps political tensions down and wins respect in the eyes of the electorate.
Another reason why local authorities may prefer an absence of opposition in the
municipal assembly is a wish to avoid criticism and to share responsibility for policy
implementation or failure.

The result of such lack of political opposition in the municipal assembly is inadequate
scrutiny of the work of the policy-making committee and of policy-implementation by
the administration. One of the primary jobs of opposition parties is to exercise a
watchdog role, exposing potential policy weaknesses of and malpractices by the gov-
ernment. In doing so, they function as one of the main channels of information about
municipal policy, both to the media and to citizens at large. Yet, when all the main par-
ties in the municipal assembly are governing jointly, there is little incentive for them to
challenge each other’s policies and practices, as they have ‘divided the pie’ of available
executive posts amongst each other.

3.2.2. The politicization of the executive body

Our findings have led us to conclude that the majority of political struggles in munic-
ipalities are about parties and cliques wanting to control positions in the municipal
assembly or administration, positions that reward them in either political or financial
terms, or most likely in both. In other words, the principle that the executive branch is
fully professional is not generally respected in reality. Clear examples can be seen in the
municipalities of Kaganik, Decan, Podujeva or Klina.

As argued above, although the law provides for The majority of political struggles in
professional and politically neutral executive offi- municipalities are about parties and

cers, their appointment is usually an outcome of cliques wanting to control positions
in the municipal assembly or admin-

political bargaining. The patty with most votes ;e ation that are rewarding in either
gains control of the most important and finan-  political or financial terms, or most
cially lucrative departments in the municipal likely in both

administration. However, the main party will nor-

mally also want the other parties to run at least some departments, so as to share
responsibility in governance and to maintain the form of meritocratic appointment of
directors. Controlling executive positions is important for party organisations because
they provide access to municipal funds, procurement, and staff employment. Thus,
besides being potentially beneficial for the individuals in control of these departments,
control over executive positions usually also brings political benefits to the party itself,
by allowing the latter to reward its supporters with jobs in the municipal administration
ot specific procurement jobs.3 Hence, in the absence of distinct ideological profiling,
controlling executive positions affords the parties means with which to differentiate
themselves from their political rivals.

When parties cannot reach an agreement on how to share different executive posts, the
fully politicized nature of the administration comes to the forefront. This is especially
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The prize for the party with most
votes is to control the most impor-
tant and financially lucrative depart-
ments in the municipal administra-
tion. However, the main party will
normally also want the other parties
to run at least some departments, so
as to share responsibility in gover-
nance and to maintain the form of
meritocratic appointment of direc-
tors

evident in municipalities where no single party
has obtained the majority necessary to appoint
the CEO and Board of Directors. In such cases,
if small parties have decisive, swing votes in the
municipal assembly, their power is enhanced in
disproportion to the size of their electoral base;
this allows them to demand administrative posi-
tions they would otherwise not have gotten. The
municipality of Kacanik provides a clear example

of the role of these small parties: neither of the
two main parties — the Democratic League of Kosova (LDK) and the Democratic Party
of Kosova (PDK) — managed to win an outright majority in the elections of 2002, but
each could create a government with the support of two councillors from the third
party, the Alliance for the Future of Kosova (AAK). The AAK branch in Kacanik won
these two seats with only 4.47 percent of the electorate (844 votes), yet it was able to
block the entire political process — including the approval of the municipal budget — for
six months, in order to gain the executive positions it desired, namely the office of the
CEO and the Department of Reconstruction, Planning and Development.37

However, struggles to control executive positions are not always inter-party ones. They
can also develop from within the party, normally when different factions cannot agree
on the distribution of key posts, as was the case in the municipality of Podujeva.
Although the LDK had an overwhelming majority in Podujeva, commanding 25 out of
41 seats, the municipal assembly did not effectively function for over six months
because the top-three people in the party branch had allegedly broken their pre-elec-
tion agreement on the distribution of the posts of the CEO, the president and the
deputy president of the municipal assembly, and were struggling with each other to win
the support of other councillors.38

The politisation of executive appointments damages the efficiency and effectiveness of
the municipal administration to the detriment of interests of ordinary citizens, as well
as harming the voters’ long-term trust and confidence in political processes and the
political parties themselves. One way to diminish

Struggles to control executive posi-
tions are not always between par-
ties, but also develop from within a
party, normally when different fac-
tions cannot come to an agreement
about the distribution of key posts

these problems is to change the procedures for
the appointment of executive officers, so that the
leading party takes responsibility for policy for-
mulation and implementation, rather than hiding
behind the supposed ‘professionalism’ of execu-
tive officers whenever policy fails. The aim would be to find procedures and mecha-
nisms that strengthen accountability lines between the governing party and the munic-
ipal executive branch, thereby also strengthening lines of accountability between the
voter and the leading party.
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3.2.3. Reforming the executive body

While the principle of a professional executive is commendable for the expertise it aims
to bring into the management of municipalities, as argued above, its implementation in
Kosovo has been seriously hindered by the political tradition and practices of Kosovo’s
parties. While the principle of a professional executive must be retained as an option
for the long-term, so as to stay in line with the European tradition of local government,
in the short-term it is nevertheless advisable to increase the politicization of executive
officers in order to increase the accountability of political representatives. The aim of
this reform would be to improve accountability in local government by associating the
performance o f the municipality with the winning party, thus preventing the latter to
hide behind the ‘skirt” of professionalism.

A number of specific changes could be made to achieve this aim. This report suggests
two options, described here to stimulate further debate and generate more concrete
proposals on this issue.

One option is to allow the president of the assembly, as the main representative of the
leading party, to appoint the CEO, who then, in consultation with the president, selects
the Board of Directors. The chain of accountability would thus run from individual
directors to the CEO, and from the latter to the president of the assembly. The presi-
dent, in turn, would have to answer to the municipal assembly dominated by his or her
party, in effect, answering to the electorate that voted for this party. Such an arrange-
ment would somewhat reduce the powers of the municipal assembly, but with substan-
tial gains in the accountability that the current system is lacking. In order not to exten-
sively dilute the authority of the assembly, there remains the possibility of keeping the
procedure for discharging the CEO or any individual director the same as it is today —
namely, the assembly would be able to discharge any executive officer by a two-thirds
majority, and only on the grounds that he or she has failed to carry out his or her
responsibilities appropriately.

Such an arrangement would provide a solution to the lack of accountability in munic-
ipalities where one party wins a majority sufficient enough to allow it to form a gov-
ernment on its own. This mechanism would provide an extra incentive for the leading
party not to adopt co-governance (bashkégeverisje) and shirk responsibility, since the
credibility of the president of the assembly, and hence, of the party itself, would be
linked to the performance of all levels of the municipal administration. In other words,
the reform would force the officials of the leading party to take responsibility for the
trust the electorate has shown in them through elections. Factionalized parties, such as
the LDK branch in Podujeva, could then ill-afford inter-party haggling for months on
end, as voters would be more inclined to punish such behaviour in the next election,
once responsibility for running the municipality is clearly pin-pointed.

Admittedly, strengthening lines of accountability between elected representatives and
executive officers does not provide an easy solution for constituting executives in
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municipalities such as Kaganik, where no single party has obtained an outright majori-
ty. In such cases, the political bargaining over the posts of the president of the assem-
bly, the CEO and the Board of Directors are likely to ensue. In other words, in order
to gain the support of other parties for the election of its candidate as president of the
assembly, the first party is likely to have to condone the others’ preferred candidate for
the CEO. However, clarifying lines of accountability is likely to reduce such political
bargaining over the long-term, as a practice of direct accountability would acculturate
second parties in the merits of being in the opposition. Namely, second parties, which
remain in the opposition, would learn that proper scrutiny of the work of the govern-
ment and publications of the latter’s failures, is likely to gain them popular support in
the next elections. Good accountability lines thus ensure that parties that remain in the
opposition gain rather than lose out in power in the long-term.

A variation on the above suggestion would be to have a directly elected municipal
mayor, who would then appoint his so-to-speak executive ‘cabinet’, either selecting
members of the municipal assembly or those professional executives she or he deems
appropriate. Introducing direct elections for municipal mayors would reduce the pow-
ers of municipal assemblies even further, effectively turning them into scrutinizing
rather than policy-making bodies. In other words, ‘cabinets’ would be responsible for
devising and implementing policy, while the current policy-making committees would
have to monitor their performance and advise the assembly on what policies to adopt.
However, advantages of concentrating power in such a way lie in very clear lines of
accountability, which allow the electorate to very easily pin-point where credit for pol-
icy success or failure is to be apportioned.

Again, this would not instantaneously solve the problems of municipalities like
Kaganik. Although the appointment of executive officers would be dealt with by the
election of the mayor, there still remains the possibility of a split municipal assembly —
with no party having a clear majority — leading to stalemates when considering policies.
However, a mayor with a direct mandate from the electorate, whose credibility would
be involved, would then have a strong incentive to broker an agreement between the
parties; or otherwise openly point out to the electorate where the source of the prob-
lem lies.

3.2.4. The influence of party centers

Political tension at local level is sometimes created, or at least exacerbated, by the influ-
ence of party centres, which is of little surprise considering the centralised structure of
most party organisations in Kosovo. Our field interviews have found that the three
major parties — the LDK, the PDK and the AAK — are characterised by strong vertical
hierarchies. The lowest party units — the actives — are supposed to hold regular meet-
ings with their sub-branches. The sub-branches, in turn, have weekly or fortnightly
meetings with their branch presidency, while branch presidencies themselves are
obliged to have similar regular meetings with the presidency of the central party.
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Although party-branches tend to be largely self-financing, party centres nevertheless
manage to wield substantial power over branch decision-making — to the point of hav-
ing the final say over local electoral lists — since the patronage of various central figures
is of key importance to local players and cliques. This is so because it is widely believed,
across the local and central-level political leadership, that the authority of the central
leaders is crucial for the image of the party at local level and hence, for victory in local
elections. Such a conviction was clearly manifested in local election campaigns, where
the central leaders of all the main parties made a point of visiting most municipalities
in order to rally support for their branch leaders. Another clear illustration of the hier-
archical nature of parties is provided by the example of the LDK branch in Podujeva,
where 14 out of the 18 sub-branch presidents in the municipality were not granted a
meeting with the branch presidency, although the former had been demanding this ever
since the election list for the local elections of 2002 was compiled.3? Similar factional
disagreements could be also witnessed within the PDK in the municipality of Ferizaj.

This hierarchical structure of the political parties  In order for genuine democracy to

in Kosovo sometimes places pressure on local develop at local level it is necessary
for more political influence to be

exerted from the bottom up, allow-
ing grass root activists to have a
demanded by their party centre. Such was the greater say over the policies of party

case in the municipality of Klina after the 2002 branches, which in turn should be
local elections, when the LDK branch was asked Lrézl;iel:dependent from the party

to end its coalition with the PDK and to instead

align itself with the Albanian Demo Christian Party (PSHDK) — the traditional partner
of the LDK leader at the central level. Many local politicians, including members of the
LDK and the PSHDK branches, were critical of this decision, fearing that it would pro-
mote a division between ‘war’ and ‘non-war’ parties, and create tensions across the

leaders to conduct policies that may not necessar-
ily be in their best interests, but which are

municipality by upsetting the interests of people who had come to power during the
immediate post-war period and had been co-opted into ‘co-governance’ after the first
local elections in 2000.40

In order for genuine democracy to develop at the local level, it is necessary for more
political influence to be exerted from the bottom up. In other words, grass root activists
should have more say over the policies of party branches, which in turn must be more
independent from the party centers. One step in this direction would be to re-introduce
open lists for municipal elections (which were used for the local elections of 2000), the
composition of which would have to be determined by the party branches in consulta-
tion with activists from sub-branches and actives.

3.2.5. Public confidence in and satisfaction with the municipality

The need for greater involvement by the grass roots in local level decision-making and
project implementation is also supported by other independent studies. A United
Nations Development Program (UNDP) study on perceptions of local government in
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Kosovo suggests that ‘there is a deep reservoir of good will towards local govern-
ment... [and that] there is visible confidence that local management would be more
effective than central management’#l According to this UNDP study, published in
early 2003, almost two-thirds of Kosovars, with little vatiation across ethnic communi-
ties, have a high degree of confidence in local government.#2 A more recent study, how-
ever, indicates a downward trend in confidence, as well as greater differences between
the ethnic communities. When asked about how satisfied they were with the perform-
ance of local governments, positive replies were given by 56 percent of Albanian
respondents, 25 percent of Serb respondents, and 47 percent of respondents from
other communities.43

The CDF report indicates that, Other studies indicate that satisfaction with the
although local governments enjoy  quality of work done by municipalities is general-
higher confidence and provide more
satisfaction than the central level,
villages do so even more than local e s
governments, suggesting that the 1CVCI, 1nd1cat1ng room for decentralisation from
lower the level of political represen- municipal level. For example, the internal
tation, the higher the trust placed in
them by the public

ly quite low. Moreover, it is slightly lower than
satisfaction generated by work done at village

research commissioned by the Community
Development Fund (CDF), evaluating the imple-
mentation of infrastructure projects, found that 25.6 percent of respondents were sat-
isfied when the ‘village council was responsible for overseeing the work’, while only 18
percent when the municipality was the main supetrvisor.44

The CDF report thus indicates that although local governments enjoy higher confi-
dence and provide more satisfaction than government at central level, villages tend to
provide even more satisfaction than local governments. The findings suggest that the
lower the level of political representation, the higher the trust placed in them by the
public. This can indeed be expected, given that the likelihood of citizens knowing offi-
cials personally is higher when the level of representation declines, leading to a possi-
bility of greater local influence over decision-making and hence, a greater sense of
grass-root ownership.

It would be valuable to tap into this local good-will by developing various mechanisms
that would bring the local voice to the forefront. A measure that could be initiated rel-
atively quickly is to strengthen the consultative role of village leaders and councils by
codifying their rules of practice and relationship with the municipal assembly in the
municipal statutes. The initiatives of the municipality of Viti/Vitina could provide use-
ful guidelines in this endeavour.

In addition to promoting grass-root participation and ownership, strengthening the role
of village councils is also likely to improve the standing of municipal government vis-
a-vis the central government. Observing the willingness of citizens — through their vil-
lage leaders — to significantly participate in or even co-finance capital projects of vari-
ous donors, it is reasonable to expect that giving village structures a greater role in local
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government decision-making is likely to promote higher and better collection of taxes,
thereby increasing the financial independence of local governments from the central
government.

3.3. Municipal finances
3.3.1. The current financial situation of municipalities

The total budget for Kosovo’s municipalities in the year 2003 was 141,764,359 euros,*®
comprising 29 petcent of the total Kosovo Government Budget.#6 On average, each
municipality was allocated some 4.7 million euros. An average municipal budget was 63
euros per capita in 2003, ranging from a high of 99 euros per capita in Novo
Brdo/Novobérda to 47 euros per capita in Prishtina. In 2004 there was an increase of
24 percent in the allocation for municipalities, a total of 175,781,460 euros or an aver-
age of 5.9 million euros per municipality (table 4).47

Tabkr 2. Municipal budges charachenstics far years 206 and SHK

Sowrce: KCG 2003, 2004

Municipal budgets are financed through five sources — the General Grant, Education
Grant, Health Care Grant, Firefighter Unit Grant, and Own Source Revenues. These
funds, transferred from the central government and collected from municipal own
sources, finance the five expenditure sectors of each municipality: the Municipal
Administration, Education, Health Care, Firefighter Unit and the Local Community
Office. Each of these sources of financing and expenditure sectors is divided into the
following budget lines: Wages and Salaries, Goods and Services, Capital Outlays, and
Reserves. 48
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Wages and Salaries, Goods and Services, and Capital Outlays

The largest part of municipal budgets is spent for paying wages and salaries of munic-
ipal civil servants (including LCO employees) and of employees in the education,
health care and firefighter sectors. In the year 2003, an average of 53 percent of munic-
ipal total budgets was spent for this purpose. This proportion was highest in the munic-
ipality of Sterpce/Shtérpca, where 67 percent of the total budget was spent on wages
and salaries, while it was lowest in the municipality of Prizren, at 39 percent (table 5).
As argued above, the Wages and Salaries budget line is highest in the five majority Serb
municipalities, which had continuity from the 1990s, retaining most of their already
swollen administration.

Tahlk 5. Koy budget lines as peroentage of total hudgret

Sanarce KB A

Funds allocated to the Goods and Services budget line in 2003 comprised an average
of 24 percent of the total budget for municipalities. The municipality in which Goods
and Services were highest as a proportion of the total budget was Leposavi¢/Leposavig
(39 percent of its total budget), while Ferizaj was lowest (with 18 percent).

In 2003, the Capital Outlays budget lines on average made up about 20 percent of
municipal total budgets (graph 7). The municipality of Prizren had the highest ratio —
with Capital Outlays making up 32 percent of its total budget — while the neighbour-
ing community of Dragash/Dragas, with 6 percent, had the lowest. Maximum capital
investment per capita was planned by the municipality of Gjilan/Gnjilane at approxi-

| Graph [ Allocation of funds as percentage of total budget

Lagital Feserves
Cuthays 1
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Waigas and
salaries
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Sanece: KCE, 2003
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mately 29 euro per inhabitant, while this figure was lowest in Leposavi¢/Leposaviq at 4
euros per inhabitant.49 Both, investments directly beneficial for the community and
those for the municipal administration are subsumed under the Capital Outlays budg-
et line; for example, building a school and repairing the central heating system of the
municipal assembly building are funded from the same budget line. It is at the discre-
tion of individual municipal assemblies to decide in what areas to invest.

Own source revenues

The sum total of planned own sources of all municipalities comprises 20 percent of
their total budget.50 The municipality of Peja/Pe¢ has the highest planned own revenue
as percentage of total budget (37 percent), while Dragash/Draga$ has the lowest, with
own sources constituting only 3 percent of its total budget. These figures were mir-
rored in planned per capita own revenue: the municipality of Peja/Pe¢ planned to col-
lect 30 euros per inhabitant during 2003, while local authorities in Dragash/Dragas
projected only 2 euros per inhabitant. On average, municipalities were expecting to col-
lect around 11 euros per person during 2003 (table 6).

Takls & Flanined man reeenaie collection

Sanlaree KL R AR

There tends to be a discrepancy between planned own revenue and the revenue actual-
ly collected by municipalities. An examination of own revenue collection from a sam-
ple of 13 municipalities between January and June 2003, revealed that on average,
municipalities were able to meet only two-thirds (66 percent) of the target for that peri-
od. There were some noticeable differences within this sample: the municipality of
Dragash/Draga$ actually managed to raise around 106 petcent of its planned own rev-
enue for that period, while the success rate in the municipality of Sterpce/Shtérpca was
only 28 percent.

The current main sources of own revenue are business licensing, traffic fines, adminis-
trative taxes, geodesy fees and construction licenses. It is difficult to estimate precisely
the proportion to which each of these sources contribute to total own revenue collec-
tion, because such data is not adequately collected at the central level, while municipal
financial reports are so varied as to render comparisons between them impossible.

Property tax was envisaged as one of the main sources of own revenue when planning
the 2003 budget. KIPRED interviews revealed that all municipalities struggled to meet
their collection targets in the first half of the year, although, for the same reasons as
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those mentioned above, more precise figures on these trends could not be obtained.
Improvements in collection rates were reported in municipalities which made the issu-
ing of personal documents conditional on the payment of property tax, but this tactic
was also closed off to municipalities when the Legal Office of the MPS declared it ille-
gal. According to the Legal Office of the MPS, municipal governments trying to
enforce property tax collection can withhold only those services that are directly relat-
ed to property, and which do not infringe upon general citizenship rights.51

According to Regulation 2000/45, municipal assemblies have the authority to decide on
the level of compensation given to political representatives, i.e., to members of the
assembly, including the president and deputy president of the municipal assembly. The
General Grant transferred from the central government includes ‘a small “earmarked”
portion related to the “fixed costs” of maintaining municipal government, including
the costs of wages and salaries for elected municipal officials and municipal assembly
staff’52

Until recently, arrangements regarding the payment of political representatives, as well
as the amount of remuneration, varied from one municipality to another: some munic-
ipalities paid their councillors per session attended; others paid them in a lump sum per
month, which was reduced if a given councillor did not attend all sessions; and some
used a combination of the two. A sample of eight municipalities revealed that payments
to assembly councillors average around 100 euros per month. Salaries of municipal
presidents and deputy presidents show even greater variations across municipalities: for
example in 2003, in the municipality of Skénderaj, the president of the assembly earned
350 euros per month — slightly more than the CEO, who had a salary of 310 euros per
month; while in the municipality of Dragash/Dragas, the president earned 650 euros
per month.

In order to bring under control the payments of political representative at local level
and to prevent major discrepancies in earnings across municipalities, in mid-2003, the
MEF ordered municipalities to stop funding the payments of political representatives
from the Goods and Services line of the General Grant, and to pay them from the
Wages and Salatries budget line instead. In the meantime, the MPS was made responsi-
ble for drafting a regulation that would level the payments of the Kosovo’s civil ser-
vants and political advisers, including staff employed in municipal administrations and
municipal political representatives.3

3.3.2. Municipality relations with central government institutions

Graph 8 provides an indication of the municipalities’ high degree of financial depend-
ency on central government grants. In 2003, out of the total 142 million euro budget
for municipalities, only 28 million euros were planned to be raised from local sources.
Expressed in percentages this means that more than 80 percent of the total budget of
municipalities was planned to come from central government grants (including grants
for Health Care, Education, Firefighter units and the Local Community Offices), while
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just under 20 percent from own sources. Such a high level of financial dependency can-
not but set limits on the political autonomy of local governments.
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A deeper problem, however, is that instead of promoting greater financial independ-
ence for the municipalities, various central authorities have in fact further curtailed
municipalities’ abilities to raise own revenue or in other ways undermined their capaci-
ty to fulfill their obligations effectively. This report concentrates only on a few of the
most important examples.

One of the regulations with the most far-reaching implications for the powers of
municipalities is the UNMIK Regulation 2002/12, On the Establishment the Kosovo
Trust Agency (KTA).54 With the introduction of the KTA as the managing body of all
socially-owned enterprises and their assets, municipalities can no longer raise revenue
from rents or concession payments for the use of land, natural resources or other types
of property managed by the KTA, which under the socialist system had been under the
control of municipalities.5® Another case is the centralization of business registrations:
a previously municipal competence — and one of the main sources of revenue for
municipalities — is now conducted by the Ministry of Trade and Industry. Very recent-
ly, the cadastre service — a substantial source of local revenue — has also been central-
ized, with the creation of the Cadastral Agency of Kosovo.%8

Another very important source of municipal rev- It is crucial that the drafting of a new
enue — the collection of traffic fines — has under- law on local government is preceded
gone centralization to the detriment of munici- bzl?t;!:f::r\‘:eellrsat:::eir;gc::;::c or
palities. Until the end of May 2003, traffic fines Znanciai,implications of proposed
were deposited directly to individual municipal revisions

accounts and were available for immediate use by

municipalities. In June 2003, in order to allow the MEF to more effectively monitor the
flow of this source of revenue, UNMIK created a central account in the Banking and

Payments Authority of Kosovo (BPK) for depositing all the traffic fines collected
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across Kosovo. A problem with this measure was that, for a number of months after it
was instituted, municipal authorities were not officially notified about, let alone paid,
the funds collected from traffic fines in their territory. Payments were eventually made
in proportion to the revenue collected from traffic fines in each municipality during the
2002, i.e. any actual rise or fall in revenue from this source during 2003 was not ade-
quately reflected in payments being received from the MEFE. Municipal officials criti-
cized this measure as arbitrary and totally lacking in institutional transparency, reducing
the liquidity of municipal institutions, thereby hindering their ability to plan and imple-
ment projects.>?

Given that any revision of theregu- On the other hand, there were instances where
lation on local government will  the central authorities had actually given munici-
touch upon the interests of and the
power balance among various stake-
holders, it is crucial to tackle this
process in an open and inclusive way management of local cultural centers became a

palities extra duties without making available the
funds necessary to fulfill them. For example, the

task of municipal authorities, having been trans-
ferred from the Ministry of Culture, Youth, and Sport in 2003. However, the Ministry
did not transfer the funds to pay the employees of the centers, and municipalities ended
up paying them from their own revenues, thereby also swelling the ranks of municipal
employees. Municipal officials complained that this measure was not only an extra bur-
den on their resources, but that it lacked a clear and timely plan from the Ministry.

To remedy such problems, a new law on local government is needed, one that defines
the competences between the different levels of government and provides mechanisms
to ensure that municipal rights are not subsequently encroached upon by arbitrary
directives from the centre. However, it is crucial that the drafting of the new law is pre-
ceded by a clear understanding of the political and economic implications of proposed
revisions. Given that any revision of the regulation on local government and adminis-
tration will touch upon the interests of and the power balance among vatious stake-
holders — municipal authorities, village leaders, ethnic communities, administrative offi-
cials, central institutions, and the international community in Kosovo — it is crucial to
tackle this process in an open and inclusive way.

3.3.3. Problems of accounting practices

Lack of firm and effective standards issued by central authorities

One serious shortfall in the financial management of municipal authorities relates to
poor book-keeping practices, which lack firm and effective standards for implementa-
tion and enforcement issued by the central authorities, namely the MEFE. Municipalities
are obliged to provide monthly financial reports to the MEF through filling in a num-
ber of standardised forms (such as ORS3, PCF3, PCF4 etc.), but a number of munic-
ipal officials expressed dissatisfaction with the MEF forms, preferring to keep their
financial records in other formats. For example, in the municipality of Prizren, finances
are kept in a format custom-made by the municipal Economics and Finance depart-

30 KOSOVARINSTITUTE FOR POLICY RESEARCH AND DEVELOPMENT



Local Government and Administration in Kosovo: Analysis

ment and then, at the end of the month, the data is converted to fit the MEF ORS3
format. In order to make this conversion between different book-keeping formats,
unnecessary labor is expended, mistakes can easily be made, and at worst, there is a
greater possibility for irregular practices. The MEF, on the other hand, has no copies
of these internal financial reports, but only reports from the ‘free-balance’ programme,
which merely ensures that the inflow and outflow of funds of the different economic
programmes (i.e. the General Administration, Education, Health Care, Firefighter and
Local Community Office grants) is equal at the end of the reporting month.

As explained above, municipal budgets are composed of central government grants
and own revenues. The MEF determines the total value of the General Administration,
Health Care, Firefighter and LCO grants according to population figure estimates,
while the Education Grant is determined by the number of students from the previous
year. Any yeatly increase in the total central government grant is allocated to the
General Administration Grant, which allows each municipality the discretion to decide
in which economic programmes to spend its funds, i.e. whether to invest more in health
care, education, local community offices, firefighters, or the municipal administration.
Moreover, municipalities can also decide on the specific budget lines to which this year-
ly increase will be allocated — the only restriction being that the Goods and Services
budget line of any economic programme is not increase by more than 2 percent per
year.58 So, although the MEF determines the maximum number of staff to be hired by
the municipality and even if this condition is strictly adhered to by the municipalities,
the Wages and Salaries budget line can nevertheless potentially be increased by munic-
ipal authorities if they decide to hire more qualified staff with higher payment coeffi-
cients.

Once the total values for each budget line and economic programme is determined, it
is then at the discretion of each municipality to define in detail how each of these will
be spent. This in principle is to be welcomed, since it allows the political level closest
to citizens to decide on how to allocate public funds. But, such greater autonomy works
only if coupled with better book-keeping practices, which are necessary to ensure
greater transparency and to avoid misappropriations of funds.

Indeterminate budget lines

Another example of the lack of uniform book-keeping among different municipalities
can be seen from the wide variety of ways used to compile yearly budgets. It is no exag-
geration to claim that no two municipalities use the same way to plan and visually pres-
ent their yearly budgets. The consistency of presentation would not be of concern if
there were a consistency in the substance reported, and if the budget lines were cate-
gorised and detailed enough so as to ensure adequate transparency of funds spent.
However, this is not the case in most municipalities in Kosovo.

A very serious problem is that the four budget lines (Wages and Salaries, Goods and
Services, Capital Outlays and Reserves) are not cleatly separated in practice, with funds
designated for one purpose being used for entirely different uses. A prime example is
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the way in which many municipalities used funds from the Goods and Services budg-
et line to finance the payments of political representatives. On the other hand, there
have been cases where funds designated for the wages and salaries of municipal staff
were saved up for other purposes. For example, in the municipality of Gllogovc, out of
the 215 employees planned by the MEF in the budget of 2003, only 139 were actually
hired by the municipality, i.e. a difference of 76 potential employees.5® According to
officials of the municipality, at least part of the money saved from this budget line was
used to pay the salaries of political representatives of the municipality, once the MEF
had ordered that the latter were not to be paid from the Goods and Services budget
line. Without going into the merits of the decision made by the municipality, there is a
clear lack of adequate planning and monitoring over transferred funds by the relevant
central government institution.

A great concern for the Kosovar citi- There are also numerous cases where items that
zen is the fact that the Capital modern accounting critetia would count as capi-
Outle.ays budget line does not differ- | investments are financed from the Goods and
entiate between funds designated . . .
for the improvement of the infra- Services budget line. For example, in 2003, the
structure of the municipal adminis- municipality of Gllogovc invested 20,000 euros

tration and those funds the invest-  for purchasing a car, financed from the Goods
ment of which would be of direct

. - nd Services budget line.0 Considering that a car
benefit to the community 2 ervices budge ¢ onsidering that a ca

is an asset that the municipal administration will
use over a longer period of time (i.e, it is not expendable within one budget year), it
should not be financed from the Goods and Services budget line. It would have been
more appropriate to finance the car from the Capital Investment budget line, or better
still for the MEF to create a separate budget line designated for the purchase of long-
term assets of the municipal administration. It is also advisable that the MEF general-
ly reviews the current budget lines, bringing them into greater harmony with modern
accounting criteria and the actual needs of municipalities.

From the point of view of financial transparency, a great concern for the Kosovar cit-
izen is the fact that the Capital Outlays budget line does not differentiate between funds
designated for the improvement of the infrastructure of the municipal administration
and those funds the investment of which would be of direct benefit to the communi-
ty. In other words, out of the Capital Outlays General Grant, it is at the discretion of,
for example, the municipal assembly of Gjakova to decide whether to spend 150,000
euros to take part in asphalting the road to Has or 30,000 euros to renovate the munic-
ipal council meeting room.81 If public scrutiny is lacking, then it is possible for munic-
ipal authorities to spend a substantial amount of the capital investment budget to their
direct benefit, with very little impact made upon the lives of ordinary citizens. The
problem with the current system is that a close examination of the allocation of funds
by the public is difficult because book-keeping practices make no differentiation
between these two types of expenditures.

The other problem important from the aspect of financial transparency lies in the
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broadness of budget lines. For example, according to the 2003 budget of the munici-
pality of Gjakova, 10,000 euros were allocated for postal services to the municipal
administration, without providing any more detail about the specific services to be
used, such as how many letters or parcels are planned to be sent over the year. Although
the auditing of municipal finances is ultimately the responsibility of the central govern-
ment, and any irregularities must be monitored and reported by the Office of the
Independent Auditor of Kosovo, more detailed budget lines are crucial for providing
better public scrutiny over the allocation of resources, especially considering that these
documents ate all open to the public.2 An additional step to increase financial trans-
parency to the public is to make the yeatly auditing reports of municipalities widely
accessible via the web and through publication of summaries in local and national daily
newspapers.

3.4. Municipal administration
3.4.1. The current administrative organisation of municipalities

The work of municipal administrative staff is defined by UNMIK regulation 2001/36,
On the Kosovo Civil Service. The law provides for a politically neutral and impartial
administration that reflects the multi-ethnic character of Kosovo, with staff selected on
basis of merit, that is, through fair, open and competitive procedures.63 Candidates are
selected by a panel of three or more persons, and each employee must have a written
contract of employment for a petiod of three years, with the possibility of extension.84

Municipal civil servants, including executive officers, are paid from the General Grant
allocated to each municipality by the Central Government. According to MEF officials,
the Grant is calculated by the Ministry based on population estimates of each munici-
pality. On the basis of these estimates, the MEF also determines the maximum num-
ber of municipal staff that can be paid from the General Grant.55 However, the some-
times quite marked differences in average wages of municipal civil servants indicate
that the General Grant and the maximum number of employees are not determined by
a formula which is in strict proportion to population size. As our analysis could not
establish a causal link with population figures alone, we deduced that other factors must
have also played a role in the calculation, although KIPRED was unable to find out
which factors were exactly used for each municipality.

In 2003, there existed an average of 330 inhabitants for every planned municipal
administrative employee, although there were marked variations across municipalities.
Hence, a municipal servant in Novo Brdo/Novobérda was planned to service only 72
inhabitants, while the ratio in Prizren was on employee for every 663 inhabitants (Table
7)_66

The MPS is responsible for determining the salary rates of various job profiles avail-
able in municipal administrations (i.e., the salary rates of cleaners, registrars, depart-
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Taklk~ ¢. Ratie of inhabitants por planned mumicipal staff

Gonarer: MEF, KCE xHEL

ment directors, the CEQ, etc.), by determining payment coefficients of each adminis-
trative post. For example, according to MPS directives, the post of the municipal CEO
has a coefficient of 10 units, which during the 2003 fiscal year meant a monthly salary
of 310 euros (i.e., unit coefficient value is 31 euros). The monthly salary of departmen-
tal directors is 294 euros (coefficient 9.5); head of division, 232 euros (coefficient 7.5);
higher level professionals, 186 euros (coefficient 6); lower level professionals, 155 euros
(coefficient 5); higher level clerks, 124 euros (coefficient 4); and lower level clerks, 93
euros (coefficient 3).67

As long as municipal authorities keep within these parameters determined by the cen-
tral authorities (i.e. the maximum number of staff that can be hired, and payment coef-
ficients for vatious posts), individual municipal assemblies have the right to determine
the precise composition of the municipal administration, i.e. how many cleaners as
opposed to how many registrars or university educated professionals are to be hired.

However, it is often the case that the number of employees hired by municipal admin-
istrations exceeds the maximum permissible number of staff allowed by the MEE
There are cases when municipalities actually employ more staff than allowed for by the
General Grant: for example, in 2003 the municipalities of Dragash/Draga$ and Degan
employed 26 and 16 staff beyond the MEF upper ceiling, respectively.88 To finance
these extra employees, such municipalities either use their own source revenues, or
employ fewer professional staff who command higher wage coefficients.

In general, however, municipalities tend to hire fewer than the maximum number of
employees allowed by MEE. A sample of fifteen municipalities indicates that, on aver-
age, municipal administrations do not fulfil their maximum staff quota by 8 employees,
although there are municipalities where the difference between maximum staff allowed
and those actually hired is much greater: for example, among the 215 employees
planned for the municipality of Gllogovce in the budget of 2003, only 139 were actual-

Tablc 4. Avcrage monthly salarics of municpal staff

Sowre: ML, KCE 2003
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Graph 9. Educatanal profile of munacipal staff
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ly hired i.e. a difference of 76 potential employees.89 Average salaries for municipal staff
throughout Kosovo are 166 euros per month, but again there are significant variations
across municipalities, with 234 euros per month being paid out in Istog and the lowest
salary, 103 euros, being paid out in Leposavi¢/Leposaviq (table 8).70

A sample of ten municipalities indicates that, on average, the majority of administra-
tive employees across Kosovo’s municipalities have completed secondary education (56
percent), while a sizable group are university graduates (36 percent) (graph 9).71 The
most frequent graduate profiles are economics and law graduates (graph 10, with 38
and 29 percent of all graduates in municipal administration, respectively), while there is
a pronounced deficit of graduates in technical fields, such as architects, construction
engineers, urban planners, geodesic engineers etc. On average, female employees make
up 25 percent of the total municipal administration, although proportions range from
9 to 60 percent.”? Around 25 petcent of female employees are university graduates.

Municipal administrations are organised into departments, which are set out in the

taraphi 1. Frofessanal breakdown of munsapal graduate seaff
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respective municipal Statutes. Department names vary from municipality to municipal-
ity, but most municipalities separate duties between the departments of General
Administration, Economy and Finance, Cadastre and Geodesy, Urban Planning and
Ecology, Education, Culture, Sport and Youth Affairs, Health Care, Social Policy and
Civil Protection, Economic Development and Reconstruction, and Agriculture and
Forestry.

3.4.2. Municipality relations with central government institutions

The performance of municipal departments responsible for the provision of more
centralized services, such as health care or education, is heavily dependent on the func-
tioning of and cooperation by the relevant government ministry. Although cooperation
between different levels of government is important and on occasion necessary, a sit-
uation of shared responsibility for the provision of a service will generate more scope
for inter-level conflict as well as increasing the possibility that various actors disavow
blame for any policy failures.

KIPRED field research found a number of municipal officials complaining about the
alleged negligence of some central ministries and departments, with repercussions for
the quality of municipal services. The most vocal criticisms were voiced against the
Ministry of Health and Social Welfare (MHSW), which provides a useful case study.
Although, the provision of primary health care is a municipal obligation, municipalities
receive their drug supplies from the MHSW, because the latter can save in costs,
through bulk-buying for example. However, officials from a number of municipalities
complained that they have not been receiving the correct medication from the Ministry
or that they have received large quantities of drugs with near-expiry dates. They claim
to have repeatedly complained to the MHSW, but not to have received a response from
them — while some municipal officials accused the Ministry of negligence, there were
others who went as far as to accuse them of corruption. In either case, this problem
affects the provision of a crucial service to citizens, and it is the responsibility of cen-
tral government to ensure that complaints are actually heard and dealt with by the min-
istry, and that mechanisms to quickly address such problems are put in place.

The example above illustrates that in order to provide quality and efficient services to
citizens, it is not only necessary to delineate the competences of each level of govern-
ment in law, but to also ensure internal institutional mechanisms for coordinating their
work and solving potential political disputes, administrative problems or inter-level con-
fusions. With these conditions in place, it then becomes much easier to assess respon-
sibility for policy success or failure and, hence, to adequately evaluate the work of
municipal administrations. An initial step to be taken in Kosovo is to institute regular
joint meetings that bring together local government representatives and officials of
each government ministry (especially those more directly involved with municipalities).
These meetings would aim to develop mechanisms that promote quick filtering of
information and a steady resolution of inter-level disputes as and when they arise.
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This being said, however, municipal administrations in Kosovo face a number of prob-
lems which are independent of interference by other governmental institutions.

3.4.3. Poor administrative efficiency

During fieldtrips, KIPRED researchers asked municipal CEOs about their level of sat-
isfaction with the performance of their staff. Their answers varied: some claimed to be
extremely satisfied — pointing out that a great many of their employees are university
graduates — while others were more reserved. Both groups, however, said that they
could not in good conscience demand more effort from their staff because their
salaries were so low.

KIPRED has tried to measure the efficiency of municipal administrative structures by
assessing the work of their registry offices. For each municipality, the work-volume of
registry offices for the first half of the year was divided by the total working hours for
six months of all registrars employed in that municipality.”3 Based on a sample of six
municipalities, our research found that the output of one registrar ranges from 0.3 to
1.2 documents per hour. Of course, it is difficult to make firm generalizations about
the work of every department in all municipalities from these figures alone. Further
study is necessary in order to gain a clearer and fairer picture of the work done in other
municipal departments. However, these figures nevertheless provide a sense of munic-
ipal administration performance, allowing us to reach the indicative, if not definite,
conclusion that, in general, they are fairly inefficient institutions.

There are a number of explanations for this state ~ With high unemployment rates

of affairs. Most of the CEOs interviewed attrib- ~ reigning in Kosovo, there are no
excuses for shielding poor perform-

ute the problem to poor payment levels for the . .. -
ers in the municipal administration

civil service, which are not sufficient to motivate
them to provide high quality service. There are two main weaknesses with this argu-
ment. First, average wages for the civil service across Kosovo — 165 euros per month
— are not much lower than the wages of jobs in the private or alternative market — the
income of the average Kosovar is 200 eutos per month.” Hence, if the argument
employed by CEOs was to be extended to all people employed in Kosovo, it would fol-
low that no one should be producing high quality services, since most earnings are quite
low. Second, unemployment in Kosovo ranges from 40 to 60 percent of the workforce,
which means that a great many people can potentially compete for each job in the
municipal administration.”>

A better understanding of the low level of motivation and poor performance of
municipal employees can be gained by examining job security in municipal administra-
tions. In the pre-war administration, it was rare to fire staff for poor performance, and
most people either remained in their first job or were promoted within the same organ-
ization. Hence, jobs in the public sector were for life — workers had no incentive to per-
form efficiently or improve, because their continual employment did not really depend
on their performance but on their loyalties to their superiors. Much remained the same
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four years after the war — the winning party in the municipality aims to employ as many
of its supporters as possible as a means of rewarding them for their political support;
dismissals for poor individual performance are rarely carried out. With poor internal or
external monitoring mechanisms in place, i.e. little scrutiny by the public or managers,
staff have little motivation to perform well, as they do not fear losing their jobs.

3.4.4. Improving administrative efficiency

In order to reduce administrative inefficiency in Kosovo’s municipalities, one must
tackle the very political culture and norms that support it. This, of course, is a difficult
and gradual process that will take considerable time. However, a quick but significant
step in this direction could be made by introducing measurable Kosovo-wide perform-
ance standards for each municipal department and for each municipal post. These stan-
dards would include indicators that measure output quantity and quality, as well as the
transparency, creativity and responsiveness of the administration. This would allow
government ministries to more easily compare the performance of different municipal-
ities, as well as allowing higher municipal officials to monitor the performance of indi-
vidual employees. One further way to foster inter-municipal competition, so as to
improve service quality, would be to regulatly publish performance data in national
newspapers, thereby increasing transparency to the public. Results could be presented
both aggregated for each municipality, as well as differentiated among departments so
as to allow cross-departmental comparisons.

A way of fostering inter-municipal Such measures would increase the pressure on
competition, with the aim of improv-  |ocal authorities to explain their performance to
ing service quality, is to regularly
publish performance league tables
in national newspapers

their electorate, especially if this is not satisfacto-
ry in comparison to other municipalities. On the
other hand, more transparent performance data
would help political parties to transform their successes into vote-winning campaign
issues. Moreover, they would provide opportunities to spot the high achievers, capable
of providing valuable advice to the other municipalities. In sum, these measures would
help remove the political criteria used for selecting municipal staff, installing merit-
based criteria instead.

A starting point for this policy could be to initially institute league-tables only for the
registrar division, including the office of civil registration (currently a competence of
UNMIK), for a limited number of pilot municipalities. This division is especially suit-
able for start up because its services are more easily quantifiable, thereby allowing rel-
atively quick measurements of performance. Moreover, as a department that has close
contact with most ordinary citizens, it is one of the key determinants of the public per-
ception of performance of the municipality as a whole. Hence, an increased trans-
parency of municipal authorities in this front would be immediately witnessed and
appreciated by the voters.
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3.4.5. Lack of technical specialists

A serious problem for most municipal administrations is a lack of specialists in techni-
cal vocations. CEOs from neatly every municipality complained that they lack good
architects, construction engineers, geodesic engineers, and urban planners. It is difficult
for municipalities to employ high quality technical staff because these profiles are gen-
erally scarce in Kosovo’s labor market, and are thus normally employed in the private
sector that can offer better financial incentives.”® Hence, municipal administrations,
given their financial limitations, cannot adequately compete with the private sector.

One way for municipal authorities to improve and enlarge the labor pool of technical
specialists in the short- to the medium-term, is to more liberally fund graduate and
post-graduate studies for such vocations, on the condition that upon completing their
studies, these students work for municipal institutions for a number of years. This prac-
tice has already been in use to promote the health care sector in a few municipalities,
such as Podujeva.”” Other options deserving of attention are having inter-municipal
cooperation for deficient staff, and the possibility of sub-contracting staff or compa-
nies for specific technical projects.

In the long-term, it is necessary that the University of Prishtina, as the main public
higher education institution in Kosovo, and the Ministry of Education, Science and
Technology (MEST), reevaluate their policies on student intakes for each faculty. The
number of students of economics, law and humanities must be substantially reduced,
with released funds being reallocated to technical faculties and other vocational fields.”8
Moreover, extra resources must be channelled to promote higher education in the
scarce technical fields, including stipends for outstanding students willing to work for
the Kosovo civil service for a limited period after graduation.

3.5. Positive practices

This report may have painted a largely negative picture of the current state of local
government and administration in Kosovo. This is not simply because such is the real-
ity, but also because by identifying problems one is half way toward solving them. This
description, however, should by no means be understood as implying that no valuable
work has been done at the local level or that no positive initiatives are being taken.

A number of municipalities have been very active in promoting better public informa-
tion about municipal activities and institutions. One initiative was to create municipal
websites which contain brief histories of the respective municipality, key geographic
and demographic data, and information about municipal institutions and about munic-
ipal projects. The municipalities of Istog, Klina, Prizren, Kacanik, Podujeva,
Viti/Vitina, and Vushtrri have constructed their web-sites with external assistance, but
there are others, such as the municipality of Shtime, which have started such projects
on their own initiative.”®
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Shtime has also taken other initiatives with regard to public information. It has estab-
lished an Information Office within the municipal administration, and it also publish-
es a bi-weekly bulletin on municipal activities, putting it up on town notice-boards and
distributed at newspaper selling points.8% The municipality of Skénderaj undertook a
praiseworthy initiative not only to inform the public but also to educate it. It compiled
a small brochure that explained to ordinary citizens how the municipal budget was
compiled, the size of the budget and the allocation of funds, as well as another
brochure which explained where the money collected from property taxes is invested.81
The municipality of Gijilan/Gnjilane should be distinguished for having reached out
towards ethnic communities, which have been active participants in municipal institu-
tions soon after the cessation of the conflict.

All the above examples are to be welcomed and encouraged. The problem, however, is
that in general these tend to be individual initiatives rather than the results of a well-
organized and functional system. The trouble, therefore, is that if individuals who ini-
tiated these projects change their workplaces, then very little will be in place to support
their projects. Hence, it is a challenge for any reform proposal to suggest ways in which
the system rather than the zndividual can promote and support initiatives that improve
public information about and participation in policy-making, their willingness to pay
taxes and to directly take part in financing projects.

A positive practice which seems to have been institutionalized in most municipalities is
to support and encourage community participation in infrastructure projects. Municipal
participation in village projects is desirable not only because it helps develop local infra-
structure, but also because it establishes close relationships and better lines of commu-
nication between the level closest to citizens — the village council and leader — and the
basic unit of self-government, namely the municipality.

In addition, as mentioned already, a number of municipalities have set up decentralized
local offices for issuing personal documents, thus bringing the administration closer to
the people. These are to be welcomed in principle, since they increase convenience for
the public, although a more detailed cost-benefit analysis of each specific office is desit-
able. Even more commendable are initiatives of municipal authorities to institutional-
ize relations with village councils and leaders, bringing decision-making closer to the
people. The example of the municipality of Viti/Vitina is especially praiseworthy:
municipal authorities have formalized their relations with village leaders through a
municipal assembly regulation, and hold regular meetings with village leaders, in which
case the municipality modestly compensates their travel costs. Municipal authorities,
moreover, were planning to organize formal elections of village councils, financed
from municipal funds, thereby increasing the legitimacy of these local structures.
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4. Conclusions

It has not been the purpose of this study to provide a comprehensive analysis of every
aspect of local government and administration in Kosovo. Rather, the goal was to
examine some key issues relevant to obtaining effective, efficient, transparent and
accountable governance at local level, and which could also meet the specific needs of
ethnic communities. The main aim of the study was to produce guidelines for future
research areas, as well as some preliminary recommendations for change.

One of our main findings was that the current law on local government and adminis-
tration is in need of revision, as numerous subsequent UNMIK regulations and gov-
ernment directives have rendered it inadequate in a number of areas. It is not necessary
to immediately initiate a complete revamping of the current system of local govern-
ment and administration in order to tackle some obvious sticking points in the system,
such as the appointment of executive officers. However, given that any reform or revi-
sion of the system of local government and administration, including a new draft law
on local government, will touch upon the interests of various stakeholders — municipal
authorities, village leaders, ethnic communities, administrative officials, central institu-
tions, and the international community in Kosovo — it is paramount that such an enter-
prise be tackled in an inclusive and participatory way. It is important that the political,
as well as the economic or financial, implications of any reform initiative are publicly
discussed among the various stakeholders and the public at large. Special attention is
required when considering the implications of reform on Kosovo’s ethnic communi-
ties.

Another problem that requires the urgent atten-  Tackling some obvious sticking
tion of the institutions responsible for and con-  points of the current system, such as
cerned about municipal performance is the lack the appointment of executive offi-

.- . cers, does not require a complete
of accountability to citizens of both elected upheaval of the whole system of local

politicians and municipal administrations. Our government and administration
research revealed that the performance of local

governments and administrations in Kosovo is crucially affected by political, inter- and
intra-party, rivalries at local level, as well as relations with party centres. A key concern
for those involved in local politics is to control the executive positions in the municipal
administration. Such political difficulties only add to problems of municipal adminis-
trations, which already battle with a lack of high quality personnel and an inefficiency
and lack of accountability in their everyday work. Finally, the financial, and hence polit-
ical, autonomy of Kosovo’s local authorities is vulnerable, as most municipal funds are
allocated from the central government budget, and their ability to raise own revenue is
substantially limited. This also curtails the ability of local authorities to promote local
economic development and compete with their home and regional peers to attract out-
side investment in their municipalities.
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5. Recommendations
Decentralization and local government reform

Realism about what decentralization can and cannot achieve -
Decentralization should not be seen as a panacea for all the troubles affecting
Kosovo’s ethnic minorities, and so it must be coupled with other measures which
address the grievances of ethnic communities at the central level.

Decentralization not a solution to security problems — All stakeholders —
especially the international community and the ethnic communities themselves —
should openly acknowledge that territory-based reforms of the local government
system cannot provide adequate solutions to the security problems of ethnic com-
munities. Other measures, such as the development of a special branch within the
KPS that provides police officers directly answerable to municipal authorities,
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must be developed in conjunction with other security mechanisms instituted at
central level.

Focus on improving good governance — Although limited territorial adjust-
ments cannot be ruled out for sizeable and territorially concentrated communities,
the primary focus of any local government reform initiative must be on improv-
ing mechanisms of good governance, which will be beneficial not only for ethnic
communities but also for the citizen in general.

Extra mechanisms to address community grievances at local level —
Kosovo’s institutions should make extra efforts to ensure that the local grievances
of ethnic communities are addressed at local level. One mechanism to promote
this is to ensure that the majority of minority representatives are in favour when
passing ethnically sensitive laws.

Inclusive, participatory and open reform — Because any reform or revision of
the system of local government and administration will touch upon the interests
of vatious stakeholders, it is paramount that such an enterprise be tackled in an
inclusive and participatory way, openly discussing the political as well as econom-
ic ramifications of such an initiative.

Detailed cost/benefit analysis — Thete is a need for a detailed and systematic
cost/benefit analysis for decentralizing ot centralizing vatious setvices, as well as a
study of the political prerogatives for decentralizing various competences.

Pilot testing — 1t is advisable to initially test specific decentralization proposals in
a few limited municipalities.

Promoting interethnic solidarity

Thorough collection of cross-ethnic statistics — This is a crucial preliminary
requirement in order to measure and monitor the well-being of all communities,
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as groups and as individuals, so as to promote a sense of solidarity across the dif-
ferent ethnic communities.

Equalization mechanism — In addition, the government, together with UNMIK
and the municipalities, must develop mechanisms that ensure the equitable distri-
bution of funds across the different municipalities.

Improving accountability

Discourage co-governance — The current widely used practice of co-gover-
nance, which allows the winning party to share power with the other minor parties
and thereby avoid responsibility, should be systematically discouraged.

Policy Research Series PARPER #4

Reform procedure for appointment of executives — One mechanism towards
this goal is to reform the procedure for the appointment of administrative execu-
tive officials, so as to foster a closer association between the performance of the
administration and the winning political party. With the above in view, the COE
and the Board of Directors should be selected by the president of the assembly or
a directly elected mayor, thus increasing individual accountability as well as the
responsibility of the winning party.

Pilot test of new procedure — Preliminary trials of the new procedures could be
tested in a number of pilot municipalities, so as to fine tune various details.

The electoral system

Change the electoral system — Thete is a need to change the electoral system
used for local elections, with the view to improving the accountability of public
representatives, instituting a more dynamic relation between citizens, the local gov-
ernment and political parties, and promoting better public scrutiny of and partic-
ipation in matters of local governance.

Open lists — It is advisable to keep the system of proportional representation, but
to replace the current closed lists with open ones. This would empower local polit-
ical figures favoured by the grassroots, and hence help build effective lines of
accountability between politicians and voters on the one hand, and politicians and
the executive on the other, with the long-term result of better accountability of the
municipal administration to the citizens. Open lists would also reduce the grip
party centers have on municipal party branches and sub-branches, improving inter-
nal party democracy.

Sub-municipal representation

Strengthening the role of village structures — A relatively quick way to bring
the local, sub-municipal, voice to the forefront is to strengthen the consultative
role of village leaders and councils, by codifying their rules of practice and rela-
tionship with the municipal assembly in the municipal statutes. This is also likely

KOSOVAR INSTITUTE FOR POLICY RESEARCH AND DEVELOPMENT 43




°
s
2
3
N
=
c
2
-
s
L od
i)
&=
£
s
<
5
c
o
&
c
(7]
£
c
]
>
5
O
®
v
o
-

Local Government and Administration in Kosovo: Analysis

to improve the standing of municipal government vis-a-vis the central govern-
ment, since it is reasonable to expect that giving village structures a greater role in
local government decision-making is likely to promote higher and better collection
of taxes, thereby increasing the financial independence of local governments from
the central government.

Clear competencies

Clearly define municipal competences in law — This is important so that other
subsequent laws and government directives do not come into conflict with and
curtail municipal powers and competences unfairly. Although this is not possible
as long as the UNMIK practice of giving precedence to each new regulation is in
place, the importance of the issue must be recognized and taken seriously.

Internal institutional mechanisms to solve inter-level problems — 1n order
to provide quality and efficient services to citizens, it is not only necessary to delin-
cate the competences of each level of government in law, but to also ensure inter-
nal institutional mechanism for solving potential political disputes, administrative
problems or inter-level confusions. An initial step in this direction is to institute
regular joint meetings bringing together local government representatives and offi-
cials of each government ministry (especially those more directly involved with
municipalities), with the aim of developing mechanisms that promote quick filter-
ing of information and a steady resolution of inter-level disputes as and when they
arise.

Financial book-keeping practices

Standardize book-keeping — Measures to improve and standardize financial
book-keeping practices must urgently be instituted, especially with regard to
improving public transparency over budget estimates and funds allocation.

Reform of the Capital Outlays budget line — Financial reports for the MEF and
the general public must show a detailed reflection of all investment projects, sep-
arating capital outlays designated for projects of direct public benefit from other

projects.

Better control from centre — The MEF should keep more extensive financial
accounts of municipalities, which delve into greater detail than the current ‘free
balance’ system.

Widespread publication of auditing reports — An additional step to increase
financial transparency to the public is to make the yearly auditing reports of
municipalities widely accessible via the web and through publication of summaries
in local and national daily newspapers.

Capital investments
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Minimum capital outlays per capita — There must be a2 minimum per capita
value for capital outlays for all municipalities in order to promote the development
of infrastructure across municipalities. This criterion would be used to determine
the minimum value of the total Capital Outlays’ budget line of every municipali-
ty.

Extra incentives for a greater Capital Outlays budget — 1t is also advisable to
have extra financial incentives to encourage municipalities to have a greater-than-
minimum Capital Outlays budget, which they finance either from own sources or
the General Grant (i.e., from the part of the general grant which is left over when
Wages and Salaries, Goods and Services, Reserves and minimum Capital Outlays,
are accounted for).

Policy Research Series PARPER #4

Needs based criteria — 1t is important to formulate more policies based on cri-
teria of need, not just population size. Efforts to equalize average per capita spend-
ing in capital outlays are particularly urgent, especially in order to overcome the
current differences between urban and rural municipalities.

Improving administrative efficiency

Performance indicators — One significant step in improving the performance of
municipal administrations could be made by developing measurable Kosovo-wide
performance standards for each municipal department and for each municipal
post. A starting point would be to develop performance indicators for the regis-
trar division, in a limited number of pilot municipalities.

Performance league-tables — An additional way to foster inter-municipal com-
petition, with the aim of improving service quality, would be to regulatly publish
petformance league tables in national newspapers. These results could be present-
ed both aggregated for each municipality, as well as differentiated among depart-
ments so as to allow cross-departmental compatisons.

Open recruitment procedures — Strengthen mechanisms that ensure that exter-
nal candidates are evaluated on an equal footing as existing municipal staff.

Human resource development

Earmark funds for human resource development — Require that a certain pet-
centage of municipal funds are earmarked for human development matters, as rec-
ommended by the biannual UNDP Human Development Reports.

Scholarships for technical and vocational students — In order to help over-
come their shortage of qualified staff in technical and vocational fields, municipal-
ities could provide scholarships for students of these, on condition that they work
for the municipal administration for a number of years after graduation.

Reevaluation of student admission policies at the University of Prishtina —
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The University of Prishtina and the Ministry of Education, Science and
Technology should reevaluate student admission policies: the number of graduates
in law and economics should be reduced, while extra funds and subsidies should
be allocated to vocational schools and faculties of technical fields.

Property

Clear confusions regarding role of KTA — 1t is necessary to clarify any remain-
ing misunderstanding regarding the implementation of the regulation on the KTA.

Study UNMIK property policy from a local government perspective — A
detailed study of the effects of UNMIK’s property policy on the ability of munic-
ipalities to fulfill their duties is required. A preliminary step in this direction would
be to delineate exactly how much and what kind of land in each municipality is
under the KTA and municipal administration, respectively.

Statistics

Cooperation with the SOK — Municipalities must provide more detailed informa-
tion to the Statistical Office of Kosovo in order to facilitate better analyses. A pos-
sibility worthy of consideration is to have a specially trained municipal employee
who regularly reports to the SOK.

Attention to various demographic indicators — In order to establish corrective
actions for various ethnic, social and economic groups, statistics should be divid-
ed according to ethnicity, gender, age, and rural and urban division of population
income, general budgets, funds spent, kilometers of paved roads, household dis-
tance to health care and school facilities, etc.

Further studies

46

Financial and economic performance — Detailed studies are needed of the
financial and economic performance of municipalities, especially looking at how
municipalities can promote economic development within their territories.

Closer inspection of financial procedures — Especially focusing on current
book-keeping and financial reporting practices.

Study of administrative efficiency performance — Comparing the perform-
ance of Kosovo’s local administration authorities with that of other such authori-
ties in the region and further afield, as well as looking at how different municipal-
ities in Kosovo are faring in relation to each other.

Research in education and health care — Detailed research into issues specific
to education and health cate at local level, as well as relations to central agencies
responsible for these fields.

Research of ethnically mixed municipalities — The work of the Communities
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and Mediation Committees, interactions between various ethnic groups in munic-
ipal assemblies and municipal administrations, differences between Serb commu-
nities and other minorities. These findings should also be analyzed in relation to
local provisions in other countries with minorities, such as Spain, the Benelux
countries, Romania or Croatia.
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Annex A: The current system of local government and administra-
tion in Kosovo

1.The legal framework
1.1. Municipal competences

The rights and obligations of local government in Kosovo are defined by UNMIK
Regulation 2000/45 on Self-Government of Municipalities in Kosovo. The MPS is cut-
rently in the process of drafting a new law on local government and administration, but
it still remains to be seen whether the draft law will be passed by the Kosovo Assembly
and then ratified by the SRSG.

Regulation 2000/45 regulation draws on the principles of the European Charter on
Local Self-Government, in particular Article 3, which denotes ‘the right and the ability
of local authorities, within the limits of the law, to regulate and manage a substantial
share of public affairs under their own responsibilities and in the interest of the local
population’.82

Municipalities are the basic units of local self-government in Kosovo. They are entitled
to ‘exercise all powers not expressly reserved to the Central Authority’, which
Regulation 2000/45 designates to be UNMIK, acting under the authotity of the SRSG,
although a number of reserved powers were subsequently transferred to the Kosovo
government institutions.83 Each municipality is recognized as a legal entity under pub-
lic law, with the right to own and manage property, the capacity to sue and be sued in
courts, the right to enter into contracts and the right to engage staff.34 Municipalities
also have the right to enact local municipal regulations relating to matters within their
competence, which are contained in their respective Municipal Statute.85

Regulation 2000/45 gives municipalities extensive obligatory and discretionary powers
and responsibilities. Municipalities are tresponsible for:

* Providing basic local conditions for sustainable economic development,

* Utban and rural planning and land use,

* Licensing of building and other development,

* Local environmental protection,

* The implementation of building regulations and building control standards,

* Service provision in relation to local public utilities and infrastructure including water supply,

sewets and drains, sewage treatment, waste management, local roads, local transport, and local

heating schemes,

* Public services including fire and emergency services,

* Management of municipal property,

* Pre-primary, ptimary and secondary education,

* Primary health care,
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* Social services and housing,

* Consumer protection and public health,

* Licensing of services and facilities, including entertainment, food, markets, street vendors,
local public transport and taxis, hunting and fishing and restaurants and hotels,

* Fairs and markets,

* Naming and renaming of roads, streets and other public places,

* The provision and maintenance of public parks and open spaces and cemeteries, and

* All other activities necessary for the proper administration of the municipality and which are
not elsewhete assigned by law86

They also have discretionary powers regarding matters of tourism, cultural activities,
sports and leisure, youth activities, economic promotion and civic promotion.8”
However, subsequent UNMIK regulations and government directives have severely
restricted municipal competences in a number of important fields, such as, control and
management of property, control of public utility companies, business registration, pri-
mary and secondary education, primary health care, social welfare, and issues of cadas-
tre.88

1.2. Municipal institutions

The municipal assembly

The highest representative body in a municipality is the municipal assembly, which is
directly elected through a closed list proportional representation system and has a man-
date of four years. Assemblies vary in size, the largest being Prishtina with 51 council-
lors, while others have 41, 31, 21 or 17 councillors depending on estimates of their
population size. Municipal assemblies have exclusive authority that cannot be delegat-
ed to, inter alia, approve budgets and other financial matters, adopt and amend local
municipal regulations, establish assembly committees, elect the president and deputy
president of the municipality, and appoint the CEO and the board of directors.89

The president of the assembly

The president of the municipal assembly is to be elected with two-thirds majority of
the total number of elected members. However, if a two-thirds majority cannot be
secured after two ballots, the two most successful candidates proceed to a third ballot
and the candidate with most votes becomes president. It is the responsibility of the
president of the municipality to ‘maintain general oversight of the execution of deci-
sions taken by the municipal and of the financial administration of the municipality’
and to carry other tasks assigned to him or her by the municipal assembly.%0 The pres-
ident can be removed from office only by a two-thirds majority (cast in a secret ballot)
and only if he or she has failed to propetly carry out his ot her specified duties.1

Appointment of the Chief Executive Officer and the Board of Directors

The law provides for appointed professional positions for the CEO and members of
the Board of Directors. Following a vacancy announcement, applicants are interviewed
and short-listed by a panel selected by the municipal assembly, although the final deci-
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sion for their appointment tests with the municipal assembly.92 Although the CEO can
recommend candidates for the Board of Directors, he or she has no decision-making
capacity in this respect.

The main tasks of the CEO are: to act as secretary to the municipal assembly and chair-
person of the Board of Directors; ensure the efficient management of municipal finan-
cial affairs and the implementation of effective financial procedures and controls; carry
out all responsibilities assigned to him or her by the president of the municipality or
the municipal assembly; and act as chief of staff for the municipal civil service, with
the power to appoint and dismiss all employees of the municipality except the Board
of Ditectors.?3 The CEO or any of the directors can be dismissed only by the munic-
ipal assembly, and only if he or she has failed to propetly carry out his or her respon-
sibilities.%4

Other institutions and practices

Each municipality is legally obliged to hold public meetings with citizens at least twice
a year, advertising these at least two weeks in advance. In these meetings, the president
of the assembly provides a report on the workings of the municipal assembly and
administration, and citizens have the opportunity to pose questions to their represen-
tatives.

All municipalities must establish a Policy and Finance Committee, chaired by the pres-
ident of the municipality, which is responsible for proposing the municipal budget, and
tesearching and formulating the future strategic direction of the municipality.95
Municipal assemblies have the right to establish other committees they deem necessary,
but they are obliged to have two other mandatory committees, the primary purpose of
which is to protect the rights and interests of minority communities.

2. Sub-municipal arrangements

UNMIK Regulation 2000/45 entitles municipalities to make sub-municipal arrange-
ments ‘to ensure that the needs of all inhabitants in the municipality are met’ in the
manner their Assemblies deem most appropriate.9 KIPRED field research has found
that there are a wide variety of sub-municipal arrangements currently operating in
Kosovo today.

Most municipalities have already established or are in the process of setting up Local
Offices. These are deconcentrated municipal offices responsible for registry services,
that is, for issuing personal documents such as birth, death or marriage certificates.
These offices are usually staffed by one or two registrars, who are normally resident in
the village where the office is located. These employees come to the municipal centre
regularly (daily or every other day) to have documents stamped and approved by the
municipal administration. Municipalities provide different travel arrangements for these
officers to come to the municipal centre: some allow usage of municipal vehicles, some
provide compensation for private transport, while a third group provides no transport
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or compensation at all. In municipalities which have had their Local Office buildings
destroyed during the war, as was the case in Decan for example, field registrars are
housed within the main municipal building, but are appointed to serve different groups
of villages as Local Officers.

There are a few municipalities which have re-established former Local Communities’
(Bashkésia lokale/ Mjesna 3ajednica) sub-municipal arrangements. Unlike Local Offices,
Local Communities are essentially political sub-municipal organizations, which usually
tend to have informally elected councils, that is, through village meetings rather than
formal secret ballots. Their usual responsibilities are to liaise with municipal authorities
when dealing with infrastructure projects that concern a number of villages. Most
municipalities, however, have chosen not to revive the Local Community form of gov-
ernment, preferring to work directly with individual village councils and leaders.

Village council arrangements again vary greatly from municipality to municipality: while
some municipalities, for example Dragash/Dragas or Decan, do not formally recognize
village councils, the majority make such provisions in their Municipal Statutes or
through special regulations issued by the municipal assembly. These documents nor-
mally define the procedures for the election of municipal councils and leaders, as well
as their manner of cooperation with the municipal administration.

There are municipalities, such as the municipality of Podujeva or Klina, where the vil-
lage leader is elected with open votes, in accordance with results gained during the last
municipal elections, i.e. the village leader must be a member of the party which won
most votes in that village. However, in other municipalities, for example in Skénderaj,
Shtime, or Viti/ Vitina, no such conditions exist and the leader is elected by a sectet bal-
lot held on the premises of the municipal assembly. Nevertheless, most leaders elected
with the latter procedures also tend to be supporters of the most dominant party in the
given village. There are usually no conditions in terms of the professional background
of village leaders, but they generally tend to be local teachers or municipal administra-
tion employees, since these occupations enable people to gain positive public visibility
and popularity.

Municipal administrations usually designate a specific department to meet, liaise and
deal with problems of village councils. Most frequently these tend to be either the
department of General Administration, as was the case in Prizren, or the office of the
deputy president of the municipal assembly, as was the case in Viti/Vitina. In addition
to ad hoc meetings that most municipal administrations hold with individual village lead-
ers, some municipalities, such as Viti/Vitina, also hold collective meetings of all village
leaders once every three to fourth months, in which case the municipality pays travel
compensations to village leaders from the municipal budget (in Vit/Vitina this com-
pensation was 10 euros per meeting).
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Annex B: Arguments regarding the management of socially-
owned enterprises and property

One of the regulations which has seriously curtailed the powers of municipalities is the
UNMIK regulation 2002/12, On the Establishment the Kosovo Trust Agency
(KTA).97 The KTA was set up in June 2002 with the aim of administering all former
socially- and publicly-owned enterprises and their related assets in Kosovo. The law of
the Socialist Federal Republic of Yugoslavia (SFRY), which provides only for user and
not ownership rights over property, has been subject to varying interpretations, there-
by causing considerable controversy over the management of socially-owned property
and the process of privatization in Kosovo.

The objectives and purposes of the KTA, as established under regulation 2002/12, are
to ‘administer Publicly-owned and Socially-owned Enterprises and related assets’ with-
in the context of the reserved powers of the SRSG.98 In other words, the authority of
the KTA does not extend to socially-owned properties that were not tied to these enter-
prises, for example roads, schools, hospitals, or land not used by SOEs. Municipalities
have the right to manage such properties, under the administrative authority of
UNMIK. As UNMIK’ chief legal adviser told the AMK, ‘the SRSG has given
UNMIK-created municipalities the authority to manage on a day-to-day basis ‘munici-
pal property’, i.e. socially owned property registered in the name of a municipality,
under the overall authority of UNMIK’.99

One of the claims some municipal officials make is that at least part of the revenue
raised from the privatization of SOEs is given to the municipalities, because the latter
had made considerable financial contributions in building these enterprises. Their main
grievance, however, is over land assets, a large number of which are currently under the
management of the KTA, and which the municipalities, through the AMK, demand to
be available for municipal use.

The municipalities accuse the KTA of depriving them of crucial opportunities to raise
revenue, attract investment and promote economic and social development within their
tertitories.100 For example, the director of the Department of Education in the munic-
ipality of Ferizaj argued that the KTA had been an obstacle to the development of edu-
cation in this municipality, as it did not allow the use of land for building a new primary
school.101

Representatives of the KTA, on the other hand, argue that while the KTA — as the
trustee of Kosovo’s SOEs — cannot transfer or bequest their assets to the municipali-
ties, it can nevertheless consider requests for specific projects of public value.102
However, they also reiterate that the KTA may refuse to allow SOE land to be used by
municipalities without compensation, although it may be willing to give it for use on
leasehold for public benefit purposes, subject to certain conditions, such as payment of

rent and upgrading of SOE land with water supply, sewage, electricity supply etc. 103
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The issue of property management is of great importance not only for local econom-
ic development, but also in that it affects the political and financial independence of
municipalities from the central government. The right of municipalities to own prop-
erty is crucial for attracting private investments at local level, collecting own revenues,
and investing independently of the government grant. Hence, it is recognized as a key
right of local governments by the European Charter for Local Self-Government.

What is necessary for local governments in Kosovo is to clarify any remaining issues
regarding the implementation of the regulation on the KTA. There is also a crucial
need for detailed study of the effects of UNMIK’s property policy on the ability of
municipalities to fulfill their duties, and ultimately provide adequate services to their cit-
izens. A preliminary step in this direction would be to delineate exactly how much and
what kind of land in each municipality is administered by the KTA and municipal
administration, respectively.104

KOSOVAR INSTITUTE FOR POLICY RESEARCH AND DEVELOPMENT 53

Policy Research Series PARPER #4




Local Government and Administration in Kosovo: Analysis

Annex C List of People met during Field Research
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Press Coverage of Local Government and
Administration in Kosovo

Analysis

Executive summary

The purpose of this analysis is to provide a comprehensive account of the reporting
and discourse on local affairs as described in the largest national Albanian-language
daily newspapers in Kosovo: Bota Sof, Epoka ¢ Re, Koha Ditore and Zéri. The report pro-
vides a comparative analysis of (a) issues being reported, and (b) the manner in which
these issues are reported.

The analysis found that most articles written on local governance are reports by field
correspondents, with few analyses or editorials. The articles usually derive from the cor-
respondents’ attendance of municipal assembly meetings, interviews, press conferences
ot press releases. Gjilan/Gnjilane is the most frequently reported municipality, which
together with Prishtina, Prizren, Kacanik and Malisheva, comprise about half the total
of all the reports on local governance.

The focus of reporting is on power struggles among local political elites, not on gen-
eral human concerns. The most frequently reported issue is the election of executive
structures in municipal institutions and other inter-party problems. The problem of
decentralization or local government reform is also fairly widely reported, together
with reports on infrastructure and other development projects.

It is encouraging that, on average, bias is not widespread in reporting about issues of
local importance. However, one must note that there are significant differences among
the newspapers in this respect, where Bofa Sof and Epoka ¢ Re tend to be more biased
than Koha Ditore and Zéri. In addition, a significant proportion of articles are not bal-
anced in their coverage, having failed to seck out all sides to an argument. There are
notable examples of very good articles, full of informative details and colourful illus-
trations, but on the whole, the articles tend to lack background information and criti-
cal evaluations of the arguments put forwards by different actors.

Newspapers — as a significant bridge linking the electorate with its political representa-
tives — should work to develop a consistent editorial policy that systematically covers a
wide variety of issues pertaining to local government. Alongside reporting political
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dynamics, newspapers must also monitor the performance of local authorities on issues
such as the development of education and health care services and facilities, provision
of skills-training for adult population, promotion of business in their territory, etc. In
order for good governance and local democracy to develop at local as well as national
levels, citizens should become aware of the responsibilities of their elected representa-
tives, while the latter must become accustomed to being held accountable to their elec-
torate for the actions and policies they adopt. A critical press, which provides impartial
and well-researched articles on a large number of issues of local importance, is crucial
in this respect.

This study found that the Kosovar press is in great need of such rigorous, impartial yet
critical standards of reporting. Of course, one has to recognize that the media, in their
quest to employ high quality and educated reporters, face fierce competition from other
organizations in a relatively underdeveloped Kosovar labor market. Hence, the govern-
ment, those organizations interested in the development of the media, and not least the
newspapers themselves, should encourage and promote further training for Kosovar
journalists, as the only way to progress towards a more professional press and better-
informed public. Newspaper editors, on the other hand, must be encouraged to
demand a wider perspective from their journalists, one which takes into account the
impact of the actions of municipal authorities on the lives of ordinary citizens.
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1. Introduction’

The purpose of this analysis is to provide a comprehensive account of the reporting
and discourse on local affairs as described in the largest national Albanian-language
daily newspapers in Kosovo: Bofa Sot, Epoka ¢ Re, Koba Ditore and Zéri. As used in this
report, ‘local affairs’ includes all those issues dealing with local government and admin-
istration but which do not pertain exclusively to the activities of the international com-
munity or central government institutions operating within the municipalities. The
analysis also excludes other non-governance issues in municipalities, such as reports on
specific criminal activities.

This report provides a comparative analysis of (a) issues being reported (which munic-
ipalities and what topics tend to dominate newspaper coverage) and (b) the manner in
which these issues are reported (whether authors provide independent evaluation for
the reader or merely relay a word-by-word account of events; whether language is neu-
tral or charged with suggestive and emotive phrases; whether there is open bias for one
particular party or cause; whether reporting is accurate and based on multiple and
diverse sources; and, whether articles are informative and provide necessary back-
ground information).

Local government is the level of government closest to the public, shaping policy in a
number of fields that affect citizens’ daily lives, such as the promotion of local eco-
nomic development, urban and rural planning, primary education and health care, pro-
vision of some public utilities, local transport policy, etc. The media, and especially the
main daily newspapers that each devote at least one two-page spread per day to local
affairs, are some of the most comprehensive sources of information about the activi-
ties of municipal institutions and citizens.2 Moreovet, through their coverage of local
affairs, the media and local newspapers also shape the way the public perceives politics
and policy at local level. Hence, it is important to examine which issues of local con-
cern are aired in the public realm and how they are discussed by the various newspa-
pers.

This analysis is intended for journalists working in municipalities, newspaper editors,
local government authorities, central government officials and representatives of the
international community concerned with the media and/or local government, and
donor agencies concerned with the development of media in Kosovo.

2. Methodology

This report is based on a random sample of 195 articles published between 14 March
and 12 December 2003. The sample includes 30 articles from Boza Soz, 28 from Epoka
¢ Re, 66 from Koha Ditore and 71 from Zéri.3 The articles covered consisted of:

* Field correspondent reports on the workings of municipal institutions
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* Reports on the activities of other local organisations and citizens from the munic-
ipalities

* Reports on economic activities of municipalities

* Reports about actions of international or central government institutions which
have had an impact at the local level

* Articles dealing with decentralization or local government reform

* Editorials, commentary and analyses which treat matters pertaining to local gov-
ernment or administration.

In order to quantify the findings, the articles were analyzed according to several crite-
ria:
* Issues reported
* Stakeholders involved (municipal institutions, villages, communities, citizens,
international actors)
* Presence of obvious bias in favour of or against a certain political party, cause or
stakeholder
* Sources used (attendance at meetings, interviews, press conferences, press releas-
es, documents)
* Balance of the report (number of sources used from each side of the argument,
relative article space given to each argument)
* The level of information provided by the article (existence of background infor-
mation, a thorough outline of the facts, citation of relevant statistics and stakehold-
ers involved, repeating of arguments or information, information omitted, exis-
tence of independent evaluation by the reporter).

Quantitative analysis cannot provide a full picture of media reporting because some
valuable information is inevitably lost while simplifying articles into measurable cate-
gories. A qualitative approach is necessary in order to highlight the underlying theme
or argument of articles. The ‘discourse analysis’ approach was particularly useful in
evaluating the level of bias among the different newspapers, because it focused on
aspects such as the use of suggestive or emotive phrases or epithets rather than the sim-
ple statement of facts and arguments. It was also important for analyzing whether an
article was balanced in sourcing and reporting, and for assessing the degree to which
the article was informative to an average reader.

3. Analysis

3.1.Types of articles

Out of the total sample of articles, the overwhelming majority (88 percent) were
reports from correspondents, with only a few being editorials, analyses or combination
of the two (graph 1). One explanation for this trend is related to the low interest among
newspaper editors for issues of local government and administration. As Lundrim Aliu,
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journalist of Koba Ditore, said: ‘newspaper editors consider reports from municipalities
of secondary or even tertiary importance, because they have little impact on decision-
making in Prishtina, and also because few copies are sold outside the main cities’4 If it
is assumed that the media mirror the concerns of central government institutions, this
finding probably reflects central government institutions’ low priotity as concerns
issues of local governance.

There were slight variations across the four ‘Newspaper editors consider reports
newspapers in this respect: field reports made from municipalities of secondary or

up 80 percent of articles of Boza Sof, 85 pet- :‘:’: It|et:It;a|z i?c‘:‘::rt\a:ec;’s ?::?:‘;iit:ey
cent of Zér, 89 percent of Epoka ¢ Reand 95 4 prchtina, apnd also because few g
percent of Koha Ditore, articles, respectively. copies are sold outside the main cities’
Although, in general, it was fairly easy to cate-

gorise articles in this way, there were nevertheless some cases where it was unclear
whether an article was best seen as a report or an opinion. For example, when Bota So7s
field correspondent made a comparison between the municipalities of
Rahovec/Orahovac and Malisheva, the article was better categorised as one expressing
opinion rather than a factual report.5 However, it is important to note here that the
fusion of fact presentation with the expression of opinions is characteristic of print
media in general, and not confined to local government reporting as such.

3.2.Types of sources

The reporting tends to be based on four principal sources of information: public meet-
ings, interviews, press conferences and press releases. Hence, 18 percent of reports
were written after attending meetings of municipal assemblies, 39 percent involved
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some direct interviews, around 15 percent were sourced from press conferences, 14
percent from press releases, and some 15 percent were based on other types of docu-
ments (graph 2).

| Graph 2. Types of sources in genceral (M-191)
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While reporters used a variety of sources in their work for their articles, most articles
tended to be based on a single source. Indeed, only 5 percent of the articles surveyed
used more than one type of source. However, this finding is not surprising given that
the majority of field correspondents face little competition from colleagues within the
same newspapers. As most newspapers have only one correspondent per municipality,
individual journalists do not have sufficient incentives to excel in their reports by seek-
ing more sources for a story. Moreover, field correspondents are not salaried journal-
ists but are paid relatively pootly per article written, hence shifting the focus of their
work from quality reporting to profuse writing that merely aims to fill the pages.

The newspapers had various preferences in terms of sources. While interviews were
the most common type of sources used by each newspaper under consideration, they
were most widely used by Koha Ditore, where they constituted the primary source for 55
percent of the articles. Bozz Sot revealed a particularly low priority given to attendance
at municipal assembly meetings (only 4 percent of Boza Sot articles were sourced from
this category), preferring other types of sources instead.

Personal attendance at municipal assembly meetings and interviews with stakeholders
are more reliable sources on which to base an article, since they allow first-hand gath-
ering and verification of information. Hence, the frequency of use of such sources can
also be taken as an indicator of the general quality of a newspaper. On this basis, Koba
Ditore was the leading newspaper in terms of direct sourcing for articles on local gov-
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ernance (74 percent), with only 23 percent basing their articles entirely on indirect
sources (graph 3). Zéri was second, followed quite closely by Epoka ¢ Re, while Bota Sot
ranked much lower, with only 35 percent of its articles being based on direct sources.

| Graph A Types of sources wsed in articles on lomd gosvcmmiznt (N-121]
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3.3. Most frequently reported municipalities

The majority of articles (77 percent) dealt with problems specific to one municipality,
rather than providing a comparative analysis of local government issues in general.” As
indicated in graph 4, reports on five municipalities made up neatly half (48 percent) of
the total articles written specifically about one municipality. The most frequently
reported municipality, Gjilan/Gnjilane with 12 percent of all municipality-specific arti-
cles, ranks seventh or eighth in terms of the size of its population.8 Other municipali-
ties on which reports focused were Prizren (10 percent), Prishtina (10 percent),
Kaganik (8 percent) and Malisheva (8 percent). The remaining municipalities — except-
ing those with a substantial Setb population: Leposavi¢/Leposaviq, Lipjan/Lipljan,
Novo Brdo/Novobérda, Obiliq/Obili¢, Zubin Potok and Zveéan/Zvecan — wete
reported on at least once (table 1).

Reports on inter- and intra-party problems, including disagreements about the election
of some municipal directors, made up 37 percent of the articles written about
Giilan/Gnjilane. Around 40 petcent of the articles on Gjilan/Gnjilane refetred to Lutfi
Haziri, in his functions as President of the Municipal Assembly and President of the
Association of Kosovo Municipalities (AMK). Taken together, these two topics help
explain the frequency of reporting on the municipality of Gjilan/Gnjilane.
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The relatively extensive coverage of the municipalities of Prishtina and Prizren is to be
expected, as these are the two largest municipalities in Kosovo. The most notable
theme of the articles on the municipality of Prishtina was corruption, to which 38 per-
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Graph £.The miest frequently reparted munacipalitics in municipal artickes =111
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cent of articles about this municipality referred. There was no clear trend for reports
on the municipality of Prizren; themes included problems of infrastructure and urban
planning, education, unemployment, property tax, municipal budget and inter-party
disagreements.

The municipalities of Kacanik and Malisheva, on the other hand, received much greater
attention in proportion to their size. Though they have only four percent of Kosovo’s
total population, they feature in 16 percent of all articles on local government and
administration.? The most credible explanation for these trends lies with the inability of
political parties in these municipalities to agree with each other about the appointment
of the executive officers of the municipality. This fact is indeed mirrored in the articles
written about these municipalities: the vast majority of articles written about Kaganik
(83 percent) reported on the difficulties of municipal institutions in selecting executive
structures, that is, the Chief Executive Officer (CEO) and the Board of Directors. The
trend was less marked but nevertheless noticeable with regard to the municipality of
Malisheva, where 40 percent of the newspaper articles dealt with the issue of electing
executive structures.

3.4. Most frequently reported issues

In order to provide an analysis of issues reported, the articles were sorted into manage-
able categories. These categories were not mutually exclusive, so that one article could
be categorized under several headings (table 2).

3.4.1. Political frictions

Reports on political frictions within and among parties (table 2, issues 1-4 inclusive)
comprised a large portion of the total sample of articles on local government in
Kosovo. All four newspapers devoted substantial attention to problems surrounding
the election of executive officers in various municipalities (table 2, issue 2), with Koba
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Tablez 2. Surnmary of local governanoe issues reparted by the different nowspapors
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03a| excluding the election 10 14% ] T T
of ceeoutive strucheres

04 | Intra-party relations -- 1% I 1% 6%

05 | Budgetand finangial roports 7% 14% 12% 14% 12%
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Municipal services
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The Association of
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15 | Reference to democracy i 18%, 1% 5% 19%,
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Sowrce: KIPRED, 2002

Ditore having 26 percent of all its articles referring to such problems, followed quite
closely by Epoka e Re and Zéri with 21 and 20 percent, respectively, and Boza Sor with 10
percent.

Bota Sots lower coverage of problems regarding executive structures was consistent
with its reporting of political problems at local level; its coverage of all issues from 1
to 4 (except 3a, which should be seen as a subcategory of issue 3) was lower than those
of its competitors. Indeed, municipal assembly boycotts and intra-party relations com-
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manded noticeably less attention in Bofa Sof than they did in the other newspapers. Bofa
So?s reluctance to discuss local political problems may be related to its traditional sup-
portt for the Democratic League of Kosovo (LDK), whose branches are in the govern-
ing position in most municipalities. With the majority of Bofa Sofs articles covering
LDK-controlled municipalities, the newspaper has a tendency to focus on positive sto-
ries rather than reporting on the political problems surrounding the various municipal
governments.

Nearly a third of articles written in Epoka e Re (32 percent) dealt with various problems
among the main three parties. A possible explanation for this trend could lie with Epoka
¢ Re’s traditional support of the Democratic Party of Kosovo (PDK), which is the party
in opposition in most municipalities in Kosovo. Epoka ¢ Re has an interest in discussing
inter-party disagreements as a way of illustrating the shortfalls of their political rivals
in governing positions. Nevertheless, although the majority of these articles tended to
be critical of LDK policies in different municipalities, there were nevertheless examples
where they were also somewhat critical of the policies of some branches of the PDK.10

3.4.2. Electing executive structures and inter-party problems

Problems in electing executive structures were the most frequently reported issues,
commanding 21 percent of the total sample of articles. This trend in newspaper report-
ing is indicative of the difficulties in consensus-building which the political parties of
some municipalities encountered for many months after the local elections of 2002.
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It is interesting to note further that this problem was depicted as the most frequent
stumbling block in relations among parties: out of 41 articles which considered inter-
party relations in general, only 13 (i.e. 32 percent) dealt with issues other than the
appointment of executive structures (graph 5). In other words, the latter issue was the
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main concern of 68 percent of articles dealing with inter-party relations, which is
indicative of the wide perception, held among municipal politicians and the wider pub-
lic, that control over the key executive posts ensures control over the real source of
power in municipalities.

3.4.3. Decentralization

The second most frequently cited issue dealt with by these four newspapers during the
time period considered was decentralization and local government reform. Some 17
percent of all articles focused on, or at least substantially referred to, this issue. This
matter was treated in a more diverse way, not only through reports about conferences
on decentralization and the work of the Council of Europe Decentralization Mission
in Kosovo (CoEDMK), but also through analyses and editorials.1l Zér/s coverage of
decentralization was most extensive, with over 30 percent of its articles addressing this
issue in one way or another. This figure also includes Zérs publication of the full ver-
sion of the preliminary report of the COEDMK and an interview with its Head of
Mission, as well as articles which report the views expressed by the AMK and others
which do not agree with the COEDMK proposal.12 Bota Sot devoted around 13 percent
of its articles to this issue, Epoka ¢ Re 11 percent and Koba Ditore 6 percent (graph 6).
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3.4.4. Infrastructure and other development projects

This topic featured in over 17 percent of the total sample of articles. Coverage was
most extensive in Koba Difore, where this category featured in about 26 percent of its
articles, followed by Epoka ¢ Re with 21 percent, Boza Sot with 13 percent, and Zéri with
7 percent (graph 7).
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Graph /. Percontage of articles on local government that dead with projocts on infrastrucths:
and other dowclopment projocts (M-33)

358
= M it
B mw
E 0 - \
5 I
§ T
—

1%

Bt S EpokaeRe  KohaDitore Average
Newspapers
| Source: kPRLD, 2004

No single municipality clearly dominated in this category, although Prizren, Peja/Peé
and Gjilan/Gnjilane together accounted for more than one third of the total coverage.
The specific issues reported within this category were quite varied. Slightly more fre-
quent were articles reporting about house reconstruction, problems of water supply
and road building (which together made up about 45 percent of all articles on infra-
structure). The other issues mentioned were:

* The possibility of scholatships in the municipality of Peja/Pe¢,

* Problems with the construction of a new sports centre in Prishtina,
* Problems in building a school in Klina,

* The possibility of new public housing in Gjakova,

* Municipal contribution for a war veterans cemetery in Prizren,

* A sewage project in Ferizaj,

* The launching of the Gjilan/Gnjilane web-page,

* The rehabilitation of the health spa in Istog, and

* Public meetings with citizens in Gjilan/Gnjilane and Peja/Pec.

A possible explanation for why infrastructure and other development projects do not
command as much attention as political frictions is because articles on municipalities
are primarily intended for the reader living in Prishtina, or the other main cities, where
most newspapers are sold. In fact, as pointed out by Arben Fetoshi, journalist at Radio
Kosova, ‘the need for information in rural areas is mainly fulfilled by radio and televi-
sion’; hence newspapers can allow themselves not to be concerned with local develop-
ment issues.!3 The main readership of the print media — the urban population — is less
interested in the development initiatives of rural municipalities, because these do not
affect their daily lives. As Lundrim Aliu of Koha Difore observed, ‘As a citizen of
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Prishtina, I am not interested about a new road in Malisheva, although I may be more
interested about its political dynamics’14 In other words, the print media is geared
towards covering local political dynamics that may have a Kosovo-wide resonance.

Since the development of infrastructure projects is indicative of the level of local gov-
ernment concern about issues important to the community, there is a need for better
coverage of these topics. These are issues of crucial importance for the development
of municipalities; local authorities are responsible for devising adequate policies to
meet such needs, while it is the role of the newspapers to monitor the latter’s perform-
ance. In other words, part of the role of newspaper reporting is to help build bridges
of accountability between elected politicians and the electorate at local level.

3.4.5. Other issues

There are a number of other issues which featured less often, although regularly
enough to be statistically significant. About 11 percent of all the articles reported on
development of municipal services and training of municipal staff, such as the estab-
lishment of a web page in Gjilan/Gnjilane or the introduction of the free-balance sys-
tem in Viti/Vitina.15 The Kosovo Trust Agency (KTA), especially in relation to privati-
sation and property in municipalities, featured
Part of the role of newspaper reporting i, oyer 9 percent of the total sample. Relations
is to help build bridges of accountabili- . .., municipal institutions and UNMIK at
ty between elected politicians and the
electorate at local level local and central level also commanded 9 per-
cent of articles, while 6 percent mentioned
relations with central government institutions. The AMK featured in 8 percent of the
total sample of articles and was usually reported in a positive fashion. It was most
extensively covered by Bofa Sot (making up some 17 percent of Boza Sot articles), which
comes as no surprise considering that the President of the AMK, Lutfi Haziri, is also
the president of the LDK-controlled Municipal Assembly of Gijilan/Gnjilane. Around
5 percent of the total sample of articles touched upon the issue of corruption in pub-
lic institutions.

3.5.Other issues important for local government
3.5.1. Minority communities and interethnic relations

Some 13 percent of the total sample of articles on local governance touched upon the
question of minorities or interethnic relations (graph 8). The newspaper that accorded
most coverage to this issue was Koba Ditore, with 21 percent of its articles dealing with
issues of minorities. Bota Sot gave least coverage, with 3 percent, while Zér/ and Epoka
¢ Rehad 11 and 7 percent, respectively.

Nearly half (48 percent) of the articles written on minorities or interethnic relations
referred to the Serb community. Nearly a third (32 percent) made a linkage between
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decentralization and interethnic relations, with most the articles insisting that decentral-
ization should not be premised on an ethnic basis. Twenty-eight percent of the articles
in this category discussed minority returns to their previous homes, mostly in a neutral
fashion. As expected, given the strained interethnic relations in Mitrovica, 40 percent
of reports on this municipality dealt with this issue. However, reports on Mitrovica
make up only about 16 percent of all reports on interethnic relations, the rest being
fairly evenly distributed among eleven other municipalities.
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A positive fact was that only a small number of articles on minorities (some 16 per-
cent), relatively evenly distributed across all municipalities, could be said to contain a
bias against minority communities.16 This was also the case for most articles on the
Serb community. It should be noted, however, that reporters rarely sought the views of
representatives of minortity communities directly.1”

3.5.2. Democracy

It is interesting to note that a significant number of articles (19 percent) made a refer-
ence to the development of democracy at local level, although there were some discrep-
ancies among the newspapers (graph 9). The majority of these articles made some sort
of a positive link between decentralization or local government reform and the devel-
opment of democracy; a number reported the accusations of various actors that their
political rivals were acting in an undemocratic fashion;18 while some mentioned the
validity of political boycotting as an acceptable tool of protest in democratic societies.1?
These stances should not necessarily be seen as the views of the reporters themselves
— in fact, they usually expressed the opinions of those interviewed since, as is argued
below, the majority of articles on local government written in these newspapers pro-
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vide only word-per-word reports of opinions’ of others, without an independent eval-
uation by the reporter.
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While it is important that the topic of democracy featured in the discourse on local
government, one must also be aware of other aspects of reporting that were not so
consistent with Western conceptions of democracy. For one, political frictions in
municipalities were frequently reported as ends in themselves without recognizing the
fundamental implications these frictions have for the electorate. The lack of coverage
of municipal policies in a number of areas important to the public (e.g. infrastructure
development, health care, education) is another indicator of the lack of links of
accountability between the electorate and the administration. Such an uncritical
approach to reporting not only fails to challenge, but it also helps entrench, the philos-
ophy that elected and appointed municipal authorities are there to serve their citizens,
rather than vice versa.

In sum, making mantric references to democracy does not foster its substantial devel-
opment, unless reporting is also coupled with the critical thinking that questions the
activities and policies of municipal authorities. Hence, Kosovo’s journalism displays a
need to expand and improve reporting on key local matters.

3.5.3. Gender, education and health care as issues of local government

Considering the international commitment to promoting rights of women, as manifest-
ed in the ‘gender rule’ for Kosovo’s public institutions, including municipal assemblies,
it is interesting to note how rarely there was even mention, let alone articles, concern-
ing women’s issues at local level. It is perhaps indicative of the attitude of the Kosovar
society in general that only 2 percent of articles on local governance addressed this
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issue, mainly noting that female councilors in municipal assemblies speak only very
rarely or not at all.20

Issues of education policy were similarly pootly reported, accounting for only 2 per-
cent of the total sample, and reported only by Koha Ditore and Zéri. In fact, even these
articles were tied to political struggles in the municipality as they discussed political
problems of appointing school directors, and gave hardly any attention to education
policies or facilities. Articles which mentioned health care issues and policies were sta-
tistically negligible. The poor coverage of these issues is especially disconcerting, given
that both primary health care and primary and secondary education are municipal com-
petencies. Newspapers should more consistently report on municipal activities in these
areas, not merely so as to inform the public, but also in order to monitor the policies
of local governments regarding health care and education.

3.6.Issues discussed in analyses and editorial articles

As mentioned above, only few analytical articles and editorials dealt with matters of
local importance as defined in this report (around 9 percent). Within this group of arti-
cles, the topic most discussed was decentralization, which made up around 60 percent
of all editorials and analyses. The topic was treated mainly in relation to the work of
the COEDMK and their plans for decentralization in Kosovo, although the opinion of
the AMK was also voiced, though less frequently.

The other issues discussed in this subgroup of articles included:
In Bota Sof,

* The impact of KTA policies on the ability of municipal institutions to promote
economic development,

* Corruption in Kosovar institutions, including municipal institutions,

* Compatison of the performance of municipal institutions in Rahovec/Orahovac
and Malisheva,

* A review of the work of the AMK.

In Epoka e Re, the following issues were discussed:

* An analysis of the performance of the LDK-run institutions in the municipality
of Istog,

* The view of the PDK branch in Podujeva on why the assembly in this municipal-
ity is facing difficulties to elect the executive,

* An appeal to overcome the so-called city-village divide in Kacanik.

In Koba Ditore, the editorial and analytical comment relating to local government includ-
ed:

* An examination of political instabilities at local level and suggestions on how to
overcome such problems.
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3.7.The level of bias in reporting issues
3.7.1. Quantitative analysis

In order to have an orientation about trends regarding newspaper bias when reporting
on issues of local governance, articles expressing obvious and undisputable bias were
counted. Although there were a few articles that could not straightforwardly be classi-
fied according to this category, their incidence was low enough not to significantly
affect the findings. Articles were deemed to be biased on any of the following criteria:
(a) if they openly manifested support or disfavour for a party or cause based on inad-
equate or in complete disregard of evidence; (b) if the arguments for the opposing
viewpoint were unduly dismissed or distorted; (c) if emotionally charged and negative
labels were used to refer to opponents.2!

As can be seen from graph 10, the overwhelming majority of articles (82 percent) were
not clearly biased for or against a party or cause. There were, nevertheless, some signif-
icant variations among the newspapers under consideration: over a third (36 percent)
of articles in Epoka ¢ Re could be said to be biased, as were 23 percent of articles on
local government published in Bozz Soz. In comparison, Koba Ditore and Zéri fared much
better, with only 3 percent of articles published in each classified as biased.?2
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3.7.2. Qualitative analysis: analysis of language used

Because bias is most evidently manifested through the use of a specific language and
writing style — which demeans the opponent and applauds the party supported — it is
more interesting and insightful to examine it through a qualitative approach, thus focus-
ing on the discourse of the article.
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There were a number of articles which pointed to Bofa Sofs bias for the LDK and
against the PDK. When Boza Sof reported about the LDK, its articles tended to be
openly supportive of LDK personalities or decisions, such as when reporting on the
former Director of Cadastre in the municipality of Prishtina who was charged for cor-
ruption.28 When reporting about municipalities

where the LDK holds government, Boza Sof tend-
ed to report on what are normally deemed as pos-
itive issues, for example, the installation of the

A Bota Sot article portrayed the
PDK in a negative light, claiming its
supporters are ‘fanatics’ who work
‘in the style of sly foxes’

‘free balance’ system in Viti/Vitina, the commit-

ment of the president of Gijilan/Gnjilane to improving municipal services, or the con-
tribution of the municipality of Prizren to repairing the war veterans’ cemetery.24 On
the other hand, it did not shy away from portraying the PDK in a negative light by argu-
ing that its supporters are ‘fanatics’ who wortk in the style of sly foxes”.25

An article can also display bias if it includes information which may be irrelevant for
the discussion of the issue at hand, but which helps portray the authot’s or paper’s pre-
ferred party in a more positive light. This manner of reporting is exemplified by an
Epoka ¢ Re correspondent, who completely out of the context of the main topic of dis-
cussion — the decision of the PDK branch to boycott the work of the municipal assem-
bly in Gijilan/Gnjilane, because of disagreements
with the LDK over the election of a director —
cited the PDK branch leader’s remark that ‘15
June, the day when the UCK [the Kosovo
Liberation Army]| entered the city, is the day of lib-
eration’. He then immediately went on to report

Epoka e Re's occasional bias against
the LDK could also be seen from
the use of belittling phrases when
reporting on the achievements of
the rival party

on the schisms occurting in the rival party, the LDK.26 Epoka ¢ Re’s occasional bias
against the LDK was also manifested when its reporters portrayed the achievements of
the rival party by using belittling phrases. For example, when discussing projects com-
pleted by the LDK government in Istog during the 2000 mandate, the author claims
that ‘one kilometre of asphalt in the village of Vrellé was #hrown ont directly on top of
mud and only during the election campaign’ (emphasis added).27

Any bias that may be detected in
Zéri should best be attributed to

the individual correspondents on
the field rather than the editorial
policies of the newspaper

There was no consistency of biased reporting in
Zéri — those articles which could be seen as biased
dealt with issues ranging from relations between
municipal and central institutions, to those with
UNMIK or the KTA. In only two articles, written
by the same correspondent, was any continuity of sympathy expressed for one faction
of the LDK branch in Podujeva.28 For example, in the second atticle, although the
author expresses no open sympathies for the dissenting faction, he nevertheless reports
about it in a more positive fashion, associating it with democracy and progressive
forces. However, any such bias that may be in these two articles should best be attrib-
uted to that specfic correspondent in the field rather than to the editorial policies of the
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newspapet, since no such sympathy could be detected in reports from other correspon-
dents.

3.8.The level of balance in reporting issues

One must distinguish between reports which are clearly biased and those which mere-
ly lack balance. An article may not be biased — if it does not overtly express support or
disapproval for a party based on inadequate evidence — yet it would, nevertheless, be
imbalanced if it did not cite enough relevant sources from both sides of the argument,
or did not give proportionally equal space to all arguments involved. As can be seen
from graph 11, this analysis shows that half of all articles on local governance were
unbalanced (50 percent).29 Yet there are significant variations among the vatious news-
papers: Bofa Sot is least balanced, where 63 percent of its articles are not adequately bal-
anced. Epoka ¢ Re is a close second with 57 percent, followed by Koba Ditore and Zéri
with 42 and 48 percent of their sample, respectively, not adequately balanced.30

| Graph 11. Cases of unbalanoed reparting in artidics on local gowernment (H=1482
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There are two plausible explanations for these disquieting trends. One lies in the nature
of daily journalistic work, which imposes tight deadlines that do not always allow
reporters sufficient time to conduct a thorough and well-balanced research for an arti-
cle. The other possible explanation is that journalists themselves do not have the
knowledge and commitment to research all sides to a story. Reporters must be well-
informed about the various aspects of any specific story they are covering, and they
must verify claims from a number of sources. It is this aspect that needs to be further
encouraged among the Kosovar media in general and field correspondents in particu-
lar, by providing training to further develop the reporting skills of journalists, and by
tightening general newspaper editorial policies.
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3.9.The level of information provided by articles on local government
3.9.1. Quantitative analysis
The level of information provided by each article was measured on a scale from 1-3.

* Grade I: articles which merely informed the reader about the issue (for example,
the dispute over the election of executive structures in the municipality of
Kaganik), without providing sufficient background information regarding the dis-
pute or supporting evidence to substantiate the report.

* Grade II: articles which also provided some background information, referred to
certain other facts to clarify issues (such as statistics or examples), and provided at
least some of the different sides to the argument (a typical example of such an arti-
cle is a report on the discussion and approval of a municipal budget, based on
attendance at a municipal assembly meeting and where the author provides back-
ground information on the political constitution of the municipal assembly, specif-
ic information on the budget proposal, including some figures, and reports at least
some of the arguments for and against the budget proposal).

Policy Research Series PARPER #4

* Grade III: articles which, in addition to the above, also provided a more thorough
exposition or independent evaluation of the arguments put forward, and try to put
figures and examples into context (for example, instead of merely stating that in
2003, 2,026,552 euros were allocated to the municipality of Gllogovc for the edu-
cation sector, it also explained what this meant in terms of funds per student or per
school in the municipality).

Measured against this grading system, 33 percent of the total articles considered were
in grade I, 46 percent were grade II, while only 21 percent were grade III. As graph 12,
| Graph 12.The love! of information provided by artickes on local government (K-141)
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indicates, there are no major differences between Bofa Sot and Epoka e Re in this respect
— just under two thirds of their articles fall in grade I, a third in grade II, while there
are relatively few articles which provide an adequate level of information to the aver-
age reader, that is, fall in grade III. There are some similarities between Koba Ditore and
Zéri, although on the whole the former fares better than the latter, having more articles
in grade II and IIT and fewer articles in grade 1.31

3.9.2. Qualitative analysis: case studies

In order to gain a deeper understanding of these statistics, i.c. to determine exactly why
an article may not be very informative to the average reader, it is useful to take exam-
ples that illustrate such shortcomings from each newspaper under consideration.

Bota Sot

One article in Boza Sof, typical in its lack of background information, discusses the pos-
sibility of building an ‘international village’ in Prishtina. Not only does the author not
explain what this initiative is, when it was made and by whom, but throughout the arti-
cle he talks about a ‘land regulation’ signed by the Special Representative of the
Secretary General (SRSG) without clarifying exactly what this regulation regulates or
how. One senses that the journalist has not read this regulation himself, because the
only references to it are vague statements made by the CEO of Prishtina. Thus, the
reader is left completely in the dark about an issue that the author of the article him-
self implies to be crucial about the future of the ‘international village’ and other major
investments in the municipality.32

Epoka e Re

Lack of background information is especially visible in articles which have been writ-
ten from press releases. For example, when the Epoka ¢ Re correspondent reports about
the visit of the president of the AMK to the Council of Europe in Strasbourg, he
merely lifts off paragraphs from the press release about what Lutfi Haziri said and did
in Strasbourg.33 He does not explain what kind of an institution the AMK is and what
its responsibilities are, nor what the Council of Europe is, what are its activities, and
why it is so important for Kosovo. Of course, one recognises that any background
must be brief, preferably condensed into one or two paragraphs; but it is nevertheless
crucial in order to allow the reader to fully understand the importance and implications
of Haziri’s visit to Strasbourg — which is the main purpose of the article. The lack of
such information must also be considered a flaw of the press release itself, without,
however, absolving the reporter of his or her responsibility to present a well-researched
article to the public.

Koha Ditore

In Koba Ditore, in an interview article with Ambassador Civiletti, the Head of
CoEDMK, whom the journalist cites as saying that decentralization in Kosovo is to be
premised on ‘the principle of subsidiarity’, but fails to explain this term to the reader,
assuming that this relatively unusual concept is widely known to the average reader.
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This article also provides a clear illustration of how superficially most matters are cov-
ered by Kosovo’s press. While this omission by the journalist does not render the entire
article meaningless, it nevertheless undermines the argument of the Ambassador that
their decentralization plan is not based on an ethnic principle. In fact, the entire article
is geared towards a discussion of the relationship between decentralization and
interethnic relations, without raising questions of what local government reform could
bring to the citizen in general. In adopting such a narrow view, the article, despite hav-
ing presented the full interview with Civiletti, does not do full justice to his ideas, and
is not sufficiently informative for the reader.34

Zéri

Another way in which articles are insufficiently informative occurs when the journalist
does not independently analyse and evaluate arguments or evidence put forward by var-
ious stakeholders. In Zérs, for example, an article about a PDK branch council meeting
in Kaganik reports about a dispute between two factions within the party, with regard
to the number of council members needed to reach quorum and hold a valid meeting.
The current president claims that, according to the branch party statutes, only half the
council members are need to be present to reach quorum, while the former president
claims that two-thirds are needed, upon which he leaves the meeting. The reporter
merely states both positions — and in this he could not be said to be biased — yet he is
equally unhelpful to the reader because he provides no objective evaluation of the sit-
uation, by for example, consulting the party statutes.3

4. Conclusion

This analysis of the four main Albanian-language daily newspapers in Kosovo has
examined their reporting and discourse on issues pertaining to local government and
administration, focusing on which municipalities are reported on more frequently, what
issues tend to feature in pages dedicated to municipalities, and what is the style and
quality of such articles. It found that municipalities most frequently reported on are
cither relatively large municipalities (where field correspondents tend to be based) or
those which have problematic political relations (or a combination of the two).

The study found that the main focus of local gov- 11 main focus of local governance
ernance reporting is on power struggles among  reporting is on power struggles

political elites, largely bypassing important human among political elites, largely
bypassing important human con-

concerns. It showed that the most frequently and
’ cerns

systematically reported issues relate to problems
among political parties, especially as regards appointments of executive officers in
municipal administrations. These articles provide a mirror of the political dynamics
prevailing in municipalities, showing how executive positions in municipal administra-
tions are viewed by politicians and the public alike.36
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Non-political issues, such as the development of local infrastructure and other projects
beneficial to the community, are usually reported on an ad hoc basis, as they happen in
each municipality, with very few follow-up articles to monitor the success or failure of
such projects. Although not necessarily political — in the sense of reflecting municipal
party-politics — these issues are of crucial importance for the economic development
of municipalities, and local authorities must devise adequate public policies to respond
to them.

Non-political issues, such as the Newspapers — as a significant bridge linking the
development of local infrastruc-  clectorate with its political representatives —
ture, are usually reported on an ad
hoc basis, with very few follow-up
articles to monitor the success or
failure of such projects issues pertaining to local government. Alongside

reporting political dynamics, newspapers must

should work to develop a consistent editorial pol-
icy that systematically covers a wide variety of

also monitor the performance of local authorities on issues such as the development
of education and health care services and facilities, provision of skills-training for adult
population, promotion of business in their territory, etc. In order for good governance
and local democracy to develop at local as well as national levels, citizens should
become aware of the responsibilities of their elected representatives, while the latter
must become accustomed to being held accountable to their electorate for the actions
and policies they adopt. A critical press, which provides impartial and well-researched
articles on a large number of issues of local importance, is crucial in this respect.
Kosovo’s journalism needs reporting that displays a deeper understanding of demo-
cratic principles and a stronger commitment to make local authorities accountable for
their policies and actions.

As this study found, what the Kosovar press is in great need of is precisely the devel-
opment of rigorous, impartial yet critical standards of reporting. While bias may not be
generally widespread, greater efforts could be made to achieve higher levels of profes-
sionalism. As was argued above, all newspapers have significant shortfalls in relation to

how well-researched and informative their articles

A critical press is crucial for devel-
oping good governance and o A A .
democracy at local level by improv- media, in their quest to employ high quality and
ing channels of accountability educated reporters, face fierce competition from

between the electorate anditsrep-  ther organizations in a relatively underdeveloped
resentatives

are. Of course, one has to recognize that the

Kosovar labor market. Hence, the government,
those organizations interested in the development of the media, and not least the news-
papers themselves, should encourage and promote further training for Kosovar jour-
nalists, as the only way to progress towards a more professional press and better-
informed public. Newspaper editors, on the other hand, must be encouraged to
demand a wider perspective from their journalists, one which takes into account the
impact of the actions of municipal authorities on the lives of ordinary citizens.
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Notes

1This report is concerned primarily with outlining the main trends in press coverage
of local government and administration in Kosovo based on a sample of press clip-
pings. However, in order to provide an adequate analysis and interpretation of trends,
it also draws on additional research by the authors on this issue.

2 This is an approximate figure, calculated by counting the number of pages devoted
to local issues by each newspaper, using a sample of 70 issues during the period from
1 January to 25 February 2004 (16 issues of Bota Sot, 16 of Epoka ¢ Re, 21 of Koba
Ditore and 17 of Zérr).

3 Although the number of articles taken from each newspaper differs, the printing
space devoted to local government and administration is approximately equal.

4 Interview by KIPRED regarding the main findings of the analysis, 17/04/2004.

5 ‘“Né Rahovec ptivatizohen fabrikat dhe asfaltohen rrugét — Malisheva ende pa infra-
strukturé’, I. Bytyci, Boa Sot, 28/10/03, p. 12.

6 1. Aliu, interview by KIPRED regarding the main findings of the analysis,
17/04/2004.

7'The rest of the articles dealt mainly with decentralization or local government
reform, the Association of Municipalities of Kosova or the Kosovo Trust Agency.

8 According to Ministry of Economics and Finance figures, about 110,000 people live
in the municipality of Gjilan/Gnjilane, a number equal to estimates of the population
of the municipality of Mitrovica, and smaller than estimates of those living in the
municipalities of Prishtina, Prizren, Peja/Pe¢, Podujeva, Gjakova and Fetizaj, respec-
tively.

9 Population figures obtained from the Ministry of Economy and Finance.

10 For example, ‘AAK thoté se investimet kané bazé politike e lokaliste’, Q. Krasniqj,
Epoka ¢ Re, 12/05/03, p. 6.

11 For example, ‘Njé heté centralizimi i pushtetit e mé voné decentralizimi’, L.
Hajdati, Bota Sot, 15/06/03, ‘Sanc: Decentralizimi éshté reformé demokratike e qev-
erisjés lokale’, Epoka ¢ Re, 19/05/03, p. 7, ‘Pse decentralizimi nuk duhet t€¢ mbéshtetet
assesi né parimin etnik’, R. Buja, Zér, 16/07/03, p. 6.

12 Tbid. See also ‘Déshirojmé proces té depolitizuar té decentralizimit, thoté Haziti’, P
Isufi, Zéri, 11/11/03.

13 Interview by KIPRED regarding the main findings of the analysis, 17/04/2004.

14 Interview by KIPRED regarding the main findings of the analysis, 17/04/2004.

15 Komuna e Giilanit éshté komuna e patré né Kosové gé ka hapur fagen e saj né
internet’, M. Sabedini, Epoka ¢ Re, 25/07/03; ‘Edhe njé sukses i komunés né menax-
himin e sistemit t€ 1i financiar’, A. Zuka, 05/10/03, p. 12.

16 For the definition of bias as undetstood in this report, see below p. 15.

17 For example, ‘Serbét e shpérngulur nga Kosova vizituan KK té Prishtinés’, E.R.,
Epoka ¢ Re, 18/03/03, p. 9; ‘Njé rezoluté pér kthim né fund te debatit kuvendar’, N.
Haliti, Koba Ditore, 26/06/03, p. 13.
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18 For example, UNMIK, OSBE dhe komuna me géndrime té kundérta rreth zgjed-
hjes sé stafit ekzekutiv té€ Prishtinés’, Y. Kaloshi, Zér, 12/05/03, p. 5; PDK nuk
térhiget, LDK dhe AAK vazhdojné me bojkot’, K. Sallahu, Zér7, 14/03/03, p. 12;
‘Pozita voton gevetin e re opozita léshon sallén’, A. Demiti, Koha Ditore, 21/03/03, p.
7.

19 For example, ‘PDK-ja ngtin marrédhéniet me Kuvendin Komunal’, M. Sabedini,
Epoka ¢ Re, 12/06/03, p. 10; ‘PDK dhe grupacioni i LDK-sé bojkotojné mbledhjen e
konvokuar nga kryetari Veliw’, F. Halimi, Zér7, 24/07/03, p. 9; the OSCE Mission in
Kosovo criticism of this view was reported in “T¢ ndérpritet bojkoti politik né
Kuvendet Komunale’, Bofa Sot, 16/05/03, p. 9.

20 For example, Né KK té Malishevés disa ende nuk i kané shqiptuar rrokjet e para
né seanca’, R. Krasniqi, Koha Ditore, 4/04/2003, p. 8.

21 Recognising that to determine whether an article is biased involves an exetcise of
individual judgement, and that thus there may be disputes among individuals over a
number of articles which are not obviously biased, it was decided that such articles be
classified separately as ‘Ambiguous’.

22'The sample used for this measurement excluded the preliminary report of the
CoEDMK, which Zéri had published over eight issues, because it is regarded as an
analysis independent from the editorial policy of the newspaper.

23 ‘Arrestimi im ishte béré me prapavijé politike vetém pak dité para zgjedhjeve té
dyta lokale’, B. Toska, Boa Sot, 24/09/03, p. 12.

24 ‘Edhe njé sukses i komunés né menaxhimin e sistemit té i financiar’, A. Zuka, Bota
Sot,25/10/03, p. 12; ‘Né Kosové nuk do té keté decentralizim’, A. Canaj, Bota Sot,
25/07/2003, p. 6; ‘Pétkushtimi i kuvendit komunal pér déshmotét e kombit’, R.
Betisha, Bota Sot, 23/09/03, p. 6.

25 ‘Malisheva pa geveriné profesionale, as shumé té propaguat’, I. Bytyci, Boza Sot,
22/07/03, p. 12.

26 ‘PDK-ja ngtin marrédhéniet me Kuvendin Komunal’, M. Sabedini, Epoka ¢ Re,
12/06/2003, p. 10.

27 ‘Burimi-shembull se si kegpérdoret vota nga LDK-ja’, 1. Blakaj, Epoka ¢ Re,
19/05/2003, p. 5.

28 ‘Késhilltari nga LDK-ja kritikoi ashpér raportin e drejtoréve nga radhét e partisé sé
dj’, E. Halimi, Zér7, 23/03/03, p. 12; ‘Podujeva me dy ushtrues detyre t€ kryeshefit té
ekzekutivit?’, F. Halimi, Zér7, 19/06/03, p. 3.

29 For quantification purposes, we counted the number of sources used from each
side of the argument and the relative article-space given to each side of the argument.
30 The sample used for this measurement excluded the preliminary report of the
CoEDMK, which Zéri had published over eight issues, because it is regarded as an
analysis independent from the editorial policy of the newspaper.

31 The sample used for this measurement excluded the preliminaty report of the
CoEDMK, which Zéri had published over eight issues, because it is regarded as an
analysis independent from the editorial policy of the newspaper.
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32 Jemi zotuar q€ t'u hapim rrugé investimeve né Kosové’, B.S, Boza Soz, 23/05/03, p.
3

33 ‘Haziri i thoté jo decentralizimit mbi baza etnike’, M. Sabedini, Epoka ¢ Re,
21/05/03, p. 11.

34 ‘Monoetniciteti éshté né kundérshtim me konceptin toné té decentralizimit, thoté
Civilett?’, L. Camaj, Koba Ditore, 29/03/03, p. 1 and 6.

35 ‘Kundérthéniet brendapartiake dalin né sipérfage, Krasniqi thoté se né emér té
meritave t€ s€ kaluarés nuk lejohet t€ shkatérrohet partia’, K. Sallahu, Zér, 09/06/03
36 On municipal political dynamics in Kosovo, see previous chapter, ‘Local
Government and Administration in Kosovo: Description and Analysis’.
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Public Debates on Decentralization
Report

Executive Summary

With the issue of decentralization in Kosovo coming on to the agenda of local and
international decision- and policy-makers from the autumn of year 2002, two Kosovar
non-governnmental organisations, ‘the Forum’ and the KIPRED, supported by the
Friedrich Ebert Schtiftung, organised a series of Public Debates on Decentralization.

The aims of the debates were to inform the public on the process of decentralization,
to present alternative models of decentralisation to the citizens, and to encourage a
wider public debate with regard to this crucial aspect of governance in Kosovo. The
objective was to promote a type of reform of local self-government and administration
in which citizens would have an impact, and which would place priority on the
demands, needs and problems of its citizens.

The debates were held in the towns of Ferizaj, Gjilan/Gnijliane, Peja/Pe¢, Mitrovica
and Prishtina during the period 4-15 December 2003. The debate panels included:

* Representatives of the Ministry of Public Services (MPS)

* The President of the Municipal Assembly, acting also as the representative of the
Association of Municipalities of Kosovo (AMK)

* Adviser to the Minister of Public Services

* Representatives of KIPRED

* Various independent experts

On average, between 20-25 participants attended each debate, although about 60 peo-
ple attended in Prishtina. The debates were publicized through the distribution of 750
posters, 1800 brochures (800 in Prishtina only) and the issuing of a press release. The
debates were aired on most local television channels, and reported upon in the print
media.

The following provides a summary of the main issues raised by various panelists or par-
ticipants.

Organisational problems and criticisms

1. Relatively low attendance rates of the public in the debating halls due to a general
unwillingness of the public to attend debates and a lack of a tradition of public partic-
ipation.
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2. Lack of debate focusing specifically on the advantages and disadvantages of the
alternative models put forward; this is probably due to the fact that decentralization is
a rather specialized topic, which requires some preliminary knowledge for more
detailed debate.

3. Brochures were distributed randomly and just before the debate so there was not
enough time to prepare for discussion. In response, organizers noted that the
brochures were distributed a few hours before the debate in order to attract more citi-
zens to attend.

4. Debates should have been organized ‘professionally’ not by NGOs merely experi-
menting with issues of grave importance. NGOs lack the necessary professionalism
and authority and should thus not take the initiative on this issue, but only support the
initiatives of the relevant institutions mandated to deal with decentralization, the
Kosovo Government or the Council of Europe. In response, organizers argued that in
democratic societies everyone has the right to debate on governance issues, even if the
final decision-making authority rests with the Assembly. Debates should not be seen as
experiments, even if they are not organized by strict professionals, because they pro-
vide good opportunities to promote public participation necessary for a functioning
democracy.

Main arguments regarding local government reform

1. A number of panelists and participants argued that this was not an appropriate time
to debate about decentralization, because:

* Decentralization is not a priority for the society;

* The study of the territorial division of municipalities should come only after the
final status of Kosovo has been defined; and

* Decentralization of power cannot take place prior to its centralisation.

In response, others claimed that although the topic may not currently be a priority, the
debates are useful in order to obtain public feedback, improve models put forward, and
generate further ideas for reform for whenever decentralization becomes a priority.
One panelist argued that Kosovars should not expect the state to be created merely by
a declaration, but only when it has developed the conditions to become one — where
having a system of local government is one such condition.

2. All panelists and participants agreed that it is important to discuss reform of local
government in general and not merely decentralization.

3. Local government reform should not be subject to political opportunism of intereth-
nic bargaining because it is a crucial aspect of government for all citizens in Kosovo
regardless of their ethnic background. Such reform must offer solutions for problems
of minorities, but no model should be based exclusively on the needs of one ethnic
community. It must be acceptable for other minorities and must also take into account
the interests of the Kosovar citizen in general.
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4. A major defect in the current system was deemed the lack of a legal framework that
clearly defines the competencies of municipalities with regard to the central govern-
ment and UNMIK. According to its representatives, the MPS was at the time drafting
a law that defines municipal competences and clears up the legal imprecision.

Organizational recommendations

1. When debating specialist topics, the target should not be the public in general, but a
sample of the civil society, including the media, as representative of the general public.

2. Confirm beforehand who would be interested to attend such debates and distribute
brochures in advance.

3. Funds permitting, organize debates in two rounds: one mainly informative and
descriptive, the second geared towards questions and comments.
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Public Debates on Decentralization: Report
1. Introduction

The issue of decentralization in Kosovo has part of the agenda of local and interna-
tional decision- and policy-makers since the autumn of year 2002, when the then
Special Representative of the Secretary General of the United Nations (SRSG),
Michael Steiner, sought to attract the Serb community in Kosovo to take part in local
elections. At the request of the SRSG, the Council of Europe sent a Decentralisation
Mission to Kosovo (CoEDMK), which produced its final recommedations on reform
of local self-government and administration in November 2003.

The aims of the debates were‘to  In an effort to extend this debate beyond decision-
inform the wide publiconthe ), 1iio clites to include the general public, two
process of decentralization, to facil- K. | L “th
itate the presentation of alterna-  [~0S0Var non-governnmental organisations ‘the
. . ey > 1 1
tive models to the views of citizens, Forum and I(IPRED, supported by Frledrlch
and to encourage a wider public  Ebert Schtiftung in Prishtina, organised a series of
debate with regard to this crucial - p,1,}ic Debates on Decentralization. The aims of
aspect of governance in Kosovo... . . .
the debates — as stated by the organisers in their
press release — were ‘to inform the wide public on the process of decentralization, to
facilitate the presentation of alternative models to the citizens, and to encourage a
wider public debate with regard to this crucial aspect of governance in Kosovo [in the
hope of promoting] a reform of local self-government and administration which is
shaped by its own citizens, and which places the demands, needs and problems of its
citizens first’.

The debates wete held in five towns — Ferizaj, Gjilan/Gnjilane, Peja/Pe¢, Mitrovica and
Prishtina — in the period from 4 to 15 December 2003, and were aired on most of the
local television channels as well as being reported in the print media.

Participants were first introduced to a basic framework for evaluating alternative sys-
tems of local government. Each model was assessed in terms of its ability to satisfy the
following conditions: (a) democratic principles as set out in the European Charter of
Local Self-Government, (b) financial feasibility, (c) organisational feasibility, and (d)
political acceptability and minority issues. This was followed by a brief presentation of
the three models under discussion, with the details being added during the course of
the debate.

The discussion panels were attended by:

* Hysni Bajrami, the Director of the Department for Local Government and
Administration at the Ministry of Public Services (MPS) (attended three debates)

* Ramé Buja, advisor to the Minister of Public Services and author of one of the
models presented in the brochure (attended three debates)

* The respective President of the Municipal Assembly, acting also as the represen-
tative of the Association of Municipalities of Kosovo (AMK)

* Representatives of KIPRED, authors of one of the models presented in the
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brochure
* Various independent experts.

The debates were chaired by Jetémir Balaj of ‘the Forum’. Representatives of the
CoEDMK were, unfortunately, unable to attend, having finished their mission and
departed from Kosovo. It is worth noting that the debates had initially been planned
for eatrlier in the year, while the COEDMK was still in Kosovo, in the hope that its rep-
resentatives could personally attend them. However, at the request of the CoOEDMK
itself and of the OSCE Mission in Kosovo, it was decided that the meetings be post-
poned until the final report of the CoOEDMK was published.

There was much discussion in the debating halls, and many participants declared that
they found these debates useful. The focus was on the process of decentralisation in
general, how it fits into Kosovo’s political landscape, and the importance of decentral-
isation with respect to other priorities of the Kosovar society. Two shortcomings in the
debates were (a) relatively low attendance and (b) lack of specific argument on the mer-
its and drawbacks of the models described in the brochures. However, one must not
view these shortcomings simply as organisational failures; they should be considered in
the wider context of the Kosovar society.

With regard to low attendance, one must bear in mind that, first, debates on public pol-
icy issues are not widely attended, even on matters of more immediate importance —
poor attendance rates of municipal public debates being perfect examples. Second,
governance issues are not traditionally discussed with the public, as they are seen as
being under the realm of ‘experts’ only. Such a tradition has made people reluctant to
participate in public debates, especially when the latter relate to somewhat complicated
issues of governance. Hence, debates should be seen as useful practices in themselves,
regardless of the issue under question, as they are exercises in public participation,
which help tackle problems in an inclusive fashion and build democratic governance
from the bottom up.

As relates to the second shortcoming, one can understand the lack of deep arguments
on the models themselves because decentralisation is indeed a rather specialized topic,
and some preliminary knowledge of issues is desirable in order to have a more detailed
dicussion of alternative models. It was thus very useful to have brochures that were
very extensive in description and argument as tools with which to bring issues closer to
the people. Moreover, the debates themselves were useful in generating ideas about
how to organise similar specialist debates in the future, as will be elaborated further in
this report. This being said, however, it is important to emphasise that local govern-
ment reform, no matter how technical it may be, touches the lives of ordinary people
to the core; hence, officials have a responsibility to solicit and accomodate themselves
to the thinking of the public, directly or via grass-root NGOs and the media.
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2. The importance of debating decentralisation

Most members of the panel welcomed the debates as providing a good opportunity to
widen the discussion on decentralisation beyond the decision-making elites. They
agreed that one of the prime benefits was to simply inform the public that internation-
al and local institutions as well as the civil society were discussing this important mat-
ter for all citizens of Kosovo. Moreover, it was felt that, as Ramé Buja, the author of
one of the models in the brochure and advisor to
the MPS, put it: ‘these kinds of debates are neces-
sary to obtain public feedback, to improve the

‘NGOs are not the competent insti-
tutions to organize debates on
issues of governance, and that such

matters are best left to the Kosovo
Government or the relevant min-
istry and the Kosovo Assembly’

models put forward here today, and more impoz-
tantly, to generate further ideas and models for
reform’.

Nevertheless, numerous participants also criticized the form in which the debates were
organised, saying that the debates were not organized ‘professionally’, that they were
‘experiments about issues of grave importance’. More specifically, participants
expressed the view that NGOs are not the competent institutions to organize debates
on issues of governance, and that such matters are best left to the Kosovo
Government, or the relevant ministry, and the Kosovo Assembly.

While agreeing that few people present in these debating halls were professionals on
matters of local government, Leon Malazogu, Research Director at KIPRED and
Lecturer in Political Science at the University of Prishtina, disputed the claim that
organizing such debates was ‘an experiment’. He urged participants to view matters
from a wider perspective — to see these debates not only from the perspective of decen-

s L L . tralization, but also as a general exercise in public
A society in which citizens raise

questions and pose challenges to
their governments, and thus active-
ly take part in shaping policy, is a
sign of a true and healthy democra-
cy - the kind towards which Kosovo
is striving’

participation and as an attempt to inject the think-
ing of the wide public into the discourses of gov-
ernment institutions. According to him, the lack of
a democratic tradition in Kosovo means that citi-
zens are not used to voicing their opinions about
various issues of governance, preferring to leave
matters in the hands of ‘experts’. However, in the view of Malazogu, a society in which
citizens raise questions and pose challenges to their governments, and thus actively take
part in shaping policy, is a sign of a true and healthy democracy — the kind towards
which Kosovo is striving, In his words, ‘in democracies it may seem that there is too
much talking with little results, but talking a lot means voices are heard, and this means
violent conflicts can be avoided’.

Other participants in the debates, both in the panel and from the audience, criticised
the timing of the debates and questioned the priority of the issue of decentralization
for the Kosovar society. The criticism, as discussed further in the following section, was
essentially an argument about the relation of local government reform to the question
of the final status of Kosovo.
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3. Society’s priorities and the final status

A great many participants supported the claim, made by some of the panelists, that
decentralization was not a priority for Kosovo. In the words of Hysni Bajrami, direc-
tor of the Department of Local Government at MPS: ‘Every society must be clear on
what its priorities are, and we all know that our priority is solving the final status of
Kosovo.” Bajrami claimed that precisely because the MPS did not consider decentraliza-
tion a priority for Kosovo, it was not engaged in producing a reform proposal alterna-
tive to the COEDMK document. According to Bajrami, the Ministry had instead con-
centrated on changing the current regulation on local government and administration
(UNMIK Regulation 2000/45) with ‘a draft law which defines cleatly the competences
of municipalities” In the view of the Ministry, the study of the territorial division of
municipalities should come only after the final status of Kosovo has been defined and
when the Kosovo Assembly approves a state Constitution in place of the
Constitutional Framework.

The words of Hysni Bajrami wete mirrored in the  There were a number of partici-
comments made by other panelists and partici- pants and panelists who chal-
pants. The President of Peja/Pe¢ Municipal !enged the prudence ofdefentraliz-
Assembly, Ali Lajci, emphasized the lack of an ;:zi?:Z:::I?::ttiE:‘:te :;5:::‘::'
adequate legal framework as a problem for government level vis-a-vis UNMIK
reforming local government in Kosovo. In his

opinion, having a Kosovo Constitution approved by the Kosovo Assembly was a neces-
sity before considering any such reform. Others simply challenged the prudence of
decentralizing government powers prior to their consolidation at the central govern-
ment level vis-a-vis UNMIK. Many participants urged Kosovar institutions not to
hurry with reform of local government, as long as further changes may be needed
when conditions in Kosovo change again.

On the other hand, Ermal Hasimja, one of the independent experts (in charge of the
program on Public Administration at the Kosovo Foundation for Open Society),
warned that Kosovars should not shelve the issue of local government reform entire-
ly, even if they agree that it was not a top priority of their society. In his words:
‘Kosovars should be aware that the state is not created merely by a signature, but only
when it has developed the conditions to become one. Having a system of local govern-
ment is one such condition’. His advice was seconded by Lutfi Haziti, the President of
Gijilan/Gnjilane Municipal Assembly and of the AMK, who atrgued that good and effi-
cient local government and administration is a precondition for developing a modern
democratic state. As Haziri put it: “‘We have to prove to the international community as
well as to our own citizens that we are ready to have a state not only at the top but also
at the basic level of government and administration, that is, at the municipal level’.
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4. Decentralization vs reform of local government and implica-
tions for inter-ethnic relations

One of the issues emphasized most by all panelists was that the focus of the discus-
sion should not be on decentralization as such, but rather on reform of local govern-
ment and administration as a whole. As Hysni Bajrami put it: ‘decentralization is part
of the process of local government reform, not its entirety, and thus, decentralization
should not be accepted as a separate program’.

While both panelists and citizens welcomed reform of local government in principle,
they all expressed serious reservations about the way in which decentralization gained
prominence in Kosovo, as promoted by the former SRSG, Michael Steiner. It was felt
that local government reform is too important an issue — affecting the lives of all citi-
zens in Kosovo regardless of their ethnic background — to fall prey to political oppor-
tunism of interethnic bargaining;

Moreover, the unanimous opinion in every debating hall was that any reform which led
to the creation of ‘blue borders and territories’, that is, which promoted the segrega-

. tion rather than integration of ethnic communities
Many participants felt that local

government reform is too impor-
tant an issue - affecting the lives of agreement that local government reform should

all citizens in Kosovo regardless of  offer solutions to problems of communities, but

thelrtethnllc.tl.aaclkgrountd—'to fal: also that this should not be cartied out to the
rey to political opportunism o . . .

preytop PP detriment of the Albanian majority. The mood

interethnic bargaining
was summed up repeatedly by the moderator,

in Kosovo, was unacceptable. There was general

Jetémir Balaj: ‘No model should exclusively be based on the needs of one [ethnic] com-
munity, but must be acceptable to other minorities as well as take into account the inter-
est of the Kosovar citizen in general’.

This mood was nowhere more pronounced than in the divided city of Mitrovica.
Participants there expressed concerns that decentralization — while desirable in princi-
ple — could be used to legitimise the existence of parallel Serb structures and ultimate-
ly lead to the division of Kosovo. As one citizen put it: It would be acceptable to
decentralize government, and even allow the town to be split into two municipalities,
as long as all citizens return to their previous homes.” Another citizen suggested that,
within the general framework of local government reform in Kosovo, a special forum
should be created to deal with problems of decentralization in Mitrovica, as these prob-
lems are much more specific and politically charged than in the rest of Kosovo.

5. Current problems

Panelists and citizens alike agreed that the current system of local government and
administration has numerous shortcomings and that reform is necessary in order to
bring about improvement. According to members of the MPS and municipal represen-
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tatives, the major cause of inadequate services to citizens lies in the lack of a clear legal
framework that unambiguously defines the competences of municipalities with regard
to the central government and UNMIK.

Regulation 2000/45 was repeatedly criticised as ‘confusing, inefficient and outdated’,
because its numerous articles have subsequently been overruled by other regulations,
with the result of severely limiting municipal competences. According to Bajrami, the
extent to which other regulations have come into conflict with regulation 2000/45 ren-
ders the latter as ‘even nonexistent’. Examples were given about how, although munic-
ipalities are supposedly responsible for all issues in primary and secondary education
except setting the curricula, they in practice decide only about issues such as ‘buying
windows or school desks’ (Haziri); or, about how the powers of municipal institutions
to promote economic development in their territories are limited due to their inability
to manage property — a restriction imposed by the regulation on the Kosovo Trust
Agencyl

Although, as mentioned above, the overall consen- Regulation 2000/45 was repeatedly
sus during the debates was that reforming local criticised as ‘confusing, inefficient

government was not the highest priority of the and outdated;because its numer-
ous articles have subsequently
been overruled by other regula-
tions, with the result of severely
tralised and the status of Kosovo defined — many  limiting municipal competences

Kosovar society — but rather, something to be
dealt with after power had been adequately cen-

panelists were nevertheless adamant that regula-

tion 2000/45 should be replaced as soon as possible by a law which established cleat
municipal competences. Hysni Bajrami, as representative of the MPS, informed partic-
ipants that the Ministry was in the process of drafting such a law, to be made public at
the end of December and discussed publicly throughout January and February 2004
before going to the Kosovo Assembly. The draft law would only define the compe-
tences of current municipalities, while the consideration of their territorial division
would be left for a later date, when the final status of Kosovo was defined.

This initiative of the MPS was widely welcomed as necessary for improving the servic-
es and efficiency of current municipal institutions. However, some participants
expressed doubts that the draft law would be approved by the SRSG even if the
Kosovo Assembly ratified it, especially after the COEDMK proposal, commissioned by
UNMIK, was on the table. In response, Bajrami claimed that there would be no such
outcome, assuring participants that the Legal Office of the MPS has taken the neces-
sary care to ensure compatibility with the Constitutional Framework and other regula-
tions. Despite Bajrami’s answer, however, doubts remained, raising further questions
about the role of the international community and of local actors in relation to decen-
tralization in general and to the proposal by the COEDMK specifically.
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6. The importance of the COEDMK proposal

Members of the panel expressed their regret that representatives of the CoEDMK
could not attend the debates in person in order to present and defend their proposals.
In order to facilitate a discussion of this model and carry out a comparison with other
models presented in the brochure, representatives of KIPRED provided a short
description of the proposal.

As with the other models, there was very little discussion of the specific merits or draw-
backs of the COEDMK model. However, many participants expressed concern about
the impact the adoption of this model would have on inter-ethnic relations and on the
integration of the Serb community. According to one participant, ‘the legacy of
Steinet’s seven-point plan for Mitrovica, with which the CoEDMK is associated, has

. L. . created an insecurity among the Albanian commu-
While not questioning the authority
of the Kosovo Assembly as the )
highest legislative body in Kosovo, ther exacerbated by the secrecy surrounding the

nity’. He also claimed that this insecurity was fur-

some participants nevertheless document — namely, the fact that it was presented

raised doubts about its actual pow- ]y o the President of the Kosovo Assembly
ers in legislating politically sensi-

L7 and not even to the Kosovo Government, and the
tive issues

fact that it was not translated into local languages
at the time of publication. Other participants questioned the financial and organisation-
al feasibility of the multi-layered local government proposal put forward by the
CoEDMK, given the economic conditions and geographic size of Kosovo.

However, many participants agreed about the importance and seriousness of this pro-
posal. Lutfi Haziri reminded participants that when the SRSG asked the Council of
Europe to send a mission to Kosovo he had received the full support of local institu-
tions. Haziri’s message was that even if local institutions have misgivings about the doc-
ument, they should not ignore — as he feared they had done so far — but rather respond
to it. In his view, such a response was crucial because this was an official document of
a serious European institution with an extensive tradition and expertise in local govern-
ment matters, and an institution of which Kosovo hopes to become part.

For other participants, on the other hand, the COEDMK document was just another
proposal on the table, and they in turn urged that it should be treated as such by
Kosovo institutions. According to this view, while the COEDMK proposal was indeed
a serious document, in that it set out a more detailed plan on decentralization in
Kosovo, it was by no means a final proposal that simply must be accepted by Kosovo
institutions.

While not questioning the authority of the Kosovo Assembly as the highest legislative
body in Kosovo, a third group of participants nevertheless raised doubts about its actu-
al powers in legislating politically sensitive issues. Emphasis was again placed on the
Constitutional Framework and, more specifically, on the need for the SRSG to approve
any law before it can take effect.
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7. The role of local and international institutions

A repeated concern of participants was that local institutions may have very little say
on the process of decentralization, and that decisions may be imposed upon them by
international actors. This was closely tied to the views of many participants that decen-
tralization is merely a way of appeasing Serbian demands for cantonizing Kosovo, and
that it thus comes to the detriment of the Albanian community. A repeated complaint
was that UNMIK has not been fully transparent in its relations with local institutions,
examples being how they had not distributed the CoOEDMK document to the Kosovo
Government and Kosovo Patliamentarians (except to the President of the Parliament,
Nexhat Daci) and the fact that the document had not been translated into local lan-

guages.

Panelists and participants alike repeatedly claimed that the decision to reform local gov-
ernment should rest with the Kosovo Assembly, which should have the final say on
which model gets adopted. There were also demands that a greater role be given to the
Kosovo Government. Those present criticised the decision of the SRSG, Harri
Holkeri, to attend the CoE Chamber of Ministers

. s . Participants and panelists alike
meeting on Kosovo’s local government reform in

) urged international institutions,
December without the presence of any represen-  especially UNMIK and the CoE, to

tatives from the Kosovo Government. According take Kosovo institutions more seri-
ously and treat them like real part-

to some panelists, this was the first time in the his- nem I
ners rather than junior underlings

tory of the CoE that a local government matter
was being dealt by the Chamber of Ministers, rather than by the Congress of Local and
Regional Authorities. Hence, there was general suspicion with regard to Holkeri’s deci-
sion, since Kosovo — not being a member of the CoE — has no representatives in the
Chamber, whereas it has three observer seats from the AMK in the Congress (Haziri).

Thus, participants and panelists urged international institutions, especially UNMIK and
the CoE, to take Kosovo institutions more seriously and to treat them like real partners
rather than junior underlings. A step in this direction, some panelists claimed, would be
if the SRSG did not hesitate to validate the MPS draft law on local government and
administration once it is approved by the Kosovo Assembly. Other participants insist-
ed that the Kosovo Government should always be consulted on matters of local gov-
ernment reform.

8. The role of the civil society

Many participants welcomed the debates for providing the opportunity to become
informed and raise questions about issues of local government. A number of them,
however, expressed reservations about the fact that these were organized by NGOs,
and raised doubts about the NGOs’ competence and professional capacity to debate
these matters. In the words of one participant from Gijilan/Gnjilane, NGOs lack pro-
fessionalism and authority and should thus not take the initiative, but only support the
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initiatives of the relevant institutions mandated to deal with decentralization, the
Kosovo Government or the Council of Europe.” This argument found resonance with
representatives of the MPS, who claimed that the Ministry — as that part of the Kosovo
Government responsible for local government and administration — was the only insti-
tution competent to deal with this reform.

Representatives of civil society disputed this argument on a number of grounds.
Jetémir Balaj of ‘the Forum’ stated that in democracies there are no exclusive authori-
ties for studying any issue, including the issue of local government reform. According
to him, democracies are characterized by a plurality of opinions, and everyone has an
equal right to voice their views. He agreed that making the final decision on local gov-
ernment reform is the authority of the Assembly, but went on to say that there are no

limitations with regard to who studies the matter.

NGOs lack professionalism and A non-governmental think-tank has as much right

authority and should thus not take
the initiative [to organize such tO study and debate local government as a

debates], but only support the ini- Ministry, and questions of competence should be
tiatives of the relevant institutions  ,,syered only by looking at each institution’s pro-
mandated to deal with decentral- fessionalism rather than their r fve titl

ization, the Kosovo Government or > OT141IS f“ ¢ a cir respective N

the Council of Europe’  Another panelist, Leon Malazogu of KIPRED,

emphasized that NGOs have the responsibility to

raise questions and stimulate public debate. This is especially true in Kosovo, where

there is a lack of a tradition of public participation in policy-making and where more
work needs to be done to develop such active and responsible citizenship.

9. Discussion of the three decentralisation models

As mentioned earlier in this report, there was little specific debate on the advantages
and disadvantages of the three models of reform presented in the brochure.
Nevertheless, there were some comments and questions, summarised here.

According to Lutfi Haziti, the COEDMK proposal is unacceptable because it: (a) cre-
ates problematic relationships between the various political and administrative levels,
resulting in a greater political inefficiency; (b) does not promote the integration of
minorities, but on the contrary encourages a strict division of communities; and (c)
foresees the upgrading of sub-municipal units into fully-fledged local municipalities
after 2006. In Haziri’s view, the models of Ramé Buja and KIPRED are very similar, in
that they both favour the creation of new municipalities. The main difference is that
the latter also aims to empower villages, although it is not clearly specified as to how
this would work in practice, therefore being potentially problematic.

According to Bajrami, the MPS has no specific opinion on any of the models present-
ed because it considers that this issue should be discussed only after the definition of
the final status of Kosovo and when the competences of current municipalities are

defined.
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One activist, Azem Tahiri, from the Citizen’s Democratic Forum in Ferizaj, argued that
the ‘Kosovar models’ — meaning Buja’s and the KIPRED’s models — are to be preferred
because they avoid the creation of ‘blue borders and territories” He was also in favor
of KIPRED?’ attempt to empower villages because, in his view, ‘this would promote
the development of rural and agricultural Kosovo, by concentrating the economic,
political and financial clout in the villages.’

A number of participants were interested in the cost of each reform proposal and their
implications for the ordinary citizen, especially in view of the difficult economic con-
ditions prevailing in Kosovo. On behalf of the CoOEDMK, the moderator informed
participants that this proposal is estimated to cost between 10 and 25 percent more
than the current system. Ramé Buja claimed that his model would cost approximately
9 to 10 percent less than the current system because it would produce improvements
in efficiency. Leon Malazogu of KIPRED did not go into details of the cost of their
proposal, but merely warned that any reform — including Buja’s — will result in consid-
erable expenses. In his words, ‘if we want the cheapest type of government, we can
simply opt out for dictatorship, because democracy is expensive.” But he immediately
qualified this by saying that although democracy may appear to be more expensive, it is
not so in the long run, because it is the form of government that brings about the best
and most efficient decisions. He went on further to claim that field research conduct-
ed by KIPRED shows that ‘it is not that people are unwilling to pay for services, but
only that they are unwilling to pay if they do not see any effects. Raising funds on a vil-
lage level has been successful in most cases” Hence, he concluded, a rise in costs of
local government is justifiable if citizens feel satisfied that they receive more and bet-
ter service delivery.

A question raised by a participant in Prishtina was about the effect of decentralization
on corruption and other informal practices, and which model was more vulnerable in
this respect. The response by panelists was ambivalent. Sazan Ibrahimi, executive direc-
tor of the AMK, stated that bringing government closer to people through decentral-
ization allows better monitoring by citizens, although it may obscure supervision lines
from the central government. While agreeing with Ibrahimi in principle, Malazogu nev-
ertheless questioned whether this logic would function in Kosovo, given the lack of a
tradition of active citizenship that this principle presupposes. According to Malazogu,
the key to eradicating corruption is to have clear lines of accountability, and it is in this
respect that the COEDMK proposal is problematic. Others in the panel agreed that the
CoEDMK proposal may have grave implications for corruption because it creates an
extensive and unclear vertical hierarchy and that it increases bureaucracy more than the
other proposals.
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10. Organisational problems and recommendations for similar
projects in the future

Although 750 posters and 1,800 brochures (800 in Prishtina only) were distributed dur-
ing the whole campaign and a press release was issued, the number of persons attend-
ing the debates was not satisfactory. On average, some 20-25 people attended each
debate, with 60 participants in Prishtina, these being mainly students from the
University of Prishtina.

Moreover, many participants claimed that ‘it would have been better if we had had the
brochure available earlier in order to study it in more depth.” The response of the
organizers was that while they had recognized that distributing the brochures in
advance would have facilitated a deeper understanding among participants, they never-
theless decided to deliver them only several hours before the debates in order to attract
the greatest possible number of participants.

Discussing decentralization with the wider public in Kosovo proved to be a great chal-
lenge for organizers and those present in the panel. As a rather specialised and techni-
cal topic, most citizens did not have sufficient background knowledge; thus, the debates
had to be transformed, in part at least, into lectures on local government reform. The
brochure material was indeed extensive and covered most of the necessary descriptive
material, but as already noted, many participants had not read the brochure in detail
prior to the debate.

In spite of an extensive introduction, participants on the whole shied away from ask-
ing questions directly related to the specific decentralization models presented, and
their comments in this regard were limited. The discussion thus focused mainly on the
general topic of local government in Kosovo and the possibility of reform given
Kosovo’s ambiguous legal status. Moreover, people repeatedly questioned whether they
were competent enough to be discussing a matter like local government reform and
many claimed that they felt insufficiently prepared to make intelligent contributions to
the debate.

Drawing from this experience, future efforts at public participation and feedback con-
cerning this and similar specialized fields should adopt a different strategy. Rather than
targeting the public in general, the focus should initially be limited to grass-roots NGOs
and the media. The aim would still remain to widen the debate and spread information
beyond the elites, but this would be done through civil society organizations, which act
as a stepping-stones towards the more general public.

Rather than publicizing the debates in the traditional format of posters and leaflets
being distributed randomly around town, a combination of debates and conferences
could be tried out. Organizers should identify organizations or persons within civil
society who would be suitable interlocutors for the discussion — that is, create a sample
of the population they want to target — and confirm that they would be interested and
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committed in taking part. Funds permitting, debates should be organized in two
rounds, as a way of ensuring better public participation and more effective feedback.
The first round — with small meetings held in each of the seven towns — would be main-
ly informative, introducing the core issues to participants and distributing the relevant
reading material. In the second round, which would be held a few weeks later as a fol-
low-up event, a larger debate would bring together all the participants to Prishtina and
allow citizens to raise further questions and make comments.

Thus, although the target audience would be more limited in scope, the opportunity to
gain feedback from citizens would increase, since there would be attendance by an audi-
ence that would be better informed and committed to discussing the topic at hand.

11. Conclusions

As expected, given the salience of the topic, the As well as informing participants
debates generated great discussion both from the —about the process of local govern-

L and b .. Th . f ment reform in Kosovo, the debates

J J . . .
expert panel and by participants. The majotity of = \re also an exercise in public par-
panehsts and participants agreed with each other ticipation in general, encouraging
on most major issues, such as whete local govern- ~ citizens to raise questions about
ment stood in relation to other societal priorities, '$S4€S of governance, express their
h he instituti “h th hor opinions and challenge ‘expert’

who were the institutions with the authotity to  pinion on matters
approve decentralisation, and when this process
should take place. Welcoming the attendance of members of a few Bosnjak NGOs,
organisers expressed their regret for the lack of representatives of smaller communi-
ties on the panel. In turn, they promised to ensure their presence in future debates so
that the views of other communities could be adequately expressed.

However, if one refers to the aims of organisers as stated in their press release, one has
to recognize a major shortcoming. This is the relatively low reach to the public, as not
many citizens attended the debates. Some of the debates were also televised on local
channels, thus ensuring a wider audience than the one present in the meeting hall, but
the number of citizens attending on that day was nevertheless disappointing;

As mentioned, part of the problem certainly lay with the random distribution of
posters and brochures and the specialist nature of the topic. However, small atten-
dance rates should not necessarily be seen as organisational failures. While decentral-
ization is extremely important, it is nevertheless not of immediate interest to the ordi-
nary citizen.

The main problem, however, lies with the general trend of low public participation in
Kosovo. People are largely unwilling to attend such events because most of them feel
their voice is not listened to anyway, and that the power to make changes is not in their
hands. This is partly because Kosovo lacks a democratic tradition of public participa-
tion, with citizens having been socialized into a relatively technocratic system where the
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opinions of ordianary people were rarely sought out directly. Indeed, this much was
highlighted in the debates themselves, with many participants expressing doubts about
their ability to discuss local government issues, preferring to leave matters in the hands
of ‘experts’. Another cause of lack of participation — again frequently repeated in the
debates — is people’s views that real political power is in the hands of the international
administration and not of the Kosovars and their elected representatives.

One must, thus, judge the success and benefits of the debates from a wider perspec-
tive than that set out in the organisers’ press release, which had expected greater atten-
dance. Along with informing participants about the process of local government
reform in Kosovo, the debates were also an exercise in public participation in general,
encouraging citizens to raise questions about issues of governance, express their opin-
ions and challenge ‘expert’ opinion on matters. And while the debates on their own
could not directly affect the policy-makers that currently hold the power to make actu-
al changes, they nevertheless revealed the level of popular discontent about local gov-
ernance in Kosovo.”
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Notes
1 According to UNMIK Regulation 2002/12, On the Establishment of the Kosovo

Trust Agency, the KTA is responsible only for the management of socially-owned and
public entreprises and their respective assets.
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About KIPRED:

The Kosovar Institute for Policy Research and Development aims to support
and promote democratic values in Kosova by offering trainings, conducting
research and independent analysis, in order to help policymakers develop pro-
fessional public policy.

A Professional Council ensures overall ditection and criteria for KIPRED and
serves as an Editorial Board, members of which also engage in team research.
KIPRED focuses, and does not restrict itself to: development of political par-
ties, public administration and local government, public policy, intercthnic rela-
tions, regional cooperation and political economy. KIPRED publishes three
types of analyses: policy briefs, policy reports/analyses and academic papers.
KIPRED also translates analysis from abroad for Albanian readers. For stu-
dents, policymakers and independent experts, KIPRED offers an online cata-
logue of resources through its web-site.

The training pillar is dedicated to professional development of politicians and
political activists. One of the main projects of the Institute is the Internet
Academy for Democracy, developed in cooperation with the main donor or
KIPRED, the Olof Palme International Center. Created by Swedish academics
and political practitioners the Academy offers interactive modules of teaching
in the following fields: democracy and ideologies, structures and political party

organization, electoral campaigns and ethics in politics.
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