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High Fines — State Lever to Suppress Peaceful Assembly in Georgia

Over the course of 2025, Georgia fundamentally transformed its system of administrative sanctions for public
assemblies, replacing modest administrative penalties with a regime of exceptionally high fines and lengthy detention
that international human rights bodies have repeatedly warned raises serious concerns regarding compatibility with
the right to peaceful assembly.

The February 2025 Amendments of the Administrative Offences Code increased assembly-related fines roughly
tenfold and quadrupled the maximum period of administrative detention. The October 2025 Amendments went further
still, removing the fine alternative altogether for the most serious assembly-related offences and making
administrative detention the only sanction available. However, in this case, a special category of people who cannot
be subjected to administrative detention became subject to fixed administrative fines.!

L. A Persistent Pattern:
Escalating Fines and Detention for Assembly/Manifestation-Related Conduct (2025-2026)

February 2025: A Tenfold Increase in Fines and Quadrupled Detention

February 2025 Amendments to the Code of Administrative Offences (CAO) raised fines for violating the rules on
organizing and holding assemblies from approximately GEL 500 to up to GEL 5,000 for participants and GEL 15,000
for organizers, an increase by a factor of ten in some cases. The same amendments quadrupled the maximum period
of administrative detention available for assembly-related offences, from 15 to 60 days.?

Penalties for petty hooliganism, disobedience to a lawful police order, and insulting a police officer or public official
were increased in parallel, and a new offence was created penalizing verbal insults or offensive conduct directed at
politicians and public officials, itself punishable by a fine of up to GEL 5,000 or up to 60 days of detention.

The tenfold increase in fines under Article 174" of the Code of Administrative Offences raises serious concerns as to
their proportionality. Fines of up to 5,000 GEL for participants and 20,000 GEL for organasers far exceed Georgia's
average monthly income and are liable to deter individuals from participating in or organasing peaceful assemblies.?
As noted by the Venice Commission, sanctions of this magnitude have a significant chilling effect on the exercise of
the rights to freedom of peaceful assembly and expression.*

" The group of persons provided for in Article 32(3) of the Code of Administrative Offences, the Legislative Herald of Georgia, the Code of
Administrative Offences, available at https://matsne.gov.ge/ka/document/view/6407866?publication=0

2 Ibid

3 ODIHR's March 2025 Opinion concluded that fines of this magnitude, measured against an average monthly salary of approximately €704,
were likely to have a chilling effect on the exercise of the right to peaceful assembly, and recommended that the newly increased fines and the
use of administrative detention as a sanction be substantially reduced or removed altogether, pg. 3, available at
https://odihr.osce.org/sites/default/files/f/documents/d/2/587466.pdf

4 European Commission for Democracy through Law (Venice Commission), Georgia — Urgent Opinion on Amendments to the Code of
Administrative Offences and the Law on Assemblies and Demonstrations, Issued on 3 March 2025 pursuant to Article 14a of the Venice
Commission's Revised Rules of Procedure, CDL-AD(2025)001 (endorsed at the 142nd Plenary Session, Venice, 14—15 March 2025), para

48-49, available at https://www.coe.int/en/web/venice-commission/-/cdl-ad-2025-001-¢



https://odihr.osce.org/sites/default/files/f/documents/d/2/587466.pdf
https://www.coe.int/en/web/venice-commission/-/cdl-ad-2025-001-e
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Enforcement in Practice: Mass Fines and Individual Hardship

The impact of the new fine’s regime has been immediate and widespread. Civil society organizations reported that by
March 2025, Georgian authorities had already issued approximately GEL 2 million in protest-related fines, with
thousands of demonstrators fined GEL 5,000 each for allegedly blocking roads, frequently on the basis of surveillance
footage and facial-recognition technology.’

Many of those fined reported learning of the sanction only after enforcement proceedings had already begun, with
inadequate notice and limited opportunity to contest the penalty. Unpaid fines have reportedly led to frozen bank
accounts, restrictions on property, and obstacles to crossing state borders.® Civic activist Gota Chanturia accumulated
73 separate fines totaling GEL 315,000 for alleged participation in road-blockages during protests. According to his
testimony, the cumulative fines destroyed his family's financial security.’

This cumulative effect is compounded by a structural gap: unlike the Criminal Code, the Code of Administrative
Offences (CAO) contains no rule permitting the absorption or partial aggregation of multiple sanctions, so each
separate alleged violation generates a separate, full fine. Nor are the CAO credit periods already spent in
administrative detention against a later fine, a safeguard that does apply under criminal sentencing.®

October 2025: Removing the Alternative to Detention

The October 2025 Amendments removed the possibility of imposing a fine altogether for the assembly-related
offences under Article 174!(9) of the Code of Administrative Offences: carrying weapons, explosives or hazardous
objects, or participating in an assembly terminated at the request of the Ministry of Internal Affairs, leaving
administrative detention of up to 60 days as the sole available sanction. A second category under Article 174'(10),
covering conduct such as wearing a mask, blocking roads, or obstructing the work of police, is now punishable solely
by 15 days of detention (20 days for organizers).

Disproportionate Impact on Protected Groups

Article 32(3) of the Code of Administrative Offences exempts pregnant women, mothers of children under twelve,
minors, and persons with severe or significant disabilities from administrative detention. Because the October 2025
Amendments eliminated the fine as an alternative sanction for Article 174" offences, these protected groups are now
subject to a flat fine of GEL 5,000 (GEL 15,000 for organizers) for any violation, however minor — including simply
wearing a mask or carrying a laser pointer at an assembly.

Fines That Exceed Criminal Penalties

5 Interpressnews: “GYLA: From November 2024 to March 18, 2025, the amount of fines imposed on protest participants under this article
reaches 2,000,000 GEL”, available at https://www.interpressnews.ge/en/article/138369-gyla-from-november-2024-to-march-18-2025-the-
amount-of-fines-imposed-on-protest-participants-under-this-article-reaches-2000000-gel/

¢ Civil.ge, Protesters, Journalists Report Frozen Accounts Over Unnotified ‘Road Blockage’ Fines, 18 April 2025, available at
https://civil.ge/archives/730435/amp

7 Social Justice Center, “The court fined Gota Chanturia 315,000 GEL for blocking a road,” 19 November 2025, available at
https://socialjustice.org.ge/ka/products/sasamartlom-gota-chanturia-gzis-gadaketvistvis-315-000-larit-daajarima

8 Public Defender of Georgia, “Report on the Situation of Protection of Human Rights and Freedoms in Georgia, 2025,” Annual Report, 2026,
pgs. 149-152, available at https://ombudsman.ge/res/docs/2026040108450417707.pdf [GEO]
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https://socialjustice.org.ge/ka/products/sasamartlom-gota-chanturia-gzis-gadaketvistvis-315-000-larit-daajarima
https://ombudsman.ge/res/docs/2026040108450417707.pdf
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The Public Defender's review of court decisions found that, in 82% of the cases examined, fines imposed as criminal
penalties were lower than or equal to the GEL 5,000 administrative fine imposed on demonstrators — despite the
Criminal Code setting a minimum fine of GEL 2,000, or GEL 500 where the offence carries a maximum sentence of
three years' imprisonment.’

In other words, administrative sanctions imposed for non-violent conduct in the context of peaceful assemblies may
exceed fines imposed for certain criminal offences.!”

1I. Conclusions and Recommendations

Georgia’s 2025 amendments to the Code of Administrative Offences have led to a significant escalation in
administrative fines for assembly-related conduct, resulting in disproportionately high penalties for minor or non-
violent violations in the context of peaceful protest. The routine imposition of high-value fines, combined with the
absence of meaningful safeguards against their cumulative application across multiple alleged infractions, has created
a system in which financial penalties function in practice as a deterrent to participation in peaceful assemblies rather
than as proportionate regulatory measures.

It is recommended to:

+« Ensure that administrative sanctions remain proportionate, individualized, and consistent with international
human rights standards;

¢ Introduce safeguards against the disproportionate accumulation of multiple fines arising from broadly defined
or repeated alleged violations;

+«¢ Ensure that the imposition and enforcement of high-level administrative fines are subject to prompt, effective,

and independent judicial oversight, with full access to remedies and suspensive effect where appropriate.

® Public Defender of Georgia, “Report on the Situation of Protection of Human Rights and Freedoms in Georgia, 2025,” Annual Report, 2026,
pg. 151, available at https://www.ombudsman.ge/res/docs/2026040108450417707.pdf [GEO]

19 The scale of restriction, imposed on the right of peaceful assembly is highlighted by the 10 December 2025 amendments to the Law on
Assemblies and Demonstrations. The new rules require prior notice to the Ministry of Internal Affairs for assemblies held on sidewalks or that
obstruct pedestrian movement, and to prohibit "artificially blocking" sidewalks outright. Non-compliance with these pedestrian-related rules
carries administrative detention of up to 15 days for participants and 20 days for organizers, applicable even to a first offence, with only
pregnant people, parents of children under 12, minors, and persons with severe disabilities receiving a fine instead of detention; a repeated
violation exposes the person to criminal liability.
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