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Tbilisi                                                                                                                                      02 January 2025

The Georgian Trade Unions Confederation (GTUC) is a non-profit (non-commercial) legal entity operating in accordance with the Constitution of Georgia, applicable international standards, Georgian national legislation, and its Statutes. GTUC represents 18-member sectoral trade union organizations and 116 707 workers in Georgia. This report is prepared based on the views, experiences, and practices of GTUC and its sectoral member organizations.
The primary objectives of GTUC are to promote the further democratization of the country’s economy, society, and state; to support the development of a social and democratic state; to protect human rights and fundamental freedoms and ensure the independence of trade unions; to promote fair and healthy competition in the labor market; to conduct collective bargaining negotiations and conclude collective agreements; to foster civilized labor relations; to protect the labor rights of children and women; to organize workers’ strikes, rallies, and demonstrations; and to promote gender equality.
1. [bookmark: _Toc218193657]Introduction

In September 2020, the Parliament of Georgia adopted significant legislative amendments to the Labor Code of Georgia and enacted a new Law on Labor Inspection. The initial draft legislation was prepared in 2019. The Georgian Trade Unions Confederation was actively involved in the legislative process and submitted more than fifty recommendations aimed at strengthening Georgian labor legislation, including provisions on equality and non-discrimination, labor rights, occupational safety and health standards, and effective enforcement mechanisms. At the initial stage of the law-making process, all recommendations proposed by GTUC were incorporated into the draft. However, following pressure from business associations and their lobbyists, several critical provisions were subsequently removed from the draft prior to its final adoption. Although the adopted legislation represents an improvement in the overall framework for the protection of workers’ rights, substantial gaps remain and require further legislative amendments.

The revised legislation introduced a number of improved provisions, including, inter alia, regulations on working hours; protection of workers’ rights in cases of mass layoffs and changes in company ownership; the introduction of parental leave; the expansion of the mandate of the State Labor Inspectorate to monitor compliance with all labor rights, beyond occupational safety and health (OSH); the introduction of legal definitions of direct and indirect discrimination and harassment; the prohibition of unequal pay for equal work; regulation of collective redundancies; requirements for information and consultation at the workplace; and clearer rules governing remuneration.

One of the most significant innovations of the reform is the introduction of a new chapter in the Labor Code establishing the labor inspection system and expanding its mandate to monitor the enforcement of labor rights. The Labor Inspectorate was granted both preventive and enforcement powers, including the authority to impose administrative sanctions on legal entities and individuals for violations of labor rights.

Notwithstanding these positive developments, Georgian labor legislation remains only partially aligned with international labor standards, including the International Covenant on Economic, Social and Cultural Rights. It fails to ensure adequate protection of workers’ rights in several key areas, such as working time and overtime regulation, maternity protection, the gender pay gap, the right to strike, and the establishment of an effective minimum wage. Furthermore, in December 2025, Georgia adopted additional legislative amendments that are inconsistent with fundamental international standards, including in the field of labor rights, notably through amendments to the Law on Civil Service.

The GTUC considers that the amendments to the Law of Georgia on Public Service adopted at the end of 2024 have significantly weakened the guarantees afforded to public servants. As a result, these amendments are inconsistent with fundamental international labour standards, including freedom of association and the right to collective bargaining, as well as with Georgia’s obligations under the Association Agreement with the European Union, the Constitution of Georgia, and the established case law of the Constitutional Court and the general courts of Georgia. Furthermore, the most representative workers’ organization in the country, the Georgian Trade Unions Confederation, was excluded from the process of drafting the amendments. This omission constitutes a violation of fundamental International Labour Organization standards, including the requirements of ILO Convention No. 144 on Tripartite Consultation (International Labour Standards), ratified by Georgia, which obliges member States to ensure effective consultations with employers’ organizations and trade unions on labour-related matters. In addition, we wish to underline the lack of adequate dialogue and consultations over the need to ratify the ILO Conventions relevant to the rights covered by Article 8 ICESCR such as the ILO Collective Bargaining Convention, No. 154 and ILO Workers’ Representatives Convention No. 134. The Government of Georgia should be called upon to urgently engage in such consultations with trade unions. We also recall that Georgia has ratified a very low number of ILO Conventions (only 8 out to 10 fundamental Conventions, 2 out of 4 governance Conventions and only 9 out of 178 technical Conventions).[footnoteRef:2] This low number of ratifications of international labour standards containing minimum labour rights affects protection of these rights, and consequently affects compliance with many provisions of the ICESCR, including Articles 6-13 ICESCR. [2:  https://normlex.ilo.org/dyn/nrmlx_en/f?p=NORMLEXPUB:11200:0::NO::P11200_INSTRUMENT_SORT,P11200_COUNTRY_ID:2,102639 ] 


2. [bookmark: _Toc218193658]Trade unions rights

Article 8 of the International Covenant on Economic, Social and Cultural Rights (ICESCR) guarantees the right to form and join trade unions, the right of trade unions to function freely, and the right to strike, provided that such action complies with lawful restrictions prescribed by national legislation pursuant to Article 8(1)(d). Article 8(3) of the Covenant further prohibits States Parties from using the Covenant as a basis for limiting or undermining rights guaranteed under ILO Convention No. 87 on Freedom of Association and Protection of the Right to Organise. The Labour Code of Georgia and the Organic Law of Georgia on Trade Unions formally guarantee the right to collective bargaining. Amendments to the Labour Code adopted in 2020 introduced an important procedural safeguard by allowing workers to apply to the courts and/or the Labour Inspection Service in cases of non-compliance with obligations arising from collective agreements. This constitutes a positive legislative development. However, in practice, collective bargaining remains insufficiently encouraged and supported by the State, and the legislative reforms have not yet produced a tangible positive impact. 

2.1 Lack of promotion and enforcement of collective bargaining 
During the reporting period, numerous cases were documented in which employers refused to engage in negotiations with employees and their trade union representatives in the context of collective bargaining, strikes, and mediation procedures. Accordingly, the number of collective agreements in force remains dramatically low, with only 1 single CBA at the sectoral level and only 57 enterprises in the whole country having enterprise-level CBAs in place. In total, these CBAs cover merely around 109 727 workers in Georgia, which is only around 11,9% of workers engaged on basis of employment contracts (that is, not including workers in civil contracts or those self-employed). 

Furthermore, the enforcement of collective agreements through judicial or labour inspection mechanisms remains underdeveloped, primarily due to the very limited number of collective agreements in existence, as well as other barriers. During the reporting period, cases were observed in which employers unilaterally failed to comply with collective agreements concluded with trade unions, even where such agreements were of an open-ended nature. In many of these cases it was not possible for workers and their trade unions to obtain an effective remedy through recourse to courts or labour inspection.  Consequently, the low prevalence of collective agreements and the ineffective functioning of collective bargaining mechanisms continue to represent a critical challenge in Georgia.

2.2. Failure to promote tripartite social dialogue (dialogue between the Government, workers’ and employers)
Tripartite social dialogue mechanisms in Georgia operate primarily at the central level. A limited pilot programme has been implemented only in the Adjara region, while tripartite commissions do not exist in most regions of the country. The Tripartite Social Partnership Commission should serve as an effective platform for dialogue on urgent employment-related issues and for decision-making with the participation of all relevant stakeholders. In practice, however, meetings of the Commission have not been held at the regular intervals required by law.

The Government has tended to frame social dialogue at the local level as cooperation between business entities and educational institutions, rather than as a process of dialogue and negotiation between employers and employees aimed at encouraging collective bargaining. No meaningful measures have been taken in recent years to promote collective bargaining. In this regard, the Government is failing to fulfil its obligations under Article 8 of the ICESCR to respect, protect, and promote the right to collective bargaining.

2.3. Regressive legislative reforms and lack of consultation with trade unions
In December 2025, Georgia adopted legislative amendments that are inconsistent with fundamental international standards, including in the field of labour, notably through amendments to the Law of Georgia on Public Service. The Georgian Trade Unions Confederation considers that the amendments to the Law of Georgia on Public Service adopted at the end of 2025 have significantly weakened the guarantees of protection afforded to public servants. As a result, these amendments contradict international labour standards, Georgia’s obligations under the Association Agreement with the European Union, the Constitution of Georgia, and the established jurisprudence of the Constitutional Court and the general courts of Georgia.

As mentioned above, the most representative workers’ organization in the country, the GTUC, was excluded from the preparation of the draft law. This exclusion constitutes a violation of fundamental standards of the International Labour Organization (ILO), including the requirements of ILO Convention No. 144 on Tripartite Consultation, ratified by Georgia, which obliges member States to ensure effective consultations with employers’ organizations and trade unions on labour-related matters. Despite GTUC’s early criticism of the proposed amendments and its demand for their withdrawal, the draft law deteriorated further during the parliamentary hearings. As a result, the final version places Georgia in a worse situation than under the Labour Code adopted in 2006, which, according to GTUC reports, was subject to long-standing and serious criticism by the ILO. It took many years of sustained advocacy, including the use of international supervisory mechanisms and the direct involvement of the ILO, to reform the neoliberal and one-sided labour legislation adopted with complete disregard for workers’ rights. GTUC believes that the amendments adopted by Parliament have undermined the progress achieved to date in regulating labour relations within the civil service. GTUC has formally requested an expert opinion from the ILO regarding the adopted amendments.

In clear disregard of international and national standards, the adopted amendments introduce the following changes:
· Heads of primary structural units of public institutions and their deputies are no longer classified as civil servants but are employed under administrative contracts. The duration of these contracts may not exceed the term of office of the head of the respective institution, and the termination of the latter’s mandate automatically results in termination of their contracts. These officials may terminate their contracts at any time with one month’s notice and are entitled only to one month’s compensation. This regulation leaves individuals occupying key public service positions in a particularly vulnerable situation, which also negatively affects the stability of the civil service.
· All civil servants are now subject to performance evaluations every six months instead of annually. In the event of an unsatisfactory evaluation, 20 per cent of the civil servant’s official salary is withheld until the next evaluation. If a civil servant receives two consecutive unsatisfactory evaluations, dismissal follows automatically. The head of a public institution is authorized to alter the evaluation prepared by the immediate supervisor within one month. Performance evaluations directly affect grading and grade increments. This change significantly worsens employment conditions of civil servants, leaving them at constant threat of arbitrary and potentially discriminatory decisions of their supervisors. The fear of being negatively evaluated, punished by salary decrease or dismissal can effectively prevent civil servants from exercising their right to organize for the purpose of defending their interests. We recall that while ILO Convention No. 98 allows for restrictions of collective bargaining rights for public servants engaged in the administration of the State, such workers still enjoy the right to form and join trade unions for the purpose of defending their interests under ILO Convention No. 87, as repeatedly confirmed by the ILO supervisory bodies. Consequently, the potential anti-union effect of the introduced legislative change should be carefully examined, in cooperation with workers’ organizations. 
· Mobility safeguards no longer apply in cases of reorganization. Appeals against dismissal decisions do not suspend their enforcement, and even a favorable court ruling in cases of unlawful dismissal due to reorganization does not lead to reinstatement. Instead, compensation is limited to three months’ official salary.

Under this regulatory framework, civil servants who are members of trade unions are exposed to heightened risks. In cases where dismissal occurs on the grounds of trade union membership but is formally justified by reorganization, affected workers have no effective means of restoring their rights. This creates a chilling effect on trade union membership, encouraging workers to leave unions out of fear, particularly in a sector where no collective agreements exist. GTUC therefore demands that civil servants, through structured social dialogue, be provided with legislative guarantees ensuring job security and the effective protection of fundamental rights, including freedom of association.

The situation in Georgia was examined by the ILO Committee on the Application of Standards (Committee on the Application of Standards – CAS). On 13 June 2025, the Committee issued recommendations calling on the Government, in consultation with the social partners, to amend the Law on Public Service in line with the relevant ILO Conventions. In response to the recommendations adopted by the Committee on the Application of Standards of the International Labour Conference (113th Session, June 2025), the Georgian Government requested ILO technical assistance to strengthen the application of international labour standards in Georgia. Within the framework of this technical assistance, a tripartite working meeting was held on 5 August 2025 with the participation of the social partners, including GTUC and the Georgian Employers’ Association. The meeting was attended by the ILO Senior Social Dialogue, Labour Law and International Labour Standards Specialist from the ILO Decent Work Team for Central and Eastern Europe in Budapest. During the meeting, GTUC presented its concerns regarding the recent legislative developments. Government representatives acknowledged that, due to the accelerated parliamentary procedure, consultations with social partners had not taken place prior to the adoption of the amendments. The parties agreed that discussions should continue in a tripartite format and in a spirit of cooperation.

Despite these developments, during the reporting period no legislative amendments were introduced. Moreover, GTUC has not received any feedback, written conclusions, or follow-up reports from the ILO representatives in connection with technical assistance or the tripartite meeting.
3. [bookmark: _Toc218193659]Compulsory Mediation and the Right to Strike

It should also be noted that the requirement of mandatory mediation prior to the initiation of a strike operates as an obstacle to the effective exercise of the right to strike, rather than serving as a mechanism to bring the positions of employees and employers closer together.
Pursuant to the 2020 amendments to the Labour Code of Georgia, the Minister of Internally Displaced Persons from the Occupied Territories, Labour, Health and Social Affairs of Georgia revised the list of vital services with the stated aim of reducing the number of employees whose right to strike is subject to restriction.[footnoteRef:3]  The Minister declined to consider proposals submitted by the Georgian Trade Unions Confederation to narrow the scope of workers whose right to strike is restricted on the grounds that their duties and responsibilities qualify as vital services. Similar proposals were submitted by GTUC with respect to other public services defined in the ministerial order. In this assessment, the current list remains excessively broad, as it encompasses numerous public institutions and effectively applies to all public servants employed therein. It should be underlined that the ILO Conventions Nos. 87 and 98 allow for restrictions of the right to strike in essential services only in the strict sense of the term (that is, services the interruption of which would endanger the life, personal safety or health of the whole or part of the population), as repeatedly confirmed by the ILO supervisory bodies.[footnoteRef:4] It is our view that an individualized approach needs to be put in place, which is based on the specificities of the workplace.   [3:  Order of the Minister of Internally Displaced Persons from the Occupied Territories, Labour, Health and Social Affairs of Georgia 01-78 / n “On Approval of the List / List of Vital Services”, 07/09/2021]  [4:  See: Compilation of decisions of the ILO Committee on Freedom of Association (ILO CFA Digest), 2018, para 830, available at: https://www.ilo.org/publications/freedom-association-compilation-decisions-committee-freedom-association-pdf 
] 

A particularly problematic aspect of the current regulatory framework is that employees working in services designated as vital are permitted to exercise the right to strike only on the condition that a minimum service is maintained. This requirement entails the provision of minimum operational services sufficient to meet the essential needs of service users, delivered safely and without interruption.
Under the applicable legislation, the definition, scope, organization, and minimum staffing levels of such minimum services must be agreed upon by the parties to the collective labour dispute prior to the submission of written notice to the Minister. This statutory requirement, which places the obligation to define minimum services on opposing parties, creates a significant risk that no agreement will be reached in practice—particularly given that such arrangements are not ordinarily aligned with the employer’s interests. In circumstances where no agreement is reached and strike action nevertheless proceeds, the employer is empowered to apply to the court to have the strike declared unlawful. As a result, the right to strike risks becoming merely formal in nature—recognized in law but rendered ineffective in practice.[footnoteRef:5] [5:  Para 55 of GC 23] 

3.1. [bookmark: _Toc218193660]Case 1. violations in the Center for Coordination of Emergency Situations and Emergency Assistance

In May 2022, emergency medical personnel in Georgia engaged in collective action to demand improved working conditions. Emergency medical assistance services in Georgia are provided by the Center for Coordination of Emergency Situations and Emergency Assistance under the Ministry of Internally Displaced Persons from the Occupied Territories, Labour, Health and Social Affairs of Georgia (hereinafter “the Center”). During the same period, a trade union representing ambulance doctors and drivers was established under the umbrella of the Georgian Trade Unions Confederation. 
During this period, employees, together with the trade union, formally addressed the Prime Minister and the Minister of Internally Displaced Persons from the Occupied Territories, Labour, Health and Social Affairs. At their request, the Minister appointed a mediator for the collective labour dispute on two occasions. However, both mediation processes failed due to the employer’s unwillingness to engage meaningfully in negotiations. 
Instead of negotiating with employees through their duly elected trade union representative, the employer met directly with employees after the mediation period had expired, without concluding any written agreement. It should be underlined that under Article 5 of ILO Workers’ Representatives Convention No. 134 employers should not undermine the position of trade unions by bypassing them via consultation with non-trade union representation of the staff.[footnoteRef:6] [6:  Available at: https://normlex.ilo.org/dyn/nrmlx_en/f?p=NORMLEXPUB:12100:0::NO:12100:P12100_INSTRUMENT_ID:312280:NO . Of note Georgia has not yet ratified this Convention. However, unratified ILO Conventions still remain sources of authorititative international labour standard, comparable to ILO recommendations. ] 

The trade union regarded this conduct as an attempt to evade participation in the mediation process and submitted a complaint to the Labour Inspection Service. The Labour Inspection Service rejected the complaint, and the decision subsequently appealed to a higher administrative authority; at the time of reporting, no final decision was issued.
Following the unsuccessful mediation process, employees decided to exercise their right to strike. It should be noted that, until 29 September 2022, emergency medical personnel had no right to strike at all. From that date, following amendments to the Labour Code of Georgia, they were granted a limited right to strike.

During the same period, the employer, acting through direct supervisors of medical staff, conducted a campaign of disinformation and intimidation against the trade union, its leaders, and employees involved in protest activities. False information was disseminated among staff, including claims that trade union activities would result in the elimination of overtime work and a reduction in salaries. Regarding the exercise of the limited right to strike, the Minister of Labour, Health and Social Affairs issued a subordinate normative act (ministerial order), the content of which effectively rendered the exercise of even a limited right to strike impossible in practice. Under the existing regulation, employees wishing to exercise the right to a limited strike are required to apply to the employer and reach agreement on the provision of minimum services. Given the vital nature of emergency medical services, the service cannot cease entirely; therefore, an agreement must be reached to ensure continued service delivery while allowing a portion of employees to strike.
From the outset, the employer refused to engage in such negotiations, arguing that emergency services were already being provided with the minimum possible number of personnel. Following this refusal, the trade union-initiated court proceedings, requesting judicial determination of the minimum number of employees required to provide emergency services while enabling others to participate in strike action. The claim was dismissed by both the first instance and appellate courts, and the Supreme Court of Georgia declined to admit the case for consideration.
In addition, both courts held that the claimants had failed to submit evidence demonstrating that, under the proposed minimum service arrangement, namely the provision of 840 employees, representing 70 per cent of the workforce, the life and health of patients would not be endangered. The courts approached the matter from the conceptual framework that, notwithstanding its constitutional recognition, the right to strike is not an absolute right where issues of public interest and vital services are concerned. Both courts unequivocally placed the burden of proof on the claimants. In particular, the claimants were required to demonstrate that the requested staffing level of 840 employees:
· corresponded to actual medical needs; and
· would not compromise the protection of public health and the safety of patients.
The submission of such evidence was impossible for the trade unions, as the assessment of these matters properly fell within the employer’s responsibility. Throughout the dispute, the trade unions consistently requested that the employer provide the relevant information and justification, which the employer failed to do.

3.2. [bookmark: _Toc218193661]Case 2 Violations at electric steel-smelting plant of Rustavi Steel LLC

In February 2025, employees of the electric steel-smelting plant of Rustavi Steel LLC applied to the Georgian Trade Unions Confederation for legal assistance. The employees had initiated strike on 7 February 2025 without following the procedures prescribed by the Labour Code of Georgia.
The initial demands of the employees included the following:
· An increase in wages of 500 GEL;
· Restoration of abolished positions, as three employees were performing the workload previously assigned to one position.
· Compliance with occupational safety standards.
· Guarantees that employees will not be dismissed because of their participation in the strike.
The protest action (strike) initiated by the employees of the electric steel-smelting plant was subsequently joined by employees of the rolling mill at the Rustavi Metallurgical Plant. However, the employees of the rolling mill insisted that the strike be conducted in accordance with the procedures established by law. Together with its member organization, the Trade Union of Workers of the Metallurgical, Mining, and Chemical Industries of Georgia, GTUC brought the dispute within the legal framework and initiated collective labour dispute resolution procedures through mediation, as provided for by law.
The demands of the employees of the rolling mill workshop included:
· An increase in wages by 400 GEL;
· Payment for overtime work performed by employees.
· Compliance by the employer with occupational safety standards;
· Revision of the company’s bonus system;
· Improvement of health insurance coverage;
· Prohibition of discrimination based on trade union activity; and
· Cooperation with the trade union and the conclusion of a collective agreement.

The two collective labour disputes were consolidated, and a single mediator was appointed. Two separate mediation meetings were held with employees; however, the employer and its representatives refused to cooperate with the trade unions. As a result, the mediation process did not lead to an agreement between the parties. The strike ended on 5 April 2025.
Subsequently, the employer dismissed all employees who had been actively involved in the strike. GTUC considers that the employer’s actions violated not only the procedural requirements governing dismissals, but also fundamental international labour standards, including the right to strike as an essential component of freedom of association and the prohibition of discrimination in employment relations.
GTUC has challenged these dismissals before the courts and currently represents eight claimants. At the time of reporting, court proceedings have not yet commenced.
These cases clearly demonstrate that the effective exercise of the right to strike in Georgia remains highly problematic, particularly considering the continued absence, despite GTUC’s long-standing demands, of a legal framework for solidarity strikes, which would enhance the scale and effectiveness of strike action.
4. [bookmark: _Toc218193662]Conclusion and recommendations

Based on the above-mentioned information, legislative analysis, and documented case studies, it can be concluded that the effective enjoyment of freedom of association, trade union rights, and the right to strike in Georgia remains significantly constrained in both law and practice. Despite certain legislative reforms adopted in recent years, including amendments to the Labour Code and the establishment of labour inspection mechanisms, these measures have not resulted in meaningful improvements in the realization of collective labour rights.
In practice, collective bargaining remains weak and underdeveloped, tripartite social dialogue functions in a limited and largely ineffective manner, and the right to strike is subject to excessive procedural and substantive restrictions that undermine its practical effectiveness. Mandatory mediation requirements, overly broad definitions of vital services, burdensome minimum service obligations, and restrictive judicial interpretations collectively result in a situation where the right to strike is very limited in practice. Furthermore, recent amendments to the Law on Public Service have significantly weakened job security and fundamental labour guarantees for public servants, while the exclusion of trade unions from the legislative process has contravened Georgia’s obligations under international labour standards, including ILO Conventions on freedom of association, collective bargaining, and tripartite consultation. The documented cases demonstrate a persistent pattern of employer resistance to collective bargaining, retaliation against trade union members, ineffective remedies, and insufficient state intervention. Taken together, these developments indicate a failure by the State to fully respect, protect, and promote freedom of association and collective labour rights, as required under international and regional legal frameworks. Thus, to address the systemic challenges related to freedom of association and trade union rights, the following recommendations should be implemented:
1. Promotion of Collective Bargaining: The Government of Georgia should actively promote collective bargaining at enterprise, sectoral, and national levels, including through legislative incentives, policy measures, and effective enforcement mechanisms.
2. Strengthening Tripartite Social Dialogue: The functioning of the Tripartite Social Partnership Commission should be strengthened by ensuring regular meetings, meaningful participation of social partners, and the effective use of this platform for addressing labour-related reforms and disputes.
3. Effective Protection of the Right to Strike: The Labour Code should be amended to ensure the effective exercise of the right to strike for all workers, including by removing excessive procedural barriers, revising mandatory mediation requirements, and ensuring compliance with international labour standards.
4. Introduction of Solidarity Strike: The right to solidarity strikes should be explicitly recognized at the legislative level to strengthen collective action and align national law with international labour standards.
5. Reform of the Law on Public Service: The Law on Public Service should be amended through a genuine tripartite consultation process to ensure full compliance with fundamental labour standards, including freedom of association, non-discrimination, job security, and the right to collective bargaining for public servants.
6. Ratification of the relevant international labour standards: The Government should ratify and effectively implement ILO Conventions relevant to the rights covered by Article 8 ICESCR such as the ILO Collective Bargaining Convention, No. 154 and ILO Workers’ Representatives Convention No. 134 as wells as improve the rate of ratification of the ILO fundamental, governance and technical Conventions containing minimum labour standards, in order to ensure compliance with the provisions of the ICESCR.
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