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Executive Summary

Supplementary education, or structured forms of instruction that generally exists outside and separated
from the formal education system, is a growing industry in India. Private supplementary tutoring or
coaching has become prevalent in many parts of the world, and is especially prevalent in East Asia. In
recent years, it has become the subject of some central as well as state guidelines in India, and this
report examines best-practices and experiences of other countries in order to provide some guidance. 

Countries like China, South Korean, Japan, Turkey, and Pakistan have taken diverse approaches towards
the regulation of a proliferating supplementary education ecosystem in their jurisdictions. A high bar for
academic excellence and similarly high societal expectations, contribute to a growing regulatory
emphasis on children’s’ well-being across these nations. Understanding shared concerns and particularly
examining the regulatory approaches, reactions and resultant impact of coaching and tutoring on the
education sector offer important guidance on practices to be avoided or replicated in India. Some of the
key takeaways from the comparative analysis presented in subsequent sections are:

Prohibitions or restrictions on popular means of supplementary education that parents rely on can
lead to the mushrooming of small and unregulated coaching centres; 

Similarly, restricting coaching via measures like time-curfews is ineffective, especially in regions
with inelastic demand. These lead to an increase in demand for more expensive private tutoring;

Institutional and societal factors that contribute to the prevalence of private supplementary
education (such as the underlying pressure of competitive exams) must be addressed on priority;

Self-regulation can be a powerful tool for increasing oversight; partnering with private coaching
and tutoring institutions can be beneficial to the government and community at large; 

The demand for private supplementary education exists despite poverty or constrained socio-
economic circumstances, as evidenced in the Indian subcontinent. Educational policies must
tackle the distrust towards educational systems while also provisioning for agile and practical
regulation of the coaching industry. 

Most countries have minimal regulations related to supplementary education. The countries with
regulations tended to focus more on the business side (registration, contracts, taxation, etc.) and safety
(fire escapes, toilets, etc.) than on educational matters such as curriculum and tutors’ qualifications.
This mirrors the trend across Indian states so far. 
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Supplementary education in India (popularly known as coaching) is an important element of the country’s
educational landscape. The National Sample Survey Office’s 71st round revealed that over 25 percent of
Indian students take private coaching. Education is on the concurrent list of the Indian Constitution,
meaning that both national and state governments can legislate on the subject. The Central government
is expected to set overall directions while state governments proceed with more specific priorities
according to their local contexts. In a largely decentralised system of regulation, states have been able
to take action regulating coaching centres without the need for a central legislation.

In January 2024, the Central government passed the “Guidelines for the Regulation of Coaching Center”,
based on the National Education Policy, 2020. With the motivation of streamlining and standardising
functioning of coaching centres, these are meant as model guidelines for States to enact based on their
local requirements. The focus of these Model guidelines is to ensure that coaching centres provide
adequate supervision and support for students pursuing study programmes, competitive exams, and
academics. 

Within individual states, further diversity also arises from the perspectives and actions at district and
lower levels. Keeping this in mind, several states have passed regional legislation to regulate coaching.
Notable examples include Haryana, which in February 2024 passed The Haryana Registration and
Regulation of Private Coaching Institutes Act, 2024, aimed at safeguarding student interests, reducing
stress, and providing better academic support; a similar draft has been proposed by the state of
Rajasthan in the Rajasthan Coaching Institutes (Control & Regulation) Bill, 2023. Karnataka, Manipur,
Bihar, Uttar Pradesh and Goa also have laws to regulate and delimit coaching/private tutoring. A
summary of salient provisions, outside of penalties that vary from monetary fines to deregistration, is
detailed below:

Overview of Supplementary
Education in India
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State Enabling
Enactment

Registration
requirements

Imposition of
age
requirements
for students

Physical
infrastructure
requirements

Mental health
guidelines

Goa Goa Coaching
Classes
(Regulation) Act,
2001

Fee payment;
undertaking by
the proprietor
that the tutors
are not
government
employees, the
prospectus and
material shall be
provided by the
coaching institute
without a
separate fee, etc.

No No No

Karnataka The Karnataka
Tutorial
Institutions
(Registration and
Regulation) Rules,
2001

Fee payment;
contingent upon
provision of
suitable facilities.
Institutions are
required to
submit annual
reports and be
open to
inspections. 

No One room for
each class, 5-7 sq.
feet space for
each student,
proper
ventilation,
drinking water,
one blackboard in
each class,
separate
washrooms etc.

No

Uttar Pradesh The Uttar Pradesh
Regulation of
Coaching Act,
2002

Fee payment;
undertaking that
the institution
will not engage or
employ any
teacher of a
government
institution.

No No No

Bihar The Bihar
Coaching Institute
(Control &
Regulation), Act
2010

Fee payment;
provision of
details related to
the curriculum,
qualifications of
teachers, tuition
fees, & physical
infrastructure. 

No Minimum one sq.
meter area
available to each
student, drinking
water, furniture,
toilets, fire
extinguisher, first
aid etc.

No

Manipur Manipur Coaching
Institute (Control
and Regulation)
Act, 2017

Provision of
details of the
curriculum,
qualifications of
teachers, tuition
fees, physical
infrastructure. 

No Minimum one sq.
meter area
available to each
student, drinking
water, furniture,
toilets, fire
extinguisher, first
aid etc.

No

REGULATING SUPPLEMENTARY EDUCATION: A COMPARATIVE ANALYSIS
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Rajasthan Rajasthan
Coaching Institute
(Control and
Regulation) Bill 20
23, Guidelines To
Reduce Stress
Among Students
Studying In
Coaching
Institutes Run In
The State And For
Improving Mental
Health, 2023

The application
must contain
details of the
curriculum,
qualifications of
teachers, tuition
fees & physical
infrastructure

No (September
2023 Guidelines
advise the
coaching centres
not to encourage
students under
Class 9 to enrol)

Minimum one sq.
meter area
available to each
student, drinking
water, furniture,
toilets, fire
extinguisher, first
aid etc.

Under the ‘
“Guidelines to
reduce stress in
students studying in
coaching Institutes
and for improving
mental health”,
institutes must hire
an adequate
number of certified
and trained
psychologists/couns
ellors who should
be continuously
available to the
students. These will
be monitored by
the district
authority.

Haryana Haryana
Registration and
Regulation of
Private Coaching
Institutes Act
2024

Application should
contain details of
the curriculum,
number of
students,
teachers’
qualifications,
bio-data of a
counsellor,
facilities
available. 

No Furniture,
lighting, drinking
water, first aid,
sire safety etc.

Coaching centre to
engage at least one
full time
counsellor.

Central
Guidelines

Guidelines for
Regulation of
Coaching Center,
2024

Qualifications of
tutors,
commitment not
to make
misleading
advertisements or
enrolling students
under 16,
establishment of a
counselling
system, website
to publish details
such as fee
structure, number
of students,
curriculum, exit
policy etc.

16 years Minimum one sq.
meter area
available to each
student, drinking
water, furniture,
toilets, fire
safety, medical
treatment
facilities, CCTVs
etc.

Requirement of
development of a
counselling system
consisting of
trained and
qualified
counsellors,
psychologists
should be easily
available to parents
and students.
Provision for
psychotherapeutic
services to students
and regular
workshops for
teachers, parents
and students on
mental health and
stress prevention.
Tutors may undergo
mental health
training to increase
sensitivity. 
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The evolution of Indian state laws regulating coaching shows commendable growth. Laws passed in the
turn of the 21st century (for example, in Karnataka, Goa or Uttar Pradesh) tended to focus just on
mandating registration requirements and putting overseeing mechanisms in place. Bihar and Manipur
introduced minimum requirements for physical infrastructure which would be needed by students. The
most recent laws and guidelines (Haryana, Rajasthan and the Central guidelines) have expanded in scope
and additionally started catering to students’ mental health requirements. These steps will go a long way
in creating a more holistic environment for supplementary education in India.  

The Central Guidelines raise a specific concern with their mandate that a coaching institute cannot enrol
a student below 16 years of age or before their secondary school examinations. None of the state
regulations related to coaching have set this minimum age bar. The Haryana Registration and Regulations
of Private Coaching Institutes Act, 2024, which was passed by the State assembly on 28th February 2024
(that is, after the introduction of the Central Guidelines) also makes no mention of a minimum age for
students. 

Curiously, neither the centre nor states make a distinction between coaching institutions and the hostel
facilities which cater to students studying in such coaching institutions, and where students spend a
majority of their time. While Karnataka’s legislation requires details about the hostel facility while
applying for registration, the standards to regulate hostel facilities are absent from the Act’s scheme.
Rajasthan’s ‘Guidelines to Reduce Stress among Students Studying in Coaching Institutes Run in the State
and For Improving Mental Health’ mention hostels only in passing under the compliance guidelines. The
coaching institutes are mandated to maintain a peer evaluation system to monitor behaviour, where
sudden changes to behaviour must be brought to the attention of teachers and hostel operators. The
guidelines neglect to mention any such regulatory provisions for hostels. The Central guidelines also
remain silent on the subject. Similarly, infrastructural requirements for coaching institutes have been
covered by both state and central acts but so far, hostel facilitates remain unexamined. 
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There is expansion in the supplementary education market, underpinned by a growing notion that
education is a marketable service. This is largely a a bottom-up process, unlike government-initiated
reforms. Across the world, regulation of the sector has lagged behind that of schooling, in part because
relevant ministries have felt unwilling to enlarge their roles in a domain for which they have limited
expertise and control.

Over the last two decades, private supplementary tutoring has expanded around the world. Greece and
the Republic of Korea are the best-known examples, but figures from OECD’s PISA surveys also indicated
high proportions in countries as diverse as Thailand, Brazil, Russia, and Turkey. While the dominant form
of supplementary education was personal tutoring (paid or unpaid), in many countries, classes organised
by commercial companies were prominent.

International Perspectives
on Private Supplementary
Education

REGULATING SUPPLEMENTARY EDUCATION: A COMPARATIVE ANALYSIS

Broadly seen, most countries have minimal regulations related to supplementary education. The
countries with regulations tended to focus more on the business side (registration, contracts,
taxation, etc.) and safety (fire escapes, toilets, etc.) than on educational matters such as curriculum
and tutors’ qualifications. This will be explored in some detail in this section.
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China’s education sector has a large student population and is known for its rigorous standards and
competitiveness. With the aim of easing academic burden on children and financial spending on
supplementary education by households, China has introduced two crucial policies in 2021 and 2024. In
2021, China introduced a sweeping ban on for-profit classes on school curriculum subjects. The
guidelines focused on regulating compulsory education (Grades 1-9) and made it illegal to offer classes in
Mandarin, English and mathematics for profit. Non-academic extracurricular programs, such as art and
sports, remain unaffected. 

Expansive changes were brought in to regulate institutions providing supplementary education through
China’s 2021 guidelines. The guidelines sought to regulate institutions providing after-school tutoring to
children between the ages of 6-15 years. Existing tutoring centres were required to register as non-profit
institutions and no new approvals for tutoring centres could be allowed by regional governments. The
guidelines further instructed regional governments to scrutinise existing online tutoring centres and re-
approve them according to the new measures. The guidelines also banned foreign investment in these
institutions and limited the hiring of foreign teachers or staff. The guidelines called for control over
“excessive” capital in training centres and to ensure that financing is primarily used for operational
costs. In addition to restraints on financing, the guidelines also called for greater supervision and
management over teaching methodology, while altogether banning the use of foreign teaching materials.
If these institutions do not meet the updated standards, their registration and internet information
service broad licence will be revoked. 

These regulations have had a significant impact on the education sector. The initial and most direct
implication of the move was layoffs in the industry, resulting in unprecedented job losses. Many
companies had been driven to bankruptcy due to the move, and billions of dollars were wiped from the
industry. 

The clampdown also resulted in the spawning of expensive, underground tutoring services. It has
been reported that parents are paying 50 per cent more than they used to on in-person tutoring sessions
and expected the costs to rise further. Private tutors who used to teach big classes run by major
education companies, now teach smaller groups, to avoid detection. To make up for the loss in student
numbers, these same tutors now charge higher fees. It has been reported that some schools in Beijing
and Shanghai started pilot programs offering free after-school tutoring, creating a new problem:
overworked teachers. A 2021 study found that one-third of parents in China still considered shadow
education necessary and anticipated continuing with it despite the ban. Since the ban, there have
been numerous raids on these underground private education institutions being launched all across the
country. Many of those violating the rules were operating in hotels and apartment buildings, conducting
curriculum tutoring under labels such as “education consultation”. State authorities also warned tutors
of engaging in illicit academic services disguised as non-curricular programs such as singing or painting. 

Many have questioned the effectiveness of the ban when the system of entrance exams still prevails in
the country. Schools and colleges primary selection criteria were solely based on the scores achieved in
high-stakes entrance exams, a method also common in the Indian education system. China’s college
entrance exam is notoriously competitive, with over 10 million students taking the exams each year.
Getting into a quality institution was therefore difficult, indicating that the demand for test preparation
still remained strong. Without changes to the entrance exam system that decides a students’ fate of
qualifying for a good school or university, the demand for private coaching remains high.

China

REGULATING SUPPLEMENTARY EDUCATION: A COMPARATIVE ANALYSIS
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In 2024, China’s Ministry of Education unveiled a new set of draft regulations aimed at further reforming
the after-school tutoring industry. The 2024 regulations have clearly defined after-school tutoring
(“organized or systematic educational training activities conducted outside the school education system,
targeting primary and secondary school students as well as preschool children aged 3 to 6 with the main
purpose of improving academic performance or cultivating their interests and talents”), and laid down
specific rules for their regulation which have been designed to enhance oversight and further consolidate
the regulation on supplementary education. The draft regulations contain extensive provisions on
government control over pricing and financial management over these institutions. Additionally, a
centralised national oversight platform is intended to be established for after-school tutoring
information, requiring institutions to report and update their data. 

These updated rules imply that after school tutoring is no longer banned in China – as long as institutions
follow the rigorous rules. 

REGULATING SUPPLEMENTARY EDUCATION: A COMPARATIVE ANALYSIS

Prohibitions on socially acceptable means of supplementary education can lead to the
mushrooming of small and unregulated coaching centres. Furthermore, unless the underlying
pressure of competitive exams is addressed, bans are unlikely to be successful in curbing the
demand for test preparation through supplementary education. 

Insight for India
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South Korean students score quite highly in international surveys of school readiness; for example, in the
2022 edition of the Programme for International Student Assessment conducted by the OECD member
states, their overall performance was significantly above the surveyed average.  Despite this, the
practice of enrolling for supplementary education remains very popular. 

The government of South Korea has made several attempts to control and reduce the monetary and
temporal resources spent on private tutoring. These reforms included the Educational Broadcasting
System  (EBS) lectures specially focusing on preparing students for the College Scholastic Ability Test.
Additionally, they also introduced ‘after-school programs’. The government also reformed the university
entrance system  several times by introducing elements in the admission process that would require
active critical thinking instead of simple memorisation. As a result, greater importance came to be given
to high-school records, extracurriculars, social service involvement and so on.

However, these measures have done little to curb the demand for private tutoring. For example,
hagwon (the Korean term for a for-profit private educational institution) that specifically focused on
the EB S lectures became very popular. Newer forms of private tutoring have emerged with a shifted
focus on newer requirements. It has been documented that in 2022, the private education
participation rate of South Korean students stood at over 78 percent, up from 75.5 percent in 2021.
South Korean hagwons extend their operations across age groups. As of 2021, 82% of elementary school
students were receiving private tutoring of some kind (one-on-one, group, via the Internet, at home, and
in private institutes). The figures for lower-secondary and upper-secondary students were 73% and 65%
respectively.

South Korea
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In 2006, the “Act on the establishment and operation of private teaching institutes and extracurricular
lessons” was introduced to strengthen the regulatory authority of each of the municipal and provincial
education offices over private education. In 2009, a curfew was imposed to limit the operating hours of
hagwon till 10 PM.   Incidentally, the move faced strong opposition from parents, students and hagwon
owners who claimed the policy would only lead to a shift in timings for students who would be forced to
go to early mornings and on weekends, especially since many schools kept pupils till 10 or 11 P.M.
Further, parents would be forced to take recourse to more expensive at-home private tutoring, which
would reduce access to educational opportunities for the lower-income families. 

23

12

Restricting coaching via measures like time-curfews is ineffective, especially in regions with
inelastic demand. These lead to an increase in demand for more expensive private tutoring. 

Insight for India

A Constitutional Court upheld the curfew   in response to a representation made by a group of hagwon
owners, which claimed that the curfew was violative of the children’s educational rights. However,
efforts to crack down on curfew violations has been a struggle. In 2020, more than 73,000 hagwons in the
capital region alone were reported  to be operating. Many local government councils refused to
implement the curfew. It was reported that implementation of the curfew is still uncertain due to an
inconsistency in policy between central and local ordinances. Reports criticised the regulations as
ineffectual as the local councils possessed very inadequate resources to monitor and enforce them. For
now, governmental efforts to intervene in the sector continue; in October 2023 the Education Ministry
unveiled a three-stage plan to rein in exorbitant hagwon fees and curb private tutoring costs; its efficacy
will be tested in the coming months.

A 2015 evaluation   of the impact of the curfew on consumption of private tutoring in South Korea, found
that enforcing the curfew did not generate a significant reduction in the hours and resources spent on
private tutoring. Secondly, demand for private tutoring seemed to be especially inelastic for high school
students, who increased their consumption of alternative, more expensive forms of private tutoring. This
raised equity concerns about the access to educational opportunities.
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The ‘Juku’ (private education institutes) of Japan were formed in response to the widening gap between
school curriculum and college entrance exams. In 1986, the Ministry of Economy, Trade and Industry
(METI) began promoting self-regulation of the supplementary education industry. In 1988, presidents of
six juku organisations in Tokyo formed the Japan Juku Association (JJA), which received sanction from
METI to set up a regulation system for the industry. The JJA’s main tasks were to settle ‘self-standards of
appropriate business activities in the juku industry’ including self-regulation, establishment of a
certification system for juku teachers, and enforcing a service evaluation system (amongst others).

In terms of regulation, the government’s oversight has been mostly commercial rather than educational.
Self-regulation started with bottom-up initiatives and was reinforced by METI through its engagement 

Japan
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Self-regulation can be a powerful tactic to drive improvements in the education sector;
partnering with private coaching and tutoring institutions can be beneficial to the government
and community at large. 

Insight for India

with the JJA. These initiatives have taken the form of health and safety measures (such as the
implementation of CCTV cameras in the premises) or setting standards for certification for juku teachers.
As a result of this leeway in operation, there is a proliferation in both bigger juku (which can also be
corporatized and franchise operations in a highly competitive market) as well as smaller operations
which serve social functions such as providing daycare, along with giving supplementary education.

The Japanese case shows that self-regulatory measures can develop independent of government
oversight. The government has been working with the belief that reform in the education sector
would only be driven by partnership and coordination with the shadow education sector, which has
already developed a strong and independent system operating on its own norms and rules. The
partnership could improve student achievements, support low-income students and fill the gaps in
the education system.  It is interesting to note that the juku are regulated by METI as a service industry,
rather than by the Ministry of Education, Culture, Sports, Science and Technology (MEXT) as educational
institutions.

32

33

The public-private partnership between the government and juku has increased over the last decade,
since the MEXT acknowledged the private education industry as a partner in tutoring and experiential
learning. For example, schools began partnering with juku to hold classes for students from low-income
families, even hiring teachers from these institutes, though the latter move was criticised for reducing
accessibility as it led to an increase in the tuition fees. In 2013, the government amended the School
Ordinance to encourage active participation of local juku and the community in the classes conducted by
it on Saturdays. In 2017, a volunteer juku society (All Japan Education Volunteers Society) was
established to help the government meet its objectives in the education sector and to facilitate the
collaboration between them.35
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In 2014, Turkey’s “dershane” (prep schools for high school or university examinations) were mandated to
transition to private schools over a two-year period. They were also granted incentives by the Council of
Ministers in case they met the requirements for registration (including the allocation of property, tax
exemptions and low interest loans).  Certain restrictions have also been placed on the centres, capping
the attendance at sixteen students at a time.  Despite these, private coaching remains popular; a 2021
study found that almost half of the participants reported having received private tutoring at private
teaching institutions in the previous year.  Exam-focused learning and poor classroom teaching were
cited as the most important reasons for parents to push their children towards coaching.

Turkey

Institutional and societal factors that contribute to the prevalence of private supplementary
education must assume priority. 

Insight for India
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While the Constitution of Pakistan provides for free education for children under Article 25A, additionally
purchased private tuition lessons end up being an economic reality for parents. For example, ASER
Pakistan’s 2019 survey found that in rural areas, 22% children from private schools were supplementing
school education with private coaching (while only 6% children from government schools did the same).
The incidence was higher in urban areas, with 33% of children from private schools and 21% of children
from public schools availing private tuitions. This trend to opt for private tuition is driven by the
overall trust deficit among parents regarding public schools, classroom environment, and teachers’
attitude.

Islamabad was the first region to create a free-standing Private Educational Institutions Regulatory
Authority (PEIRA) in 2013. Its mandate covered privately managed schools, colleges and what in Pakistan
are called “tuitions centres”. Since then, other jurisdictions in Pakistan have followed suit; for example,
the Gilgit-Baltistan Private Educational Institutions (Registration and Regulation) Act was passed in 2023
which gives the relevant educational department the power to regulate private educational institutions. 

Pakistan

The demand for private supplementary education exists despite poverty or constrained socio-
economic circumstances. Educational policies must tackle the distrust towards education
systems while also provisioning for an agile and practical regulation of coaching.

Insight for India
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Countries like Bangladesh and Malaysia are also taking steps to regulate supplementary education. For
instance, Bangladesh’s draft Education Bill proposes mandatory registration of coaching centres and
restricts teachers from teaching students from their school in any coaching centre or private tuition.
Malaysia on the other hand has also enforced registration requirements for "tuition centres''. At the
primary and secondary levels, licences for tuition centres are only granted to institutions that provide
tutoring on academic subjects based on the Malaysian curriculum.  However, assessing the true impact of
these regulatory efforts is challenging due to the lack of verifiable data. 

Others
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The Way ahead
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Private supplementary education has been a cornerstone of education in Asian countries, and has
developed uniquely in different regions based on local requirements. These countries have been able to
identify the value of personalized attention and tailored learning in offering students an extra academic
edge through coaching/tutoring. Supplementary educational institutions will have to adapt to meet
future student needs as technology and career options evolve. Even outside of competitive standardised
testing, there is likely going to be a role for supplementary education, because the world is getting
tougher for children to navigate without some added support. 

Technology is also likely to lead an important role in the evolution of supplementary education. The
abrupt shift to digitalisation of services necessitated by the coronavirus pandemic has given an impetus
to educators shifting their focus online.  As an illustration, online test preparation and coaching services
are becoming popular. The Department of Higher Education itself has made arrangements for online
learning for competitive exams through portals such as IITPAL and E-Abhyas.  Private sector enterprises
which offer supplementary education services have already begun expanding their product lines to
include online material and training, with newer formats of content delivery evolving continually. Hybrid
educational solutions which rely on technology are likely to become an important weapon in the arsenal
of private supplementary educators in India. They will have to work closely with Central and state
governments to determine how best these solutions can be deployed for students in an effective manner. 

Technology can additionally be used to add a layer of care and address some of the prevalent issues with
coaching in India. For example, some private coaching institutes have provided for mobile apps where
students can access mental health support and engage with counsellors. Such solutions can be scaled and
applied in India, providing an effective solution for problems where state capacity might be limited. 

Regulators in India are already evolving with times; for example, a new generation state legislations as
well as central guidelines related to coaching devote attention to students’ mental health and ensuring
that adequate physical infrastructure is made available. Authorities will continue to have to find agile
yet comprehensive ways through which they can regulate the diversity in supplementary education,
which both students and parents in India rely on. An effective approach can be through co-regulation,
where both public and private policy instruments are used to strengthen their stand-alone capabilities
towards a common policy objective. Private sector coaching institutes can be tasked to work with central
and state governments in order to come up with best practices, and standards that promote student
welfare and meet their educational needs. 
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