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Executive summary

Recent decades have brought huge expansion of private supplementary tutoring. During
the second half of the 20th century it was especially associated with parts of East Asia,
and particularly Japan and the Republic of Korea, but hasbeawme a global

phenomenon. This tutoring is widely called shadow education because much of its
content mimics that in schooling: as the curriculum changes in the schools, so it changes

in the shadow.

This study focuses on supplementary tutoring provideda feecharging basis at the
levels of primary and secondary education. It concerns a range of providers, among
which individuals and entrepreneurs running corporate enterprises are the most
important. Among the individuals are regular teachers in pudgiwools who undertake
tutoring on a paritime basis. This tutoring may be provided etoeone, in small groups
or in large classes. Most is provided in a faéace mode, but online tutoring has

become increasingly important and is likely to expandHert

Although governments around the world have regulations in place for both public and
private schooling, regulations for private supplementary tutoring are much less evident.
Following the overall introduction, the study presents a conceptual frametinatk

identifies definitions and parameters, stresses the need to think beyond conventions in
the school sector, and notes market dynamics in distinct settings of shadow education. It
then presents a fiv@limensional model for regulating shadow educatiplacing laws

and regulations in the centre and then considering deployment of the necessary
personnel, partnerships of various kinds, geljulation by tutoring providers, and

empowerment of consumers.

Turning specifically to what needs to be regulatetly and how, the study stresses
urgency evidenced not only by recent surges in the scale of private tutoring but also by
the likelihood of much further expansion. Regulations, the study argues, are needed for
social protection in an otherwise potentiallx@oitative environment. Considerations

then address first regulations for companies that provide tutoring and second




supplementary tutoring by teachers and schools. In some settings, garblate

partnerships demand consideration.

While the precedingections draw on examples from a wide range of countries, the next
section presents case studies of Japan, China and India. Japan has a long history of
private tutoring, aspects of which have been regulated by the Ministry of Economy,

Trade and Industry (ETI), but with little involvement of the Ministry of Education,

Culture, Sports, Science & Technology (MEXT). Yet in recent years, MEXT at the national
level and counterparts at the suimtional levels have taken more active roles. The

Chinese authoritiebave also taken active roles, particularly with leadership from the
national level. They have found, however, that enactment of regulations may be
challenging in ways that had not been anticipated. India provides an instructive contrast

from a lowerincomesetting with a federal system and much internal diversity.

The next section draws threads together to highlight lessons from experience. It
commences with summary of commonalities but also some diversities in aspirations,
mandates and goals, and then ramis on challenges and successes in moving from
vision to enactment. The constraints are mentioned so that planners and polikers

can play their roles with circumspection and pragmatism.

Concluding, the study again observes that much more attentioeésled to regulation
of tutoring by different types of providers and in different modes, with the goal of
harnessing the strengths of nestate actors to serve the common good. Four core

messages are identified, namely:

uShadow education is here to stag regulate it before too late.

uPolicies for shadow education should encompass multiple reference points.
uShadow education and schooling must be considered together.
wPartnerships should go beyond the modes of commercial trade.

The study shows the s of comparative analysis to identify not only the objectives but

also the strategies to achieve them.




Introduction

Private supplementary tutoring probably has a history as lontpaisof schooling itself.

For decades and even centuries, it has been a mechanism through which parents have
a2dAKG (2 adzZJ2 NI FyR SyKIFyO0OS GKSANI OKAf RI
academic subjects. Until recent times, however, it has beey wardest in scale and

mostly restricted to uppeclass families.

Towards the end of the 20century, private supplementary tutoring became increasingly
visible in some countries, especially in East and South Asia (Bray, 1999). During the present
century it has expanded further, and is now a global phenomenon (Bray, 2017; Entrich,
2020). Appendix 1 presents data from a wide range of countries, with examples from all
continents. The expansion of private supplementary tutoring has shifteddéhéacto
balanes between private and public, even in societies in which most schools are operated
by the state. Private supplementary tutoring is commonly known as shadow education
because much of its content mimics that in mainstream schools: as the curriculum changes
in the mainstream, so it changes in the shadow (Bray, 1999, 2009; Zhang & Yamato, 2018).
The phenomenon now attracts considerable attention because of its scale and
significance. Some tutoring contributes to learning and child socialisation, and it psovide
employment and tax revenues. However, it also demands substantial household

expenditures and both maintains and exacerbates social inequalities.

¢KS Hnum AdadzsS 2F ! b9{/hQa Df26lf 9RdzOF (A 2y
roles of nonstate actos in educationThe Concept Note (UNESCO, 2019, p.6) recognised

the importance of supplementary private tutoring, observing (p.6) that the widespread
LIKSYy2YSy2y aGAa 2F0Sy 2 @SINIGEH2 (SR AR GRY Aty &SR
study helps to remeg that neglect. It has a particular focus on regulations because they

have become increasingly desirable and necessary yet have been neglected in policy
discussions, which are dominated by schooling. The document is based on broad survey of
regulations ina wide range of countries and more detailed consideration of patterns in

three countries, namely Japan, China, and India. These three have been chosen for their
diversity in shadow education landscape and regulatory approaches. Japan has a long

history oftutorial enterprises known in that country asku. The Ministry of Education,




Culture, Sports, Science & Technology (MEXT) for many decades chose to ignore them,
feeling that it was primarily concerned with provision of public schooling andjtikat
wereoutside its remit. However, although tligkuwere not regulated by MEXT, they were
subject to the commercial regulations by the Ministry of Trade and Industry (METI)
supplemented by selfegulation by professional associations; and balances in recerd yea
have shifted in instructive ways. The Chinese authorities also ignored the private tutoring
sector for some decades but in recent times have introduced stringent regulations on both
educational and commercial domains. In contrast to China, India isigtrgoof many
systems. Regulations for private tutoring vary greatly among states, in most cases with
relatively little intervention from the national government. These three cases are
mentioned in this Introduction to illustrate the diversity of circunmstas that will be

further illustrated with remarks, albeit less detailed, on patterns in other countries.

h@dSNIftfx (GKS addzRé O2y(iNRodziSa G2 |Fylfe
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(UNESCO, 2017a). If left to market forces, private supplementary tutoring is likely to be
exclusive andnequitable and thus to pull in the oppositirection to SDG4. Regulations
are therefore needed to harness the sector and to help achieve wider goals of social

protection, especially during processes of rapid social change.

With this objective in mind, the study commences with a conceptual framework
that explains the definitions and nature of private supplementary tutoring, the market
dynamics in different settings, and the types of regulations considered. It then turns to the
methods through which data were collected. The next two sections focsitsdiir what
needs to be regulated and why, and second on who needs to be regulated and how. The
latter section has two main foci, namely companies that provide tutoring and teachers in
mainstream schools who provide private tutoring in addition to theirnmagcupations.

The three case studies come next, following which the study summarises lessons from

failures and successes before wrapping up in conclusion.
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1.Conceptual Framework

1.1 Definitions and parameters

Beginning with the concept of private supplementary tutoring, the discussidhisndocument is guided by the
definition provided by Bray (1999) which has also been followed in many other studies (e.g. Aslam & Atherton, 201

Lochan & Barrow, 2008; Zhang & Yamato, 2018). This definition has three main components:

1 SupplementationThefocus is on subjects that are already covered in school, providing repetition and/or
elaboration of the content.

1 PrivatenessThe focus is on tutoring provided in exchange for a fee. It does not include free tutoring e.g. by
relatives or by teachers as paf their school duties.

1 Academic The focus is on academic subjects, particularly examinable ones such as languages, mathemati

and sciences. It does not include music or sport learned mainly for more rounded personal development.

Concerning levels efducation, the studjocuses onprimary and secondary schooling. Private supplementary tutoring
does also exist at prprimary and possecondary levels, but they are excluded in order to permit greater depth of

analysis.

¢KS ¢2NR Wi dzii 2eNFplbide Sanfetinez thks wbrdl i tAkerdto imply-tmene instruction.
This type of activity is certainly included, but so are activities in small groups, full classes and even large lectu
theatres. Further, much private supplementary tutoring is npnevided over the internet as well as fateface.
Figure 1 illustrates diverse modes of shadow education (viewed as a synonym for private supplementary tutoring
that may be considered. It includes hybrid models such as thetdt@ml mode which blendsnline and offline

tutoring. Dual tutoring employs live tutors or Al tutors operating through the internet in conjunction with teaching

assistants in classrooms many kilometres away.
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Figure 1: Understanding the Diversity of Shadow Education
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1.2.Thinking beyond the box of schooling

Unlike formal schooling, which is relatively standardised, uniform, stable and slow in change, private tutoring i
diverse, fluid and adaptive to changehus, standard assumptions about effective regulations in schoolinghotay
apply to shadow education. Regulations that neglect the diversity and fluidity of shadow education may be

counterproductive in implementation.

Different providers, forms and sea® of tutoring have different implications for policy and practice. The
Introduction mentioned that much of the present study is concerned with companies and with regular schoolteachers
who provide private tutoring as an extra activity. Other providersuithe university students seeking pocket money,
retirees, and various other categories of people desiring extra incomes from informal efasemal work. Individuals
in these groups may be samployed or work for tutoring companies. The activities of-eaiployed tutors cannot
easily be regulated in a tegjown way, but empowerment of consumers can encourage such providers to engage in
seltregulation and still be held accountable (Bray & Kwo, 2014, pp5)3 Inservice teachers who provide

supplementantutoring may have their main employment in either public or private schools, with the latter in effect

implying private plus more private provision.
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Companies are the major institutional providers, but recent years have seen increasing involvement of non
profit organisations (NPOs), partly as a result of expanding puhlictied tutoring. Tutoring enterprises vary greatly
in size. The smallest could be run by just one tutor without assistance, while the largest operate with franchises acro
the globe. Tehnological advances have also brought significant organisational changes. Tutoring through the interne
no longer requires the tutors and tutees to be in the same location, and indeed they may not even be in the sam

country.

Large companies commonly dirthemselves under more pressure to comply with regulations since they
attract more attention from both governments and consumers. Such companies are also more likely to have
professional legal consultants to help interpret laws and regulations for bothpliance and circumvention.
Transnational, national and suiational companies operating across geographical boundaries devise institutional
policies according to the government policies of jurisdictions in which they operate. To regulate such companie:
governments can benefit from partnerships across jurisdictions, especially in precautions against child abuse, priva

infringement, and business failure.

Further diversity is evident not only in modes of tutoring but also in locations. It can take plhoeae, in
classrooms, in public libraries, and in coffee shops as well as via the interneib-©One and smaigroup tutoring in
private venues make tutees more vulnerable to tutors and to issues of inappropriate sexual or other behaviour. Onlin
live tutoring also brings risks of exposing children to sexual and violent content, and is especially difficult to trace an
regulate. However, some authorities are catching up with these matters. The Chinese government, for instance, h:
established national ahlocal online systems for registration, supervision and information disclosure; and for self
regulation, the largest company has devised a monitoring system Asiifigial Intelligence (Alp oversee tutor and

tutee behaviour and to report problemataontent online (Tomorrow Advancing Life, 2020).

The schedules for tutoring are the reverse of those of schooling, i.e. the shadow sector is quiet when the
schools are in session and is active when the schools are out of session. Scheduling variationglicatiens not
only for the venues of tutoring, but also for the deployment of personnel in policy enforcement. Concerning venues
Cambodia and Mauritius are among countries in which school premises are commonly used by teachers for priva
tutoring after official school hours. And concerning personnel deployment, inspectors in South Korea work late in the
SPgSyAy3a (2 20SNERSS Gdzi2NRAy3a OSyiaNBa wO2YLX AlFyOS 64

1.3.Market dynamics in the distinct settings of shadow education
Unlike formalschooling, which is relatively standardised, uniform, stable and slow in change, private tutoring is
diverse, fluid and adaptive to changehus, standard assumptions about effective regulations in schoolinghotay

apply to shadow education. Regulationsat neglect the diversity and fluidity of shadow education may be

counterproductive in implementation.
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Different providers, forms and seasons of tutoring have different implications for policy and practice. The
Introduction mentioned that much of the presestudy is concerned with companies and with regular schoolteachers
who provide private tutoring as an extra activity. Other providers include university students seeking pocket money
retirees, and various other categories of people desiring extra insdnoen informal or serAfiormal work. Individuals
in these groups may be salfnployed or work for tutoring companies. The activities of-eaiployed tutors cannot
easily be regulated in a tegjown way, but empowerment of consumers can encourage suchgemvio engage in
selfregulation and still be held accountable (Bray & Kwo, 2014, pp5)3 Inservice teachers who provide
supplementary tutoring may have their main employment in either public or private schools, with the latter in effect

implying private plus more private provision.

Companies are the major institutional providers, but recent years have seen increasing involvement of non
profit organisations (NPOs), partly as a result of expanding puhlictied tutoring. Tutoring enterprises vary gta
in size. The smallest could be run by just one tutor without assistance, while the largest operate with franchises acro
the globe. Technological advances have also brought significant organisational changes. Tutoring through the interr
no longer rejuires the tutors and tutees to be in the same location, and indeed they may not even be in the same

country.

Large companies commonly find themselves under more pressure to comply with regulations since the
attract more attention from both governmentsnd consumers. Such companies are also more likely to have
professional legal consultants to help interpret laws and regulations for both compliance and circumvention.
Transnational, national and suiational companies operating across geographical bouedadievise institutional
policies according to the government policies of jurisdictions in which they operate. To regulate such companie:
governments can benefit from partnerships across jurisdictions, especially in precautions against child abuse, priva

infringement, and business failure.

Further diversity is evident not only in modes of tutoring but also in locations. It can take place at home, in
classrooms, in public libraries, and in coffee shops as well as via the internetb-©One and smalgroup tutoring in
private venues make tutees more vulnerable to tutors and to issues of inappropriate sexual or other behaviour. Onlin
live tutoring also brings risks of exposing children to sexual and violent content, and is especially difficult todrace ar
regulate. However, some authorities are catching up with these matters. The Chinese government, for instance, h:
established national and local online systems for registration, supervision and information disclosure; and for sel
regulation, the largestompany has devised a monitoring system ugirtgficial Intelligence (Alp oversee tutor and

tutee behaviour and to report problematic content online (Tomorrow Advancing Life, 2020).

The schedules for tutoring are the reverse of those of schoolingthieeshadow sector is quiet when the
schools are in session and is active when the schools are out of session. Scheduling variations have implications
only for the venues of tutoring, but also for the deployment of personnel in policy enforcemente@amng venues,

Cambodia and Mauritius are among countries in which school premises are commonly used by teachers for priva
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tutoring after official school hours. And concerning personnel deployment, inspectors in South Korea work late in th
eveningst2 3SNESS (dzi2NAYy3I OSYyiGNBa WO2YLX Al yOS 6AGK OdzNF

1.4. A five-dimensional model for regulating shadow education

Turning to the matter of regulations, core questions concern the roles of the state and the market, their respective
limitations, andtheir interactions and balances. Many governments have adoptéaisaez faireapproach to the
tutoring sector (Bray, 2009, 2011; Bray & K&014). Some that have woken up to the importance of regulating have
found that the phenomenon has become too normalised, widespread and complicated for the policies to be readily
effective. Japan presents a slightly different example of modest statevinéions supplemented by strong self
regulation and consumer supervision. The marketplace has played a major role in regulating the industry and i
professional development. Nevertheless, some participants and observers have frowned at the percewexd pric
AyalAabddziaz2zylrtAalaAazy 2F Gdzi2aNAy3a Ay (GKS a20ASGex RS
the two decades of market disorder as the industry expanded in 1960s and 1970s. A few countries and jurisdictior
such as the Reflic of Korea, Taiwan and Mainland China (since 2018) have been characterised by strong stat

interventions in regulation.

Policy embraces both text and processes, and its enactment rarely leads to simple answers about what
implementable and successf{8all, 2006; Lingard & Ozga, 2009; Ball et al., 2012). Policy-imean interactive and
multidirectional (Lingard & Sellar, 2013). This general statement also applies in the specific domain of privat
supplementary tutoring (see e.g. Bray, 2009, 2Ry & Kwo, 2014; Zhang, 2019). The literature explores what
works/fails in what contexts, to what extent, with whom and how, and shows that policy texts can send different
messages to different actors according to their interpretations. Actors in th@ihg market are not merely passive
subjects who implement policies or get implemented upon. Rather, they interpret and respond to the policies with
varied capacities and agendas, and, even in the context of strong states, make active decisions in@amplianc
mediation or contestation (Ball et al., 2012). In addition to the tutoring suppliers who are the target to be regulated,

families on the demand side are also key actors in the enactment processes.

The above paragraphs are mainly concerned with goverrrpelicies, but the principles can also apply to
institutions. Thus, companies and schools providing tutoring have written and/or unwritten policies on ways to
manage their operations, and professional associations may have written and/or unwritten pédicteeir members
and the wider industry. Thus analysis can usefully embrace not only laws that could lead to legal action in courts
the case of infringement and regulations that have a softer framework and can be issued by Ministries of Educatio
and comparable bodies rather than by parliaments and other legislatures, but also institutional policies of various

kinds. All such analyses should be considered in their contexts, as depicted in Figure 2.
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Figure 2: Themes and Links for Comparative Analf/ksws and Regulations for Shadow Education
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Source: Zhang & Bray, 2020, p.332.

Also needing recognition is that full enactment of laws and regulations requires deployment of government
personnel to monitor compliance and take action if necessaryhEurthis component requires not only an adequate
number of personnel but also sufficient competence and access to information. To assist in enactment, governmen
YFre Sy3ar3aS Ay LINIYSNAKALA ¢AGK aO0OK22f asx ThéySmap &HNA ¢
encourage tutoring providers to engage in selfulation through industry professional associations and other ways;
and they may seek to empower consumers so that these consumers can acquire pertinent information on tutoring

providers and tlir behaviour.

2. Methodology

This study draws on a wide array of written materials in multiple languages. Chief among these materials are th
regulations themselves and commentaries on both the content and the implementation (eimuementation) in

theal RSYAO tAGSNI G0dzNBx: ySgall LISNAZ YR 6S0arAdiSad ¢KE
case studies, and related professional interactions with personnel in tutorial companies, governments anc
professional associations at nationaldasubnational levels, families, and schools in China, Japan, the Republic of
Y2NBIFZ ! {!3% 5SYYIN]lZ /FY02RAIFIZ YR a@&lyYlINWp ¢KS aid:

and teachers in China, and on dialogues with colleagues who badeicted parallel work in other contexts.
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aims to assist the readers to distinguish tutoring from schooling, in order to extend understandinicEspdligure
1 shows dimensions that two decades of shadow education research show ought to be taken into consideration i
policy making and implementation. However, policy makers do not always think in such a framework. Analysis in tr
following parts sbws that some regulations do reflect awareness of the nature and diversity of shadow education,
for instance considering seasonal changes and categories of providers; but some dimensions are mostly neglecte
such as forms of delivery, especially the exgiag online tutoring and the emerging dual tutor mode.

Similarly, Figure 2 shows an ideal framework for effective regulations, but in reality many governments have
not even done enough in the basic dimensions of laws and regulations. At the same tim&ick/of the five
dimensions may defer in different contexts. In China where the state is strong in regulating tutoring, laws anc
regulations greatly influence the other four dimensions. Japan in contrast has a long tradition of little state
intervention n the tutoring market. In that country, selégulation via hundreds of tutoring associations and
partnerships have played an important role in the history of regulating tutoring.

Among the major thrusts of this analysis is first what the regulationsx@psay, and second how they have (not)
been enacted. Even cursory review shows that regulations are commonly ignored, which raises questions about the
purpose that require attention. With one of the foci of SDG4 in mind, the study is especiallystateie matters of
social equity. The author also has a particular interest in regulations on innovative tools for teaching and learning
including the nature and uses of technology. Issues of moving targets also require consideration. Regulatory systel
are commonly slow to keep up with reality, and even schools do not always know how to handle technology in way

that have sufficient safeguards e.g. of privacy.

3. What Needs to be Regulated, Why and How?

An initial answer to the question about what needbregulated lies in the contours and scale of shadow education.
The diversity of types tutoring was shown in Figure 1, alongside discussion about definitions and parameters. TF
section presents some estimates of scale. It then turns to the princigéfigation for regulation, namely social
protection in the context of inequalities, backwash on regular schooling, and other issues. From these themes th
section turns to specifics on regulation, addressing separagglylation of companies that providetoring, and of

teachers and schools. The final section discusses some issues iFFPivhlie Partnerships (PPPs).

3.1.An expanding phenomenon
Various publications have documented the scale of shadow education around the world (e.getairir2013; Bray,

2021a, 2021b; Bray & Lykins, 2012; Entrich, 2020; Park et al., 2016), and Appendix 1 presents some details fr
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countries in all continents. In view of the expansion and changing nature of shadow education, an updated version «

NJ (B0Q9A p.24) grouping of countries is useful for understanding the global picture.

)l

East Asias among the regions whet@toring is most prevalent and deeply rooted, and with a particularly
long history in Japan and the Republic of Korea. Tutoring in Hong Kong and then Mainland China becar
evident at a later stage, but scaled up rapidiast Asian societies are highly competitiwrel hierarchical.
Shadow education in such societies has been dribygmghstakes examinations and ttdifferential impact

of cultural traditionsthat value diligence, emphasise family obligations and uphold elitembined with

neoliberalchanges (Zing & Yamato, 2018)

Most countries have significant internal disparities among different geographic regions. In Mainland
China, for example, data on private tutoring received by primary and secondary students (Gftjdsoin
the nationwide representatie sample in the China Family Panel Studies (CFPS) indicated that 46.8% @
students with urban residence and 16.9% of students with rural residence received tutoring (Liu & Bray
2017)! Disparities in East Asia are also very evident across income giinpg (Park, 2010; Entrich, 2018;
Zhang & Bray, 2016). Moreover, the quality of tutoring varies greatly depending on the forms and tutors.

Effective tutoring is more accessible for affluent families and those with greater social capital.

Private tutoring $ also significant in marother lowerincome Asian countriesich as Bangladesh, Vietnam,
LYRAIFIZ FYR [/ FY0o2RAIFI® Ly GKSasS aSiddAay3a AG KFa LI
especially in India, by marketization of the sector (ssg Joshi, 2021; Punjabi, 2020).

Informer Soviet countries and Eastern Eurqpésate tutoring already existed before the political transitions

in late 1980s and early 1990s, but pressures on teachers to supply tutpaimg) then to engineer demangl
SELI YyRSR & | NBadAZ G 2F GKS 02ttt L1AS 2F S02y2YA!
salaries (see e.g. Ahmadova, 2015; Khaydarov, 20201 K I,&019; Bllova, 2010; Silova et al., 2006;
~@ a (0 y &)>Oneeprivate tutoring haddzome established, it remained a social norm.

African countriehave seen an increase in demand for private tutoring, which is greatly driven by underpaid
mainstream teachers (Bray, 2021b). Egypt has a long history of the phenomenon, with regulatiogérdatin
1947 (Egypt, 1947), i.e. even earlier than the counterpart regulations in the Republic of Korea (Lee et al
2010). Mauritius also has a long history of policy concern (see e.g. Foondun, 1992; Joynathsing et al., 198
but elsewhere in su$aharamfrica the existence of largecale private tutoring is more recent.

In North America, Australasia and Western Eurppeate tutoring has also been long evident but limited in
scope, in part because schooling has been perceived to be able to meet theessis. However, increasing
social competition has significantly changed pictures (Aurini et al., 2013; Bray, 2021a; Buchmann et al., 201
Dooley et al., 2020). The participation rate in some Western European countries has grown substantially sinc

the turn of the century with the increase in competition and social acceptance of the phenomenon.

1 However, this picture change dramatically with the introduction of tight regulations in 282# section 5.2.
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1 Demand for tutoring has also long been high in partSofithern Europdn Greece, for example, a 2000
survey of 3,441 firsyear university students found th&0% had attended preparatory tutoring schools, half
had received ondo-one tutoring, and 33% had taken both types of tutoring (Psacharopoulos &
Papakonstantinou, 2005, p.105). A decade later, nearly 60% of secondary students were attending tutorin
institutes known agrontistiria (Kassotakis & Verdis, 2013, p.99). In Cyprus, a 2003 survey indicated that 74%
of households arranged tutoring for their children, and in 2009 proportions were 69% for primary school
children and 82% for secondary school childfieamprianou & AfantitLamprianou, 2013, pp.441).

f Northern Europes A § K I NBdzZ- 6f & GKS ¢2NXIRQa aaGdNRry3asSaid I yR
protected from shadow education. However, recent changes brought by privatisation in the pubémsyst
and increasing local and global competition as perceived by parents have facilitated the emergence of th
phenomenon (see e.g. Christense®®berg, 2015; Hallsén, 2021; Kosunen et al., 2020)

1 Finally,Latin Americehas had much lower rates of privatatoring, but it is emerging there too (see e.g.
Galvéo, 2020)In Argentina, for example, Cadmara and Gertel (28L&)Jeyed university freshmen admitted
to four schools of a national university in 2013, and found that 36.4% had used private supplengotany

provided by individuals or private companies to prepare for-efidecondaryschooling examinations.

From this global summary significant variations are evident; but in many countries well over half of student
bodies enrol in some sort of tutorg and in some societies the figure exceeds 90%. As such, private supplementary
tutoring has become a part of daily life for millions of families around the globe. Indeed for many families private
tutoring has become part of the educational process, net an extra. It is driven by social competition, particularly
during the build up to higistakes examinations but also working back from senior secondary to lower secondary and

then to primary and even kindergarten education.

3.2 An expanding phenomenon
The expanding reach of shadow education arguably increases the need for regulatory protection of individuals
families, communities and whole societies (N&dlendes, 2008). In this respect, the domain of tutoring may be
compared with other service industis. The restaurant industry, for example, is regulated to ensure basic hygiene
and prohibition of inappropriate additives; taxis and other forms of public transport are regulated for vehicle
roadworthiness and driving skills; and private clinics are régdl#o ensure qualified medical practitioners and
appropriate physical facilities. Consumers of private tutoring benefit from regulations when they can have confidenc

in the services; and whole societies benefit when regulations secure oversight of aadetpcial development.

In this connection, Bray and Kwo (2014) presented five reasons for regulating shadow education, focusing ¢

what may be called the common good:

1 Social inequalitiesWhen left completely to market forces, shadow education is likelynaintain and

exacerbate social inequalities. Particularly obvious are semimomic inequalities, since prosperous families
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can afford more and bettequality support than loweincome counterparts; but also pertinent are gender,
racial/ethnic and rual/urban imbalances. Competitive families may engage in what in England has been callec
'y aSRdzOF GA2y FN¥Ya& NIOS¢ 062SItST HnmyouI RSYIlIYRAY
behind. In some settings, families feel forced to invessliadow education even when the educational
benefits are unclear (Box 1).

1 Backwash on regular schoolirfghadow education is not just a shadow: it also affects the body that it imitates.
The dynamics of classrooms are changed when some students rectviadgubut others do not. Shadow
education may be beneficial for classroom environments if it reduces gaps, but in practice it commonly
increases gaps; and teachers may assume that students receive tutoring, and therefore devote less effort t
their classs than they would otherwise. Also, students may be tired in school from too muchsziteol
tutoring; and they may be bored during school time if they have already learned the content in advance during
tutoring.

1 Corruption.Teachers who provide tutorinmay devote more effort to their private lessons than to their
regular classes for which they are paid regardless of quality; and teachers who tutor their existing student:
YIFe RStAOSNIGSte wal@gSQ az2YS Yl (S N theamarkeN®r Yheird K S
ASNIBAOSAD LT y2i LISNYAGGSR (G2 (dzi2NJ GKSANI 26y afi

1 Protection of consumers and employeBsen specialists encounter challenges in evaluating the quality of
tutoring, and parentsvho work in other fields and perhaps themselves have limited education encounter
even greater challenges. The consumers include the students themselves, who may be subjected t
inappropriate overt and hidden advertising. Further, regulations may be nefulguiotection against sexual
abuse in ondo-one locations. Turning to employees, the main category comprises the tutors themselves.
Many companies employ tutors on a pdirne basis, and university students working as tutors may have little
experience ofhe sorts of conditions to which they should be entitled. Proper contracts are needed with both
consumers and employees.

i Taxation Since they are businesses like others, it seems reasonable to ask tutoring providers to pay taxes

the same way. This mait builds on the need for proper contracts, and also requires proper accounts.

Box 1: What about the effectiveness of private tutoring?

An obvious question not only for families but also for governments and other stakeholders is whether g
educationW?g 2 NJ] 4Q Ay (GKS aSyasS 2F AYLNRGAy3a addzRSy

has been devoted to this question (e.g. Guill et al., 2020; Kim & Hong, 2018; Loyalka & Zakharov, 2016
range of statistical techniques. However, tesearch encounters methodological challenges in separating
impact of shadow education from other variables (see Bray, 2014). In practice, much depends on the s

motivations of the tutor, the readiness and motivations of the students, and ta&hes of tutoring curriculd
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YR Y2RS&a 2F RSEAQGSNE ¢AGK addzRSydaQ ySSRa Iy
substitutes for schooling because students cease to pay so much attention in school or perhaps even

truants from hool.

Nevertheless, regardless of whether shadow education does actually work, many families either
that it works and/or decide to invest in it because everybody else seems to be doing so and they do not
risk being left behind. And whether not it works, the sector still needs to be regulated for the multitude

reasons presented here.

In practice, some categories of shadow education are easier to regulate than others. Most regulations arount
the world focus on commercial companiestiprovide tutoring and on teachers in regular schools who desire to offer
private tutoring alongside their core work. In countries where afteinool programmes are outsourced to tutoring
providers, regulations may also focus on poofit organisations bvarious kinds. Tutoring provided informally, e.g.
by university students in the homes of the tutees on a-tm®ne basis, is much more difficult to regulate and is
generally set aside. Since the authorities are unable to impose regulations on theseshdperations, an alternative

approach is to empower consumers to set performance indicators and demand accountability.

3.3.Regulating companies that provide tutoring

A number of categories for possible regulation may be listed as follows:

1. Registration A first requirement is that companies should register their existence. This may be with the Ministry
of Education and/or the Ministry of Commerce or equivalent. In Denmark, for example, tutoring companies are
registered as corporations witlihé Danish Business Authority, and additional registrations are required as child
related businesses. The Ukrainian and Russian authorities have a different model with an educational licence bei
required for tutoring institutions (Ukraine Parliament, 200Russian Federation, 2013). In Mainland China,
tutoring enterprises may only provide services after having obtained both educational and business licenses «
the county/district level (Zhang, 2019). Local governments are in charge of inspection andringritfore and

after issue of Certificates of Registration as Tutoring Institutions.

An initial question concerns the threshold at which operators are required to register and obtain licences.
In Macao (China), the threshold is defined as an establishpreniding lessons to seven or more people at any
one time, or 21 or more people in any one day (Macao, 2002, Article 5). In neighbouring Hong Kong (China), tl
regulation is similar but has a threshold of eight people at any one time or 20 people impdahg Kong, 2003,

p.1). In the Republic of Korea, tutoring institutions serving 10 or more students simultaneously must be registere:
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ashagwons(tutoring enterprises) (Piao & Hwang, 2021). Another type that requires registration in the Republic
of Korea is gyoseup so(tutoring centres), which embraces tutoring classes for nine or fewer students
simultaneously in only one subject. Registration of-eatployed tutors is not required, but they need to submit
attestation of nechild-abuse records to the egtation authorities, and are prohibited from tutoring more than
nine students simultaneously. In Japan, home tutors jaiikd providing services for more than two months are
subject to the law on specified commercial transactions as providers of spedfigdunus services (Japan, 1976;
Zhang, 2018).

Registration brings tutoring providers out of the shadpand is the starting point for regulatioRolicies
on registration in the Republic of Koremd Japarshow awareness and respect ftre diversity of tutoring
providers.By speifying requirements for different categories of tutoring providers, tregulationsbring self
employed tutors and small tutoring centres out of the shadeimceignoringtheir existence would push them to
the black market. Of course, in enactmerminse providersmay manage to evade registration, particularly if they
are selfemployed and thereby avoid taxation and other responsibilities. However, such informality and evasion
undermines their legitimacy. Thus witegistration is a basic starting point for the authorities, it can also bring
benefits to the entrepreneurs.

2. PremisesRegulation of premises is another sensible starting point for authorities that plan to bring more control
and order into the tutomg sector. Physical premises are relatively easy to define and to measure, though of course
questions remain about precisely what should be regulated. Companies that provide tutoring in their own
premises are normally required to meet regulations for bhsilth and safety, fire escapes, hygiene, noise, etc..
These would be requirements for companies of all types, not just education companies. In addition, some

authorities have educational requirements, e.g. for space/area per student. For example:

1 In Ethopia, the Addis Ababa Education Bureau requires tutoring premises to have minimum areas of 60C
square metres (Bray, 2021b, p.32).

9 The Uzbekistangovernment permits institutions to be located in detached premises, fuitboms or
attached rooms, but stats that the buildings should not exceed three storeys in most cities or four storeys
in large cities. In addition, staircase handrails should be at least 1.2 meter@iggkistan, 2013)

1 InChina local Fire Departments have regulations on fire escéesitoring companies, and the national
JdZA RSEAYS F2NJ Of I aaNB2Y I O02YY2RIF(GA2Y Aad dal o208
Gdzi2a2NAy3 G GKS &alYS LINBYAaSa a4 GKS alryS GAaySe
Tutarial companies are forbidden to operate in residential properties, and most local authorities require
providers to operate in commercial properties and to have no less than 300 square metres (or 200 metres i

some jurisdictions). This requirement has beeenthreshold for tutoring providers, leading to closure of

small centres and driving others undergrou@hang, 2019)
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1 TheRussiargovernment requires classrooms to have at least two square metres per tutee; and levels of
noise, vibration, ultrasound, irdsound, electromagnetic fields and radiation in tutoring institutions should

not exceed standards for public buildings and residential afRasgjan Federatior2014).

3. Personnel One major question is whether tutors should have professional quaiditat The Malaysian
government stipulates that tutors must have a teaching permit, and that principals/managers must have at least
three years of working experience or at least six months in a related field (Kenayathulla, 2013). In the Republic
Korea, # professional tutors andagwonmanagers that conduct teaching must be registered with documentary
evidence of educational qualifications and no criminal record. The government has set standards for minimun
tutor qualifications. Tutors ihagwonsandgyaoseup sanust hold community college degrees or above, but there
is no qualification requirement for sedfmployed private tutors. Teachers are prohibited from tutoring. The
Chinese government also requires tutors to hold teaching certificates, specifaralhe subjects in which they
tutor (China, Ministry of EducatidMoE], 2018); and the Ukraine government requires tutors to be certified every
five years (Ukraine Parliament, 2000). In Iraq, the number of personnel establishing a tutorial centrenstiould
0S tSaa GKIY GKNBSI FY2y3a gK2Y +d tSlraid 2yS Ydzaid

hold at least a middle/intermediate school certificate (Iraq, 2017a).

The Russian government took a step further with detailed standards foh&ra and tutors education in
five categoriesTutor of supplementary education, Senior tutor of supplementary education, Trtéaeher,
Senior trainetteacher, and Teacher (Russian Federation, Ministry of Labour & Social Protection, TAG4.8).
ladders povide recognition for tutor identity and professional development. In some societies where teachers
and schools are prohibited from providing tutoring, such as China, Japan and the Republic of Korea, tutorin
companies are in turn prohibited from hiringt®ol teachers (Zhang & Yamato, 2018; Zhang, 2019). Governments

elsewhere are more relaxed on these matters.

Another question relates to child abuse. In Denmark, attestations afrimoinatrecord Straffeattes) and
no-child-abuserecord Childrenattest are mandatory for teachers and other personnel working with children.
Similarly, legislation in Western Australia prohibits work with children by people who have been charged with ol
convicted of certain childelated offences (Western Australia, 2004y response to the suicide of a famous writer
due to rape by her tutor, the government in Taiwan (China) amended its regulations attaching great importance
to the sexual criminal attestations. The Taiwan (China) government also established a databasaefyith

criminal records who should be forbidden from tutoring.

4. Contracts Companies are commonly required to have proper written contracts not only with their employees but
also with their clients. Regulations on contracts with clients provides leags for consumer protection and
RA&ALIzGSad / KAYlI Q& aAyAadNR 2F 9RdZOFGA2YI g2NJ]Ay3
released a sample contract for tutoring companies to consider. The purposes are to guide tutoring conmpanies i

preparing contractsandto protect consumerslit mirrors almost all domains of regulations, reflecting the well
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intended yet overambitious state interventionJukusin Japan should follow regulations on termination of
contract by clients. In the casé @rmination of contract during a programmgikuscan charge half the fees for

the month of termination if the tutee attended classes up to half of the month. In addition, regulations set in 2000
(Japan, 2000) allowqgdkusto charge penalties equivaletd tutoring fees for the following month or 20,000 yen,

whichever was the lower (Zhang, 2018).

Advertising Regulations may aim to prevent false claims on websites, posters, flyers, etc.. In Hong Kong (Chin:
for example, the Consumer Council has prepaaevice on the types of advertising that are unacceptable, with
examples of exaggerated and trick wording (Bray & Kwo, 2014, 48¥2nd tutoring providers in Japan are
subject to the Act against Unjustifiable Premiums and Misleading Representatigas (1962) and the Unfair
Competition Prevention Act (Japan, 1993). In their advertising, tutorial institutions should be mindful of rights
concerning portraits, privacy, trademarks, designs, trade names, copyright, and publicity (Zhang, 2018). |
respong to the vicious advertising competition between big companies, Chinese national government set a
ceiling on advertising expenses at 3% of the sales revenue of academic tutoring institutiofs Ngtibnal

Development and Reform Commission [NDRGj H m 0

.2E WY £A2fFGA2ya 2F WHLIyQa ! 0G F3AFAyad |y

LY HAamMnX WILIyYyQa [/ 2y adzy SN ! jiksi dedniédh to hadeS/ipl@iéd thé Ack dgain
Unjustifiable Premiums and Misleading Representaiolrhguku had operated nationwide, with advertisemen
G2 NBONHA G adGdzRSyda FT2NJ adzYYSNI FYyR gAYy d SN LINR 3N
of the institutions from which they had allegedly graduated had been posted withdegariptions as:

-6 yil: ,’zj¥,GQZ(12N\E I NB Sf'éi’JSAEVH)lJ- Ft%qlzl-viiéé FNRY )/I-,i'JAE

-aStAUS Udzi2NBR ¢6K2 KIS NBOSAYUSR NAIZ2NRdza U NI A
Ly FILOGx 2yfée mm: 2F GKS O2YLIyeéQa Gdziz2NB KIFIR 13
of the tutors were undergraduates in national and public universities workingtmaet in the juku. Statements
I 6 2dzi &3 NI Rdzl fal&sadvaitNiBgY Mot oalys DéBause they had not graduated but also bed

consumers could be misled into viewing them astiale rather than paritime tutors.

Hours of OperationA problem arises when tutoring activities compete with schoolingst obviously by
operating at the same time but also by operating late in the evening and thereby causing students to be tirec

the next day in school.

1 TheKorearauthorities have set curfews on the hours at which tutorial companies may operate (Choj & Ch
2016). Table 1 shows variations on the curfew requirement by levels of education and locations. The late
curfew for upper secondary students reflects consideration about pressures from college admigsion.
enforcement of curfews ilabourintensive Government personnekere sent to checkate at nightandto

ask students to go homeget some tutoring continuedndergroundobeyond the curfewAlso, some tutoring
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providers partially evaded the curfews by moving their tutees from regions with earlitgvesito those

with later ones.

Table 1: Curfews on Tutoring Companies in the Republic of Korea, by Location and Level of Education

Level of Education Province/Municipality
Primary | Lower Secondary | Upper Secondary

22.00 Seoul, Daegu, Gwangju, Gyeonggi
21.00 22.00 22.00 Sejong
21.00 22.00 23.00 Incheon, Jeonbuk
21.00 23.00 24.00 Chungnam, Gyeongbuk, Gyeongnam, Jeju
22.00 23.00 24.00 Daejeon, Gangwon
22.00 22.00 23.00 Busan
22.00 22.00 23.50 Jeollanarrdo
23.00 23.00 24.00 Chungbuk

24.00 Ulsan

SourcePiao, 2020.

1 InMainland Chinawhen the curfew for tutorial classes was set at 8.30 pm some companies proceeded with
online tutoring after 8.30 pmThus, further regulations were released to set a curfew on online tutoring at
9.00 pm Unlike the Republic of Korea, where the tutoring time specified by the regulations was from 5.00 am
till time of the curfew (i.e. including school hours), the Chinese letigms stated that tutoring schedules
should not conflict with official school hours. This measure wassponse to cases of students skipping
schooingto receivetutoring.

1 Counterpart regulations iRussigRussian Federation, 20ldndUzbekistar(Uzbekistan, 2013yent further
to recommend time limits with consideration of seasonal variations and durations of classes and breaks. Fc
instance the Russian document stated that tutoring classes should start no earlier than 8.00 am and end nc
later than 8.00 pm except for students aged1® who could finish classes at 9.00 pm. Further, the document

recommended (but did not require) that tutoring classes on school days last no more than three hours pel
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day, and during weekends and vacations be no ntiea@ four hours per day. A break for at least 10 minutes
was recommended after 385 minutes of class time.
1 With a different orientation, authorities iSri Lankaave prohibited tutorial companies from operating on

Buddhist festival days and on Sundagswveen 8.00 am and 2.00 pm (Bray & Kwo, 2014, p.44).

7. Class sizeRegulations issued in Ethiopia by the Addis Ababa Education Bureau, Ethiopia (albeit largely ignore

8.

stated that tutorial ¢asses should have no more than 10 students (Bray, 2021b). prbBong Kong (China), by
contrast, the maximum is 45 students (Hong Kong, 2008#).Uzbekistan government states that tutoring classes
can be held individually or in groups, with the latter being siagle or mixeeage. Group occupancy in tutoring
insiAGdziA2ya T2N OKA ¢ RdSeéd 15 ahildéesl2békistbds 20 23) Yoy dddhiiies, class

size is constrained indirectly by requirements on greastudent as explained above.

Affordability and financial managementoncerned abdusocial inequalities, some authorities have set ceilings
on fees. The Korean government is an example. It requires all tutoring providers to publicise information or
tutoring fees and to issue receipthh 2008 the government established a Call Centrdimmtthrough which
parents could complain if they had been overcharged. In Mainland China, tutoring companies are prohibited fron
charging fees for periods exceeding three monthdoth countries (academic) tutoring is subject to price control,
i.e. the guidance priceset by provincial governments based on the variations in class size, duration of tutoring,
etc. (China, NDRC, 20Aiao & Hwang, 2021).

Curriculum and tutoring materialSome governments wish to control the curriculum of tutorial companies, to
ensure that it does not greatly diverge from the curriculum in schools (see e.g. Pakistan, 2013, clause 4(a)). Th
may want the tutoring curriculum to follow school curriculum goahd standards for quality assurance and to be
less examination oriented. They may also be concerned about the pace of tutoring, considering it undesirable fc
students to learn content ahead of schooling because it may create inequalities in schaoloctessand lead the
students to feel bored when hearing the materials again. Considering the study load on students and viciou
competition accelerated by tutoring ahead of school curricula, the Chinese government requires that tutoring
companies should ngtrovide training for Olympiads and similar competitions, and that the curriculum of tutoring
aK2dz R F2tft2¢ GKS alyYS LI OS lFa GKS ao0OK22f O dzZNNA
government has taken a softer approach by indicating whalesirable as the content and purpose of tutoring.
Item 4 of Order of the Ministry of Education of the Russian Federation (2018) on the approval of organisation an
implementation of educational activities on supplemental education programs specifiedutioring should aim

for the development of creativity; meeting the individual needs and interests of students that are outside federal
state educational standards and federal government requirements; creating a learning culture and culture of
healthy armd safe lifestyles; socialisation; providing spiritual and moral -gatiiotic, military-patriotic, labour
education of students; and identify, develop and support talented learners as well as those who have showr

outstanding ability. As noted by Ostrokhova (2016), supplemental education (with some exceptions) is
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understood as a "continuous process of siielopment and selimprovement of the person as a subject of

culture and activity".

10.Organisational structurdn Uzbekistanzbekistan, 199&@nd Kazakhstark@zakhstan, 20)3utoring institutions
I NE NEIj dzA NaBdRgogdicad 2QiBAAGTSA M A dSd 02t € SAAIL GS 02RASA
development and for discussion on curriculum and instructional approaches. Th&istab document adds that
the highest governing bodies for tutoring institutions are the collective meetings. Delegates with the right to vote
are elected by assemblies of educators, older students, and parents. The Kazakhstan regulations prohibit tf

operation of political and religious activities in tutoring institutions.

11. Application of technology in registration, certification, monitoring and consumer protedti@ountries where
the scale of tutoring is large, and regulations are relatively dietechnologies are applied for enforcement of
laws and regulations. The government of the Republic of Korea government has set up online platforms for digit:
registration ofhagwonsand tutors (Korea, 2020b), and for online report of illegal practicastolate the laws
and regulations with monetary rewards (Korea, 2020a). China has also launched national and local onlin
platforms of managing tutoring institutions, which are used for digital registration of tutoring institutions, filing
and inspectiorof tutoring curriculum and materials, report of illegal practices, and information disclosure (China,
201%). Some local authorities have used Al and big data technologies fahgitk and monitoring of payment

(see above Chinese regulation on fees).

In all these categories, however, a gap may be evident between the wording of the regulations and the
enactment in practice. Further, the majority of governments laissez faireon these matters. Some authorities
recognise constraints on their own capgdio monitor and regulate the sectaspme consider shadow education
as a solution teeconomicand educational problemsnd othes simply view the shadow education sector as
beyond their remit because they consider themselves to be bodies principapipnsible for schoolingThe
enactment of regulationss shaped by governmenfxommitment to enforce as well as tutoring providérs
willingness to comply. For instance, governments with stronger commitment subhtas the Republic of Korea
devote sustined and regular effort to reinforcing regulatiorighis approaclereates social and politicatessures
for tutoring providers to respondand comply Compared to seémployed tutors and small tutoring centres,
mediumsized and big companies are more blisi@nd thuseasier to identify and track). Therefore, these
companies usually have more incentives and pressures to comply with regulations.

Regulating tutoring requiredealingnot only with tutoring providers but alsaith tutoring consumers. In

enactment, the failures mostly happen when some families support the tutoring pradiiegviolate regulations.
Some parents and studentgho like the personality and/or style @dtors with whom they are acquainted may
proceed with the employment even if thegutors are untrained. Also, some parents wémgir children to study

hard, everlate in the evening, and are willing to hide from the authorities any infringement of regulations. Further,

in countries as different atapan and Denmark, pareritave dedred that just as schooling is a human right so is
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tutoring. TheJapanese andoreangovernmens havelong been concerned about the study burden on students; but
since those governments have alespected parerdl rightsto seektutoring, theefforts to reducethe burden have

beenoffset by parents wanhgto sharpentheir competitive edges.

3.4 Regulations on supplementary tutoring by teachers and schools

Questions whether serving teachers should be permitted to provide supplementary tutoring are controversial. Debate
is especially vigorous when the teachers are in public schools, and situations are considered especially problema
when teachers provide toring to students for whom they are already responsible. As mentioned, commentators
fear that teachers who provide supplementary tutoring will neglect their mainstream work, for which they are paid
anyway, in order to devote attention to their private tnsction. Further, teachers who are permitted to tutor their
existing students may be tempted deliberately to cut content during regular lessons, or during regular lessons an
schootbased examinations to favour students who attend their extra classeb. r8atters are linked to ethics and
corruption (Bray, 2003; Dawson, 2009), and are among the factors underlying what Jayachandran (2014) has call
GAYyOSyuAr@gSa G2 GSHOK oFRfé¢od

An initial question relates to the reasons that teachers provide tutoring. Bpresents the main reasons, among
which financial ones dominate. It is arguable that regulations to prevent teachers from providing tutoring are unlikely
to prevail so long as teachers have genuine financial need to supplement their salaries. Undgrcaumhbtances,

parents and other members of society are also likely to be sympathetic.

Box 3: What drives teachers towards tutoring?

¢SIFOKSNBEQ Ay@2t @dSYSyl Ay Gdzi2zNAy3 YlLeé& KI@S
OSYyiNX’ax FyR GF1Ay3 1AO010F01& F2NJ NBFSNNI f
involvement, but social and educational factors méspalay important roles. Most teachers are involy
in tutoring for mixed reasons.

Most obviously, teachers become involved in tutoring to supplement their incape@ther because
their salaries are too low for basic family needs or because the teadesise middleclass lifestyles if
settings dominated by consumerism. In Cambodia, for instance, many teachers consider incon
tutoring to be necessary for basic living, and the teachers who do not provide tutoring have other i
sources e.g. frongrocery shops or farming. In countries such as the UK, USA and China where t
are arguably well paid, some teachers still become involved in tutoring. For most of these teache
SEGNI AyO02YS Aa y2i 7T2N YI {ulifgBarsShéusiag, aridnSedicalccais

Teachers also provide tutoring for professional freedom. They use teaching methods and m
that may not be accepted in schools, and select their own students. Some teachers value the recq
and a sense aichievement in tutoring that they cannot get in schools.

Time is another factor in some settings, related to school workloads. In Hong Kong (China
teachers who do not provide tutoring reported that they were already overloaded by teaching
admnistration. During the Cowid9 crisis when schools were suspended, teachers in many cou
turned to tutoring because they had free time. CetRlincreased teacher involvement in the UK and U
teachers who had not previously provided tutoring start® do so, and were welcomed or even driv
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by parents who were upset by disrupted schooling.

A related factor concerns curriculum and evaluation. In Cambodia, dahiifteschooling constrain
class time. Many teachers find it difficult to finish evemr ttore curriculum within school hours, let alo
additional exercises. Thus, some teachers and schools treat tutoring as an extension of schooling
G2 YIFAyUdl Ay &ai dzRMahla@dQhing)SddE fighdtiorghi@gtebchérs/tutor only thei
own students in order to maintain their reputations in systems that evaluate teachers according tg
d0dz2RSyGaQ SEFYAYIGA2Y 3IANFYRSE YR LINRBY2GAZY

{20A1t @FftdSa faz2 YFGGdSNI Ay GSIOKSNARQ R§
is widely accepted or taken for granted, teachers do not have to worry about social consequen
Greece, for example, prestigious teachers get double benefit in the tutoring market: both incom
reinforcement of their reputations. By contrast, dagse teachers in public schools worry about
damage that tutoring would cause to the reputations of both teachers and schools.

Finally, some teachers provide tutoring because of power relations. Case studies in China hav
that a few teachers pnade tutoring because they do not dare reject their school managers or par
Related, other studies show that teachers provide tutoring in exchange for favours.

Bray and Kwo (2014, pp.4%) documented four government approaches to regulating tebtheQ Ay @2t @S
private supplementary tutoring: prohibition, discouragement, permission if approved |asskez faireln settings
where teachers provide tutoring, schools are also usually involved to some extent. Thus either officially or unofficially
schools are involved in the provision of private supplementary tutoring in countries as diverse as Australia, Cambodi
Czech Republic, Kenya, Turkey, United Arab Emirates, and Uzbekistan.

Prohibitions of serving teachers from providing tutoring may daenfl across world regions (see e.g. Bray,
2021c; Bray & Kwo, 2014). In Siaharan Africa, for example, prohibitions have been issued in such countries as
Eritrea, The Gambia, Kenya, Zambia and Zimbabwe. In the Middle East and North Africa they may ineEgvpt,
Kuwait, Oman and Palestine; and in Asia prohibitions have been issued in Bhutan, China, Japan, Myanmar and
Republic of Koredn Taiwan (Chinajapid growth of tutoring after 1968 was largely absorbed by small enterprises
known locally aduxibanand mainly staffed by school teachers working on a supplementary basis. The educationa
authority issued regulations prohibiting -gervice teachers from tutoring anduxibanfrom hiring teachers. To
reinforce the regulations, government personnel conducted periodic and ad hoc monitoring vibitsitmnand
schools. Teachers who were found to have infringed the regulation lost their jobs. Following the enforcement of thesi
strong regulations, smalcalebuxibanstaffed by school teachers almost disappeared after the 1990s and were
replaced bybuxibanrun by tutoring professionals. The government established a reporting mechanism to receive
complaints if teachers were founad be providing tutoring.

Similar strong prohibitions on teachers providing private supplementary tutoring were enforced in Japan.
Following the introduction of these regulations, some teachers left schooling for shadow education; but in any cas
as shadoweducation became more professional and independent from schooling, the demand for school teachers
sharply declined. Manjuku felt that school teachers were not actually qualified for tutoring because it required

different skills from those in public schis. Like their counterparts in Taiwan (China), the authorities created a
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reporting mechanism for complaints, and the Ministry of Education publicises cases of teacher malpractice on it

website.

Some governments, such as those of Myanmar and Iraq, gondegeneral pronouncements by asking
teachers to sign documents indicating that they are aware of the prohibition and will not infringe it (Bray et al., 2020
p.24; Iraqg, 2017b). However, teachers in Myanm@ammonly take the procedure as a formality thaincbe ignored
AY LN} OGAOS® {FfFNARSaA INB 26X |yR S@Sy 2FFAOALT &
provision of private tutoring by serving teachers. In any case, the penalties in Myanmar for infringing the regulation
are harsh to the point of being unrealistic: a fine of 300,000 kyats (US$200) or two years in jail or both. Both teacher
and government officers know that a huge outcry would occur if a teacher were jailed for two years simply for giving

extra lessons (which amy people view as a good thing to do).

Also pertinent is that in reality even governments may see practical benefits from teachers providing tutoring.
l'da AY a@lyYFENE GKS /FYO02RALY FdziK2NRGASA | paticengap NI f
tacitly accept, not least because the ability to earn extra incomes keeps at least some teachers in the professic
despite the low government salaries and assists the government to achieve its Education for All goals (Bray et &
2016).

An alternative approach is to allow teachers to provide tutoring under certain conditions. The following

categories for possible regulation fit under this heading:

1. Registration Teachers who offer private supplementary tutoring may in some jurisdictiongdéred to
register. This is the case in Malaysia, for example, where additional stipulations include (Malaysia, 200¢

Section 4) that:

- the applicant is a government employee confirmed in the post;

- an application for approval has been made at least twaths in advance;

- the applicant has annual performance scores of 80% or more in the previous year,
- the tutoring is not conducted in a Centre owned by a family member; and

- tutoring does not interfere with duties as a teacher, and is conducted outside wdnkung.

The authorities in Brunei Darussalam similarly require advance approval (Mahdini, 2009).

2. PremisesSome governments prohibit private tutoring on the premises of public schools on the grounds that
they are public property and should not be exploitist personal gain. This is the policy in Tanzania and
Zimbabwe, for exampléAnangisye, 2016, p.8; Bray, 2021b, p.61). However, gibeernments permit and
even encourage private tutoring on school premises on the grounds that the facilities have ns¢mnicied
for educational use and that children are safer in such locations than in converted garages and othe
potentially unsuitable premises (see Bray, 2009, p.57 for the example of Mauritiugjunisia, 2015

regulations restricted private tutoring tine school premises, with permission from the principals and district

education offices (Tunisia, 2015).
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3. Durations and Days of Tutoringhe Singapore government allows teachers to provide tutoring, and about
10% do so. However, provision is limited to Isours per week (Lu, 2004; Singapore, 2019). Similar provision
exists in Malaysia with a limit of four hours per week (Malaysia, 2006, Section 4). The government o
/| K2y 3ljAy3a YdzyAOALI f AGE AY [/ KAyl dzaSR (igedaysJsBugh 6 A
later the policy was replaced by complete prohibition in line with national government policy. Teachers were
required to sign statements showing awareness of the policies. Schools secured the signed statements ar
submitted to the local edwation commission for record.

4. PersonnelSome governments that permit teachers to offer tutoring nevertheless prohibit them from tutoring
the students for whom they are already responsible. Regulations in the Maldives also prohibit teachers fron
tutoring other students in the same grade of their schoMén(stry of Education 200&uidelines for Teachers
cited by Mariya, 2012, p.164)

Again, however, the majority of governments aessez fair@n these matters. They leave matters to market
forces and tolhe discretion of families, teachers and schools, chiefly because they do not wish to get entangled witt
political forces and perhaps with regulations that they cannot enforce. The attitude of one government officer in
Rwanda seems to have wide relevandeisofficer stated that he preferred to leave matters to the school level, and
added (Bray, 2021b, p.62):

We are also parents; we understand the need for extra studies for children. We understand that each chilc

has a special way of studying.

For these and related reasons, even when regulations do exist they may not be followed closely.

3.5.Tutoring providers in publigrivate partnerships

PublicPrivate Partnerships (PPPs) have become increasingly evident in this domain (Bray & Zhangu2@l&n

be learned from other sectors not only about trust and management (see e.g. Warsen et al., 2018) but also abol
inadequacy of oversight and unbalanced agendas (see e.g. Sherratt et al., 2020). Concerning shadow education, F
have a range of coakts and objectives, and therefore diversity in regulations. PPPs in shadow education have three
major modes: 1) afteschool programmes and subsidies initiated by governments at the system level, 2) school
purchase of tutoring services at the institutidriavel, and 3) Corporate Social Responsibility (CSR) and charity by
tutoring institutions. The second and third modes will be elaborated in the Japan and China case studies. Concerni

the first mode, the following are particularly worth noting:

9 Australia The government of Western Australia (2018) has stressed that principals and teachers are responsibl
F2N) addzRSydaQ SRdzOF GA2ylFf LINPINIYYSasxs odzi Ffaz N
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resources to meet the full range of needs. InkucOA NOdzya i yOSasx GKS I2FSNYYSy
YI®d O2yaARSNINBIldzSada FNRBY LI NBydGa G2 3INFyad | LILINE
These activities may be on or off the school premises. Private tutoringgmoges during school hours must
(p.4):

- 0SS O2yTAYSR (2 FTOUAQGAGASAE GKIG SYNAROK GKS 02yidSy
- address the particular educational needs of students in areas not provided by the school; and

- not replace regular school educatial programmes.

Principals must be satisfied that each private tutor is appropriately qualified and has had a National Criming
Record History Check (NCRHC) and a Working with Children Check (WWCC). Tutors must have public liak
insurance of AUDS mill2 Yy S YR KI @S gNRGGOSY |aINBSYSyida sgAGK
emphasis is on tutors filling gaps on what schools cannot provide, and on clarity about professional obligation
and legal protection.

Also worth noting is the schemegpared for the State of Victoria in 2020 to help children compensate for
learning lost during the CowtB pandemic. This scheme, with a budget of AUD230 million, was designed to
provide 4,100 places for pigervice, retired and occasional teachers to watikh schools. In the words of the
Chief Executive Officer of the Australian Tutoring Association (Dhall, 2020), it was a way to avoid a situation
GKAOK Geéez2dz K9S (g2 aeadsSvya (GKFG RAaAGNYzZG 2y Sayl y2
to remediate learning loss and to give equity and accesstAlgvO2 YS Tl YAf AS&aé X GKAE S
tutors to be qualified and accountable. A similar scheme with a budget of AUD337 to employ 5,500 personnel we
subsequently launched ilNew South Wales (Smith, 2020), with the possibility of becoming atéosny
arrangement (Baker, 2020).

Republic of Koredn contrast to Western Australia, Korean policies context have been devised in the context of
longstanding and fareaching outof-school tutoring throughhagwonsand other arrangements. Afteschool
programmes (ASPs) operated on school premises segiotiade lowcost support to students and families, and

to obviate the need for students to utilise privasector offeringsAs explained by Lee (2011, p.17), a 2004 reform
revised existing arrangements to allow schools to design the curricula, hiredtmsurom either within or
outside the schools, and charge small fees. Initially schools were not permitted to make contracts pitbfifor
providers, but this restriction was later removed.

Evaluations of ASPs are not entirely consistent but gengailyi in the same direction. Park et al. (2012, p.3)
suggested that students in Grades 8 to 10 who had attended ASPs did not significantly raise their academ
performance but did havbetter relationships with teachers and friends, and spent less mongyiwate tutoring
in higher grades. Using a different dagat, Carr and Wang (2018, p.887) calculated that each additional hour of
ASP displaced almost a complete hour of unassisted study (22 minutes) plus private tutoring (32 minutes), addit
that families were not willing completely to disengage with private tutoring in the context of social norms and a

perception that the ASPs were not total substitutes in content. They added that each additional ASP hour reduce

31



the share of household income devotanlfrivate tutoring by 0.5%; and since the mean number of ASP hours was
4.6, this equated to an average monthly reduction of 2.3%.

Alongside these programmes, free tutoring has been delivered through the Educational Broadcasting Systel
(EBS), sometimes enggling famous tutors from the private sector. The EBS traces its history to the launch in 1974
of the Radio School, and by stages developed in reach and prestige (Korea Educational Broadcasting Syst
2020). The value of the EBS was further demonstrat&D0 when the Covid9 pandemic closed schools and
thus their faceto-face instruction.

Japan The Japanese government has sought to use PPPs to reduce income gaps and to enhance acade
performance. Publicjunded after school programmes are providedpublic facilities in partnerships between
non-profit organisationsjukus and local community members such as retired teachers, college students and
elderly with knowledge in arts, music, local histories, etc. (Japan, 2015; Kuroishi & Takahashir2(OR9990
certification system fofjuku personnel has been established through collaboration between one ofute
professional associations and the government; amuha regional governments have contractedtusto provide
lifelong learning classesrftocal communities (Zhang & Yamato, 2018, p.328).

Elaborating, historical analysis shows initiatives by different government bodies and diverse providers. Th
Ministry of Health, Labour & Welfare (MHLW) and MEXT have both fundeesafieol programmes.nHe MHLW
f I dzyOKSR-ADKE2WI DdSEMIANR2YA FT2N OKAf RNBYQ a0OKSYS A\
public venues and care for children of working parents after school. The scheme evolved into a programme t
promote learning activitiestaschool and other public venues during afsshool time, weekends and holidays
under the wider MEXT initiativ&hiiki Mirai Jukdlocal learning programmes for the future). Subsequently, the
AYAUALFGAQGS 61 a FdzNI KS Nbnie@nhdySH BRQ AlII2Yy a®2 ¢0ENBHA DKK
schools, families and local communities. In addition to the educational objective, the initiative aimed to revitalise
various local communities.

Themirai jukuinitiative provided free support for children low-income families, and aimed both to improve
I OF RSYAO I OKAS@SYSyita 2F t2¢ | OKASOSNA | yR (G2 aidNJ
wider agenda to build local lifelong learning communities in the ageing society. Some prograneaiesl c
opportunities for members of diverse age groups to communicate with and learn from each other. The costs wer:
shared by national, provincial and local governments, each providing one third of the funding. In 2020, MEX
budgeted JPY7.37 billion, ohigh JPY6.74 billion was allocated to schzmvhmunity partnership programmes
for learning, JPY75 million to supporting family education, JPY47 million to supporting dropout students, JPY
million for career counselling and planning, and JPY99 millioexfzeriential learning (Japan, 2020). NPjOis,

YR O2YYdzyAide OSyiNBad NBOSAOSR FTdzyRAy3a F2NJ §KSANJI
NEOSAGSR WK2Yy2NINAIFQ (G2 O20SNJ (NI oSt S Eehténd inGdésdf b 2
mirai juky and local communities had autonomy to fit their local contexts. Some programmes were very diverse,

ranging from supplementary tutoring, childcare and camping to sports and cultural events.

32



These programmes had shared goals adi@tion equity, addressing the financial and achievement gaps in
education. They were also government attempts to give students safe places, away from social problems such
violence and gambling. The programmes recruited tutors from the local commsinitieludingjuku tutors,
private tutors, retired teachers, and college students. They utilised public facilities including schools (outside
official hours), libraries and communibased educational facilities (such as traditional community centres for
social education) that would otherwise have been empty. In 2020, 17,066 schools (accounting for 60% of a
schools in Japan) had established centresrfai juku(Japan, 2020).

Mirai jukustarted with careful planning and good intentions, but encountecbdllenges and disparities in
implementation. At the local level, coordinators were drawn from the civil service, schools, community centres,
or parents. MEXT and regional education authorities were mainly in charge of proposal reviews and grar
approvals MEXT officials also worked with local officials and coordinators to collect data and information, and
establish platforms for local coordinators to share lessons and experiences. However, little monitoring anc
evaluation was conducted, and the effectiveevaried greatly according to resources and management
capacities.

In 201518, the author conducted five case studieswifai jukuprogrammes and found huge disparities. In
some cities and districts, schools and community members were very supportite,aobrdinators elsewhere
encountered challenges to retain volunteers and organise activities. Factors included existing structures an
experience in such programmes, availability and motivation of volunteers, community history and relations, anc
thecooRAYF 02NBEQ ySGg2Nyla YR fSIFRSNEKAL® ! £ fmiradjeud NI
targeted children at risk, student participation was voluntary. As a result, students who used such services wer
mostly those from middle classes and withidearning difficulties. Many children from leiwcome families
and/or with learning difficulties were still left out.

Recent years have seen growing online tutoring in these programmes. The providers claim to provide
personalised learning for studentsi@d to address the challenges of regional disparity in quality and continuity.
Such tutoring did help address some imbalances in regional resources, but the increasing use of online produc
and services frorjukuin schools also raised concerns about stutdeell-being and teacher autonomy.

Sweden In 2007 the government launched a household-daduction scheme which, among other features,
permitted families to claim tax deductions for private tutoring (Hallsén, 2021; Karlsson, 2020; Lapidus, 2019). Th
scheme was abolished in 2015, but subsequent arrangements allowed schools asfdr-podfit tutoring
organisers to apply for funds. Empirical studies of these programmes show concerns about quality, partly due t
curriculum weaknesses, challenges in esff¢ctiveness, and competition from shadow education. The original
scheme was controversial because it seemed to favour families with stronger initiative to access the funds rathe
than families that actually needed the funds, and because it channelledcp@siburces to private enterprises.

The revised scheme addressed some of these criticisms, but remained controversial in the blurring of boundarie

between public and private.
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The 2007 scheme unintentionally drove the expansion of shadow education, egmiém the rise and fall of a
major Swedish tutoring company. The company was founded in 2005 and specialisedaromeehome tutoring.

It benefited from the rapidlygrowing demand following launch of the 2007 scheme, and became the largest
tutoring conpany in Northern Europe. However, following the 2015 abolition of the government scheme its prices
ceased to be attractive to many families. Due to the declining market and managerial difficulties, the company
had to merge with another company for surviv@bme small tutoring centres closed for similar reasons. However,
private tutoring still had a market among parents who had become accustomed to it. Some parents chose tutorin
companies over the free NPO services which they assessed as poorer in gyatintrast, in Denmark a rising
tutoring company expanded its business when the sciasled tutoring programmes for lower achievers failed,
since parents considered it as stigma for their children and poorly managed.

EnglandLike the society aswhole, English schools have increasingly recognised the potential roles of shadow
education. In some cases, they have used governmentided money to employ tutors. One example reported

by the press was a school in a kiiveome part of London (Coughla2019). In the context of the Covi® crisis

that led to closure of schools in 2020, the authorities in England launched doyepNational Tutoring
Programme (NTRp help pupils catch up on lost learning (Education Endowment Foundation, 2020; Weale &
Adams, 2020). Some schools used the government funds to hire private tutors from approved agencies.

In its first year, the NTP was led by five charities and supported by several companies including the larg
accounting firm KPMG. Among these charities,9hR dzO G A2y 9YR2gYSy G C2dzy Rl (A ;
2y GKS Gadzoadlydalt FGaGrAyYSyd 3L LJA o0SG6SSy Lzl €
suggested that the gaps were likely to grow significantly when schools were closed tgupdst It provided
GSEGSYyargsS SOARSyOS¢ 2y (KS AYLI Ol 2 F(EdiaiorENdoyiaentd
Foundation, 2020); but much of this evidence could in fact be questioned

In addition to the national story of how tutoringas necessary to support children during and beyond
CovigmMtpE GKS bet LI NIYSNB OAGSR GSELISNASYOSé FTNRY 21
Tdzy RSR (dzi2NAYy3I LINRBINIYYSad ! LRad 2y U kSes@prEifgtOA |-
A0K22f Of 2a3dz2NB&a¢ 0, S2YFIYaX HAHMOD ¢KS | dziyka? thitbrigy/ f &
program funded by the Dutch government) and a paper (not research on national programmes) by researchers |
the USA, baseBlyY KA OK yIF A2yt Gdzi2NAYy3 LINRPINIYYSa gSNB
GKFG GKA& ' { NBaSINDK LINBaSyGSR || @GArarzy F2NJ (dzi2!
than just being ashoi S N NXB a LJ2 yYadmans, 2021).H@WerRE no information was given on tutoring
providers and the impact of such programmes on teachers and schools.

Certainly what the NTP partners aimed to achieve, as evidenced in other presentations, was to make th
NTP a longerm inditution in the English education system rather than a shiertn solution. These actors were
to be applauded for their efforts to improve education equity and learning support during -Cevidowever,

simplistic optimism on tutoring as part of the schegstem risked legitimising and perpetuating private provision
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of tutoring in the long run and erosion of the roles of schools. Further, some entrepreneurs outsourced the
tutoring to providers that were considered controversial. For example the pressteghon one company that
outsourcedtotizi 2 NE AY {NRAR [Fyl1l GéK2 NB Fa &2dzy3 +a wmr
The government responded by setting a minimum age of 18, but the nature of such marketisation remainec
controversial arong some communities.

LNRBYAOItft& | RG20IF0& Ay GRBalFIQ Fidxid 2yWH /d2 yLANRRIS
oy It yRQa be¢t G2 YIS GKS OFrasS o. I NYydzYz H-Aundetd T H
tutoring programmes could reduc@nfincial and learning gaps if carried out sensibly. However, careful planning is
needed before the launch of such programmes not just in financing, effectiveness, monitoring and evaluation, bu
also in the nature and quality of tutoring providers. Aftel, &PPs between schools and private providers of
tutoring aimed to supporting schools and families until the crisis subsided. In some settings they seemed mor
likely to trap schools and families in loteym reliance on tutoring that would have to be pdadt either from their
own pockets or by the governments through taxation.

1 USAA new era in educational history was brought by the 2001 No Child Left Behind (NCLB) Act, which operate
until in 2015 it was replaced by the Every Child Succeeds Act (E&SARPA0). The NCLB included provision for
Supplemental Education Services (SES) in public schools, public charter schools and other institutions (Mori, 20
p.195). Administrators in school districts with underperforming schools were required to allaickgast 20% of
GKSANI FSRSNIf WeAGES LQ 06dzRISEG F2NJ adzLJLI SY Syider NBE
tutoring. Partnerships with tutoring providers had some significant achievements (Husband & Hunt, 2015; Mori
2013), but also sme problematic dimensions. Regulations had to be tighteatter tutoring providers in New
York, Michigan, Ohio and Florida were charged with falsification of student attendance records, bribing schoc
officials, and billing school authorities for tutorittzat they had never provided (Santos, 20MJashington State
introduced further rules to forbid tutorial companies from knocking on doors to advertise and from approaching
parents on school grounds while the parents were collecting or dropping off¢héitren. The regulations also
prohibited companies from telling parents that they would get free computers if they signed up for programmes,
though still permitted giving such equipment after signing up if the equipment was used as part of the ins#luction
programme; and after one school district alleged that three companies had submitted enrolment forms with

forged signatures, parents were required to submit their own applications (Santos, 2014).

The snapshots presented above are indicative of laogiobal trend and the complexities of issues, which have
been accelerated and further complicated by the CedM@dpandemic. Globalisation has facilitated the distribution of
such policy discourse without thorough discussions of implications. Ratherpas $h the case of England, actors
020K Ay GKIG O2dzyGNB YR Ay GKS !'{1! O2dAZ R O2y@SyASs
public funding of nationwide tutoring schemes.

The government efforts listed in this section were mostly swa#nded for closing financial and achievement

gaps. However, some have unintentionally driven the expansion of tutoring, and/or in practice left out the target
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disadvantaged social groups. THELJF NI Y SNE KA LJIQ @2 O 6dzf | NB KFa | LIRaArd.
operation and can have perverse effects in excessive marketisation, exacerbated social inequalities, and legitimatic
of the tutoring industry. For these and related reasamsny governments have been cautious about puplivate

partnerships; and on their side private entrepreneurs are sometimes wary about the bureaucratic constraints fromn

collaboration with public bodies.
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4 Three Case Studies

As noted at the beginning of threport, these three case studies been chosen for their illuminating
diversity. Japan has a long history of regulation of private tutoring, particularly in tutoring
institutions calledjuku. However, these regulations have been by the Ministry of Trade an
Industry rather than by the authorities in Education. Tutoring is regulated as a service inalitistry
minimal state intervention. Setegulation by tutoring providers andku associations is also key
to regulating the tutoring marketRecent changesave brought instructive experiences in
partnerships. The Chinese government has also decided in recent times to regulate tutoring
activities in a fareaching way. The system is on the whole centralised, but of course requires
cooperation by lowetevel tiers of government and the enactment processes have not always
been smooth. India is also a large country, but is strongly decentralised to the state level and
patterns are much less coordinated and coherent than in Japan or China.

4.1 Japan

4.1.1Theoriginsand expansiorof shadoweducation

A juku historian (Sato, 2012) has documented the originggakushu jukuwacademic tutoring
enterprises) anguku associations. According to him (p.145) the fgakushu jukuTorimotojuky
was opened in 1912, and the firgtku association was established in 1960. The fu&u was
opened in 1911 by a teacher in Tokyo who had a decade of stdeudling experience. Requested
by the parents of his former students, he started by tutoring 10 Grade 6 students for promotion to
lower secondary schools. Most of the tutees were admittectlite schools, and his enterprise

expanded.

Figures 3 and 4 show data on the expansiomgaushu juku Other types of tutoring
investigated by the MEXT (Japan, MEXT, 2008) national survey on tutoring participation includec
private tutors and correspmdence courses. Tutoring participation rates of lower secondary
students by private tutors declined from 5.4% in 1985 to 4.7% in 2007, while participation in
correspondence courses increased from 11.8% in 1993 to 17.1% in 2007. The rates for primar
studerts receiving help from private tutors were 1.0% in 1985 and 0.9% in 2007; and for
correspondence courses they were 11.7% in 1993 and 19.5% in 2007 (Japan, MEXT, 2008, p.
More recent data were provided by a 2015 national survey, which found that 47.@Yadé 6 and
60.8% of Grade 9 students received tutoringgakushu jukwr with private tutors in Japanese,
mathematics and science (calculated from data in Japan, MEXT, 2015, p.66). As tutoring for a
levels expanded, the ages of children starting toefiee tutoring became lower. Geographically,

jukuin the initial stage of development were concentrated in the capital metropolitan area; but by
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the 22 century, all provinces and municipalities had large numbejskat

Figure 3: Expansion of Gakushku]19812018, Japan
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Figure 4: Changing Gakushu Juku Enrolment Rates by Level of School#2§0IQ dapan
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Many factors driving the expansion of slwav education resembled the drivers in most
other societies. They included increased household incomes, expanded schooling at all levels
dominance of higtstakes examinations, and intensified credentialism and competition. Other
factors were more specifict t @ NRB20USR Ay WI LI yQa aoOKz22f 2

consequencesf school equalisation policies amdrriculumreforms with adverse effects such as
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gaps between school curriculum and lowand uppersecondary entrance examinations.

Elaborating on the historical development, during the period up to World War Il (WWII),
schools and teachers were the dominant tutoring providers. Tutoring mostly took place in
mainstream schools, and focused on examination preparation for advancemeheé toeixt level
of education. In 1929, MEXT issued a notice to prohibit primary schools from tutoring students for
entrance examinations; and a 1937 notice emphasised the harmful impact of test preparation for
primary students (Sato, 2012, p.219)kuwere not visible during this period, and were modest in
scale. Somguku supported children, including ones from disadvantaged families, in the face of
interrupted schooling during WWII. After WWliku multiplied because of growing demand and
overheated comp#tion for entrance to secondary education. Contextual factors included
expanded school access (thus raising family aspirations for Rigwer and elite schooling),
stabilising economy, rising consumerism, and sharply increased student numbers fromsthe p

war baby boom.

Table 2 charts the poaWWII juku expansion to the 1990s. Among the unintentional
drivers were policies devised for schooling. For example, in 1966 schools were prohibited from
providing supplementary tutoring and examination (admissigmeparation, despite the
continuous increase in students desiring to advance to higher levels of education. Two years later
the 1968 national curriculum guidelines made school curricula more difficult and heavily loaded,
which led to a sharp increase dmop-outs. The 1966 policy left demand that used to be met by
schools to the tutoring market; and the 1968 policy left chag students tojuku specialised in
such support. In a 1971 national survey, 65.4% of primary teachers and 80.4% of lower secondar
teachers reported that students could not understand half the curricultton{iyama, 2012b,
p.282). As a result, demand for remedial tutoring increadeluthat specialised in helping students

with school work were mostly established after this time.

Table 2: Juku Expansion and Evolution, Japan;\Ru¢tl to the 1990s
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Stages of juku

development Social background of the times

Changes in mainstream education/ curriculum reforms

Changes in juku; strategy, forms, modes of operation

Post-WWII ~ 1960s
Rapid economic growth “standard devia-

“Germination”

tion" ¥ Stratification of schools + competi-

tion in high-school entrance exam

“Growth” 1960s
Nationwide standardized exam for junior
high students conducted ('61~'66)
U Ranking of students and schools
“Expansion” 1970s

Oil shocks U+ Enterprises enter the juku
industry as a promising field

1979
« Introduction of Preliminary Standardized
College Examination

1980s

« Bulling in public middle schools pushed
popularity of private schools

« Younger age groups start attending juku

“Stabiliza-tion”

Minor amend- 1990s
ments from

MOE

New education system post-WWIl

New curriculum implemented 1958 “systematic curricular”
« Double shifts schooling continued

« Curriculum focus on experience

« Exam-oriented teaching at school

« First cohort of baby boomers enter middle school

« New curriculum, 1968 “Meritocratic curriculum”

« Heavy contents create many drop-outs

« Supplemental classes at public school were active
= basically banned from ‘66

« Parents become economically affluent

« Parents expect higher education than before

« Drop-outs became a social problem
>

« New curriculum, 1977

“Human-centred/ Yutori curriculum”

« New curriculum 1989 “New learning ability”
« Diversified grading system introduced
« Some juku founded mainstream private schools

« 1992: 5-days-a-week school system experimentally intro-
duced

+ Juku for private junior high school preparation founded in '50s.

« Juku are set up and run with founders’ specific ideology in
education

+ One-man operation, small-scale juku

« Private junior high school gained popularity in Tokyo and Kinki
area =>primary school pupils receive private tutoring

« Mainstream schools alone cannot cover all the material

« Curriculum causes the need for tutoring

« Supplementary/ prevention of drop-outs juku increased

« Enterprises opened franchise chain juku, supplementing school
education

« Clear ranking of colleges, faculties

Demand of data and preparation for differentiated entrance
exams to private schools

MOE requested juku industry not to offer any more classes on
Saturdays

Source: NIRA (National Institute for Research Advancement), 1996, presented in Yamato & Zhang (2017

p.333.

Revisiting and learning from experience, 1977 guidelinesystlri (relaxatbn) as the

principle to develop a new curriculum. Both curriculum content and academic learning time were
reduced; yet parents felt that the curriculum reduction weakened the quality, and the shortened
hours of schooling released more time for tutoring. tdover, the higkstakes examinations
became more difficult even though the school curriculum was easier and lighter. This widened the
gap between school curriculum and entrance examinations, and drove more families to tutoring.
Komiyama (2012a)analysed crriculum changes in English and Mathematics. He faiwad the
content and level of difficulty of English and Mathematics textbooks was reduced enormously. Not
only were the textbooks thinner, bunhany exercisesand difficult questions had been deleted.
However, examinations were not adjusted for consistency with the lighter curriculum. Rather, they
went in the opposite direction, and higttakes entrance examinations became increasingly
RAFTFAOMzZ Gd Y2YARFYLlF y23GSR 0 H adthe incst diffishi entpadce K |
SEFYAYlLiA2Yya 6AGK ljdSadazya GKFEG S@OSy Tt t
widening gapdecame a major driver ofuku expansion from the 1970s onwardsAs such, the
curriculum reforms shifted from one end to the other, and unintentionally brought two booms to

juku.

Other factors included the equalisation policy (see Zhang & Yamato, 2018) and reform of
college entrance examinations (NIRA, 1996) that dédelhnxiety and insecurity and heated
competition for elite schools and universities. Policies to improve equity included abolition of

ability grouping, random assignment of students to public secondary schenodsrotation of
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teachers in public schoolshdse policies sought to promote, but eroded confidence in public
schooling, expanded competition for elite private schools, and fuelled demand for shadow
education. Students had to prepare for entrance examinations by specific elite institutions, and
alsohad to compete in national examinations following the 1979 establishment of a standardised
system(NIRA, 1996, p.12) ater reforms to diversify admissions just diversified the preparation

needs.

Box 4: Egalitarian rhetoric, meritocratic schoolimgd hierarchical societg i KS y SSR ¥
a0K22ftAy3Q

Almost alljuku practitioners interviewed by the author during her 2019 fieldwork on PPPs in tutorin
held the view that schooling secured the baseline while tutoring nurtured diversity. S;hbd view

implies, were for equalisation whijakuwere for differentiation.

Elaborating, as marjyku owners pointed out, schooling provides basic learning in its official cla
meets the minimum learning needs for all, and fosters@lind develgpment in academic, morasocial,
physical and artistic dimensions. Many parents resonate with such perceptions. To them, tutoring
additional and diverse learning needs unmet by schools, and especially remedial help, enrichme
accelerated learimg. It seems to be commonly accepted that examination preparation is the jg
tutoring providers rather than schools. Some tutoring providers and parents even feguthdiberated
public schools from such preparation, allowing teachers not to teéadhe test but to focus instead o

developing alfound development.

Because one of the major foci giku is the gap between hightakes examinations and scho
curriculum, children without extra help are disadvantaged. Schooling that (only) meetsatliie iheans
that children who cannot afford tutoring only get the basic. When schooling is a vital device f
allocation and social stratification, equal schooling for all simply means a relatively eqfiadestarting
point in a race where childrewithout tutoring have to rely on their legs but those with tutoring ri
bicycles or drive cars. If children without tutoring are strong and diligent runners, they may be fast ¢
to compete for the limited quota to elite schools and universities, it journey is tough. Likewise, th
perception that remedial help should be met by tutors rather than teachers can discriminate against
achievers. It implies that students with learning difficulties must either pay to catch up or find free

whichshould have been the school responsibility.

Further nuances arise from thiku roles of guidanceand in some cases back doa elite
institutions. 5A SNJ] Sa oHAamMmMU0O LJ2AY (S RjukBctinopeiiatols df smadjuRul iéd
dispensing such advice, many private schools are increasingly cojultingperators through various
1AYR& 27T joklchaNBKPE HRRSR GodzZAf R 2y LINA2NJ NBt | G
that allow them not only to speak about s® (somewhat local) schools with greater authority/insi

1y26tft SRAST odzi LRGSyaGArtte |ftaz G2 w3asi a
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SEFYAYLGA2Y NBadZ G Ylé& KI@GS FlLffSy atAakKafe
jukul YR LINA @I (GS d0K22fta 6SNBE F2dzyR RdzZNAy3I (KS

Even if Japan provides quality and equal educatoorall through public schoolingutoring plays a
significant rolein the ostensibly meritocratic education system and in the hidfiéyarchical society. Th
IJ20SNYYSyiQa | OKAS@GSYSyia Ay ljdzrfAde FyR Sj
GKS akKlFIR2¢ SRdOFIlA2y aeadsSyzr IyR FlLYAEtASE &

4.1.2Changingpfficial attitudes andregulatoryapproaches
Until a change of attitude at the turn of the century, MEXT had been dominated by the negative
impact of tutoring and refused to recognise juku. The Constitution protected the free market and
individual rights, which meant thattku could not be banned (Yuuki et al., 1987); and even during
thesoOlF f t SR GAYS 2F Wedzldz OKF2aQ Ay GKS mdpTtna
the sector. Nevertheless, the 1980s brought initiatives by the Ministry of International Trade a
Industry (MITI, which later became the Ministry of Economy, Trade and IndustETI). In 1986,
METI started active promotion of juku sedfgulation in response to complaints about contract
cancellations, false advertising, and aggressive and/or imasiactions towards consumers
(Ando, 2017). MITI held monthly meetings with a liaison committee from the tutoring industry to
discuss matters, including the formation of a unified body to represent the industry leading in
1987 to a set of selfegulations Standards set by these rules mainly focused on core areas of
consumer disputes, including advertisement standards, active disclosure of information, the
coolingoff rule, and restrictions on sudden contract cancellations. In 1988 the Japan Juku

Associatn (JJA) was established with MITI approval.

The fact that the JJA was endorsed by MITI for appropriate business conduct rather than by MEX
reflected the continuing MEXT denial of shadow education as part of the education system. Since
the 2009 establishment of the Consumer Affairs Agency (CAAYddg has also played a role in
regulating tutoring (see e.g. Box 2). In addition to laws and regulations to protect consumers and
promote fair competition, juku should also follow the Act on the Protection of Personal

Information (Japan, 2003).

Yet fromthe 1970s onwards, MEXT was not entirely passive. MEXT was mindful of increasing
ONRGAOAAY 2F 2dzldz F2NJ RFYIF3IAy3d addRSydaQ Kz
families, and damaging the morality of education. To alleviate the impact ofibgt@n study

load, competition and commodification, MEXT tried to steer it indirectly. MEXT monitored the
overall shadow education situation through national surveys, and sought to reduce demand by
adjusting and improving public schooling. The first MEXJey, in 1976, was entitled

Investigation into Oubf-School Learning for Students. Subsequent nationwide surveys were
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conducted in 1985, 1993, 2002, and 2007, before being absorbed into broader modes of data
collection. The surveys secured informationtatoring participation, expenditures and

OdzNNX Odzf dzY® ¢ KSe& |41 SR |62dzi LI NByidiaQ FyR &
AySlidzZ f AGASad {SLI NI GStex RFEGF gSNB 02ttt SO0
surveys. These surveys have iagdradition, and from 1994 onwards have included tutoring

alongside other educational expenditures.

Other significant policies were issued in 1977 and 1987. The 1977 document by the Director of
the Elementary and Secondary Education Bureau entitled Adprstof Outof-School Learning
Activities for Students recognised that the demand for juku was strongly related to the
preparation for entrance examinations at all levels. Accordingly, the Ministry requested relevant
parties to adjust entrance examinatiohsy O2 Yy AARSNI A2y 2F (KS add
influence on schooling. Another attempt to educate consumers and juku operators was made in a
1987 Notification from the Administrative Viddinister entitled Enhancement of Study Activities

at Schoal The document highlighted the negative impact of excessive juku participation,

including burdens from activities during holidays and at night, and requested juku to address the

situation (Isashiki, 2017).

As shadow education became entrenched in Japadzii 2 NA y3 6 SOl YS || y2NY
lives. MEXT realised that juku would not disappear despite the social criticism and lack of official
admission, and that the market was supported by growing numbers of families. In 1999 the
Lifelong Education Couhérestructured in 2001 as the Subdivision on Lifelong Learning of the
Central Council for Education) recognised thesgistence of juku and schooling, and the roles of
tutoring in meeting differentiated family demand for what was not offered by schoolihis was

AY STFSOG I F2N)X 2F 2FFAOALFT NBO23AYyAlAz2y 27
then, MEXT has increasingly communicated and engaged with juku associations, and has tried to

identify and harness their positive roles.

OnerefOGAZ2Y 2F a9 -¢Qa ySgs FLILINRIOK ¢l a SOARSY
Saturday classes in schools. Three months before thalfiyeper-week school system was

AYL SYSYGSR AYy HnannuI a9-¢Qa [ ATFSt 2y Htioh&td Ny A
possible collaboration. MEXT was anxious for the juku operators to understand the new policies,
and requested the JJA to dissuade its members from simply filling Saturdays with their own
classes (Ando, 2017). The MEXT initiative was only ihagiaccessful, but was nevertheless

significant as a form of communication and potential partnership.

Further changes arose from two other pressures. First, both mainstream and shadow education
suffered from declining birth rates in an ageing society; sexbnd, international assessments of

student performance pressed policy makers to identify ways to improve patterns. MEXT
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increasingly viewed juku as important actors in the-ofsschool learning space, and tried to
promote partnerships between schoojaku and communities. In 2014, a document entitled

I NBIFGA2Yy 2F 9RdzZOFGA2Y 9Y@GBANRYYSyYyd ! FGSNI { OK
issued by the Subdivision on Lifelong Learning of the Central Council for Education officially
recognised jukuspartners in tutoring and experiential learning. Since then, tutoring providers
have been increasingly visible and active in governamtiaited mirai juku and other afterschool

programmes as mentioned in Section 4.5.

4.1.3Bottom-up seltregulation
The expandd selfregulation evident in recent decades fits the vision set out in the 1988
SadlrotAaKYSyld 2F GKS WW! I | Y2 ystndar@s®f Fdzy OG A 2
FLILINRLINRF S odzaAaySaa | OUAGAGASE Ay (i se dz] dz
standards have been contracts, disclosure of information, protection of consumers, protection of
LISNE2Y Lt AYyF2NXYIGAZ2YS FyR FaadNIyoOsS 2F OKAf

juku that meet standards, and monitors workiognditions for parttime tutors.

Nevertheless, the JJA is only one of many juku associations, and its membership forms only 0.8%
of the industry. Sato (2012) documented 50 major juku associations, and noted that historically
over 100 juku associations hadisted over time, many of them small and localised. These
associations bring together members of different categories, maintaining the diversity of the
shadow education system. Some associations partner while others compete, depending on their
missionsIn addition to protecting their own members, some associations platforms for members
to exchange experiences and conduct research in such areas as pedagogy and curriculum, tutor
training, student recruitment, institutional management, and business opanatidhese

associations also strengthen the ability of juku to handle crisis and risks. Small and quality juku
have their own spaces to shine in their neighbourhoods, not being pushed out by aggressive big
players. In addition to the Japanese culture ofigbizust that values reputation via word of

mouth, the many juku associations play a key protective role for the ecosystem of shadow

education.

Since the 1970s, various juku associations have collaborated in formal meetings. The first forum,
in 1975, broght together over 50 representatives of national and regional associations to study
basic laws in education, share research on textbooks, discuss the position of shadow education,
and set educational goals (Sato, 2012, p.259). The event was a milestbeesgarch for juku

identity and legitimacy. Today the associations continue these roles, albeit with diversification
and specialisation. Some of them organise regional and national mock examinations, and rank
students in ways that schools are forbiddendm. Families value these rankings as performance

indicators when considering applications for elite schools and universities. Critics assert that
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these examinations and rankings perpetuate competition and stress, but advocates report that

ironically theyreduce the uncertainties and anxieties of at least some families.

4.1.4Privatepublicpartnerships
PPPs in shadow education emerged with the development ofregiflation. Although PPPs
between tutoring and schooling were only officially established at the system level during the
2010s, partnerships between tutoring providers and both schools and gos@rnments can be
traced back to 1960s. These partnerships expanded in a baffomanner despite lack of official
recognition by MEXT. Partnerships started with privatieate collaboration betweenjuku
associationsjuku and private schools, which eapded to PPPs with public schools and district
education authorities. For example, in response to a management crisis, Gaksaissociation
sought guidance from policy makers and school leaders and then collaborated with schools for
charity and voluntee services.Jukuassociations also supported the government to cope with
disasters and other social crises. When private schools boomed, some local authorities even invite

jukuto open private schools.

In the contemporary era, therefore, all these fosamesh as depicted in Figure 5. The Government
andjukuare working together, sometimes in passdefactopartnership and sometimes in active
collaboration. Patterns may be complex in specific locations and in specific subject specialisation:
since theydepend on the attitudes and skills of individuals as well as on the dynamics of particular
communities. At the same time, the evolution over the decades is itself instructive and signals the

likelihood of further collaboration and perhaps blurring of boarids in the decades ahead.

Figure 5: Juku Sd®egulation and Publierivate Partnerships in Japan
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PPPs initiated and subsidised by local governments and schools varied greatly. Problem
associated with tutoring schemes subsidised by local governnieciigded a bias towardrge
companies and lobbying by tleku associations. Despite regulations and stipulated transparency
and fairness for bidding, the government seemed to think that large companies had the
reputations and better capacity to delivand thus were more reliable. Sonjgku associations
tried to mobilise their political power to adjust policies in favour of their members, and some such
programmes were not monitored or evaluated properly. One summer tutoring course in a
metropolitan citywas reported to be poorly coordinated and not evaluated, and thus to reflect

inefficient use of public funds and student time.

Schools also outsourdetutoring services tojuku. Problems associated with such
institutional initiatives included dependenceon schoolQsocial network and lack of official
regulations. Some private schools were criticized for hijiikg tutors to watch their students do
homework, for which students had to pay high fees. However, the absence of fixed regulations was
reported to offer flexibility and space for teachers and tutors to work together. Comparing
partnerships with the local government and schoalse juku owner interviewed by the author

noted:

In the schoacinitiated tutoring progranmes | am doing education, but the government
funded progranme | am doing a job. | am given the teaching materials and told how |
should teachand| do not have autonomy to use my own materials and teach in my way.
I have to fill all sorts of forms to demonstratbat | am good | have done well (for

responsibility), but my performance should not be measured by what | write in the forms.

4.1.5Summary
In terms ofgovernmentregulations, theJapanes@icture has beemne of commercialoversight
rather than one of educational regulatios Selfregulation startedwith bottom-up initiatives
relating to educational, commercial and social dimensiorgd was reinforced byMITI
engagementwith the JJA on commercial dimensionkater MEXT engaeyl in educational
dimensions including standardsof tutors in conjunction with theJJA. MEXT monited trends
through national surveyssecuring data on thecale, nature, modes, expenditures, drivers and

impact of tutoring. Monitoring trendsvasa significanstarting point for steering@ndregulating.

The Japaesecasealsoshows that school reformsaalead to unintemed outcomes that
subvert the polides Equalisation in schoolexpandedtutoring as a mechanism to retain
inequalities and hurden-reduction in schoolexpanded theburdens in tutoringclasses. MEXT

eventually realisd that reforms in schooling requitepartnershipand coordination withthe
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shadow educatiosector. If MEXT had moved earlier, it would not have been confronted by such

a strong andndependent system operating on its ownmus and rules

The Japan case highlighted teenerging trends of partnerships in improving student
achievementssupportinglow-income students, and lifelong learningThe expansion obnline
tutoring removed some obstacles for tutoring to enter schoalssrooms, anBPPs have potential
risks of legitimising tutoring in schools and of schools transferring part of their responsibilities. At
the same time, changes sthoolreforms shaped promising trends in tutoring, and in particular
tutoring in experiential learning STEAM, naturaéducation and special education increased to
meetwhat had beenadvocated in thefficial discourseThe smaljuku have played and continue
to play important sociadndeducationarolesbut many struggle to survive in faoédeclining birth

rates.

4.2 China
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4.2.1Expandinghadoweducationandits relationshipswith schoolingand family
education

During what may be called the phéstory between 1978 and 1989, shadow educaiioiChina

was very modest in scale. The dominant agents for education were first schools and se
families. Some free or lofee tutoring was organised by schools for (i) intensive preparation@
high-stakes examinations, and (ii) remedial and enrichmgasses for low and high achievers.
Some scattered feeharging tutoring was provided in homes, but very limited shadow education

was evident in other spaces.

Then Stage lof development, 199999, may be called the emergence and first boom.

Shadow edcation expanded beyond schools and families, constituting a third learning spa
Especially in cities, some teachers and school leaders utilised power in schools to secur
for private tutoring delivered by themselves. Specialised tutoring ceftieggn to emerge in

significant numbers.

Stage 2 20002010, may be called institutionalization and the second boom. The

government banned tutoring by schools, and some schools moved their tutoring \

company premises. Many samployed tutors (includig teachertutors) moved to
tutoring institutions which proliferated itommercial and residential premises. Man

teachers and university students joined companies as patime tutors, and online

tutoring germinated in the virtual space.
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Stage 3 20112018 was characterised by deepening institutionalisation, -
specialisation and capitalisatiofracilitated by EduTech advancemengditional \\

modesof tutoringwere supplemented by online and ddaltor formats with division

of labour and specialisation in cigulum. Competition in the marketplace intensifie
but entrepreneurs still had opportunities. The power of capital and developmen
professional tutors displaced teachers and schoothe tutoring markeplace. Major
companies developed independentragula that no longer followed schools, and the market took
control of shadow education curricula and pedagogy that challenged the official curriculum.

Boundaries were blurred by publprivate partnershipgseee.g. Zhang & Bray, 2017)

Stage 4 2018 - July 2021, was characterised by tougher government

regulations introduced in 201&nd digitalisation and massification of tutorifuglled
by the Covidl9 outbreak Despite the enforcement of national regulations on
tutoring, major companies continued eagpsion in lowertier cities and rural areas
utilising technological innovation€nline tutoring companieseizedthe opportunity
to expand duringthe Covid19 crisis Tech companies such as Baidu, Tencent and
Bytedance expanded their share in the online tutoring market by increasing
investment and/or acquiring tutoring companies. Overseas capital flooded in the tutoring market.
Small companies were squeezed by large enterprises that were supported by venture capital anc
engaged in aggressive advertising. Cadddincreased the power of technology and capital in

digital learning, and online tutoring greatly expanded the shadow space.

Stage 5 starting with he fierce regulations promulgated in July 202fhs been featwd by
legislation, decapitagation and deindustrialisation. The strong state has confronted the strong
market with serious commitment. Laws and regulations have been formulated at great speed,
which I & LJA Nidstify@oring’ from ddoing businessto ddoing educatiod, and totake the
picture back to the prénistory erag or at least close to it so as to retain the mainstream status

of schooling One immediate effect of the regulations was sharp reductiorthie scale of
institutionalised tutoring andooting outof intensive capitalAs such,le regulationshad striking
impact onsomesymptomsand issues at the supply sidéet many of the causdis beyond shadow
education and schooling, and much demamadsiststhat cannot be fully met by schoolimmg family

education

4.2.2Regulatingshadoweducationin and out of school
In its historical developmenshadow education moved frothe school space to the owdf-school
marketplace Asthe sectorgrew, some tutoring supplemented and supported schools and families,

but some tutoring startedo intrude on them. For over two decades, regulations mainly focused
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on (i) tutoring provided in schools by schools diiyithat provided by teachers. Theseljmies were
issued in response to concerns about heavy study burden and corruption risks.

To some extent, policies to reduce study burden, including the balowffee tutoring
organisedby schools, unintentionally resulted in tlexpansionof tutoring inthe private sector
(seee.g. Zhang & Bray, 2017; 2018kso,prohibition of teachers and schools from involvement in
tutoring indirectly legitiméed shadow education provided by private enterprises and- self
employed tutors. Badow education grew at greapeed during the 2000s and 2010s, constituting
a parallel systemndependent from schooling. However, it only attractetfong government
attentionin 2018 by which time it hadbeen institutionalisecas anormin many (especially urban)
familiedaily ives

Since 2018 the nationajovernmenthas beencommitted to regulating out-of-school
tutoring run by private enterprises and individuals. The first phaasfrom 2018 until the Covid
19 outbreak when strongegulationswere enforced tomanagethe comnercial, social and
educational dimensions of shadow education. Registered companies became more regulated
while unregistered (and therefore illega)nallscaleundertakingsvent underground. The Cowid
19 outbreak led to the second phase of regulationtfiead by the closure of offine tutoring and
a slightly relaxed environment for online tutoringlowever, he aggressivexpansionof online
tutoring during the outbreak brought the national government to thealisationthat shadow
education had become giant parallel system controlled by the market that threatened to
overshadow and marginalise schooling. That led to the third phasgaskdownfeatured by
deindustrialising and decapitalising shadow education

4.2.2.1 Regulatingutoring by schoolsandteachers

¢2 dzy RSNARUGIFIYR Y2NB FdzZ ez Ad Aa dzaS¥tdAg G2 Iy
RAFFSNBY(G KAAG2NAOFE LISNA2Ra® 5dzNAy3a GKS mop
GSNBE GKS YIAY &adzllJBEASNBNRHAVIRA O RS LG gzR S XA § &
30K22tad ¢KSe gSNB | 002YLI yASR o6& AYyTF2NXI§
Gdzd2NRAFf AyadAddziAzyad ¢KS RSYIHNRA BH ME 33 QR 22
I 002w Ny 3d SELIYEAA2Y 2F 2LILRNIdzyAdAasa F2N T
ASNYSR 020K f2¢ | yR 2KNEIK AFAGKRISHESHNE A O KER2 NIOYK:
F20dza SR 2y LINBHZ WD DINE RSFIGDNDPIOKNB RS SEHHYAY I GA2Y

hiKSNJ dzi2a2NAy3a F2NJ StAGS &a0GdzRRSyida F20«
YIGKSYFGAOasz & OrReuiatosat tHe yinke maigfyFdcuseéd Fodtutoring provided
by schools and on excessive training for Olympiads. For instari®94 policy issued by the State
Education CommissioSECtenamed adMoEA Y My 0 2 NBRIzOS & G dzR@
school time and holidays should be used by the students freely and independently. Schools anc
GSFOKSNAR Ydzald y20 200dzk &aiGdzRSy (i dbasedindBrg ord A Y
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use suchtimdi2 (Sl OK yS¢ fSaazya o604 BEQLDDANySaNhtér,S A
another national policy (Chin&EC 1995) prohibited schools from tutoring for Olympiads, or
Gdzi2NAy3 OFffSR W RGIFIyOSR [/ f | & 2kiEs uliehtnal§y R /
pushed teachers and schools away from school premises to tutoring in less visible sites, anc
provided a market for other providers.

CdzNIIKSNJ SELI yaArzy 2F YIFIAYAGNBlIY SRdzOF G A
aS02y Rl NiBi SIOPKY REINE f S@Stf ax RNROS S@Sy Y2NB |
LISNA2R &GAff F20dz2aSR 2y G(dzi2NAy3 LINPOAAAZY
0KS OoNBIREYIAZ2Y LRTAOASAE (GKFG LINERRYABYR 1KGK ;
OdzNNA Odzt dzY Yy R FTNRBY LMIEEDAHRANYMET GrdaiedNidy 3¢ S5
2FFAOALE a0OK22f K2dzaNE | yR AYONBIF&ASR [ yEASGA
O02YLISyalGsS 6%KIy3IZ fnkddeNB ¢IKISa NBRBICS iR WD KBS
AU0NBY3aGKSYSR O2yaLIANI OASa o0SipSSy adOkz2z2fta |
L2 f A08 LINPKAOAGAY3A aOKz22fa FNRBY GNIAYyAy3d ai
OF yOoi ORB2LILIRZ NI dzy AlASE TRIN SIORSANIORI T O RY Aldza0XK S
YEAYUGlLIrAYy GKSANI LISNF2NXYIFyOSsT a2yYS a0kKz22fta O2
FNRY GKSANI a0K22fa (2 LI NIYSN O2YaJ yABKI ad
NBLIzGF GA2ya F2NJ ht @ YLAIR Gdzi2zaNAy3Id LYy HnnysZ
GKIFIG (BKOHARENB2SOU LI AR Gdzi2aNAYy3 gAGK O2ya
FTNBEY GKSAN LR adlKMyEEENNEy S0 SHIGRSNaEO @ ¢ KA & o1 &
g2NJAYy3 A Gdzi2a2NAR YR NBO2YYSYyRAy3 addzRSyida

{SBSy @&SINBr tFTGSNEX | wnmp 3J20SNYyESWIDA G
GSFOKSNE FNRY LINEMOER AMHynm plodziF2dpNEiyK=S NI /RISAE STIAGAY
Gdzi2NRAY 3 &dzLILIX ASNE D ¢dzi2NRYy3A AyadAaddziazya
SELI yarzy o6& Ay@Saday3a Sy2Ny2dzateé Ay 2yfAy
IKSYaBNBBa(iKS a0K22fazx GNIAYyAy3a GKSAN 26y L
OdzNN&ad® S 2F 6KAOK ONBIFGSR OKFffSy3asSa F2NJ ac
NEOSAGSR (dzi2NAy3I:X GKSANI (S OKSAKE XY RA Y2 ( NIk
0KS Gdzi2NAyYy3 OdzNNR Odzf dzyd {2YS a0OKz22fa 0O2ya
0224GSR GKEONREVHABSYIBAF2NYI yOST sKAES 20GKS
S OKSNA 6SNB FT2NDOSR V202 OVKiGOKI GRS 2 0eDRt YD
Gdzi2NAy3 GKIG gFa y2i y SFOSES2NEY By BEaizA{i2d YVSF SLIN
Al a a0OKRRY B SM[RIAPR NAYyId { KI R2¢ SR a@didiRe? yi 2t
RSLINA @AyH (GFKASa&YdzNE | FGSN) a0K22f K2dz2NBR 2y ¢SS
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4.2.2.2 Regulatingutoring by private enterprises

/| 2y OSNYSR ¢AGK (KS&S yS3alIGABS RAYSyaAazyasz A
AKATAOISR FT20dza FNRY YIAYadaNBlFY LINPGARSNRE (2
08 F2dzNJ 0N} yOKSa 2F (KS V@wSAriBEzEARAOI2BEANY VS Y
Y2YGK fFGSNI 68 | aAyAadNeE 2F 9RdzOFGA2Yy y2i
O/ KMyEZHAMYO D | GKANR YIF 22N R20dzySyid 61 a Aa
GKS {dGFGS / 2dy ONIAGNYIOK ARG AL U/ KAyl X Dh{/ 3
A2 SNBYRBu SNYAYyFGA2y G2 NBIdzZ FGS Gdzi2zNAy 3 |

¢CKA& R2O0dzySyid ¢l a GKS FANRG ylLaGA2ylFf LkRf
Gdzi2NA Yy 3T | yR AIWIN]BR ViIKEBA 20ySEAMRSS NBIdzAE | A2y
NBf SIaS 2F (GKS LRftAOCe:T adzoyldAz2ylf NB3IdzZ |
NEIAAGNIGA2Y 0020K o0dzaAySaa FyR SRdzOFiGAZ2Y!
OdzNNA OdaN#FE B> (G(dzi2NJ ljdzZ t ATFAOFGA2yar FSSaszs |
dzi2NAy3 O2YLI yASa Ay &aoOKz22ft |RYA&aaizya | yR
I YyYSR®

wSO023yAaiyd (GKS AYLRZNIFyOS 2F LERARYe ¥
a0K22t Ay3dx (GKS R20dzySyid taz2z AyOfdzZRSR NBIJdz
GSIFOKSNE FTNRBY LINPGARAY3I (dziza2NAYy3I |yR LINPKA
O2YLI yASaod IO KA2y2Af (i ALINIPSTRNI PYRah SONUG{ 2t &l00 aF2N\B  ALJFKNII
LINA G GS Gdzi2NAy3as SalLSOALtte Ay GSN¥a 27F OK
St GKS FTNIYSE2N)l F2NI Y2YAG2NRAY3I | yR &dzLISND
dzo 2S04 Wi2LISGiyad2yE AYR Fyydzd t AYyF2NXYIGAZ2Y RA
fLOl1tAala YR gKAGStA&AGE o1& Saidloft AaKSRO
KS NB3IdzZ FiA2yad YR 6SNB Lzt AOAASR2¢gy¥ & &8z
0S OGA2f I GAYy3 (GKS trga |yR NBIAdA I GA2ya | LILISE
OKFy3Ay3 &Alddzad dAaAzy 2F O2YLX Al yOSo

¢KS YIAYy R20dzySyid o1 a 7F2lz4)2 R&¢®OdA2686y (la &k
NBIljdZANBYSyiia Y¥oaCBRAXYOIREZIEX I R20dzySyi
YSIF&dzNBE F2N) KFEyRftAy3a @At GA2ya 2F LINRFSaa
Li AaLISOAFTASR LlzyAaKYSyid F2N) G6SIFOKSNE 6K2 20
I ROSANIIR G(Gdzi2NAyYy3I 2N AYGNRRdAzOSR &aiGdzRSyida 12 NJ
fAYyS (2 2ytAyS (2 OANDdzY@Syid NB3IdA FiA2ya o6a
NBIdz FGAy3 2yt AyS dzi2 NR WaEHavapoNBlE S ASR Ay

¢KS HnAamMy FYR HamMd YSI&Ad2NBa& KFGFS AYLERNII
RSOSt2LySyd y20 2yteé 2F akKlR2g SRdzOFGAZ2Y 0
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SELISNASYOSa F2NINBFAYAYI ylLiaArAzylf FyR f20!I¢
O2yadzYSNBR FyR &dzLJLJ ASNER lo2dzi | aLlSoda 27F al
aeY0o2f A0 aAWIVNRARGIKGP SN LINISH B2 NR y3 LINR GARS
fAYS S6A0GK GKS SELISOGSR o0SKFE@A2dzNF £  &ad1F yREN
SRdzOF GA2y Lt FOlUA@GAGE tA1S a0Kz22fAy3ax yR (K
Al WRaP C2NJ O2yadzyYSNERX GKS LRtAO& LINPOARSR
L2 GSy GAL t  NRa NS Frd2yNg 85 B yYRIEASYy Aqyl S80S 2 F OKAf F

9y OGYSy i merifmdii KLIS2 thAnGmySa NBadz 6SR Ay | Y2
STTAEDIMAGK GKS fFNBS Gdzi2a2NAy3 SyGiSNILINR&ASE oY
2F YSRAIWAR FyR avltt 2ySas Fyz2y3a gKAOK az2y
L2t AOASa Ay@2f SR O2yaARSNIoftS O2raii SBRNI ¢ca
O2YLI yASa Ay@dSaidSR YdzOK G2 206Gl Ay GKS t A0Sy
FAYIYOALET 06dz2NRSYy G2 O2yadzYSNaR o0& NIAaAy3d dz

l'd GKS aly$S GaySsz t20Ft 320SNyYSyia SELI
Kddyy NBaz2dz2NOSa F2N Syl OGyYSyd 2F G4KS NBIdzZ | G
Ay O22NRAYIGA2Y YR LI NIYSNEKALI 0SG6SSy R
NEBalLR2yairoAtAde SR (2 LINBJI NR OIGA 2ryydR  ht (1d&0SE N |
. dzNBIl dz ASH6SR NBalLlRyaAroAtAdGASa a teAay3a oAl
G2N] @ C2NJ) SEI MWSHNI Onyiel A¥SA2¥MHB KSNY [/ KAyl =
LINEOofSYa Faa20AHRSR26 8GR GF ANB 2313F SIher SK 2 NJ
0§KS SRdzOF GA2Y | dziK2NARGE& RAR y20 KI @S NBf SOl
Fdzi K2NAG& NBOSAGSR Ylye O2YLIX IFAylda 2y NBTFdzy
I RAYAAAGNI GA2Y F2NJ al Ny} SO wS3AdzZ I GA2y 6KAOK ¢

CdzNIKSNE f K2dzZ3K GKS aeadsSy 2F ReylYAO
NBgFNRSR O2YLX ALyl (dzi2 NFO2IY LIONE GAIR 2NES Al BY2RHz03
Ffta2 0SS YAat EBRRAGANBK2FSgGad2y Ay Aa GKEG |
Gdzi2NAyYy3 AyaidAiddzi MyE BKRazZ R2 NI20A YOK | ANBISY 2 y$
LINE JARSNE amX&#f FTORENHIS RS AN 2NyIikSyr (g2 &SIt
42YS dzyaONXMzLddzt 2dza odzaAyS&aasSa G2 NRff dzl (K
OKIFffSy3asSas yS¢ NBIdA I GAz2ya 6SNBE RSGAASR (2

Box 5: Sideeffectsfrom the dynamic blacklists and whitelists
{(2YS ofl OlfAata RAR y20 &4LSOATE (GKS NBF 4
YAY2NIJ LINPOofSYa gA0GK FILOAEAGASA odzi y2i
08 LI NByilda aayoOS (KSe gArlSorRe 02 F Of dzA ANy,
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dzy NBlF a2yl ofS OKIffSyaSa F2N GdzizNAy3I 02

.8 O02yi(iN}rads GKS sKAGStA&aGa OFdzaSR O
GKAGSEAAGSR Gdzi2a2NRyYy3I O2YLI ye &aLIS@I NIt &k
cn OAGASE | ONE K4zl / RRogay/2 yERISRRR SoyAt (8RS deit dR dr$
arftrFrNARSa 2F SyLX2eSSa FyR LINBGSyidiay3a i
NB FdzySRma2dNBE (KS | 0402y RARE YRS | GEWAN AR &l
YR AYRdzOSR (dziSSa (2 LIz2NOKIF&asS Y2NB O2d
O2dzf R y20 FTF¥F2NR AYYSRAIFIGS LI eyYSydao { dzm
I f NBI Re & dza LISYORI SKRIF R FO ZFyNI LOZRNERR 2 i@ e G B il
alye aiGdzRSyida 6SNB YIRS (G2 LIle& Gdzi2NRy3
GKSe G(GNYza (SR HNBSdzDR¥ALR2YWe® LG sl a Sadavld
gddzZ §NB N2ttt SR [ gFe FNRY (KS (dziSSad ¢KS
f20Ft I dzZiK2NAGASE Y2NB Ol dziAz2dza 6KSy 6K

4.2.2.3. The Covid19 pandemic: suspensionof off-line tutoring and tightening of
financialregulations
During the Covid 9 outbreakoff-line tutoring was suspended (ChiMdoE, 2020), and since online
Gdzi2NAyYy3 LXF@SR F LRAAGAGS NRES Ay adzZJJ2 NI A
attitude towards online tutoring softened. Government andheol partnerships with online
tutoring companies increased. This indirectly sent signals to the market players, who saw great
potential in online tutoring for huge profits.

These developments meant thahline tutoring had been dramatically boosted in 2020,
accustoming millions of students to digital learning. The Key Laboratory of Big Data Mining anc
Knowledge Management (2020a, p.17) reported that the online education consumer market grew
from RMB8,520 YS$1,230) million in 2013 to RMB88,430 (US$12,780) million in 2020. The
corresponding market penetration rate increased from 6.8% in 2013 to 15.0% in 2019, and jumped
dramatically to 85.0% in early 2020 when Ceal&dstruck. During this period, BigTech g@amies
and capital flooded the marketplace and contributed to wild expansion of online tutoring and to
advertisement wars between the major player§ens of billions were consumed by the
advertisement arms race big market players invested much more invadisement than in
curriculum development, teaching research and tutor professional development (see Box 6).

At the same time, many offline tutoring centres did not survive closure during the
outbreak, and some online tutoring companies lost clientshesdompetition intensified. Take
the-moneyandrun cases increased sharply in 2020 and 2021, when many tutoring companies
suffered from declining business and some others closed. In 2020 and 2021, more cities learne

from Shanghai and devised regulations the finances of tutoring companies. Regulations in
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Tianjin, for example, specified the maximum amounts of daily and weekly expenditure from the
accounts set up by tutoring companies in stipulated banks for receiving tutoring fees, and
instructed the bank to report unusual cash flow.

The national government also took actions in the same line in response to rising consumer
complaints. In October 2020, MoE and the State Administration for Market Regu(&AVR)
issued a joint document to initiate a natiwide focused rectification against the illegal acts of
Gdzi2NAY 3 AyadAddziazya dzaAy3a dzy Tl AN O2y G NI O
order to regulate the contractual behaviour of tutoring institutions, resolve disputes over fgori
O2y (N> Olla STFSOGAGSte FyR al FS3dza NR (KMoEf S3
and SAMR2020).

Box 6: Eduational commitments marginalised by advertisement arms race, and
educational goals marginalised by pursuit of profits

The market seized the opportunity of the Codil pandemic to expand its control ov
education, threatening the power of the state and intruding into the autonomy of the far
Economic values overrode educational values, severely damaging the moralavigsnof the
tutoring market.According to industrial analysis, the tutoring industry accounted for 6% o
number of advertisements by key industries in 2020, ranking fourth in the numbg
advertisements of key industries. Ten tutoring institutiopei® more than RMB10 billion o
marketing within just the two months of summer vacation. Tutoring advertisements
dominant in official television and most popular variety shows.

As an example, the financial report of Gaotu TechEdu for the third quait020 indicated
that its sales and marketing expenses were RMB2.056 billion, 9.3 times higher than its re
and development expenses of RMB220 million. The marketing-eaoes not only brought
extremely rapid growth in advertising, but also falslvertising and unfair competition. Amid
the chaos, small and mediusized institutions that could not afford to burn money we
gradually pushed out.

In addition to faking the effectiveness of tutoring and the qualifications of tutors,
advertisemens exaggerated the severity of competition in the education system, exacerl
I YEASGASEE YR FR@20FGSR (srAaliSR It dzSa
come to our centre, we will support your child; if you don't come to our centreywillesupport
OONBF G586 &82dzNJ OKAf RQa O2YLISUAGI2NARPE hiK
a popular platform advertising a major online tutoring company presented a fake story of
students in front of the release board Gfaockao(Grade 12 examination) results. Two stude
were excited that they had been admitted to the top universities, and attributed
achievement to the company. The third did not make it, even though her score was hig
blamed her mother for not investin tutoring from the company. The advertisement seen|
to ascribe failure to enter the top universities to a lack of tutoring, and hinted that parents
did not secure tutoring were irresponsible.

These patterns reflected broader forces, with economatonality and instrumentalisn
replacing educational rationality in terms of both supply and demand. On the supply
entrepreneurs exploited commercial interests; and on the demand side, many parents S
value for money. Both sides overlooked funtental values and the wider aspects of learn
in educational processes. The intrusion of capital and technology also changed balance
internal ecosystem of shadow education, resulting in many small institutions of high g
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losing the space neked to survive.

Shadow education could be a laboratory for educational explorations, and in turn bec
potential driving force for school transformation. Indeed, numerous beneficial strategie
innovations have been made by online tutoring providierserms of tools and modes durin
and before the Covid9 pandemic. However, the technical means were mainly used to repl
offline scenarios and promote largeeale production, which, in combination with other facto
resulted in a high degree of ntent homogeneity. Problems of data and privacy infringem
also worsened.

As such, longxisting problems worsened, including false advertisement, unfair
competition, consumer rights violation, and leyuality tutoring. The national government had
tackled these problems in 2018 and 2019 with some success. However, the policymakers founc
that once shadow education became a favourite target for national and international capital
investment, it operated like a wild horse running at a speed that mo@eragulations could not
slow. In addition, concerns intensified on the larger issues of capitalisation and industrialisation of

shadow education, which had become a stadne system with backwash on school operations.

4.2.2.4 Reclaimindhe mainstreamstatusof schooling

In consequence, in July 20#ie Communist Party of China Central Committee and the State
Councik2 Ayifteée NBEtSFaAaSR I LRftAOe SylAdf SR -BCdzNJ
a0K22ft ¢dzi2NAyYy 3 F2N / 2d/LKGHEmeNBfices Rt [Comntiyist {
Party of China Central Committee and the State Councit HPM 0¢ KS  LJ2 f A O& | A
NERAzZOGA2Y QS A®dSd 2F addRé o6dz2NRSY FNRY 30K2?2
to protect student wellbéng, reduce the study and financial burdens, and alleviate parental
anxieties. The measures on tutoring specifically targeted thefofit nature of capital, which was
viewed as the cause of many negative aspects of the shadow education industry. Talepmliey
was followed by a series of regulations addressing specific aspects, such as tutoring materials, fee
FROSNIA&AAY3AT O2yGNFOdGa FyR Gdzi2NBQ ljdzZ t ATAO

2KAES (KSmo ndyt AOASEa SYLKEFEAaAAASR NBIdzZ | G
A Yy R\BESipolicKn$easures in 2021 particularly aimed to deindustrialise and decapitalise shadow
SRdzOF GA2y s Ay GKS LINRPOSaa NBRdIZOAYy3a GKS &aATl &
gravity to their schoolsL & &g+ a | LI2AAGA2WRE aDKRIRGEGIFE> G+
O2YLINBKSY&aA @S 3ASyRE (G2 AYLINRGS SRdOFGA2Yy 7T

At the level of compulsory education, academic tutoring providers were required to
become notfor-profit institutions. While these providers previously haubst of their business
during summer and winter holidays and weekends, these slots were now prohibited by academic

tutoring being restricted to evenings on working days. Accompanying measures addressed publi
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schooling, and the government collaborated lwithe media and schools to promote rational
consumption and parental responsibility. Aftechool programmes were developed, and the
school day at the compulsory education level was added by extended education (which usually
lasted from 3.30 pm to 5.006.30 pm for primary students, and from 4.83.30 pm to 6.3@ 8.30

pm for lower secondary students, varying by region).

Most of these measures focused on the supply of education. The official discourse was very
clear that schools should be the principastitutions fulfilling educational goals. Schools, the
discourse added, should not push the responsibilities to families and shadow education, and
should provide equitable and quality education for all. In this perspective, shadow education
should be veryimited and no more than a complement to schooling when necessary.

On the demand side, afteschool programmes did absorb some childcare needs and
provide homework support that had previously been offered by the tutoring provideosne
parents who had ben forced to arrange tutoring under peer pressure or because their children
could not catch up in class when most others were receiving tutoring felt relieved that they could
NEfIE I tAGGE S alyeée &dzOK LI NBy i dandaeflectedic® R N
the problems brought by intensive parenting, though they were uncertain how long the
honeymoon period would last until they were confronted again with the pressures from high
stakes examinations. Some immediately became anxious wherdibegvered that other parents
were not slowing down in the way that they had done.

Adding numerical analysis, the China Education Panel Survey compared pbhttore
and after the doubleburdenreduction policy. It showed decline in the tutoringarticipation rate
(Wang, 2021). In the spring semester of 2021, 48.1% of primary and lower secondary students ha
received (academic) tutoring, and the figure dropped to 21.7% in the fall semester. Participation
rates in noracademic tutoring and home tating also dropped from 50.8% to 38.9%. However,
the data did have ambiguities, including that home tutoring (i.e. hiring home tutors) was not
separated from noracademic tutoring, even though much home tutoring was academic. Another
study showed that pe third of parents still considered shadow education necessary and
anticipated continuing with it despite the ban (Zhang, 282Many middleclass parents in large
cities became more anxious as a result of the policy, since the competition remaineddietiusir
children but they had fewer choices in the marketplace.

Related, the policy had immediate impact on the shadow education providers, especially
in the capital market, and on other registered tutoring companies. Four months after its
implementatin, the industry had seen a sharp drawback of capital investment. The companies
that had been among the largest in the wolldted in the stock markehad to cut out their

academic tutoring, andasne companies went bankrupfn estimated 6680% of employes in
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these tutoring companies were expected to lose their jobs. However, many turned to hidden self
employment online or offline.

These hidden activities signalled that while the legitimate tutoring companies suffered
from fierce regulations, the blackarket expanded in response to the persistent demand.-Self
employed tutors and informal classes mushroomed, and parents with social and financial capital
F2NYSR WESIENYAY3I LRRaQ FT2NJ ANRdzZL) Gdzi2NRAyYy IO
samplecontracts reminded parents of potential risks in illegal tutoring. However, as long as parents
still felt that schooling was not enough to give their children the learning they expected (such as
personalised attention), and felt pressed by the continuechpetition in the stratified system,
such demand for tutoring would not disappear just because the tutoring provided by legal
companies had been reduced.

The policy has yielded complex implications for equity. Families that previously had little
access tdutoring generally felt that it showed a strong commitment to equality. At the other end
of the scale, the privileged social etevho could arrange private tutors rather than being
dependent on the companies were little affected. Among the loméadle- and middlemiddle-
class families, many felt that the policy made life more difficult: they previously had many choices
in the marketplace and could compare prices and chose affordable tutoring services. Now they hac
either to reduce tutoring, leavingtheD KA f RNBSy Q& FI GS Yz2adate G2 &«
the black market full of uncertainties in terms of quality, safety and pRoethe government, the

expanding black market was much more challenging to regulate than the registered iogstut

4.2.3Lessongrom ChineseExperienceWhena strongstate confrontsa strong
market

4.2.3.1.Learningrom the five-dimensionaframework

tKS RBBEARAIZEGAZY LRtAOE RSY2YAaiNIGSR fSINYAY:
6CAIdNBISNIF I GBRYRBEGSYyaArzy 2F (GKS FTNIYSE2N] @
MO [ ga I-)/RVNBEIdsz-GA’zj)v/é\H( /2)/OSNJESR L2t AOe
SRdzOF UA2y YR FFYAf e SRdzOF0GAZ2Y

w 23y AaArAy3d GKFG GKS aOK22ft3x FrEYAf& |yR BKI
0KS 82dzy3 3ISYSNIiA2ys GKS Hnum LREfAOASA RSO
SRdzOF A2y SAGK FRRAGAZ2YLFE GGSyaAz2y (G2 FIF YA
NERdzOS GKS &aO0FftS 27F dzi2 NXym hiyy Ri KGNI2AITK SR &Kyl
aF ¥S3dzZa NR aoOKz22fa FTNRBY GKS ol O1¢laK 27F Gdz
AO0NBYy3IGKSY (GKS ljdz2rfAde FyR SldaAaide 2F aOKz2f
gl & AaadzsSR UGRNBGBRIYTF2NDSS (K KS FANRG SRdzO!b
FILYAf® a GKS FANRG OftFaaNR2yY T2NJ OKAf RNBY
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The doublereduction policy and accompanying actions tried to tackle both the symptoms and the
causes of the challenges. Theeasures to drive capital out of education in academic subjects at
the compulsory level were very effective. In addition to tiw-for-profit requirement and ban on
weekends and holidays, academic tutoring companies were prohibited from raising capital on
stock exchanges.

2 KSy GKS &adzldLd @ 2 7F G dzi 2 NA ya0Kel25f NENRENS R
RSOSt2LISR G 3aINBIG aLISSR Ay aoOkKz2z2fta G2 loazl
4dz0K a OKAfR O NB3X YB®RINGIZNNA DN bSBA G X .
2FFTSNBR YIUGA2YSARS 4 A dokoleyedeturdi 2 f A ORES | Y2 P h K a
AY ljdzZt AG8& | NRdzyR GKS O2dzyiNE® ! {ta oSNBE ¢
0dzZNRSya 2y (500KENE 0 YROIE 3I20SNYyYSyiha az2dAa
SRdzOI G A2y NFBA&2dzND S0 [TRNRWA QINRJZARNENWET 2(F2 YR NID
F ROSNIA&ASYSylia oKAOK dzaASR G2 Ff22R | {NRANS ala
KS FdzyRIFIYSyidlf OFrdzaSa 2F &a20Alt OdzZ Gdz2NB |y
HO 5SL28Ay3 GKS ySOSaalNE LISNR2YyYyStY Lyada
NB & 2 dzZNO S a
vdzZl f ATASR LISNA2YYy St 6SNB ySSRSR i G4KS f 20l
KSO1axX odzi Ffaz2 F2NJ OKSOlAy3d GKS (dzi2NRARy3
G§SE(G06221a® ¢KS 20t 3A2F3SNY YRy iISOKyadDl yS &RA
I320SNYIyOS a  ¢gle& G2 02YLISyalrdsS F2N €1 0}
OGN yAF2NXYI GA2Fa6Fat NEKIBNBERNDEYSYy i YSOKFYyA&

As mentioned in 5.2.2.2, prevarication was a major obstcknactment. Learning from

O

previous experiences, a department for regulating tutoring was established in the Ministry of
Education a month before release of the doubdgluction policy. Corresponding departments
were established at provincial, municipahd district levels. Education authorities were granted
greater enforcement rights to regulate shadow education.

Due to the importance of the doubleduction policy, various departments in the central
government independently took serious action. Mostdrihg regulations before the double
reduction were issued by the Ministry of Education, sometimes in partnership with other
Ministries. After the announcement of the doubleduction policy, alldepartments involved
issued regulations independently or tothe lead to show their commitment and determination.
The action at the national level pressurised corresponding departments at the local level to
respond rapidly and efficiently. For instance, the Ministry of Civil Affairs oversaw registration of
tutoring institutions, the State Administration for Market Regulatidaok the lead in regulating
advertisemens, and the National Development and Reform Commissimok the lead in

regulating and monitoring tutoring feeRartnership and coordination between depaents and
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divisions within education authorities improved because of clear division of labour and strong
signals from the central government. However, as different departments were also in competition
to show their contribution in regulating tutoring, toring providers encountered more fierce
rectification from diverse departments.

o0 tIFNIYSNBKALKRS SRdzNBBAMy I (RS 02y adzyYSNAE |y
In addition to partnerships with schools in ASPs, and those within the government, three other
domains saw strong and effective partnerships:

9 Partnerships with the mediavere strengthened for advocacy and educating the
consumers. Deliberate efforts by tldficial media prior to the release of the policy helped
to set the stage, preparing the public and tutoring providers for what was to come. Shadow
education had already received much criticism in the media, and the initiatives led to
another wave of critism and advocacy for tighter regulation. The media also helped to
make the policies comprehensible to both suppliers and consumers. Experts were invited
to write their professional opinions and interpretations of each policy document for the
Ministry welsites, and attracted further attention from the media.

9 Partnershipswith research institutionssuch as universities and think tanks were
strengthened for policy evaluation and refinement and for supportingregjéilation. The
government funded research gtitutions to monitor risks, evaluate progress, feedback
public opinions, and support evidenbased policy refinement. The institutions also
initiated such research independently, and submitted policy papers to shape the decision
making.

The topdown and bottom-up policy consultation framework allowed timely
feedback for policy refinement. It contributed to a learning(changasyou-go model of
policy enactment, in which policy makers could learn rapidly from experiences and adjust
with great flexibiliy. For instance, the standards for defining academic andataaemic
tutoring (which was the core for regulating tutoring, since academic tutoring was under
much harsher regulations than neatademic tutoring) first released by the Ministry of
Education aused confusion and ambiguities for enactment. In collaboration with the
Shanghai Municipal Education Commission (SMEC), the Centre for International Researc
in Supplementary Tutoring (CIRIST) at East China Normal University (ECNU) conducte
related reseach and organised an expert committee with colleagues in the ECNU Institute
of Curriculum and Instruction (ICI) to devise more professional and feasible principles for
classification. CIRIST also established an expert evaluation platform and a dynamic
database for typical cases in partnership with Shanghai Tutoring Association (STA). The

initiative received positive feedback from the industry and parents, and other cities
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followed. The model later became part of the national policy and was implemented
nationwide.

Shanghai was also innovative in its use of professional and scholarly bodies to
support bottomup selfregulation. The government had encouraged establishment of the
STA in 2020 as an independent professional association. It was -forfuobfit
independent legal entity jointly initiated by ECNU, Shanghai Open University, Shanghai
Centre for Teacher Training, Shanghai Association for Education Evaluation, tutoring
companies, and other public education institutions. Before the foundation of the 8IFA, s
regulation was mostly led by official rfwr-profit professional associations (Zhang, 2019).
However, these bodies focused on wider private education, and representeddotop
approach to selfegulation.

Another type of body that claimed a proféssal identity brought together a
significant number of small and mediusized enterprises (Zhang, 2019). These were for
profit bodies and thus more commercial. They publicly supported government regulations,
but provided coping strategies for the enterpes to circumvent regulations. They made
profit mainly by providing business consultations and training, with little attention to the
professional development of tutoring providers as educators. These bodies were not
recognised by the government as offi@asociations and were controversial for their grey
area practices.

The STA had a new model insofar as it was the first tutoring association for bottom
up selfregulation, with leadership and guidance from educational researchers and
professionals. It plys a more neutral role with a greater extent of autonomy and
independence from the government and the industry.

Partnerships with banks and other financial institutiamsre established nationwide to
regulate the finances of tutoring institutions. One idovas on charging of fees in advance,

in response to the increasing number of tutoring enterprises absconding with money (see
5.2.2.2). Under the regulation, all advance charges were to be entered into designated
accounts for which the banks would not ecpa additional fees. The tutorial companies
were then required to designate proportions of the deposits as financial guarantees for
fulfilling their commitments. Specific details were set by the local authorities around the
country. Banks were also instted not to provide loans to parents seeking to use the
finance to pay tutoring fees, and were required to strengthen the supervision of their loans

directly to the tutoring sector.

4.2.3.2.Summary
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In summary, the doubkeeduction policy and thaccompanying measures were an evolving policy
movement. Behinditis& S Ny Ay3a 3I2@FSNYYSyild 6AGK LISNERAAID
f20Ff FdziK2NAGASA 6SNB O2YYAUGGSRI STFADABY
FR2dza G YSYy (1 a (6 FRBII AFEIRANE! W YLINESYSy G odzi Ff a
YR (K24&S¢ MBa dakENSRim2yyda OKI £ €t Sy3asS Ay GKS [/ K
F@Ay3 o62dzi LRtAOE Syl OlGYSyd Ay [ KANBVA&dzKE
Ldzi GKEFOG Aa 2yteée KFEEF 2F GKS aG2NEO WK AN
K S NB 1AYES | [a daNNERBD

Ly €SFENYyAy3s |R2dzadAy3a IyR GNBAY3IAZ [/ KAYI
ol flyOAy3 HBEKR NBAHZEFIGAZ2YS Ay FAYRAY3I GKS | LI
LINEPOS&daz (GKS SRdzOF GA2Y LINRPFSaaAzylf LI2sSN K
GSyarzya oSkgRSY KEKE I ANQ ISE

Experience from China starts withethisefulness of the policy framework (Figure 2) set out

Q)¢

é
N

(e

at the beginning of the report. The official national initiative to regulate tutoring started only in
2018, but policy makers mobilised think tanks to learn rapidly from other countries, which they
adapted to the local context. The policy on shadow education since 2018 has been guided by the

five dimensions in Figure 2 and generated contextually rich experiences. Core experiences include

- Ongoing national commitment to regulate the secttw coordinae, guide and support
local authorities in enactment, and to extract and share experiences to reduce regional
disparities in regulatory capacity.

- Institutional transformation to secure allocation of qualified human resources and
sufficient financial resowes, and availability of technological means for enforcement.

- Reflectivity in policy enactment by mobilising education specialists and other
professionals: soliciting opinions from various stakeholders and active learning from
lessons and experiences tojast policy text and practice.

- Partnerships include those within the government (crosgional and cross
departmental), with the media, banks, thitéinks, education specialists, and with schools

- Arelated matter concerns concerted policy making: halistanning of schooling, shadow

education and family education.

Lessons from China include:

- China has been chasing a fakinging system because serious natiade regulation
took place late when the shadow sector had grown for over two decades ahbdwme

larger than the school system in terms of number of institutions and staff.
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- Partly as a result, the cost for regulation (resource and time) was high and the tens of
millions of seHemployed tutors were difficult to trace. Many of them lost th@b and
many others remained in the grey market.

- Online tutoring cannot be regulated effectively if only focused on tutoring providers.
Venture investors and technology companies are aggressive driving forces.

- Balancing the state and the market: for exale, too much topdown selfregulation could
result in insufficient support to bottorup selfregulation of companies and associations.
Some governments, including Shanghai, are learning to move towards professional
bottom-up selfregulation.

- Balancing tk continuity and change: the learniagyou-go policy model could be flexible
and adaptive, but may cause confusions and reduce willingness to comply.

- And related, avoiding the wha&kmole policy: before devising new policies to address the
symptoms policy makers need to listen more to the industrial voices, and base policy
adjustments on scientific investigation and comprehensive understanding ofahsecs
for their countermeasures. Only by doing so, the government can avoid falling into the

trap of whacka-mole policy.

Finally, he doublereduction policymovement isa unique example of a strong state
confronting a strong market in the domain of private tutoring. Rather than lip service to critique
the negative dimensions of privatisation and marketisation in education, the Chinese government
took action. The determition and huge effort and resources devoted to regulating tutoring at
national and local levels were to be applauded. Yet, as the society develops and expectations fo
education expand and diversify, schools alone cannot fulfil all educational goalslea@i$social
problems, especially when they are caught in the tensions between the private and public good.
As shown by comparative studies (e.g. Christensen & Zhang, 2021; Zhang), 202Toot of
shadow education problems in China lies not only incadion but also in the wider society.
Parental anxieties may appear to be educational anxieties, but they reflect status anxieties and
social construction of achievement and success in a hierarchical society of deepening socic

stratification and acceletang change.

4.3India
4.3.1Historicalperspectives
Private tutoring in India has a long history. For example, Majumdar (2018, p.274) quoted
newspaper advertisements in Calcutta (preseay Kolkata) from uppetlass households seeking

private tutors in the 189Qghus indicating that the phenomenon has a long history. During tHe 20
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century both oneto-one tutoring and coaching classes became common across social groups.

Thus, for example, Kale (1970, p.375), writing about a city in Maharashtra, indicated.8¥%)(
al ye 2F GKS 021 OKAy3a Of | dighthd or XndeperidanO K
entrepreneurial activity of gifted teachers have turned into large organizations. The hordes
of students preparing for the statewide [Secondary School Certificate] exaonsatieate
a demand for their services. The tuition or coaching class teacher tries to give the student
an effective examination technigue, based mostly on memorization of reaalye
answers.

hyS 2F YIESQa AYyGSNBASESSa NaEtYstlINgséRes inlteo T

contemporary era, that:
Teaching in recent years has been commercialized. Teachers earn five times more mone!
from tutoring than from regular salary. They have turned teaching into a busimess
corrupt business. Why do they daat? Because they have no security. The society expects
the school master to be a missionary but does not give him the security, income, insurance,

pension that he needs.

By stages the phenomenon entered official agendas, though slowly. TheNRHhal
Policy on Educatiofindia, Ministry of Human Resource Development, 1986) did not mention the
matter. Task forces leading to revision of the National Policy in 1992 did mention coaching, mostly
approvingly as a mechanism to provide remedial support andigedsocial inequalities. Less
positively, the combined report from the task forces (India, Ministry of Human Resource
5S@St2LIYSYidE MpPHI LIPTp0y NBFSNNBR (G2 aAayadl
y2iG 0STAGGOAY D (KS quiNgstidertsitddd yhaeEessary éhorezBrid indlicing N.
LJdzLJAf & G2 GF1S LINAGIFGS l(dAadGAzyasdod | 256SOSNE

the National Policy.

The theme came more strongly to the fore in association with discussions dim&ight

to Education Act, which was passed in 2009. The Act provides for free and compulsory educatiol
to all children aged six to 14, and includes the stipulation (India, Ministry of Law and Justice, 2009
I NOHAOES wHyO GKIF G @b 2f orih&selDik @idkte Juikidn bripriv&te/téathih@ K
FOGAQGAGREE @ OuNAaKESWHION PHidhat meplaced the 1986/1992 predecessor

mentioned coaching seven times. It contained a section (India, Ministry of Human Resource
Development, 2020,J0H 0 KSF RSR a{ G2LILIA Y I O2YYSNDALf A A
to reduce coaching by promoting formative rather than summative assessment. Specifically, it
A0 GSR OLI NI ndoHU GKIG a¢KS OdzNNEB Yy lexaphs andizNS

entrance exams and the resulting coaching culture of todagre doing much harm, especially at
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the secondary school level, replacing valuable time for true learning with excessive exam coachin

FYR LINBLI NI GA2Yy D¢

4.3.2Thescaleof private tutoring
Awareness and accompanying analysis of private tutoring in India have been improved by inclusiol
of the topic in official public expenditure surveys. Tables 3 and 4 present data from the national
household survey conducted by the National Statistical ©ffic2017/18. The report presented
0§KSaS RIFGF dzyRSNJ 4KS KSFRAYy3 2F W02l OKAy3Q:
Gdzi2NAYy3IO P C2N) KS K2dzaSK2f R adaNBSesz 021 OK.
individually orina group, athoS 2 NJ Ay | y& 20KSNJ LX I OSz o6&
Statistical Office, 2020, p.16). The statistics indicated that nearly one third of secondary and highe
secondary students were receiving coaching, and that even at thenmery levé 11.6% of

children were doing so. Proportions were significantly higher in urban than rural areas.

Table 3: Enrolment Rates in Private Tutoring, by Level of Education, India, 2017/18 (%)

Level Rural | Urban | Total
Preprimary 9.2 | 156 | 116
Primary 13.7 | 246 | 164

Upper primary/middle 194 | 29.4 | 21.9

Secondary 27.2 | 38.3 | 30.2

Higher secondary 23.1 | 36.8 | 275

Source: India, National Statistical Office, 2020, p.113.

Even more striking were variations by state and union territory as shown in Taflbet.
range in enrolment rates was huge. At the top end were West Bengal and Odisha at 75.2% an
42.5% respectively, while at the bottom were Telangana at 2.3% and Rajasthan at 4.0%. Marke

differences were again evident between urban and rural areas.

2 Not all states and union territories were included. At the time that the survey was conductedhbmii28 states and eight union
territories. Delhi was the only union territory in 2017/18 included in Table 4. The status of Jammu & Kashmir was changed fro
state to union territory on 31 October 2019.
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Table 4: Enrolment Rates in Private Tutoring, by State/Union Territory, India, 2017/18 (%)

State Rural | Urban | Total | State Rural Urban | Total
Andhra Pradesh 4.7 6.9 5.5 | Kerala 16.7 | 20.2 | 18.3
Assam 21.2 | 37.1 |22.9 | Madhya Pradesh 6.7 | 249 | 115
Bihar 36.7 | 41.8 | 37.3 | Maharashtra 7.0 | 32.7 | 18.2
Chhattisgarh 20 | 149 | 4.3 | Odisha 40.4 | 52.6 | 425
Delhi - 33.2 | 32.7 | Punjab 123 | 19.6 | 14.8
Gujarat 5.2 | 28.8 | 14.3 | Rajasthan 20 | 104 4.0
Haryana 6.6 | 19.3 | 10.8 | Tamil Nadu 41 | 124 8.0
Himachal Pradesh 3.5 | 11.6 | 4.4 | Telangana 0.5 4.3 2.3
Jammu & Kashmir| 14.3 | 28.5 | 17.4 | Uttarakhand 121 | 204 | 14.2
Jharkhand 22.8 | 43.5 |27.0 | Uttar Pradesh 83 | 223 | 11.2
Karnataka 2.8 7.9 4.7 | West Bengal 74.3 | 77.8 | 75.2

All India 17.3 26.0 | 19.8

Source: India, National Statisticaffice, 2020, p.185.

4.3.3Regulatinghe sector
/| 2y OSNYAY3I NBIdA FGAZY FT2NILINKAGFGS GdzizaNAYy3IS
some state governments have been proactive while others have laéssez faireAmong the early
movers was thegovernment of Goa, which promulgated regulations in 2001 (Goa, 2001). It
required the operators of coaching classes to undertake initial registration and renewal on an
annual basis, and prohibited employment of tutors who were employed by any governrment
funded institution. Operators were also prohibited from using the premises of governfuaded

institutions.

Comparable in coverage were provisions in Uttar Pradesh in 2002 (Uttar Pradesh, 2002a; 2002b
but with registrations valid for three years and wivther variations. They were followed by Bihar

eight years later (Bihar, 2010) where, as in Uttar Pradesh, registrations were valid for three years
The Bihar regulations also stipulated minimum space of one square metre per student, together
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GAGK MPWHFETF APIZNY A GdZNBT f AFKGAY 3T G2AES8Gax |y
from Bihar was largely duplicated in Manipur and Odisha seven years later (Odisha, 2017; Maniput
2017). In Tripura, regulations were more specifically linked to tHi® Right to Education Act. In
2011 the state government issued a ban on private tutoring by government teachers, which was
followed up in 2015 by a High Court order. This order reinforced the ban on private tutoring by
governmentemployed teachers, but didermit private teachers to provide tutoring for students
over the age of 14 that being beyond the age for free and compulsory education designated by
the RTE Actg provided the students were registered in schools other than their own
(Bhattacharjee, 208; Barman, 2020).

In many cases, these regulations were introduced in response to immediate pressures, but they
were not always enacted effectively. Thus in Bihar, for example, the Minister of Education was
reported in 2017 to have indicated that to de@&8 institutes had applied for registration but only

233 had actually been registered (Kumar, 2017). Further, the minister recognised, 2,000 to 2,50(
large and small coaching institutes were operating in the state capital, and many more would have
been opeating in other parts of the state. The gap between declared intent and implemented
reality reflected constraints in the machinery within competing priorities. In Tripura, competing
forces were evident not only in the unwillingness of teachers to abandtming but also in the

desires of at least some parents to remain able to access the services (Box 7).

Box 7: Parental dismay at tutoring prohibition in Tripura State, India

LY Hnamp C¢NALIzZNI Qa | A3IK [/ 2dz2NI 0| y Yy SéachedPedchershi

private schools were permitted to continue, but only for children over the age of 14.

This ban caused protests from various student and parental pressure groups. As repofied
Times of Indi§2015), the convenor of onegroupazp R G KIF GY G ¢ KS aiddzRSy i
ASO2yRINE tS@Sta NS FIOAy3a (G2dz3K O2YLISGAGA
O2F OKAy3ds Al A& AYLRaaroftsS F2N GKSY (2 LI &d
NEFR& aG2LIISR LINRPGARAY3I Gdzi2NAy3I TF2tf26AY
'YS RSY2NI Al SR¢®

O

0S

Despite such representations, the government held firm. However, some tutoring conti
leading to a repeat Ministerial prohibitidn 2020. Again this led to protests that without private tutorin
students could not perform well in competitive examinations. One spokesperson (reporfiipoyalnfq
HAHNnO RSOfFNBR GKIG aLy | Oldz £ Of lardye$dthingywith
the limited time or periods; the syllabus for classes XI and Xll is huge and without private tuit
G§SIFOKSNE 2F a0Kz22fta X addzRSyia Oryy2id S@Sy 3
[the more prestigiod 8 O2 YLISGAGA GBS SEI Y&aé ®
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CKS alLl21SaLISNa2Y FRRSR GKFdY a! JI2FSNYYSy
illogical thinking; our hunch is that a group of substandard teachers who cannot attract studen
tuition to earn easy money must ka filed a complaint with the higher authority out of jealousy; but t
dzy F2NIlidzy 6S (GKAy3 Aa GKIG GKS&aS G4SFOKSNE | N2

Legislative initiatives were also stimulated by crises of various kinds.rBtet8to a fire in Gujarat
State, which led to attention there and elsewhere about the lack ofdakety provision (e.dndia

Legal 2019). Other concerns related to suicides (klipdustan Times2017; Igbal, 2018), which
contributed to a bill presef SR G2 LYRAIFIQa yIGA2yFf LI NIALY
Coaching Centres Regulatory Board. The bill was not immediately approved, but was noteworthy
for both its rationale and advocated regulations. The rationale (Patel, 2016, p.6) included

awareness the pressures in coaching institutions, and proposed clauses for the legislation included

1 ensure the appointment of counsellor, psychiatrist and physiologist in every coaching
centre for counselling of students; and
9 suggest steps to be taken by eyeoaching centre for reducing psychological pressure on

students.

However, the notion that every centre should appoint a counsellor, psychiatrist and physiologist
was clearly not realistic. Similarly, managers of tutoring centres in Maharashtra arduaably

valid point when protesting against a planned regulation for separate toilets for boys and girls even
if they only serve 10 students in a home (Oplndia, 2018). Such matters underline the importance

of regulations being reasonable, without which theyl be ignored and called into disrepute.

Box 8: Coaching centres in Indi& case for regulation

The following text is from a newspaper article about regulations. It was written shortly after a serio
in Surat, Gujarat, led to the deaths of 22d@énts in a coaching centre. It presents the case for regulg

to prevent similar incidents.

Economic theories suggest that when markets fail, governments need to be brought in. Market
may occur because of the presence of externalities or asymymetinformation. Governments are als
important because they act to coordinate moral norms. On all these counts, coaching institutions e
as the proverbial villains. Hidden behind legislations meant for tiny shops (Shops and Establishm
Fa KNI o0dzaAySaas GKSe& Ndzy Iy SYLANS 2F S@Sy
ones draw an entire generation of young minds and systematically erode their imagination. They
psychological disorders in students, undermine mainstreglucation, impose huge opportunity costs

students, charge an exorbitant fee which is often untaxed, and yet remain unaccountable (severa
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cases on breach of promise of refund are underway). This paints a picture of coaching centres as
bullies. The social costs are exacerbated by the absolute disregard for thieeirad| of students, who are
shoved into tiny rooms with little ventilation, let alone a fire exit. Society bears the burdenly for the

sake of finding out who is marginallytter than the other in cramming for some exam.

The building in Surat had an illegally constructed terrace. It had a wooden staircase that got
thus disabling any possibility of escape. It had no fire safety equipment, nor any compliance or ins
certificate. The response of the State government was to shut down all coaching institutions in

until fire inspections were completed. This was a typical Kede reaction.

The building which caught fire was located in a premise that was suppodeel a residential
space, according to the approved plan of 2001. In 2007, aflves commercial complex was illegal
odzatiéded LG ¢l a €S3IrftAAaSR AYy Hnanmo dzyRSNJ Ddz2 | N
out were constructed illedly later. With such patterns of violating the laws, these inspections will
serve a tickmark purpose. But here is the point. Although government measures are more emo
than rational, they have achieved the purpose of drawing our attention telciog centres. In the last s

months, three fire incidents have involved coaching institutions in Gujarat.

Source: Goyal (2019).

At the same time, many schools felt threatened by the coaching centres. As children grew older
and ascended the grades, they increasingly respected the tutors and coaching centres rather thar
their school teachers, and even skipped lessons in the schoalsler to attend classes in the
coaching centres (Bhorkar & Bray, 2018). Nevertheless, the schools are to some extent protecte
by the requirement for students to be registered in schools in order to sit the official examinations.
Also, the examination rds require science students to have conducted some practical work

which needs laboratories that are available in schools but not in most coaching centres.

4.3.4Someprominentfeatureswithin the overallpicture
Two specific features of the Indian scene @6 8 SNIIS y2(iS® hyS Aa 3S2:
Fl Y2dza WoaKlIR2¢6 SRdzOFGA2ylf OAGEQd ¢KS 20K
technology sector.
TheseOl f £t SR WSRdAzOF GA2Yy It OAGEQ A& Y20l Z cilsig wl
hit the city in the 1980s and 1990s because of strikes and shortage of raw materials beset the
OAGeQa AYRdAAUGNAIE dzyAda Ay GKS mdpyna yR mop
expansion in coaching centres about to attract students not ooy fthe city and its environs
but also from elsewhere in the state and beyond. Each year these coaching centres served
140,000 to 200,000 students, who also had needs for accommodation, food, transport and other
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necessities. Again, though, various negatiiraensions were evident. On a procedural matter,

0KS O2FOKAYy3 AyailuAriddziSa O2yiNAROdzi SR G2 02NN
register students so that those students could sit the public examinations even though no classes
were ever taka in the schools. Even more salutary were suicides specifically in Kota City (as well

as elsewhere in India) arising from the pressures to which students were subjected. This did lead

to a form of selregulation, but critics lamented that such measuregaveecessary.

On another note, a parallel with patterns in China has been evident in way that large technology
companies have entered the sector and exerted their influences. A prominent example in 2021
gla GKS | OljdAardAazy oy i.NEDEQE I NESRCDNIRFS R ¥ISa
PE1lFaK /21 OKAYy3Id ¢KAa O2YLl-andYy 2KNIR NE KO2Al 1KY
SYGSNIINRA&ASE YR 61 & FOljdZANBR FT2NJ ySINIe !'{bp
in 2011. It already claimed 9fillion students on itséearning platform, with 5.5 million annual

paid subscribers and an annual renewal rate of 86% (Qureshi, 2021), and had previously acquirec

three other companies:

wn 2017, TutorVista and Edurite, from Pearson which is one dhtgest online tutoring brands

for school and college students in the US;

wn 2019, Ushased Osmo, a blendddarning educational games platform for children agegl 3

years; and

wn 2020, WhiteHat Jr, which teaches online coding to students throughkeigens and

interactive classes.

C2fft26Ay3 GKS FOljdzAaArdAzy 2F !F{1lFakK . W Q&
that were partially online and offline. The developments demonstrated the huge corporatisation

at one end of the tutoring seot, together with the influence of technologies.

4.3.5Summary
The Indian case again shows that efforts to ban private tutoring cannot succeed, and that insteac
an appropriate government role should be steering and regulating. Taking the country as a whole,
a mgor constraint becomes evident in the decentralised system; but the corollary is that actors at

the state and even lower levels can take action without waiting for the national authorities.

The Indian experience also demonstrates the need to secure sorhef consensus when moving

to regulations. Efforts at regulation may stall because of protests from tutoring providers and even
families. Further, even teachers may have vested interests when they are themselves providing
tutoring and/or delegate part®f their roles to the supplementary sector (Ghosh & Bray, 2020;
Gupta, 2021)As in Japan and China, balance is needed between state intervention and market

operation. The Chinese and Japanese governments have largely succeeded in finding balances, t
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the Indian authorities have been less successful. Resistance from the deep institutionalisation
could be mediated through encouragement of gefulation and through education of the
consumers to improve transparency of market information; but that requinesauthorities first

to devise policies that are realistic and second to foltbwough with enactment once those

policies have been announced.

Of course, again as in Japan and China, balance is also needed in economic, social al
educational dimensionsCompanies are attracted by the potential profits from increased
dependency of students on private tutoring, enhanced by technological advances. The governmen
understandably wishes to support economic development and creation of employment, but that
needs to be achieved within a framework that also respects social and educational dimensions.
Moreover, a bottom line must surely be respected in terms of saffetytutoring facilitiesand
child protection) and at a higher level the authorities should caolesithe extent to which shadow
education becomes a replacement for schooling with corrupting effects in terms of priorities. As
such, the focus on tutoring in the revised National Education Policy (India, Ministry of Human

Resource Development, 2020, p.28ems a significant step in an appropriate direction.

5.Lessons from experience

Much can be learned from both failure and success in regulation of private tutoring around the
world. Some of these lessons have already been indicated, and they areslab@ated and
supplemented. A starting point is what governments might want to do. This is followed by

comments on challenges in implementation once goals have been set.

5.1 Aspirations, mandates and goals
This report has been framed within the context obthy A 1 SR bl GA2yaQ { dza (|
D2Ff&ax yR ALISOATAOIftE GKS F2dz2NIK 3I2Ff 6{5
jdzt t AGé SRdzOF GA2Yy yYyR LINRY2(GS tAFTFSt2y3 Sk N
At the outset,the report observed that if left to market forces, private supplementary tutoring is
likely to beexclusive andnequitable and thus to pull in the opposite direction to SDG4. In this
context, regulations are needed to harness the sector and to help azhigler goals of social

protection.

Yet at the national level a necessary question is how governments see their roles.
Ministries of Education, in particular, may feel that their remit is mainly or exclusively about

schooling, and that oversight of shadoeducation is therefore beyond their domain of
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responsibility. This is part of the reason for laissez faire approaches in many countries. This repor
argues that at least assessment and monitoring of the scale, nature and impact of shadow
education must baundertaken by governments. First, shadow education has become a major
component of the overall landscape in most countries, and second shadow education has a
backwash on schooling. Third, international experience shows that by the time governments
recognie the importance of regulating tutoring, they have usually missed the timing for effective

shaping and steering of the sector.

An example of timing that was arguably belated has been provided in the China case study
When the government did decide to regig tutoring, the industry was already large and
entrenched. The large companies had their own vested interests and ways of doing things, and the
small companies had ways to avoid visibility. Nevertheless, the national, provincial and local
authorities didtackle issues with determination, resulting in significant achievemdris.India
caseis an even more instructive example where tutoring is so entrenched in the culture that

regulationsencounter strong resistance.

Another challenge in all countriestise speed of change in the tutoring sector. In South
Africa, data collected through a carefullgministered national sample under the umbrella of the
Southern and Eastern Africa Consortium for Measuring Educational Quality (SACMEQ) indicated ¢
increasein privatetutoring enrolment rates of Grade 6 students from 4.0% in 2007 to 29.1% in
2013 (Bray, 2021b, p.17). Further review showed regional disparities with 2013 enrolment rates
ranging from 10.5% in Limpopo to 61.5% in Free State. Beyond these cdatittie information is
available to explain the sudden shift but to some extent it reflected local, national and international
entrepreneurs taking advantage of market opportunities. As in other countries, government lack

of attention to the sector perntted such dramatic growth in a largely unregulated environment.

Across the planet, moreover, the 2010s were marked by technological developments on
an unprecedented scale. Although consequential shifts were evident in mainstream schooling,
conservatismn the sector restricted the pace of change. The tutoring sector, by contrast, was
relatively unconstrained by traditions and bureaucracies, and seized opportunities to provide
online and mixedamode teaching with unprecedented speed. The pace was accetkim@020 by
the Covidl9 pandemic when faet-face tutoring was largely prohibited and companies therefore

had to innovate in order to survive.

Online tutoring, however, is even more difficult to regulate than feméace tutoring. To
date, China is thonly country to have devised comprehensive regulations for online tutqryed
again needed constant updating e.g. to accommodate -tlutak programs by Al tutors. Such
experience is instructive for countries, e.g. in Central Africa, where the scaleodhg is still

limited and online tutoring scarce. Once again, policy makers would be wise to regulate and steel
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tutoring in the early stage when tutoring is within the reach and capacity of the governiRent.
countries like India, where onlirtatoring is expanding at great speed but largely left to the market,
commitment from the government is needed to regulate the sector to protect consumers and

providers, and to limit its backwash on public schooling.

In all these domains, partnerships areeded. Tutorial centres operating as businesses should to
some extent be regulated in partnership with the Ministry of Commerce or equivalent; and
regulation of online tutoring requires support from Cyberspace Administration or equivalent. The
most obviais needs for regulation concern safety of buildings, contractual arrangements,
accounting, and taxation. Safety issues may include attention to fire regulations in conjunction with
the Ministry of Housing or equivalent. Issues related to crimes suchldsatihise and violence call

for involvement of the police force. Shadow education is in nature a hybrid of commercial, social
and educational undertakings. Regulating shadow education is only possible from joint actions of

all relevant departments for botholicy making and policy enforcement.

5.2 From vision ton enactment
Even when governments do wish to regulate shadow education, they may not have enough staff
with the right skills or sufficient financial and technical resourcésspections and followp ae
demanding, and require coordination not only between national and provincial (or equivalent)
governments but also local authorities and even schools. All the above also involves financial cos
Technologies, if used well, as in Shanghai, can help redpgeof human and financial resources,

but their use can raise further questions about privacy.

At the same time, much depends on cultural issues and what populations will accept.
Arguably acceptance of the need for regulation has increased in recard pecause of evident
abuses, some of which have received much media attention. In turn these relate to the scale of
shadow education, which expanded with the arrival of the Gd@gandemic. A growing number
of teachers in countries as different as tH8A and Kenya have been sought by families for support
in face of school closure or in dissatisfaction with disrupted schooling. These practices riskec
f SAIAGAYAAAYT (GSHOKSNEQ Ay@2ft @gSYSyid Ay Gdzi2N

As in the domins of schooling and other spheres, a gap commonly exists between
formulation and realisation of policies. Tutoring is lesictured and more diverse than schooling,
and detailed analysis of the types and providers of tutoring may be necessary. Religgntions
may be more effective in the hardware of premises than in the software of personnel and curricula,

and government interventions may be mediated or even subverted by market dynamics.
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These circumstances stress the importance of balance betwatandardisation and
diversity. As mentioned above, a starting point lies in differentiated requirements for different
categories of tutoring providers. Experience in Japan has demonstrated thenhgelbyed tutors
and highquality small enterprises mayehvaluable components of the education ecosystem able
to cater for individual needs, and that elimination of these providers raises concerns about market

concentration and monopoly.

Protection of the diversity and flexibility of tutoring lies in balaneesl partnerships
between states, markets, families and civil societies. Voices of families and tutoring providers neec
to be heard in the policy text and process. Many families feel that tutoring, just as much as
schooling, is a human right. Thus total baon tutoring are not realistic and would not be
considered. This was indeed demonstrated in the Republic of Korea, where the government in
1980 tried to ban private tutoring but found the position untenable to the point at which in 2000
the courts declard the ban unconstitutional (Bray, 2009, p.52%.shown in the Japan case, official
research on ensumes of shadow educatio @ gARSY (KS 3I2@3SNYyYSy
deepen understanding about how tutoring is perceived by families. Problematic dimergiaot
come from all tutoring providers, nor from all tutoring practices. It is important to distinguish the
right from the wrong. After all, when policy doesn't work, it might not be the fault of tutoring
providers but the policy itself needs improventieAn alternative to displacement of small centres
by large companies might be the management of appropriate venues bgdcation enterprises
willing to take the administrative burden from small tutorial operations. Underutilised public
facilities andsocial institutions may also be utilised for such purposes, and attention to broader
social issues can help steer tutors towards lifelong education that broadens and changes the nature

of the sector.

Further, the challenges in policy enactment for shadmlucation sector commonly arise
from mistrust on the sides of both government and tutoring providers. The Japanese and Chinese
cases show that the authorities can turn negativities into opportunities throagtive
communication and suppaortnderstandinghallenges faced by tutoring providénscompliance
provision of timely support and improvement of government services could help tutoring providers
interpret the policy and comply. Partnerships with professional associations could enhance

dialogue and mtual understanding and help find the common ground.

In these and other respects, measures leading to the professionalisation of tutoring are a
key solutionto ikt SNIDA OS (S OKSNBQ Sy3rasSySyd Ay Gdz:
serving schooteachers in provision of supplementary tutoring have decreased to the point of
almost total disappearance as tutoring enterprises have developed toward specialisation and
LINEPFSEadaA2ylfAdl A2y d ¢S OKSNEQ Ay OBRafihpr@®@&ia
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and fierce sanctions have been enforced on teacher involvement in tutoring. Yet elsewhere, fierce
policies have been ignored because governments have neither the moral power nor the

administrative machinery to enforce them.

Conclusion

This study commenced withthe num A &dadzS 2F !'b9{/ hQa Df206l 1
Report, which focuses on the roles of nstate actors in education. As mentionethet Concept

Note (UNESCO, 2019, p.6) recognised the importance of supplementarg fpuigaing, observing
OLpcy GKIG GKAA 6ARSALINBIR LIKSYy 2 Y-§afc2agtivitgih & 2
SRdzOlF GA2yé¢ d ¢KS LINBKaSyid aitdRe KSfLa G2 NB°
particular focus because they have become increaglgi desirable and necessary yet have been

neglected in policy discussions.

The study also noted at the outset thatiyate supplementary tutoring probably has a history as
long as that of schooling itself, but that until recently it has been very mddestale and mostly
restricted to upperclass families. Participation rates have now expanded considerably, exceeding
90% in some countries, especially in core subjects needed for thefesetondaryschooling
examinations. This fact underlines the needpay more attention to the phenomenon, not only

for those who are receiving tutoring but also for those who are not, and to analyse the implications
of the patterns. Further, the phenomenon needs attention also in countries where participation
rates are elatively modest because private tutoring is likely to expand and the authorities are still
in a position to steer the sector before structures and processes become firmly entrenched in local

and national cultures.

In the light of the above analysis, tlisncluding section highlights four core messages, described
Fa War1SlHgredaQoe ¢KS FANRG YSaal3aS Aa GKFG 2
receive proper attention from poliegnakers. The second message highlights the multiplicity of
reference points for this policy attention. Allied, the third message stresses the need for policies
on schooling and shadow education to be considered together; and the final one considers

possibilities for partnerships.

Takeaway 1: Shadow education is hem gtay, so egulateit before too late.
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Historical analysis shows that in some countries shadow education has been a significan
phenomenon at least from the early and n2@" century. Patterns in Mauritius come to mind, as
identified by Foondun (2002,488) who quoted a 1901 statement by the head of what was then
GKS 2yteée aidlidS aSO2yRIFENE aOKz22f F2N) o2ea |
KSt L)X Saaég G2 LINBGSyiaoe Ly [/Set2y O6{NR [yl
institutions that helped students to cram for examinations (Kannangara, 1943, paras.116, 140,
309). In Egypt, as mentioned above, national regulations to control private tutoring were issued in
1947; and in the Republic of Korea, efforts at the top level of govemino reduce private

supplementary tutoring commenced in 1955 (Bray, 2009, p.48).

Alongside these countries, as mentioned in Sections 5.1 and 5.3, are long histories of
shadow education in Japan and India. Yet in all these countries shadow educatiantinalty
expanded and intensified; and these countries have been joined by counterparts across the globe
¢ including even in the Nordic region (Christensen & Zhang, 2021). Government measures are
needed to steer and regulate the sector, but it will neverddiminated.Lessons fronChinaand
Japan have shown that governments, families and tutoring providers have to pay a huge price
when the state intervention comes latRegulating shadow education as early as possible could
steer and shape it to contributéo the sustainable development of education ecosystems and

minimize the damage of its negative impacts.

Persistenceand commitment are alsarucial Compared to the Republic of Korea and
China, the regulations were not effectively enforced in India fangxe. This could be explained
by the level of decentralisation in India, but also showed a ladustained and regulagfforts

from the government.

Takeaway 2: Policiefor shadow educatiorshould encompass multiple reference points.

Jurisdictiondagging in regulabin of private tutorng can compare themselves with those ahead
and consider what would (not) fit thelocal contexs. Tutoring policies and accompanying
regulationsaround the worldencompasghree dimensions: commercial, educationaldasocial.
Classifying the many international policies on tutoraralysed in this reportTable5 presents a

set of indicators that policynakers can use as a reference point for decision making.

It is important forpoliciesto take account of the diveity of shadow education (Figure 1).
Companieseem to beeasier to regulate than informal providers and even teachers who provide
tutoring. Thesether tutoring providershouldnot be neglected however, becauséhey still deal
with children and exerecanomic, social and educational impacdmongcompares, different

regulationsmay be needed for different types of enterprise. For example, different requirements
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may be needed for online and fate-face companies; and feprofit enterprises may be treated
differently from notfor-profit ones. Also, enactment of regulations may require attention to the
location of activities. Thus, regulation of companies that operate nationally will require
coordination across local governments, as shown in the Chineseleascompanies that operate
internationally, authorities can insist on national regulations while needing to be aware of further
complexities that arise from taxation requirements, employment contracts and other domains that

vary in different jurisdictios.

At the other end of the scale from the national and international operators are self
employed tutors. Regulators in Japan and the Republic of Korea, for example, allemgigyed

tutors to operate under a different framework from larger enterprises

Elaborating on the modes of tutoring, regulations for offline tutoring may not apply easily
to online and duatutor models. New emerging modes need reseairdiormed tailormade
policies, which may also take account of seasonal variations in tutorinGhiha, theban on

academictutoring in the summer and winter holidaysas followed by frequent inspection and

site-checks byocal authoritiesduring suclseasons
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Table5. Categories of Shadow Education Policy
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