Gender Pay Gap Action Plan
Analytical Annex
This annex provides an analysis of the Gender Pay Gap Action Plan. After an overview of the
gender pay gap, the annex presents a logic model which sets out the main causes of the
gender pay gap. It then uses this model to examine how the policy commitments in the
Action Plan can be expected to impact the gender pay gap and gender equality more
broadly. Throughout, the report also considers the ways in which gender intersects with
other characteristics such as ethnicity and disability.
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1 EXECUTIVE SUMMARY
This annex considers three main factors which determine how much people earn: the type
of jobs that people do (job selection), how much those jobs pay (job valuation), and whether
people move into higher‐paid jobs (job progression). Within each of these factors, women
face barriers which lead them to be paid less than men on average. Certain women
experience additional barriers – particularly women of some ethnicities and religions,
disabled women, lesbian, bisexual and transsexual women, women who are pregnant or
care for children, and older women.
In terms of job selection, men and women tend to take different jobs. For example, jobs in
science and technology are mainly done by men, while jobs in cleaning, catering, care, and
retail are mainly done by women. Women also tend to work at lower levels of an
organisation and most part‐time workers are women. The reasons for this include:


Education. At school, college, and university, boys/men and girls/women are often
expected to be good at different subjects. For example, science and maths are often
seen as ‘male’ subjects. These expectations lead girls and women to study different
subject to boys and men, which then leads them to work in different jobs. Girls and
women also experience bullying, harassment, and other hostile behaviours which
negatively affect their careers.



Ability to take jobs. Women often have to limit their career options because they
traditionally spend more time than men taking care of children and other family
members. For example, they may have to work part‐time or close to home or take
time out of paid work. While childcare services can give mothers more time to take
on paid work, they are not always affordable and do not always meet children’s or
parents’ needs. Money and other resources may also be divided unequally within
the household, which often means that women do not have the means to search or
train for better jobs.



Availability of suitable jobs. Part‐time and flexible work are only available in certain
occupations or sectors. In some workplaces, women may experience, or expect to
experience, hostile behaviours such a bullying and harassment which lead them to
choose different jobs. Some employers may also discriminate against women when
they apply for a job.

In terms of job valuation, many of the jobs which women tend to do are low‐paid – for
example, jobs in cleaning, catering, care, and retail. On the other hand, many of the jobs
which men tend to do are higher paid – for example, jobs in science and technology or
finance. The reasons for this include:



Market failures. Some jobs may be paid less than they should because of problems
with the labour market. For example, some jobs like care provide benefits across the
economy which may not be reflected in the market. Employers may also be able to
pay less if workers cannot easily switch to another job, which is often the case for
women.



Working patterns. Part‐time workers, who are mainly women, tend to earn less per
hour than full‐time workers and also get less opportunities for training or promotion.
Flexible work, too, is sometimes paid less than standard working hours.



Job comparisons. Many of the jobs which women tend to do are considered low‐skill,
which causes them to be low‐paid. Within an organisation, the jobs done mainly by
women may be unfairly considered less valuable than the jobs done by men.

In terms of job progression, women tend to reach senior positions less than men. The
reasons for this include:


Opportunities to progress. Many of the jobs done by women have less opportunities
to progress than the jobs done by men. Also, grading systems and appraisals can be
biased against women. Women may also be at a disadvantage when negotiating
their pay because they are not expected to ask for as much pay as men. Other kinds
of discrimination and hostility in the workplace can also prevent women from
progressing. For example, some employers may choose not to promote women if
they are pregnant or have children.



Ability to progress. Childcare and the division of resources and work in the home
affect both job progression and job selection. For example, if a woman can only work
part‐time because she is responsible for taking care of children, she may not be able
to take on a senior job with greater responsibility or longer working hours.

The annex applies this analysis to the Action Plan across each of its themes: Leadership and
Economic Development, Early Learning and Childcare, School and Post‐School, Employability
and Employment, and Social Security. It finds that the Action Plan will address all of the
main reasons for the gender pay gap in some way. However, the full impacts are impossible
to predict, because they depend on how the actions are carried out – including by the
Scottish Government’s partners, private businesses, and in some cases by the UK
Government. The annex also recognises that gender equality requires changes in society as
a whole, not only in government policy.

2 WHAT IS THE GENDER PAY GAP?
The gender pay gap is the difference in average hourly earnings between men and women,
expressed as a percentage of men’s average hourly earnings. The gender pay gap is much
broader than equal pay for equal work, since it compares all earners, including those doing
different kinds of work.
There are multiple ways to measure the gender pay gap:


We can compare full‐time workers, part‐time workers, or all workers. The gender
pay gap for all workers is higher than the gender pay gap for full‐time workers
because a higher proportion of female workers are part‐time workers, who tend to
earn less per hour than full‐time workers. 1 Amongst part‐time workers, the pay gap
is actually negative – meaning that male part‐time workers earn less than female
part‐time workers on average – yet over three‐quarters of part‐time workers are
women.2



We can use either the median (i.e. the hourly earnings of the ‘middle’ worker) or the
mean (i.e. the sum of hourly earnings divided by the number of workers). Among
full‐time workers, the mean pay gap is higher than the median because it is more
sensitive to the earnings of a small number of very‐high earners, who are
predominantly men.

In 2018, the median full‐time gender pay gap was 5.7%.3 This means that if the male and
female populations of full‐time workers were each lined up in order of their hourly pay, the
man in the middle of the male population would be earning 5.7% more per hour than the
woman in the middle of the female population. Meanwhile, the median overall gender pay
gap was 15.0% and the median part‐time pay gap was ‐7.8%.

1

In 2018, 44% (534,000) of female workers were part‐time workers, compared to 15% (163,000) of male
workers. Annual Survey of Hours and Earnings, extracted from nomisweb.co.uk.
2

In 2018, 77% (534,000) of part‐time workers were women. Annual Survey of Hours and Earnings, extracted
from nomisweb.co.uk.
3

Scottish Government (2018) ASHE 2018 Scotland Tables, available at
https://www2.gov.scot/Topics/Statistics/Browse/Labour‐Market/Earnings/ASHE‐SCOT‐2017. The Annual Survey
of Hours and Earnings (ASHE) is based on a 1% sample of HMRC PAYE records. It does not include self‐employed
workers or those affected by career absences. Official gender pay gap statistics also exclude overtime payments.

Since 2003, the gender pay gap in Scotland has been lower than in the UK, but progress on
reducing it has been slow and intermittent. The full‐time and overall pay gaps have
respectively decreased by 0.8 and 1.6 percentage points since 2011, with several year‐on‐
year increases. Progress has also been uneven. For example, full‐time pay gaps of over 30%
remain in some sectors and over 20% in some occupations.4

4

Scottish Government (2018) ASHE 2018 Scotland Tables, Tables 2.2, 2.3, 2.7, and 2.8, available at
https://www2.gov.scot/Topics/Statistics/Browse/Labour‐Market/Earnings/ASHE‐SCOT‐2017.

3 INTERSECTIONALITY AND THE GENDER PAY GAP
Throughout this report, it is important to bear in mind that women and men are not
homogeneous groups. Rather, experiences of work are shaped by a range of characteristics
in addition to gender.5 In particular, women who are disabled, from an ethnic minority
group, older, LBT (lesbian, bisexual, or transgender), religious, and pregnant or caring face
multiple barriers in the labour market and in society more generally. This coexistence of
disadvantages is known as ‘intersectionality’.6
Participation in the labour market provides a clear example of intersectionality. In the UK, a
lower proportion of disabled people are employed than non‐disabled people (51% versus
81%), at least partly due to discrimination;7 and among disabled people, women experience
a lower employment rate than men (51% versus 52%).8 Ethnic minority groups feature
similar patterns, with a lower overall employment gap (67% employment rate for ethnic
minorities versus 77% for White people) but a higher gender employment gap (59%
employment rate for ethnic minority women versus 76% for ethnic minority men).9 Again,
evidence indicates that discrimination and other barriers relating to both gender and
ethnicity are contributing factors.10 Differences in labour market participation are not
captured in the gender pay gap, which only includes people in employment, but for that
very reason are important to keep in mind.
It is also important to note that, in general, intersectionality helps explain the gender pay
gap only if the barriers experienced by women with other protected characteristics are
multiplicative rather than solely additive – that is, if the total disadvantage experienced by
an individual is greater than the sum of the disadvantages attributable to each of her
characteristics. For example, a disabled woman would have to experience disadvantages for
being disabled, for being a woman, and for being a disabled woman – that is, she would
have to experience disadvantages for being a disabled women that are not experienced by
5

Equality and Human Rights Commission (2017) Tackling Gender, Disability and Ethnicity Pay Gaps: A progress
review, available at https://www.equalityhumanrights.com/sites/default/files/research‐report‐110‐tackling‐
gender‐disability‐ethnicity‐pay‐gaps.pdf.
6

Any characteristic can be broken down into more detailed categories. For example, outcomes vary not just by
whether somebody is disabled or minority ethnic, but also by their specific disability or ethnicity.
7

Jones, M. K., Latreille, P., and Sloane, P. (2007) ‘Disability and work: A review of the British evidence’, Estudios
de Economia Aplicada 25 (2), 473‐498, pp. 486‐488.
8

Q3 2018. Government Statistical Service harmonised standard definition of disability. Office for National
Statistics (2018) UK Labour Market: December 2018, Table A08, available at
https://www.ons.gov.uk/employmentandlabourmarket/peopleinwork/employmentandemployeetypes/datasets
/labourmarketstatusofdisabledpeoplea08.
9

In Q3 2018. Office for National Statistics (2018) UK Labour Market: December 2018, Table A09, available at
https://www.ons.gov.uk/employmentandlabourmarket/peopleinwork/employmentandemployeetypes/datasets
/labourmarketstatusbyethnicgroupa09.
10

Close the Gap (forthcoming) BME Women’s Experiences of Employment in Scotland.

either disabled men or non‐disabled women. Otherwise, non‐gender barriers – in this case
relating to disability – would be equally faced by men and would therefore tend to cancel
out when it comes to measuring the gender pay gap.11 Of course, additive disadvantages are
still important from the perspective of equality more broadly.12 In the example above, a
disabled woman still would experience the disadvantages associated with both gender and
disability – and would therefore be more disadvantaged than a disabled man or a non‐
disabled woman – even if those disadvantages were only additive.
These complexities become apparent when we examine the gender pay gap statistics.13
While an overall gender pay gap exists in the UK among disabled people, it is lower than the
overall gender pay gap among non‐disabled people (12% compared to 18% in Q4 2017). This
implies that, while disabled women still earn less on average than any of the four groups in
the disability/gender matrix, disability affects men’s pay proportionately more than it does
women’s pay in the aggregate, at least among those who are employed. Furthermore, the
gender pay gap varies not only by whether somebody is disabled or not, but also by the
specific types of disability that they experience.14 A similar picture emerges in the case of
ethnicity: although all ethnic groups in Great Britain featured overall gender pay gaps
between 2010 and 2015, White British people featured the largest gender pay gap of any
ethnic group – this was 19.1%, with gender pay gaps among ethnic minorities ranging from
0% for Black Caribbean people to 18.9% for Indian people. In fact – and in contrast to the
case of disability – women from most ethnic minorities earned more than White British
women on average,15 although ethnic minority women who have recently immigrated to
Britain often receive lower pay.16
11

The exception would be if a higher proportion of female earners than male earners possess a certain
characteristic (or vice versa). This caveat applies to some extent in the case of disability. In the UK, there are
more female disabled earners than male disabled earners (2.2 million versus 1.7 million in Q3 2018). In the case
of ethnicity, however, ethnic minorities constitute a larger proportion of male earners than female earners (13%
versus 12% in Q3 2018) – although this in itself likely reflects the barriers to employment that ethnic minority
women face. Office for National Statistics (2018) UK Labour Market: December 2018, Tables A08 and A09,
available at
https://www.ons.gov.uk/employmentandlabourmarket/peopleinwork/employmentandemployeetypes/datasets
/labourmarketstatusofdisabledpeoplea08 and
https://www.ons.gov.uk/employmentandlabourmarket/peopleinwork/employmentandemployeetypes/datasets
/labourmarketstatusbyethnicgroupa09.
12

Kantola, J. (2009) ‘Institutionalising intersectionality in Europe: Introducing the theme’, International Feminist
Journal of Politics 11 (4), 459‐477.
13

These statistics do not take into account differences in characteristics such as education which would be
expected to influence pay.
14

Office for National Statistics (2018) Average Hourly Pay by Sex and Disability Status: UK, April 2013 to
December 2017, available at
https://www.ons.gov.uk/employmentandlabourmarket/peopleinwork/earningsandworkinghours/adhocs/00858
8averagehourlypaybysexanddisabilitystatusukapril2013todecember2017 (Labour Force Survey; author’s own
calculations).
15

Fawcett Society (2017) Gender Pay Gap by Ethnicity in Britain, available at
https://www.fawcettsociety.org.uk/Handlers/Download.ashx?IDMF=f31d6adc‐9e0e‐4bfe‐a3df‐3e85605ee4a9
(Labour Force Survey).

This is not to say that multiplicative disadvantages do not exist, only that they are not
always evident in aggregate figures.17 Indeed, a range of evidence indicates that such
disadvantages are pervasive, meaning that they do contribute to the gender pay gap.18
Unfortunately, however, gaps in the evidence base prevent us from incorporating
intersectionality into our analysis in a comprehensive fashion. While qualitative studies can
be useful for identifying the types of barriers faced by women with different characteristics,
they do not always establish whether those barriers are additive or multiplicative, nor how
pervasive they are across the population. Meanwhile, quantitative data on intersectionality
is limited, not least due to small sample sizes19. These shortcomings lend support to the
commitment in the Action Plan to improve the quality of intersectional data (see Section
3.1).

16

Equality and Human Rights Commission (2017) The Ethnicity Pay Gap, Chapter 6, available at
https://www.equalityhumanrights.com/sites/default/files/research‐report‐108‐the‐ethnicity‐pay‐gap.pdf
(Labour Force Survey).
17

Joseph Rowntree Foundation (2003) Multiple Disadvantage in Employment, available at
https://www.jrf.org.uk/report/multiple‐disadvantage‐employment. One shortcoming of aggregate figures is that
they do not take into account differences in labour‐market characteristics which would be expected to influence
pay, such as education. Accordingly, they do not reveal whether men and women of different groups are being
proportionately rewarded for these characteristics.
18

Woodhams, C., Lupton, B., and Cowling, M. (2013) ‘The snowballing penalty effect: Multiple disadvantage and
pay’, British Journal of Management 26 (1), 63‐77.
19

Fawcett Society (2018) Invisible Women: APPG on Sex Equality, pp. 7‐8, available at
https://www.youngwomenstrust.org/assets/0000/9206/Invisible_Women_final_report.pdf. This problem is
particularly severe for sexual orientation and gender reassignment, but affects many of the protected
characteristics.

4 A LOGIC MODEL OF THE GENDER PAY GAP
This section presents a logic model which breaks down the main causes of the gender pay
gap. The model sets out how gender relates to three interrelated determinants of pay:
which jobs people do (job selection), how those jobs are valued (job valuation), and to what
extent people progress in their jobs (job progression).
The model is intended to provide a high‐level overview rather than an exhaustive
explanation, meaning that complex social dynamics are inevitably simplified. For example,
some issues not modelled as separate factors because they affect (and are affected by)
many different parts of the model – this is the case for violence against women, labour‐
market precarity, and fiscal austerity, for instance.20 Social norms, in particular, impact the
gender pay gap through a wide range of channels – including education, the division of
household labour, and conduct at work – and thus form the background of the model.21
There is also a significant degree of overlap and interdependence between variables. For
instance, a person’s choice of jobs (job selection) is influenced by what those jobs pay (job
valuation), which, in the long run, depends on opportunities for promotion (job
progression). Furthermore, the causes of the gender pay gap may be affected by the pay
gap itself. For example, reducing the gender pay gap could broaden women’s career choices
by giving them more influence over household decisions, although the mechanisms are
complicated and empirical findings are mixed.22 There is also evidence that reductions in the
gender pay gap lead to reductions in domestic violence, which is not only desirable in itself
but may also engender a virtuous circle with labour‐market outcomes.23

20

Self‐employment is another factor which is not explicitly included. Not only are self‐employed workers
excluded from the official measure of the gender pay gap, but the relationship between self‐employment and
gender equality is not straightforward. While there are significant barriers to female entrepreneurship, women
are often driven into low‐paid or insecure self‐employment as a result of barriers to standard employment.
21

Fortin, N. M. (2005) ‘Gender role attitudes and the labour‐market outcomes of women across OECD
countries’, Oxford Review of Economic Policy 21 (3), 416‐438. While social attitudes on gender issues in the UK
have become markedly more progressive in recent decades, there are still notable differences by gender, as
well as by age, education, and income, with women generally expressing more progressive attitudes than men.
National Centre for Social Research (2018) British Social Attitudes: The 35th report: Gender, available at
http://bsa.natcen.ac.uk/latest‐report/british‐social‐attitudes‐35/gender.aspx.
22

Bittman, M. et al. (2003) ‘When does gender trump money? Bargaining and time in household work’,
American Journal of Sociology 109 (1), 186‐214.
23

Aizer, A. (2010) ‘The gender wage gap and domestic violence’, American Economic Review 100 (4), 1847‐1859.

4.1 JOB SELECTION
A large portion of the gender pay gap is attributable to the fact that men and women tend
to do different jobs. A key concept in this regard is occupational segregation, which
describes the concentration of men and women in different occupations; the concept can
also be extended to sectors or industries. Statistical studies consistently find occupational
segregation to be one of the largest components of the gender pay gap, if not the largest.
For example, one study found that it accounted for 22% of the Scottish pay gap in 2013/14,
representing the largest driver among the variables included in the model.24
Occupational segregation interacts with problems of job valuation and job progression.
Many of the occupations and sectors in which women are concentrated are lower‐paid with
limited scope for progression, including the so‐called ‘5 Cs’ of cleaning, catering, cashiering
(retail), clerical work, and caring.25 As an example, 64% of employees in the female‐
dominated Accommodation and Food Service sector earned less than the Living Wage in
2018, compared to the Scottish average of 19%.26 Women are also over‐represented in the
public and voluntary sectors.27 Conversely, women are severely underrepresented in certain
high‐paid occupations and sectors; for example, women comprise only 23% of workers in
Science, Technology, Engineering, and Mathematics (STEM).28
Not only are women concentrated in certain sectors and industries (‘horizontal’
segregation), they also tend to occupy different positions in organisational hierarchies
(‘vertical segregation’), which contributes to the existence of gender pay gaps within

24

Close the Gap (2018) The Gender Penalty: Exploring the causes and solutions to Scotland’s gender pay gap,
available at https://www.closethegap.org.uk/content/resources/The‐Gender‐Penalty‐Feb‐2018.pdf. See also
Government Equalities Office (2018) The Gender Pay Gap in the UK, available at
https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachment_data/file/706030/G
ender_pay_gap_in_the_UK_evidence_from_the_UKHLS.pdf; Office for National Statistics (2018) Understanding
the Gender Pay Gap in the UK, available at
https://www.ons.gov.uk/employmentandlabourmarket/peopleinwork/earningsandworkinghours/articles/under
standingthegenderpaygapintheuk/2018‐01‐17?platform=hootsuite.
25

Institute for Employment Studies (2009) ‘Women and gender equity in employment: Patterns, progress, and
challenges’, IES Working Paper 23, available at https://www.employment‐
studies.co.uk/system/files/resources/files/wp23.pdf.
26

Scottish Government (2018) ASHE 2018 Scotland Tables, Table 5.4, available at
https://www2.gov.scot/Topics/Statistics/Browse/Labour‐Market/Earnings/ASHE‐SCOT‐2017.
27

Carers UK and Employers for Carers (2012) Sandwich Caring: Combining childcare with caring for older or
disabled relatives, available at https://www.carersuk.org/for‐professionals/policy/policy‐
library?task=download&file=policy_file&id=210.
28

Royal Society of Edinburgh (2018) Tapping All Our Talents Review 2018: Women in STEM, p. 66, available at
https://www.rse.org.uk/inquiries/womeninstem‐2018/.

occupations and sectors. In 2018, the highest pay gaps were observed in skilled trades
occupations (27%) and in professional, scientific, and technical activities (30%).29
Ethnic minorities are likewise concentrated in low‐paid jobs, both vertically and horizontally,
although gender disparities vary by ethnicity (and also by immigration history).30 Women in
rural areas are also prone to low pay and insecure work, with skills mismatches and seasonal
demand acting as contributing factors.31 In terms of disability, disabled women are more
likely than non‐disabled women to work in low‐paid occupations such as Elementary and
Sales occupations, although this varies depending on the particular disability.32
Broadly speaking, job selection is determined by three factors: education and qualifications;
the ability take jobs; and opportunities to take jobs.

4.1.1

Education

In recent years, female educational attainment has surpassed male attainment on a number
of measures. In 2018, 13,000 Advanced Higher subject entries in Scotland were from
women, 84% of which achieved a grade of A‐C; this compares to 11,000 entries from men,
77% of which achieved an A‐C grade.33 Sixty‐seven percent of girls leave school with at least
one qualification at SCQF level 6 or better, compared to 56% of boys, and similar
percentages go on to higher or further education.34 In terms of higher education, 58% of
entries into Scottish higher education institutions and colleges were women in 2016/17.35
Reflecting this situation, education has gone from being a driver of the gender pay gap to

29

Scottish Government (2018) ASHE 2018 Scotland Tables, Table 2.8, available at
https://www2.gov.scot/Topics/Statistics/Browse/Labour‐Market/Earnings/ASHE‐SCOT‐2017.
30

Equality and Human Rights Commission (2017) The Ethnicity Pay Gap, p. 41, available at
https://www.equalityhumanrights.com/sites/default/files/research‐report‐108‐the‐ethnicity‐pay‐gap.pdf
(Labour Force Survey).
31

Fawcett Society (2018) Invisible Women: APPG on Sex Equality, p. 6, available at
https://www.youngwomenstrust.org/assets/0000/9206/Invisible_Women_final_report.pdf.

32

Equality and Human Rights Commission (2017) The Disability Pay Gap, p. 33‐37, available at
https://www.equalityhumanrights.com/sites/default/files/research‐report‐107‐the‐disability‐pay‐gap.pdf.
33

Scottish Qualifications Authority (2018) Attainment Statistics (August) 2018, available at
https://www.sqa.org.uk/sqa/63001.8312.html.
34

Scottish Government (2018) Attainment and Leavers Destination Data 2016/17, Tables 6 and L1.2, available at
https://www2.gov.scot/Topics/Statistics/Browse/School‐
Education/leavedestla/follleavedestat/AttainmentLeavers1617.
35

Higher Education Statistics Agency (2018) Higher Education Students Statistics, UK, 2016/17 ‐ Student
numbers and characteristics, Figure 4, available at https://www.hesa.ac.uk/news/11‐01‐2018/sfr247‐higher‐
education‐student‐statistics/numbers.

being an offsetting factor, playing a significant role in recent reductions in the gender pay
gap.36 Attainment also tends to be higher among ethnic minorities.37
Attainment is not the whole story, however. Gender differences remain in subject choices,
which affect the pay gap by contributing to occupational (and sectoral) segregation. In
particular, women are underrepresented in certain subject areas with high earning
potential, most notably in STEM fields (see Section 3.3). Differences in subject choice are in
turn influenced by gender stereotypes, which are acquired at a young age, reinforced over
time, and perpetuated by the segregation they create.38 Whereas boys may be deterred by
the lower pay or status offered by some ‘feminine’ subject choices, girls may come to
believe that they are not capable of succeeding in ‘masculine’ subject areas.39 This appears
to be particularly true for science subjects.40 Girls and women with other protected
characteristics, particularly disabilities and minority ethnicities, are subject to additional
stereotyping regarding their preferences and abilities.41
Such inequalities are also fostered by hostile school environments, with offensive
behaviours ranging from misogynistic ostracism and gender‐role policing to bullying and

36

Government Equalities Office (2018) The Gender Pay Gap in the UK, available at
https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachment_data/file/706030/G
ender_pay_gap_in_the_UK_evidence_from_the_UKHLS.pdf.
37

In 2016/17, a lower proportion of white school leavers in Scotland achieved 1 or more qualification at SCQF
Level 4, at Level 5, and at Level 6 than other ethnicity. We are unable to examine the intersectionality of gender
and ethnicity because these statistics are not cross‐tabulated. Scottish Government (2018) Attainment, leaver
destinations and healthy living: summary statistics, Table 6, available at
https://www.gov.scot/publications/summary‐statistics‐attainment‐leaver‐destinations‐healthy‐living‐8‐2018‐
edition/pages/4/.
38

Roger, A. and Duffield, J. (2010) ‘Factors underlying persistent gendered option choices in school science and
technology in Scotland’ Gender and Education 12 (3), 367‐383. An indication of these stereotypes is provided by
the latest British Social Attitudes Survey, in which less than half of respondents (47%) agreed that men and
women were equally suited to “all” or “almost all” jobs, with more people believing that boys are naturally
better at computing (12%) than that girls (3%) or neither (73%) are naturally better. This imbalance was not
observed for maths, however: an equal proportion (8%) thought that girls were naturally better at maths than
that boys were naturally better. National Centre for Social Research (2018) British Social Attitudes: The 35th
report: Gender, pp. 14‐18, available at http://bsa.natcen.ac.uk/latest‐report/british‐social‐attitudes‐
35/gender.aspx.
39

Van der Vlueten, M. et al. (2016) ‘Boys’ and girls’ educational choices in secondary education: The role of
gender ideology’, Educational Studies 42 (2), 181‐200.
40

Sikora, J. and Pokropek, A. (2012) ‘Gender segregation of adolescent science career plans in 50 countries’,
Science Education 96 (2), 234‐264.
41

Scope (2014) Current Attitudes towards Disabled People, available at
http://www.scope.org.uk/Scope/media/Images/Publication%20Directory/Current‐attitudes‐towards‐disabled‐
people.pdf. Equal Opportunities Commission (2007) The Presence, Performance and Subsequent Work/Career
Path of Visible Ethnic Minority Women in Higher and/or Further Education, available at
https://webarchive.nationalarchives.gov.uk/20071206162936/http:/83.137.212.42/sitearchive/eoc/PDF/Gradua
tes_Research.pdf?page=20320.

harassment.42 Girls are more likely to experience discrimination in this manner, as are ethnic
minority, disabled, and LGBTQ pupils.43

4.1.2

Ability to take jobs

Women shoulder the bulk of unpaid caring responsibilities, including childcare as well as
care for the elderly.44 This is especially true in some ethnic minority groups, such as
Bangladeshi and Pakistani families, which also tend to be larger and to have children when
the mother is younger.45 Minority ethnic families also tend to make less use of formal
childcare, as do families with a disabled child or a child with special educational needs.46
Besides preventing women from entering the labour market altogether, which is not
reflected in the pay gap, these responsibilities act as a significant constraint on women’s
choice of jobs.47 For example, informal carers may be compelled to seek part‐time or flexible
work. As discussed below, both of these options are only available in certain occupations
and often incur penalties in terms of pay and progression – limitations which may in turn
deter men from assuming a greater share of caring responsibilities (see Section 2.2.2).48
They may also be unable to commute across longer distances, preventing them from
selecting higher‐paid jobs.49 The conflict between care and employment stems in part from
a lack of affordable, flexible, quality formal care provision, but also from the household
relations which determine the division of informal caring responsibilities (see Section 3.2).
Household relations also determine the distribution of resources within the household. For
example, women may lack access to financial resources if household income is controlled by
42
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their husband.50 This inequality, which is often exploited in cases of domestic abuse,51 may
deprive women of the resources needed to seek higher‐quality employment, undertake
training, pay for childcare, or start a business. For example, women are less likely than men
to have access to a car, making them more reliant on public transport and raising issues of
accessibility and personal safety.52 Women’s resources may be further diminished as they
are usually responsible for purchasing children’s items and tend to sacrifice their own
consumption in order to meet their children’s needs.53 Even when they could potentially
improve their labour‐market position, women may be discouraged from taking jobs which
are higher‐paid than their husbands’.54 There is some evidence to suggest that women in
certain religious and ethnic groups experience particularly severe intra‐household
inequalities.55 Disabled women are especially prone to domestic abuse, particularly when
they are dependent on a partner for care.56

4.1.3

Availability of suitable jobs

Even when women are potentially able and willing to work in a certain occupation or sector,
a number of factors constrain their job selection. For example, a relatively low proportion of
female graduates in STEM subjects go on to work in the STEM sector.57 Those that do,
moreover, experience a high attrition rate at each stage of progression – a phenomenon
known as the ‘leaky pipeline’.58 Job selection and job progression are therefore closely
related in this respect.
As mentioned above, flexible and part‐time work are not universally available. For example,
according to one estimate, only 11% of jobs paying £20,000 or more (FTE) are advertised as
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available on a flexible basis.59 Even when flexible working arrangements are offered, they
are often not targeted to parents’ needs; this is true for both men and women, which is
significant if the division of domestic labour is to be rebalanced.60 Part‐time work,
meanwhile, is most common in low‐paid, female‐dominated occupations, such as sales,
secretarial work, and social care.61 In 2018, over three quarters of the nearly 700,000 part‐
time workers in Scotland were women.62 These imbalances are reflected in the fact that the
overall pay gap (15.0%) is nearly three times higher than the full‐time pay gap (5.7%).63
Disabled women, particularly those with work‐limiting impairments, are more likely than
non‐disabled women to work part‐time.64 On the whole, ethnic minority women are less
likely to work part‐time than White British women, with the opposite pattern for men,
although this is likely related to lower maternal employment rates among ethnic
minorities.65
Women may also be deterred from working in male‐dominated sectors if they experience
hostility in the workplace, which ranges from belittlement to bullying to sexual harassment.
Such behaviour is notoriously persistent even when it is reported, which, along with fear of
negative repercussions, discourages women from reporting it. Disabled women are subject
to additional forms of hostility,66 as are LBT women – particularly when they are also
minority ethnic.67 Similarly, minority ethnic women are subject to racism as well as sexism,68
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often overlapping with hostility to religion as in the case of Islamophobia.69 Even when
women remain in hostile workplaces, they are likely to be less confident and productive,
and therefore less likely to gain promotion.70 Conversely, men may be deterred from
working in female‐dominated occupations due to social stigma and perceived challenges to
their masculinity.71
Women are also subject to discrimination at the recruitment stage. The extent of sex
discrimination in the labour market is difficult to estimate, but empirical and experimental
evidence suggests that it represents a significant cause of the gender pay gap.72 In
particular, discrimination appears to ingrain occupational segregation by especially affecting
women who apply to male‐dominated jobs, and also men who apply to female‐dominated
jobs.73 Disabled women experience compounded forms of discrimination, stemming in part
from a reluctance by employers to make reasonable adjustments.74 Similarly, Muslim and
minority ethnic women experience additional discrimination, often based solely on
applicants’ names.75 LBT women, particularly when they are minority ethnic, report high
levels of discrimination, often leading to them to conceal their sexual orientation or gender
identity.76 There is also evidence that some companies avoid hiring (or promoting) women
who are either pregnant or deemed likely to become pregnant while denying opportunities
to returning mothers.77 Other forms of discrimination may be less direct; for example, non‐
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transparent recruitment practices may conceal unconscious bias and prevent women from
pursuing non‐traditional job choices.

4.2 JOB VALUATION
Job selection contributes to the gender pay gap largely through its interaction with job
valuation – that is, how jobs are valued. In particular, the jobs which women tend to do – be
it in terms of occupation, sector, or working pattern – tend to be low paid. Arguably, these
jobs are often undervalued, meaning they are not adequately remunerated for their
contribution to society.78
Three factors can be identified which determine job valuation: market failures; working
pattern; and job comparisons.

4.2.1

Market failures

In theory, the value which society receives from a good or service (in this case work) should
be reflected in its market price (in this case wages). In practice, however, there are a
number of reasons why the labour market may undervalue certain forms of work.79
For example, care services, which predominantly employ women, represent a form of
infrastructure: by allowing parents to enter the labour market and nurturing future
generations of workers, they play a crucial role in supporting other economic activities.
However, because these benefits are dispersed throughout the economy and do not fully
manifest until children grow up, markets may not take them into account.80 Similar
arguments apply to education and health.81 Furthermore, because personal services are
based on human interaction, they may not be able to increase their productivity as quickly
as activities which can be automated. As a consequence, pay in these sectors may lag even if
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their value to society increases – or, if their pay does rise apace, employers may respond by
cutting hours or non‐wage costs like training.82
Labour markets may also undervalue jobs when employers possess undue bargaining power
over workers. For example, wages may be suppressed if a few large employers dominate the
market, particularly if international competition or trade unions are weak or absent.
Furthermore, due to the constraints of job selection discussed in the previous section,
women may be less able to take alternative work, undermining their ability to demand
higher wages.83 Disabled women may be particularly prone to this effect if it is more difficult
for them to change jobs.84 In this respect, moreover, undervaluation is closely related to
occupational segregation: if women compete for a given number of jobs rather than moving
into occupations and sectors with shortages of labour, the occupations and sectors
dominated by women will tend to be lower paid.
To resolve the failures of the labour market, the public and voluntary sectors may
undertake an activity rather than leaving it to the private sector. Indeed, women are over‐
represented in these sectors,85 particularly ethnic minority women.86 However, voluntary‐
sector wages tend to be lower than in the private sector; and, although the public sector
tends to pay women more than the private sector, female wage growth in the public sector
has lagged in recent years.87

4.2.2

Working patterns

Part‐time employees in Scotland are paid one‐third less than full‐time employees per hour,
earning £9.67 per hour versus £14.31.88 Combined with the fact that over three‐quarters of
part‐time employees are women, which is attributable to the problems of job selection
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discussed above, this ‘part‐time penalty’ acts to increase the gender pay gap.89 Most of the
part‐time penalty is attributable to the fact that part‐time work is concentrated in lower‐
paid occupations.90 Because they work fewer hours, part‐time workers also accumulate less
labour‐market experience, causing their pay to increasingly fall behind that of full‐time
workers over time – particularly as they enjoy fewer opportunities for job progression.91
There can also be a penalty for flexible work, depending on the sector.92
Among part‐time workers, the gender pay gap is actually negative, meaning that male part‐
time workers earn less than their female counterparts on average.93 Far from representing
an anomaly, this may interact with job selection to reflect and reinforce the status quo,
whereby women are expected to bear childcare responsibilities while men are not. Men
seem to be penalised more heavily than women for working part‐time,94 in part, it would
seem, because experiencing a conflict between work and family commitments is viewed by
employers more negatively for men than for women.95 These biases may discourage men
from assuming a larger share of care responsibilities, thus reinforcing the issues of job
selection, progression, and valuation which contribute to the gender pay gap. Indeed,
whereas the most common reason that women work part‐time rather than full‐time is to
undertake housework or care responsibilities, the most common reason for men is to
undertake education or training – which is plausibly associated with less time spent in part‐
time work and improved employment outcomes in the long run.96
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4.2.3

Job comparisons

Job valuation is determined in part by comparisons between jobs, i.e. the status of a job
relative to other jobs. Job classifications, for example, group different jobs according to the
types and levels of skills which they require. The ONS’s Standard Occupational Classification
(SOC) system contains four skill levels, which are based on “the length of time deemed
necessary for a person to become fully competent in the performance of the tasks
associated with a job”, including through education, training, and experience. A number of
jobs in which women are concentrated, such as administrative, care, and sales work are
classified in the bottom two levels, meaning they require either “a general education” or a
“good general education…[with] a longer period of work‐related training or work
experience”.97 Job classifications are to some extent subjective, and therefore reflect social
perceptions of what constitutes ‘skill’. The classification of some female‐dominated
occupations as ‘low skilled work’, particularly those associated with domestic labour, may
therefore be influenced by the historically inferior status of women in society.98
Women may also lose out from comparisons between jobs within organisations. Job
evaluations, which attempt to determine the relative value of different jobs, are a crucial
step in determining whether women are receiving equal pay for equal work. However, job
evaluations can themselves be subject to gender bias, for example if they neglect the
emotional or physical demands of jobs performed mainly by women.99 Since the Equality
Act (2010), employers must ensure that their job evaluations are unbiased or else risk legal
challenge. Nevertheless, evidence suggests that employers often neglect to undertake equal
pay reviews in the belief that they already provide equal pay.100

4.3 JOB PROGRESSION
Job progression is the final determinant of pay, overlapping with job selection and job
valuation to generate the gender pay gap. If women do not progress in or between jobs as
far or as quickly as men, or if their pay does not increase as much when they do progress,
then the gender pay gap will widen.101 Indeed, the barriers which women face tend to
become increasingly pronounced at each stage of progression, leading to an
97
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underrepresentation of women and a higher gender pay gap in more senior roles. This
phenomenon, known as the ‘glass ceiling’, disproportionately affects minority ethnic
women, particularly migrants,102 while disabled people also face unique barriers to
progression.103
Two components of job selection can be identified: opportunities to progress and ability to
progress.

4.3.1

Opportunities to progress

Job progression is directly related to job selection insofar as progression opportunities vary
by occupation, sector, and working pattern. The occupations and sectors traditionally
dominated by women – including the ‘5 Cs’ of cleaning, catering, cashiering (retail), clerical
work, and caring – tend to offer less scope for progression than male‐dominated jobs in, for
example, finance or STEM.104 Meanwhile, part‐time workers experience substantially fewer
opportunities for progression than full‐time workers, which is a primary reason for the
differential in pay between the two working patterns and thus a significant cause of the
overall gender pay gap.105 Inequalities in training provision between part‐ and full‐time
workers is likely a major factor in this regard.106
Related to issues of job valuation, grading systems and appraisals can work against women
in a number of ways. For example, grading systems which are subject to managerial
discretion, such as informal systems and systems with progression within bands, are liable
to conscious or unconscious gender bias, which conceivably interacts with bias towards
other protected characteristics.107 In some companies, separate promotional hierarchies
may exist for different types of jobs, which can exacerbate the gender pay gap if those jobs
are gendered while also solidifying intersectional disadvantages.108 Performance appraisals
102
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and performance‐related pay can also undermine women’s progression, for example in
situations where male‐associated competencies are given greater weight or because women
are less inclined to exaggerate their achievements.109 These problems can be exacerbated
by a lack of pay transparency or a culture of secrecy.110
Women may also be disadvantaged when it comes to pay negotiation. In the first place,
there may be more scope for negotiation in male‐dominated occupations where jobs are
less standardised or workers possess more bargaining power (see Section 2.2.1). Women
also tend to negotiate less assertively than men, not least because defying gender
stereotypes in this way can provoke a backlash, with negative consequences for women’s
pay.111 Furthermore, a workers’ previous salary often serves as a starting point for
negotiations, which will tend to reinforce gender inequalities.112
Hostile workplaces may also inhibit women from progressing, for example if higher, more
male‐dominated levels in an organisation are more tolerant of sexist behaviour.113 More
overt forms of discrimination may also prevent women from not only taking jobs (see
Section 2.1.3) but also progressing in their jobs. In this regard, the intersectional dimensions
of job selection outlined in Section 2.1.3 are also relevant to job progression. For example,
companies may avoid promoting pregnant women or mothers for fear that their childcare
responsibilities will impinge on their work.114 Disabled people may be viewed as incapable of
handling senior roles,115 while a lack of role models and cultural sensitivity within an
organisation, along with a lack of language skills, can pose specific barriers for minority
ethnic women.116
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4.3.2

Ability to progress

The factors which affect women’s and men’s ability to take jobs – namely household
relations and care provision – are also likely to affect their ability to progress in those jobs.
For example, mothers who take career breaks to care for children not only forego time at
work which could have contributed to progression, but when they return to work they often
move into lower‐skilled or lower‐paid jobs with limited scope for progression, often on a
part‐time basis.117 This contributes to a pay gap between working mothers and other
working women,118 as well as the pay gap between men and women.119 Indeed, a recent
statistical study found the most significant explanation of the gender pay gap to be that
women had spent less years in full‐time work than men on average.120 In this respect, the
intersectional dimensions of care provision and household relations are relevant to job
progression as well as job selection (see Section 2.1.2).
It is clear, moreover, that there is a significant degree of overlap between ability to
progress, on the one hand, and opportunities to progress, on the other. For example,
working hours have proliferated in recent years, spilling over into time spent at home.121 In
many cases, workers on part‐time contracts are effectively working full time,122 while senior
staff are expected to be permanently on‐call.123 Meanwhile, precarious forms of work have
multiplied, disproportionately affecting women. These roles not only offer limited
opportunities to progress but also, given the lack of job stability, limited incentives to do
so.124 Minority ethnic women are especially likely to be in temporary and insecure work,
such as working on a seasonal basis or through an employment agency.125
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5 AN ANALYSIS OF THE GENDER PAY GAP ACTION PLAN
The Action Plan is divided into a number of themes, which were developed through a series
of stakeholder workshops. This section applies the logic model outlined above to each of the
themes, considering their potential impacts on the gender pay gap and gender equality
more broadly. Where evidence is available, the analysis takes an intersectional perspective,
acknowledging that women are not a homogeneous group but rather experience distinct
and compounded inequalities depending on disability, ethnicity, sexual orientation, religion,
age, and pregnancy and maternity, among other characteristics. To facilitate the analysis,
themes which have particularly significant overlaps have been combined.

5.1 LEADERSHIP AND ECONOMIC DEVELOPMENT
The actions relating to leadership are:


Start the process of work to ensure that our own policymakers, analysts and delivery
bodies are sufficiently competent in their understanding of intersectional gender
issues to design policy and services that advance women’s equality, particularly in
relation to the labour market and economy. This will include our current contract
with WiSE Research Centre for Economic Justice to carry out a project on improving
the gender competence of analysts and policy‐makers, being run initially on a pilot
basis in the Finance, Economy and Fair Work portfolio.



Support the Fair Work Convention’s role in supporting equality of opportunity and
outcomes in the labour market and work with the Convention to promote
understanding and application of the Fair Work Framework in workplaces across the
country.



Work with our Non Departmental Public Bodies and Agencies through our
Sponsorship teams to reduce their own gender pay gaps and to tackle the gender
pay gap, including specific issues faced by women who have other protected
characteristics, such as disabled women within Scotland’s labour market through
their service delivery.



Undertake further analysis on the impact of the budget on gender, including further
consideration of distributional analysis and the intra‐household distribution of
resources.



Improve the intersectional data available for all policy officers across national and
local government to help with the development of future policies.



Develop our sustainable procurement tools and guidance to help buyers across the
public sector in Scotland identify and pursue equality outcomes in relevant
procurements, and identify a suitable public contract requirement from which we
can develop an exemplary case study of how public sector equality duties can be met
with respect to gender and procurement.



Undertake a review of the specific duties underpinning the public sector equality
duty. That review will take into account stakeholders’ views and a range of
evidence, such as the Is Scotland Fairer? report published by the Equality and Human
Rights Commission. The aim will be to move from a culture of compliance to one
that supports progress in delivering equality and a fairer Scotland.



Undertake an Equal Pay Audit to help us to understand the causes of the Scottish
Government’s own gender pay gap.

The actions relating to economic development are:


Develop an approach to treat investment in childcare and social care as economic
infrastructure.



Ask the Enterprise & Skills Strategic Board and the boards of the enterprise and skills
agencies to make gender and the gender pay gap a central mainstream part of their
work.



Undertake research into how transport infrastructure investment impacts on the
gender pay gap in transport appraisal; this will then be incorporated into Scottish
Transport Appraisal Guidance (STAG).



Ensure that the gender pay gap is included in work on the new Scottish National
Investment Bank’s Equality Impact Assessment. This will take full account of
research, learning and engagement with WiSE Centre for Economic Justice and other
relevant stakeholders. This will ensure the Bank’s intended leadership role with
regards to diversity and inclusiveness in its governance, operational arrangements
and its Investment Strategy is fully embedded.



As outlined in the Fair Work Action Plan – work with the Convention to help embed
fair work practices in the health and social care sector. This will be informed by the
Fair Work Convention’s Social Care Inquiry Report..



Given the importance of automation and artificial intelligence to the economy and
labour market going forward, we will ensure that closing the gender pay gap and its
causes are central to all relevant policy analysis in this area.

The commitments set out in these two sections of the Action Plan are mainly of a strategic,
high‐level nature. Accordingly, their impacts on the gender pay gap are potentially wide‐
ranging, but also, by the same token, difficult to predict. Broadly speaking, we would expect
the commitments to affect the pay gap by addressing issues of job selection (ability to take
jobs, availability of suitable jobs), job progression (ability to progress, opportunities to
progress), and job valuation (market failures, working pattern).

It is now widely recognised that gender equality, including in the labour market, would
deliver significant benefits to the economy. Since women comprise over half of the potential
workforce, consumer base, and supply of skills, they represent an underutilised resource
insofar as their contribution to the formal economy is constrained.126 Conversely, however,
economic growth does not necessarily enhance gender equality.127 Gender is therefore a
vital component of Inclusive Growth, which purports to create opportunities for all sections
of society to participate in both the process and the proceeds of economic growth. A
126
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gendered approach to Inclusive Growth could underline the importance of, for example,
improving the quality of jobs for women currently employed in low‐paid occupations and
sectors; expanding the provision of flexible working and childcare to facilitate the
employment of mothers; and tackling the specific barriers to work encountered by ethnic
minority ethnic, disabled, and LBT women.
From the perspective of economic development, gender inequality is particularly relevant in
a context of widespread skill shortages, especially in gender‐segregated sectors.128 For
example, women comprise 85% of the social‐care workforce, in which shortages are widely
predicted as the population ages and Brexit reduces migration.129 Meanwhile, only 18% of
workers in the digital economy are women.130 As recognised in the Action Plan, moreover,
technological change has the potential to exacerbate gender inequalities. For example,
according to the World Economic Forum, declines in employment are likely both in female‐
dominated sectors such as sales and administration and in male‐dominated sectors such as
construction and extraction, but any offsetting expansion in STEM will predominantly
benefit men due to their preponderance in the sector.131 There are also strong
intersectionalities with ethnicity given that some ethnic groups are more likely to work in
low‐skill occupations susceptible to automation.132 Since it will take an explicitly mission‐
based approach to allocating capital, with a longer time horizon than most commercial
banks, the Scottish National Investment Bank has the potential to play a strategic role in
addressing the economic challenges of the future, including their equality dimensions.
The Scottish Government and its agencies, as well as large public sector bodies such as the
National Health Service, are themselves pivotal agents in the economy in terms of their
roles as policy‐makers, employers, and buyers of goods and services. Several of the
commitments in the Action Plan, such as those related to gender competence, gender
budgeting, and infrastructure investment, place gender at the fore of policy‐making; others,
such as those relating to the Scottish Government’s procurement activities and its own
gender pay gap, aim to ensure that the organisation itself makes a positive contribution to
gender equality. Both categories have extensive but indeterminate potential to influence
the gender pay gap. As an example, gender budgeting can improve the gender impacts of
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tax and spending by incorporating gender analysis into the budget process.133 In Iceland, for
instance, the ability of higher‐income partners (who tend to be men) to benefit from the
unused tax credits of their lower‐income partners (who tend to be women) was abolished as
it was found to exacerbate gender inequalities.134 Overall, however, the results of gender
budgeting efforts have so far been modest, not least owing to limitations in the underlying
data and competing demands on public funds.135

5.2 EARLY LEARNING AND CHILDCARE
The actions relating to early learning and childcare are:


Ask Education Scotland and Care Inspectorate to take account of gender equality
through their scrutiny activities.



Continue to work in partnership with education and training providers and the third
sector to test new ways to encourage men into the early learning and childcare
sector, supporting our efforts to diversify the workforce.



Ensure successful implementation of the ‘real’ Living Wage commitment for funded
provider settings from 2020 that forms part of the new Funding Follows the Child
approach, and build on this with a more ambitious target around pay to be set
thereafter.



In the next review of the national occupational standards and resulting qualifications
for the early learning and childcare and out of school care sector, we will consider
how to build addressing gender stereotyping and occupational segregation into
training.



Over the course of this Parliament we will develop and consult on a plan for after‐
school and holiday childcare, setting out the steps we will take in the next
Parliament to further improve and expand early learning and childcare.



Undertake by 2024 an evaluation to determine the impact the significant investment
to increase the number of funded hours to 1,140 per year has had on improving the
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outcomes for children; on labour market outcomes for parents, particularly for
women; and consider what further action may be required to further strengthen
women’s equal access to the labour market.
We expect the commitments in the Action Plan relating to early learning and childcare (ELC)
to affect the pay gap by addressing issues of job selection (education, ability to take jobs),
job progression (ability to progress), and job valuation (market failures).

These effects are distributed across three groups of potential beneficiaries: parents,
children, and ELC workers. For parents, inadequate childcare provision can contribute to the
gender pay gap by constraining the job selection and progression of women with informal
caring responsibilities (see Sections 2.1.2 and 2.3.2). Improving childcare provision, including
after‐school‐hours and holiday‐related care, could therefore allow women to enter higher‐
paid jobs and to take greater advantage of progression opportunities, for example by
entering roles with less scope for flexible working or by adopting a full‐time working
pattern.136
These effects may be particularly significant for mothers returning to work after pregnancy,
when the gender pay gap begins to widen (see Section 2.3.2). Looking at this group in more
detail, mothers in the longitudinal Growing Up in Scotland who had not returned to work
when their child was 5 – but were looking for work – tended to be younger, with lower
educational qualifications and lower household income, compared with mothers who were
working or not looking for work. This research also indicates that mothers were less likely to
return to work if they were single, had larger families, or had a child with a long‐term health
condition.137 The effects of improved childcare on mothers will therefore be interconnected
with their age, socio‐economic status, and ethnicity (given that minority ethnic families tend
136
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to be larger), as well as any disability or health condition of their child. Indeed, childcare for
disabled children can be substantially more expensive than conventional childcare.138 By the
same token, childcare needs to be tailored to the specific needs of these groups. For
example, in community consultation research undertaken in Scotland, single Chinese
women expressed that childcare provision was not always sensitive to their culture139.
Minority ethnic families may also tend to have more traditional attitudes which favour
informal care, underlining the importance of household dynamics in addition to public
provision (see Section 2.1.2).140
Improving childcare provision could also allow (and incentivise) more women to enter or re‐
enter the labour market in the first place. Indeed, there is a strong correlation between the
availability of affordable childcare and female labour‐force participation, both over time and
across countries,141 although the relationship is not absolute.142 However, while an increase
in maternal employment may be positive for gender equality, any effects on the gender pay
gap would depend on the pay levels of those entering the labour market. All of the
determinants of pay outlined in Section 2 are thus relevant – as are the other policy areas
covered in Section 3, given that the effects of childcare on parents’ employment outcomes
are mediated by the wider policy context, including employability services and social
security143.
The increase in free childcare provision in Scotland from 600 to 1,140 hours per year for 3‐5
year‐olds and disadvantaged two‐year‐olds will amount to an increase from 12.5 to 23.75
hours per week over 48 weeks. Beyond this entitlement, however, the costs of childcare
could still be burdensome for some parents. In 2018, the average cost of childcare in
Scotland was £5.30 per hour for 3‐5 year‐olds and £4.01 per hour for two‐year‐olds,144
respectively representing 37% and 28% of the median hourly pay of a full‐time worker
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(£14.31) and over half of the Living Wage.145 Furthermore, even if childcare is affordable, it
may not be available or accessible: a report on the gender pay gap in rural Scotland found
that childcare provision is lower in remote areas, with large parts of the country lacking any
provision at all146. As the Action Plan acknowledges, issues of quality and flexibility are
likewise important components of the infrastructure of care. Although an evaluation of the
initial expansion in 2014 from 475 to 600 entitled hours found that a large majority of
parents were satisfied with the quality of provision,147 Audit Scotland found that a lack of
flexibility had combined with the limited number of hours available to constrain the impact
on parents’ ability to work.148
ELC provision represents an opportunity to reduce the gender pay gap not only for mothers,
but also, when they reach working age, for the children who receive care. The evidence on
As discussed in Sections 2.1.1 and 2.3.1, gender stereotypes contribute to occupational
segregation by influencing subject choices while also putting women at a disadvantage
when it comes to promotion. ELC, moreover, may be one of the first environments outside
the home where children are exposed to gender perceptions. Indeed, research suggests that
the way gender is presented in educational settings can influence interaction between 3‐5
year‐olds of opposite sexes,149 and experimental methods of early‐years education show
promise in avoiding gender stereotypes.150 Parents appear to agree that boys and girls
should not be treated differently – although they also tend to believe that natural
differences are at play, which demonstrates that the ability of ELC to challenge gender
stereotypes may depend on parental influences.151 Evidence also suggests that early
education can improve academic, behavioural, and health‐related outcomes for children,
particularly from lower‐income families, although this would not necessarily impact the
gender gap if it affects boys and girls equally.152
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Finally, ELC is relevant to the gender pay gap because women comprise the majority of its
workforce – 97% in 2016.153 As a sector, moreover, ELC is particularly susceptible to the
problems of undervaluation discussed in Section 2.2.1, including the failure of the market to
adequately value the infrastructural qualities of care. Labour‐market analysis has found that
the median pay for childcare workers is substantially lower than for those with similar
qualifications working elsewhere, and lower than for those working in tertiary education.
Turnover rates, meanwhile, are relatively high, with those entering the field less qualified
than those planning to leave it.154 In the long term, treating childcare (and social care) as
economic infrastructure could help reduce the pay gap by improving outcomes for the ELC
workforce, depending on the policies pursued. The impacts for ELC workers and ELC
consumers overlap in this regard, since more men (and more people from ethnic minorities)
will need to be attracted to the sector if the commitment to expand childcare is to be
achieved.155

5.3 SCHOOLS, POST‐SCHOOL, AND SKILLS TRAINING
The actions relating to schools are:


In line with SFC and SDS, Education Scotland, in consultation with relevant
stakeholders, unions and the workforce, develop and publish in 2020 an equality
action plan with issues of gender segregation in education to the fore.



Develop professional learning approaches in collaboration with practitioners in early
learning and childcare and in schools with a specific focus on challenging gender
stereotyping and addressing unconscious bias.



Ask the General Teaching Council to update, as appropriate, the GTC Standard to add
a greater emphasis on gender stereotyping and occupational segregation.



Work with the Scottish Council of Deans of Education to consider how gender and
other equality issues can be made more prominent in Initial Teacher Education .
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Build on the work SDS is taking forward with parents on Apprenticeships, by asking
them to expand this work to wider gender stereotyping which impacts on subject
choices.



Convene a Personal and Social Education (PSE) Lead Officers network, consisting of
all local authority officers and key third sector partners such as Rape Crisis Scotland,
Zero Tolerance, Scottish Youth Parliament and Children’s Parliament. The network
will develop support for schools to tackle sexual harassment, including resources for
teachers. The network will also develop supporting resources for pupils.



In addition to taking forward the Equally Safe actions relating to schools, collaborate
with COSLA and the teaching unions to develop mechanisms to collect and report on
sexual harassment and violence against girls in schools.



Accelerate progress on the Developing Young Workforce (DYW): Scotland’s Youth
Employment Strategy interventions, to reduce gender imbalance and undertake a
practice and improvement evaluation of the equality outcomes in Developing Young
Workforce. This will involve the development of an evidence base of existing
practice, the identification of good practice and the sharing of this across schools,
colleges and the DYW Regional Groups.



Work with employers to conduct a review to identify the extent to which industry
led DYW regional groups and other school/ industry partnerships are delivering
actions that will address gender stereotyping and occupational segregation.



Deliver a new careers strategy by autumn 2019 to set the vision for high quality
career information, advice and guidance services accessible to all, and which reflects
the importance of challenging occupational segregation.

The actions relating to post‐school and skills training are:


Publish a Future Skills Action Plan (FSAP) which will set out our strategic response
and approach to ensuring Scotland has a skilled and productive workforce, both now
and in the future. In implementing the plan, we will address gender specific issues in
the labour market, to ensure that the specific inequalities and barriers women face
are addressed in the future.



Ask the SFC to work with the colleges, universities and relevant trade unions to
address both horizontal and vertical occupational segregation in their workforce, in
line with their Public Sector Duties, with the aim of supporting women, including
those with other protected characteristics, to progress into more senior roles.



Work with the College Development Network, to identify opportunities to increase
gender equality, including intersectionality, awareness in the training programme
they run for board and staff members.



Work with the SFC to learn from the development and publication of institutional
Gender Action Plans and identify good practice and areas for improvement to inform
the next phase of work to address gender inequality, particularly that faced by
women with other protected characteristics.



Work with institutions, SFC and research funders to promote flexible working as
standard practice (including working with UK counterparts and bodies, where
required, to influence practice in the UK HE sector), ensuring that flexibility is
consistently available and widely promoted to all staff, including those in research
positions.



Work with SDS and the Scottish Apprenticeship Advisory Board to realise the
outcomes of the forthcoming Commission into occupational segregation by gender
within Apprenticeships.



Build on and improve the range of gender‐disaggregated data used to develop skills
planning policy, and ensure that the new skills planning and provision model
addresses occupational segregation, and the under‐utilisation of women’s skills as a
central aim.



Ensure closing the gender pay gap is prominent in the development of a
Performance Framework for the Enterprise & Skills Strategic Board.



Explore the opportunity to access intersectional gender‐disaggregated data on
employee beneficiaries of the Flexible Workforce Development Fund, including
sectoral information and the type of training accessed. This will inform future policy
development with the aim of addressing occupational segregation in future rounds.

We expect the commitments in the Action Plan which relate to schools, post‐school, and
skills training to impact the gender pay gap by addressing issues of job selection (education,
availability of suitable jobs) and job progression (opportunities to progress).

As explained in Section 2.1.1, gender disparities in subject choice, perpetuated by gender
stereotypes and hostile environments, contribute directly to occupational segregation.
These effects take root at an early stage. For example, girls as young as 6 have been found
to believe that women are less likely than men to be “really, really smart” and begin
avoiding activities associated with this characteristic.156 By the same token, it is clear that
secondary, further, and higher education all have a role to play, as do training and
development programmes, since it is at these levels where disparities in subject choice
emerge, grow, and translate into labour‐market outcomes. Cohort analysis in a German
context, for example, found that subject choice was the most significant factor in
determining the gender pay gap among new graduates, with the under‐representation of
women in STEM fields playing an important role.157
In Scotland, the first opportunity to make subject choices is at National 4, typically when
students are 14. In 2018, girls comprised 95% of National 4 entries in Fashion and Textile
Technology and 89% in Care. At National 5, these proportions increased to 98% and 92%
respectively, with girls also comprising 97% of entries in Dance. By contrast, girls comprised
4% of Level 4 entries in Practical Electronics, 5% in Practical Metalworking, and 7% in
Engineering Science, as well as 16% in Computing Science and 17% in Physics, although most
of these imbalances improved slightly at National 5.158 Similar patterns were observed in
Highers, which students typically take when they are 16.159 In 2018, women comprised 97%
of Higher entries in Childcare and Development, 97% in Fashion and Textile Technology,
96% in Dance, and 91% in Care. None of these subjects are offered in Advanced Highers, in
which female entries especially preponderated in Health and Food Technology (95%), Art
and Design (e.g. 84% for Expressive Art and Design), Religious Studies (75%), and Languages
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(e.g. 76% for French) in 2018. By contrast, women comprised only 10% of Higher entries in
Engineering Science, 16% in Computing Science, and 28% in Physics. In Advanced Highers,
these proportions dropped to 2%, 14%, and 20% respectively.160
Similarly, at Scottish higher education institutions, women comprised only 19% of qualifiers
in Engineering and Technology in 2016‐17, along with 20% in Computer Science and 44% in
Physical Science, despite comprising 58% of qualifiers overall.161 Conversely, women
comprised 78% of qualifiers in Education, 72% in Languages, and 66% in Creative Arts and
Design. Women also preponderated in some subjects with higher earning potential, such as
Medicine and Dentistry (59%) and Law (62%), but these figures mask patterns of vertical
segregation. For example, women were most heavily overrepresented in Subjects Allied to
Medicine (81%), which includes nursing – a female‐dominated profession which is lower‐
paid than the average for health professionals.162 Similar but less pronounced inequalities
were observed in the further education sector, with notable intersectionalities. For
example, the highest rates of successful completion were among non‐disabled men,
whereas the lowest rates were among disabled women.163
As recognised in the Developing the Young Workforce and the Modern Apprenticeship
Equalities Action Plan, Modern Apprenticeships (MAs) are also heavily gender segregated. In
2017/18, women comprised only 1.4% of those starting an MA in Construction and Related,
5% of those starting in Engineering and Energy, and 9% of those starting in Transport and
Logistics (9%). Conversely, women comprised 89% of those starting in Personal Services,
85% of those starting in Sport, Health, and Social Care, and 75% of those starting in
Administration & Related. Furthermore, disabled people and ethnic minorities are also
underrepresented in MA starts.164 Foundation Apprenticeships feature similar patterns:
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between 2016 and 2018, approximately 90% of Engineering placements were male while
approximately 90% of Social Services placements were female.165
The Improving Gender Balance (IGB) Project exhibited notable success in raising awareness
of gender stereotypes among both students and teachers in early learning through to upper
secondary school.166 However, as reflected in the Gender Pay Gap Action Plan, such
initiatives need to be accompanied by policies which address the range of inequalities
outwith the sphere of education. This is clearly demonstrated by experimental statistics
which track the earnings of graduates: among workers were awarded their first degree in
Scotland in 2009/10 as UK‐domiciled students, men were earning more than women on
average in 19 out of 23 subject areas 5 years after graduating. Among Medicine and
Dentistry graduates, for example, the median female salary was £46,900, compared to the
median male salary of £49,800. Similarly, female graduates in Engineering and Technology
earned £32,300 on average compared to £35,200 for their male counterparts.167
In large part, these discrepancies are likely attributable to problems of job selection. For
example, only 30% of female STEM graduates in the UK go on to work in STEM industries,
compared to 57% for men.168 Women in STEM also face hurdles at each stage of job
progression, leading to the ‘leaky pipeline’ (see Section 2.1.3). On the whole, STEM appears
to be severely afflicted by many of the issues outlined in Section 2, including not only
gender stereotypes in education but also “fast‐paced change and few quality part‐time
positions; pervasive implicit and sometimes explicit bias; and the impact of family
responsibilities and career breaks that fall disproportionately on women”.169 There are,
moreover, significant intersectionalities at play. For example, the 2016 Athena Survey of
Science, Engineering and Technology (ASSET), which investigated the working lives of nearly
5,000 academics in STEMM (STEM plus Medicine), found that disabled and minority ethnic
women experienced compounded disadvantages, while advantages for men were confined
to heterosexuals and concentrated among those over 30.170
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Furthermore, as outlined in Section 2.1.1, the career prospects of girls and women are also
damaged by hostile school environments. For example, the BBC found that there 5,500
reports of sex crimes in UK schools between 2012 and 2015, while an inquiry by the Women
and Equalities Committee in 2014 found that 59% of girls and young women aged 13‐21
faced some form of sexual harassment at school or college in the past year.171 As noted by
the Committee, these figures are likely underestimated due to a reluctance reporting
incidents and a lack of centralised monitoring. A lack of data also makes it difficult to
evaluate the impacts of such behaviours on subject choice and other determinants of the
gender pay gap.172 The policy commitment to develop collection and reporting mechanisms
on sexual harassment and violence against girls in schools is therefore an important
complement to those actions aimed at tackling gender stereotypes.
Finally, as with ELC, the workforce of the education sector is also relevant to the gender pay
gap. In 2018, women comprised 64% of secondary school teachers and 90% of primary
school teachers in Scotland,173 while in 2016/17, women comprised 46% of the higher‐
education workforce in the UK.174 Although the gender pay in education is negative, and
although the sector has one of the lowest proportions of employees earning less than the
Living Wage,175 gender imbalances in education are still an area of concern. For example,
despite constituting a majority of the workforce, women comprised only 25% of professors
in the UK in 2016/17 and 43% of secondary‐school head teachers in Scotland in 2018.176
Actions relating to flexibility and progression in the educational workforce would therefore
be expected to help reduce the gender pay gap, albeit to a limited extent.

5.4 EMPLOYABILITY AND EMPLOYMENT
The actions relating to employability are:
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Design programmes of employment support for individuals and parents, including
the range of new employment support activities announced in the Tackling Child
Poverty Delivery Plan, to challenge occupational segregation and improve women’s
quality of employment, pay and progression.



Ensure that the process for designing the new £12 million programme of
employment support for parents and other future employability programmes is
gender‐sensitive, and that the new programme explicitly meets women’s distinct
needs. The programme will focus on the needs of the priority families identified in
the Tackling Child Poverty Delivery Plan and we can expect disabled women,
minority ethnic women, single parents, women living in larger families, women with
young children and young mothers to benefit. The programme will also focus on
women who have experienced domestic abuse.



Ensure a gender‐sensitive approach, as described above, to developing the specific
programme of support for disabled parents, the £6 million pilot programme
announced in A Fairer Scotland for Disabled People: Employment Action Plan. This
will test approaches for supporting disabled parents towards and into work in areas
with high levels of child poverty and low levels of disability employment.



Building upon and improving the collection of data being published by Scotland’s
new devolved employment services, the Scottish Government will gather and
publish gender‐disaggregated data on wider employability delivery in Scotland,
including around gendered needs of service users such as their care and childcare
roles. As part of this there will be consideration given to, where possible, publishing
analysis of experience of domestic abuse amongst service users.



Require successful bidder(s) for delivery of employment support for parents and of
future employability programmes to demonstrate their current knowledge and skills
around intersectional gender analysis and gender sensitive service development and
or their detailed plans for further developing that capacity.

The actions relating to employment are:


Support women to stay in or return to work after a career break at levels
commensurate with their abilities and experience through our planned £5m three
year Women Returners Programme. This programme will have a particular focus on
supporting women with other protected characteristics, for example older women,
disabled women, minority ethnic women; and focus on sectors where women are
significantly under‐represented.

177



Through an expanded Workplace Equality Fund, based on the lessons learnt from the
previous Fund, work with employers and trade unions to improve workplace
practices (including support during menopause and for victims of domestic abuse)
for the benefit of women with particular focus on supporting women who also have
other protected characteristics177



Undertake research into international practices on using wage setting powers within
the public sector to reduce the incidence of low pay among women.



We will work with women's organisations, and trade unions to gain a clearer picture
of the issues faced by women transitioning through the menopause to identify other
areas where action may need to be taken.



Continue to support the adoption of the Fair Work Framework, which aims to
address gender inequality across all dimensions of work – opportunity, security
(including pay), fulfilment (including skills acquisition and deployment), respect and
voice‐ and encourage application of the Framework through Fair Work First, our new
approach to encouraging Fair Work practices among employers that receive Scottish
Government funding.



Conduct case study research into the ways that businesses can reduce their gender
pay gaps, investigating the strategies they use and the barriers they face to help
inform policy and guide businesses.



Work with employers to persuade them to develop robust and meaningful gender
pay gap action plans and support the FW Convention with their employer
engagement plan.



Refresh the gender and diversity element of the Scottish Business Pledge to
encourage actions and measures to address all aspects of diversity and inclusion,
including the gender pay gap.



Fund research on the career trajectories of mothers returning to work based on
longitudinal data from the Understanding Society survey. This research will help us
understand the barriers that mothers face when returning to work.



As part of our ongoing commitment to tackle child poverty, we will fund a feasibility
study for a ‘Centre for Flexible Work’ for Scotland. This Centre, a UK first, would

Age, disability, gender reassignment, marriage and civil partnership, pregnancy and maternity, race, religion
or belief, sex, sexual orientation

design, test, embed and scale new approaches to increase the availability of quality,
flexible work in Scotland. Its core aim would be to ensure that those who have the
most to gain – low income parents – are supported to access this work and raise
their living standards. Timewise will lead on the feasibility study, working with a
wide range of partners in Scotland to develop plans for the Centre.


Fund Family Friendly Working Scotland to support and promote development of
flexible workplaces to employers



Continue to press the UK Government to amend the Equality Act 2010 (Gender Pay
Gap Information) Regulations 2017 to require employers to publish a gender pay gap
action plan.



Request that the UK Government reinstates section 40 paragraphs (2)‐(4) of the
Equality Act and that it be amended to remove the requirement for the employer to
know that the employee has been subjected to two or more incidences of
harassment before they become liable.



Urge the UK Government to strengthen and enforce protection to women (including
pregnant women) and carers against discrimination and dismissal; strengthen
paternity leave rights; introduce the right for all employees to request flexible
working from day one of employment; and consider the introduction of ‘safe leave’
based on New Zealand’s “Victims Protection Bill” that requires employers to give
victims of domestic violence up to 10 days leave from work, separate from annual
holiday and sick leave.

We expect the commitments in the Action Plan which relate to employability and
employment to impact the gender pay gap by addressing issues of job selection (ability to
take jobs, availability of suitable jobs), job progression (ability to progress, opportunities to
progress), and job valuation (market failures, job comparisons).

Although it lies within the remit of UK Government, strengthening paternity leave rights
could result in a more equal division of parental leave between fathers and mothers. If
fathers continue sharing in care responsibilities after the leave period expires, this could
enhance women’s ability to take jobs and to progress, for example by allowing them to work
more hours or to work farther from home (see Sections 2.1.2 and 2.3.2). In Iceland, for
example, the introduction of equal parental leave allowances for men and women in 2000
appears to have improved women’s labour‐market outcomes by promoting a more equal

division of caring responsibilities.178 On the other hand, the low take‐up of Shared Parental
Leave in the UK since 2015 indicates that household relations and wider social norms are
also critical to equalising parental leave and domestic responsibilities more broadly.179
Indeed, according to the British Social Attitudes Survey, more people think that the mother
should take most (but not all) of the parental leave (39%) than that the mother and father
should share the leave equally (30%), with a further 15% stating that the mother should
take all of the leave.180
In the Nordic countries and elsewhere, this issue is addressed by assigning non‐transferable
leave entitlements to each parent and by offering economic incentives for parents to share
leave equally, among other policies.181
A more equal division of parental leave and caring responsibilities would also help women
avoid maternal discrimination, although, as the Action Plan recognises, interventions to
directly tackle discrimination are also required. If they are properly designed, such
interventions may particularly benefit ethnic minority,182 LBT 183 and disabled women,184
who face intersectional forms of discrimination. For example, in a recent survey of black and
minority ethnic women in Scotland, nearly three quarters of respondents indicated that
they had experienced some form of racism, discrimination, racial prejudice, and/or bias in
the workplace.185 However, over half of respondents who had experienced such behaviour
did not report it, most often because they felt that it would not make a difference or that
they would not receive the support of their manager. In addition, the report notes that the
extent of discrimination in the recruitment process is concealed by a widespread lack of
transparency. These issues point to the centrality of workplace cultures and practices, the
difficulty of enforcing the laws which already exist, and hence the need for innovative policy
solutions.

178

Arnalds, A. A., Eydal, G. B., and Gislason, I. V. (2013) ‘Equal rights to paid parental leave and caring fathers –
the case of Iceland’, Icelandic Review of Politics and Administration 9 (2), 323‐344.
179

House of Commons Women and Equalities Committee (2016) Gender Pay Gap: Second report of session
2015‐16, p. 45, available at https://publications.parliament.uk/pa/cm201516/cmselect/cmwomeq/584/584.pdf.
180

National Centre for Social Research (2018) British Social Attitudes: The 35th report: Gender, pp. 12‐13,
available at http://bsa.natcen.ac.uk/latest‐report/british‐social‐attitudes‐35/gender.aspx.
181

Castro‐Garcia, C. and Pazos‐Moran, M. (2015) ‘Parental leave policy and gender equality in Europe’, Feminist
Economics 22 (3), 51‐73.
182

Equality and Human Rights Commission (2017) The Ethnicity Pay Gap, pp. 58‐67, available at
https://www.equalityhumanrights.com/sites/default/files/research‐report‐108‐the‐ethnicity‐pay‐gap.pdf.
183

International Labour Organization (2015) Discrimination at Work on the Basis of Sexual Orientation and
Gender Identity: Results of the ILO’s PRIDE Project, available at
https://www.ilo.org/gender/Informationresources/Publications/WCMS_368962/lang‐‐en/index.htm.
184

Equality and Human Rights Commission (2017) Being Disabled in Britain, pp. 132‐137, available at
https://www.equalityhumanrights.com/sites/default/files/being‐disabled‐in‐britain.pdf.

185

Close the Gap (forthcoming) BME Women’s Experiences of Employment in Scotland.

Introducing the right for employees to request flexible working from the outset of their
employment – another call on the UK Government – could help support women’s job
selection and progression, particularly for informal carers.186 According to one estimate,
there are 1.9 million low‐paid, over‐qualified employees in the UK who could potentially
secure higher‐paid work if they had access to flexible working arrangements.187 A large
majority of these are part‐time workers; almost half are parents, nearly a quarter are aged
50 or older, and nearly an eighth are disabled. However, employers may be hesitant to meet
requests made by new employees who have not yet demonstrated their suitability for the
job, for instance by passing their probation.188
Broadening the availability of flexible work could also encourage men to assume a larger
share of caring responsibilities (see Section 2.1.3). On the other hand, international
evidence suggests that women are more likely to use flexible working to balance work with
domestic responsibilities, whereas men are more likely to take advantage of flexibility to
advance their careers.189 The gender impacts of flexible working in any particular situation
are mediated by a wide range of factors, including the occupational group, the type of
flexible work arrangement, the division of labour within the household, the culture of the
organisation, and wider gender norms.190
Providing support for women to stay in or return to work after a career break at levels
commensurate with their abilities and experience could also play a significant role in
facilitating women’s job selection and progression. As noted in Section 2.3.2, women who
return to the labour market after an absence often find themselves in lower‐skilled, lower‐
paid work. Gender pay gap action plans likewise have a role to play in expanding women’s
opportunities for work and progression, whether by providing flexible working, enabling
women to enter senior roles, or creating pay transparency. In Sweden, for example, the
obligation for businesses with 25 or more employees to conduct an equality action plan
every three years has helped address occupational segregation.191
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The commitments in the Action Plan surrounding employability services also have the
potential to improve women’s ability to work and progress by tailoring these services to the
specific needs of women, particularly in terms of domestic abuse and caring responsibilities.
Employability services which are poorly tailored are prone to reproducing patterns of
gender inequality, for example by reinforcing occupational segregation or ignoring the
obstacles faced by victims of domestic abuse.192 By contrast, the Working for Families Fund,
on which the £12m parental employment support will be based, effectively supported
quality employment for lone parents, parents on low incomes, and parents with household‐
related barriers by combining traditional employability services such as training and advice
with assistance to secure sustainable childcare solutions.193
The Fund was less successful, however, in targeting disabled people, exemplifying the need
to take intersectional dimensions into account. According to Engender, “disabled women,
black and minority ethnic women, lesbian and bisexual women, trans women , older
women, refugee women, and young women experience different, multiple barriers to
participation in the labour market, and to progression within their chosen occupation”.194
Refugee migrant women have been especially noted for encountering difficulties accessing
appropriate employability services.195 Fair Start Scotland, the Scottish Government’s new
devolved employment programme, aims to address these barriers by customising its
services to the needs of its individual participants, with a focus on people whose health
condition acts as a barrier to employment.
A number of the commitments in the Action Plan could also reduce the gender pay gap by
combatting workplace hostility, which, as noted in Section 2.1.3 and 2.3.1, acts as significant
barrier to women’s job selection and progression – particularly for minority ethnic, disabled,
and LBT women.196 One of these commitments is to work with employers and trade unions
to improve workplace practices through an expanded Workplace Equality Fund. The Fund,
which opened in February 2018, supports employers to reduce workplace inequalities,
discrimination, and barriers and is targeted at minority ethnic people, disabled people, and
workers older than 50 as well as women. Projects supported in the first round of grants
included promotion of flexible and family‐friendly working arrangements, particularly in the
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IT sector; reduction of barriers for women, ethnic minorities, and disabled people to work in
the construction industry; training and leadership in boardroom governance for women in
the technology sector; and provision of placements and coaching for women returners.197
The Fund could help broaden the availability of acceptable work for men and women if it
were directed at improving workplace practices, although in its current form it relies on the
initiative of employers to devise projects and submit applications.
Another commitment relating to workplace hostility is to request the UK Government to
reinstate a modified version of Section 40 of the Equality Act (2010), which was abolished by
the Coalition Government in 2013. Section 40 held employers liable for the harassment of
their employees by third parties, such as customers, provided that employer was aware that
the harassment had occurred at least twice before in the course of the employee’s work.
Reinstating Section 40 without the proviso could place the onus on employers to ensure
that their staff are not vulnerable to harassment in the workplace, thus expanding women’s
opportunities to work and progress while also promoting gender equality in the broader
sense. A possible counterargument is that employers may be more reluctant to hire women
if they are considered more likely to experience harassment than men, although acting on
this reluctance would constitute discrimination.
Finally, wage setting has the potential to reduce the gender pay gap by addressing problems
of undervaluation, particularly those caused by market failure. An estimated 61% of those
earning less than the Living Wage are women; and poverty, to which low pay is a
contributing factor, is more prevalent among ethnic minorities and families with a disabled
person as well as lone mothers.198 Historically, collective bargaining agreements tended to
stifle women’s labour‐market participation by upholding the traditional household model, in
which a man is expected to earn most of the household’s income.199 More recently,
however, unions have recognised the importance of women’s employment, and union
membership by women now helps to offset the pay gap.200 In Scandinavian countries, which
have some of the lowest gender pay gaps, rates of unionisation are comparatively high,
particularly among women.201 Collective bargaining agreements in these countries often
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include measures specifically targeted as low‐paid women, such as establishing pay
transparency, revising job classifications, and directing funds to low‐wage sectors.202 In the
UK, after the National Minimum Wage was introduced in 1998, the gender pay gap among
the lowest paid fell from 12.9% to 5.5% in 6 years.203
The impacts of wage setting on the pay gap may be particularly significant in the public
sector, which employs nearly twice as many women as men.204 In recent years, moreover,
wage growth has been slower in the public sector, averaging 1.7% per year since 2011
compared with 2.5% in the private sector.205 The impacts of public‐sector wage setting are
however limited by the fact that low pay mainly affects the private sector. In 2017, 83% of
workers in the UK earning less than the Living Wage were in the private sector, compared to
10% in the public sector and 7% in the third sector; this represented over a quarter of
private‐sector workers.206 Furthermore, because women’s median wages are higher in the
public sector, the gender pay gap is significantly lower, lying at 14.5% for all workers (5.3%
for full‐time workers) in Scotland compared with 24.4% (17.2%) in the private sector.207
Nevertheless, given the multiplicity of factors involved in job valuation, raising low wages
alone would not solve the problem of undervaluation. In 2014, the Fawcett Society
estimated that raising the National Minimum Wage to the Living Wage would reduce the
gender pay gap by less than 1% – mainly because the majority of women affected would be
part‐time workers whereas the majority of men would be full‐time.208 There is also a risk
that employers respond to wage floors by hiring less workers, reducing working hours, or
outsourcing activities. Evidence for such effects is ambiguous, although female part‐time
workers may be particularly at risk.209
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5.5 SOCIAL SECURITY
The actions relating to social security are:


Incorporate women’s equality into the Social Security Charter, animate the principle
of equality and non‐discrimination on the face of the Social Security (Scotland) Act
and work with equality groups on the development of this Charter.



Ensure that regulations for specific entitlements, including our new income
supplement, are robustly gender impact assessed, and that their cumulative impact
on women’s equality is also impact assessed.



Ensure that Social Security Scotland, as well as delivering the benefits service, will
sign post women to advice on their maternity and workplace rights and to other
relevant rights and services.



Identify where UK Government social security reform is depleting women’s capacity
to participate in higher and further education, and in a fair and sustainable labour
market. Longer term following this we will consider what programmes and
interventions need to be developed, taking into account the diverse needs of all
women, in response.

We expect the social security commitments in the Action Plan to impact the gender pay gap
by addressing issues of job selection (ability to take jobs, availability of suitable jobs), job
progression (ability to progress, opportunities to progress), and job valuation (job
comparisons).

Women have borne the brunt of recent welfare reforms,210 which have also been strongly
regressive in that poor families have lost out the most.211 Meanwhile, families with disabled
people have been affected more than any other household type, mainly due to cuts in
disability benefits. Minority ethnic people, too, have been disproportionately affected – in
part due to larger family sizes, which intersects gender by penalising motherhood.212 While
benefits do not directly factor into the gender pay gap, which only measures income from
employment, benefit policies have a significant influence job selection and progression. In
particular, policies which impose work‐related conditions can have the perverse effect of
obliging people to accept the first job available, preventing them from finding a job
commensurate with their skill level or from enhancing their skills by undertaking training –
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particularly in the absence of well‐designed employability services (see Section 3.4).213
Given that women are disproportionately dependent on social security,214 this is likely to
exacerbate the gender pay gap. The rise of in‐work poverty among lone parents – who are
predominantly women and have been especially affected by benefit cuts – provides indirect
evidence of this effect.215
The commitments in the Action Plan could thus reduce the gender pay gap by allowing
women to choose higher‐quality, higher‐paid jobs and progression opportunities, for
example by providing them with the resources to search the labour market, undertake
training, pay for childcare, or engage in entrepreneurship. Signposting women to their
workplace rights could also help them pursue work and progression opportunities and to
obtain equal pay, for example by challenging discrimination (see Sections 2.2.3 and 2.3.1).
Improving gender impact assessments, moreover, would help ensure that the potential
value of social security for gender outcomes is realised. Policies designed to reduce child
poverty, such as the Best Start Grant and the Income Supplement, could particularly benefit
from robust gender analysis due to the inextricable relationship between child poverty and
gender equality.216 There are, however, limitations: sample sizes for protected
characteristics are often too small; some policies do not have a large enough effect to
achieve statistical significance; and data on intra‐household distribution is lacking.217
In themselves, moreover, the commitments will not resolve the household relations which
determine this distribution, and which cause women to depend on social security in the first
place (see Section 2.1.2). This issue may be particularly acute for minority ethnic women
and women in some religious households, in which male breadwinners are often nominated
as recipients even for child‐related benefits218. On the other hand, to the extent that it helps
does help women improve their position in the labour market, the social security system can
help women improve their position in the household by providing them with an
independent stream of income, although this is also true for any policy intervention which
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increases women’s pay.219 In any case, social security can have a particularly strong impact
on the job selection and progression of lone parents, although the provision of quality
childcare and training is equally important.220
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6 CONCLUSION
This report has set out a logic model which breaks down the main causes of the gender pay
gap. Using this model, it has analysed how the commitments in the Gender Pay Gap Action
Plan could affect the pay gap while also considering equality more broadly.
As summarised in the figure overleaf, we expect the commitments in the Action Plan to
address all of the main causes of the gender pay gap, albeit to differing extents and with
differing degrees of certainty. Taken together, the policy commitments embedded in the
Action Plan therefore represent a wide‐ranging, multi‐pronged strategy with significant
potential to reduce the gender pay gap and to promote gender equality.
Ultimately, however, the impacts of the Action Plan will depend on how its commitments
are implemented. It is therefore imperative that policies are proportionately monitored and
evaluated to ensure that they are achieving their aims, in particular through an
intersectional lens. It is also clear that closing the gender pay gap will require proactive
cooperation from a wide range of institutions in both the public and private sectors and
across civil society. In the final analysis, moreover, policy interventions must be
accompanied by a transformation in the norms, attitudes, and institutions which either
underpin or undermine equality.

