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Abstract 

The 73rd Constitutional Amendment Act, 1992 institutionalised Panchayati Raj Institutions (PRIs) as 

the foundation of democratic decentralisation in India, empowering States to prescribe electoral 

qualifications under Article 243F. During the 1990s, several States introduced population-based electoral 

disqualifications, commonly known as the “Two-Children Norm,” to address concerns of population growth. 

However, India’s demographic landscape has since undergone a significant transition marked by declining 

fertility rates and improved socio-economic indicators. This study critically examines the relevance and 

implications of population-based electoral disqualifications in Panchayati Raj Institutions, with particular 

reference to the Andhra Pradesh Panchayat Raj (Amendment) Act, 2024, which repealed the Two-Children 

Norm. Adopting a comparative and interdisciplinary approach, the study analyses Panchayati Raj legislations 

in Andhra Pradesh, Rajasthan, Haryana, and Madhya Pradesh to assess the interaction between electoral 

eligibility norms, demographic change, and democratic governance. The methodology integrates 

comparative legal analysis, demographic assessment using National Family Health Survey data, institutional 

analysis of grassroots governance, and constitutional evaluation of Part IX of the Constitution and relevant 

judicial pronouncements. The findings reveal that fertility decline has occurred largely independent of 

electoral disqualifications, driven instead by education, healthcare access, and socio-economic development. 
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The continued enforcement of the Two-Children Norm in several States has not produced measurable 

governance gains and has often constrained democratic participation, particularly among women and 

marginalised communities. 

The study argues that while population-based disqualifications may be constitutionally permissible, 

they are increasingly misaligned with the participatory objectives of the 73rd Constitutional Amendment. 

The repeal of the Two-Children Norm in Andhra Pradesh is thus presented as an evidence-based and 

democratically inclusive reform, offering broader policy lessons for strengthening Panchayati Raj Institutions 

across India. 
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Introduction 

Panchayati Raj Institutions (PRIs) constitute the foundation of India’s democratic decentralisation, 

embodying the constitutional vision of grassroots self-governance. Rooted in the Gandhian ideal of village 

republics and institutionalised through the 73rd Constitutional Amendment Act, 1992, the Panchayati Raj 

system was envisaged as a mechanism to deepen democracy by transferring political power, administrative 

authority, and fiscal responsibility to elected local bodies. Over the past three decades, PRIs have emerged 

as crucial arenas for political participation, social inclusion, and local development, particularly in rural India. 

However, the evolving nature of electoral reforms and eligibility criteria has significantly reshaped the 

democratic character of these institutions, raising important constitutional and comparative questions.  

Electoral eligibility in Panchayati Raj elections—covering qualifications and disqualifications of 

candidates and voters—has become a critical area of reform in several Indian states. Measures such as 

educational qualifications, restrictions linked to family size, indebtedness, criminal antecedents, and welfare-

linked conditionalities have been introduced with the stated objective of improving governance efficiency, 

accountability, and leadership quality at the grassroots level. While proponents argue that such reforms 

enhance administrative competence and ethical standards, critics contend that they dilute the principle of 

universal democratic participation and disproportionately exclude marginalised communities, including 

women, Scheduled Castes, Scheduled Tribes, and economically weaker sections. This tension between 

efficiency-driven reforms and democratic inclusiveness lies at the heart of contemporary debates on 

Panchayati Raj governance. 

The constitutional framework governing PRIs, particularly Articles 243 to 243-O of Part IX of the 

Constitution, seeks to balance state autonomy in legislating Panchayati Raj laws with the overarching 

principles of equality, non-discrimination, and representative democracy. Judicial interpretations by the 

Supreme Court and High Courts have further shaped the contours of electoral eligibility and decentralisation, 

often adjudicating conflicts between state-imposed qualifications and fundamental rights. In this context, 

Panchayati Raj reforms present a complex interplay between constitutional mandates, legislative 

experimentation, and democratic norms. 

Andhra Pradesh provides a compelling case for examining these dynamics. With a long history of 

Panchayati Raj reforms, periodic restructuring of local governance, and recent legislative amendments 

affecting electoral processes and institutional design, the state reflects broader national trends while retaining 

distinctive regional characteristics. Andhra Pradesh’s Panchayat Raj Act, 1994, along with subsequent 

amendments, illustrates how state-level reforms negotiate constitutional principles while responding to 

administrative, political, and socio-economic challenges. A comparative analysis with other Indian states 

further highlights variations in electoral eligibility norms and decentralisation strategies, revealing uneven 

trajectories of grassroots democracy across the country. 

This study undertakes a comparative and constitutional analysis of Panchayati Raj reforms with a 

specific focus on electoral eligibility and democratic decentralisation in Andhra Pradesh. By situating state-
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level reforms within the broader constitutional framework and inter-state experiences, the article seeks to 

critically assess whether contemporary Panchayati Raj reforms strengthen or constrain democratic 

participation at the grassroots. In doing so, it contributes to ongoing scholarly and policy debates on the 

future of local self-governance and the normative foundations of India’s decentralised democracy. 

 

Background and Context 

The 73rd Constitutional Amendment Act, 1992 marked a watershed moment in India’s democratic 

governance by constitutionally recognising Panchayati Raj Institutions (PRIs) as institutions of self-

government. Since then, State Legislatures have exercised their powers under Article 243F to prescribe 

qualifications and disqualifications for membership in Panchayats. Among these, population-based electoral 

disqualifications—commonly known as the “Two-Children Norm”—emerged as a prominent policy 

instrument during the 1990s, reflecting widespread concern over population growth and its perceived impact 

on development. 

The Andhra Pradesh Panchayat Raj Act, 1994 incorporated the Two-Children Norm at the time of its 

enactment. Similar provisions were adopted by States such as Rajasthan, Haryana, and Madhya Pradesh. 

However, over the past three decades, India has undergone a significant demographic transition marked by 

declining fertility rates, improved health indicators, and changing socio-economic conditions. Against this 

backdrop, the continued relevance of population-based electoral disqualifications has become a subject of 

policy and academic debate. The Andhra Pradesh Panchayat Raj (Amendment) Act, 2024, which omitted the 

Two-Children Norm, provides a critical empirical and analytical opportunity to reassess the relationship 

between demographic policy, electoral eligibility, and democratic decentralisation. 

 

The Andhra Pradesh Panchayat Raj (Amendment) Act, 2024 (L.A. Bill No. 12 of 2024), introduced 

in the Andhra Pradesh Legislative Assembly on 13 November 2024, seeks to amend the Andhra Pradesh 

Panchayat Raj Act, 1994 (Act No. 13 of 1994) by omitting sub-section (3) of Section 19, along with the 

provisos thereunder. The omitted provision imposed a disqualification on individuals having more than two 

children from contesting elections to Panchayat Raj Institutions (PRIs) in the State. The amendment marks 

a significant shift in the State’s approach towards electoral eligibility norms in local self-government 

institutions, reflecting evolving demographic realities and contemporary democratic principles.  

Origin and Rationale of the Two-Children Norm 

The Two-Children Norm was incorporated into the Andhra Pradesh Panchayat Raj Act at the time of 

its enactment in 1994, a period characterised by heightened concern over rapid population growth in India. 

During the 1980s and early 1990s, population explosion was widely perceived as a serious threat to national 

development, food security, and economic stability. High fertility rates were also linked to poverty-induced 

challenges such as malnutrition, unemployment, disease burden, and reduced labour productivity, adversely 

affecting human development indicators. In response, several State Governments adopted population control 

measures through legislative and administrative interventions. Andhra Pradesh emerged as one of the 

pioneering States to introduce the Two-Children Norm specifically as a qualification criterion for contesting 

elections to local bodies, extending its application to all three tiers of Panchayat Raj Institutions—Gram 

Panchayats, Mandal Praja Parishads, and Zilla Praja Parishads. 

The norm was justified as a deterrent mechanism, intended to encourage small family size by linking 

reproductive behaviour with political participation at the grassroots level. 

Demographic Transition and Contemporary Context 

After nearly three decades of enforcement, the demographic context in which the Two-Children Norm 

was originally conceived has undergone substantial transformation. Empirical evidence from the National 

Family Health Survey (NFHS-5) indicates a marked decline in fertility rates across India and within Andhra 

Pradesh. According to NFHS-5, the Total Fertility Rate (TFR) in rural India declined from 3.7 children per 

woman in 1992–93 to 2.1 in 2019–21. In Andhra Pradesh, the decline has been even more pronounced, with 

the State reporting a TFR of approximately 1.6, significantly below the optimal replacement level of 2.1. 
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This demographic shift is attributable to improved access to healthcare services, increased awareness of 

family planning, rising literacy levels—particularly among women—and enhanced socio-economic 

conditions. Concurrently, the age structure of the population has also changed. The proportion of the 

population below 15 years of age has declined, indicating a gradual ageing of society. While lower fertility 

rates contribute to population stabilisation, sustained sub-replacement fertility levels raise concerns regarding 

the erosion of the demographic dividend, potential labour shortages, and increased dependency ratios in the 

long term. 

Democratic and Governance Implications 

From a governance perspective, the continued enforcement of the Two-Children Norm has raised 

normative and practical concerns. With declining fertility rates and shrinking family sizes occurring 

organically, the normative justification for retaining a punitive electoral disqualification has weakened. The 

norm no longer serves as an effective instrument of population control under present demographic conditions.  

Moreover, the provision has been criticised for its exclusionary impact on democratic participation. 

By disqualifying individuals solely on the basis of family size, irrespective of their competence, integrity, 

experience, or public service credentials, the norm potentially restricts the pool of eligible candidates for 

local self-government institutions. Such exclusions may undermine the representative character of Panchayat 

Raj Institutions and conflict with the inclusive ethos envisaged under Part IX of the Constitution of India 

following the 73rd Constitutional Amendment. Feedback received from elected representatives and 

stakeholders at the grassroots level further indicated that the norm had become counter-productive, 

particularly in rural and socio-economically vulnerable contexts. 

Legislative Intent and Significance of the Amendment 

In light of the above demographic evidence and democratic considerations, the Government of 

Andhra Pradesh resolved to review the relevance of the Two-Children Norm. The decision to omit sub-

section (3) of Section 19 of the Andhra Pradesh Panchayat Raj Act, 1994 reflects a conscious policy shift 

towards aligning electoral eligibility norms with contemporary demographic realities and constitutional 

values. The amendment facilitates broader political participation by removing an eligibility barrier that is no 

longer justified by population trends. It seeks to strengthen grassroots democracy by ensuring that local 

governance institutions remain accessible, representative, and responsive to community leadership.  

Scholarly Significance 

From a research perspective, the Andhra Pradesh Panchayat Raj (Amendment) Act, 2024 provides a 

valuable case study for examining: 

 The intersection of demographic policy and electoral law 

 The evolving role of the State in regulating reproductive behaviour 

 The impact of eligibility norms on democratic representation in local governance 

 Policy recalibration in response to demographic transition 

The amendment illustrates how legislative frameworks must remain dynamic and responsive to socio-

economic and demographic change, reinforcing the principle that governance reforms should be grounded in 

empirical evidence and democratic inclusivity rather than outdated policy assumptions. 

Reforms in Electoral Eligibility under Panchayati Raj: The Andhra Pradesh Experience 

The evolution of Panchayati Raj Institutions (PRIs) in India has been marked not only by 

decentralisation of administrative authority but also by continuous experimentation with electoral eligibility 

norms. One such reform relates to the imposition—and subsequent reconsideration—of population-based 

disqualifications for contesting local body elections. The Andhra Pradesh Panchayat Raj (Amendment) Act, 

2024 represents a significant policy recalibration in this regard by omitting the “Two-Children Norm” 

prescribed under sub-section (3) of Section 19 of the Andhra Pradesh Panchayat Raj Act, 1994. The Two-

Children Norm, introduced at the inception of the Act in 1994, reflected the demographic anxieties of the 

late twentieth century, when rapid population growth was viewed as a major impediment to economic 

development, food security, and poverty alleviation. By linking reproductive behaviour to political eligibility, 

the State sought to advance population control objectives through local democratic institutions. However, 
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after nearly three decades of implementation, the demographic and socio-economic context underpinning 

this norm has fundamentally changed. 

Demographic Transition and Policy Reorientation in Andhra Pradesh 

Empirical evidence from the National Family Health Survey (NFHS-5) demonstrates a pronounced 

decline in fertility rates across India, with Andhra Pradesh recording a Total Fertility Rate (TFR) of 

approximately 1.6—well below the replacement level of 2.1. This transition signifies a shift from population 

stabilisation concerns towards challenges associated with an ageing population, shrinking workforce, and 

potential erosion of the demographic dividend. Against this backdrop, the continued enforcement of a 

punitive electoral disqualification based on family size appeared increasingly misaligned with demographic 

realities. The Andhra Pradesh Government’s decision to omit the Two-Children Norm acknowledges that 

fertility behaviour is now shaped more by socio-economic development, women’s education, and healthcare 

access than by coercive legal measures. The amendment thus reflects a move from a control-oriented policy 

framework towards a rights-based and inclusive democratic approach. 

Comparative Inter-State Analysis: Rajasthan, Haryana, and Madhya Pradesh 

The Andhra Pradesh amendment gains further analytical significance when examined in a 

comparative inter-state perspective. Several States, including Rajasthan, Haryana, and Madhya Pradesh, 

adopted the Two-Children Norm during the late 1990s and early 2000s, primarily as a qualification criterion 

for Panchayat elections. 

Rajasthan was among the earliest States to introduce the norm under the Rajasthan Panchayati Raj 

Act, 1994. While the provision was upheld by the judiciary, empirical studies revealed unintended 

consequences, including proxy candidatures, concealment of births, and gender-biased reproductive 

practices. Over time, the effectiveness of the norm as a population control measure came under scholarly 

criticism. 

Haryana enforced one of the strictest versions of the Two-Children Norm under the Haryana 

Panchayati Raj Act, 1994. The provision was challenged in Javed v. State of Haryana (2003), where the 

Supreme Court upheld its constitutional validity. However, subsequent research highlighted its 

disproportionate impact on marginalized communities and its limited influence on fertility behaviour, raising 

concerns about substantive equality and democratic exclusion. 

Madhya Pradesh similarly adopted the norm in its Panchayat legislation. While the State justified the 

provision on grounds of social welfare and population management, field-level studies indicated that the 

norm neither significantly reduced fertility rates nor enhanced governance outcomes. Instead, it often 

restricted political participation at the grassroots level. 

In contrast to these States, Andhra Pradesh’s decision to repeal the norm positions it as a reform-oriented 

State that is willing to reassess earlier legislative choices in light of empirical evidence and democratic 

imperatives. This divergence underscores an emerging policy shift from uniform population-based 

disqualifications towards context-sensitive governance reforms. 

The 73rd Constitutional Amendment and Jurisprudential Linkages  

The 73rd Constitutional Amendment Act, 1992 inserted Part IX into the Constitution, constitutionally 

recognising Panchayati Raj Institutions as institutions of self-government. Articles 243B and 243C mandate 

the establishment of elected Panchayats at the village, intermediate, and district levels, while Article 243F 

authorises State Legislatures to prescribe disqualifications for membership. 

Judicial interpretation of Article 243F has largely upheld the legislative competence of States to 

impose reasonable disqualifications. In Javed v. State of Haryana (2003), the Supreme Court held that the 

Two-Children Norm does not violate Articles 14 or 21 and does not infringe upon the basic structure of the 

Constitution. However, the Court also clarified that the right to contest elections is a statutory right, subject 

to legislative policy. 

While jurisprudence has validated the constitutional permissibility of such norms, it does not mandate 

their perpetuation. The Andhra Pradesh amendment exemplifies the distinction between constitutional 

validity and policy desirability. By removing the Two-Children Norm, the State reinforces the spirit of the 
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73rd Amendment, which emphasises democratic decentralisation, inclusiveness, and broad-based 

participation in local governance. 

The amendment aligns with the normative objective of Part IX, which envisions Panchayats as instruments 

of participatory democracy rather than regulatory tools for social engineering. It also reflects an evolving 

constitutional culture in which legislative reforms are guided by empirical evidence and democratic ethics 

rather than solely by judicial permissibility. 

Implications for Panchayati Raj Reforms and Democratic Deepening 

The Andhra Pradesh Panchayat Raj (Amendment) Act, 2024 represents a progressive reform that 

strengthens the representative character of Panchayati Raj Institutions. By removing a restrictive eligibility 

criterion, the amendment expands the democratic space at the grassroots level and enhances the inclusivity 

of local governance.  

From a reform perspective, the amendment signals a broader shift in Panchayati Raj policy—from coercive 

social regulation towards enabling democratic participation. It also highlights the importance of periodic 

legislative review to ensure that governance frameworks remain responsive to changing demographic and 

socio-economic conditions. 

From Descriptive Comparison to Analytical Evaluation in Panchayati Raj Reforms 

Much of the existing literature on Panchayati Raj reforms has relied on descriptive comparisons of 

State legislations, focusing primarily on the presence or absence of specific provisions such as electoral 

disqualifications. While such an approach is useful for mapping legal diversity, it remains limited in its 

capacity to explain institutional behaviour, governance outcomes, and democratic consequences. This study 

advances beyond descriptive comparison by adopting an analytical evaluation framework that integrates legal 

provisions, demographic evidence, institutional incentives, and constitutional principles. 

Rather than merely documenting that States such as Rajasthan, Haryana, and Madhya Pradesh 

continue to retain the Two-Children Norm while Andhra Pradesh has repealed it, the analysis interrogates the 

institutional logic and functional consequences of these divergent policy choices. The focus shifts from what 

the law provides to how the law operates within Panchayati Raj Institutions and with what effects on 

democratic governance. Analytically, the Two-Children Norm is examined as an institutional constraint that 

reshapes political incentives at the grassroots level. In States retaining the norm, the constraint narrows the 

candidate pool without demonstrable gains in governance quality or population stabilisation, indicating a 

weak causal linkage between eligibility restrictions and institutional performance. Conversely, Andhra 

Pradesh’s legislative reversal is evaluated as an institutional enabling reform, expanding democratic access 

while remaining consistent with demographic realities. 

This analytical shift is further reinforced through empirical grounding. Fertility declines trends drawn 

from National Family Health Survey data reveal that demographic transition has occurred independently of 

electoral disqualifications, thereby undermining the policy rationale for retaining the norm. Governance-

related evidence similarly suggests that Panchayat effectiveness is influenced more by fiscal autonomy, 

administrative capacity, and accountability mechanisms than by population-based eligibility criteria. 

From a constitutional perspective, the study moves beyond judicial validation of legislative 

competence to assess constitutional alignment. While courts have upheld the permissibility of the Two-

Children Norm under Article 243F, this research evaluates whether such provisions advance the participatory 

and inclusive objectives of the 73rd Constitutional Amendment. The Andhra Pradesh amendment is thus 

assessed not merely as legally valid but as normatively superior in advancing democratic decentralisation. 

By combining comparative law, demographic data, institutional analysis, and constitutional theory, 

this research elevates the discourse on Panchayati Raj reforms from a static legal comparison to a dynamic 

evaluation of governance effectiveness and democratic quality. This analytical approach enables a deeper 

understanding of how legislative choices shape the functioning of local self-government institutions in a 

changing socio-demographic context. 
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Policy Relevance Beyond the Case Study 

While the Andhra Pradesh Panchayat Raj (Amendment) Act, 2024 serves as the primary empirical 

reference for this study, the implications of the analysis extend well beyond the boundaries of a single State. 

The findings offer broader lessons for the design, evaluation, and reform of Panchayati Raj Institutions across 

India, particularly in the context of demographic transition, democratic inclusion, and constitutional 

decentralisation. 

Relevance for State-Level Panchayati Raj Reforms 

The Andhra Pradesh experience demonstrates the importance of periodic policy recalibration in 

Panchayati Raj legislation. Many States continue to retain population-based electoral disqualifications 

introduced during an earlier demographic phase. This study provides an evidence-based framework for States 

such as Rajasthan, Haryana, and Madhya Pradesh to reassess the continued relevance of such norms in light 

of declining fertility rates and changing socio-economic conditions. By highlighting the limited effectiveness 

of coercive eligibility criteria and their potential exclusionary effects, the study encourages State 

Governments to adopt adaptive governance approaches that prioritise democratic participation over symbolic 

population control measures. 

Implications for National Decentralisation Policy 

At the national level, the study contributes to ongoing debates on the future trajectory of decentralised 

governance in India. While Panchayati Raj remains constitutionally entrenched under Part IX, the operational 

quality of these institutions varies widely across States. The analysis suggests that democratic deepening at 

the grassroots level is better achieved through institutional strengthening—such as fiscal decentralisation, 

capacity building, and accountability mechanisms—rather than through restrictive eligibility norms. The 

Andhra Pradesh reform provides a policy reference point for national institutions such as the Ministry of 

Panchayati Raj, Finance Commissions, and NITI Aayog when formulating guidelines, incentive structures, 

and reform recommendations for local governance. 

Judicial and Constitutional Policy Relevance 

The study also holds relevance for constitutional adjudication and judicial policy discourse. While 

courts have upheld the constitutional validity of population-based disqualifications, this research 

demonstrates that judicial permissibility does not equate to policy desirability. The distinction drawn between 

legality and democratic legitimacy can inform future judicial reasoning, particularly when courts are called 

upon to balance legislative discretion with the participatory objectives of the 73rd Constitutional 

Amendment. By foregrounding constitutional purpose rather than minimal compliance, the study offers a 

governance-sensitive lens that complements traditional rights-based adjudication. 

Gender, Equity, and Social Justice Policy Dimensions 

Beyond governance structures, the findings have implications for gender and social justice policies. 

Evidence suggests that population-based disqualifications disproportionately affect women and socially 

disadvantaged groups, who often face structural constraints in reproductive decision-making. The Andhra 

Pradesh amendment implicitly recognises these inequities and aligns electoral policy with broader 

commitments to social inclusion and equal political opportunity. This insight is transferable to other policy 

domains where eligibility norms intersect with socio-economic vulnerability, reinforcing the need for 

intersectional policy analysis in decentralised governance. 

Framework for Comparative Policy Learning 

Most importantly, the study offers a transferable analytical framework for evaluating Panchayati Raj 

reforms across States. By integrating demographic data, institutional analysis, and constitutional principles, 

the framework can be applied to other reform areas such as reservation policies, fiscal decentralisation, and 

administrative autonomy. Thus, the Andhra Pradesh case functions not as an isolated example but as a 

reference model for evidence-based and constitutionally aligned local governance reform in India’s federal 

system. 
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Key Findings 

The study finds that while the Two-Children Norm was introduced as a population control measure 

during a period of high fertility, its contemporary relevance has significantly diminished. Empirical evidence 

indicates that fertility decline in Andhra Pradesh and other States has occurred largely independent of 

electoral disqualifications, driven instead by education, healthcare access, and socio-economic development. 

Comparative analysis reveals that States retaining the norm have not demonstrated superior governance 

outcomes or significantly different demographic trajectories. Instead, the norm has often resulted in the 

exclusion of otherwise capable candidates from grassroots politics, with disproportionate effects on women 

and socially disadvantaged groups. The Andhra Pradesh amendment represents a shift from coercive social 

regulation towards democratic facilitation. By expanding electoral eligibility, it strengthens the representative 

and participatory character of Panchayati Raj Institutions without compromising constitutional principles.   

 

Conclusion 

The omission of the Two-Children Norm in Andhra Pradesh marks a critical moment in the evolution of 

Panchayati Raj reforms in India. When viewed in comparative perspective and constitutional context, the 

amendment illustrates how States can recalibrate earlier policy choices to better align with the objectives of 

the 73rd Constitutional Amendment. It underscores the need for evidence-based governance reforms that 

prioritise democratic inclusion, representational equity, and long-term institutional sustainability. The study 

concludes that the Andhra Pradesh Panchayat Raj (Amendment) Act, 2024 represents a progressive and 

constitutionally aligned reform that strengthens grassroots democracy. By situating this reform within a 

comparative and empirical framework, the research highlights the need for adaptive, evidence-based 

Panchayati Raj policies that prioritise democratic inclusion over outdated regulatory assumptions. 
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